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FOREWORD

This report, An Historical and Baseline Assessment of HOPE VI, presents findings
from the first phase of our long-term evaluation effort. It describes the 15 study sites at the
start of the HOPE VI program, and documents local plans for revitalizing each development.
Volume I provides a synthesis of findings across the 15 study communities, and discusses
their national implications. The individual case studies, authored by the local research
affiliates, are presented in Volume II. And Volume III provides methodological details.

The developments described in this report span the history of public housing in
America; they include some of the oldest in the Nation, as well as several that are not even
thirty years old. Most suffer from serious design flaws, including very high densities, high-
rise buildings for families, and construction on "superblocks," which isolate public housing
developments from the surrounding community. Residents are profoundly poor, with the
majority dependent upon public assistance. Typically, the neighborhoods within which these
distressed developments are located are almost as poor as the projects themselves. Many have
been devastated by the loss of manufacturing employment from the central city, and by the
transition to a knowledge-based, services economy.

The challenges facing severely distressed public housing developments are daunting,
and success cannot be expected overnight. Past experience has too often demonstrated what
does not work to address the economic isolation, joblessness, welfare dependency, crime, poor
management, and physical deterioration of large, inner-city public housing. As Doug Rae
cautions in his case study of the Elm Haven (New Haven, CT) HOPE VI effort, "A great deal
is to be expected of HOPE VI, but we should not expect even the wisest use of HOPE VI
funding to quickly reverse problems which have been given two generations’ head start."

HOPE VI, also known as the Urban Revitalization Demonstration, is a bold effort to
revitalize the Nation’s most distressed public housing developments. It provides local
communities with up to $50 million, as well as unprecedented regulatory flexibility, to
accomplish the comprehensive revitalization of severely distressed developments, through
simultaneous investment in both buildings and community services. In HOPE VI, Congress
and the Department of Housing and Urban Development (HUD) have shown that they are
willing to lift 60 years of accumulated regulations, and allow local communities to decide
how best to address the housing and social service needs of their poorest residents.

In order to realistically assess the long-term effectiveness of HOPE VI, HUD is
implementing an innovative evaluation strategy. For each of fifteen sites, local research
affiliates will track interventions and outcomes over a ten-year period. These local
researchers can understand and appreciate the unique community context that shapes each
HOPE VI strategy and influences its outcomes. At approximately five-year intervals, the
findings of the local research affiliates will be assembled and synthesized to provide cross
cutting national results.
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As local HOPE VI strategies are implemented, future research reports will document
the impacts for the targeted public housing developments, the families who live in them, and
the communities in which they are located. These findings will provide essential insights for
other HOPE VI communities, as well as for national policy makers seeking to correct the
errors of the past and create public housing that is an asset for its residents and for the
communities in which it is located.
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OVERVIEW

The opinions expressed in the following executive summaries are those of each Local
Research Affiliate. They do not necessarily reflect the views or policy of the Department
of Housing and Urban Development or the U.S. Government.

In general, these case studies should be seen as a baseline through May 1995. While some later
events have been noted, most activities at the sites since May 1995 are not included. A future
report will capture changes and events that have occurred since that time.

For each of the 15 HOPE VI study sites, a Local Research Affiliate (LRA) prepared a Baseline
Case Study Report. The LRAs were asked to develop the case studies within a general outline
developed by Abt Associates. The LRAs were encouraged to expand beyond the outline and
focus on the issues considered most central to the HOPE VI site they were studying. As a
result, the case studies in Volume n are similar in format but quite different in focus. Each of
the case studies begins with a table of contents followed by an Executive Summary.
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HOPE VI: Atlanta, Georgia

EXECUTIVE SUMMARY 

The redevelopment of the Techwood and Clarke Howell communities is, as of this w�iting, a work _in

progress. The demolition of Tech wood Homes has begun and current plans are to d_emol_ish all 1_0
81 

�
n:

of both communities and replace them with 900 units of mixed-income housing. Mixed mcome i s  de 1� 
as 40 percent public housing, 20 percent low-income tax credit units and 40 percent m�ket rate umts.

Management of the public housing is to be contracted with a private, as-yet-unnamed, �rm. �epla�ement 

housing for the 72 l public housing units not constructed on site is to be in scattered site, mixed-mcome 

developments throughout Atlanta. 

ln many respects, the outcome of the revitalization plan depends on two things, (1) the _succ�sful 

completion of redevelopment and (2) on negotiating and executing joint venture contrac� with. pnva�e 

developers and owners of existing rental housing. If these tasks are completed, the public housmg will 
have been reconfigured into mixed-income communities. Significant variables which will affect the 
completion of these tasks are the proportion of replacement housing which is owned or leased by the 
Atlanta Housing Authority (AHA), the proportion of the replacement housing which is supplied through 
the Section 8 program, the future funding of the Section 8 program and, finally, the success of the 

pending AHA application for the final $36 million projected to be required to complete the project. 

ln the past ten years, AHA has not been able to complete similar but smaller tasks: Replacement hous ing 
for units lost to highway construction was not accomplished; development of new public housing for 
which funding had been allocated was not accomplished; and replacement housing for Techwood units 
demolished for Olympic athlete housing is incomplete. New management at AHA hopes to reverse the 

past poor performance of the Authority. 

During the past 5 years, planning for the redevelopment of Techwood and Clarke Howell has proceeded 
through three phases, each of which came to different conclusions regarding the final outcome. 
Simultaneously with the 3 planning processes, occupancy levels at Techwood Homes declined from 92.8 
percent in June 1990 to zero. The circumstances surrounding the emptying of the development are 
unclear. Attrition accounts for an indefinite proportion. A former chair of the AHA Board of 
Commissioners has indicated that more than attrition was involved, and the rates of the decline in 

vacancies exceed typical AHA turnover rates, but no hard data on specific instances of non-attrition 

departures has been uncovered. Those households who moved out of the development prior to August

18, 1994 have surrendered whatever preferential rights they might have had to be re-housed in the new 
mixed-incom� communities. Empowerment of existing residents is one goal of the HOPE VI program; 
the_ opportunity to empower most of the former residents of Techwood Homes was lost. Some previous 

residents appear to have been unjustly required to move. 

The present redevelopment plan is predicated on the hypothesis that mixed-income communities will 
enhan� the lives �f the!r poorest residents. This proposition incorporates many complex issues, some
of which are exammed m greater detail in the concluding sections of the report. ln general, if AHA is 
abl� to implement its plans successfully, the primary test of the redevelopment will turn on the extent to 
which the hypothesis is verified for those poor households who are able to participate. 

Atlanta - ii 



HOPE VI: Atlanta, Georgia

1.0 Atlanta Housing Authority Overview

PHA Characteristics

1.2 Management History

1 Atlanta Housing Authority "Fact Sheet," Revised, October 1993, Atlanta, Georgia.

Atlanta - 1

Editor’s Note: In general, this case study should be seen as a baseline through May 1995. A number
of events have occurred at the site since that time, some of which are included as footnotes. A future
report will capture changes and events that have occurred since that time. The legal name of the public
housing authority in Atlanta is the Housing Authority of the City of Atlanta (HACA). The author instead
uses the widely used local name - Atlanta Housing Authority (AHA).

AHA has had five executive directors and at least three acting executive directors in the last ten years.
During the early part of that period, the agency did not appear on U.S. HUD’s list of "troubled housing
authorities," a designation it has been assigned more recently. The problems AHA had in the last part
of the 1980’s pertained to vacancies and matching residents with appropriately sized apartments.

The Atlanta Housing Authority owns and manages 14,747 public housing units in 59 developments.
Unlike many American cities, Atlanta’s conventional public housing is almost all low rise, 2-and 3-story
buildings. Seventeen developments, almost all high-rises, are elderly residences and they are scattered
throughout the city. Four of the elderly high-rises are located on the city’s northside, a section of Atlanta
which is both predominantly white and home to only one small (32 unit) family public housing
community. About one-half of the elderly public housing is located within conventional public housing
communities while the remainder are freestanding developments. In addition, the Authority administers
5,687 Section 8 certificates with private rental developments and operates a small (145 unit)
homeownership program. The total population in Authority housing is 48,538, of which 33,412 are in
public housing; 14,558 are in Section 8 housing and 560 are in the homeownership program.1

The Authority has been under a Superior Court order since 1987 to reduce the extent of overcrowding
and correspondingly, to also reduce the proportion of households who are overhoused (i.e., occupy more
space than standards dictate.)2 Between 1985 and 1990 the number of overcrowded households declined
from 1,189 (8.8 percent of occupied units) to 806 (6.0 percent of occupied units). But the sources of the
decline were primarily resident resolution of overcrowding and not AHA efforts to resolve the problem.
During the same time period, 1,422 resident households resolved their overcrowding by either leaving
Authority housing (756 households) or shedding enough household members to meet the standard (666
households). AHA claimed to have transferred 549 households to eliminate overcrowding during that
period, but independent observers could only find 372 such cases. At the same time, an additional 1,589
households became overcrowded.3

2 Campbell and English versus Housing Authority of the City of Atlanta, Civil Action C-89978 Superior
Court of Fulton County, State of Georgia.

3 Larry Keating, "An Analysis of Changes in the Incidence of Underhousing in Atlanta Housing Authority
Housing 1985-1990," Atlanta, Georgia, June 1990, pp. 1-8.
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Resident involvement in management is channelled through the citywide resident council and through,
in a 1990 change, the presence of two voting resident representatives on the seven person Board of
Commissioners.

6 Ibid.

In April 1992, the PHMAP assessment for AHA’s 1991 fiscal year (year ending June 30, 1991) was
43.00. In December 1992, the PHMAP score for the 1992 fiscal year (ending June 30, 1992) was
51.85.’ For the fiscal year 1995, AHA administrators report that the PHMAP score was 51.87.10

7 S. A. Reid, "Federal officials optimistic about AHA’s progress," Atlanta Journal-Constitution, September
28, 1995.

8 Raymond Harris, Regional Administrator, "Memorandum for Joseph G. Schiff, Assistant Secretary for
Public and Indian Housing," Approximately January 13, 1992, Atlanta, Georgia.

Atlanta Housing Authority, "Urban Revitalization Demonstration Implementation Grant Application for
Techwood/Clark Howell Homes," May 26, 1993, Atlanta, Georgia, p. 114.

S. A. Reid, "Federal officials . . .

fully 3 times the standard set for release from the court order (3.0 percent). e g nfPfr
not only not made sufficient moves to correct the overcrowding problem, it has in e pas misr p
the extent of its efforts to do so.

Vacancies have been a continual problem for the Authority. In April 1995 the overall vacancy rate was
17.5 percent, the highest level in five years. In April 1990, the Authority-wide vacancy rate was 12.0
percent. In April 1993 it had increased to 15.3 percent. The rate declined by April 1994 to 12 3 percent
before increasing to over one-sixth (17.5 percent) of the inventory in 1995. In April 1995, ec w0®
Homes was virtually empty (94.3 percent vacant) while Clark Howell Homes was 96.3 percent occupied.
In April 1990, vacancies in Techwood amounted to 8.8 percent and in Clark Howell 1.6 percent.

The AHA has been on HUD’s list of "troubled" housing authorities since November 6, 1990 when its
PHMAP score dropped to 39.59.7 In 1992, in a letter transmitting the first of a series of Techwood
redevelopment plans to HUD, Raymond Harris, HUD Regional Administrator rated AHA as the second
worst of 815 housing authorities in the region. At the same time, he observed that "We have seen no
significant improvement since its Troubled designation and for the most part, a "business as usual
attitude appears to prevail . . . ,"8

4 On-Site Insight, Howell Associates and TAG Associates, "Market Dynamics Affecting Public Housing in
Atlanta," February 1994, Atlanta, Georgia, pp. 1-6.

5 H. L. Brantley, Assistant Director of Housing Management, AHA, "Memorandum to Frank W. Johnson,
May 3, 1995," Atlanta, Georgia, p. 1.
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Security and Crime Issues1.3

Resident Services1.4

Special projects undertaken in the most recent year for which data is available, 1993, are as follows:

12 Atlanta Housing Authority, "Urban Revitalization Demonstration . . . pp. 82, 83.

13 Housing Authority of the City of Atlanta, 111993 Annual Report," Atlanta, Georgia.

14 Ibid., p. 19.

Atlanta - 3

The Resident Initiatives Division runs a small array of programs designed to support resident associations
and undertake special projects. Resident initiatives staff periodically attend resident association meetings
and assist the associations with meeting logistics.

Between July 1986 and December 1990, crimes against people increased in AHA properties from an
annual incidence of 1,001 to 3,204, an increase of 320.0 percent. Total reported crime-increased from
3,033 to an annual rate of 7,684, an increase of 253.3 percent.11 In 1991, AHA had a cooperative
working relationship with the Atlanta Police Department which provided the Authority with detailed,
current development by development incidence of reported crime. The present research was unable to
access detailed crime data. The AHA reported a citywide average of 0.583 crimes per unit in all
Authority properties for 1992.12

The Authority has a small, unarmed security force which provides 16 hour per day coverage to elderly
high-rises. A contract with the City of Atlanta paid for 45 police officers in a small community oriented
policing effort initiated in 1993.13 Police did not fulfill the terms of the contract and no officers are
assigned to either Techwood or Clark Howell.

11 Larry Keating, "An Assessment of Security Policy for the Atlanta Housing Authority," February 1992,
Atlanta, Georgia, p. 17.

"Back to School Roundup," a one day program organized with the Citywide Advisory
Council which sought to encourage school age children to attend school. Parents were
encouraged to support their children’s attendance.
Assisted with the organization of the Hank Aaron Rookie League and Youth Development
Program in six public housing communities. The Rookie League conducted competitions
in three sports: baseball, soccer and basketball. Twelve hundred children participated.
Strengthened, revived and revamped the partnerships which provide primary health care
at three public housing communities—Thomasville Heights, Herndon Homes and the
Juniper elderly high rise.
Provided $25,000 in support to KidsGym USA to provide gymnastics training to youth
in the Leila Valley public housing community.
Assisted in attempting to organize the Atlanta Midnight Basketball League.14
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1.5 Current Challenges

2.0 Description of the Development

2.1 Design History

Atlanta - 4

Section 4.1, which describes the HOPE VI planning process in detail, contains more extensive
assessments of challenges and difficulties for the Techwood and Clark Howell communities.

Two radial streets define the wedge shaped valley which contains Techwood/Clark Howell. Marietta
Street follows a rail line northwest from the Central Business District (CBD) on the west side of the
valley. Peachtree Street follows an old Indian trail along a ridge on the east side.

The Glover administration has fired or forced the resignations of 14 senior management personnel in their
first 8 months in office, including Deputy Executive Director Charles Spann who was hired in October
1994, just after Glover became Executive Director.15

15 Darryl Fears, ’Controversial AHA director fires top aides," Atlanta Journal/Constitution, May 12, 1995.

AHA remains on the HUD’s list of "Troubled PHAs." Since 1991, three persons have occupied the
executive director’s position. The current Executive Director, Renee Glover, has the support of At anta
Mayor Bill Campbell and the AHA board to reshape public housing not only at Techwood/Clark Howell
but also at East Lake Meadows, John Hope and John Eagan Homes. All 5 projects are to be extensively
demolished and replaced with mixed-income developments. The Mayor has indicated support for an
Authority application to obtain $13 million of Empowerment Zone funds. If this application is successful,
it would mark the largest ever infusion of city controlled funds into the Housing Authority. There is
substantial resistance to the appropriation on the Empowerment Zone Board where tensions between
public housing residents and other low-income representatives spar over the distribution of scarce
resources.

In between these two spokes, Tanyard Creek, named after the tannery which was located on the Creek
at Pine and Orme Streets, followed a north-south route which closely parallels present day Techwood
Drive. The primary connection between the two radii was North Avenue, an east-west street, which
defined the northernmost reach of development in the 1870’s, a mile and one-quarter from the CBD.
Drawing its name from the popular term for floodplains and the tannery, the area south of North Avenue
and between the two spokes became known as Tanyard Bottoms.16

The first of the current players in the present Techwood Homes17 drama to arrive on the scene was the
Georgia School of Technology, established at the corner of North Avenue and Cherry Street in 1885.
While the School was evolving into the Georgia Institute of Technology on the north side of North
Avenue, Tanyard Bottoms evolved into Techwood Flats, a lower-middle-income housing area The first
homes were built in the 1870’s and by the 1890’s the neighborhood had become a low-income rental

17 Locally, Techwood Homes is called simply Techwood. The latter name k ..c.a u . *i_*, 7 name 1S used throughout this casestudy.
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The people living in the Techwood slum suffered from unsafe and unsanitary structures,
overcrowded rooms, inadequate or non-existent plumbing, and poor ventilation. There were no
safe play areas for the children, no sidewalks and no useful open space in the entire area.

The national government’s Public Works Administration and the President of Georgia Tech
concurred,21-22

The sagging wooden houses had been standing for half a century, they were not hand-me-downs,
once good but since gone bad. They had been deliberately built as slums. Designed to wring
the last cent from their use, for fifty years they had taken all and given nothing .... In the rear
were pools of stagnant water near an open privy serving several families.

Federal condemnation of the land began in May 1934 after the objections of local landlords, the Atlanta
Apartment House Owners Association, the City Attorney and the U.S. Comptroller General had been
overcome. The Techwood Housing Advisory Committee, which provided local oversight to the federally
owned project included Palmer, Mayor James Key, the editors of both mainline Atlanta newspapers, the
President of the Chamber of Commerce, the President of Georgia Tech and other business and
government officials. The Advisory Committee stipulated to the architects, Flippen Burge and Preston

Fifteen years later three sets of circumstances intersected to convert Techwood Flats into Techwood
Homes, both the country and Atlanta’s first public housing development. While descriptions of areas
prerequisite to demolition are always suspect, three commentators concur:

Although Frank Robinson and John Pemberton had packaged sugar, spices, oil of cassia and cocaine into
Coca-Cola in 1886, it was not until 1919 that Asa Candler moved die company he bought in 1888 to
Plum Street and North Avenue. Candler, originally a druggist, had just completed a term as Atlanta’s
mayor when he moved the company out the Marietta Street/Western and Atlantic corridor to a new
factory and office complex on the rail line and overlooking Techwood Flats.19

18 Franklin M. Garrett, Atlanta and Environs (New York: Lewis Historical Publishing Company, 1954),
Volume I, pp. 485", 730, 828.

21 U.S. Public Works Administration, American Builds (Washington: U.S. Government Printing Office,
1953), p. 201.

district.18 The Anne Wallace Library, Atlanta’s first branch library, referred to in most contemporary
documents as the "old Carnegie Library," was opened by the Young Men’s Library Association just off
Luckie Street in what is now Clark Howell Homes in 1909.

said Charles Palmer, the successful Atlanta realtor who as president of the National Building Owners and
Managers had learned of the slum clearance provisions in the National Industrial Recovery Act and who
sought to both earn the real estate commission from assembling the land and enhance the property values
of the three office buildings he owned in the central area.20

19 Frederick Allen, Secret Formula (New York: HarperBusiness, 1994), pp. 27, 28, 90 and 91.

22 M.L. Brittain The Story of Georgia Tech (Chapel Hill: University of North Carolina Press, 1948), p. 219.

20 Charles F. Palmer, Adventures of a Slumfighter (Atlanta: Tupper and Lane, Inc., 1955), p. 10.
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Stevens that "The buildings should occupy only 25 percent of the site area to insure adequate sunlight and
fresh air."23

especially sympathetic
so in securing among the
Brittain, Story of Georgia

Gurnee, "An Historic

on November 29, 1935, saying,

Physically, Techwood consisted of 13 three-story apartment buildings and 7 buildings containing attached
townhouses. In addition, there was a 189-room dormitory for Georgia Tech students.28 The buildings
were organized along Techwood Drive as a series of 15 courtyards. Two parks and a row of 8 shop
spaces and 2 meeting rooms along Merritts Avenue in the center of the development complemented the
residences. In addition 185 rear-access garage spaces were constructed in 11 separate buildings along
Lovejoy and Williams Streets.

The architects referred to the design as "modified Georgian," which translates to flat roofs, multi-paned
windows, exterior brick walls with Georgian style pediments above the main entrances. Land planning
more than complied with the Advisory Committee’s goal of 25 percent land coverage as buildings
occupied only 20 percent of the site (not including the 2 parks). The buildings were organized around
courtyards in the classic 1930’s multi-family residential style. Brick walls enclosed some of the yards
to create more privacy and plumbing and other mechanical equipment were hidden from view by brick
enclosures.29 The parks included a shelter, playing fields and a swimming pool. Burge and Stevens

Franklin D. Roosevelt dedicated the nearly complete community

Within sight of us today stands a tribute to useful work under government supervision the first
slum clearance and low-rent housing project. Within a very short time, people who never before
could get a decent roof over their heads will live here in reasonable comfort amid healthful,
worthwhile surroundings.2423

23 Howard W. Pollard "The Effect of Techwood Homes on Urban Development in the United States"
(unpublished Masters thesis, Graduate in City Planning Program, Georgia Institute of Technology, 1968), p. 21.

24 Atlanta Housing Authority "Techwood Homes: 50 Years of Growth, Hope and Progress" (Atlanta:
Atlanta Housing Authority, August 1986), p. 1.

25 The Federal Emergency Housing Corporation, in the Public Works Administration Housing Division,
owned Techwood until the Federal Housing Administration (FHA) was created in 1937, at which time FHA
became the owner. The Atlanta Housing Authority, which was established in May 1938, began leasing
Techwood in March 1940. In 1954 the title to Techwood Homes was transferred to the Atlanta Housing
Authority. 6

Techwood Homes initially housed 604 white families. A segregated black-only public housing
development, University Homes, was constructed adjacent to the Atlanta University complex in 1937.261
2?

26 Pollard, "The Effect of Techwood Homes,” p. 76.

27 Gurnee, "An Historic Preservation/Conservation Proposal," p. 25.

28 Dr. M. L. Brittain, the President of Georgia Tech, observed "(The) architects were
and helpful in responding to the wishes of Georgia Tech’s president, and particularly
buildings a fine dormitory with 189 rooms . . . built without expense to the school "
Tech, p. 224. The dormitory was deeded to Georgia Tech for $1.00 in 1940
Conservation Preservation Proposal,’ p. 30.

29 Ibid., p. 21.
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31 Pollard, ''Techwood Homes," p. 61.

32 U.S. Census, 1940 Census of Population and Housing, Georgia, Table 15, p. 743.

33 Atlanta Housing Authority, 1954 Report, Atlanta: City Printing Office, 1955), p. 6.

34 Gurnee, "An Historic Preservation . . . ," p. 35.
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Four subsequent public developments changed the internal structure and surroundings of Techwood/Clark
Howell. In 1950 the Fowler Street Elementary School was constructed at the northern end of the park
in Clark Howell Homes. Most of the students were drawn from the 2 public housing communities. The
1946 Lochner expressway plan combined Interstates 75 and 85 at Brookwood Station two miles north of
Techwood/Clark Howell and routed the multi-lane (16 at last count) expressway just east of Techwood

Fifty-eight 2-story buildings containing 630 units were constructed on the 7-block area. The units were
brick faced, attached townhomes with individual entrances and small private yards. Gabled roofs softened
the sterility of the unimaginative site plan. The small scale of the buildings and the individuality of the
residents’ treatment of their small yards overcame the geometric predictability and rigidity of the site
plan. Additional amenities were the large park which extended from Lovejoy Street to Venable, the
community center which was built in the park and the existing Carnegie Library.

Clark Howell Homes was constructed adjacent to Techwood Homes in 1940. A 4-block by 5-block
section of Techwood Flats was redesigned to shrink the number of separate blocks from 20 to 7.
McAffee and Fowler Streets were both closed, leaving the eastern boundary of Lovejoy Street the western
boundary of Luckie Street and Venable Street as the only north-south streets. Parker Street, Merritts
Avenue, Orchard Street and a block of Gresham Street, each east-west roads, were all closed, leaving
Clark Howell with two interior east-west streets.

reduced what had been 11 city blocks on both sides of Techwood Drive between Lovejoy and Williams
Streets to 9 blocks and eliminating 6 mid-block alleys. Contemporary observers characterize the design
of Techwood as superior. Alexander von Hoffman, a Harvard professor said in 1994,

The aesthetic designs and amenities in some of the early public housing works projected an image
of superior housing .... Particularly good designs characterized, for example, Techwood
Homes in Atlanta, a handsomely landscaped project whose amenities included parking garages
and modern kitchens.30

30 Alexander von Hoffman, "The Future of Public Housing in the United States in Historical Perspective,"
in Wolfgang F. E. Preiser, David P. Varaday and Frances P. Russel (editors) Future Visions of Urban Public
Housing (University of Cincinnati, Cincinnati, 1994), p. 98.

Clark Howell and Techwood both remained segregated for white households until 1965, after which time
they began to integrate. By 1975 the population had become 60 percent black,34 and in 1993 the
population in Techwood was 97.5 percent black and in Clark Howell 95.1 percent black.

Family income was specified to be no more than 5 times the rent, not lower than $700 or more than
$1,800 annually. When the development reached 100 percent occupancy, average family income was
$1,008, which placed it at the 70.1 percentile from the bottom in Atlanta’s distribution of incomes.31,32
The people who cleaned and maintained the development were paid $385 per year, or less than two-fifths
(38.1 percent) of the average income of the residents.33 Techwood’s initial occupants had incomes
which placed them at the upper end of rental population income distribution.
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To the north ofTechwood/Clark Howell is the 815 acre, 12,500 student Georgia Institute of Technology.
The Institute had two facilities on the south side of North Avenue within Techwood: An Alumni House
used for social functions; and the previously mentioned dormitory, which is being replaced with Olympic
athlete housing. After the Olympics, the Olympic housing will be used as dormitories by Georgia State
University.

South of Techwood/Clark Howell is an area undergoing clearance and redevelopment. The first two
blocks have recently been purchased by the Coca-Cola Company for Olympic entertainment purposes.
Further south the Centennial Olympic Park is under construction.

headed by women. The remaining
over one-third (192/36.4

Slightly over 90 percent (475/90.2 percent) of the households were „
9.1 percent were headed by men. Median age of head was 32.5 year? with

To the west of Techwood across Luckie Street is Coca-Cola’s corporate headquarters, a complex of
several low- and mid-rise buildings and a 26-story tower. Coca-Cola’s site is surrounded by an imposing
metal security fence.

before curving out to the east to circumnavigate the CBD. Although the expressway has access at North
Avenue and Williams Streets, the facts that the roadway is lower than the residences, that a concrete
buffer wall has been constructed the entire length of Techwood Homes, that previous access ramps have
been eliminated and that no units were lost to expressway construction has maintained the residential
integrity of the 2 developments and ameliorated some of the most detrimental impacts.

In 1966, the AHA replaced the park at the south end of Parker Street and Techwood Drive in Techwood
Homes with the 250 unit, 17-story Palmer House-an elderly high rise. In 1973 the park on the north
end of Techwood Homes at Techwood and North Avenue was replaced with another 17-story, 230 unit
elderly public housing high rise—Roosevelt House.

Between the spring of 1991 and December 1994 (before a HOPE VI contract had been signed), Techwood
Homes went from 92.8 percent occupied to 94.1 percent vacant. The process followed by the Authority
is more fully described in Section 4.1. In June 1990, before the Housing Authority had decided to empty
Techwood Homes, and 3 months before the Olympic announcement, there were 530 households in
residence (a 92.8 percent occupancy rate.) Ninety-five and one-half percent (95.5) of household heads
were black; 4.2 percent were white. Median income was $3,219. Seventy-one households (13.4percent)
received disability income (SSI), 347 received Aid to Families with Dependent Children (65.5 percent),
and 47 (8.9 percent) relied on social security retirement benefits. Eighty-five households (16.0 percent)
received private benefits. Employment records are less reliable, but it appears that 48 households had
heads who were employed (9.1 percent).

In 1990, family size was an average of 2.44 with over 4 in 9 households (238/44.9 percent) consisting
of 2 persons. An additional one-quarter (129/24.3 percent) of the households had 3 persons. There were
82 (15.5 percent) 1-person households and only six 6- or 7-person households (1.1 percent).

Most residents had lived in Techwood for extended periods. Nearly one-third (169/31 9 percent) had
been there for over 11 years. Another one-third (166/31.3 percent) had been in residence for 6 to 10
years. Median length of residence was 7.95 years.
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percent) between the ages of 20 and 29 and another one-third (194/36.7 percent) between the ages of 30
and 39. Thirty-six households (6.8 percent) were over 60.35

Because Clark Howell was not emptied concurrently with redevelopment planning, data describing the
socio-economic characteristics of residents is more recent. In April 1993 there were data available on
512 residents in Clark Howell’s 624 units (82.1 percent occupied). Unfortunately, this date is both the
latest date AHA can provide data and is at a point where vacancies peaked. There were 37 vacancies (5.9
percent) in Clark Howell in May 1991. Vacancies fell to 13 (2.1 percent) by March 1994. In May 1995,
there were 30 vacancies (4.8 percent).36

As in Techwood 2 years earlier, over one-third (174/34.0 percent) of the households had been in
residence for over 11 years. Median length of residence was a little more than a year longer than
Techwood at 9.09 years. Four hundred eighty-seven (95.1 percent) of the household heads were African
American. Twenty-two (4.3 percent) were white. Average household size was 2.66 persons. One-fifth
of the households (107/20.9 percent) were single persons, nearly one-third (159/31.1 percent) were 2-
person households and nearly one-quarter (126/24.6 percent) were 3-person households. There were five
7-person households and no households larger than 7. One-eighth of the household heads were male
(63/12.3 percent); seven-eighths (449/87.7 percent) of the households were headed by women. Median
age of household heads was older than Techwood by over 3 years at 35.6 years. Clark Howell had
similar proportions as Techwood of households headed by a person in the 20-29 (171/33.4 percent,
Techwood had 36.4 percent earlier). Sixty-six (12.9 percent) Clark Howell household heads were over
60 years old, almost double the earlier proportion in Techwood (6.8 percent).37

38 Robert Charles Lessor & Co., "Techwood/Clark Howell Homes Tenant Survey," Answer to question 10,
Atlanta, Georgia, September 1991.

Both communities were extensively modernized in 1982. While major systems were either replaced or
repaired, the modernization did not address the infrastructure problems at the sites. More recently,
resident complaints regarding maintenance have been consistent in the 2 surveys which have been
conducted of Clark Howell residents. In an earlier (1991) Community Design Center, et al. survey,
maintenance was the chief problem residents had with their units (this survey included both Clark Howell
and Techwood).38 In the 1995 survey of Clark Howell residents, 38.0 percent indicated that heating
systems were "some problem" and 8.0 percent complained that heating systems were a "big problem."
Twenty percent said stoves and refrigerators were "some problem," and 12.0 percent said they were a

In April 1993, median household income in Clark Howell was $4,468; 80 households had incomes over
$7,000. Slightly more than one-half of the households (283/55.2 percent) relied on Aid to Families with
Dependent Children. Over one-fifth received SSI disability income (116/22.7 percent) and over one-sixth
(93/18.2 percent) received social security. Over one-fifth of the households (111/21.7 percent) had
private benefits of some sort. It appears that approximately 44 household heads (8.6 percent) were
employed. Occupations covered a broad range of lower level service jobs (salad preparation, food
handler, custodian, housekeeper, linen, etc.).

36 Data for 1991-1993 from Atlanta Housing Authority, Vacancy Unit Prep Status Report. Data for 1994
and 1995 from Atlanta Housing Authority, Weekly Vacancy Control Report.

37 Atlanta Housing Authority, "Resident Characteristics . . . ."

35 Atlanta Housing Authority, Resident Characteristics, Computer printout, May 11, 1995.
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Apartment
Level of Satisfaction Percent Number Percent

19 38.0 11 27.0
22 44.0 27 54.0

Somewhat Dissatisfied 4 8.0 8 16.0
5 10.0 4 8.0

50 100.0 50 100.0

Source: HOPE VI Resident Satisfaction Survey, May 1995
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In addition to maintenance, two issues are significant. Techwood residents continually complained about
the problem of interior stairs. While there is no empirical evidence to document this problem, the
complaints were so widespread that both of the first two plans intended to eliminate the stairs. Residents
feared the homeless people and drug users who used and misused the three-story interior stairwells.

Exhibit 1
Level of Clark Howell Resident Satisfaction

with Physical Facilities

Very Satisfied

Somewhat Satisfied

Physical Attribute

Building

Number

Very Dissatisfied

Total

AHA was not able to supply sufficient data to corroborate or refute the residents’ position. The only data
provided was that there were 886 resident maintenance requests in Clark Howell between February 1,
1994 and May 15, 1995 and there were 238 resident maintenance requests in Techwood during the same
period. During the period June 30, 1993 through July 7, 1994, $421,053 was spent on maintenance at
Techwood and $601,645 at Clark Howell. As of August 1994, AHA showed a backlog of maintenance
requests of 3 requests in Techwood (which was nearly unoccupied) and 60 in Clark Howell.40

In spite of the problems residents faced with maintenance, major systems functioning, unit size and the
Authority’s inability to correct overcrowding problems, most residents were satisfied with their situations
as shown in Exhibit 1.

The third physical problem is unit sizes. While Techwood’s 2-bedroom units were 656 square feet on
average, a size that could be organized into a modest 2-bedroom unit, the rooms were too small. The
2-bedroom units at Clark Howell average 720 square feet but suffered from a similar room size problem.
The 2 previous rehabilitation plans both reflected the residents’ concerns with these issues by enlarging
the units.

"big problem."39 Anecdotal evidence confirms the residents’ complaints—one woman in Techwood had
been living without any heat for over a year.

40 McCree, Brooks, "HUD/Abt . . . ," pp. 2, 3.

39 Abt Associates survey, May 1995.
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AHA management is central but with an on-site office where rent can be paid, maintenance requests filed
and information acquired. A small maintenance crew operates on-site out of converted garages. Tenants
have complained consistently about management throughout the redevelopment planning process.
Evidently, these views are not held by a majority of residents, because only 26.5 percent of the residents
in the Clark Howell survey reported that they were either "somewhat" or "very dissatisfied" with
management. The largest number of respondents, 42.9 percent, indicated that they were "somewhat
satisfied."41

Only ten percent of the residents were very dissatisfied with their building and only eight percent were
very dissatisfied with their apartments. But in both the case of the individual apartment and the building,
the largest number of respondents indicated that they were "somewhat satisfied," an answer that reflects
the presence of some of the specific difficulties the residents cited. This point is further buttressed by
the fact that residents expressed higher levels of satisfaction for the building than they did for their
individual units.

AHA reports that reported crime in Techwood amounted to 465 incidents in 1992. For Clark Howell,
the number was 448. These figures ranked Techwood fourth and Clark Howell fifth among AHA
properties and translated into a per unit reported crime rate of 0.814 per unit in Techwood and 0.718
reported crimes per unit in Clark Howell.

In 1991, 86.2 percent of the residents listed drugs and crime as one of their three greatest concerns living
in Clark Howell or Techwood, by far the most frequently cited concern.42 The 1995 Abt survey
revealed that people selling drugs was viewed as a big problem by 56.0 percent of the residents. Only
22.0 percent of the residents felt that people selling drugs was "no problem". Ten percent held that
people being attacked or robbed "right outside your building" was a "big problem," but 38 percent
believed it was "some problem." Fifty-two percent felt it was "no problem." Shooting and violence were
held to be a "big problem" by 32.7 percent and "some problem" by slightly more, 34.7 percent. A
surprisingly strong majority of 72.0 percent felt that if residents worked together, they could help solve
the problem of crime and drugs "a lot," suggesting that there is fertile ground for community policing
should it be seriously attempted.

42 Robert Charles Lessor, Techwood/Clark Howell Homes Tenant Association and PATH Survey,
to Q5," Atlanta, Georgia, Computer printout.

41 Ibid.

There are three resident organizations currently active in the Techwood/Clark Howell community: The
Techwood/Clark Howell Resident Association, the Palmer House Tenants Association and the Roosevelt
House Tenants Association. Members of the Palmer House and Roosevelt House groups have attended
and participated along with the Techwood/Clark Howell Association in the three extensive planning
efforts which have transpired. The three organizations have bylaws and hold regularly scheduled
meetings. Multiple plans have been prepared to redevelop Clark Howell and Techwood since the
Olympics were announced, but three of those plans have been more sustained efforts and each has
involved different groups of residents.
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2.7 Social and Community Services On-Site

I

Earl Phillips, then Executive Director of AHA, convened a "Planning Committee" composed of
Techwood/Clark Howell Residents Association and TUFF members. The Planning Committee was the
primary vehicle for resident participation in the development of the Richard Bradfield/Earl Phillips
proposal to redevelop the two communities. The Planning Committee functioned from the late spring
1992 through May 1993 and supported the plan which was the basis of AHA’s Urban Revitalization
Demonstration Grant Application in May 1993.

When present AHA Executive Director Renee Glover was installed in September 1994 a third planning
process was inaugurated, this time under the auspices of the Techwood/Clark Howell Planning Committee
Task Force. The Planning Committee Task Force continues to meet, but usually the eight or ten residents
who continue to participate are outnumbered by AHA staff and AHA consultants.

« Atlanta Housing Authority, Community Service Organizations, December 19, 1994, photocopy.
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The first effort relied on the Techwood/Clark Howell Residents Association functioned from April 199> 1

Howell after the PATH plan was approved and a series of other factors described more fully later led to
a decision to restart the planning process.

The 1991 Design Center/PATH Survey asked residents how often they attended meetings of the residents
association. Slightly over one-half (52.4 percent) reported having been to between one and ten meetings.
Only 13 respondents had been to more than ten meetings. The remaining 45.2 percent had not attended
any resident meetings. Participation is related to age. Nearly two-thirds (64.6 percent) of the
householders who were under 26 did not attend resident association meetings. As age increased,
participation increased, with the 36 to 55 age group showing the highest participation.

AHA maintains that there are presently 73 community service organizations offering services to
Techwood/Clark Howell residents. The list which ostensibly corroborates this claim includes 15 religious
organizations, 5 listings for Families in Action-a drug treatment program, 5 listings for the Atlanta
Union Mission—a nearby homeless shelter, 4 listings for the officers for the Techwood/Clark Howell
Resident Association, 4 listings of AHA, 3 listings for the Atlanta Police Department and a Techwood

Resident former Resident Association President Margie Smith.43 However, aside from the Resident
Association officers and AHA staff, only Families in Action has a physical presence in the 2
communities.

education/treatment program in Techwood/Clark Howell since 1991. One full-time and one part-timl
staff supplemented by two VISTA workers counsel residents and make referrals to dmg treatment ^d
clmerhtTh°enfSerV1C?' Pub''C °perateS a Sma11 branch librarV in the community
center. The former Carnegie Library, located off Luckie Street within Clark Howell is too dilaoidatS
for occupancy but is intended to be rehabilitated as a part of redevelopment. ’ dllaPldated

Georgia Tech operates two small direct service programs to students. The Techwood Tutorial Program
provides mentoring and tutorial assistance to Fowler students Tvnicallv 11S t u fparticipate in the prog™ at 4e beginning W1 q„^r.
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Health Services are provided primarily through the West End Medical Center and Grady Hospital. The
West End Medical Center is located 2 miles away on York Street in the West End neighborhood, is a
private nonprofit facility, serves an annual caseload of approximately 30,000 persons, has a staff of 12
physicians and nurse practitioners. Grady Hospital is also approximately 2 miles away, and as the city’s
primary health facility for low-income people, operates over 18 specialized clinics and serves many
Techwood/Clark Howell residents.

Most of the area between Techwood/Clark Howell and the park has been purchased by Coca-Cola. The
2-block wide by 5- to 6-block long area will be used by the company to stage Olympic related events
during the 1996 games. Coca-Cola declines to indicate what the use of this land will be after the
Olympics. The use to which the land is put will define the relationship between Techwood/Clark Howell,
the Olympic Park and the CBD.

number to 60 by spring 1995. A second program, Partners in Education, provides mentoring and
tutoring services to Techwood and Clark Howell students who attend Inman Middle School. More
rigorous recruiting and training hold the number of Georgia Tech students in this program to 50 students
throughout the year.44

The area to the south of Techwood/Clark Howell, between the communities and the central business
district, was an amalgam of business and repair services, printers and a few old line manufacturing
(Federal Stamp and Seal) and transportation (Southeastern Stages) firms before the November 1993
announcement by Billy Payne, Atlanta Committee for the Olympic Games (ACOG) President, that it
would become the privately-funded $100 million Centennial Olympic Park. In spite of widespread public
characterizations of the area as a dilapidated slum, the area’s buildings were in generally sound condition,
were 80 percent occupied and had only thirteen of local property tax delinquencies.45 The Olympic Park
has been scaled back from a $100 million to a $50 million project, some elements of fundraising are
nearly complete but sales of Olympic bricks at $35 each lag seriously. Land acquisition is complete, and
demolition is underway.

Atlanta’s CBD is approximately one mile from Techwood/Clark Howell. The CBD contains one
department store, a series of small boutique stores (jewelry, wigs, clothes, luggage, shoes, glasses,
souvenirs, etc.), barbershops and multiple entertainment and restaurant facilities. The central area
contains only one small grocery store and two small pharmacies. Most of the stores in the CBD serve
either office workers or convention attendees, but a small residual collection of stores continue to serve
low-income people.

43 Larry Keating, Max Creighton, "A Geographic Information System for the Techwood Park Tax
Allocation District," Atlanta, Georgia, November 1993, pp. 1-5.

44 Interview with Sally Hammock, Associate Director, Georgia Tech Student Center, Atlanta, Georgia, July
27, 1995.
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Employment opportunities, primarily In low-paying seiwice «"st^s '“ “ouX.^ound
in the labor pools located around the CBD periphery. Future investment p ans call tor housing around
the Centennial Olympic Park and that housing may stimulate some additional commercial services whmh
would be accessible to residents if the housing which is built does not ban public access. The ove a
economic climate in Atlanta is expansionary.

A small convenience store within Techwood Homes used to nrovid? . <•
residents. The nearest full service grocery stores are in the gentrifying neighborhood' over one^one-
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The Georgia Institute of Technology is located adjacent to the two communities and provides two
voluntary mentoring programs for students. Georgia Tech has offered tuition free study for
Techwood/Clark Howell residents matriculating at Tech, but to date no one has qualified.

3.4 Crime and Disorder in the Neighborhood

Crime emanating from the previous concentrations of homeless people was of the inadvertent arson
u™n8 a vacant building accidentally in the winter), aggressive panhandling and physical attacks on

r<l”i ° f variety■ °™e drug use and prostitution did occur in the area, but most observers report very
rnn ?Vlty\STnSJOf ““ Werc locales from which homeless P^ple could make forays

into the CBD to panhandle and return to sleep in vacant lots or, occasionally in vacant buildings. As
such, the area had few evening hours attractions for other than homeless people.

Both G^rgia Tech and Coca-Cola maintain security forces which restrict entry by unauthorized persons.
At one time a series o bars along North Avenue attracted and serviced students and on rare occasions
conflict would arise between public housing youth and students, but the bars have been demolished and
that intersection between diverse communities no longer exists.

The primary feature of the areas surrounding Techwood/Clark Howell relative to crime was the presence
of substantial numbers of homeless people in the district immediately to the south of the two communities.
Most of the homeless people have now been forced out by the construction of the Centennial Olympic
Park and Coca-Cola’s development of an Olympic entertainment complex, and those who have not left
soon will.

Neighborhood Resources

Techwood and Clark Howell are served by the park located in the center of the Clark Howell
development and adjacent to the Fowler Elementary School. Piedmont Park, Atlanta s primary region
park is 1.5 miles to the east of the 2 communities. The Centennial Olympic Park, presently planned to
be 21 acres, will be less than one-half mile from the 2 communities, but this facility is intended for
passive and not active recreation.

Because there are no non-student residential areas proximate to Techwood/Clark Howell, there are few
churches, local community organizations, or other amenities and recreational facilities nearby. The
proximity to central Atlanta provides access to the full range of social services located in the CBD:
Grady Hospital and its 18 specialized clinics; Department of Labor employment and job training resources
as well as unemployment offices; Fulton County Health Department with a range of physical and mental
health services; Atlanta Legal Aid Society; along with additional social service providers. Two other
hospitals are located in or near the CBD: Crawford Long and Georgia Baptist. Neither are primarily
responsible for health care for low-income people but both do serve public housing residents (within some
fairly strict restrictions). The primary drug and alcohol rehabilitation clinic accessible to poor people is
located across the street from the Georgia Baptist Hospital, 2 miles east of Techwood Homes.
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Appearing at the October meeting of the residents’ association, she sought to both reassure the residents
and enlist their participation in a redevelopment committee which would also have had representatives
from the City (principally Raymond Sales, a lawyer from Maynard Jackson’s law firm who had both
chaired his transition team and was his primary advisor on housing issues). The residents were neither
amused nor cooperative. Adopting an attitude of "Where were you before the Olympics?" they insisted

Another part of the basis for the residents’ concern was the fact that the Olympic bid proposal envisioned
replacing the 3-story dormitory that Georgia Tech owned in the northern end of Techwood with a high
rise Olympic athletes’ dormitory. The fact that the Olympics and Georgia Tech had crossed North
Avenue generated concern about how much farther south of North Avenue—i.e., through
Techwood—they wanted to go.

half miles to the east. Nearly one-half (48.4 percent) of the residents shop at the Kroger in Poncey
Highlands. One-sixth (18.2 percent) went an additional one-half mile out Ponce de Leon Avenue to shop
at a Big Star just south of the Virginia Highlands neighborhood. Public transportation serves both of
these stores, but the return trip is most often made in a taxicab or a friend’s car.

Residents recognized that the Olympic announcement would initiate a series of new efforts to redevelop
the area. The residents’ fears soon had more than history as a basis—within 2 months at least 4 real
estate developers (Taz Anderson, Russell Chandler, Noel Kahlil and Rick Padgett) made proposals to
redevelop Techwood and Clark Howell.

The North Avenue MARTA stop just across the downtown connector from Techwood provides superior
access to Atlanta’s 53 mile rapid transit system.

A month after the Olympic announcement, Jane Fortson, Chair of the AHA Board of Commissioners,
tried to initiate planning. Fortson had an offer for $5,000 per bed for athletes’ housing from ACOG.46
At an average of 2.5-bedrooms per unit, she calculated that the Olympics could contribute as much as
$25,000 per unit to rehabilitation costs. She further calculated that, with adroit scheduling and
management, AHA could not only pay for Techwood’s rehabilitation but free up money for other AHA
projects.47

Planning to redevelop Clark Howell and Techwood began when Atlanta was announced as the site of the
1996 Olympic Games in September 1990. During the past 2 decades, there were at least 3 attempts by
outside parties to eliminate the 2 communities.

47 Telephone interview with Jane Fortson, Progress and Freedom Foundation, Washington, D.C., June 27,
1995.

46 ACOG is the private corporation in charge of staging the Olympic Games.
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Mark Sherman, “Council President: Tear down Techwood for Olympic Village," Atlanta Journal-
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Also in January, Margie Smith, President of the Techwood/Clark Howell Residents Association,
contracted with the Community Design Center of Atlanta to conduct a survey of residents. The purpose
of the survey was to assess resident attitudes and aspirations toward redevelopment and to arm the
Association with objective, empirical measurements of the residents’ positions. In a second memo to
Reid, who had left the executive offices of Coca-Cola to temporarily serve in the Jackson administration,
Sales accused Georgia Tech of acting like an "overseer" and attempting to manipulate the tenants. Both
Fortson and Sales accused Tech of collaborating with HUD Headquarters to generate a redevelopment
plan that excluded the Authority and the City.

The latter charge was stimulated in part by a February 6, 1991 meeting held at Georgia Tech between
Crecine and his staff, David Caprara, Director of Resident Initiatives in HUD’s central office, Russell
Chandler and two Techwood tenants. Caprara, who Fortson had urged not to interfere, also met
separately with Techwood residents to discuss homeownership opportunities. The presence of a senior
official of the U.S. Department of Housing and Urban Development addressing tenants over the
opposition of the housing authority chair expressed an unusual amount of interest on the part of HUD’s
Washington office. After Fortson and Crecine argued over how to proceed, Maynard Jackson decided
to try to establish a more orderly process.52 Jackson sought to bring some procedural logic to the
conflicts when he organized a modified version of Fortson’s redevelopment committee on April 8, 1991.

Olympics prize," Atlanta Joumal/Constitution, March 17, 1991.

Roughton, "Techwood eyes on Olympic prize."

52 J - ■ —

Constitution, April 4, 1991.

48 Interview with Jane Fortson, Chair, Board of Commissioners, Atlanta Housing Authority, March 12,
1991, Atlanta, Georgia.

■ - • • ( a substantial backlog of maintenance requests before they would
entertain discussions about redeveloping their community.

But even as early as a month after the Olympic announcement, Fortson was not the only non-
Techwood/Clark Howell resident trying to plan for redevelopment. Georgia Tech President Patrick
Crecine who had joined the Olympic bid process early and who had consequently reaped an expansive
array of capital improvements for the Tech campus, met with a committee of Techwood residents late
in October regarding their hopes and fears. He subsequently translated their aspirations to Tech s
emissary to ACOG, Russell Chandler. Chandler’s subsequent proposed buyout of Techwood Homes was
portrayed as a private proposal, independent of his role with either Georgia Tech or the Olympic
Committee.4’ November brought another proposal—this one from Taz Anderson, Jr., another Georgia
Tech alumni, to Mayor Maynard Jackson’s Executive Officer, John Reid, for "... removing the
Techwood-Clark Howell problem from our mutual ’front doors.’" Anderson’s plan called for demolition
of Techwood Homes and redevelopment of the site as office, residential, hotel and retail uses.

Raymond Sales put together a plan for the Mayor in early January 1991. His plan, elements of which
were ultimately implemented, proposed an Olympic Village Community Redevelopment District financed
through neighborhood redevelopment bonds, a "reconfigurated and redeveloped" Techwood Homes, and
incorporation in the redevelopment plan of the warehouse and business support services district south of
Techwood and adjacent to the CBD.51

49 Mark Silk, "Using Olympics to help public housing tenants," Atlanta Constitution, March 21, 1991.

50 Bert Roughton, Jr., "Techwood eyes on
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Margie Smith, whose part-time job at a K-Mart was superseded when the Housing Authority hired her
as a full-time phone operator in March, agreed to represent the residents.

Entreaties went out to local foundations to raise approximately one million dollars to hire a consulting
team to craft a detailed development plan. July 2 was set as the target date to select a consultant. On
June 10 a request for proposals was issued and on July 18 the PATH consortium was selected. PATH
was a consortium of Prentiss Properties, the Affordable Housing Partnership, Tyler Yates Financial
Group, Inc., and Haseko (Georgia) Inc. Prentiss Properties was a real estate development company. The
Affordable Housing Partnership was a 4-month old firm formed by former Herman J. Russell executives
and partners; Tyler/Yates was a local investment banking firm and Haseko was a housing developer who
had worked with ACOG on Olympic housing.55 As fundraising to pay for the study was just underway,
the Housing Authority agreed to advance part of the $495,000 the PATH team required to enable the
planning process to begin.

53 MAOGA is the public authority created to oversee the Atlanta Committee for the Olympic Games and to
exercise some public responsibilities in connection with the Games, most notably eminent domain.

Jackson appointed an advisory committee co-chaired by Fortson from the Housing Authority and
Commissioner of Planning and Development Leon Eplan, the Presidents of Georgia Tech, Georgia State
University and Atlanta University, eight city councilpersons (including Council President Arrington),
Raymond Sales, the president of Central Atlanta Progress, Joe Martin, Margie Smith, the presidents of
both of the adjacent elderly high rise resident associations, as well as Louise Watley from Carver Homes
and representatives from both the Metropolitan Atlanta Olympic Games Authority (MAOGA)53 and
ACOG. His charge to the committee was to come up with a plan to present to the City Council by
October 4, a date which ACOG was imposing. Jackson also assigned a two officer police foot patrol to
Techwood for the 10 a.m. to 6 p.m. shift.

Margie Smith summed up the residents’ position saying, "We are not moving out, we are not moving to
another housing project. That’s the main stand we have taken." The other participants pledged
cooperation.54

56 Bert Roughton, Jr., "Latest Olympic Village plan: mixed
Journal/Constitution, August 17, 1991.

54 Mark Sherman, "Techwood tenants agree to 6-month planning with city, Atlanta Constitution, April 9,
1991.

Margie Smith said, "We feel real good about this whole thing now. The tenants feel they have some say
so in their future." PATH met with Coca-Cola, Georgia Tech, ACOG and the Advisory Committee at
the outset of the process. James Langley, a Georgia Tech spokesperson said, "You’ve got the right
people at the table so tremendous progress has occurred as a result."56 But initial agreement that
everyone could participate and that all views would be heard would not ultimately mask the deep divisions
among the residents or between the parties who sought to effect the redevelopment of Techwood/Clark
Howell.

use housing in Techwood," Atlanta

55 Sallye Salter, "AHA unanimously chooses team to create master plan for Techwood," Atlanta
Journal/Constitution, July 19, 1991.
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Residents ranked the following attributes in the top 3 aspects of the overall community they liked best:

Exhibit 2

Attribute Percent

85.1

63.7

27.1

20.8

17.0

Atlanta -18

raw

Location - proximity to downtown

Location - access to MARTA

Location - access to health care

Location - access to jobs

Proximity to friends/relatives

The final report does provide a view of how the residents perceived Techwood and Clark Howell.
Examining only data for Techwood and Clark Howell, the analysis shows that 47.5 percent of
Techwood/Clark Howell (not Palmer or Roosevelt) residents valued the affordability of their units as one
of the 3 things they liked best about their homes. They also reported that 46.9 percent ranked their
apartment’s size as 1 of the 3 most liked aspects, and they also reported that 42.6 percent ranked location
in the project in the top 3. Other attributes about the units which residents valued were: location in
building (26.0 percent), privacy (21.0 percent), and appliances (12.4 percent).59

Even this is a generous assumption: Twenty-two households earned over $15,000 annually, the income
the homeownership program required. Even at the $375/month for utilities, principal and interest they could
afford, they would have had to have been deeply subsidized in order to become homeowners.

58 Robert C. Ussor, Inc., "Survey Report," in PATH Appendix A, Atlanta, Georgia, October 8, 1991.

59 R. C. Lessor, Inc., "Survey Report," p. 5.

April 1991 to October 1991
PATH conducted an extensive series of workshops and ^^XTere
Clark Howell/Community Design Center resident survey from 353 to 967 households O^^hich
residents of Techwood or Clark Howell (63.7 percent) and 351 were residents of either Pidmero
Roosevelt Houses (36.3 percent). Due to the easier accessibility of elderly residents of the hlgh-rises,
nearly three-quarters (73.1 percent) were surveyed. Slightly more than one-half (51 5 percent) o
Techwood and Clark Howell’s residents were surveyed. The original Tenants Association/Design Center
survey had not queried residents of either of the elderly high-rises because none of the redevelopment
proposals suggested demolishing or even altering either of those developments.

The final report was not provided to the residents until 5 days after they had voted on the redevelopment
proposal. Thus there was no possibility of testing the developer s claims that the residents specific needs
had not only been taken into account but had driven the redevelopment planning process. The PATH
analysis avoided the fact that the homeownership options which so intrigued and attracted the residents
were financially feasible for no more than 22 households.57 That fact was sidestepped by omitting any
income data from the final report to the residents and by referring to the homeownership program in only
vague terms.58
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60 Lessor, "Survey Report,” p. 4.

R. C. Lessor, Inc., "Survey Report," p. 10.

62 Ibid., p. 10.

63 Subsidized financing through the Low Income Housing Tax Credits Program.
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Two weeks before the residents’ vote, a synopsis of the PATH plan proposed that the 1,195 units in
Techwood and Clark Howell would be reduced to about 800 mixed-income units, that Coca-Cola was
considering both building a 48-story expansion of its corporate headquarters and leasing 2 acres from
AHA along North Avenue for expansion, that Olympic athletic housing would occupy dormitories on 10

Of the Techwood/Clark Howell residents, 2 in 5 (39.2 percent) said "yes", slightly less than one-third
(31.1 percent) said "no" and slightly fewer (29.7 percent) did not know.

PATH manipulated the survey results to ostensibly indicate that one-half wanted to leave. The residents
and the Design Center had included a question in the original survey which asked, "Do you expect to live
here after the Olympic Games?" The question was designed to gauge how much control residents
believed they had over their situation; the intention was to provide the Resident Association with a
measure of the efficacy residents felt they had regarding proposals to demolish their homes. The PATH
team turned this logic on its head. Writing in the final report they said,

But the PATH team used the question as a license to talk openly about how many households expected
to have to leave. Lumping in the Palmer and Roosevelt House residents (86.5 percent of whom with
opinions expected to stay), PATH concluded, "Overall, about 51 percent of the residents said they
expected [emphasis added] to live in the Techwood/Clark Howell community after the Olympics."62

The residents’ greatest concerns about the overall community were drugs and crime (85.6 percent), poor
police protection (24.9 percent), problem tenants (19.4 percent) and poor security in stairwells (17.2
percent). Regarding the problems with individual units, the residents reported lack of maintenance (53.7
percent), lack of adequate pest control (33.0 percent), lack of adequate plumbing/maintenance (25.6
percent), condition of appliances/cabinets (26.1 percent) and size (21.4 percent).60 Lack of maintenance,
lack of adequate pest control, lack of adequate plumbing and the poor condition of appliances and cabinets
are each elements of what AHA was supposed to contractually provide each resident.

Atlanta, being selected as the site of the 1996 Summer Olympic Games, provided the "spark" for
creating a plan for revitalizing the Techwood/Clark Howell community. In light of all the
speculation that has resulted from the Olympic announcement and the unprecedented opportunity
it presents residents were asked, "Do you expect to live here after the Olympic Games?"61

64 PATH, "Revitalization Plan for Techwood/Clark Howell Homes," Atlanta, Georgia, October 1991, Table
7. Document not paginated.

Following the reversal of the original logic, the "one-half leave" framework became subject to even more
malleable interpretations by the PATH planners. First, the notion was that one-half of the public housing
residents would leave and one-half would stay. Subsequently the interpretation shifted from one-half
public housing residents remaining to the concept that one-half of the new or redeveloped housing would
be subsidized. The final torque of the original question’s logic reduced the proposed proportion of public
housing residents by defining subsidized to mean both middle-income households63 and public housing
income level tenants.64
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Of Techwood’s National Historic Register status, PATH said,

Atlanta - 20

In retrospect, Fortson believes that the weakest element of the PATH plan was the replacement housing
section.69 It is not clear from the plan that PATH ever did fully understand the distinction between
replacement and relocation housing. The replacement housing section begins with,

One of the most striking attributes of the plan was that it contained no numbers—the number of public
housing units which would remain, the number of public housing units which would be demolished, the
number of new units which would be constructed, the number of existing units which would be renovated

The plan recognizes the buildings along Techwood Drive as historically significant structures;
these buildings are rehabilitated as a wide tree-lined boulevard, along which the low-scaled
garden-type Techwood apartment buildings incorporate enclosed courtyards, new play yards and
parking areas.68

Provide multiple off site housing solutions emphasizing mixed-income communities, ownership
programs (both single family and cooperatives and geographic dispersal.70

66 School Board members objected the next day, saying that they were excluded from plans to demolish the
Fowler Street school which was scheduled to be rehabilitated and have a wing added in 1992. Bernadette
Burden, “School leaders cry foul over Fowler," Atlanta Constitution, September 19, 1991.

67 PATH, “Revitalization Proposal for Techwood/Clark Howell Homes," Atlanta, Georgia, September 21,
1991, p. 7.

acres ofTechwood/GeorgiaTech property along North Avenue and Techwood Drive, and that the ow er
Street Elementary School would be demolished and a new school would be built on parts o ar
Howell. The number of public housing residents who would remain was not specified, ostensibly^ ecause
the results of the survey regarding how many residents wattled to stay were not quite finished. ut
since that question was not on the survey, the ostensible reason could not have been the real reason.

An abbreviated version of PATH’S final plan was sent to the residents on September 23 with a cover
letter scheduling a vote a week later on October 1. The election was to be supervised by the Fulton
County Board of Elections. The plan made no mention of Coca-Cola’s plans regarding expansion of their
headquarters, softened the demolition of the elementary school to "a new school . . . will be proposed
to the Atlanta Board of Education," offered the residents a vaguely defined homeownership program,
described the renovation of Techwood as "3-story buildings will be changed into 1-story flats on the
ground floor with 2-story ’townhomes’ in the upper two floors, indicated that most of Clark Howell
would be demolished and replaced with new units similar to the redesigned Techwood units, proposed
student (post-Olympic) housing on the north end of the Techwood site and proposed a new social services
center and a gym."67

68 PATH, Revitalization Plan for Techwood/Clark Howell Homes, not paginated, Section 3 Proposed Plan
in “Physical Plan."

69 Fortson interview, June 27, 1995.

70 PATH, "Revitalization Proposal," p. 7.

65 Sallye Salter and Cynthia Durcanin, "Techwood’s emerging look," Atlanta Constitution, September 18,
1991.
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October 1991 to March 1992
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AHA and Raymond Sales began a HUD application for redevelopment based on the PATH plan. At the
same time Joe Martin delivered his parallel "Recommendations to Maynard Jackson for Community
Improvements in Summerhill, Vine City and Techwood/Clark Howell." Martin endorsed the PATH plan
and expanded the proposed tax increment financing district which Sales had proposed earlier to cover six
additional blocks south of Techwood and the public housing communities. The PATH plan, although
short on specific financial details, cited the same tax allocation district among its potential fiscal sources.
Sales commented that not only was the substance of the PATH plan very close to his earlier plan, he felt

into a smaller number of reconfigured units, the number of off-site replacement units, the number of off
site relocation units and the number of Olympic/student housing units were not specified. The residents
were asked to approve a plan that had no numerical guarantees regarding any of the primary issues.

71 Cynthia Durcanin, "Trust at issue in Techwood tenants vote," Atlanta Joumal/Constitution, September
29, 1991.

Dennis Goldstein, a Legal Services attorney, accurately captured the situation when he said, "My worst
fear is that the plan will pass based on the tenants’ acceptance of misleading statements and will be
implemented. And the vast majority of tenants there will suffer by virtue of a massive loss of public
housing stock."72

Goldstein’s fears were well grounded. In addition to misrepresenting the data, misleading the tenants on
the possibility of homeownership, avoiding written commitments to a specific number of on site public
housing units, AHA and PATH permitted Palmer and Roosevelt House residents to vote. Minor
renovations, no relocation and improved landscaping for both of the elderly highrises were proposed.
In effect a potential pool of 507 "yes" votes were added to the mix.

72 Ibid.

74 Ibid.

73 Ibid.

On the Saturday before the Tuesday vote, PATH and AHA released the data showing that "about half"
of the residents -wanted to stay—the. data derived from the question which had asked people if they
expected (to be able) to stay. Fortson misconstrued the data when she said, "Our statistics indicate that
the number of people who want to stay are in a minority. We will have more than enough units at the
revitalized Techwood to house them."71 The survey had no measure of those who would want to stay
in a revitalized community because the question had not been asked. The consultants and AHA, when
pressed to talk numbers, oscillated between 265 and 443 public housing units on site out of a total of 800
or 1,000 total units. But nothing was written down.

No data are available on how many Palmer and Roosevelt House residents voted, but the plan was
approved by 428 to 363—a 54.1 to 45.9 percent margin. Coretta Halle, a resident who voted for the plan
observed, "We hate that it caused all this confusion. It made a lot of people enemies that never were
before."73 Margie Smith, the Resident Association President who campaigned for the proposal
acknowledged the divisions in the community when she said, "I just hope we can all come back together
as one."74 Her worries were well founded.
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Both timing and funding became more important issues when ACOG set a January 15 deadline for a
"viable" financial plan. To complicate matters, Coca-Cola’s feet remained cold. In spite of Sales’
assessment that their expansion onto AHA owned land was "the most significant element" for increasing
bond financing capacity, the company would not publicly commit to a deal. In early December the
Atlanta Constitution opined,

that the process he had advocated "... to make the tenants feel good about the prospects of redeveloping
’their’ community" had worked as well.75

Given the magnitude of theTechwood/Clark Howell project and the potential combination of the
above resources, it is premature to present an overall estimate of the projected financing gap, if
any. Its magnitude will be dependent primarily on the level of HUD’s financial commitment .
. . . The local resources required to fill the gap, particularly if HUD pays most or all of the
initial costs, should be in relatively small annual amounts.79

76 Ibid.

The development most anticipated is an expansion of office space by Coca-Cola, which has
purchased an additional five acres of land in Techwood area. The company, which had a bad
experience trying to redevelop Techwood two decades ago, has been reticent to the point of

The bond financing concept now appeared even more successful than he had initially envision ,
providing potential new projects to support $30 to $40 million in bond financing. Sales indicat at
Coca-Cola’s expansion "is the most significant" new project the planning process had unearthed an was
the major reason for increased expectations for bond revenue.76

Among the details that now had to be made more specific was the matter of paying for the plan. The
City and AHA were having trouble raising the one-half million dollars the PATH plan cost. A Coca-Cola
related philanthropy, the Whitehead Foundation pledged $250,000. Mr. Whitehead was an original Coca-
Cola bottler and the foundation bearing his name was, along with the Woodruff Foundation, 1 of 4 under
joint management.77 Recriminations abound, but in the end, no other foundations stepped forward and
the Housing Authority had to pay for the other $245,000.78

PATH was having similar difficulties completing its budget package. Out of a total bill of $232 million,
$90 million was anticipated from Olympic related development, $50 million from the new offices which
Coca-Cola and others would occupy, $ 10-$ 15 million would come from tax increment financing and $3-
$6 million from city and state school budgets. A gap of $71 to $79 million remained. To make up part
of the shortfall, PATH suggested that HUD write off $6.87 million in outstanding bonds and went on to
suggest applying "to HUD for the maximum resources available under HOPE and other current
programs" PATH concluded,

75 Sallye Salter, "Long awaited Techwood plan varies little from original," Atlanta Journal/Constitution,
October 12, 1991.

77 Sallye Salter, "Foundations to foot bill for planners,’ Atlanta Constitution, October 26, 1991.

78 Interview with Jane Fortson, June 27, 1995.

79 PATH, "Revitalization Plan," unpaginated, under Community Resources in Financing section.
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The critique said:

82 The legal name of the housing authority is the Housing Authority of the City of Atlanta (HACA).

S3

Bert Roughton, Jr., "ACOG offers to kick in $7 million," Atlanta Constitution, January 4, 1992.84
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At the end of January, Coca-Cola’s reluctance to play more than a background role in Techwood’s
redevelopment was made official when they pulled back from actively considering participating in the
proposed real estate deals swirling around the periphery of the public housing communities. A Coke

Some of the 363 "no" votes were in the process of forming a counter residents’ organization opposed both
to Margie Smith’s direction of the Resident Association and the redevelopment plan. A lawsuit contesting
Smith’s election and organizing efforts within the community began to reveal the divisions between
Techwood and Clark Howell residents and between supporters and opponents of the PATH plan. The
planning process had muted and obscured those differences, and the departure of the PATH team from
daily presence unmasked tensions between different groups within the two communities.

The HACA’s82 redevelopment concept proposes significant increases in Federal annual
contributions and operating subsidies to support the operating expenses of the redeveloped and
replacement dwelling units. As submitted, the document appears to require a per unit month
(PUM) subsidy of approximately $500 in order to meet debt service requirements and proposed
operating expenses. The HACA currently receives operating subsidy under the Performance
Funding System of approximately $185 PUM, which reflects a difference of approximately $315
PUM. We consider this to be excessive.83

catatonia about its plans. It’s going to have to speak up soon, and positively, if it wants this
project to succeed.80

Raymond Harris, "Memorandum for Joseph G. Shiff . . . ."

Matters deteriorated further when, on Christmas Eve the regional HUD office panned the AHA submittal
saying, "It doesn’t have any meat to it. There is no complete plan of action."81

Facing ACOG’s January 15 deadline and HUD resistance, AHA and Martin rallied to close the financing
gap. At the end of the first week in the new year, AHA claimed they had closed the gap to something
around $9 million. HUD’s proposed contribution, which they had yet to accept, was reduced to $34
million. ACOG stepped up with an additional $7 million, $3 million of which was rent for Olympic
housing and $4 million of which was to purchase land for additional student housing. Recognizing that
HUD central office approval would not meet their January deadline and, with the Olympics still over 4.5
years away, ACOG slipped the deadline to June 1. At the same time the financing gap was starting to
close, the thornier issue of where the 764 replacement public housing units would be located began
working its way to the front of HUD’s agenda.84 The regional HUD office also agreed that some of
the issues, notably the remaining money issues, could be resolved in Washington, i.e., they would not
hold up the proposal from central office review.

81 Gary Pomerantz, "Feds rebuke AHA plan to revamp Techwood," Atlanta Journal/Constitution, December
25, 1991.

80 Editorial board, Atlanta Constitution, "Olympic development now," December 2, 1991.
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Sufficient replacement public housing was not proposed.
No locations for replacement housing were identified.
The resident relocation plan was not acceptable.
Language in communications with the Techwood/Clark Howell Resident Management
Corporation “blatantly discourages" resident organizations from purchase options in direct
contradiction of HUD regulations.
Descriptions of the property proposed for demolition provided to residents were
“woefully inadequate".
The Authority failed to provide resident organizations with the required 30-day period
to consider purchase.

In contradiction of both law and regulation, the proceeds of the sale of public housing
appear to be channeled into private moderate income housing and commercial facilities.
The proposal requests $90 million in Federal aid but it is not clear who will be the
beneficiaries.

The proposal projects $52 million in private debt but did not include commitments from
lenders.

The proposal requires a monthly operating subsidy of $500 which is $315 more than the
present $185 per month the Authority receives.

Is the Atlanta Housing Authority capable of carrying out this complex a project?87

spokeswoman said, “We have postponed consideration of a tower."85 Possible construction of the $250
to $300 million tower before the Olympics was not ruled out, but the company s consistent policy o not
becoming public limited the potential financial resources available to the proposed redevelopment.

When the Executive Director of the Authority, Delmar Corbin, resigned in the fall, Fortson sought to
replace him with a seasoned public housing manager. She had tried a similar approach earlier but had
been overruled by Maynard Jackson who had insisted on the retired military man, who was then an
administrator at City Hall. This time Jackson concurred with Fortson’s approach and together they
decided to pursue Earl Phillips, a man who had significant successes with rejuvenating housing authorities
in Houston and Miami. With business community financial support, Jackson and the Authority eventually
made Phillips a convincing offer.86

But, while the Phillips negotiations were in progress, HUD central completed its review of the PATH,
et al. plan. In his memo to the Atlanta regional office, HUD Assistant Secretary for Public and Indian
Housing, Joseph G. Shiff, cited 38 specific problems or deficiencies in the Authority’s submission. Not
all of the 38 objections he subsequently cited were substantial flaws in the application, but some were:

85 Sallye Salter and Maria Saporta, "Coca-Cola backs off proposal to build office tower,” Atlanta
Joumal/Constitution, January 31, 1992.

86 Fortson interview, June 27, 1995.

87 "Memorandum for Raymond A. Harris, Regional Administrator from Joseph G. Shiff, Assistant Secretary
for Public and Indian Housing, U.S. Department of Housing and Urban Development," Washington, D.C.,
February 14, 1992, p. 1.
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March 1992 to December 1992

91 Housing Authority of the City of Atlanta, Urban Revitalization Demonstration . . . , p. 66.
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He began by forming a "Planning Committee," a new institution in which members of all factions were
invited to participate. The formal mission of the Planning Committee was to review the PATH plan and
decide how to proceed. The Authority characterized the process which Phillips began thusly:

Phillips engaged Richard Bradfield, an Atlanta architect who had won a number of awards for public and
low-income housing architectural design. In addition Bradfield had worked for Phillips in Houston.
Bradfield’s assignment was

to meet with residents to plan around four specific issues which had been raised by the PATH
plan: (1) What are the goals for the revitalization of Techwood/Clark Howell? (2) What is an
acceptable number of housing units after revitalization? For public housing residents? For
residents at other economic levels? (3) Where should the proposed new school be located—in
the present location or a new location? (4) Is a linear park desirable or required and, if so,
where?91

In the weeks after beginning work as the Executive Director in March, Earl Phillips made two moves to
insert himself into the Techwood situation. First, he hired Rod Soloman, a public housing executive in
Boston who had significant experience in working both with troubled housing authorities and with
redeveloping public housing communities. Soloman had helped author national legislation and served as
an informal consultant to the Senate Banking, Housing and Urban Affairs Committee regarding legislation
for severely distressed public housing.88 The addition of Soloman to his staff both augmented his own
talents in raising money and added successful public housing redevelopment experience.

88 Housing Authority of the City of Atlanta, "Urban Revitalization Demonstration Implementation Grant
Application for Techwood/Clark Howell Homes," May 26, 1993, Atlanta, Georgia, pp. 101, 102.

At the time of his arrival in the spring of 1992, the Authority’s new Executive Director
discovered that there was still considerable controversy lingering around the PATH Plan and
continuing disagreements among different resident groups concerning what was best for the
community. Many of the residents had begun to rethink the idea of a mixed-income community
which would require substantial elimination of public housing units and other controversial
recommendations. Many residents felt angry and threatened over what they perceived to be an
attempt by persons representing the interests of higher-income people and outsiders to take over
their community. Those feelings and tensions were heightened by the selection of the City of
Atlanta to host the 1996 Summer Olympic Games, especially when Techwood Homes and the
nearby Georgia Tech campus were touted as ideal locations for the Olympic village.90

Having strengthened his position and contacts with the legislative and central office administrators at the
top of the public housing hierarchy, Phillips’ second move was at the grassroots level. His interpretation
of the 428 to 363 (54 percent to 46 percent) vote, pending Legal Services’ lawsuits challenging the
electoral legitimacy of the Resident Association leadership and the emergence of the contending tenants
organization TUFF (Tenants United For Fairness) was that the PATH plan lacked a sufficient mandate.89

89 Interview with Rod Soloman, Director of Special Actions, Office of Public and Indian Housing, U.S.
Department of Housing and Urban Development, Washington, D.C., June 1, 1995.

90 Atlanta Housing Authority, "Urban Revitalization Application," pp. 65, 66.
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While Bradfield and Phillips were meeting with the residents, Soloman was keeping track of the HOPE
VI legislation which would make available up to $50 million to redevelop Techwood and part of Clark
Howell. By late summer, the legislation had worked its way closer to a Congressional vote. Soloman
had earlier assisted Bruce Katz in drafting the legislation.” The two strands of Phillips’ approach came
together in the late summer when Soloman generated an opportunity to put the Techwood residents in the

’ 1. The earlier concept
Olympic and subsequent student

93 Ibid.

Bradfield interpreted the residents’ fundamental perspective to be the preservation of the social community
which they had established at Techwood and Clark Howell.94 Given that the median number of years
of residence in Techwood was nearly 8 years and in Clark Howell over 9 years and that 169 families in
Techwood and 267 families in Clark Howell had lived there for over 11 years, a substantial network of
social relations between the residents had established the social community the residents wanted to
preserve.95 But, Bradfield concluded that the residents also wanted the problems with the facilities
corrected: Resolution of the interior stair/crime problem in Techwood; rehabilitation of malfunctioning
mechanical systems and institution of an effective maintenance program.96

94 Interview with Richard Bradfield, Atlanta, Georgia, July 14, 1995.

95 Atlanta Housing Authority, Resident Characteristics, Time in Public Housing Report, computer printout,
May 11, 1995 for April 30, 1990.

96 Bradfield interview, July 1995.

97 Interview with Rod Soloman, June 1, 1995.

Initially Phillips met with the residents, then he and Bradfield met jointly with the residents and fina y,
Bradfield conducted a series of weekly meetings with the Planning Committee.

But the Olympic time clock was running out as ACOG’s June 1 deadline approached
of converting part of the northern end of the Techwood community to C_, v - .
housing was resurrected. In response to Georgia Tech’s receipt of substanti ,
improvements, the eventual occupants were changed from Georgia Tech students to Georgia State
and the concept of fully leveraging the Olympic rent into partial payment for public housing rehabilitation
was abandoned. The Housing Authority expected to gain $7 million from the sa e o an
University System.

Phillips went to the residents in late May to urge their approval of demolishing 114 units on 4.5 acres
of Techwood and relocating the residents both within Techwood and other suitable housing. you vo e
’no’ on this property, it means that the Olympics will not come to Techwood and Clark Howell and they
will build the Olympic Village in spite of you. This is a once in a lifetime opportunity," he told the
residents. The residents approved the sale on May 26.

In July, Bradfield prepared a report for the Planning Committee and Phillips. The report concluded

That the residents did not agree with the central premise of the PATH plan (i.e., a mixed-income
community which would require a substantial loss of public housing units) and really desired to
see the community remain as public housing.93

92 Lyle Harris, "Residents meet on Olympic redevelopment plan," Atlanta Joumal/Constitution, May 22,
1992.
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From the point of view of both managing the redevelopment project and generating replacement housing,
Bradfield’s plan had the advantage of not requiring replacement housing. According to the HUD

With the prospect of funding on the horizon, the Authority hired Bradfield to help with the application
to HUD and to further develop the plan he had begun in the summer. Bradfield’s plan drew on some
of the work PATH had conducted, but the new plan’s objectives were substantially different. Rebuilding
the community as a public housing community and rehabilitating and renovating the existing housing with
no new construction were fundamentally different premises in the Phillips/Bradfield/Planning Committee
HOPE VI application.

The new plan proposed solving the problem of Techwood’s 3-story interior stairways in essentially the
same way PATH had—eliminating the stairways and utilizing the space they had occupied to enlarge
adjacent rooms. The reconfiguration of Techwood’s 457 units into larger and more secure apartments
would reduce the number of units to 316—a loss of 141 units. The approach to Clark Howell eschewed
PATH’S demolition plan and proposed rehabilitating and reconfiguring those units as well. Minor
modifications to the floor plans—increasing the number of 1-bedroom units, eliminating efficiencies and
slightly reducing the number of two and 3-bedroom apartments meant that over 90 percent of the units
in Clark Howell would be retained."

99 Ibid., p. 3

MR. FOWLER. In Atlanta, the Techwood/Clark Howell public housing development, which is
the oldest public housing development in this country, is in need of funding under a program such
as HOPE VI ... . The program also advocates that such rehabilitation must be in partnership
with the residents and demand a community service component in them.
I have received a request from the Planning Committee of Techwood/Clark Howell, which
represents the residents of this public housing development, the mayor of the city of Atlanta, and
the Atlanta Housing Authority (AHA), asking for my assistance in their efforts to improve this
community for the purposes of public housing.

Does the Senator agree that the Techwood/Clark-Howell public housing development is an ideal
candidate for this potential funding source?

MS. MIKULSKI. Programs encouraging empowerment of residents in severely distressed public
housing are vitally important to our urban communities, and HOPE VI is an initiative by which
we can begin to address the needs of residents of public housing. It is intended to provide funds
for the rehabilitation and revitalization of developments such as the Techwood/Clark-Howell
public housing complex. I think it would be an ideal candidate for the HOPE VI competitive
grant program.

MR. FOWLER. I thank the chairman for her response. ... I have been assured that after
redevelopment Techwood/Clark-Howell will continue to be a public housing complex and such
development will be in the sole interest of the residents of Techwood/Clark-Howell.98

developing legislative record, thereby staking one of the earliest claims on the HOPE VI budget. The
following colloquy between Senator Wyche Fowler (D-Georgia) and Barbara Mikulski (D-Maryland)
occurred on September 9:

98 Congressional Record—Senate, September 9, 1992, Washington, D.C., p. S13065.
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At the local level, changes in the Board and the sudden resignation of Earl Phillips changed AHA’s
aspirations for the project. Fortson was forced off the Board before the end of her term and just after
the first HOPE VI application was submitted. "I asked the Mayor to reappoint me, but obviously I

The Phillips/Bradfield HUD application for the remainder of Techwood AHA submitted in late May, the
first Atlanta HOPE VI application, complied with a legislatively mandated cap of 500 units by proposing
that, in addition to the 316 post-conversion units in Techwood, 192 units of Clark Howell would be
reconfigured into 176, thereby resulting in 492 redeveloped units.104 In late August Atlanta was
notified that its plan had been accepted. It appeared that all the pieces had finally come together to
redevelop Techwood and 20 of the 63 buildings at of Clark Howell. But moving from proposal
acceptance to a contract would require almost 1.5 years, during which time policy and personnel changes
unraveled the plan.

regulations of the time, "replacement housing is not required for units lost through reconfiguration of
interior space without demolition.”100

While Bradfield was putting together the proposal for Techwood’s redevelopment, Phillips was trying to
finalize the sale of the 4.5 acre/114-unit parcel which was to be used for Olympic and then stu ent
housing. AHA had hoped to realize one million dollars per acre from the sale and counted on that money
to help defray rehabilitation costs on the rest of the project. But the Board of Regents is bound by rules
designed to avoid collusion on land purchases and permitted payment of only the appraised value. en
the appraisal set the value of the property at $2.9 million, the deal was jeopardized.

In December 1992 the replacement housing plan was approved by HUD and four final appraisals of the
property were authorized. When the average of the appraisals fixed $2.6 million as the price, Regents
Vice Chancellor Doug Rivers staked out the Regents’ position as "That is our last and final offer. We
are not in a position to negotiate price. We can’t pay a dime more than it’s worth."101

But AHA eventually prevailed. In April, HUD approved the sale of the 4.5 acres for $2.6 million, but
Phillips garnered $1.8 million more—$900,000 from HUD and a second $900,000 from "private
interests."102 Exactly who were all of the "private interests" has never been fully revealed.
NationsBank, Trust Company Bank, First Union Bank and Wachovia Bank were each identified by the
secretary of the Georgia Tech Foundation; Wachovia acknowledged donating $100,000 and First Union
confirmed $50,000. The city’s largest foundations—Metropolitan, Woodruff and Whitehead—all denied
contributing. NationsBank spokesperson Julie Turner said that she had been told that the Woodruff
Foundation had been involved in the deal.103 AHA put in $100,000 and, through the Atlanta
Neighborhood Development Partnership (ANDP) purchased part of the Peppermill apartments in
northwest Atlanta for replacement housing.

100 Atlanta Housing Authority, "Urban Revitalization . . .

Lyle V. Hams, "Gifts aid Techwood relocation," Atlanta Joumal/Constitution, June 28, 1993.

AHA, Urban Revitalization Demonstration," p. 2.

101 Lyle V. Harris, "Offer for dorm land inadequate," Atlanta Journal/Constitution, February 16, 1993.

102 S. A. Reid, "AHA to go ahead with sale of four Techwood acres," Atlanta Joumal/Constitution, April 6,
1993.
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The steady rise of Renee Glover in the AHA hierarchy complements the political explanation for Phillips’
departure. In September 1993, Glover, a corporate lawyer with Paul, Hastings, Janofsky & Walker and
with very close ties to Campbell, was elected to Chair the AHA Board. After Phillips resigned, Glover
moved into the Interim Executive Director’s position and eventually was appointed Executive Director
in September 1994.

She is on leave from the law firm for a maximum of two years and intends to return. She said just
before stepping down from the Chair and becoming Executive Director, "We believe that if we can get
our problems resolved and moving, then we can attract a first-class person here to carry the agency
forward."108

Campbell had four Board seats on the seven member Board to select and was clearly eager to control
AHA’s direction. As he put it when queried whether his level of interest in Authority policy might have
scared off two experienced public housing administrators who had applied for Phillips’ position: "This
mayor is going to be very involved in the actions of the housing authority. Anyone who has that notion
shouldn’t worry about applying for the position."107

Phillips resigned suddenly and without explanation on March 2, less than two months after Campbell
assumed office. HUD had recently completed an audit which did lead to the revelation of some
questionable diversions of Authority funds, but the explanation of many local observers is that he had not
gained the new Mayor’s confidence.

106 Darryl Fears, "Some say
Journal/Constitution, May 17, 1994.

108 Maria Saporta, "AHA director faces big job of rebuilding board," Atlanta Journal/Constitution, August
6, 1994.

Glover believes that public housing, as she intersected with it, is fundamentally flawed. "It doesn’t work
and I am going to change it,"109 is the touchstone of her approach. She and the new Board chair, John
Sweet, a former member of Atlanta’s City Council (he held Campbell’s council seat before Campbell
did), are determined to perform radical surgery on public housing. Bound up in stultifying regulations,
concentrating poor people, ossified institutionally, racially segregated and economically isolated public

109 Interview with Renee Glover, Executive Director, Atlanta Housing Authority, Atlanta, Georgia, January
13, 1995.

105 Lyle V. Harris, "Housing chair gets early goodbye from Mayor," Atlanta Journal/Constitution, June 30,
1993.

respect that it is his decision .... I was saddened and disappointed."105 But Phillips, himself, was
next to leave. The fall 1993 election had replaced Maynard Jackson, who had decided not to seek a
second term, with Bill Campbell, the councilman from the Techwood area. Campbell had only been
peripherally involved in Techwood redevelopment planning until he became Mayor, but he intended to
take a more active stance after his election.106

107 Fears, "Some say Mayor’s involvement . . . ."

mayor’s involvement could hamper director search,"
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On September 28, after Glover had been formally appointed Executive Director, AHA hired the Integral
Partnership of Atlanta, a joint venture between The Integral Group, LLC of Atlanta and McCormack
Baron & Associates, Inc. of St. Louis, to manage the resident participation process. Integral, centered
around Egbert Perry who had graduated from Herman J. Russell’s real estate development firm, began
bi-weekly morning meetings to develop the new redevelopment plan. But a surreal quality surrounds this
planning exercise because there were so few residents left to participate. The emptying of Techwood,
which had begun just after the October 1991 vote on the PATH plan and had reached one-third (32.6
percent) in July 1992, had continued for the next 2 years. AHA data become very sketchy for 1994, but
at the end of 1993 Techwood was three-quarters empty. Less than 100 families remained. In December
1994, 2 months after Integral began the final iteration of planning with the residents, there were only 27
families left. The process Jane Fortson began, Earl Phillips continued and Renee Glover completed had
nearly finished vacating all of Techwood by the time the final push to redevelop the community
started.113

110 Interview with John Sweet, Chair, Atlanta Housing Authority Board of Directors, Atlanta, Georgia, May
8, 1995.

While some mystery surrounds the early phases of the emptying, i.e., was attrition the primary vehicle
or were some residents illegally forced out, by the time Phillips resigned in early 1993, a new dynamic
had come into play. As planners learned from the urban renewal program over 30 years ago, once an
area has been substantially depopulated—Techwood passed the half-way point in April 1993—residents
begin to move out in response to the reduced security, greater danger and increased isolation that
characterize partially filled neighborhoods. No one wants to live in a half-empty building and absolutely
no one wants to be the last family left in a building that was dangerous when it was full.

housing projects are going to be transformed into lower density, dispersed, mixed-income housing which
attracts economic development and provides positive role models for children.

Glover and Sweet and the AHA Board intend to demolish and rebuild the five Atlanta public housing
projects that they believe have mixed-income redevelopment potential. At the other end of the scale, the
worst of housing projects will be sold off. The Housing Authority will own parts of some projects, lease
parts of others, negotiate joint venture deals with private developers, subcontract services, privatize and
corporatize—all before HUD’s funding is cut by Congress.111

Glover began to refashion the HOPE VI proposal during the summer of 1994, initially introducing the
concept of working but still subsidized residents to the Phillips/Bradfield plan. Reports of negotiations
with the residents indicated some acceptance of the modified approach. "We have been meeting with Ms.
Glover and we’re working out the process," Andrell Crowder-Jordan, President of the Resident
Association, said in August.112

113 Atlanta Housing Authority, "Vacancy Unit Prep Status Report for 1991-1993" and "Weekly Vacancy
Control Report for 1994 and 1995."

112 Darryl Fears, "Techwood Homes, Approaching Common Ground," Atlanta Joumal/Constitution, August
2, 1994.

AHA did not reveal in any of its applications to HUD how many people attended the bi-weekly 9:00 a.m.
meetings, but records from an important meeting 2 weeks before the final vote had 8 residents—some

Sweet interview.
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114 Author’s notes, Planning Task Force meeting, February 7, 1995, Techwood Homes, Atlanta, Georgia.

115 Cynthia Durcanin, "Tenants give approval," Atlanta Journal/Constitution, October 2, 1991.

116 Draper and Associates, "T/CH URD — All residents meeting sign-in sheet,” February 27, 1995, 3 pages.
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A broader, more realistic but less documentable perspective of resident attitudes is based on the fact that
since winter 1991 they have been through 3 extended planning processes, each one of which promised
that resident concerns would drive the process. But in each process (with the possible exception of the
second one), the end result was exogenously determined.

AHA had emptied over one-half of Techwood before it obtained approval to redevelop. In August 1993,
when AHA was notified that they had submitted a successful HOPE VI application, there were 352
vacancies in the remaining 457 units (61.6 percent). By December 1994 there were 430 vacancies in the
457 units (94.1 percent).117

In 1990/91 the Atlanta Housing Authority began emptying Techwood Homes. In June 1990 Techwood
was 92.8 percent occupied. In August 1991 there were 104 vacancies in 571 units (18.2 percent).
Slightly more than a year later in October 1992 there were 227 vacancies in 571 units (39.8 percent).
In April 1993, the month HUD approved the sale of 114 units for the Olympic dormitories, there were
288 vacancies (50.4 percent).

Vacancies at Clark Howell appear to have followed a similar pattern in 1991 and 1992 but not after early
1993. In February 1991, the earliest point for which Clark Howell data is available, the vacancy rate
was 5.9 percent (37 vacancies in 624 units). Vacancies increased for 2 years until in February 1993 they
peaked at 21.8 percent (136 vacancies). Since that time Clark Howell has been re-filled to the point that
in May 1995 the vacancy rate was 4.8 percent (30 vacancies).118

118 Ibid.

At the end of the first process, during which there was substantial manipulation of the data residents
reported, the vote to demolish a substantial portion of the communities and rebuild was 428-363, a 54.1
to 45.9 percent margin.115 The communities were badly split, partially along Techwood-Clark Howell
lines but also along the substantive issues of demolition and redevelopment. In addition, the vote was
contaminated by the addition of Palmer and Roosevelt House residents to the rolls. Neither of the 2
elderly high-rises was slated for demolition and the elderly residents had much less at stake.

The vote to rehabilitate the 2 communities at the end of the second planning process passed at a residents
association meeting, so there is not a formal tally. That vote sanctioned the first HOPE VI application.
The third vote—for the current plan—was 66-9. At the "All Residents Meeting" preceding the vote, only
a maximum of 10 of the 44 people were from either Techwood or Clark Howell. The majority (77.2
percent) were either AHA staff, consultants or Palmer or Roosevelt House residents.116 In summary,
the Techwood residents are gone and the remaining residents have been exhausted by a series of planning
processes.

117 Data for 1991-1993 from Atlanta Housing Authority, Vacancy Unit Prep Status Report. Data for 1994
and 1995 from Atlanta Housing Authority, Weekly Vacancy Control Report.

from Palmer and Roosevelt Houses and 9 AHA staff and consultants.114 As previously noted, only a
maximum of 10 Techwood or Clark Howell residents attended the "All Residents Meeting" the day before
the vote.
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The plan that this process produced reversed the Phillips/Bradfield plan which had been presented in the
May 1993 HOPE VI application. Where the earlier plan sought to renovate all of both Techwood and
Clark Howell, the new plan proposed demolishing all of both projects. Where the Phillips/Bradfield plan
would have preserved one of Techwood’s original units (a unit that had been discovered boarded up in
the architectural survey work) as an artifact from the nation’s first public housing development, the new
plan proposes a "virtual reality unit" as the artifact.

A subsequent application to HUD in April 1995 cast as the Olympic Legacy Program shifted the request
for $36.1 million to HOPE VI funds. That application increased the number of public housing units on

122 Atlanta Housing Authority, "Revised Revitalization Plan for the Redevelopment of the Techwood Area,"
March 17, 1995, pp. 12-25.

Replacement housing would be partially financed with monies in hand but a majority of the funds have
yet to be committed. In the March 17, 1995 submission to HUD, 140 units of the required 721 off-site
replacement units would be paid for by the original Urban Revitalization Demonstration Grant. That
application requested 150 units of Section 8 certificates and 431 units of new money for replacement
housing from HUD public housing development funds.123

121 Interview with James Brooks, Assistant Director, Atlanta Housing Authority, March 21, 1995 Atlanta,
Georgia.

Is. Congressional Record—Senate, September119 Senator Mikulski describing the HOPE VI program’s goal:
3, 1992, Washington, D.C., p. S13065.

Like the PATH plan that the residents subsequently rejected, the new plan proposes a mixed-income
community. But unlike the PATH plan, the new plan identifies where more of the money is to be found.
With $42.4 million dollars in HUD funding in hand, this task was simpler than it had been 3 years earlier
when PATH came up $71-79 million short. But the plan is still $36 million short. Add the $42.4 million
that HOPE VI promised in late 1993 to the $36.1 million the project still lacks and the resulting figure,
$82.5 million looks similar to the money PATH hoped HUD would provide.122 The mix in the
proposed redevelopment would be 40 percent public housing (360 units), 20 percent middle-income/low-
income housing tax credits (180 units) and 40 percent market rate (360 units).

The primary characteristics of the Techwood residents the HOPE VI program was intended to
empower119 is that they were gone. Jane Fortson, former Chair of the AHA Board of Commissioners,
said that a 20 percent vacancy rate was the target to be achieved after the PATH plan (August 1991) but
that the increased vacancies went "way out of control during Earl’s watch—they never should have gotten
to the place they are."120 Assistant Director James Brooks when asked about relocation housing was
more circumspect when he said, "We’re so lucky most of Techwood is empty.

Techwood Homes held a "Groundbreaking" to initiate demolition on May 12, 1995. The development
is empty and undergoing demolition. Twenty of 63 Clark Howell buildings are to be demolished. These
buildings contain 192 units. Dormitories for Olympic athletes on Techwood Drive are under construction
and have replaced 114 units and 4.5 acres of Techwood Homes.

120 Interview with Jane Fortson, June 27, 1995.

123 Ibid., p. 6.
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The Further Assurances Agreement calls for continual involvement of residents throughout the
implementation process. A newsletter is to be sent to all residents at least once a month. The Authority
is to maintain a mailing list of all "Affected Residents" (basically Techwood residents as of August 18,
1994 and current (March 3, 1995) residents of Clark Howell) and Affected Residents are to receive the
"newsjournal."130

site by 2 and indicated that money in hand would cover the cost of the 362 new units on site and 130
units of the 719 off-site units, but that new money would be required to obtain the remaining 439 off-site
replacement units. One hundred fifty Section 8 certificates were also sought.124

124 Atlanta Housing Authority, "HOPE VI Urban Revitalization Demonstration Implementation Grant
Application: Olympic Legacy Program," April 14, 1995, p. 27.

129 Ibid.

127 Legal Services, "Amendment No. 1 to Further Assurances Agreement," May 10, 1995, Atlanta,
Georgia, p. 2.

Legal Services negotiated a "Further Assurances Agreement" which was signed on May 11, 1995. The
agreement sought to protect the rights of some of the residents who had been moved out of Techwood
prior to the time the community was emptied.127 Originally, Legal Services sought an early 1994 date
to establish rights to replacement housing. Had that been incorporated into the contract, the number of
Techwood residents whose interests were protected would have been approximately 169. Data are not
available to define the number of former residents who were protected by the agreement, but interpolation
of available data indicates the number is less than 100. However, AHA reports that almost 200
Tech wood families have return rights.128

In view of the reliance that AHA is placing on prospective but not yet committed HUD funds, the
residents and Legal Services negotiated a clause in the agreement which stipulates that "AHA will not
relocate residents or demolish their units until replacement housing funding for the units to be demolished
has been approved."12’ This clause will not affect the demolition of Techwood now underway but it
may affect the future phasing of demolition and reconstruction.

On February 27, 1995 residents voted 66-9 to accept the revised plan and demolish both Techwood and
Clark Howell.125 At that time, there were 26 families living in Techwood.126 Data is not available
to indicate how many of the remaining Techwood residents voted, how many of the residents of Palmer
House or Roosevelt House voted, or how many of the residents of Clark Howell voted. Two facts are
clear however: Participation had been reduced by over 90 percent from the 791 persons who voted in
October 1991 and very few, if any, of the 545 households who had either left or been forced out of
Techwood since that time voted to demolish the community.

128 Comments on draft case study from Carol Naughton of AHA, May 16, 1996

126 AHA, "Weekly Vacancy Control Report."

130 Further Assurances Agreement, pp. 2, 8.

125 Lyle Harris, "Techwood’s new beginning," Atlanta Constitution, February 28, 1995.
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4.4 Physical Plans

4.5 Management Plan
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A new architectural firm was hired in May 1995 and that firm had not produced a revised redevelopment
plan in time to be included in this case study.

All of Techwood Homes will be demolished and 192 units of Clark Howell will be demolished. An
application for the additional funds required to demolish the remainder of Clark Howell is pending.
Ultimately, it is intended to replace the 2 communities with 900 units of mixed-income housing (362
public housing units, 180 Low Income Tax Credit Units and 358 market rate units).133

The proposed management staff will number 18 after revitalization and will include a
senior manager, manager, 4 leasing agents, 2 administrative staff personnel, 9

137 Ibid.

The intent of the plan is to place the redeveloped site under private management. The Housing Authority
intends to sign a long term lease "(50 years or greater)"134 with a private development partnership. At
the end of the first phase of demolition, management is to be turned over to private management on a
month-to-month contract for the duration of the demolition phase which is anticipated to be 1.5 years.135
An affiliate of the Integral Partnership will be the entity "directly responsible for site management."136
The affiliate will have "no direct contractual relationship with the Authority but will be subject to a
"Regulatory Agreement" between the Authority and the private development partnership. The agreement
will specify responsibilities which will include the following:

The Techwood/Clark Howell Residents Association is to be continually informed, supplied with all major
documents supplied to HUD and "revisions made to the plans and . . . significant changes to the Revised
Revitalization Plan will be subject to approval by a majority of the adult members of the Association at
a meeting called and held in accordance with the Techwood-Clark Howell Resident Association By-
Laws.”131

HOPE VI; Atlanta, Geor^

The Agreement further stipulates that jobs, training and economic opportunities generated by HOPE VI
funds will be the subject of "all reasonable efforts."132 A formal program to accomplish this end has
not been established.

Will lease the property, prepare an operating schedule, hire and supervise property
personnel, handle all maintenance functions, collect rents and deposit them in the proper
accounts.137

132 Ibid., p. 9.

136 Ibid., p. 31.

133 AHA, "HOPE VI Urban Revitalization . . . ," April 14, 1995, p. 37.

w Ibid., p. 19.

135 AHA "Revised Revitalization Plan," p. 29.

131 Ibid., pp. 8, 9.
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4.6 Resident Services

The plan proposes the following activities:

140 AHA "Techwood/Clark Howell Revitalization," Atlanta, Georgia, March 1995.
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The computer learning centers, the neighborhood watch, the parents training, the youth development and
the day care center proposals are new programs. Families in Action, the Techwood tutorial, the partners
in education are continuations of existing programs.

A draft Community and Supportive Services plan received conditional approval from HUD on April 14,
1995. Final approval was expected by mid-August.

Computer Learning Centers will be provided. The Centers will be located in three
different facilities. The elementary school which will serve children between the ages
of 4-11; the Salvation Army Boys’ and Girls’ Club serving children between the ages of
6-18; and the Community Center serving primarily the resident population of 18 years
of age and older.

Families in Action will host a substance abuse prevention effort with outreach services.

Student volunteers from Georgia Institute of Technology will continue to provide
tutorial/mentoring services to the students of Inman Middle School through the Partners
in Education (P.I.E.) program and Fowler Elementary School through the Techwood
Tutorial Program (TTP).

Residents will be organized and trained to run a Neighborhood Block Watch/Public
Safety program.

Provide stipend-paid positions to parents of elementary school children to obtain training
within the Atlanta Public School administered "Parents Training" to prepare them to
serve as tutors or teacher’s aides.

Extended Youth/Development support programs will be provided by the Y.M.C.A. out
of the Community Center and the Salvation Army Boys’ and Girls’ Club. These service
providers will also offer after school program and homework/tutoring labs.

A Day Care facility will be provided by the Salvation Army Boys’ and Girls’ Club.
These day care services will be offered to all Techwood Redevelopment Area residents.
It will also be one of the day care support facilities for the Training and Employment
Center.140

Gas and electric utilities, presently paid by the Authority (up to a set amount). Under
the new management scheme, all residents will be responsible for gas and electric
bills.13’

maintenance personnel, 3 janitor/grounds personnel, for a net reduction of 25
positions.138

138 Ibid., p. 32.

139 Ibid.
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Community Service Plan4.7

The Community and Supportive Services plan identifies the following services as community services:

Each of these programs would be new. The Resident Task Force approved the plan.

4.8 Economic Development/Neighborhood Revitalization Plan

The Community and Supportive Services plan proposes two programs:

Atlanta - 36

The Resident Task Force, the group formed to provide resident participation for the final redevelopment
plan, participated in and endorsed the plan.

Selected low-income healthy seniors will perform community service work for other low-
income and frail seniors residing in the Techwood Redevelopment Area through the
Senior Companion program. The services provided will deal with human needs, safety,
health and convenience.
Greater Atlanta Community Corps will run the Techwood Redevelopment Area
Neighborhood Resources Corps to provide job training and education for young people,
18-22 years of age. Young people enrolled in the youth corps will help address the
physical and direct service needs of the neighborhood through daily work projects.

Selected low-income seniors will perform community service work directed to the
children residing in the Techwood Redevelopment Area through the Foster Grandparent
program. The services provided will focus on working with the children in the schools,
libraries, day care centers and other institutions in the area.

Implementation of a Training and Employment Center that provides individual
assessment, growth training in the areas of academic, personal, parent/child/family, and
occupational/employment skills.

Create opportunities for Resident-operated businesses out of the Techwood
Redevelopment Area Museum/Park and Cultural Enrichment Center.

141 Ibid.

Economic revitalization of the community is intended to spring primarily from its reconstitution as a
mixed-income community, from the infusion of 1,000 Georgia State University students into the
dormitories on Techwood Drive, from the Centennial Olympic Park and from the likely redevelopment
of the land between Techwood/Clark Howell and the park which Coca-Cola owns. A reincarnated
Techwood Park Inc. is preparing plans for a small retail center of undefined content just south of
Techwood Homes.

HOPE VI: Allanta, GeOr^n

The rebuilt Fowler Elementary School will serve grades K-5 and house computer learning facilities for
elementary school age children. A community center is proposed and would house the computer learning
center for adults meeting rooms and be the site of job training and neighborhood watch training. The
presently vacant’library building will be renovated by the Fulton County Library system and the small
Anne Wallace Library, presently located in an old community center which is to be demolished, will be
expanded and relocated to the new facility ,141
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5.0 Progress on Implementation

5.1 Progress on Physical Plan

5.2-5.4 Progress on Management Plan/Security, Resident Services and Community Services

The Resident and Community Services Plan await HUD approval before implementation can begin.

6.0 Long Term Impact Measures

6.1 Physical and Management

AHA, Revised Revitalization Plan, p. 20 and AHA, HOPE VI "Urban Revitalization . . . April 14, p.
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All of the pieces to answer the first question are not yet in place. AHA does not have architectural plans
on which to make a preliminary judgement regarding whether the new development might, if constructed
according to plan, be a physically satisfactory development. Thus, the first measures future researchers
should seek and assess are the final plans for redevelopment.

The basic framework for each of these elements has been defined. The management plan is not scheduled
to begin until demolition is partially complete. No information was available from AHA regarding steps
by private entities to prepare for the assumption of management responsibilities.

If one accepts the decision to restart the planning process in the late summer 1994, then the past year has
seen steady movement toward the development of a plan, obtaining required approvals, initiating
demolition and beginning final architectural designs.

After the Centennial Olympic Park was announced by ACOG as a private venture, government leaders
became involved in attempting to shape the park’s size and location. The park is being developed by the
Georgia World Congress Center, a state-created agency which operates the convention centers at the south
end of the park. Local government involvement in implementation of the park has been peripheral.

142

45.

Demolition of Techwood began on May 12, 1995. The proposed schedule focusses on replacement
housing and does not specify when on-site mixed-income housing will be constructed. New construction
of on site replacement housing was to have begun on August 1, 1995142 but, since architectural
drawings have not been produced, it did not. The entire project, including replacement housing, is
supposed to be completed on March 1, 1998.

AHA’s goals for the physical and social reorganization of Techwood and Clark Howell are
deconcentration and dispersion.143 Two questions are central to determining the physical outcomes of
Techwood/Clark Howell’s redevelopment. First, will the on-site redevelopment be completed
satisfactorily (i.e., will the deconcentration goal be realized)? Second, will sufficient replacement housing
be constructed or rehabilitated in relatively stable and viable neighborhoods (i.e., will the dispersion goal
be achieved)?

143 AHA, "Olympic Legacy Program," p. 4.
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Data regarding locational attributes of replacement housing can be collected from standard
sources—census, local governments, observation and residents.

AHA does not have an explicitly stated management goal, but the apparent objective is to incorporate
private management. The central management questions revolve around the arm’s-length contractual
relationship the Authority envisions. Because the management company is intended to be a subcontractor
to the property’s lease holder but subject to an agreement between the Authority and the lessee, there are
potential difficulties in transmitting public housing’s necessarily more intricate and complex terms across
increased legal distance. Thus, an assessment of the functioning of this arrangement should be conducted.
More prosaically, standard assessments of management efficacy regarding provision of basic services,
i.e. satisfactory housing, reasonable maintenance responsiveness, equitable grievance procedures, and
balanced policies regarding lease terms, evictions, and conditions of occupancy, need to be examined.

Scrutiny of a range of important issues regarding replacement housing is requisite to determining overall
project success. Were required replacement units constructed, contracted for or rehabilitated? Were the
real estate deals which produced the housing prudent uses of public money? Were the units themselves
physically adequate? Were the units reasonably located relative to economic opportunities, social
services, educational institutions and retail services? Are the neighborhoods in which the housing is
located stable and viable social communities?

The methods for collecting information to assess the preceding issues will require access to Authority
financial, operating and contractual records. A potentially complicating factor is that the arm’s-length
relationship with on-site management and the anticipated subordinate position relative to private or
nonprofit developers in the cases of replacement housing will necessitate information from entities who
view themselves as private and less subject to unimpeded inquiry. Contractual provisions establishing
access to information needs to be developed and incorporated into the legal agreements which define each
of these relationships.

144 Renee Lewis Glover, Letter to Ms. Mindy Turbov, Director, Public Housing Partnerships Division,
Office of Distressed and Troubled Housing, US HUD, April 14, 1995, p. 1.

AHA seeks to impact residents through the creation "of first quality affordable housing in mixed-income
housing."144 Measurement of long term impacts on residents turns on the question of which residents:
Those who were there at the onset of redevelopment planning or those who occupy the products of

The other major element not yet confirmed is funding for the demolition of the remainder of Clark
Howell An application has been filed with HUD for the monies to complete this task, but, obviously,
if that funding is not forthcoming from HUD or other sources, the composition of the redeveloped site
will be substantially different than present intentions envision. It is difficult to imagine how a residual
complex of 432 public housing apartments could be fitted into the Authority s mixed-income/integrated-
within-the-community proposal. The second research/measurement question will spring from the eventual
disposition of the unfunded remainder of Clark Howell.

Replacement housing plans seek to disperse public housing throughout the city in a mixed income
configuration. But, the Authority has had substantial recent difficulties in accomplishing relatively small
replacement housing assignments. To date, the task of replacing the 114 units demolished for
Olympic/student housing has not been completed.

HOPE VI: Atlanta, Georgia
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6.3 Neighborhood

the area south of

Atlanta - 39

Because dispersal of the original 1,195 public housing units throughout the city is an overriding goal of
the redevelopment plan, a thorough assessment of the long-term neighborhood impacts should examine
the consequences of dispersal in multiple neighborhood contexts. Social integration and positive social
reinforcement are the anticipated benefits from a dispersal policy. Assessment of the extent of both
dimensions should guide future research. Secondary data can measure levels of physical integration along
racial, demographic and economic attributes, but the extent that integration generates positive, socially
reinforcing relationships requires carefully constructed survey research.

These are complex and intricate research questions, the full answers to which will require extensive multi
site analysis. Given real constraints on funding, more targeted partial inquiries may yield useful but not
comprehensive results. A focus on children’s responses to the new communities (both public housing
resident children and, if there are other children, nonpublic housing resident children) could test many
of the hypotheses which form the conceptual basis for reconfiguring public housing.

A sincere effort to assess the impact on existing residents and to avoid implicitly sanctioning the early
vacating of Techwood argues that households in residence at the onset of the emptying be attempted. In
order to execute this task, residents of record in October 1991 should be tracked. While difficult, the
task is not impossible. Most residents will have remained in the city. Many could be identified through
social service agency records, school records and social relationships. Attempts should be made to gain
access to these records and sources. In addition, the overlap between previous and new residents should
be measured to the greatest extent possible.

The direct beneficiaries of redeveloped housing should be identified and surveyed regarding the impact
on their situations living in reconfigured communities has had. The sociological premises underlying the
hope that mixed-income communities will translate into more fulfilling and productive lives for public
housing residents should be rigorously assessed. Do proximate positive role models expand children’s
(and their parents’) horizons and produce more productive life choices? Is criminal activity decreased
by social mixing? Are relations between different social and income groups positively reinforcing or are
there destructive aspects in heterogeneous social relationships?

redevelopment. In an ideal world, the two groups would be the same, but, while there will be some
overlap, the two groups will be more different than they are the same.

Much has already been lost. The Authority’s premature emptying of Techwood precludes a full
accounting of the impact of redevelopment on residents before August 18, 1994. "Affected residents,"
a category defining people in occupancy in Techwood on that date, should be tracked to determine their
relationship to redeveloped housing. How many returned to Techwood/Clark Howell? How many moved
into replacement housing? How many moved into relocation housing? How many could no longer be
located?

Regarding the immediate environs of the remnants of Techwood and Clark Howell, the neighborhood
effects will eventually be assessable. Presumably, the nearly continuous efforts to redevelop the
communities, a feature of the last 20 years, will cease. Eventually, Coca-Cola will unveil its intentions
regarding the land it has acquired immediately south of the redevelopment area. If the new uses to which
this land is put correspond to recent private business proposals for the land around the Centennial
Olympic Park, some housing would be constructed. A residential community larger than the 900-unit
complex now envisioned for the public housing site could evolve. Should this happen, expanded
commercial and ancillary uses could enrich life in the more substantial neighborhood which would be
created. But, given the multiple possible scenarios which could develop as the area south of
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Epilogue - editor’s note - June 1, 1996
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The Atlanta Housing Authority has embarked on a grand experiment. The hope that socially and
economically integrated communities will transform the lives of public housing residents is both noble
and excessively optimistic. To the extent that crime is reduced and social integration fosters positive
social development, the experiment may make useful contributions to the lives of directly affected public
housing residents.

The prospect that dispersal and integration will overcome the pervasive generators of impoverishment,
even for immediately involved public housing occupants, is unrealistic. Whether one ascribes the
intractibility of urban poverty to inferior education, to social and economic systems, or to social and
cultural inadequacies of the poor, the list of contributing factors is both too long and too substantial to
be completely overcome by the transformation of the immediate physical and social environment. But
the immediate social and physical environment can make a contribution to enriching the lives of the
people who live there, even if it does not eradicate all of their problems.

The experiment has already had extensive costs. A low density, National Historic Register public housing
community of "superior" design is being demolished. But the social costs are even greater. The
emptying of Techwood has not only deprived hundreds of families of the possibility of reaping whatever
benefits the new communities will produce, the disturbingly similar history of the urban renewal program
suggests that their lives have been disrupted in multiple destructive ways.

Techwood/Clark Howell is renewed, speculation on assessing long-term neighborhood impacts needs to
wait until more concrete decisions regarding the ultimate uses of the land around the new park have been
made and implemented.

Replacement housing is not scheduled to be finally complete until March 1, 1998, but the most influential
decision regarding ultimate outcomes will be the acceptance or denial of the application for $36.1 million
in Olympic Legacy Funds which is supposed to be made in the next several months.

The Housing Authority’s inability to produce replacement housing for the first group of demolished units
raises serious concerns regarding their ability to implement the plans they have proposed. Overshifting
funding for replacement housing into a proposal for future revenue instead of taking a more measured
approach of parallel demolition and replacement housing acquisition raises very serious questions
regarding outcomes if new funding does not occur. Although the scenario in which far more units are
demolished than are replaced is frightening, it is not yet off the list of potential outcomes.

HOPE VI; Atlanta, Georpin

Since this case study was written, the Atlanta Housing Authority has taken a number of steps toward
implementing their vision of developing a mixed income community. In fact, AHA has established itself
as HOPE VI leader by pursuing a mix of market rate and subsidized housing units.

HUD approved the AHA revised Revitalization Plan on October 26, 1995. After that approval, AHA
pushed ahead with assembling financing for the first of five phases at the HOPE VI developments. The
first phase covers 180 units of mixed income housing. On Friday, March 8, 1996, AHA closed a loan
for Phase I of "The Village at Techwood". The loan was made by the American Capital Resources Inc.
and is insured by the Federal Housing Administration’s 221(d)(4) mortgage insurance program. The
overall mix for Phase I is 72 units of public housing eligible units, 36 units of other low income housing
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Throughout the reconstruction phase, AHA continues to meet weekly with the residents to discuss the
development process. According to AHA staff, resident leaders who had been relocated as a result of
the redevelopment continue to return to the site for these meetings. In the meantime, relocation of Clark
Howell residents continues. One means of relocation has been Section 8 certificates for residents who
wish to move into private housing. AHA reports these residents have been very successful at locating
private housing with the Section 8.

The renovations of the three historic building were supposed to take place simultaneous with the Phase
I development. Only one bid was received for their renovation. AHA attributes the lack of response due
to the Olympic demand for construction services. The sole bid exceeded the project budget so AHA is
planning to negotiate with them to lower their costs.

The March ground breaking for Phase I at Techwood was filled with excitement and enthusiasm generated
by nearly 200 residents, HUD Secretary Cisneros, and other public officials. As of June 1996, the
construction of the 180 phase I units was well under way and completion is expected to be as early as
September 1996. Phase 1 is expected to be the most expensive phase for the project because construction
related to the Olympics has inflated construction costs. The AHA estimates that the future phases of the
development will be 8 to 9 percent less costly because the Olympic construction will be completed.

Since establishing their financing, AHA has demolished all but one building at Techwood. In addition,
two of the 56 buildings at Clark Howell have been demolished. The rest of the currently still occupied
Clark Howell buildings will be demolished in the remaining four phases. Three historic buildings will
be spared - the historic cupola buildings at Techwood is planned to be converted into an African-
American museum with retail space available for resident-owned enterprises; the Carnegie Library,
Atlanta’s oldest freestanding library, will also be renovated; the community center will also be preserved.

tax credit units, and 72 market rate units. Of the total cost of $14,042,238 planned for Phase I, the
mortgage (with an interest rate of 7 7/8 percent) represents $3,972,600 of the total development cost, the
Low Income Housing Tax Credit equity represents $3,971,900, and HOPE VI funds represent
$5,929,300. The $168,438 gap will be funded from miscellaneous parking revenues generated during
the Olympic Games and other sources yet to be identified. In order for tax credits to be used, the
development was sold by AHA to a new limited liability partnership (LLP). The HOPE VI funds are
being loaned to the LLP by AHA and will be repaid over a 40 year period. AHA agrees to pay the LLP
the difference between operation costs and rent revenues on the subsidized units in the development.
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Executive Summary

Baltimore - iii

At the time of this report, residents are being relocated out of Lafayette Courts, either into other public
housing, or Section 8 housing. Approximately 50 percent of current resident plan to return to Lafayette
Courts after redevelopment. The demolition date is set for August 19, 1995. Re-occupancy of the new
development is anticipated to be in approximately 3 years.

Under the HOPE VI program, the Housing Authority of Baltimore City (HABC) will demolish all of the
current construction and rebuild townhouses, a community center, and an elderly low-rise (three-story
apartment complex). The current construction plan will reduce the density at Lafayette Courts by almost
60 percent. The new on-site management will be a dual management structure, and will include both
residents and non-residents. In addition, there will be a management/resident board which will include
2 residents, 2 managers, one individual from Family Support, and one "outsider." It is anticipated that
the new construction will require less maintenance, and that residents will be more involved in that
maintenance both as employed at the development, and through training workshops which will help
individuals to do minor maintenance repairs on their own unit. Within the HOPE VI project, the HABC
Family Support Services Division will initiate a family-based case management program to track families
and assist them in receiving those services which they feel they need. The overall philosophy of the
resident and community services plan is to provide services which will enable residents to become self-
sufficient, (i.e., childcare, job training, educational opportunities).

In 1989, Mayor Schmoke commissioned a Family High-Rise Modernization Task Force. The 1992 task
force report concluded, "that high-rise living was not conducive to nor supportive of family living." Its
members recommended redesigning and implementing an alternative living environment. In 1993, HABC
responded to the HOPE VI initiative, and were granted $50 million to redevelop Lafayette Courts. Since
HOPE VI was awarded to HABC, residents, the housing authority, and private and public institutions
have continued to work together to refine the goals and objectives of HOPE VI at Lafayette Courts.
Residents and HABC continue to meet, and close ties have been developed between the Tenant Council,
residents, management, and HABC. The HOPE VI project has provided an opportunity for establishing
a new process of resident-management-administrative cooperation and communication.

Lafayette Courts, built in 1955, is both the largest and the oldest of 4 family high-rise public housing
developments in Baltimore City. The other 3 high-rise family developments, built in the 8 years after
Lafayette Courts, are Murphy Homes, Lexington Terrace, and Flag House. In addition to the 4 high-rise
developments, there are 27 other family public housing developments. Lafayette Courts currently consists
of 6 eleven-story high-rise buildings (645 efficiency, one-, two-, and three-bedroom units), and 17 low-
rise buildings (162 three and four-bedroom units). In 1990, there were 2,277 individuals living in
Lafayette Courts. One hundred percent of the residents are African-American.

Lafayette Courts and the other family high-rises share a multitude of problems including antiquated
plumbing and heating systems, high maintenance costs and an extensive backlog of maintenance orders.
Management problems endemic to the high-rises are high rates of vacancy, ’turn-downs’, and past-due
rent. Lafayette Courts also has a high crime rate, particularly in regards to drug trafficking, a lack of
recreational space for children and youth, high unemployment, and lack of neighborhood resources, i.e.,
grocery stores. While Lafayette Courts represents only 5 percent of the HABC housing stock,
maintenance and management costs at Lafayette Courts account for 25 percent of HABC’s operating
costs.
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1.0 Baltimore City Housing Authority Overview

1.1 PHA Characteristics

1.2 Management History

Baltimore - 1

1 A Civil Action Suit was filed by the ACLU and 6 public housing residents against HUD, HABC, and the
Mayor and City Council of Baltimore City charging that the latter engage in "policies and practices that deliberately
created and perpetuated systemic racial segregation in Baltimore’s family public housing (see Section 5.3).

Editor’s Note: In general, this case study should be seen as a baseline through May 1995. A number
of events have occurred at the site since that time, some of which are included as footnotes. A future
report will capture changes and events that have occurred since that time.

In 1994, tenant accounts receivable for HABC was $28,287,016. The amount owed and overdue was
$3,202,453 or 11.3 percent of the total charges. The total expenses including management and
maintenance was $29,060,709. On maintenance including labor, materials, and contracts in fiscal year
1995, $25,309,237 was spent by HABC. For the period ending December 1993, backlog work orders
totaled 28,027. Currently 90 percent of emergency work orders are completed within 24 hours. Within
HABC, there exists a specific system for addressing maintenance problems. At the time a maintenance
call is initiated by a resident or management, a work order is written. Within each development, there
is on-site project maintenance which handles minor repairs, (i.e., minor plumbing problems within a
single unit). If the on-site project maintenance cannot handle the problem, the work order is sent to
"crew maintenance" which does repairs throughout the housing authority. This might include repairing
entire units, installing kitchen cabinets, heating repairs, etc. If the crew maintenance can’t handle the
problem, then the order is sent back to the project management who then forwards it to the engineering
contract office. From there a description of the problem will be sent to the purchasing department that
will contract for the services. The engineering department will provide expertise and technical specs to

The first public housing was built in Baltimore City in the mid-1930’s, and between 1937 and 1943, 8
developments were built. During World War II, 4 more public housing projects were built in the City.
In 1955, Lafayette Courts was the first high-rise family public housing development in the city. Over
the next 8 years, 3 more high-rise family developments were built (Murphy Homes, Lexington Terrace,
and Flag House). Currently, in addition to the 4 high-rise developments, there are 27 family public
housing developments. Several of these developments are in close proximity to one another, thus for
example on the East Side, within a relatively small area there are 7 developments including Lafayette
Courts, Somerset, Douglass, The Broadway, Perkins Homes, and Flag House Court (see Exhibit 1). All
4 of the family high-rise developments are distressed and experience high levels of maintenance needs,
extreme poverty and limited employment opportunities. Vacancy and rejection rates are significantly
higher in the high-rise developments than for HABC overall. Close to 60 percent of residents in the
family high-rise developments have requested to move to another Housing Authority unit, while in the
same developments but in the low-rises, less than 10 percent of the residents have made such a request.
The turnover rates for the 4 family high-rises ranges from 16 to 23 percent. This is close to or less than
the 20 to 40 percent rate for Baltimore’s non-subsidized family rental market. These low to average
turnover rates reflect the fact that many residents of the family high-rises have lived in the developments
for many years, have family living in other units in the developments, and consider the developments
(despite the myriad of problems) to be a permanent home. There are 18,257 public housing units in
Baltimore City, and over 14,000 families live in Baltimore City’s public housing. Over 90 percent of
these families are African-American.1
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1.3 Security and Crime Issues

1.4 Resident Services

Baltimore - 3

HABC has a Family Support Services Division which provides services on-site, as well as linking
residents with various community services. The primary issues which the Family Support Services
Division address in public housing are lack of education, need for parenting skills, need for skills in
household management and financial management, and substance abuse. The services provided by the
Family Support Services varies somewhat from development to development depending on the needs of
the population at the development (i.e., elderly, youth, etc.). However, in general, services include
assisting with household management, financial management, parenting skills, assisting residents with
social services, helping residents to get into programs (e.g., education, employment, drug treatment) and
working with the tenant councils to organize groups and programs (e.g., ’Say No to Drugs’ clubs, food
distribution).

the contractors. Examples of the latter type of maintenance work include elevator repair, trash compactor
repairs, emergency power generator repair.

Since 1987, HABC has had its own police force with a current total of 87 sergeants and officers. While
the HABC police force has its own Director of Police Services, the HABC work in close collaboration
with the Baltimore City Police Department and utilize such city facilities as labs, holding cells, etc. In
addition to the police, Nation of Islam (NOI) currently act as guards at the high-rise developments.
Security and crime issues are most apparent and prevalent at the high-rise developments due to the density
of population, as well as the physical layout of the buildings (see Section 2.5). There have been requests
from smaller low-rise developments for the HABC police to expand into their communities to provide
a presence to prevent criminal activities.

The turnover rate for public housing is between 20 and 40 percent. Approximately 60 percent of
individuals living in the high-rises request transfers—this is compared to a 10 percent request among low-
rise residents in the same developments. In 1989, Mayor Schmoke commissioned a Family High-Rise
Modernization Task Force. In May 1992, the task force report concluded, "that high-rise living was not
conducive to nor supportive of family living." Its members recommended "redesigning and implementing
an alternative living environment that is conducive to family and community living."2

Within the developments, there is both a manger and an assistant manager, management assistants, and
cashier. At the development level, the job of management entails leasing properties, and ensuring that
residents adhere to lease, pay their rent, maintain their property, and report for annual recertification for
rental rate. At the administrative level, there are management operation supervisors whose jobs entail
overseeing development managers, addressing operational problems (i.e., material and staff needs, policy
or procedural concerns, difficulties with residents) and "coach and monitor" the development managers.
There are also a director and assistant director for management. This office is responsible for
coordinating management and maintenance activities, reviewing and implementing policies and
procedures, coordinating the management division at HABC, and representing the department at
community and council meetings to explain agency policy.

At some of the larger developments, there are day care centers, and before- and after-school programs,
and summer camps. Family Support Services also assists youth in applying for the city’s summer

2 HABC, "Redevelopment of Lafayette Courts: A Model for Change in Family High-Rise Living." Robert W.
Hearn, Executive Director, May 1992.



HOPE VI; Baltimore, Maryland

Current Challenges1.5
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Description of Lafayette Courts

Design History

2.0

2.1

HABC is in the process of applying for monies to redevelop Lexington Terrace, the second largest family
high-rise. HABC is working with a third party to assist in acquiring private resources to redevelop
Lexington, and they intend to work with a developer so as to get bank commitments to the site and the
surrounding neighborhood. Lexington Terrace is located in west Baltimore. As mentioned in Section
1.1, all of the family high-rises are distressed and at Lexington 2 of the 5 high-rise buildings are vacant
and boarded-up.

Prior to and during World War II, the HABC built 8 low-rise public housing development, 5 of which
were designated as "Negro housing." This housing was built in attempts to "maintain" the increasing
African-American population in Baltimore city within certain neighborhoods. After the war, urban
renewal created a situation in which "negro" communities were razed to make room for government and
businesses, and so while the African-American population increased, housing availability decreased for
African-Americans. Three of the 4 family high-rises, including Lafayette Courts, were built as "Negro
housing" to address this housing need, while at the same time continuing and reinforcing housing
segregation practices within the city. All 4 of the high-rises were built adjacent to existing low-rise
public housing developments. Prior to the development of Lafayette Courts in 1955, 582 African-
American families lived in housing on the site. Lafayette Courts was designed to accommodate 816
families.3

Lafayette Courts is the oldest and largest of 4 high-rise public housing developments in Baltimore City
(Flag, Murphy, Lexington Terrace are the other 3 developments). Lafayette Courts consists of 6 eleven
story, high-rise buildings (645 efficiency, one-, two-, and three-bedroom units), and 17 low-rise buildings
(162 three- and four-bedroom units).

Lafayette Courts is in East Baltimore in a community which was historically an industrial area (see
Exhibit 2), and is adjacent to 2 urban renewal areas, Jonestown and Oldtown. Currently, within the 2
Census Tracts (501, 605) which include Lafayette Courts, 30 percent of the neighborhood is residential,
and 99 percent of the residential property is renter occupied. Lafayette Courts is situated between
Orleans Street on the North, Fayette Street to the South, Caroline Street to the East, and Colvin Street
to the West (see Exhibit 3). Lafayette Courts straddles the 2 Census Tracts, although’all of the high-rise
buildings are in Tract 501 (see Exhibit 4). Across Central Avenue, the low-rise Lafayette Courts
buildings are situated immediately adjacent to another low-rise public housing development, Douglass
Homes. The 2 developments would not be distinguishable, except that Douglass Homes underwent
renovation within the last 4 to 5 years, and such things as more recent external painting and the presence
of new storm doors differentiate the Douglass buildings from the Lafayette buildings. Lafayette is
situated within the confines of several major throughways used for getting from one side of Baltimore

3 ACLU Civil Action Suit.

employment program. Family Support Services also works with community groups which have programs
for youth to establish those programs on site, (i.e., scouting and health education programs). For the
elderly, there are programs in which home-bound individuals are provided meals, housekeeping and home
maintenance by Family Support Services.
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Exhibit 3
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Resident Characteristics2.2

23 Baseline Physical Condition

In 1990, there were 2,277 individuals living in Lafayette Courts. One hundred percent of the residents
are African-American. Of the 2,277 individuals living in Lafayette Courts in 1990, 570 of them were
under 6 years old, 437 between the ages of 6 and 11 years old, 400 between the ages of 12 and 20 years
old, 826 between the ages of 21 and 61 years old, and 44 over 62 years old.4 The average annual family
income was $6,099, and 86 percent of the families had no earned income. Ninety percent of the
households were female-headed households (see Exhibit 5). From HABC Lafayette Courts occupancy
data from 1993, it appears that between 50 and 60 percent of residents moved into Lafayette Courts
between 1986 and 1989. A majority of the remaining residents moved in between 1990 and 1992. If
one looks at Census Tracts 501 and 605 "Year Householder Moved into Unit" figures, approximately 50
percent and 60 percent respectively of householders moved into their units between 1985 and 19905 (see
Section 3.0 for proportion of public housing households in these tracts).

4 HABC, •Redevelopment of Lafayette Courts: A Model for Change in Family High-Rise Living." Robert W.
Hearn, Executive Director, May 1992.

While both the high-rise and low-rise buildings at Lafayette Courts are "structurally sound," there are
extensive maintenance issues particularly in regards to plumbing and heating. Lafayette Courts is
currently heated by steam through HABC Central Avenue Heating Plant. In fiscal year 1995,
$1,625,079 was spent on maintenance including labor, materials, and contracts. For the 6-month period
ending December 1993, there were 952 backlog work orders, (i.e., approximately 160 backlog orders
per month). Seventy percent of the work orders are for plumbing, and all of the units have unreliable
heating and hot water. The cunent plumbing system is galvanized steel, and rusting has caused pipe
erosion and back-ups. The electrical system installed 40 years ago cannot keep up with current demand
resultant from increasing use of electrical appliances, (e.g., microwaves). Other primary areas of concern
are the elevators and the trash compactors. There are 2 elevators per high-rise, and 1 trash chute per
floor opening into an indoor trash-compaction system. The passenger elevators are often used to remove
trash, and the trash chutes become clogged necessitating manual removal of the refuge by the maintenance
staff. For the fiscal year 1991, elevator repair cost approximately $100,000 and trash compactor repairs
exceeded $11,000. As one resident noted, "everything has got so old and there [are] just things that they
cannot fix."

City to the other, and for getting in and out of the City to suburban areas (Jones Falls Expressway).
Lafayette Courts is east of City Hall, and other Baltimore and State government offices (including the
Baltimore City Housing Authority). A large U.S. Post Office facility is west of Lafayette, prior to the
Jones Fall Expressway. To the East of Lafayette is Johns Hopkins University and Hospital and Church
Home Hospital. Within the immediate area surrounding Lafayette, there is very limited access to
shopping. Lafayette Courts’ high-rise buildings are clearly distinguishable from the surrounding area,
and one goal of the HOPE VI program is to "weave [public] housing into adjoining neighborhoods both
physically and mentally."

5 U.S. Government, Bureau of the Census. Housing Census for Baltimore City

Baltimore - 8
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Lafayette Courts’*Baltimore City*

Population 2277743,616

Percent African-American 59 100

Percent Female-Headed Households 25 90

Median Income $24,045

$6,099Mean Income

Percent Families with No Earned Income 34 86

Percent Below Poverty Level, 1990 22

Percent Households Receiving Public Assistance 16 84

Baltimore - 9

i

Among the 50 residents’ responses on the tenant survey,6 34.7 percent and 24.5 percent of residents were
"very dissatisfied" or somewhat dissatisfied," respectively, with their building. Similarly, residents
responded in regards to satisfaction with their apartment, with 30 percent of residents "very dissatisfied"
and another 30 percent "somewhat dissatisfied." In reference to maintenance issues, 74 percent reported
that peeling paint was a "big problem." Percentage of residents perceiving other maintenance issues as
a "big problem" are: 56 percent rats or mice; 52 percent plumbing; 52 percent broken windows; 20
percent the heating system; 16 percent broken locks; 14 percent the electrical system; and, 10 percent
stove or refrigerator repairs.

My house is cold and my room looks like somebody just threw a bucket of water on my floor
because it sweats when I turn the heat on but when I don’t turn the heat on my house gets real
cold. Then I turn the heat on my room starts sweating . . . water starts dripping and my TV gets
messed up, and I just got a puddle of water in my room and like ain’t nothing I can do about it.

U.S. Government, Bureau of the Census. Population and Housing Census for Baltimore City, 1990.
Housing Authority Baltimore City.

The people was complaining about the walls coming apart. . . and just recently [I have] holes
in my walls, the bathroom wall is coming apart, [the] toilet is leaking and this lady who lives
underneath of me, sometimes you flush the toilet, the toilet will back-up and run all over into her
apartment.

Exhibit 5
Demographic Information for Baltimore City

and Lafayette Courts (1990)

I

6 See Appendix A for the Research Design Plan for the HOPE VI baseline assessment. See Appendix B for
demographic information on respondents to the HOPE VI Baseline Resident Satisfaction Survey.

Residents discussed maintenance issues including plumbing, damage to walls and doors, rodent and insect
infestation, and frustrations with getting repairs completed.7

7 See Appendix C for demographic information on participants in focus group interviews.
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1A Baseline Management Issues

Baltimore - 10

Management, likewise, express frustration with attempts to maintain old buildings and "out-dated"
plumbing and electrical systems. As one manager noted, in the high-rises there is a "complexity of the
systems" which make it difficult to isolate a maintenance problem.

At Lafayette Courts, the total accounts receivable from tenant accounts in 1994 was $838,680, with
$244,240 (29 percent) owed and overdue. The total expenses for management and maintenance for 1994
was $5,751,650. This accounts for almost 20 percent of the total management and maintenance expenses
for HABC. The rate of rent collected per month (at time of grant application) was 82 percent, the lowest
rate among family high-rise developments. The vacancy rate at Lafayette Courts was 30 percent, the
turnover rate 20 percent, and the rejection rate by applicants for units in Lafayette was 63 percent (at time
of the grant application).

They been coming to fix my windows for a month and they didn’t do nothing and then they came
and fixed one window and neglected to fix the other one. I went and put in two requests for the
other window and they still haven’t fixed it yet. I have to use a sheet or whatever I can get to
fill that hole cause it be cold in that room. It’s ridiculous.

It’s rat infested and you have to be afraid to walk through the alley without running from a rat
[or you are] scared a rat is going to jump out on you.

As previously noted, Lafayette Courts has a manager and an assistant manager on-site, as well as
management assistants and a cashier (see Section 1.2). Management issues at the public high-rises are
quantitatively greater than problems and issues at the low-rise developments. One manger noted that
high-rises are not "conducive" to family and children, and another manager noted that some individuals
are unable to make the adjustments to high-rise living, thus the high turnover rate. Problems at Lafayette
Courts include maintenance issues (see Section 2.3), crime issues, including drug trafficking (see Section
2.5), drug use, lack of space for children and youth to play, vandalism and destruction of property, and
inadequate education and employment opportunities in the community. Management and administrators
suggest multiple contributors to these issues including an "institutional" atmosphere in the development,
accessibility of buildings to "outsiders" who commit crimes against residents, lack of funding and the
resultant deterioration of the high-rise buildings, insufficient work force to manage and maintain the
developments, lack of modernization of management offices and the HABC (i.e., computerization and
e-mail), bureaucratic restraints on management in regards to decision making, and a minimal adherence
to resident screening. Management stated a need to have immediate access to data for decision making,
as well as more control over finances and hiring. Management also noted that while families will be
evicted for not paying rent or criminal activity, that residents are not held accountable for other
requirements listed on their lease. It was also noted that the grievance process is long, and residents may
stay in the development for extended periods of time during the appeals process. Both management and
administrators extolled the need for residents to become more responsible for the property and the

You got to boil water on the stove like you are in the ’20s. You don’t have hot water, they cut
it off when they feel like it.

I had termites. Eight years ago it started. They glued popsicle sticks on my front door to hold
it up ... . even this last year, the termites come back, they done eat my door almost up, but
now this be the tenth year that I done told them about that door. They come and measure,
measure and measure .... If you hit the door really hard, I think it will come off the hinges
.... I tell maintenance; I tell everybody; and they don’t do nothing.
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Crime2.5
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developments—but that within a high-rise building, it is difficult for residents to feel a sense of ownership
and responsibility.

We had a manager here, he would stand over on the porch. He would look [and] everybody’s
window, curtains, shades had to be a certain level . . . and then they would check your house
so often, because, they made me paint a room, I should know . . . that manager left ... he was
. . . stricter then any of the rest of them. He would get on the top lot, he could tell you where
all his men was working ... he know what was going on. And the supervisor he would get in
about 6:00 and he go in there and he look around and he walked the grounds.

When I moved into this place, this place was beautiful, you couldn’t had wanted any more
considering the place you were living at then, but as the time went on each change of
management, it left certain people that didn’t want to take care of the property.

i

I

Drug selling has been a primary issue in the high-rise developments, as the physical structure of the high-
rises makes "access for the police a nightmare." Individuals involved in selling drugs could put look-outs
on the roof of the high-rise, could stop elevators at the top floor to slow access to the upper floors, and
could hide in the large buildings. Individuals selling drugs would often take over a floor, close down
a building and make access of the building impossible without fear of injury to innocent bystanders.

Residents expressed a general feeling of satisfaction with the management. In the resident survey, 22
percent and 62 percent of the residents were "very satisfied" or "somewhat satisfied," respectively. Only
4 percent were "very dissatisfied" with management. Residents express the fact the "good" managers
are involved in the community and maintain a strong interest in appearance of the development and in
the conduct of residents.

The HABC police are on duty 24 hours per day in all 4 of the family high-rise developments, including
Lafayette Courts. At Lafayette Courts there are 2 officers on duty in 8 hour shifts, 24 hours per day,
7 days per week. In addition, Monday through Friday, there is a community service officer at the
complex 8 hours per day. According to a member of the housing authority police, crime was on the
increase in public housing, peaking in 1992 (see Exhibits 6 and 7). In June 1993, ECHO (Emergency
Comprehensive Housekeeping Operation) was put into place. ECHO included the renovation (i.e.,
painting, landscaping) of high-rise developments, the eviction of individuals living illegally in the housing
developments, the installation of metal detectors, and contracting with Nation of Islam (NOI) for security.

I have drug addicts on my floor down the hall, and they be knocking on my door knocking on
my window. I never know when I leave home. I been broken in one time. So that’s why I need
a dog cause it’s just me and my son [and] he don’t be there all the time. But if somebody come
in my house, they gonna get bit and I’m gonna sic my dog on you if I have to. I went to the
office and told the manager I had a dog and he said it was alright to keep the dog as long as I
keep it in the house.

In the resident survey, 38 percent of the residents said they felt "very unsafe" alone at night in the area
and 24 percent of the residents said they felt "somewhat unsafe." Overall, residents felt safer inside of
their apartment than outside, with 12 percent and 26 percent reporting feeling "very unsafe" and
"somewhat unsafe," respectively, when asked how safe they felt alone inside of their apartment. One
resident, however, described her anxiety about being alone in her apartment as follows:
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Murder 0 0 44

Rape 9 111 1

Robbery 60 42 28 130

Aggravated. Assault 65 49 54 168

Common Assault 143 121 93 357

Burglary 49 35 32 116

Larceny 70 48 36 154

Auto Thefts 7 4 5 16

20 n/a n/a

183 0 0 183

Gambling 1 0 0 1

Prostitution 1 n/a n/a

• Prepared from reports of the Baltimore City Police Dept., Housing Authority Police.

01/01/92
to

12/31/92

01/01/93
to

12/31/93

01/01/94
to

12/31/94
Three Year

Total

Other figures are reported crimes.

10 Narcotics include all illegal substances including heroin, cocaine, P.C.P., and marijuana F™- 1ooo u.
in which narcotics arrests were made, 43 percent of the arrests were for heroin and 52 percent were foJ’cocaLT

Baltimore - 12

Weapons’

Narcotics10

Exhibit 6
Crimes Reported between January 1992
and December 1994 - Lafayette Courts8

’ Weapons, Narcotics, Gambling and Prostitution figures are for arrests.
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Assaults 659 542 1201 -17.7

80 58 138 -27.5

137 78 215 -43.0

Narcotics 183 45 228 -75.4

Disorderly Person 666 383 1049 -42.4
Robbery/Holdups 65 55 120 -15.3
Larceny 175 102 297 -41.7

11 Prepared from reports of the Baltimore City Police Dept., Housing Authority Police.

Baltimore - 13

Among 44 residents surveyed who live in high-rise buildings, the problems most often reported as a "big
problem" within the building were graffiti (84 percent), drug use (72 percent), drug selling (54 percent),
violence (50 percent), and break-ins (45 percent). Among the 50 residents surveyed from both the high-
rise and low-rise buildings, the problems most often reported as a "big problem" outside of their building
(unit) were drug selling (80 percent), hanging out (74 percent), violence (72 percent), drug use (71.4
percent), and graffiti (66 percent). In addition, residents reporting on personal experiences of crime for
themselves or other members of their household in the past year, 24 percent reported someone tried to
break into their apartment, 20 percent reported a bullet coming into their apartment, 10 percent reported
someone was "beaten or assaulted," 8 percent reported someone had been caught in a "shoot-out," 6
percent reported someone was stabbed, and 6 percent reported having a purse snatched.

Also, I have an empty place next door to me . . . and kids go in there. They light matches and
stuff and they burn, I think they done had about three fires in that house.

Some of them are graded up and sealed up but right across the hall from me there are three
apartments that is [sic] empty. There is one at the end of the hall that had flooded and they never
closed it up. Me and my daughter had to come out of our apartment and several times I have
come out and someone was across the hall. They broke all the windows out. We are afraid that
someone is going to come out there one night and probably get on us. We don’t know what their
intentions are. I’m afraid of that.

Breaking &
Entering

Armed Persons
Shootings

01/01/93
to

12/31/93

01/01/94
to

12/31/94
Two Year

Total

Percent
Increase/
Decrease

Exhibit 7
Calls for Service January 1993

to December 1994 - Lafayette Courts11

Residents complain about apartments that are "empty" but not boarded up. These apartments are
frequently used by individuals using and selling drugs. As one woman stated:
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Resident Organizations2.6

2.7 Resident and Community Services on Site

While residents continue to be concerned about crime and security issues, the decreases in crime in the
past few years are also discussed by the residents.

I only been down here for like a year, but I know people who live here, I can say that drugs is
still down here but it’s not as bad as it was. I feel a lot safer walking out there now than like
when my father was living down here [and] I was terrified to come outside.

There is a Tenant Association at Lafayette Courts, which has been in place at least 17 years. The
organization includes a president, a vice president, a secretary, and 15 building captains, as well as
several long-term volunteers. At the time of the redevelopment of Lafayette Courts, Ms. Linda Love was
president, Ms. Janice Bagwell was vice president, and several individuals including Ms. Yvonne Slater,
Ms. Christine Boyd, and Ms. Francis Reed were acting secretaries. Ms. Slater was also the Youth
Coordinator for the organization. Ms. Reed and Ms. Sarah Griffin both residents and volunteers for over
20 years have worked with the organization in such capacities as coordinating community service and the
food donation program.

If you protect your own neighborhood and you combine your efforts together as a neighborhood
community, there is less chance of you being shot, and this other stuff.

A majority of residents stated that they were "somewhat satisfied" (42 percent) or "very satisfied" (38
percent) with the guards at Lafayette Courts, and many specifically mentioned the NOI. Ten percent
were "very dissatisfied" with the guards. Among 24 residents (out of 48) who stated that Lafayette
Courts had police patrols, 20 percent were "very satisfied" and 58 percent were "somewhat satisfied"
with the patrols. Twelve percent of the respondents were "very dissatisfied."

The Tenant Association was and continues to be actively involved in the redevelopment of Lafayette
Courts (see Section 4.3). Residents express the need for resident involvement and responsibility in the
community. Seventy-four percent of residents responding to the survey stated that residents can help "a
lot" to solve problems in the community, and while only 4 percent stated that residents can only help "a
little." When asked if people in their building help each other out, 28 percent said "yes," 38 percent said
people "go their own way," and 34 percent said "both." Seventy four percent of residents stated that
"both” tenants and the housing authority are responsible for stopping crime. The sentiment of working
with and for your neighborhood was stated by one resident:

HABC has a Family Support Division; and within Lafayette Courts there is a Family Development
Center, and a Recreation Center which includes an auditorium/ gym. The development is next to an
elementary school. There is a paved lot behind the recreation center that belongs to the school, but it
is also used by the resident children. Current social services and programs available at Lafayette include-
a Family Development Center, youth outreach, Boy and Girl Scout troops, a child day care center for
before- and after-school day care, a summer day-camp program, a tenant council, a ’Just Say No to
Drugs’ club, Junior Police Cadet Program, and several Community Partnership Programs including
Focus on Kids (University of Maryland at Baltimore, School of Medicine) adolescent health education
program, Employable Development and Job Referrals (Office of Employment Development) food and
clothing assistance (Holy Alliance Church and Tenant Council), training and development’assistance
(Baltimore Urban League), conflict resolution program (Coppin State College) and bereavement
counseling (Family Bereavement Center). Started in 1987, the Family Development Center was a

Baltimore - 14
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3.0 Community Context

3.1 Overall Description of the Neighborhood

Baltimore - 15

The ones [who are] going through adolescent stages, they need things to do besides sitting up on
a top block all the time. They should be able to go to a rec center where [there are] programs
that they can participate in, and keep them from breaking bottles in a playground. And [there
is] a program that would mentor them.

Despite the availability of the above services, residents express concern about a lack of safe places for
children to play, and a lack of recreation services for children and youth.

Lafayette Courts is situated in a predominately African-American community within East Baltimore.
Within the Census Tracts containing Lafayette Courts, 99 percent and 85 percent (respectively) of
residents are African-American. Thirty percent of the neighborhood is residential and 99 percent of
housing stock is renter occupied. The level of education for residents within the neighborhood for
Lafayette Courts is significantly lower than the Baltimore City average, with only 36 percent and 46
percent of residents over 25 years old having completed high school (see Exhibit 8). Currently, the
neighborhood containing Lafayette Courts suffers from severe economic distress (see Section 3.4), as well
as social distress (i.e., high crime rates). The median income within the two tracts containing Lafayette
Courts are $4,999 and $7,096, 20.8 percent and 29.5 percent respectively of the median income for
Baltimore City. Unemployment and underemployment are problems within the community with only 36
percent and 41 percent of individuals between 16 to 64 years old in the labor force. Fifty-four percent
and 27 percent of household receive some for of public assistance. The poverty rate is 79 percent and
58 percent in these two tracts compared to 22 percent for Baltimore City. The poverty rates for children
are even higher than the overall rate within these two tracts with a rate of 89 percent for children 0 to
5 years old in tract 501, and 87 percent for children aged 6-to 17 in that same tract. Within tract 605,
73 percent of children 0 to 5 years old live below the poverty line, and 62 percent of children aged 6 to
17 live below the poverty line.

demonstration project, funded by Baltimore City. The Family Development Center was developed as an
"on-site coordination of service delivery . . . initiated to reduce family reliance on public assistance and
to encourage integration into the social and economic mainstream."12 Services at the Center have
included education and job training programs, health care and child care, and support services for
adolescents. The Family Development Center is "family-centered," so that families register with the
Center, not just individuals. In addition, the Center is based on a philosophy of coordinating services,
rather than providing piece-meal social service delivery.

12 Shlay, A.B. and C. Scott Holupka 1992. "Steps toward independence: Evaluating an integrated service
program for public housing residents." Evaluation Review 15 (5): 508-533.
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Baltimore City

8553828743,616Population

$7,096$4,999$24,045Median Income

859959

79 5822

16 54 27

61 36 46

15 5 14

21 23 14

61 36 41

5.5 9 5.3

Percent African-
American

Percent Below
Poverty

Percent of
Households Receiving
Public Assistance

Percent of High
School Graduates 25
Years Old or More

Percent of Youth 16
to 19. Not in High
School or Not High
School Graduates

Percent of Persons 16
to 64 in the Labor
Force

Percent of Persons 16
to 64 Unemployed

Census
Tract - 605

Percent of College
Graduates
25 Years Old or
More

" U.S. Government, Bureau of the Census. Population and Housing Census for Baltimore City, 1990.
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Exhibit 8
Demographic Characteristics of Baltimore City and

Census Tracts of Lafayette Courts (1990)

Census’3
Tract - 501

Within Baltimore City, the housing stock is dominated by attached housing (rowhouses). Within the city,
62 percent of whites live m owneroccupied dwellings, in comparison to 38 percent of African-

m Douglass Homes. Thus, approximately 72 percent of the housing stock in tract 605 is public housing.
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East $16,023604 30 52 4.7 33

$30,288West 401 22 77 4.8 2

$25,9751101 15 77 3.6 3

$12,171North 704 5142 6.2 31

$ 7,9511002 50 37 6.6 38

$ 5,762 53 7.1 501004 24

$13,125South 7.0 39301 47 48

$10,809 57 55 15.0 36302
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To the north and south of Lafayette Courts, the communities are economically depressed with a range
of median incomes between $5,762 to $13,125, and the poverty rate between 42 percent and 57 percent.
Participation in the labor force within the tracts north and south of Lafayette Courts ranges from 24
percent to 55 percent, and unemployment ranges from 6.2 percent to 15 percent (see Exhibit 9).

Census
Tract

Median
Income

Percent
Below
Poverty
Rate

Percent of
Unemployed

If one looks east and west, beyond these two tracts into areas surrounding Lafayette Courts, median
incomes are significantly higher than for the neighborhood containing Lafayette Courts. Moreover, in
the case of the two tracts west of the neighborhood, median incomes are higher than the city average.
To the west, past the Jones Falls Expressway is downtown Baltimore containing both city government
offices and businesses, as well as, some residential dwellings. It is in this area that a large percentage
of the population is in the labor force and unemployment is low.

Percent of
Persons
Between 16
and 64 Years
Old in the
Labor Force

Percent of
Households
Receiving
Public
Assistance

To the east, the median income is $16,023, 67 percent of Baltimore City average, and the percentage of
individuals in the labor force, 52 percent, is lower than the average for the city. Although there is a
high-rise elderly public housing development within this tract, there is also some private housing stock.

Within Census Tract 501, of 1,398 housing units, 771 units are in Lafayette Courts. Additional housing
units from public housing developments Somerset and Latrobe, also overlap into Tract 501. Thus, over
50 percent of housing stock in Tract 501 is public housing.14

Exhibit 9
Demographic Characteristics of Census Tracts Surrounding Lafayette Courts

14 U.S. Bureau of Census. Housing Census for Baltimore City, 1990.
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Neighborhood Resources3.3

Going to like a shopping mall, as it’s set up right now they have to take a chance going [across]
Route 40 because those cars go up there 40 to 44 miles an hour.

As previously noted, Lafayette Courts is situated in a historically industrial area. Currently, however,
much of the warehouse and retail space has been boarded up. Until approximately two years ago, on the
corner of Aisquith and Fayette, there was a McDonalds and a 7-Eleven Convenience Store. Both of these
are currently boarded up. There is a pizza and sub shop on Fayette Street, and on the opposite side of
Fayette from Lafayette there is a "corner store." Next to the pizza and sub shop there is a large Exxon
station which also has a small convenience store attached. A Popeye’s is on Broadway, and a new
Checkers fast food restaurant opened on Orleans Street in early 1995. There are at least four liquor
stores on streets surrounding Lafayette Courts. Accessing shopping is a problem, however, not only
because of distance, but because of the need to cross major thoroughfares. As one resident noted:

'^Baltimore City s Subway system is fairly Imuted, and currently consists of 12 stations along a single line
which runs from downtown Baltimore (Charles Center) to Northwestern Baltimore County (Owings Mills) It can
also be noted that the construction of the Johns Hopkins subway station has caused problems (e.g. sink holes! at
Douglass Homes, a low-rise public housing development adjacent to Lafayette Courts ’ ’ '

Baltimore - 18

Lafayette Courts sits between Johns Hopkins University Hospital and Church Hospital. A large post
office facility is located on Fayette Street, a few blocks west of the development. Four low-rise public
housing developments surround Lafayette Courts on 3 sides (see Exhibit 1 and 4). The Dunbar Urban
Services provides programs and referral services for education, employment, financial needs, as well as
food distribution, homeless family counseling, youth programs and employment, and programs for the
elderly.

Some of the community service providers which currently have program with or are associated with
Lafayette Courts include: Waters AME Church, Baltimore Recovery Center, Metropolitan United
Methodist Church, Man-Alive Substance Abuse Treatment Services, Bea Gaddy’s Family Center, St.
Vincent de Paul Society Thrift Store, Greater Baltimore Medical Center, Fountain Baptist Church Grace
and Hope Mission, Inc., New Visions Counseling Center, Franciscan Center Emergency Services,’ Urban
Services Agency, Mercy Hospital, and the University of Maryland at Baltimore.

3.2 Economic Development

The neighborhood surrounding Lafayette Courts is in an urban renewal area. Lafayette Courts also sits
on the edge of the East Side Empowerment Zone. With increasing involvement from area institutions
(e.g., Johns Hopkins) and the city, plans are currently underway to improve the employment, education,
service opportunities in the neighborhood. Although Lafayette Courts is currently serviced by Baltimore
City Bus Services, there is a new subway station opening up next to Johns Hopkins, adjacent to Lafayette
Courts.15 The following improvements are currently being planned or implemented: McKim
Center—$1,000,000 in City bond funds to construct a playground and $225,000 in CDBG funds to assist
in the renovation of the Friends’ Meeting Home at 1201 E. Fayette Street; 1400 E. Baltimore Street
UDAG for 59 units of low- and moderate-home ownership; Caroline Street church and adjacent properties
to be rehabilitated for community outreach programs such as food, nutrition and housing; construction
of a preventive medicine clinic and elderly housing at 909 North Broadway; CDBG funds to be used to
rehab eight buildings into low income home ownership; expansion of the Greater Baltimore Medical
Center into a new facility on E. Fayette Street.
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3.4 Crime

Baltimore City Census Tract - 501 Census Tract - 605

Number Number Rate Number Rate

Total Crimes 77,679 10.40 784 20.5 207 24.20

Homicide 305 .04 2 .05 0 0

Rape 695 .36.09 14 1 .12

Aggravated Assault 7,458 1.00 106 2.77 10 1.17

Robbery - Armed 5,897 .79 75 1.96 25 2.92

Burglary 14,566 1.96 91 2.38 28 3.27

Larceny - Theft 34,074 4.58 349 9.12 13.10112

4.0 Planning Process

4.1 Background and Chronology
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At 20.5 per 10,000 residents in tract 501 and 24.20 per 10,000 residents in tract 605, the crime rate at
Lafayette Courts and in the surrounding neighborhood is over twice the rate for Baltimore City. With
the exception of the homicide rate in tract 605, the rates for all violent crimes are above the city average
(see Exhibit 10). Likewise these two tracts show significantly higher rates for property crimes, burglary
and larceny, with rates for larceny two to three times the rates for the city.

Exhibit 10
Crime Statistics for Baltimore City and Census Tracts

which include Lafayette Courts (1990)

Lafayette Courts was selected for the HOPE VI project because it is both the largest and the oldest family
high-rise development in Baltimore City. As such, the cost of renovation and maintenance has in recent
years been extremely high at the development (see Section 2.3). HABC considers the redevelopment of
Lafayette Courts to be the first step in the redevelopment of the 4 family high-rise developments. As
early as in the 1970s, a community needs assessment suggested that satisfaction among low-rise public
housing residents was 75 percent and satisfaction among high-rise public housing residents was only 25
percent.17 In 1989, Mayor Schmoke commissioned a Family High-Rise Modernization Task Force,
which was charged with identifying the existing problems in the 4 family high-rise developments. This
task force was initiated with the intent to utilize HUD modernization monies (approximately $40 million

Rate1*

16 Rate is per 10,000 population, based on 1990 Census population figures.

17 This information is from a discussion with Father Lawrence, President of the Jonestown Neighborhood
Association.
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4.2 Overview of the HOPE VI Plan and Major Goals

Within the original task force development report,19 the redevelopment plan was based on four concepts:

Within the final grant submission, these goals were further articulated as follows:
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19 HABC, "Redevelopment of Lafayette Courts: A Model for Ch:
Hearn, Executive Director, May 1992.

The HOPE VI project planning required a lot of "process time" including meetings, talks, etc. However,
there appears to be a consensus among administrators, management, consultants, and residents that the
process and the relationships developed between HABC and Lafayette Courts residents have been a strong
aspect of this project. One individual suggested that HABC staff were initially "resistant" to the
challenges of this process. However, leadership and support for the partnership on the part of
Commissioner Henson has been cited as one reason for the successes to date.

iange in Family High-Rise Living." Robert W.

"(1) the need to create a sense of ownership; (2) the need to create "defensible space" wherein
residents can actively play a role in community policing efforts; 3) the need to create a
community environment whose physical design encourage interaction between residents; and (4)
the need to create a focal point in the community—the "Town Center."

- H ABC■ Coute A Model f„ Ch„Se in Fmi| w
Hearn, Executive Director, May 1992. ° 6

The HOPE VI project has been a joint effort between the Mayor’s office, the HABC, Lafayette Courts
Tenant Council and residents, neighboring organization and institutions, and outside consultants (i.e.,
CHK architects, OKM). Prior to application for the HOPE VI monies, a planning committee and process
was set up for HOPE VI and meetings were held every other week. Once-a-month, the meetings were
on site at Lafayette Courts. From the outset, residents consistently attended meetings, although
community representatives (i.e., those from churches and schools) tended to be most consistent attendees
at the on-site meetings. It was at these early meetings that "the seeds for many ideas were generated"
including the site plan and ideas for supportive services. The application for HOPE VI was submitted
to HUD in June 1993.

per year). In a 1992 report,18 however, the question was raised whether modernization alone could
address the multiple problems associated with the high-rise developments and "Its members recommended
designing and implementing an alternative living environment that is conducive to family and community
living." In June 1992, a High-Rise Implementation Team (HIT) was formed to implement the plans
developed through the task force. A proposal was developed and presented to HUD, prior to the
availability of the HOPE VI monies. However, HUD did not finance the proposal. In 1993, HABC
responded to the HOPE VI request for proposals.

Demolition of the high-rise buildings as residences for families with children and
reconstruction on the site of low-rise, rowhouse and walk-up residential dwellings;
Reduction of indefensible open spaces and as many private streets and parking areas as
possible as a means of reducing criminal activity. Open spaces are to be placed under
the immediate control of either a resident or site staff and streets are to be public;
Separation of residences for families and for the elderly, but "retention of opportunities
for harmonious interaction";



HOPE VI: Baltimore, Maryland

In discussions with administrators and management, the goals of the redevelopment were expressed as:

"Blend in more," rather than stand out as public housing;

Residents will take ownership and be more involved in their community;
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Establishment of a police substation in the development, will provide an opportunity for officers
to be known and more involved in the community. People will feel safe in their community;

Establishment and maintaining a cooperative effort between management, HABC, and tenant
leadership, "working in partnership instead of management making all of the decisions;"

Housing to blend in with the texture of the neighborhood. Lafayette Courts will be the largest
housing development in the Jonestown area—future housing in the area will mimic what was done
with Lafayette Courts, and Lafayette Courts will be a positive identifier marker;

Need to change people’s attitudes about public housing and the people who live in public housing
(both attitudes of people who live in public housing and those who do not);

An improved physical appearance will be an incentive for residents to maintain the
property—residents will want to be there; and, by starting out with something new, one HABC
employee noted he wanted to contribute to this "turning of lives around;"

Lower utility and maintenance costs, and increased quality of supervision of maintenance
operations;

Introduction of major voluntary efforts of citizens, community institutions and
commercial enterprises to build linkages between the neighborhood and Lafayette public
housing;

Enhancement and addition of supportive services for residents which will develop self-
sufficiency and independence of families;

Development of economic initiatives to provide incentives and income to increase
desirability of the neighborhood;
Increase housing opportunities in the neighborhood, including home ownership;
Increase housing opportunities elsewhere for residents of Lafayette Courts and those on
waiting lists for public housing;
Reorganization of management, utilizing "contemporary facilities management concepts
and practices" as they might be used within a low-rent public housing development;
Monitor and evaluate the process and the outcomes so as to be able to replicate the
revitalization model in other developments; and
Enhance and develop social and community service programs.

"Change in the environment of the development . . . will bring up the standard of living," and
an improved quality of life;

A change in the children, "as they grow up in a better environment will be better citizens . . .
" "The test is the next generation and where they go with it;1'
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I would make sure that’s where I wanted to go, that my children can grow, and we can progress,

More privacy and more independence;

I [would] like to move to some place close to a grocery store and a bus line;

Residents also expressed a need for people to reassess how people living in public housing are perceived:

Resident and Community Involvement in Implementation4.3

Something affordable, something decent, and a basement . . . know why I said a basement
because if you have children . . . they always need to have their inside recreation. A lot closer
to schools and hospitals because a lot of people living down here wind up getting asthma;

I would like to have a house and a yard so I could keep my garden, and a basement so I could
do my arts and crafts.

It seems as though because we live in the projects ... we don’t deserve nothing [sic] better. It’s
like they look down on us or whatever—as whores . . . project whores. That’s what they call
us project whores;

And everybody don’t live like the next person ... the ones that ain’t healthy shouldn’t be in the
category with the ones that don’t clean their house and don’t care. It’s [sic] some good people
down here, you know, and then there are some who don’t care and all of us shouldn’t be
classified as the same;

They just categorize all of us as welfare recipients who just sit around to collect a check and have
babies. But it’s not like that. Everybody down here is not like that;

Since the HOPE VI was funded, residents, HABC, and private and public institutions have continued to
work together to refine the grant. The Tenant Association and HABC continue to meet. Close ties have
been developed between the Association and Ms. Estelle Alexander, the Assistant to the Commissioner
who has been heading the redevelopment team. The involvement of the residents has included- (1) the
planning process during the application for the HOPE VI monies; (2) the development of a Resident
Planning Committee consisting of 16 residents; (3) residents’ involvement in decisions about the design
of the new Lafayette Courts, (e.g., residents were asked to vote whether they wanted more yard space
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I’ll be back because I want my children and my grandchildren to have a better life if I choose to
move back here. I want to see some satisfaction when I come back down here. If I move back
down in Lafayette Courts I want to make a difference. I want my children to be raised up in a
better environment.

The new Lafayette Courts will be a mixed-income community, in which both home owners and renters
will live within the same community. Lafayette Courts will be geared toward working with residents to
assist them toward developing self-sufficiency.

Development of a comprehensive approach to human support and community services will lead
to a strengthening of the families.

Residents expressed, as follows, their goals and expectations in regards to having a future
home—regardless of whether it is at Lafayette Courts or, if they decide not to return, at another location.
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4.4 Physical Plans
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Residents expressed two limitations to informing residents about HOPE VI: first, some people would
not show up for meetings; and secondly, when people did not show up they heard ’rumors’ and got upset.
This would not happen if they approached members of the tenant council.

or common space in the final plan. Residents voted for more yard space); (4) resident involvement in
meetings held both off-site and on-site. An average of 3 to 5 meetings a month were held during the two
year planning phases after funds were granted; (5) resident participation in technical assistance programs
provided by HUD; (6) residents were surveyed to find out what their needs would be during and after
relocation; and (7) the residents and the Tenant Association were involved in the evaluation of Hope VI.

We passed out the flyers; we went to the meetings; we gave out the information. Those that
came to the meetings get the information to other people. We tell them one thing that happened
at the meeting [but] by the time it gets back to them, its totally rearranged.

I have [left] flyers all around, but even if . . . you leave one everywhere, it up to the people to
come and discuss their opinions.

It is important to come out to these meetings. Yes! When you come out to the meetings, this
lets you know. That is why we stress [coming to the meetings] and [reading] the flyers. You
can get in touch with Ms. Linda Love [president of tenant council] or whoever is here or any of
the captains. That’s why we stress this. If you are not getting contact, if no one is there, we’ll
get back in contact with you or contact the person in your area, or talk to your neighbors. Please
ask a neighbor to get this information for you ... we give out flyers and then we give out
newspapers that tell you whatever you need to know.

The current redevelopment plans call for the demolition of all of the buildings (high-rise and low-rise)
of Lafayette Courts, and replacement of those buildings with townhouses and 1 three-story elderly
building with 110 units. There will be a total of 210 townhouses and 18 renovated units for young
mothers. The renovated units are those low-rises which are on the east side of Central Avenue and one
block of low-rises on the west side of Central Avenue (see Exhibit 11).

Although residents have been involved throughout the process, not surprisingly, considering the large size
of the development, residents expressed different levels of knowledge and involvement in the HOPE VI
process. The Tenant Council worked with the HABC to inform residents about upcoming meetings,
important events and happenings related to the redevelopment. For example, building captains distributed
flyers prior to meetings, as well as verbally providing information. Information was also distributed in
a newspaper format. Residents stressed the importance of attending meetings, talking to neighbors, and
reading flyers and newspapers.

When completed, there will be a total of 338 units, a reduction of 58 percent in total units from the
current development. Each townhouse will have a front and back yard, and pedestrian walkways will
be behind the units. The townhouses will face each other. There will be open designed green spaces and
a residential square. There will be a community building which will include the management offices,
family support and community services, a recreation center, and a day care center. There will be
controlled access off of Orleans Street. Residents and HABC are currently deciding whether there will
be a guard booth at the entrance of the development, or a security gate in operation during certain times.
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Exhibit 11
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4.5 Management Plan

4.6 Relocation Plan

In the original grant, HABC listed the following priorities for replacement housing:

Baltimore - 25

The housing needs to have permanency characteristics to ensure a continuing supply of
affordable housing in Baltimore;

Home ownership housing which has resale restrictions enabling it to be used for
affordable housing after sale;
The housing needs to be located in areas which offer safe, decent and enriching living.
The focus, in considering locations, is on availability of schooling, recreational and
economic opportunity;

Residents were surveyed and given the option either to return to Lafayette Courts after redevelopment,
or to move to another permanent location (i.e., another public housing development or Section 8
housing). In addition, Lafayette Courts is participating in the Moving to Opportunity for Fair Housing
(MTO) program. The MTO program is an initiative on the part of Congress and HUD to provide
opportunities to families living in public housing and Section 8 housing to move out of low-income,
central city communities into scattered-site, mixed-income communities. Residents are also being offered
potential opportunities for home ownership both on-site and off-site.

As expressed by the coordinating architect for HABC, residents wanted a typical Baltimore rowhouse—3
bedrooms, 1- or 1.5 baths, a living room, a dining room, a front yard, a secured back yard for children
to play in, and a back kitchen looking into the yard to watch children at play. Residents wanted an
opportunity to garden, and to have control over heating and cooling within their units. Residents will
be responsible for up-keep, and minor maintenance of units, (i.e., changing heating filters). Maintenance
training classes will be provided to residents. Twenty-one townhouse units along Aisquith Street will be
designated for home-ownership. HABC is currently working toward the development of a process to
assist families who want to purchase homes in the redeveloped Lafayette Courts. The estimated income
that will be necessary to qualify a family to purchase a unit will be $14,000 per year.

The on-site management will be a dual management including both residents and non-residents. While
the management’s job will continue to include those tasks s/he currently does, the new management will
also have more control over financial matters for Lafayette Courts. In addition, a new computerized
system is being installed which will eventually network the entire HABC. Therefore, the new
management team (as well as management throughout HABC) and the management support staff will need
to be trained in the new automated system. The management team will consist of a management
operation supervisor, housing application supervisor, a senior maintenance operator, a budget officer,
four resident leaders, and an independent third party. Residents will also be trained and employed for
maintenance, and more maintenance will be provided through contracted services (i.e., landscaping and
exterminating) rather than through the housing authority (see Section 1.2). Training workshops are also
planned for HABC management and hired residents for the new dual management plan. HABC is
currently in the process of hiring a consulting firm to work with them to fine tune the management
structure for the new Lafayette Courts, and to assist in the development of the resident training programs.

A police substation will be established on the new Lafayette Courts site, providing an opportunity for
more contact between residents and the HABC police.
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Within the original grant, the following procedures were outlined for relocation:

4.7 Resident and Community Services Plan
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Criteria were to be set up to determine who could return to Lafayette Courts. At the time of this report,
the criteria are still being negotiated (see Section 5.3).

The pooling of resources, providing intensive case management;
Individual service plans;

Assist residents to take responsibility for their lives-

The overall philosophy of the resident and community services plan is to provide services which will
enable residents to become self-sufficient, (i.e., childcare, job training, and educational opportunities).
Prior to relocation, all Lafayette Courts residents were asked to complete a survey on services that they
felt they needed. These surveys will "follow" the residents whether they move into other public housing
or outside of public housing. If they move into other public housing, the surveys will be sent to the
Famdy Support Service provider at that site; if they move out of the public housing system, the survey
will be sent to a social and community service HUB. The social and community services plan is set up
to achieve the following: r

Preliminary Notice to be issued approximately 150 days prior to displacement.
Information about the tenant’s relocation options and assistance will be included with the
letter. Group information sessions and meetings will be scheduled;
Interview and counseling to assess tenant’s housing needs. Tenants will be referred for
legal counseling and other social service agency assistance as needed. Tenants will be
given an opportunity to examine replacement units;
Displacement Notice and Relocation Choice. Ninety days before the date of relocation
the tenant will receive formal notice of displacement, relocation alternatives, and the
counseling services available. A deadline will be given for selection of replacement
option;

Relocation. HABC will assist the tenant in moving to his/her new housing, and provide
information on making claims for any payments due under the plan;
Payment. HABC will process any claims for payment within 45 days of receipt;
Tenants can be reimbursed for moving expenses; a $100 dislocation allowance, cable TV,
telephone, utilities hook-up charges; and in the case of temporary relocation, costs of
storage and transportation to services beyond current transportation costs.

Within the original HOPE VI grant proposal, the following programs were slotted to be enhanced: pre
school child care, other child care, family counseling, food buying assistance club, drug elimination
program, volunteer program, and the substance abuse prevention program. In addition, the following
programs were to be developed: Tenant Council Outreach Program, Maryland School Alliance, Student
Service Program, Civic Works, Inc., Youth Cadet Corps, a food cooperative, a mentored affinity group
and a tenant council food cooperative.

When certificates are used, there will be an attempt to provide a mix of project-based
certificates and mobility through tenant certificates. In either case, there will be a
maximum effort to develop credits for future use by tenants becoming homeowners.
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Economic Development/Neighborhood Revitalization Plan4.8

Progress to Date5.0

The following is based on information as of June 30, 1995.
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Also, as previously noted, there will be a community building and a recreation center at the new
Lafayette Courts. The plan continues to include the elderly building which will be adjacent to a row of
townhouses in which ’young mothers’ will live. A plan is in effect to develop a one-on-one relationship
between residents of the elderly building and the ’young mothers’ for the elderly to "take a grandparent
role" to help educate young mothers regarding parenting skills, while at the same time the young mothers
would help the elderly. This is an intergenerational approach to services. In addition a counselor will
work with the elderly and the ’young mothers’ as negotiator and arbitrator in regards to services.

The family approach recognizes that working only with an individual does not get to the issues that the
individual is part of a larger unit (the family and the community), and that each individual in these units
can work to teach one another. Thus, for example, children learn skills in day care that they then use
at home, and parents are responsive to these new ideas/skills. As the director of Family Support Services
noted, "every parent is proud of their children."

At Lafayette Courts, there will be a McDonald’s restaurant within which will be a management training
program. Greater Baltimore Medical Center will also have a clinic at Lafayette Courts. In exchange for
the cost of leasing land, the medical center will contribute $20,000 a year over a 10-year period to
HABC, and this money will be put back into the development to offset some of the costs of programs
and services through the Family Support Services. HABC is currently working with Johns Hopkins
University and Hospital to collaborate on social and economic programs at Lafayette Courts.

Volunteerism will be a part of the community service component, as both young adults and adolescents
will participate in volunteer programs to "begin to take pride in their community, and start early in
understanding the need to give back to the community."

Assist residents to acquire the tools that they need, and to help them bridge the gap
between where they are and where they want to be;
Work at the level of the family—strengthen the family, so the family can pool their
strengths and work together;
Less prescribing then negotiating, and looking at the wants as well as the needs of the
individuals and families;
Helping to map out, set goals, and negotiate regarding alternative ways of reaching those
goals.

As previously noted, Lafayette Courts sits on the edge of the East Side empowerment zone. Currently,
Baltimore City is working with community groups and neighborhood organizations in the development
of "town centers" through which decisions will be made regarding the utilization of empowerment money.
The primary objective of the empowerment money is to provide start-up money for the establishment of
businesses and employment opportunities within economically depressed neighborhoods. HABC is also
looking at private funding agencies and foundations for moneys to sustain and expand upon efforts of
HOPE VI.
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Progress on Management Plan5.2

5.3 Progress on Relocation Plan
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At this point, the management plan is still as previously described (see Section 4.5). The wiring and
cables are being put in place at the Lafayette Courts management office for the new computer system.
As of yet, no management nor computer training workshops are underway.

5.1 Progress on Physical Plan

As of the date of this report, residents are currently relocating either temporarily or permanently in other
public housing developments or Section 8 housing (see Section 4.6). The high-rise buildings were closed
down one building per week, with a goal of completing the process by the end of July. Buildings were
closed down from the top level down. The HABC police are working to secure the areas which are
closed down and fenced off, preventing vandalism, fires, and stolen property. In addition, while residents
were still in the buildings, the HABC provided protection to those residents. As of the date of this
report, all residents have moved out of Lafayette Courts high-rises and the low-rises with the exception
of those units which will be renovated on the east side of Central Avenue (see Section 8.0).

During the planning process for the redevelopment of Lafayette Courts, residents were surveyed regarding
who wanted to return to Lafayette Courts. During the original survey, 176 families wanted to return to
Lafayette Courts. During the process, however, there appears to be an increase in the numbers of
families interested in returning to the development. At this time the criteria to be used to screen residents
of the new Lafayette Courts is still being negotiated. A recent plan by HABC included the following
criteria: a home visit to the current home of the applicant, a credit check, and a criminal background
check. Some residents are questioning the latter two criteria. In terms of the credit check, some
residents have stated that an individual may have had a hard time paying costly bills (i.e., utility bills)
in the past, but that credit history should not necessarily exclude someone from moving back into
Lafayette Courts. One resident expressed similar concerns in an interview.

At one time I didn t have a washer and dryer in my house and I got a bill for $67, and was home
when they read my meter. So I took it back to the rental office, and they had to come back to
read my meter again, but they sent you letters threatening you if you don’t pay your utility bills,
which is not fair, because if they are not reading these [meters] right, why should they be sending
me letters telling me that I’m jeopardizing my future at Lafayette.

Problems also developed when conflict arose regarding the plan for some of the Lafayette residents to
move to county housing. In addition, ACLU and six public housing residents filed a civil action suit of
housing discrimination and segregation practices against HUD, HABC, and the Mayor and City Council
of the City of Baltimore. Among the charges against HUD, HABC and the City of Baltimore are that
(those entities): "deliberately created and perpetuated systemic racial segregation in Baltimore’s family
public housing; that Baltimore public housing was built as "de jure segregated housing; that public
housing site selection, tenant assignment, and urban renewal and relocation practices were segregational
in nature and that these practices confined African-Americans to segregated areas of the city, expelled
them from racially-mixed areas of the city, and denied them admission to white neighborhoods and the
general housing market; that HUD, HABC, and the City of Baltimore "have repeatedly acquiesced to
white opposition to placement of public housing projects in white neighborhoods by delaying or
abandoning the development of public and assisted housing in predominantly white areas;" and that the
HOPE VI project recreates these practices through providing replacement housing in minority low-
income communities. J
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5.4 Progress on Resident and Community Services
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Other residents expressed some concern about the lawsuit, fearing it would hold up the redevelopment,
as well as philosophically discussing the possibilities and realities of segregation.

To date, all but 8 low-rise unit residents have relocated. Three high-rise buildings are currently empty
and boarded up, and the plan is to relocate residents in the remaining 3 buildings, at a rate of 1 building
per week. All residents should be relocated by the end of July. This process has become a priority not
only at Lafayette Courts but at other developments, where units are being held open for incoming
Lafayette residents. HABC is attempting to house the residents only in low-rise units. Since some
residents are only in the process of obtaining Section 8 certificates, or because they have not located a
house, these residents are having to be relocated to public housing units temporarily. Approximately 175
to 200 residents will have to move again, once they receive Section 8 certificates. There is currently a
flurry of relocation activity, with expected anxiety and concerns on the part of residents.

In an interview, residents discussed this issue of county response to Lafayette residents moving into the
county, within a context of segregation of educational opportunity for African-Americans.

As previously noted, HABC had in place a Family Support Services Division prior to HOPE VI. As
such, the HOPE VI Resident and Community Services component will be built upon an existing structure,
but with a philosophical change in regards to the goals of the division (see Section 4.7). As residents are
relocated, they will be "followed" and services which they indicated they needed will be provided either
through HABC or through the support services HUBs. Support services will maintain contact with the
Lafayette Courts families, and follow through on attempting to place individuals and families in services
needed prior to their return to Lafayette, or to assist them in becoming establishment in their new
community.

The way I see it, they been relocating people for a long time, putting them where they want to
put them. This is a whole new bailgame;

In the initial application, there was some lack of definition distinguishing between supportive services and
volunteer community services. Currently HABC has a task force which includes members of various
civic organizations and churches addressing this issue.

They were moving them [residents] into the county. They were [considered] hostile in the county
. . . People in the county didn’t want you out there. They were on television protesting, and they
were going on as to how they didn’t want the blacks out there, they didn’t want the project
people there . . . My theory is it is totally different than a lot of people realize. It not so much
they didn’t want the project people out there in the county ... I know for a fact, because I went
there and visited Eastern VoTech High. When you graduate from Eastern VoTech High, its just
like graduating from one of the colleges in Baltimore City. So if your child is getting that
education, he is eligible to move up in the world. That’s what it is all about .... If we are not
educated how do you expect to reach top? That’s the best way to keep our children at the
bottom. Right!

i

Now I’m concerned because I don’t know if they are informed that we are in the process of
redevelopment and relocation and that [the lawsuit] might hinder us ... I don’t know if that is
going to stop the federal process that we got going already. You cannot segregate on earth
because, no matter what, I don’t care if you do live out in somebody [elses] county, you want
to have the transportation to get to your job or get to somewhere else; you really can’t segregate
me. And I think we really need to come to reality that we all are equal.
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Long Term Impact Measures6.0

Physical and Management6.1

Early implementation goals include:

Post-redevelopment goals (3 to 5 years from the present) include:
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In discussing the redevelopment of Lafayette Courts with administrators, management, and residents, as
well as in considering the short- and long-term goals as articulated in the original grant application, the
following measures should be considered as part of a long-term evaluation of the effectiveness of
Lafayette Courts.

Input from on-site management regarding relocation issues, and best means of
communicating issues relevant to residents as they relocate;
Input from management in the development of the dual management strategies and plans;
Maintaining a secure and safe environment during the relocation effort and during the
redevelopment period;

Adjustment in other public housing developments to accommodate changes due to a
sudden influx of new residents, and to minimize possible disruptions, (i.e., rates of drug-
related crimes, including fights and shootings) during and immediately after relocation.

Completed construction of the Lafayette Courts and occupancy of the housing;
Low vacancy rate at Lafayette Courts;
Decreases in crimes reported and calls received;

Decrease in calls for maintenance, and decrease in response time to problems reported;
Appearance of property, lack of graffiti, other evidence of vandalism;
How are funds being allocated at the development, and how much is being spent on
management, maintenance, and support services;
Low rate of past due rents;

Development of on-going training workshops for management (i.e., computer training)
and residents (i.e., maintenance of units);
Utilization of automated services, (i.e., computer services);

Family Services ability to track and maintain contact with Lafayette Courts families;

There were issues with the elderly building in particular in response to new statutory provisions passed
by Congress that if housing is provided to a targeted population, then there is the need for an allocation
plan, and a justification which clearly states that people are not being discriminated against. For each
elderly unit, there needs to be available comparable units for those who would not have an opportunity
(or would not qualify) to live in the elderly housing, but who otherwise would have been able to secure
occupancy at Lafayette Courts. These issues have, in part, been addressed by reducing the number of
elderly units from 196 units to 110 units.
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Resident6.2

Early implementation goals include:

Post-redevelopment goals (3 to 5 years from the present) include:

Neighborhood6.3

Early implementation goals include:

Post-redevelopment goals (3 to 5 years from the present) include:
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Family Services ability to engage families in services, and assist with increasing
educational and employment opportunities for families (i.e., both families that return to
Lafayette Courts and current residents who permanently move to other communities).

Resident involvement in decisions related to all phases of the redevelopment of Lafayette
Courts;
Establishing and maintaining good communication between HABC and residents of
Lafayette Courts.

Development and continued reinforcement of ties between neighborhood and community
groups, HABC, and Lafayette Courts to increase future volunteerism and availability of
community services.

Continued reinforcement of ties to community groups and academic, economic, and
social institutions within the Lafayette Courts neighborhood;
Increase in employment opportunities in the neighborhood;
Increase in services, (i.e., a grocery store within the neighborhood);

Residents satisfaction with both development and their individual units, including
maintenance and relationship with management;
Residents sense of safety and security within the development and within their own unit;
Residents utilization of available social services;
Residents participation in community services
Hours of resident volunteering in community services;
Increased employment of residents;
Resident involvement in the Tenant Council;
Ability of the Tenant Council to effectively act as a liaison between HABC and residents,
and to effectively communicate information to residents;
Living conditions (housing, economics, health, etc.) of current residents who do not
return to Lafayette Courts;
Increased opportunity for home-ownership.
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7.0 Conclusions

8.0 Post Script
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Continued ties to educational institutions to provide training for Lafayette Courts
residents;
Appearance of the neighborhood, (i.e., number of boarded-up buildings)

Over the past six years, HABC has been working toward the redevelopment of Lafayette Courts. Today,
as residents move out of the development, and the date for demolition is approximately six weeks away,
there is a sense of urgency, anxiety, and excitement throughout the agency, and most certainly on the part
of the residents. The successes so far for HOPE VI have been in the forging of ties between the residents
and HABC, and the learning processes inherent to such new endeavors. It goes without saying that at
an individual level there are different responses to the multiple and complex events of the past several
years. However, overall, there seems to be a shared sense that the redevelopment of Lafayette Courts
has the potential for new opportunities and as model for future low-income urban family housing.

On Saturday August 19, 1995, under the watchful eyes of Lafayette Court residents, HUD and HABC
officials and employees, Mayor Schmoke and other City, State, and Federal elected officials, residents
of Baltimore City, and the media, the 6 high-rise buildings which constituted the bulk of Lafayette Courts
were imploded. In less than 30 seconds, all that remained of the homes of thousands of African-
American families over the past 40 years was dust, brick, and debris. The occasion was marked by
festivities including marching bands, refreshments, speeches, and invocations. Speakers hailed the day
as a new beginning’ for Baltimore. As the buildings collapsed, Orleans Street was filled with cheers,
tears, and overall a sense of enthusiasm for the moment and the future.

The question remains, however, what kind of model Lafayette Courts will be in the next 5 or 10 or 20
years. If the redevelopment of Lafayette Courts is built upon a vision of change and a commitment to
change in housing for low-income families, then it can be a model which can be emulated throughout
Baltimore and in other cities. It is only cautionary, however, to note, that 40 years ago, when high-rise
public housing was being constructed, it, at least in press, was praised as a new form of low-income
housing. The reason for the demise of the high-rises are complex and are rooted in the social, economic,
and political history of the urban landscapes. What happens to the new Lafayette Courts will also be
entwined in these complexities. So the questions remain: how and to what extent we can measure the
success of HOPE VI. The real measure of success 5 or 10 years from now will be based not only on
the lives of the people who currently live at Lafayette Courts, but the lives of the thousands of other
individuals and families living in low-income neighborhoods throughout Baltimore City. If we really
want to measure the success of HOPE VI and Lafayette Courts, it needs to be a beginning; that is, not
a model-living community outside the context of the surrounding neighborhoods and the entire city, but
a model upon which broader changes are based and which has impact far beyond the boundaries of
Caroline, Orleans, Fayette, and Colvin Streets.
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Baseline Data Collection

Windshield Survey

Focus Groups with Tenants
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The Windshield Tour will be conducted by two members of the research team. The Windshield Survey
as provided by ABT will be the framework for the tour, however, additional information will be recorded
as perceived necessary during the tours. A minimum of two tours will be conducted in order to increase
the reliability of the information gathered.

Tenants will be contacted through posters, through tenant association meetings, and through current
contacts at the housing development. Tenants will be invited to participate in group interviews, each
session including between 6 and 10 tenants. Each session will be audiotaped. We will conduct four
sessions, each session approximately an hour and a half long. In each session we will explore issues of
tenants’ perceptions of conditions within the housing development, tenants’ relationship to HABC and the
management, tenants’ participation in the planning of Hope VI, their knowledge of the plans for Hope
VI, and their perceptions of and reactions to the plans. These focus groups will provide qualitative
information which will be used both to provide context and depth to the baseline data, and as unique data
regarding tenants’ knowledge, perceptions, and attitudes about Hope VI.

Conduct Windshield Tours - 03/03/95 to 01/20/95
Draft of Windshield Tour - 02/06/95
Revisions of Windshield Tour - 02/17/95 to 03/17/95
Final Version of Windshield Tour - 03/17/95

Develop Focus Group guide for tenants - 01/03/95 to 01/27/95
Conduct and Transcribe Focus Groups - 02/01/95 to 03/15/95
Develop coding for Focus Groups - 02/22/95 to 03/31/95
Code and Analyze Focus Groups - 03/31/95 to 05/05/95

Baseline data will be collected from existing resources including the U.S. Census, HUD and HABC,
Baltimore City Department of Health, Baltimore City Police Department, Baltimore City Housing Police,
University of Maryland at Baltimore Community Survey, and information within the original grant
proposal submitted by HABC. These data will be organized so as to provide a statistical description of
the neighborhood around the public housing development and a statistical description of the public
housing development. In addition, some historical information may be available through newspaper
articles and other materials available at the Maryland Room at both the Enoch Pratt Free Library in
Baltimore and McKeldin Library at UMCP.

Collect Baseline Data - 12/01/94 to 01/20/95
Draft of Baseline Report - 02/06/95
Revision of Baseline Report - 02/17/95 to 03/17/95
Final Baseline Report - 03/17/95

Appendix A
Research Design Plan, HOPE VI Assessment, Baltimore City
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Appendix A (Continued)

PH A Characteristics

Differences between buildings within the development

Management History

Resident Services

Baseline Physical Characteristics

Crime and Disorder in the Development

Resident Organizations

Relationship between community and development
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Maintenance problems / backlog
legal cases filed against the PHA
Resident involvement in management
Management philosophies as perceived by tenants

Number and type of services offered (on site vs. off)
Relationships with other service providers
Barriers to Services
Perceptions of who utilizes particular services
Services perceived as important but not available

Property maintenance (staff adequacy, work quality, backlog, other issues)
Match between current design and resident needs (unit sizes, recreational space, parking)
Resident perceptions (satisfaction, maintenance problems)

Level of crime at the development (crime rate, drug trafficking, shoot outs, etc.)
Level of gang activity at the development (including gang wars, gang truces, changes in
gang territories)
Baseline and past efforts to address crime, drugs, gangs, etc. (security measures, tenant
patrols, community policing efforts,
Resident perceptions of crime and disorder, reports of victimization

Number
Type
Relationship to PHA
Involvement in developing HOPE VI Plan

Residents’ perception of development
History of relations between the community and the development
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Appendix A (Continued)

Hope VI Planning - Resident and Community Involvement in Implementation

Interviews with Management and Staff

PHA Characteristics

Differences between buildings within the development

Management History

Current Challenges
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Maintenance problems/backlog
Legal cases filed against the PHA
Resident involvement in management (number of RMCs, tenant councils)
Management turnover rates
Management "philosophies" & managements’ perceptions of "what works and what
doesn’t work"

Resident Services

-Nature of participation
-Role in planning process
-Role in implementation process

Description of problems
PHA relationship to city
PHA relationship with residents overall
PHA relationship to neighborhood

History of resident services (when begun, staffing, etc.)
Number and type of services offered (on site vs. off)
Relationships with other service providers

Develop Interview Guides for HABC administrators, management, tenant association - 01/17/95 to
02/03/95
Conduct and Transcribe Interviews - 02/10/95 to 03/10/95
Develop Coding for Interviews - 02/22/95 to 03/31/95
Code and Analyze Interviews - 03/31/95 to 05/05/95

Interviews will be conducted with administrators at the offices of HABC, with management, social service
providers and staff at the Hope VI development site, and with the officers of the local tenant association.
These interviews will be a means of collecting primary qualitative data about the organization, planning,
and processes which have contributed to the Hope VI project at the Baltimore site. This data will also
add depth to the baseline data, and will expand upon and add alternative interpretations of information
gathered from the tenant focus groups. Each interview will be from 30 to 45 minutes and interviews will
be audiotaped. While each individual will only be formally interviewed once, individuals may be
contacted informally both over the phone and in person to provide additional data, to validate information
and interpretations of information gathered, etc.
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Appendix A (Continued)

Baseline Physical Characteristics

Baseline Management Issues

Crime and Disorder in the Development

Resident Organizations

Relationship between community and the development

Hope VI Planning - Background and Chronology
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Vacancies, rent collection
Management type (central, on-site, private, RMC, mix)
Adequacy of management (effectiveness, relationship with residents, relations with PH A)
Other on-going initiatives at the development
Resident involvement in management

Level of crime at the development (crime rate, drug trafficking, shoot outs, etc.)
Level of gang activity at the development (including gang wars, gang truces, changes in
gang territories)
Baseline and past efforts to address crime, drugs, gangs, etc. (security measures, tenant
patrols, community policing efforts,
Management perceptions of crime and disorder, reports of victimization

Number
Type
Relationship to PHA
Involvement in developing HOPE VI Plan

Other political issues (e.g., community resistance to redeveloping site, any political
crises/scandals involving the PHA)

Property maintenance (staff adequacy, work quality, backlog, other issues)
Match between current design and resident needs (unit sizes, recreational space, parking)
Management perceptions (satisfaction, maintenance problems)

Community perceptions of development
History of relations between the community and the development

Community support for revitalization efforts

Rationale for selecting this development
When was the plan initiated?
Is the plan part of a larger redevelopment effort for the community
When was original plan submitted?
Who was involved in developing the plan (PHA management, residents, community
leaders, local government, etc.)
Level of resident, neighborhood, and local government support for plan
Changes to plan since initial application
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Appendix A (Continued)

Hope VI Planning - Management Plan

Hope VI Progress on Physical Plan

Hope VI Progress on Management Plan/Security

Hope VI Progress on Resident Services

Hope VI Progress on Community Services
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Steps toward implementation and timeline
Problems encountered

Steps toward implementation and timeline
Problems encountered

Staffing (has staff been hired?)
Steps toward implementing new management plans and timeline for completion
Problems encountered

Management changes (on-site, traditional centralized management, resident management,
private management)
Rationale for management plan
Homeownership programs?
Plan for addressing management/maintenance problems at site
Plan for reducing crime and disorder (tenant patrols, community policing, security
guards, etc.

Progress on contracting work/obligating funds
Status of construction and timeline for completion
Problems encountered
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NumberAge in Years

0018 to 21

4.2222 to 25

29.21426 to 30

33.41631 to 35

16.7836 to 40

41 to 45 2 4.2

46 to 50 1 2.1

50+ 5 10.4

Number

Less than one year 3 6

12 to 24 months 5 10

25 to 36 months 10 20

37 to 48 months 11 22

49 to 60 months 2 4

More than 5 years 19 38

Yes No

Number Percent Number Percent
In School 8 16 42 84
Work for Pay 7 14 43 86

27 55 22 45
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Looking for
Employment

Time in Current
Apartment

Percent of
Total

Percent of
Total

Appendix B
Demographics for Respondents to Resident Survey
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Gender Number Percent of Total

3Male 7.1

Female 39 92.9

Age in Years Number Percent of Total

18 to 21 1 2.4

22 to 25 9.84

26 to 30 17.17

31 to 35 10 24.4

36 to 40 3 7.3

41 to 45 3 7.3

46 to 50 9.84

22.050 + 9

Marital Status Number Percent of Total

0 0Married

Single 27 65.9

5 12.2Separated

19.5Divorced 8

1 2.4Widowed
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Appendix C
Demographics for Participants in Focus Group Interviews
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Percent of TotalNumberNumber of Children

7.730

7.731

28.2112

28.2113

5 12.84

5 3 7.7

6 3 7.7

Mean Number of Children Among Respondents - 2.9

Education Number Percent of Total

Did not complete high school 18 47.4

High school diploma or GED 17 44.7

Some college, but no degree 2 5.3

Bachelor’s degree 1 2.6

Employment Status Number Percent of Total

5 12.2

Employed part time 2 4.9
Unemployed 21 51.2
Disabled 7 17.1
Retired 3 7.3
Volunteer 1 2.4
No response 2 4.9
50+ 9 22.0
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Employed full time (35+
hours per week)

Appendix C (Continued)
Demographics for Participants in Focus Group Interviews
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Number Percent of Total

Under $5,000 17 41.5

$5,000 to $9,999 6 14.6

$10,000 to $14,999 2 4.9

$15,000 to $19,999 1 2.4

36.6No Response 15

Percent of TotalNumber

Yes 28 68.3

No 11 26.8

No Response 1 2.4

Percent of TotalNumber

High-rise 73.230

Low-rise 26.811

Percent of TotalNumber

One Bedroom 12.25

36.6Two Bedroom 15

43.9Three Bedroom 18

4.9Four Bedroom 2

2.4No Response 1
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Appendix C (Continued)
Demographics for Participants in Focus Group Interviews

Kind of Building
Participant Lives In

Kind of Building
Participant Lives In

Economic Status
(Yearly Income)

Receive Public
Assistance
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Percent of TotalNumber

0 0Less than one year

1 to 3 years 8 20.0

4 to 6 years 7 17.5

7 to 10 years 4 10.0

10 to 15 years 6 15.0

16 to 20 years 7 17.5

Over 20 years 5 15.0

No Response 3 7.5

Number Percent of Total
Yes 21 51.2
No 13 31.7
Undecided 6 14.6
No Response 1 2.4
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Appendix C (Continued)
Demographics for Participants in Focus Group Interviews

Plan to Return to
Lafayette Courts

after Redevelopment

Years at Lafayette
Courts



HOPE VI: Baltimore, Maryland

Objectives

1.

To understand tenants’ perspectives on the present and past management of Lafayette Courts;2.

3.

To learn about tenant involvement in the decisions to rebuild Lafayette Courts;4.

5.

6.

7.

8.

1.

2.

What makes a place a3.

When I say the word "community," what comes to mind? What makes a place a "community?"4.

5.

6.
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What are the primary problems at Lafayette Courts? (Probe for issues around maintenance,
crime, violence, accessibility to resources.)

What area would you define as your neighborhood? Does your neighborhood consist of just parts
of Lafayette Courts? All of Lafayette Courts? Areas around Lafayette Courts?

When I say the word "neighborhood," what comes to mind?
"neighborhood?"

To understand tenants’ perspectives on the social programs available at Lafayette Courts and in
the surrounding neighborhoods;

To learn about how tenants’ are being informed about the progress of the HOPE VI project, in
particular, when and where tenants will be moving;

To understand tenants’ opinions about problems and benefits of living in public housing, and how
problems might be solved;

To understand tenants’ perspectives of an "ideal" living space (i.e., what resources would be
available, how would space be allocated, who would live in the community, etc.).

If you were to describe Lafayette Courts to someone who had never been here, how would you
describe it?

Appendix D
Resident Focus Group Guide for HOPE VI Project

To understand tenants’ perspectives on the physical and social living conditions at Lafayette
Courts and in the surrounding neighborhood (including maintenance problems, crime, violence,
access to stores, access to employment opportunities, etc.);

To understand tenants’ perspectives on the accessibility of information relevant to the HOPE VI
project;

To understand tenants’ perspectives on the physical and social living conditions at Lafayette Courts
and in the surrounding neighborhood (including maintenance problems, crime, violence, access to
stores, access to employment opportunities, etc.);

Is Lafayette Courts a community? A single community? Many communities? If Lafayette
Courts is many communities, how would you describe those communities? How are they
different? How are they the same?
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Why are these problems at Lafayette Courts?7.

How do you perceive that these problems could be solved?8.

What are the good aspects of Lafayette Courts?9.

Who contributes towards making these good aspects of Lafayette Courts continue and to function?10.

11.

12.

To understand tenants’ perspectives on the present and past management of Lafayette Courts;

1.

2.

3.

4.

5.

To understand tenants’ perspectives on the social programs available at Lafayette Courts and in the
surrounding neighborhoods;

1.

2.

3.

4.

5. services (specify) affect your choice of where you

Baltimore - 44

Are there differences between living in one building as opposed to another building? Are there
differences between living in the high-rises and living in the low-rise apartments?

What changes have occurred at Lafayette Courts since you have lived here? What do you think
are the reasons that these changes have occurred?

What changes would you like to see in the management of Lafayette Courts? How do you think
these changes could be put into place?

Have you used any of these services
programs when you used them?

What
or

Are there programs or services that you would like to see made available? Why?

Are there programs or services that used to be available that are no longer available?

How much does the availability of programs or
live?

How would you describe the current management of Lafayette Courts? past management? What
changes have occurred in management since you moved to Lafayette Courts? What does
management do best? Worst?

How does management deal with specific problems (problems mentioned previously be
participants and issues of maintenance, crime, violence, accessibility of resources)?

How have tenants and the management been involved together in making decisions about
rebuilding Lafayette Courts?

What ways have management used to communicate information about the proposed HOPE VI
project? How do you think the management could have communicated information to the
community?

or programs? What did you think about the services or

What programs and services are you aware of that are offered at Lafayette Courts?
programs and services are you aware of in the neighborhood? Who uses these services
programs?



HOPE VI: Baltimore, Maryland

6.

7.

8.

To learn about tenant involvement in the decisions to rebuild Lafayette Courts;

1.

2.

3. If meetings were held, were tenants opinions and ideas listened to? Who conducted the meetings?

4.

5.

1.

2.

3. Who provided the information to you?

4. When were you told that you would have to move out of Lafayette Courts?

5.

6. Are you aware of what services will be available to you after you have moved?

7.

8.
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Were you or anyone else that you know involved in decisions to rebuild Lafayette Courts? How
were you involved? Tell me about how you were involved?

What do you think will happen to you/your family when you move out of Lafayette Courts? do
you foresee any problems adjusting to living in a new neighborhood?

How do you feel about the job that management has done in keeping you informed of the status
of the project and for your particular situation?

Were you provided with any choices as to where you would move? Were there any support
services provided (i.e., cost of reconnecting phones, moving, changing schools) to you in regards
to moving out of Lafayette Courts?

Were special meetings held to discuss rebuilding Lafayette Courts for tenants? How many
meetings were held? When were they held (i.e., day/time/place)? If so, how many tenants
attended? How were tenants notified about the meeting? Did you attend? If not, why not?

Besides meetings, were there other ways in which tenants’ opinions and ideas were solicited (i.e.,
interviews, surveys, questionnaires)?

Was the information understandable, complete? Did if fully explain the plans for Lafayette
Courts?

How and when did you first learn about the plans to rebuild Lafayette Courts? What type of
information was provided to you?

How are programs or services developed? Who makes decisions about what programs or services
will be available? How much input do tenants have into decisions about programs or services?

Would you rather that money being spent on programs or services be spent on something else
(i.e., size of apartments)?

The HOPE VI project will include community programs in which participants will volunteer time.
What do you think of this concept? Are there programs like that in the community now?

Has the tenant association been involved in decisions to rebuild Lafayette Courts?
To understand tenants’ perspectives on the accessibility of information relevant to the HOPE VI
project;
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What do you think will happen to the neighborhood around Lafayette courts, after everyone has 
been moved out? 

10.
What do you think will happen in neighborhoods into which tenants from Lafayette Courts will
move?

11. How much control do you feel you have over your move?

To understand tenants' opinions about problems and benefits of living in public housing, and how 
problems might be solved; 

l. When you hear about public housing, what immediately comes to mind?

2. What are the benefits of living in public housing? What is the primary benefit of living in public
housing?

3. What are the problems of living in public housing? What is the primary problem of living in
public housing?

4. Are the problems at Lafayette Courts different than problems at other public housing
developments? How are they different?

5. Do you think the proposed plan to rebuild Lafayette Courts will address these problems? If so,
how?

6. Do you have any suggestions to solving problems at public housing in general?

7. If you were given a rental allowance to live anywhere, would you choose to live in public
housing? Why or why not? Where would you choose to live, and what would influence your
decision?

To understand tenants' perspectives of an "ideal" living space (i.e., what resources would be 
available, how would space be allocated, who would live in the community, etc.). 

1. If you were asked to make decisions about how Lafayette Courts would be rebuilt, what types
of residences would you suggest?

2. What would your ideal single residency look like (i.e., size, number/types of rooms, appliances,
location, outside space)?

3. Again, if-you were asked to rebuild Lafayette Courts, what resources would you make available?
How would you organize the development's space?

4. How would you make decisions about who could live at Lafayette Courts? What criteria would
you use to decide who could live at Lafayette Courts?

Baltimore - 46 
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Objectives

1.

2.

3.

4.

5.

1.

2.

3.

4.

5.

Why do these problems exist at Lafayette Courts?6.
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To understand staff and administrators’ perspectives on the current physical and social living
conditions at Lafayette Courts and in the surrounding neighborhood;

If you were to describe Lafayette Courts to someone who had never been there, how would you
describe it?

To understand the different roles played by management staff and administrators in the
development and implementation of the HOPE VI project;

To understand staff and administrators’ perspectives on the current physical and social living
conditions at Lafayette Courts and in the surrounding neighborhood;

To understand staff and administrators’ perspective on the current relationship between
management and residents;

To understand staff and administrators’ perspective on the HOPE VI plans, including selection
of residents, involvement of residents in the management of Lafayette courts, proposed social
programs, etc.

To understand staff and administrators’ perspective on the HOPE VI project and Lafayette Courts
based on their overall experiences of working in public housing.

When did you become aware of the HOPE VI project? Were you involved in writing the grant
or were you consulted during the grant-writing process?

Appendix E
Management & Administrators Interview Guide for HOPE VI Project

Have you been involved with meetings with other management in regards to the redevelopment
plans? Have you been involved with meetings with the tenants at Lafayette Courts in regards to
the redevelopment plans?

How do you envision your role during the implementation of the HOPE VI project? Would you
like to be more or less involved in the implementation project? How? Why?

To understand the different roles played by management staff and administrators in the
development and implementation of the HOPE VI project;

What are the primary problems at Lafayette Courts? (Probe for issues around crime,
maintenance, violence, accessibility to resources.) Specify what types of crime problems,
maintenance problems, etc.
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How do you think these problems could be solved?7.

Do these same problems exist in the neighborhood8.

What are the good aspects of Lafayette Courts?9.

What and/or who contributes to these good aspects of Lafayette Courts?10.

11.

How would you describe the relationship between management and residents at Lafayette Courts?12.

13.

How do you think the relationship could be improved?14.

15.

16.

17.

18.

19.

20.
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To understand staff and administrators’ perspectives on the current relationship between
management and residents;

What are the contributors to the good and bad aspects of the relationship between management
and residents at Lafayette Courts?

What aspects) of the HOPE VI plan do you think will be more successful? Least successful?
Why?

What do you think should be the criteria for selecting residents after the redevelopment? Who
do you think should establish the criteria (management, residents, etc.)?

What changes have occurred at Lafayette Courts since you have worked here (or been involved
with HABC)? What do you think are the reasons that these changes have occurred?

areas surrounding Lafayette Courts?

Do you think the plans to involve tenants in the management of Lafayette Courts after
redevelopment will improve the relationship between management and residents? Do you
anticipate any problems with the plan to involve tenants in the management of Lafayette Courts?

To understand staff and administrators’ perspectives on the HOPE VI plans, including selection of
residents, proposed social programs, etc.;

To understand staff and administrators’ perspectives on the HOPE VI project and Lafayette Courts
based on their overall experience of working public housing;

What social programs do you think should be available at Lafayette Courts after redevelopment?
How do you think these programs should be run, i.e., through community service volunteers,
through outside programs, etc.?

How long have you worked at Lafayette Courts (if applicable)? How long have you worked for
HABC?

Overall, what changes have you seen in public housing in Baltimore City since you first worked
for HABC? What are the contributors to these changes, i.e., within the organization of HABC,
the management of developments, the residents living in public housing, broader issues such as
overall increases in drug use, etc.?
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21.

22.

23.
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Do you have any final comments, or are there questions I didn’t ask that you think I should have
asked?

Ideally, what would you perceive as being a way to address housing issues for low-income
individuals and families? Do different people need different solutions, i.e., the elderly, large
extended families, individuals with special needs, etc.?

Based on your experience, what are the most urgent problems in public housing? How can these
be addressed? Are there differences in problems in high-rise developments as opposed to low-rise
developments? What are these differences?
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Executive Summary
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This reports chronicles the year one progress, from September 1994 to September 1995, on the $50
million HOPE VI plan at Mission Main Public Housing Development located in Southwest Boston. The
purpose of the document is twofold: one to establish a baseline for future analysis of the project five and
ten years from now, and two, to document how the project has proceeded in its first year of
implementation.

In general, the history of the Boston Housing Authority (BHA) is not unlike that of the typical large-city
housing authority. Successes as well as failures marks its past. Like other Authorities, policy changes
motivated both internally, as well as externally, (from the Department of Housing and Urban
Development and Congress), have impacted management, resident characteristics and the physical
maintenance of the housing stock. Unlike other Authorities, however, the BHA operates without a Board
of Directors (a consequence of the Receivership of the organization from 1980 to 1984) and the Executive
Director serves at the pleasure of the Mayor. The city accordingly plays a very active role in the affairs
of the Authority. In the future, the BHA and the city will have to cope with a number of challenges,
including general confusion over the future of public housing, the loss of rent control in the city, and the
loss of leadership at the BHA, including the currently vacant position of Executive Director. The reports
shows that these Authority level challenges have impacted the first year progress at Mission Main.

Mission Main, constructed in 1940 as family housing, is one of the BHA’s largest developments.
Currently, the development consists of 822 units spread throughout 39 three-story buildings. When the
HOPE VI application was written in May of 1993, the physical condition of the buildings was extremely
poor. The majority of roofs, doors and windows were in need of major repair or replacement. Hallways
were filled with trash and many wreaked of urine. Site condition were equally squalid. Fences, trees,
and bushes were long gone and no through streets crossed the development. Trash and other debris
littered the grounds. Consequently, the turndown rate for residents offered a unit at Mission was 74
percent and the move-out rate was 21 percent. This made for a vacancy rate of nearly 17 percent. Those
residents who did live in the development were young, poor, poorly educated, and predominantly
African-American or Hispanic. Crime was extremely pernicious—violent crimes of murder, rape,
robbery and aggravated assault occurring three time more often than in Boston as a whole. Drugs seemed
to be the focal point for crime. Mission was cited as the largest outdoor heroin market in New England
by police authorities. Social and community services were not well established to address the needs of
the residents and the Mission Main Tenant Task Force lacked the leadership to support families in need.
Overall, Mission Main was one of the most distressed developments in Boston in significant need of
renewed leadership, reform and repair.

Mission Main is located in a community rich with institutions. The development is adjacent to the
Longwood Medical Center—the largest medical complex in New England. Five colleges surround the
site as well. The Museum of Fine Arts is also just down the road. Opportunities for support programs,
jobs, and resources are significant, but few liaisons with local entities have materialized. Conventional
housing in the area is architecturally distinct from Mission. The majority of the stock is privately-owned
one- and two-family homes. Retail and commercial activity is not well developed although plans are
currently in the works for significant redevelopment of the commercial district. Consequently, few jobs
exist for residents in the neighborhood outside of the those at the medical center. But the majority of
residents do not have the educational background or job experience to be competitive for them. Crime
in the neighborhood is higher than the rest of Boston but not epidemically so. Overall relations between
the residents and the community have been strained.

The overall goals for the HOPE VI project went beyond the revitalization of the development. Mission
Main was to signify a new way of doing business for the BHA. The hope was that reforming Mission
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would be a means for reforming the BHA as a whole and would improve the way in which the Authority 
renovates developments, manages its properties, and delivers services to residents. The redevelopment 
of Mission was to be comprehensive and would include physical, economic, social, management, and 
security reforms all geared toward six major goals: make Mission Main safe, make the housing sound 
and attractive, improve BHA responsiveness, integrate the neighborhood into the community and reinforce 
community. The backbone of the plan was assembled over the course of several Saturday workshops that 
brought residents and community leaders together. Specifically the physical component of the plan called 
for reconfiguring the buildings-creating a hierarchy of public and private spaces, increase entrances so 
no more than two families shared an entryway, and redoing the facades of building to give residents a 
sense of belonging. With respect to economic development, the plan called for the establishment of a 
"Partnership for Economic Development" with the surrounding institutions that would support small 
business activities. The Community and Social Services component called for establishing a Task Force, 
comprised of resident and community folks that would identify the needs of the residents and would locate 
on-site or off-site service for them. Management reforms included greater autonomy for the on-site 
manager. Tools the plan specified as necessary for such independence included: the ability to set and 
determine own budget and hire, train, and fire own staff, additional legal support for evictions, and on
site screening of tenants. The BHA also would seek waivers to create a mixed-income community and 
ceiling rents to keep residents from moving out. Finally, security reforms for Mission Main included 
the establishment of a community policing program and the formation of hallway monitoring committees 
that would be responsible for the maintenance and upkeep of public areas around the development. 

Progress on the Mission Main plan has been uneven with some components of the plan progressing more 
rapidly than others. Physical redevelopment of the site has not begun but great strides have been made 
in social services. Management has improved significantly with the arrival of a new manager, Carol 
McCaffrey, but structural management reforms have not been forthcoming. Security issues are only now 
being considered in a more comprehensive manner and economic development activities have not yet been 
initiated, nor do they appear to be imminent. Many of the challenges facing the BHA as a 
whole-namely a loss of leadership at the BHA and changing policies at the national level have impacted 
the progress of the HOPE VI plan at Mission Main and caused the BHA and the city to rethink some of 
the plans basic goals. New emphasis is being placed on thinking about the project in the larger context 
of�e �ei�hborhood and possibilities for redeveloping some of the land around the site are being pursued. 
Privatization of the redevelopment process and management are also being evaluated. 

Boston - iv 
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Boston Housing Authority Overview1.0

BHA History1.1

1 This figure includes Section 8 units.

Boston - 1

Editor’s Note: In general, this case study should be seen as a baseline through September 1995. A
number of events have occurred at the site since that time, some of which are included as footnotes. A
future report will capture changes and events that have occurred since that time.

The low point in BHA history came in 1975 when nine residents successfully sued the Authority for
violations in the Sanitary Code and the City’s Housing Court ordered the BHA to implement a series of
improvements. Five years later, unsatisfied with the BHA’s progress on these reforms, the Court took

Today the BHA is the fifth largest public housing authority in the United States, responsible for
subsidizing more than 27,000* apartments located in developments and leased units scattered throughout
the city. Like authorities in other big cities, the missionary spirit of the early years has been replaced
with a sense of frustration and defensiveness. Cut off historically from the overall housing and
development policy of the city, the BHA has had to struggle to find an appropriate role in the city’s
policy arena.

Like most big-city housing authorities, the BHA has had its bright shining moments and its periods of
despair. Several BHA developments have received national recognition for innovations in management
and redevelopment. Bromley Heath, in the Jamaica Plain neighborhood, was one of the first
tenant-managed developments in the country and remains a national example of the power of that concept.
Commonwealth (also known as Fidelis Way) and Columbia Point were two extremely distressed
properties that were renovated by private developers and are now privately managed. Columbia Point
was removed from the public housing portfolio, and renamed Harbour Point and is now a mixed-income
development owned jointly by the residents and a private developer. Commonwealth, privately managed
but still owned by the BHA, remains one of the premier examples nationally of the possibilities of
comprehensive modernization.

The BHA has had to deal with all the economic, social and policy forces that have affected other central
city authorities during the past four decades. Its story is a familiar one for those acquainted with the
history of public housing. The BHA has had to adjust to changes in national housing policy such as the
increase in tenant rights and the reorganization of waiting lists to favor the homeless and non-working.
Elimination of ceiling rents has limited the BHA’s ability to retain working class families. Racial
segregation has presented challenges for the Authority. A large percentage of the aging stock has had
the benefit of significant modernization programs. But many developments and units have not seen
significant rehabilitation dollars and suffer accordingly.

The Boston Housing Authority (BHA) is one of the oldest and largest public housing authorities in the
country. One year after President Franklin Roosevelt created the United States Housing Authority in
1937, Boston officials assembled the resources to develop homes for low-income families and erected the
first of its developments, Old Harbor Village in South Boston. The Authority’s annual reports from that
era give a clear sense of the optimism, social commitment and crusading spirit with which the early BHA
staff viewed their mission. Public housing in Boston was viewed at its inception as a much-desired means
of improving the housing condition of the city’s low and moderate income residents.
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Characteristics of BHA Developments1.2

1.3 BHA Management History
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BHA’s management has had a checkered pattern since Spence left the Receivership. The hoped-for
transformation of the Authority was not realized in the period following his innovative direction. Old
issues of management performance at both the central and project level surfaced as regular elements of
concern both within the city and between the BHA and its HUD supervisors.

The BHA serves approximately 60,000 residents in more than 14,000 family units and 4,000 elderly
units. The total estimated worth of the Authority’s stock is $1.5 billion. BHA developments are
scattered throughout the city and range in size from 1,106 units at Charlestown to just 2 units at Evans
Street; and scope, from the urban high-rises of Cathedral to the more suburban duplexes of Gallivan
Boulevard. Most of the developments are uniform in architectural style—flat-roofed, 3-story walk-ups
with 15 to 25 units per building—which makes them easily identifiable as public housing. The majority
of the developments were constructed in the 1940’s and ’50s and many are in need of major renovations.
Because of increases in family size, space needs for the average household have increased 20 to 40
percent since the developments were constructed. The size of many of the units is therefore not
appropriate to house the current population of BHA residents. With 21,600 applicants currently on the
BHA waiting list and only 75 vacancies a week, the Authority’s supply of housing is not nearly meeting
the demand. Whatever the complaints about public housing, the list of those desiring to live in it in
Boston remains a long one.

Briefly, thoughtful observers believe that the BHA has been underfunded and overly bureaucratized
Many management functions were centralized to the point of dysfunction. Site managers could not shift

According to HUD audits much room remains for improvement but the BHA has emerged from a long
period of poor management. For nearly two decades, HUD gave the BHA PHMAP scores below 60,
which qualified it as a "troubled" authority. In 1993, the Authority escaped its troubled status with a
PHMAP score of 62.76; and for 1994, it received 70.94. In this most recent audit, HUD gave the BHA
high marks for resident services and most operational issues, but low grades for financial issues such as
reserve funds.

In the Fall of 1994, the BHA was under fire from the press and housing advocates because of the way
it was managing its elderly developments. Critics (including many residents) asserted that the housing
had epidemic problems with heating systems, rodents, security, and plumbing and that maintenance was
unresponsive and of shoddy quality. The family developments have seen problems with management and
maintenance as well, (e.g., a recent audit, spurred by an injury at Mission Main, found that 5 percent
of the Authority s 46,757 stairways needed immediate attention, and another 10 percent were badly
deteriorated). Finally, controversy has arisen over tenant selection policies designed, in response to HUD
directions, to desegregate the Authority’s stock.

Many of the structural, cultural, and financial factors that lie behind these problems were detailed in the
HOPE VI application for Mission Main.

further control and named a Receiver, H. Lewis Spence, to take over the administration of the Authority.
During his tenure, Spence supervised a number of significant redevelopment efforts including
Commonwealth, D Street, and Franklin Field. In 1990, the Court took the BHA out of Receivership and
returned control to the Mayor of Boston. Today, the Administrator continues to serve at the pleasure of
the Mayor. Unlike most public housing authorities, there is no Board with which to deal and the
Administrator reports directly to the Mayor.
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The BHA has also recently undertaken other reforms, as well. Within the past year, the Authority has:
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Family developments may see privatization beyond the initiatives at Commonwealth and Harbor Point.
Mayor Thomas Menino has publicly committed to privatizing 25 percent of the elderly developments.
In addition, as an alternative form of privatization, the BHA is currently supporting resident
self-management initiatives, similar to those that were instituted at Bromley Heath, in a few developments
like East Boston’s Maverick, where grants from HUD and the BHA have paid to train residents in
self-management. Finally, BHA leadership has endorsed the idea of decentralizing many management
functions and efforts are currently underway to implement such initiatives.

funds among line items, must make most purchases through a central office, and have almost no say in
tenant selection. Other functions like rent collection and the work order system are centralized as well.
The central offices with responsibility for these functions, in turn, are considered by critics to be
understaffed, unresponsive, and often apathetic. Finally, federal policies may contribute to management
problems. The priority given to homeless applicants and the absence of a ceiling rent add up to a tenant
selection policy that favors the most distressed families. Though the vast majority of these families are
responsible tenants, they are statistically more likely to have special needs and problems that can add to
management’s burden.

instituted a capital improvement plan which scheduled $5 million in preventative
maintenance for FY 95;
attempted to improve life at several of the most troubled developments by
transferring the Authority’s best managers and staff to them;
taken steps to improve maintenance by enacting a set of maintenance and
custodial guidelines, and by instituting a performance evaluation system to
measure the quality and quantity of work.

The HOPE VI application for Mission Main suggested that the revitalization project might serve as an
additional lever to reform management throughout the BHA. That goal has proven unrealistic. Rather
it has become increasingly clear that for the initiative to be successful, it must be detached from the
Authority (as discussed further below). Like the system-wide thrust towards privatization, this shift
reflects pessimism about the Authority’s ability to manage its stock effectively over the long run. On the
other hand, it also reflects optimism that the BHA and the HOPE VI team are capable of implementing
the HOPE VI plan in other ways. The recent support gained from HUD for an HOPE VI Plus

Recent reforms have been directed to addressed these issues. Privatization, in many guises, has been
proposed, and in some cases, implemented, in order to bypass the bureaucracy. Private firms, some feel,
would have more independence to purchase supplies, hire employees, and the like. For the most part,
privatization will be limited to management of the developments, or even simply to specific management
functions. It will not entail privatizing the stock itself. This change has primarily affected the elderly
developments. Under David Cortiella, Administrator until he left his position in the winter of 1995, the
Authority solicited bids from outside firms for some maintenance and extermination work; and under
Joseph Feaster, the current Acting Administrator, outside firms will be hired to take over the management
of five elderly developments. A recent round of requests for qualifications for management firms was
greeted by Boston’s housing community as a well-run and long-needed process for improving the quality
of BHA management.

Attention has also been directed at the explosive tenant selection issue. One proposal would allow
applicants to choose between city-wide or development-specific waiting lists, with vacancies filled by
alternating between the two lists.
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application for the Orchard Park Development is a bellwether of �is_ strategy. The Orchard �ark
application states, up front, that the redevelopment process will be �nvat1zed and the final ownership of 
the project turned over to an entity made up of tenants and an outside developer. 

One of the key themes throughout the past year has been this shiftin� relationship of the HOPE VI t? the
Authority and extent to which HUD policy has encouraged separating out the HOPE VI from business
as usual. 

1.4 BHA Security and Crime Issues 

According to BHA police data, total index crime rates2 are considerably lower for BHA developments 
as a whole than for the city of Boston (primarily because they have such low rates of property crime).3 

Violent crime dropped somewhat in BHA developments from 1989 to 1993 (from 1,900 to 1,600 
incidents per 100,000 resident population); both rates were slightly lower than the citywide average. 
Property crime remained approximately constant (at 1,900 per 100,000), one-quarter the citywide 
average. The developments' low rate of property crime reflects their residential character (larceny, the 
largest component of property crime, occurs predominantly in commercial areas). 

The Authority maintained its own police force until recently when it and another special-purpose police 
force, the Municipal Police, were merged with the Boston Police Department (BPD). 
Prior to the merger, the Housing Police had hired an outside consultant to develop a community policing 
program. The plan's key components include more permanent assignment of officers to the developments 
they patrol, and a mandate for officers to interact with the community and make proactive efforts to 
improve safety at the developments. 

Drug activity has been a recurrent issue at many (but not all) of the developments, particularly at M\ssion 
Main, as discussed below. The same is true of other crime issues. Crime has been connected with the 
controversy over desegregation in Boston's predominantly white projects, with white residents claiming 
that recently-arrived minorities have caused the local crime rate to increase. Arrest data refute their 
claims (in that minorities are arrested at the same rate as whites in these areas); the only crime directly 
connected with desegregation would appear to be a number of racially-motivated attacks on minorities 
by whites themselves. 

The Housing Police have paid particular attention to drugs in the developments; many of its officers 
investigate drug complaints (sometimes undercover), and at least two do so full-time. Moreover, the 
housing police have participated in multi-agency police sweeps that targeted drug markets in several 
developments. Many of these sweeps were coordinated under HUD's Operation Clean Sweep. Boston 
Police also target drugs in the developments, and some in the Housing Police have expressed concern 
over Boston's activities. Apparently, Boston has conducted several drug busts on BHA property without 
notifying the development's Housing Police Officer and such busts have been a source of minor friction 

2 Throughout this case study, "total crime rates" refer to the FBl's seven index crimes. The index crimes are 

subdivided into "violent crime" and "property crime"; "Violent crime" refers to homicide, rape, robbery, and 
aggravated assault; "property crime" refers to burglary, larceny/theft, and motor vehicle theft. 

3 Data for some developments appear to be missing · from the BHA police calculations of crime in the 
developments. The figures that follow may, therefore, be too low, but their orders of magnitude appear to be 
correct. Note also that crime rates for the developments refer only to crimes committed on BHA property. For 
example, theft from a resident's car would not be tallied in the developments' crime rate unless the car was parked 

on BHA property (rather than on the street). 

Boston - 4 
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1.5 BHA Resident Services
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between the two forces. More generally, relations between the two forces
communication appears to be a problem in many areas.

Elderly services is the area in which the BHA has invested the most finances and institutional support.
Over the last decade, the Community Initiatives Department has overseen numerous contracts with outside
service providers to address the various needs of elderly residents. The nine most current contracts are
due to expire within the next fiscal year.4

In today’s BHA Resident Services are coordinated through the Community Initiatives, Planning Design
and Development, and Public Safety departments. Only HOPE VI support service initiatives are
administered through the Authority’s Planning Department. The BHA offers resident support in three
areas: services for the elderly, a relatively new youth-worker program, and financial backing for tenant
task forces.

The history of resident services at the BHA is typical of the national pattern of such activities. Taking
the long view, the Authority has moved in and out of focus on the issue. In some periods, the mid
sixties for example, there have been efforts to bring services on to the site of the developments
themselves. In other periods, reflecting national policy, residents have been urged to go out into the
surrounding community to take advantage of local services and thereby to participate in the life of the
neighborhood. Multi-service centers which grew up in the sixties and were underwritten by the Office
of Economic Opportunity in large part at a couple of the larger developments are remembered with
nostalgia by some residents. Resident organizing as an aspect of social services has been a more
consistent element of BHA concern over the years. The form of that organizing, and how it has been
paid for, has varied.

are fairly good, although

4 These providers are: Dorchester Community Services, Family Services of Greater boston, Hale Barnard, Kit
Clarke, IBA (Inquilinos Boriquas en Accion), The Laboure Center, North End Community Health Center, Parents
& Children, and South Boston Social Services.

Resident task forces are supported at each development to oversee an infrastructure of service delivery.
The BHA pays for key members of the task force and for an on-site coordinator responsible for the daily
operations of the office. The tenant task force coordinator is expected to provide basic referral services
to residents requesting assistance that falls outside the BHA’s service capabilities. To accomplish this
task, the coordinator must keep abreast of the offerings of local service providers. In the past tenant task
forces have arranged with outside providers to present GED and ESL services on-site.

In theory, the on-site coordinator maintains working relationships with local provider staff, while at the
same time managing office duties and acting as a front-line person in community relations. Many
coordinators have found these duties to be too far-ranging, and service delivery has suffered accordingly.

Three organizations are under contract with the BHA to provide peer alcoholism treatment for elderly
residents.5 The majority of these contracts are limited to the purchase of staff time, and are relatively
inexpensive.

5 The three are Bay Core, H.B. Cooper, and Family Services of Greater Boston.
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The climate and perspective of the BHA has changed significantly since Amy Schectman, former Director 
of Planning and Development, wrote the HOPE VI plan for_ Mission �ain in May of 1 ?9�

1

- �ince �at 
time, major transformations have occurred at both the national and _city level. . HUD s R�mve�t1�n
Blueprint" of December 1995 sounded to Boston as a firebell in th� mght, heraldmg a dramat�c shift m 
the federal stance towards public housing. The Blueprint promised to reduce and streamlme HUD 
programs and make housing authorities compete with the private market �o� tenants. The _ci� 
immediately recognized that given the discrepancies in the appearance and cond1t1on of the Authority s 
stock relative to the standard conventional stock in the city, the BHA's ability to compete in the private 
market would be a major challenge and finding the modernization dollars necessary to upgrade 
developments to market-rate housing would pose even greater demands given the degree to which the 
HUD budget was being cutback. 

Early indications suggested that in FY96 alone, the BHA could lose more than $65 million, the majority 
of which would come from operating subsidies, Section 8 vouchers, and modernization funds. Additional 
uncertainty centered around which line items would be affected and whether cuts would affect recently 
appropriated or older funds held by the Authority. 

General uncertainty about the expectations for the Authority, as well as the level and kind of federal 
support that public housing would receive created indecision and apprehension at the BHA during much 
of 1994. While public housing advocates have managed to beat back temporarily the initial HUD 
proposal to "voucher out" public housing stock in five years, the direction of national pol icy is clear even 
to those with the most rigid belief in the status quo. 

Meanwhile local changes had an impact on the Authority. The loss of rent control locally affected nearly 
85,000 households and provided an additional challenge for the city in the general provision of affordable 
housing. Coupled with the probable rescission and policy changes at the national level, the elimination 
of rent control moved the mayor to commission a Task Force to study city-wide housing policies and 
delivery of services that incorporates private market rate housing with both publicly and privately 
subsidized housing. The work of the commission has just gotten underway. The BHA is not part of 
current discussions of the city's housing agenda. 

"Privatization" and "privatizing" are concepts that have come to dominate discussions of the future of 
public housing in Boston. The smooth and rapid transition to private management at the five elderly 
developments, plus the previous initiatives at Commonwealth and Harbor Point, indicates that the BHA 
has the resources and ability to make both concepts work. On the other hand, BHA employees and their 
unions have generally opposed privatization and a major issue is how far the process can be pushed 
before incurring their serious opposition. The challenge for the BHA is to avoid the risk of undermining 
the existing strength of the personnel of the management and maintenance departments while talcing 
advantage of the competent management firms that exist in the city. 

Finally, a more immediate challenge confronting the Mayor is the internal organizational capacity of the 
BHA and the loss of high level personnel. At the request of Mayor Menino, the BHA Administrator, 
David Cortiella, resigned last December. A permanent replacement is yet to be chosen. Joseph Feaster 
has served as the Interim Administrator since January 1995. The loss of other major staff, including the 
top five positions at the BHA, adds to the uncertainty about future leadership. While the search continues 
for an Administrator, not having a permanent head continues to be a major challenge affecting the 
organizational capacity of the BHA. On the other hand the advancing HOPE VI agenda at Mission Main 
as well as the recently successful winning of more HUD funds for a second HOPE VI at Orchard Park 
indicates that the "HOPE VI process" at the BHA has not been handicapped by the overarching 
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2.0 Baseline Description of Mission Main

Design Characteristics2.1
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The residential buildings at Mission Main were built in one phase and therefore conform to the same
general construction standards and typology. All buildings are three-story structures with brick masonry
exterior load-bearing walls and reinforced concrete frames consisting of columns and beams. Like the
majority of the BHA’s developments, the buildings do not conform architecturally to the residential stock
in the neighborhood. To any observer, the development stands out as a public housing project in the
classic low-rise mode.

When the HOPE VI application was written in May of 1993, the physical condition of the 39 buildings
was extremely poor both internally and externally, structurally as well as visually, For purposes of
evaluation, the BHA rated the condition of buildings according to three categories: Good, meaning no
repair or modification necessary; Fair, some repair or modification necessary; and Poor, meaning
requiring replacement. Overall, the BHA found 52 percent of the building elements (roofs, windows,
doors, etc.) to be in Poor condition; 40 percent to be Fair; and 8 percent to be Good. Nearly 97 percent
of the masonry walls required attention to prevent rain from flowing into apartments, and roughly 85
percent of stairs needed repair. A majority of the roofs, doors, and windows were also badly deteriorated
and warranted replacement. Water penetration, caused by failure of load-bearing walls to be built with
mechanisms for shedding water, was evident throughout the development, particularly inside many units.
The majority of the kitchen cabinets, as well as bathroom walls, floors, and ceramic tiles, were cracked,
or broken and not repairable. Heating, electrical, and lighting systems were also evaluated and many
were found to be in need of repair, but not replacement.

administrative uncertainty. And Feaster, having the confidence of the Mayor, has provided a strong link
to City Hall in a period of uncertainty.

Site conditions were equally squalid in May of 1993. The fencing, landscaping, and street systems that
existed when Mission Main had been constructed were mostly gone. Trees, shrubs, grass and play areas
had been lost over the years. The original street configuration pattern had expanded and practically all
areas of the site were being used for vehicular traffic as well as parking. The "superblock" site plan so
central to the design constructs of the public housing architects in the forties created physical barriers
between the development and the rest of the community. Along the perimeters of the site, trees still
remain, but they were also found to be in poor condition. Trash and other debris littered the site.

These changes, both internal and external, at the national level and the local level, have affected,
challenged, and changed the city and the BHA both in terms of organizational capacity and policy
direction. These significant events have played out specifically, in the plans and goals of the
redevelopment of Mission Main. Accordingly, these current challenges form an integral part of the
baseline of the HOPE VI project at Mission Main. How they have affected and altered the HOPE VI
plan already will be outlined in this report and how these challenges are subsequently resolved will be
an important place to begin the subsequent analyses of the HOPE VI project at Mission Main, one, five,
and ten years from now.

Constructed in 1940, Mission Main is one of the BHA’s largest family developments. Originally
consisting of 1,023 units, breakthroughs to provide for changes in family size, and reprogramming of
apartments for non-residential use to address rising vacancies, have reduced this total to 822. These units
are located in 39 three-story hallway buildings—making for a density of 42 units per acre. Apartments
range in size from 1 to 6 bedrooms and vary in square footage by bedroom number due to breakthroughs.
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Dumpsters were generally overflowing. And large numbers of seagulls had discovered the huge piles of 
trash spilling over the sides of the massive receptacles. 

Little private space or quality public space could be found on th� grounds, 
_
but s�v�ral areas of public

space exist inside the buildings for the residents. The commumty center m Bulldmg 19 serves as a 
recreational area, has a stage, and can accommodate up to 150 people. Attached to the center is a 
kitchenette and a storage area. The condition of the room was found to be fair but it is not handicapped 
accessible. Also available to the young adults in the development is a teen center located in Building 25. 

2.2 Mission Main Resident Characteristics 

When the HOPE VI application was written, approximately 680 households lived in the development, 
representing a population of 1,940 and an average household size of 2.8 individuals. Additional data 
from the application indicate that the Mission Main households were predominantly minority, 58 percent 
Hispanic and 38 percent African-American. Approximately 20 percent of residents were non-English 
speaking. The population was overwhelmingly young: 53 percent were under eighteen and 37 percent 
were under twelve years old. The majority of households, 84 percent, were headed by single mothers, 
and the median age of all heads of households was 36. Approximately 48 percent of all households were 
the recipients of AFDC. Average household income was $9,088 with 68 percent of all heads of 
households report no earned income. 

As described above, increases in family size made unit sizes throughout the BHA portfolio incompatible 
with the demands of families. The BHA has accommodated those residents whose households increase 
beyond the capacity of their current unit by breaking through to neighboring vacant apartments. This 
maneuver is not always possible and in Mission Main 10 percent of all households were considered 
underhoused in May of 1993. 

2.3 Mission Main Baseline Management Issues 

On-site management of Mission Main was extremely poor when the BHA submitted the HOPE VI 
application. The general poor condition of the development resulted in a move-out rate of21 percent and 
a tumdown rate of 74 percent. Together, these figures caused the vacancy rate to be around 17 percent. 
Amy Schectman, former Planning Director and chief author of the HOPE VI plan, described Mission 
Main as "housing of last resort" and the management system as "crisis-oriented". 

In general, management was unresponsive to the needs of the residents, and gave them no input in the 
affairs of management. As a consequence of the lack of communication and other factors, uncollected 
rent grew to around $84,000 by the end of 1993. Additionally, residents took a lackadaisical approach 
to the upkeep of the development which showed in the accumulation of trash and debris on the site over 
many weekends. Not only was management unconnected to the resident population but the manager also 
was not aware of which outside service agencies were occupying space on-site. 

Among the major management problems was a lack of proactive maintenance measures. Approximately 
65 percent of all maintenance requests were initiated by the residents. Trash and other debris, not just 
over the weekends, but on a daily basis, was cited as a consistent problem throughout the development. 
Trash dumpsters were constantly overflowing and leaves were never raked. Graffiti could be found on 
many of the buildings in the development and many hallways smelled of urine and debris. 

In sum the inadequate management of Mission reinforced the sense of physical and social disorder that 
permeated the development. 

Boston - 8 
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Mission Main Baseline Crime And Disorder2.4
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The baseline level of disorder (i.e., 1993) in the development is difficult to gauge because so much has
changed since the application was written (as described below). There is little doubt, however, that all
forms of disorder were high by any standard. Residents and others associated with the development at
the time (as well as newspaper articles) report that public drinking, harassment, graffiti, vandalism, and
physical disorder (like garbage and dilapidated structures) were quite high—high enough to make many
residents fearful and keep them indoors.

Police-community relations appear historically to have been poor at Mission. The nationally-publicized
1989 Charles Stuart case exacerbated these feelings. Stuart who was white murdered his pregnant wife
near Mission and blamed it on a Black man. He was eventually found out and subsequently he committed
suicide, but not before police wrongly arrested a Mission resident as a suspect. Some observers believed
that the police were too quick to believe Stuart’s story, despite its inconsistencies. Many residents still

Gangs appear to have been a fading phenomenon at the time the application was written. According to
officers assigned to the development, 1 gang was active at Mission in the early 1990s, but it began to
disappear about 2 years ago.

Much of this disorder was most likely associated with drugs. In 1993, Mission Main and the area around
it were widely considered to be a center for drug trafficking (especially heroin); some believed that the
area was the largest outdoor heroin market in New England. For example, according to Boston Police
Department data, 288 drug violations were reported at Mission in 1993; this figure represented 45 percent
of all such violations reported throughout the BHA, though Mission housed only 5 percent of BHA
residents. Dealers worked on streets in and around the development, and on many days literally hundreds
of dealers and users would congregate on the site. Some also dealt from apartments within the
development, and it is reported that even the ice cream truck that frequented the area sold drugs.
According to residents, drug users occupied the hallways and public spaces in and around some
buildings—especially those closer to the street drug markets. The dealing made many residents afraid
to use common areas (a common complaint was that children could not play outside) and to cooperate
with police (for fear of reprisals).

6 Note, however, that Boston’s rate is inflated relative to a residential area like Mission because the denominator
for both is resident population: Suburban commuters figure in Boston’s numerator (i.e., they fall victim to crime
in the city) but not its denominator (i.e., they are not counted as "resident population"). The same holds for the
Mission Hill neighborhood, which encompasses the Longwood Medical Area (described as the 14th largest Central
Business District in the U.S.).

In 1993, the rate of reported index crimes per 100,000 resident population was 3 times as high at Mission
Main as in the BHA as a whole.6 The development’s index crime rate was about the same as Boston
as a whole and only 60 percent that of the surrounding neighborhood. This rate is misleading primarily
because it is heavily skewed towards less-serious property crimes, which are relatively uncommon at
Mission. Mission’s violent crime rate (which includes murder, rape, robbery, and aggravated assault)
was almost 3 times as high as Boston’s, and 20 percent higher than the surrounding neighborhood’s.
Crime in Mission appears to have declined somewhat since 1989 (e.g., the index crime rate was down
20 percent), as it has in the wider neighborhood and the city as a whole. Robbery, in particular, has
been a problem: The development reported 62 robberies in 1993, which translates into a rate over 3 times
as high as the city as a whole; more disturbingly, robbery is one of the few crimes whose incidence has
increased at Mission since 1989. It rose marginally at the development despite a 30 percent decline
citywide.
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resent how police (as well as the media) handled the case, and see it as reflecting a general pattern of 
police harassment. Many youth, in particular, hold police in low esteem; conver�ely, many officers feel
that youth are defiant. At the same time, residents have long felt that pohce h�ve ne_glected the
development's needs and have not been responsive to their requests for help. One man1festat1�n of these
feelings was that some residents regularly reported their concerns and even emergencies to the 
development's youth center rather than to the police. 

The resident survey does not accurately describe baseline perceptions of public safety issues because the 
survey was administered in June of 1995, one year after the new management had arrived and nine 
months after the police sweeps. The "progress on plan implementation" (Section 5.0) discusses the 
survey results briefly. 

2.5 Mission Main Resident Organizations 

At the time of project application, The Mission Main Tenant Task Force (MMITF), Inc. was the 
tenants' organization with the espoused role of representing all the residents of Mission Main. The 
organization has been governed by a 16-member Board of Directors that is elected by tenants at an annual 
election and meets bimonthly. The MMTTF operates a Task Force office with a multi-racial, bilingual 
staff, located within the development. Over the years of its existence the MMITF has provided a variety 
of services including: community organizing assistance and support; education/employment programs 
and opportunities; welfare, housing, legal advocacy; counseling referrals; youth programs; and 
recreational and cultural activities. 

Lack of strong leadership and an inability to adequately represent the needs of the community were 
problems with the Task Force identified when the HOPE VI application was submitted. Unlike other 
BHA developments, Mission had the reputation of having little engaged leadership and an absence of 
tenant networks and participation in the life of the development. For example, the MMITF was involved 
in establishing the Mission PRIDE center, but after it was established the center has operated under its 
own management. Mission PRIDE and MMTTF work together to coordinate activities and recruit 
residents; yet each organization coordinated its own activities. 

2. 7 Mission Main Social And Community Services 

At the time the HOPE VI proposal was submitted, there was no consistent vehicle to incorporate the 
support service-related concerns and the needs of Mission Main residents into a large-scale, multi-year 
service delivery plan. The MMTTF, as overseen by the Conµnunity Initiatives Department (CID) of the 
BHA, was intended to both provide grass roots tenant advocacy and to serve as a support service 
clearinghouse by providing tenants with referrals to local programs and organizations. The MMITF 
functioned in this capacity with limited success. 

The BHA has rarely sponsored direct resident services other than GED classes through the 
federally-funded MMTTF. The Mission PRIDE Youth Center has been in operation since 1990 and is 
the product of a youth-intervention model, providing after school activities and a safe, on-site location 
for same-age interaction. Mission PRIDE has since expanded its role to house many outside providers 
and is partially staffed by the BRA-wide Youthworker program sponsored by the Community Initiatives 
office in the BHA. 

When the HOPE VI proposal was developed, no consistent means existed through which the needs of 
Mission Main residents could be systematically measured or articulated. 

Boston - 10 
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3.0 Mission Main Community Context

3.1 Overall Description
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Conventional housing in the Mission Hill district consists primarily of single- and two-family homes, row
houses, and walk-ups and is clearly distinct in architectural style and design from Mission Main.
According to the Census there are 6,266 housing units in the Mission Hill District, 88 percent of which
are rental. Approximately 8 percent of all units are vacant and 11 percent are owner-occupied. Housing
is concentrated primarily on the south side of the Mission Hill District, above Tremont, in an area known
as the Back of the Hill. At the top of the hill are some Victorian-style wood frame homes. There are
a few high-rise apartment buildings in the neighborhood. Several are substantial buildings with units that
command monthly rents as high as $750. Most of the units around Mission Main are in moderate
condition and are not as high-quality or as well-maintained as units in a typical neighborhood in Boston.
Nearly half have some minor deterioration—mainly chipped paint or broken porches. Few signs of
on-going or recent physical rehabilitation can be found which suggests that little lending activity is taking
place in the area. Although the majority of the housing in the neighborhood is privately owned, other
publicly assisted housing units are situated around the neighborhood. Across from Mission Main on
Parker Street is another BHA development, the 600-unit Alice Heyward Taylor homes which is also
known as Mission Main Extension. Other publicly assisted housing in the area (but not owned by the
BHA) includes the Whitney Redevelopment Project, completed in 1965 and containing 600-subsidized
units in 3 towers; Mission Park, a mixed-income 775-unit community; Back of the Hill, an elderly

Mission Main is located in the southeast section of Boston in a triangular-shaped area delineated by
Tremont Street on the north, Parker Street to the east and Huntington Boulevard to the northwest (see
Exhibit I).7 The neighborhood surrounding Mission Main is called the Mission Hill District. Borders
include Fenway and Orchard Park to the north; Gainsborough and Tremont Streets and the Southwest
Corridor on the east; the Riverway to the west; and Heath Street on the south.8

The work of several organizations currently operating on-site predates HOPE VI service delivery
activities. Philips Brooks House, Inc. (PBH) has offered a structured after school program for Mission
Main and Alice Heyward Taylor youth since 1988. Likewise, Action for Boston Community
Development (ABCD) has operated the Health Services Program on-site since 1990, providing health
education/prevention services. Whittier Street Neighborhood Health Center has been providing basic
health care services through their satellite program since early 1993. The weak coordination initiated
among service providers took place with little or no involvement from BHA personnel, or the residents
until the advent of HOPE VI.

7 In the Census, Mission Main is Tract 809.

8 This area is represented in the Census by Statistical Areas, 45, 46, and 47.
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3.2 Institutions and Resources

3.3 Economic Development In the Mission Hill District

Boston - 13

Physical barriers in the community that affect resident mobility include Columbus Avenue on the east
side, Mission Hill to the south, and the fens (swamps) to the northwest. Residents and local employers
claim that Huntington Avenue acts as a barrier as well, separating many of the institutions from the
development and contributing to the development’s isolation from the rest of the community.

The median family income in the Mission Hill District is $21,122 which is below the Boston-wide median
of $29,180. Many college students live in the community which brings the median down. Mission Main,
with its more impoverished population, also lowers this figure. The wider community is well-integrated
and there is no majority population. African-Americans represent 25 percent of the population, Hispanics
21.7 percent, and whites make-up 44.5 percent of the community. These figures are much different than
they were 30 years ago when white Irish Catholics dominated the population.

housing complex; and Bricklayers’ Back of the Hill condominiums,
development.

MHNHS is currently engaged in redeveloping this commercial district. MHNHS plans to convert a nine-
acre site known as the Ledge Site in Brigham Circle into a commercial and business center with 100,000
square feet of office space and 45,000 square feet of retail space. Brigham Circle is the corner of
Tremont and Huntington where the Osco Drug is currently located (Osco will remain on the site after
redevelopment). In the retail space, MHNHS hopes to attract a clothing store, a bookstore, another
grocery store, a sit-down restaurant, and a food court. In the commercial space, MHNHS is hoping to

One of the outstanding features of Mission Main is that is surrounded by major institutions. Mission
Main is adjacent to the Longwood Medical Center which is the largest medical complex in New England.
This complex includes five teaching hospitals related to Harvard Medical School and two medical centers.
Five colleges are located near the development as well: the Massachusetts College of Pharmacy,
Wentworth Institute of Technology, the Massachusetts College of Art, Northeastern University and
Roxbury Community College (see Exhibit 1 for specific locations). These are thriving institutions. The
majority of them have expansion plans and their collective future investment is estimated at $1.6 billion.
In a sense, Mission Main is a brick public housing complex surrounded by expansive regionally-focused
institutions.

Other institutions in the area include the Mission Church and the Tobin Community Center on Tremont
Street, and the Museum of Fine Arts on Huntington Avenue. When the HOPE VI application was
written, only one formal community group operated in the community, Mission Hill Neighborhood
Housing Services (MNHHS) whose offices are located on Tremont as well.

Major amenities in the community accessible by Mission Main residents include Smith Playground, Tobin
Elementary School, the Whittier Street Health Clinic, and a branch of the Boston Public Library. Public
transportation is very accessible, making downtown Boston a ten-minute commute. Buses run down
Tremont Street and Huntington Avenue, and T-stops (subway stops) for the Orange line and Green Line
are located at different corners of the site.

Retail and commercial activity in the Mission Hill District is not well developed. The primary
commercial district available to Mission Main residents is centered on Tremont Street. Tremont Street
has an Osco Drug, a moderately-sized grocery store, several laundromats, liquor stores, and fast food
restaurants. There are no clothing stores, shoe stores, family restaurants, or video stores.

a mixed-income 175-unit
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attract a user from the Longwood Medical Center. According to the Project Manager for the Ledge Site 
these uses were identified by the community through a series of participatory workshops at which Mission 
Main public housing residents were in attendance. 

While Mission Main is surrounded by service institutions that provide the residents many hiring 
opportunities over time, at present, most lack the basic skills and education that would make f:hem _easi!y
eligible for those opportunities. Public transportation opportunities exist for access to other Job sites m 
the city. But once again the issue is the general one of limited points of job access for people with 
limited skills and education. While the hospital sector will no longer be the growth opportunity it 
represented in the l980's, Mission Main residents would have a good shot at those jobs that do exist and 
that do turn over only if their skill level is enhanced. 

3.4 Crime and Disorder in the Mission Hill District 

The Mission Hill neighborhood is more disorderly than most in Boston, but, for the most part, not 
epidemically so. Physical disorder9 includes a number of abandoned and dilapidated buildings, graffiti 
and vandalism, and garbage (see the windshield survey for more information). Insofar as social disorder 
(such as harassment, public drinking, and noise) is concerned, neighborhood residents have expressed 
concern about groups of youth congregating on a number of street corners. Some have reported incidents 
of harassment on neighborhood streets and at bus stops. Much of the neighborhood's disorder appears 
to be connected with the drug market. Gangs have not been a large problem in the neighborhood. 

The crime rate in the neighborhood is higher than the city as a whole (15,000 index crimes per 100,000 
resident population in Mission Hill versus 10,000 for Boston), but it has fallen substantially since 1989 
(from 21,000 per 100,000). Mission Hill suffers a higher property crime rate than the Mission Main 
development itself (11,000 versus 4,000 incidents per 100,000 resident population in 1993), but violent 
crimes reverse this pattern: As of 1993, the neighborhood and the development have rates of 3,800 and 
5,500, respectively, per 100,000 resident population. The neighborhood violent crime rate is down 37 
percent from 1989. 

3.5 Neighborhood Relations 

Overall relations between the community and Mission Main have historically been strained. Mission 
Main residents feel socially and economically isolated from the rest of the community. Local institutions 
cannot provide them with job opportunities and the commercial goods and services available to them on 
Tremont Street are low quality and high cost. Physical separations are equally palpable as Huntington 
Avenue often serves as a barrier separating the development from the rest of the community. Much of 
this tension is due to negative perceptions of the development and the residents (the development is seen 
as a drug haven and a center of crime activity). David Epstein, who works for MASCO, a Longwood 
Medical Center association, recounts a case in which hospital security personnel gave up pursuit of a 
suspect when he ran across Huntington Avenue onto Mission Main property. For much of the 
surrounding area residents and workers, Mission Main has historically been "off limits" an island of poor 
young household!; in a sea of institutions, schools, and hospitals. Within the Mission Main population, 
there is a general distrust of many of the local institutions as well as a sense that public housing residents 
are feared and stereotyped by the surrounding community-two factors that deter Mission Main residents 
from trying to integrate with their neighbors. 

9 This discussion distinguishes between physical and social disorder, as explained in Wesley Skogan. Disorder

and Decline. Berkeley, CA.: University of California Press, 1990, Chapter 2. 
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HOPE VI Plan4.0

Introduction4.1
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make Mission Main safe,
make the housing sound and attractive,

improve BHA responsiveness,

reward personal responsibility,
integrate the development into the neighborhood, and

reinforce community.

At the level of the development itself, this vision meant a comprehensive redevelopment effort that
included physical, social, economic, management, and security reforms geared toward six major goals:

On another level this vision meant using the redevelopment process as a way of transforming how the
BHA did its business. The regeneration of Mission Main was to be the means of reforming the BHA
itself. The innovations that the Mission Main undertaking involved would provide the leverage for
institutional transformation across the Authority as a whole. Mission Main was the strategy by which
the planners would reform the inner workings of the BHA.

Several social service providers from the neighborhood have historically been active in the development.
The Whittier Street Health Clinic has successfully recruited Mission Main residents and has engaged with
another provider, Action for Boston Community Development, in door-to-door educational programs.

In operational terms, this strategy meant that private management and ownership of the renewed
development would not be pursued as a desired outcome. Rather the strategy involved bringing people
from various departments of the BHA together and coordinating activities and resources. The Mission
HOPE VI would be the explicit means of restructuring and redirecting the Authority. To that end,
Schectman conducted weekly meetings with Carol McCaffrey, the manager; Mary Reed, the Social
Services Coordinator; Nancy Yost, the Project Architect; Andrea Swain, the director of Mission PRIDE;
and Kevin Roarke, the lead community police officer—collectively this was the HOPE VI Working

Neighborhood institutions took an active role in the development of the HOPE VI plan, showing up to
planning sessions and signing letters of support to accompany the HOPE VI application. But translating
that support into specific actions has historically been a frustrating effort. Several of the local institutions,
such as the MHNHS, have for a long time allocated spots for residents on their boards but few residents
have taken advantage of these opportunities. Northeastern University offers scholarships to BHA
residents but none have been utilized by Mission Main.

In light of the transformations of the past year and a half, it is important to emphasize that the original
goals for revitalizing Mission Main went beyond the redevelopment of the site. Mission Main was to
signify a "new way of doing business" at the BHA. Amy Schectman, Director of Planning and chief
architect of the HOPE VI plan, envisioned that the process of the redevelopment and the reforms
implemented at the site could establish a new approach with general application to renovating, managing
and delivering services at BHA developments. Her bold strategy was to use the experiment of Mission
Main as a means of "institutional learning" for key staff in the Authority and thereby to transform the
way they did business with each other and with their clients in the developments.
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G O p Schectman's hope was that the revitalization of Mission Main would replace the modernization 
0: F�d;lis Way as the most significant redevelopment e�ort of the BH� and. wo�ld indicate that the BHA
itself, not a private company hired on contract as was hired for restoring F1dehs, could successfully and 
comprehensively revitalize a severely distressed property. 

4.2 Planning Process 

The BHA chose to submit Mission Main as its HOPE VI project designee for a variety of reasons. While 
it is one of the most distressed properties in the BHA stock, many feel Orchard Park, in Roxbury, is 
actually more troubled. However, Mission Main with its close proximity to the Longwood Medical Area, 
has received more attention and focus. The additional attention Mission Main received during the Charles 
Stuart case only intensified its exposure and made the site even more high-profile. For many years 
surrounding institutions had sought ownership of the site. Unable to actually get control of the 
development, they have put pressure on the BHA to renovate it and to get its social problems under 
control. Not only was there external pressure to renovate the site, but any redevelopment work there 
would receive significant attention in the press and have a major impact on transformation of peoples' 
perception of the "failure" of public housing. 

The process for assembling the application was quick, intense, thorough and highly charged with a sense 
of purpose. Participants understood that there was the possibility of serious dollars from Washington and 
that the initiative might be the "last best hope" to do something significant about troubled developments 
in the BHA portfolio. 

In March of 1993, Schectman, pulled together heads of various departments at the central office to 
discuss strategies and plans for Mission Main and to get them �d their staff involved in the revitalization 
effort. At the site, she orchestrated several charrettes (design workshops) on Saturday to let the residents 
envision possibilities for the physical redesign of the development. Schectman invited representatives 
from the local institutions and community groups to attend. She also recruited 15 volunteer architects 
to make sketches of different conceptions of the redesign. Through innovative and energized planning, 
she was able to get people invested in the process and to develop a shared vision of the redesign. By 
May of 1993, the plan was complete and submitted to HUD. 

4.3 Physical Renovations 

In the proposal, the majority of the HOPE VI funds, close to $38 million, are set aside for physical 
renovations. An additional $7 million in state funds augment these federal dollars. The plan called for 
the renovation of all of the buildings on the site. The major concerns about the current design of the 
development and identified in the proposal are that units are not compatible with current family structure; 
units do not reinforce individuality; and vacant units support crime and drug activity. A dilemma that 
the Authority identified in the application is that any reduction in density reduces the operating subsidy 
for the development. To correct for these deficiencies, the plan called for a reduction in units from 822 
to 538 and a corresponding reduction in density from 42 units per acre to 24 units per acre. To 
compensate for losses in operating subsidies, 2 units were to be combined into 1. To create a sense of 
individuality, separate entrances will be created for large families and other entrances were to be shared 
by no more than 2 families. Varied roof styles, porch stoops, front yards, and semi-private rear 
courtyards are also proposed to further enhance a sense of individuality. 

A portion of these physical development funds are to be spent on street improvements and public space 
renovations. Concerns here revolved around redefining public and private space and using these divisions 
to connect and integrate the development with the community. A series of minor and major streets were 
proposed that would separate lawns from roads, link the site with the surrounding community by 
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4.4 Economic Development

4.5 Community and Social Services Programs
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The application named a variety of Community Service programs and sponsoring agencies that would be
located on site. These include Project Life, a parenting skills and peer training course; YouthBuild, a
program designed to train youth in construction jobs; Home Instruction Program for Preschool
Youngsters (HIPPY); City Year; and Youth in the Arts/First Night Mission Hill.

Work with local health providers was also an integral part of the Social Services component. Whittier
Street Health Center, a local health clinic would establish an office on-site. Other health services would
be coordinated with the Judge Baker Center, the Dimock Health Center, and Action for Boston
Community Development (ABCD).

The HOPE VI application did not lay out a broad agenda for economic development. Throughout the
proposal, one of the primary goals is to connect residents economically to the rest of the community and
increase family self-sufficiency. The general plan for economic development is to form a "Partnership
for Economic Development" with the surrounding institutions primarily the medical community in the
Longwood Medical area. Through it, the BHA would establish small business technical assistance
programs, and set-up a development-wide job training center and Career Development Center. In the
short term, 45 residents (one per every million dollars in construction funds) would be trained to help
work on the construction on the site-thus carrying out the BHA Resident Employment Policy which
implements HUD requirements.

Approximately $8.4 million was set aside for community and social services. According to the plan,
residents and community members were to be involved in the implementation of program generated with
HOPE VI dollars. Rendered more effective by leadership training MMTTF would provide much of the
resident support and would oversee administrative subcommittees related to social and community
services. (MMTTF would also be involved with Security, Design and Occupancy subcommittees.)
Community input would come from local service providers and other institutions.

The primary goals of the community and social service component were to encourage family
self-sufficiency, to promote resident empowerment, and to enhance community spirit. To meet these
goals the plan proposed a new administrative structure, a "Coordinating Agency" to oversee a case
management network located in the Family Center, a major new facility to be built in the middle of the
renewed development. The primary responsibilities of the Coordinating Agency included: referrals to
social and community services located on-site as well as follow-up sessions. Participation with the
Coordinating Agency would not be limited to residents. Other social service programs would be also be
located in the Center which had the symbolic quality of focusing activities for Mission Main to the
interior of the development. The plan also proposed setting up an alternative high school on-site in
cooperation with the Boston public school system for students in the development not able to complete
their education in the formal settings.

increasing vehicular and pedestrian traffic through the development and give a residential neighborhood
feel to the development. An additional benefit of the separate lawns is the creation of defined play areas
for children. Other plans to enhance public space and foster a sense of community spirit are the
construction of a community center in the middle of the development.
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4.6 Management Reform 

The primary goal of the management plan articulated in the HOPE VI p�an is to i�prove �elivery of 
services to the residents through a series of reforms designed to decentralize authority and give greater 
autonomy to the site-based manager. A total of $1 .3 million has been �et aside in the plan f�r -�is
component. The ultimate goal is to make the site-based manager responsible for most of the act1v1t1� 
that take place on the site. The plan hopes to secure a number of tools for the manager to make this 
occur-namely fiscal autonomy, personnel authority, legal support for evictions, on-site screening, and 
on-site training. The plan claims that failure to meet the expectations of management reform would result 
in the BHA turning to private management to ensure that the redevelopment effort is complete. 

Most of the changes the BHA plans to implement in management reform can only occur via regulatory 
waivers from HUD or in some instances statutory changes in federal law. The plan argues that one of 
the keys to improved management is having a more economically diverse population. Instead of taking 
homeless or non-working tenants from the top of the waiting list, the BHA seeks to a mix of incomes at 
Mission Main with half of the resident population at, or above, 50 percent of median income, and the 
remainder below this figure. In conjunction, the BHA also asks for the reinstatement of ceiling rents so 
those residents with higher income will not have to pay exorbitant rents and thus will remain in tenancy 
at Mission Main. The waiver requests that ceiling rents be pegged at 80 percent of fair market rent. An 
additional waiver requests that rent levels for residents who move from public assistance to employment 
be frozen for one year. Greater control at the site over who is allowed to reside in Mission is also sought 
through two waivers, one, that allows for an on-site screening committee to be composed of residents, 
management, and legal personnel, and a second, which would allow for a development-based waiting list 
specific to Mission Main. The screening committee is to interview potential residents and to have the 
power to deny them admission to the development. The development-based waiting list will allow 
residents who truly want to live at Mission to have a greater opportunity to do so. 

The proposal posits that reforms at the BHA itself will also foster management improvement at Mission 
Main. Specifically, the Director of Maintenance will report directly to the Development Manager and 
a site-specific work order system will be developed and operated out of the manager's office. After the 
development is rehabilitated, a marketing/leasing specialist will be hired at the site to promote occupancy. 

4. 7 Security Refonm 

When the HOPE VI application was put together, making Mission Main safe was listed as the first of the 
six revitalization goals (see Section 4.1 for the full list). Many aspects of the plan addressed this goal. 
The physical redesign component, for example, incorporated defensible space principles, and the social 
service component included youth recreation programs and drug treatment services that were intended 
to have an impact on crime. 

The centerpiece of the HOPE VI security strategy, however, was its community policing program, and 
most of the $2 million budgeted for public safety was set aside for its establishment. The plan called for 
four officers to be hired to patrol the development, establish contacts with the residents, encourage 
residents to report crime incidents, mediate problems before dangerous situations occur, and generally 
prevent crime in and around the site. In addition, the plan posited that community police officers would 
partner with management in working with residents to secure hallways and other public areas around the 
development. "Strategic reserve funding" was to be set aside to implement security initiatives that the 
residents an� their officers developed. A security committee (consisting of the housing officers, BPD 
officers, res1d�nts, the develop�ent �anager, BHA maintenance workers, and youth workers) was to 
meet and provide a forum for d1scussmg problems and developing a strategy to combat them. Finally, 
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the HOPE VI proposal promised to improve lines of communication between the Housing Authority
officers and the Boston Police Department.

The BHA is exploring possibilities for creating mixed-income communities, using Low Income Housing
Tax Credits, and other strategies to get private dollars invested in the development and to integrate
Mission Main into the surrounding neighborhood. One of the reasons HUD bought the idea of "HOPE
VI Plus" was to enable public housing authorities to employ private market investment tools. Only
recently, due to changes in federal policy, has the BHA begun to think about such options.

Boston’s reaction to the emerging transformation of national public housing policy has been to pause and
consider the redevelopment Mission Main in a broader context of maximizing scarce resources and the
new market-focused context of public housing. In effect the national transformation, including the
introduction of "HOPE VI Plus" (the strategy of going outside the footprint of the public housing
development) has moved the BHA to rethink the redevelopment process and to consider alternative
sources of funding and private management and even ownership. New emphasis is being placed on using
the grant as a neighborhood development strategy that uses HOPE VI to leverage additional investment
in the development and surrounding community and to optimize market viability.

Many of the current challenges facing the BHA today, which were identified in the opening section of
this report, have also directly affected the HOPE VI project at Mission Main over the course of the year.
Specifically, uncertainty about the future of national housing policy, a transfer of leadership at the BHA,
and a shifting city-wide housing agenda have slowed the implementation of the HOPE VI plan, and
caused the Authority to rethink some of its original goals. The consequence of these factors has been
uneven progress in the HOPE VI plan and general uncertainty for a while as to who was ultimately
responsible for executing the plan. All of these factors have raised fundamental questions about the future
of the redevelopment at Mission Main.

As the end of the first year of the HOPE VI submission approached, the BHA hired a new director for
the program, Deborah Goddard. Ms. Goddard has the support of the BHA Administrator, the Mayor’s
Office and has a long history of highly professional work in community development for the city. This
support is crucial for her to pursue evolving strategies appropriate to national and local changes in
housing policy. Among the new approaches being considered are changes in the physical redevelopment
of the site, alternative mechanisms for financing the redevelopment plan, and privatization of the
management. Which of these new strategies will be implemented at this juncture is unknown, but what
seems certain is that the primary goal of the HOPE VI plan for Mission Main—to comprehensively
redevelop the site—will remain intact. Lost, however appears Schectman’s more global vision of
revitalizing the site using internal BHA resources, and leveraging the work to set a new standard not only
for redevelopment efforts, but also more generally to set a benchmark for the BHA for how to manage
its developments and deliver services to residents. Before she left the Authority, it was clear to
Schectman that not only could the transformation of Mission transform the BH A’s way of doing business
but the HOPE VI itself could move forward only by being spun away from the Authority. The new
administration is following this line of logic as well.
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M · r losses in BHA leadership, primarily the resignation of the Administrator Cortiella, slowed the
· 
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mentation of the HOPE VI plan in the winter of 1994-95. Some city officials had concerns aboutimp e d th . d'd the scope of the original HOPE VI plan, name�y that �e plan .":'� too narrow an at �t I not n:ieet

the full intentions of the HOPE VI ideal. The city's primary cnt1c1sm was that the plan did not cons�der

the land surrounding the development and therefore did not sufficiently integrate the development mto
the community. Officials also objected to the construction of the community center in the middle of_the
development, asserting that the location would further isolate residents fro� the rest of the _community. 
In January 1995, to allow for time to re-think certain aspects of the physical reconstruction plan for 
Mission Main, all discussions between the architects for Mission Main and BHA staff were put on hold. 

S.4 Shifting City-wide Housing Policies 

Action on reformulating the physical component of the redevelopment plan might have been swifter had 
the city formulated housing policies that incorporated public housing. The lack of a framework for
dealing with public housing, has added to the city's inability to move forward on the Mission Main
project. Amy Schectman, as the Director of the HOPE VI plan, urged the city throughout the year to 
unfreeze the physical component and allow construction to begin. Yet her memos and letters urging 
private management be pursued did not elicit a response. Finally, she resigned in frustration in March 
1995 partly in response to the inability of the city to make a decision. 

S.S General Direction for the Future 

Schectman's departure seemed to threaten the entire HOPE VI plan. She was absolutely central to the 
formulation and then execution of the proposal. But her replacement, Deborah Goddard has demonstrated 
commitment, capability, and has the full support of the BHA Administrator and city government. Her 
directive is clear: to explore ways to bring private dollars into the HOPE VI program, and to re-think 
the plan along broader lines, namely how to use the HOPE VI plan as a neighborhood development 
strategy. As a former real estate finance expert for the city's Public Facilities Department, Goddard has 
the tools and the institutional connections necessary to implement these changes. Her professional 
strengths are admirably suited for the job at hand. Supporting her efforts are other staff who have 
remained throughout the HOPE VI process. These individuals include the Manager, Carol McCaffrey; 
Social Services Coordinator, Mary Reed; Andrea Swain, Mission PRIDE Director; Nancy Yost, project
Architect; and Kevin Roake, Community Police Officer. 

S.6 Progress On Physical Renovations

As stated above, since December of 1994, the physical redevelopment of Mission Main has been put on 
hold, primarily because the physical component of the HOPE VI plan in its present form is short of the 
necessary funds. In November, Domenech, Hicks, and Krockmalnic, the architecture firm overseeing
the physical redesign of Mission Main, told the BHA that they had underestimated the cost of
improvements by ten million dollars. To redesign Mission Main in accordance with the original plan 
would require around $55 million dollars, not $45 million as had been proposed. Through December 
and January, Nancy Yost, Project Architect, asked Domenech, Hicks, and Krockmalnic to re-examine 
the plan and make changes to close the gap. They proposed several options, all of which eliminated more 
aspects of the redesign than was acceptable to the Mission Main team. Most of the changes they 
suggested eliminated all landscaping and exterior improvements. The HOPE VI Working Group agreed 
that if Mission was to be truly renovated then the physical improvements must be comprehensive because 
they felt that, without exterior improvements, neither residents nor the public would believe change at 
Mission had occurred. 
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Other work on economic development has come from students and faculty at M.I.T. Frank Levy, a
professor at M.I.T., hosted a series of roundtable discussions on employment opportunities around
Mission Hill and pulled together representatives of the BHA, community groups, and private employers.
These conferences have helped keep institutional players involved in the process and have stimulated links
between them and the BHA. After the first discussion, Children’s Hospital, which is located in the
Longwood Medical Center, sent representatives to Mission Main to recruit students for their
School-to-Work program. Levy also sponsored a two courses at M.I.T., one that had students investigate
job opportunities for Mission Main residents and the other that explored options for redeveloping Racine
Court, a two-acre parcel located on the northeast corner of the development, for retail or commercial
space.

As mentioned above, discussions with the architects were suspended in January and the budget shortfall
still exists. What will happen in the future is unclear given exploration of new sources of funding and
the possibility of reformulating certain aspects of the redesign.

Little progress has been made on economic development issues, primarily because this component was
the least developed aspect of the HOPE VI plan. Preoccupation with the physical part of the plan and
the absence of a staff member assigned to focus on economic development have precluded the HOPE VI
team from revisiting the issue during the course of the year and formulating more refined economic
development strategies. What progress has been made has been limited to the job training programs with
ABCD and with Harvard Medical School. This program has been a great success but is extremely labor
intensive and is it not located within a broader framework. Further articulation on economic development
is needed.

The social service agenda has been shaped primarily by the Social and Community Services Advisory
Board. This body is comprised of community leaders, resident leaders, local providers, and HOPE VI
staff and was first convened in October 1994. Since then, the Board has guided the support service
allocation decisions by the BHA and has voiced the needs of the community through the input of active
residents. The Advisory Board meets monthly to coordinate the service delivery agenda for the first year
funding of HOPE VI with the intention of instituting a community input and local governance component
in allocation decisions. Moreover, local service providers involved in the Advisory Board have greater
opportunity to communicate with one another and avoid an overlap of services.

The cooperation and support from the Mission Main Management Office has been instrumental in
facilitating the support services effort. The participation has been manifest in the office’s contribution
to various working group meetings and the effort to accommodate the social service providers that have
secured space on site, such as Mission for Health and Phillips Brooks House. The diligence of the

More progress has been made on the community and social service component of the HOPE VI plan than
any other aspect of the revitalization effort. Much of this effort is due to the work of Mary Reed, Social
Services Coordinator, and Andrea Swain, director of Mission PRIDE. Contracts have been signed with
providers of adolescent services, family support services, and education and job training (a full list of
services now available to residents can be found in Appendix A). A major portion of the effort to
implement the community and social service component of HOPE VI during this first year has been
dedicated to finalizing contracts, developing an appropriate range of services in the action plan, and
coordinating those agencies which provide direct services on-site.
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maintenance crew in cleaning the development has contributed to the sense of community and to the 
number of residents willing to leave their homes and participate in the various programs. 

Through these efforts, Mission staff have seen parents become more active in the lives of their children, 
the "invisible" male population become more active in the community, and a strong cohort of women 
rejoin the workforce. The most successful programs have been the Urban Arts progr�, surru:i1er �amps 
for children, and the Medical Administration Training program. Seven women part1c1pated m this last 
program-a 26-week intensive job training program sponsored by ABCD and �arvard School of Public 
Health. Currently all 7 women have been placed in jobs at the School of Public Health. 

Despite these efforts, participation among the residents in social and community service programs is often 
lower than was anticipated during the planning stage. Several obstacles preventing participation have 
been identified including language barriers (recall that 21 percent of the population is non-English 
speaking), child or paternal care responsibilities (recall as well that 85 percent of the households are 
beaded by single mothers), and personal health reasons. Additionally, many of these programs involve 
major changes in the way some residents have lived their lives, and the desire and ability of some 
residents to make these commitments was often over-estimated. 

Resident participation has been higher for social services since January when Jorge Fernandez, a case 
worker, was hired through a collaborative effort with the Whittier Street Health Clinic to be part-time 
on site. The growth of his client base necessitated hiring an additional case worker in March. This 
initiative has added to the overall number of Mission Main residents that are served by the BHA and the 
Whittier Street Health Clinic. Residents have responded to the regular informational and open houses 
sponsored by the HOPE VI Working Group. Resident participation in various programs is still sporadic. 
Although sometimes discouraged and frustrated by the lack of involvement in some programs, Reed and 
Swain during this first year have learned a great deal about the Mission Main community and have gained 
new insights into how to tailor support services to the development's population including a holistic 
approach to family case management. One major issue with which they must contend is that a large 
population of the residents at Mission Main are Spanish-speaking; therefore, if the off-site service 
providers do not have a translator or someone who speaks Spanish, it is difficult for the residents to 
receive adequate services. In addition, the absence of culturally-sensitive staff among local service 
providers may translate into low participation rates among people of color who, ironically, may comprise 
a large portion of the agency's target population. 

Another problem Reed and Swain have discovered is that for a variety of reasons, many residents have 
difficulty leaving the site. A significant number of residents are unable to participate in programs and 
services offered off-site because of complications associated with travel, particularly the elderly 
population. A large portion of the targeted population is composed of women with small children who 
find it difficult and costly to travel to and from the service site. The lack of day care services further 
complicates program participation. Finally, the cost of some services is a barrier for the residents of 
Mission Main whose AFDC benefits do not cover such expenses. 

The internal strucpire of the BHA itself provides the largest obstacle in implementing the resident services 
component of the HOPE VI plan. State regulations supersede the federal waiver of the RFP process for 
all contracted services under HOPE VI. The outside service provider contracting model for service 
delivery outlined in the proposal is in conflict with the mechanisms and allocation procedures already in 
place at the Authority. The BHA is not set up to handle the social/community service contracting process 
in a timely manner. The directives of the BHA's administrative and legal departments which are involved 
in processing and approving of contracts focused on safeguarding against possible misallocation of funds 
and not on effective programming. These delays caused by the compartmentalization of procedures often 
result in a strained relationship between service provider and HOPE VI staff, and slow follow through 
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Resident empowerment and participation in the HOPE VI plan has only recently begun to show signs of
life. Throughout the first year of project implementation, numerous concerns have been raised about
MMTTF’s capacity to mobilize the residents of Mission Main to participate in the renewal of their
neighborhood and additional questions have been raised as to whether MMTTF represents a sufficiently
broad base of Mission residents. MMTTF has been actively involved in providing information and
suggestions, but Board members do not currently participate in the meetings of the HOPE VI work group.
Deborah Goddard has put out an RFP to procure organizing, organizational development and real estate
technical assistance for the residents to strengthen the residents organization and to get them fully
informed about the benefits and risks of alternative redevelopment options.

Under the HOPE VI application, the majority of contracted service providers will locate in the Family
Investment Center in the community center. Presently, a number of on-site social services programs are
administered at the Mission PRIDE Youth Center which lacks the space to house these programs
adequately. Because construction plans have been repeatedly delayed, the social and community service
delivery schedule is outgrowing the currently allocated space. Furthermore, as these programs that are
currently under contract with the BHA enter successive phases, they begin to serve larger cohorts during
each session.

on promised services. To get around these restrictions, HOPE VI program administrators attempt to
purchase materials and sometimes direct services outside of a contract as separate expenses in the
operations budget. The approach avoids one hurdle but creates another because of the limited amount
of funding that can be allocated this way (under $10,000) and therefore the creation of a more diffuse
monitoring process.

As a result, after only the first year, the tight on-site working space has already presented itself as a
major issue. The short-term solution for the problem has been the conversion of vacant residential units
into office, class room and consulting space for local providers. Though Mission PRIDE acts as a
services clearinghouse, it lacks basic office equipment and middle-level staff. For example, the majority
of permanent employees are youth and/or part-time, and there is no staff person whose job description
includes coordination of center-wide daily operations. The only senior-level staff are the Director and
the three Youth Workers. Some barriers to the promotion of experienced part-time, base-level staff are;
a lack of English skills, basic education and job skills.

In addition to the community and social service work of the HOPE VI staff, another vehicle has sprung
up during this year that has enhanced the delivery of services to the Mission Main community—the
Mission Hill Healthy Boston Coalition. Through the Coalition, local organizations and agencies
collaborate in serving the Mission Hill residents. This organization has arranged meetings at which
service providers, community centers, residents, business owners and hospital representatives have
worked collectively. These meetings have resulted in collaboratively sponsored events such as Economic
Development Day and in the coordination of the neighborhood’s service-provider resources. A number
of Mission Main residents participate regularly in these meetings, as do members of the HOPE VI staff.

Partnership with Whittier Street Neighborhood Health Center has also improved the quality of Mission
PRIDE direct service delivery. Before HOPE VI activities, the Youth Workers developed and
implemented the curriculum for preventive, educational workshops focused on youth. HOPE VI has
made possible the collaboration of case managers from Whittier Street and Mission PRIDE Youth
Workers to improve the quality of these regular workshops.
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Management has improved dramatically since the current manager, Carol McCaffrey, took over at 
Mission Main in May of 1994. McCaffrey has increased maintenance responsiveness and has reduced 
garbage, graffiti, vandalism, and other signs of disorder i� the development. �umrsters no longer 
overflow and leaves are regularly swept from the site. Residents have responded m kmd and the level 
of respect for the site has increased substantially-trash and other debris no longer accumulates over the 
weekend. Much room still remains for residents to become more formally involved in management. 
Greater efforts in this regard should follow once the residents are better organized. 

Despite the freeze placed on the reconstruction plan, McCaffrey has diligently followed the schedule 
throughout the year for preparing the development for resident relocation. McCaffrey has cleaned and 
secured many of the hallways and worked hard to organize resident-lead hallway monitoring committees 
to ensure these areas remain safe and clean. 

In June of 1995, Mccaffrey was rewarded for her work by being promoted to the position of area 
management supervisor. She is now responsible for assisting managers at 3 other local developments 
improve their management capabilities. 

5.10 Progress On Security Measures 

Although most of the specific security reform plans outlined in the HOPE VI application have not yet 
been implemented (except as they are part of the Housing Police's own program changes), some overall 
progress has been made with security at Mission Main. This progress appears to have resulted from 
increased police attention and improved management, both of which were catalyzed by HOPE VI. 

Physical disorder (e.g., graffiti, garbage, and vandalism) has been greatly reduced in the development 
since the HOPE VI project began. Many of Mission's units are, however, vacant and boarded-up, and 
some graffiti and vandalism persists; drug paraphernalia is sometimes found in hallways, but much less 
frequently than it was one year ago. Social disorder (e.g., harassment, public drinking, and noise) has 
also been reduced somewhat (though it still ebbs and flows), largely because of increased police presence. 
Still, some residents report that common areas (including those inside some buildings) are the site of 
public drinking, drug use, loitering, and the like. Noise (especially parties and loud music) is also a 
problem in some buildings. 

Police and management efforts have made headway against drug dealing at Mission. Police presence has 
increased (both housing police and Boston police), and police have tried to keep dealers and customers 
alike off the development, mostly by use of trespassing laws. The development's community police 
officer from the housing police has been particularly proactive and is quite popular with residents; he has 
also been involved in many HOPE VI task force meetings. One Boston Police officer and the Deputy 
Superintendent of the Municipal Police have also been intimately involved with the development, and they 
have been quite cooperative with Mission's management. 

For its part, the new management has also stepped up efforts to put pressure on drug dealers. It has not, 
however, been necessary to pursue many evictions for cause (only 3 have been made since June 1994); 
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Long Term Impact6.0

Boston - 25

Although many of the physical and organizational specifics of the original HOPE VI revitalization plan
for Mission Main are currently under review, what has not changed, and what has remained consistent
throughout the year, has been the commitment by the city, the BHA leadership, and the BHA Working
Group, to the fundamental goal of Mission Main—comprehensive revitalization. Beginning with the $10
million budget shortfall, there have been numerous opportunities throughout the year to abandon this goal,

The resident survey shows that most residents feel fairly safe at Mission, although they still consider some
forms of crime and disorder (particularly drug dealing) to be a problem at the development. According
to the survey, they are also "somewhat satisfied" with their community police officer, who was mentioned
by name in the question about perceptions of the police (the survey did not ask about the many other
officers who patrol the development and respond to 911 calls).

The programs outlined in the HOPE VI plan (e.g., hiring four new officers) have, for the most part, not
been undertaken. The public safety component of the plan is currently under review. The security
committee met five times under the direction of the BHA’s Community Initiatives Department.

Resident perceptions of police more generally are difficult to gauge. Many residents are clearly thankful
for increased police attention to Mission; and the new lead officer from the Housing Police is popular
with most residents, even many youth. Others feel that police have cracked down too hard, as suggested
above; and in particular, many youth feel that police harass them.

The highest-profile public safety effort at Mission was a September 1994, multi-agency police sweep
(organized under HUD’s Operation Clean Sweep), which led to over 100 arrests (mostly for trespassing).
The sweep appears to have been targeted at the drug market, especially at its regular customers.

Since the sweep, enforcement efforts have increased at Mission: patrols have been increased (at least 7
officers currently patrol Mission Main, though some patrol the surrounding neighborhood as well) and
the BPD has initiated undercover operations aimed at curbing the drug market. Moreover, police have
begun to stop unfamiliar visitors to Mission in order to inquire their business at the development. These
stops have caused some tension between residents and police: some residents (though probably a
minority) have complained about the tenor of these encounters and feel that the police make unnecessary
stops (i.e., that they stop residents and regular guests whom the officers should recognize); and some
police feel that many youth are defiant (e.g., they refuse to tell officers where they are going).

the manager and local housing court judge have first turned to private conferences and court agreements
with problem households (approximately 25 since June 1994).10

10 Such agreements may simply warn the household and call for a change in behavior; others stipulate that the
. household will voluntarily move out in a few months; and still others allow the household to stay but require that

the person involved in drug dealing move out.

Although dealing persists in a few apartments, most has been eliminated or pushed away from the
development. Periodically, the dealing returns and police redouble their efforts to stop it. Some drug
activity has been displaced into the wider Mission Hill District and has created some tensions with the
surrounding neighborhood. Some residents in the Mission Hill District feel that compared with Mission
Main, they do not get their share of police services. It is impossible to say whether police have reduced
the total amount of drug dealing (i.e., that they have had any effects other than displacement).
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and for purposes of expediency, reduce the redevelopment effort. Yet, in December 1994, with the 
budget$ IO million short and HUD rescissions appearing imminent, the city and the BHA refused to scale 
back the plan. Again in March 1995, when the directorship of the project changed from Schectman to 
Goddard, the commitment to comprehensiveness remained. Ultimately the outcome of individual 
decisions and discussions yet unresolved, such as privatization, incorporation of the HOPE VI plan into 
a larger neighborhood development strategy, the location of the community center, and the like, are of 
consequence only in the context of the larger issue of comprehensive renewal. 

It is ironic that, despite the fact that not one brick has been turned over at Mission, the quality of life of 
the development has clearly improved. Management, security and social services have been enhanced. 
Mission Hill is no paradise. Poverty grinds on. But as compared to the environment prior to the HOPE 
VI application, the difference is truly significant. 

There are obviously enormous issues to be resolved: the form of the partnership to raise the capital 
necessary to do the entire development; the role of the surrounding institutions; and the issue of job 
development. But a "way of doing business" by reframing the development in terms of the private sector, 
mixed income and blending with the neighborhood itself is emerging. That framework, reflected as well 
in the recent application for an HOPE VI Plus for Orchard Park, is the one that must be carefully 
monitored in the coming years. 

The positive transformation, or the absence thereof, in Mission Main's future can be framed by the six 
indicators detailed below. The close interrelationship among the six must be emphasized due to their 
impact on shaping Mission Main's future. Most likely they will flow in the same direction (i.e., either 
as indicators of success or failure in transforming the environment of the development). For each of the 
six we posit a set of quantitative and/or qualitative markers that bear monitoring. The quantitative 
indicators draw on an exiting model (e.g., Massachusetts Housing Finance Agency's profile) whenever 
possible. The qualitative indicators are posed in terms of questions to which the answers can be arranged 
along a continuum from positive to negative. 

Physical Reconstruction 

Quantitative: 

• 

• 

• 

Qualitative: 

• 

• 

Extent to which the original design or modified version is carried out-i.e., 
comprehensiveness of physical transformation, 

Construction of community center, 

Quality of work done . 

What do residents think about the place in physical terms?, 

Has Mission Main gone from being an eyesore to a positive part of the 
community in the view of surrounding neighbors? 

Management Refonn 

Quantitative: 

• Rents being collected (benchmark of good practice is 95 percent of rent role),
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Qualitative:

Security Initiatives

Quantitative:

Social and Community Services

Quantitative:

Qualitative:

Economic Development

Quantitative:

Boston - 27

The economic profile of households in Mission is average for MHFA inner city developments as a
consequence of:

Is the community center alive, well and functioning in the lives of, not only the
residents of the renewed Mission, but also the surrounding neighborhood (i.e.,
is it perceived as a Mission Hill neighborhood resource?),
Has the distinction between community and social service been blurred and is
there a sense of coordinated approach to service provision?

The "social indicators" of health in development are average for MHFA inner
city developments?

Units occupied (5 percent or less vacancy),
Physical quality maintained to standards of the MHFA.

Indicators of crime are the "average" of MHFA inner city developments.
Is Mission’s reputation as a drug haven still there or gone?
Can children play in the yards without fear?
Is the "problem" of automobile parking in Mission due to cars being abandoned
or rather personnel from the Medical Area using the Mission parking spaces for
their cars?

The Jobs Development Program initiated as part of the HOPE VI,
The out migration of residents from Mission to other neighborhoods where there
are job opportunities,
The in-migration of higher income tenants to the development who work within
the Medical Complex.

Is there a good private firm in place that welcomes the job and that is highly
regard by die tenants?
Is there a waiting list for development of people of various incomes?
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Qualitative: 

• Has job training and placement emerged as a coordinated and i?strum�ntal

process for getting low income tenants of Mission off welfare and mto gamful

employment?

• How has the institutional complex surrounding Mission been mobilized to help
in the process?

Relationship to Neighborhood 

Qualitative: 

Mission has (or is becoming) an integral part of the Mission Hill neighborhood. Indicators of the degree 
to which this is the case are: 

• Extent to which Mission Main residents feel "part" of the broader community;

• Degree to which the Community Center is used by the "outside world";

• Participation by Mission residents on boards and in the lives of broader
neighborhood institutions;

• View of neighbors, institutions, other residential developments, shop keepers etc.
on the boundaries of the development and their view of Mission;

• Degree to which Mission Main has been wrapped into a bolder "vision" of
renewal and development which includes the Crosstown Corridor, the Orchard
Park HOPE VI Plus and the overall hospital complex at City Hospital. The vast
potential of the institutional complex surrounding Mission Main has been
mobilized as foreshadowed in the original HOPE VI application.

Collectively these six elements provide the empirical content of a story which has two extreme versions: 
the "glass darkly" and the "rosy scenario" versions. 

The "glass darkly" story line presents a pessimistic view of the next five to ten years in the inner city. 
As HUD and Washington in general pull further and further away from concern with the hard issues 
represented by places like Mission Main, the city is unable to take up the slack. The drift of the regional 
economy makes the comparative advantage of the inner city even less compelling than it is at present. 
Racial and class divisions become even more acute and the "mean spiritedness" that commentators detect 
in the tenor of the times remains unabated. The BHA as an organization fails to respond to efforts to 
reorganize to face the new funding realities. Mission Main, rather than getting clear of the Authority, 
remains caught in its web of embattled decline. Some indicators, such as crime and tenant turnover, get 
"better" as physical change and private management of the development in fact improves. 

The "rosy scenario" posits that the fundamental strengths of the Mission Main location and plan are able 
to overcome whatever turmoil the Washington scene generates. In the spirit, if not the letter of HOPE 
VI Plus, Mission Main is able to spin out from the BHA and to carry out its business under the aegis of 
private management, if not private ownership. The physical change in increased security of the 
development and the high quality of management make the site an appealing one for moderate income 
renters who see it as providing close access to the Medical Complex. If Mission becomes more like a 
"lower end" Massachusetts Housing Finance Agency (MHF A) development, then it could be characterized 
by the following attributes: mixed income, sound value for the money, good management and 
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7.0 Epilogue
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While the cost issue was a driving force in rendering the demolition decision, other factors lead to that
outcome. At the national level news from HUD and the Congress made clear that the future of public
housing subsidies for on-going developments was perilous. Operating subsidies would be declining
perhaps precipitously. Getting a public housing development "out from under" HUD seemed like a risk-
adverse direction in which to move. The Orchard Park application for an HOPE VI Plus grant had been
successful in winning the HUD competition. The innovative plan to integrate that development into its
neighborhood through the use of off-site development, filling vacant lots with housing, private owners,
and Low Income Housing Tax Credits had established a "way of doing business" that could be applied
to Mission Main.

maintenance, and significant waiting list. Mission’s exceptional location advantage begins to pay off in
judicious handling of the waiting list. The tenant mix and social services mean that a large percentage
of the current low income households are able to benefit from the transformation.

The reasons given for the change were essentially those outlined in the above narrative. The issue of cost
was billed as the most important. Not only was the development $10 million over budget but the figures
coming in on renovating the BHA Orchard Park development translated to the calculation that the per unit
amount for Mission might be well over $135,000. The number meant that the budget short-fall would
be even greater than initially anticipated and the cost of rehab embarrassingly high. The rehab at Orchard
Park was underlining what had been known in Boston since the redevelopment projects of the early
eighties at Commonwealth and D Street: public housing units were built to last, and breaking through
steel, concrete and bricks to make for larger apartments and private entrances was a costly undertaking
particularly when public bidding laws had to be followed.

The point of spinning out these extremes is to emphasize that in evaluating Mission’s future it is the
movie, not the snapshot that is critical (i.e., development of a way of thinking about indicators over time
that emphasizes thematic lines and their relationship to each other). Lists of "percentages of change" and
comparative figures will have their use, but only if they are placed in the context of a narrative that
captures the qualitative issues that confront the development as it works to dig itself out from a history
of decline. If initiatives do not work, it is important to understand why they fail. Conversely if they
come together an understanding of the components of success will be essential.

Perhaps most importantly will be the continuity of the narrative between this report, which is about a
development still poised on the brink of serious physical and institutional action, and "what’s going on"
in five years. Whether the story version is a "glass darkly" or "rosy scenario", how it develops is critical
in understanding the outcome in five years—the snapshot at the end of the formal HOPE VI development
period.

When the "Mission Story" was written in August 1995 it ended as described above: the big decision
about physical transformation was on hold and one could only speculate as to its resolution.

In the first week of October that speculation ended. The logjam was broken. The Boston Globe
announced the resolution in no uncertain terms. It reported Joe Feaster’s announcement that there were
"New plans on Mission Hill: instead of renovating, development would be razed, rebuilt." (The Boston
Globe, October 6) While many questions remained unanswered, the"big issue" holding up the physical
redevelopment process for months had been decided.
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The BHA architect intimately involved with the development of the Orchard Park application looked for 
the first time at the Mission plan and came back with a host of ideas about how to develop land around 
the edges-pieces of the site traded for off-site parcels to make a better site plan for new 
development-and how streets could be reconfigured to put Mission Main back into �e circulation 
network rather than to cut it off from that pattern. Thinking about the development potential of the land 
on which Mission Main was built rather than the buildings themselves seemed to provide clear and 
compelling opportunities for a physical plan that integrated the area into the fabric of the neighborhood 

Now many of the elements of the plan that had been seen as strengths when the submission was made 
to HUD were judged weaknesses. The rehabilitated development would still be cut off physically from 
its surroundings. There were no through streets. The social service center lodged at the center of the 
complex seemed to re-enforce the degree of isolation from the Mission Hill neighborhood. 

The BHA's demolition approach had HUD's blessings and there was little tenant opposition at the meeting 
held at the development to discuss the proposal. In fact many residents were supportive of the decision 
even though it raised major questions about their future in a new rather than renovated development. 
Tenant engagement in HOPE VI issues remained low. But a newly-hired team of organizational 
consultants experienced with public housing residents was working to put life into the tenant participation 
process. 

Some major decisions had been made along with the demolition determination. There was to be a 
competitive process to determine a private developer. The tenants would be involved in some way in the 
ownership entity. Management would definitely be private. The BHA would most likely give a long 
term ground lease for the land under Mission Main. Tenants could return to the site after construction 
or they could move off-site with a Section 8 subsidy. Demolition was to occur in phases and there were 
ample vacant units on site to move people to given a well-orchestrated relocation plan. 

Many critical issues about the new approach remained unresolved at the time the story broke and at the 
end of October are still up for resolution. The ownership entity remains unclear in detail. The 
development will be built for a mixed income population but the actual profile has to await determination 
of the market potential for the site. Low Income Tax Credits might be a necessity to make the 
development financially feasible. But their availability seems uncertain given that Orchard Park is about 
to be granted a large number of such credits for its redevelopment. The future of the community building 
in the center of the development is cloudy as the desirability faded of pulling people into the site rather 
than into the broader neighborhood. How far HUD would go in bending regulations about tenant mix 
and selection was open to debate. 

The BHA agenda for Mission Main is on a fast track. Requests for development proposals will soon be 
issued for both Mission Main and Orchard Park. Demolition is to begin as soon as possible. Relocation 
experts are to be hired. The next six months should be a whirl-wind of activity. 

Two and a half years ago the Mission Main HOPE VI application won HUD approval in part because 
it advertised itself as the process by which the BHA would institutionally turn itself around. The Mission 
Main tail would wag the BHA dog. A year ago it was clear that success at Mission Main meant getting 
it out from under the BHA organizational umbrella. You save the tail by severing it from the dog. 
Private management would be its salvation. Today the only way to "save" Mission is to demolish it and 
tum the site over to the private sector.11 The "paradigm shift" involved in these three moves is 
indicative of vast changes in the role of Congress, HUD and ultimately housing authorities. These 

11 There are shades of the Viet Nam village that had to be destroyed in order to be saved.
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The "glass darkly" and "rosy scenario" story line may have changed content but which one is to be
realized remains an open question.

transformations are still picking up steam. Whether or not they will play out to the advantage of a
transformed Mission Main site remains to be seen. Energy levels are up. The logjam has been broken.
New players are on the scene and the next year should set the course for the future.
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COMMUNITY AND SOCIAL SERVICES LOCATED ON-SITE: 

Adolescent Services 

HOPE VI: Boston, Massachusetts 

City Year-The City Year Program has been successful in forming teams of youth with diverse 
backgrounds to provide much needed community service. Recruitment for City Year began in October. 
A team has been assigned to Mission PRIDE. The community service component of this program 
involves coordination of volunteer, stipend youth workers to serve the Mission Main community. 

Community Service Youth Work Summer Program-This program is intended to provide job readiness 
skills as well as a structured summer experience. Twenty youth from Alice Taylor and Mission Main 
will receive stipends for a four-day work week in which they will assist maintenance staff in 
cleaning/painting hallways, landscaping and other tasks. In addition, they will attend workshops dealing 
with various personal development areas such as team-building, AIDS/HIV education, social skills and 
resume writing. The students will also attend several outings intended to broaden their understanding of 
the scope of community service. 

Junior Achievement-Junior Achievement offers high quality economic education programs to students 
in grades kindergarten through 12th grade by bring business people, college students and other concerned 
citizens into the classroom. Students learn through individuals who can relate economic theory to their 
lives, who care enough to listen, who can provide real life examples of how obstacles can be overcome, 
and how success is achieved. 

Junior Achievement will run three specialized programs at the Mission Main Development. All materials, 
recruitment volunteers with a special emphasis on recruiting volunteers of color, training for all staff and 
volunteers, and servicing of all programs on an ongoing basis. This youth entrepreneurship program will 
have 35 spaces and starts in September. 

Urban Arts-This organization works with youth to help express their perceptions of urban life. The 
purpose of this organization is not only to develop students' artistic talents, but to also foster 
re-investment in the community with the money raised from selling their art. The Urban Arts program 
exposes participants to several mediums of public art (including the visual, environmental, performing 
and literary arts) with the intention of increasing its accessibility to urban residents. This program will 
provide a professional photographer to work with ten youths in the summer and ten youths in the fall. 
The participants will decide how their pictures, posters and video will be advertised and how funds 
generated will be used. Northeastern University will collaborate with Urban Arts by providing a 
darkroom. 

YouthBuild, Boston-This program pulls together the community's resources in an effort to offer 

participants an opportunity to make a constructive change in their lives while at the same time renovating 
abandoned buildings for homeless and low-income people. YouthBuild targets 17-24 year old Boston 
residents and offers hands-on job training, education toward a high school equivalency diploma, 
leadership development training, counseling and personal support, a weekly stipend of $112/week plus 

bonuses and raises, job placements at the end of the one year program and follow-up support. 
Recruitment began in October. As of May 12, approximately half of the ten purchased slots have been 

filled. 
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Family Support Services
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The Club (ABCD)—This program is a comprehensive effort to provide assistance and support to young
African American and Hispanic men from urban Boston. The Club intends to empower its members
through providing access to education and employment, assistance in solving problems, peer support,
mentorship, and help in setting and achieving long and short-term life goals.

Dimock Community Health Center—Programming begins as of June 1995. This program offers open
substance abuse counseling for Mission Main residents, in addition, to the 75 detox slots purchased by
the BHA.

HIPPY (Home Instruction Program for Pre-School Youngsters)—The BHA is currently negotiating
a contract to introduce HIPPY to the Mission Main site by the Fall of 1995. This program offers
parenting skills home instruction to assist residents in contributing toward the development of their
children and toward their preparation for preschool. It is estimated that the first cohort will be composed
of 30 families. The community service and job skills component of this program involves the mandatory
hire of residents to act in the capacity of trained paraprofessionals who act as community liaisons and
eventually undertake a portion of the parent training effort.

Project Life—This program targets young mothers with children. Project Life staff offer parenting skills
classes that offer parenting skills development, and overall self-esteem building. A contract for 20 slots
was negotiated in October 1994 and all 20 were filled for the first session.

Whittier Street also oversees Mission For Health a satellite health center which opened on site in
temporary quarters in September 1994. Mission For Health also performs door-to-door health service
outreach that has been instrumental in encouraging residents to take advantage of the various services
offered.

Whittier Street Health Center, Case Management Services—Since March 1995 two case workers have
been working part-time on-site. Services provided under the Case Management Program include: access
to primary health care for any uninsured, low-income client of the cm program, (The care will be
provided without cost to any client who is eligible by virtue of their income level; health screening
programs provided at the Teen Center and Healthy Start; health fair programs for all residents; and
ongoing health education services for residents by a variety of Whittier Street staff. (See attachment for
a more specific list of services offered.)

Summer Camp (Phillips Brooks House Association)—College-age counselors are paired with Mission
Main junior counselors. Each counselor pair is in charge of a group of 8 to 9 children aged 7-13. The
eight-week day camp activities include cultural study, self-awareness exercises, journal writing, reading,
group discussions, film viewing and field trips. Five camps are scheduled for this summer. It is
estimated that 80 children between the ages of 6 to 14 will attend.

After School Program (Phillips Brooks House Association)—The structure of this program offers
community service opportunities for college students and Mission Main youth who tutor elementary
school children three days per week. This past year about 35 children and 40 college students
participated in this program. Currently, sixty youngsters from Mission Main and Alice Taylor are
enrolled in the After School Program and three residents act as Junior Counselors.
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Education & Job Training 

ABCD-employment and job training program. The medical clerical job training session trained eight 
women to work in the medical field. The majority of women have been placed in a permanent work 
position following the internship period in which all of the women participated. Those that have not been 
permanently placed, are part of a temp workpool regularly sought after by the local m edical institutions. 
For Spring of 1995, 10 slots out of the 10 available have been filled. 

GED/ESL-A total of 44 residents attended GED sessions and 32 residents participated in the ESL 
offerings during the year-long cycle for '95-'96. A new contract with the Partnership for Empowering 
Neighborhoods (PEN) has just been finalized for the summer. This organization overseen by Phillips 
Brooks House, will offer GED, ESL, and Spanish classes to about 25 students per session for eight weeks 
during the summer. The pilot program will most likely lead to an expansion of contracted services in 
the Fall 1996. 

Among those services that are available to Mission Main residents but are located off-site are the 
following: 

Family Supporl Services 

Action for Boston Community Development, Inc. (ABCD) is Boston's official community action 
program and its anti-poverty agency. ABCD has operated several neighborhood centers one of which 
is located adjacent to Mission Main. ABCD has committed to base a Head Start program at Mission 
Main for a maximum of 120 children. 

Basketball Camp and Agassiz Village Summer Camp Programs-Through cooperation with 
Northeastern University, the BHA has purchased thirty basketball camp slots offering a day camp, 
structured recreational experience for Mission Main and Alice Taylor youngsters. In addition, about ten 
children will attend the overnight away camp, Agassiz Village, providing youngsters with a beautiful 
setting in which to interact with children from a variety of backgrounds. 

Educatwn & Job Training 

ABCD (fhe Club Career Ladder Program)-This demonstration project targets African-American and 
Hispanic men from Boston's inner city between the ages of 17 and 25 providing support services. The 
Club Career Ladder Program aims to meet the needs of youth who require a more structured and 
intensive intervention model than the Club. A year-long contract to institute the Club on the Mission 
Main site has just been finalized. By Fall 1995, 30 slots will be made available to Mission Main young 
men. 
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Appendix B

Methodology

The Windshield Survey was performed by Adams and Thacher.
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The resident survey was edited and administered by Gutteriez after it had been reviewed by the Mission
Main Tenant Task Force and an independent surveyor hired by the BHA. Gutteriez interviewed fifty
residents as they came through the Mission P.R.I.D.E. Center.

A valuable source of information was the HOPE VI application itself prepared by Amy Schectman. The
grant application provided historical data, neighborhood information and formed the basis for the section
on the baseline physical condition of the development.

Local organizations and institutions also provided useful information about the community, neighborhood
relations, the future of development in the area, and job prospects for the residents. The student research
team interviewed staff members of various community organizations and institutions including the Mission
Hill Neighborhood Housing Services, MASCO, and Northeastern University and also attended several
roundtable discussions between the BHA and the community around job development that were
coordinated by Frank Levy.

Additional information was obtained from reports prepared by other students and faculty at M.I.T.
during the 1994-1995 school year. Faculty members (Lang Keyes, Frank Levy, Aixa Cintron, Joe
Ferreria, and Mike Schiffer) sponsored courses that looked at the economic life of the Mission Main
community, the demographics of the development, and job opportunities and training for the residents.
Also incorporated into the analysis was information from a course offered in the 1993-1994 school year
on Social Service Provision by Professors Don Schon and Mel King.

The majority of the information in this report is primary source material that was collected by four
graduate students Charlie Adams, Elsa Gutteriez, Mary Quesada, and David Thacher of the Department
of Urban Studies and Planning at the Massachusetts Institute of Technology (M.I.T.). Each member of
the research team was responsible for different components of the report but all worked together to
coordinate information and met weekly with Professor Langley Keyes to discuss findings. Students
worked throughout the year directly with the BHA: Adams attended weekly HOPE VI staff meetings;
Quesada and Gutteriez worked with the Social Services Coordinator, Mary Reed, both on-site and at the
BHA Central Office; and Thacher worked with HOPE VI Director Deborah Goddard on security reform
issues.
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EXECUTIVE SUMMARY 

Peter J. McGuire Gardens is a 367 unit rowhouse-style public housing development in East Camden. 
Built on the flood plain of the Cooper River and on the site of a former unofficial dump, it is an 
unappealing development run by the Camden Housing Authority. With a residential population that is 
very low on employment, income and education measures while at the same time very high on crime and 
community fragmentation measures, it is a severely stressed and distressed development. There is a high 
degree of resident apathy and withdrawal from any joint activities with other tenants. The Camden 
Housing Authority which manages the development is itself a troubled agency with long term operational 
problems that contribute to conditions at McGuire Gardens. The City of Camden adds another layer of 
problems, with a devastated economic and tax base and a history of political intrigues and scandal. This 
set of conditions made McGuire Gardens not only a candidate for HOPE VI funds but also a truly uphill 
battle to improve. 

The HOPE VI proposal outlines a wide range of social and community services to be implemented at 
McGuire Gardens along with physical improvements. Part of this is development of a new management 
organization separate from the Camden Housing Authority to run the site. This plan recognizes the 
Authority's inability to handle the site or the grant program. The breadth and scope of the proposed 
program will be hard for any group to implement in its totality as it requires tremendous organizational 
and political skills. Some matching funds and programs that would have supported the HOPE VI project 
have already disappeared with political changes in New Jersey in the past couple of years. 

Implementation of the HOPE VI program at McGuire Gardens is just in the beginning stages. A program 
administrator has been hired. Working with staff borrowed from the Housing Authority, the program 
administrator is reworking plans according to changes in HUD's approach to the HOPE VI grants. This 
has brought another set of hurdles for those implementing the project through changes in policies and 
requirements at the federal level. These changes may or may not address local conditions, and almost 
certainly take away from local resources. 

The potential for improvement is great given the low level functioning of the development to date, but 
barriers at every level, from the site itself through the Housing Authority, City, State, and Federal 
governments make managing and implementing the HOPE VI project a truly byzantine undertaking. 

Camden - ii 



HOPE VI: Camden, New Jersey

Camden Housing Authority Overview1.0

PHA Characteristics

Percent

Site Hispanic Caucasian

Ablett Village 5 67766 29

528Branch Village 1584 1

Chelton Terrace 5 48484 11

McGuire Gardens 54 1,12843 3

Roosevelt Manor 54391 8 1

Westfield Acres 65 1,45326 8

70 26 4 4,813TOTAL

=
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The majority of residents live in single female-headed households with children under 18 years of age.
A large proportion of the population is unemployed and many individuals are receiving public assistance
of some kind (see Exhibit 2).

Editor’s Note: In general, this case study should be seen as a baseline through May 1995. A number
of events have occurred at the site since that time, some of which are included as footnotes. A future
report will capture changes and events that have occurred since that time.

The Camden Housing Authority (CHA) manages 9 developments (6 low income and 3 elderly), with a
total of 2,334 units and 4,813 residents (1992). CHA developments include low-, mid-, and high-rise
buildings, as well as rowhouses. Overall, the condition of the stock is poor. As of February 1995, the
total number of staff people at the CHA was 185, and included 120 operations and maintenance, 25
modernization, and 40 that handled central supply, purchasing, personnel, and administration.

Exhibit 1
Camden Public Housing Ethnic Composition (1992)

African
American

Total No. of
Residents

i

The CHA resident population is 70 percent African American, 26 percent Hispanic, and 4 percent
Caucasian (see Exhibit 1). These proportions represent the aggregate population and vary from
development to development.
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Exhibit 2 
CHA Residents: Proportion Unemployed/Proportion 

Receiving Public Assistance 

Percent Percent 

Percent of Percent Percent Persons Persons 

Unemployed Households Persons Receiving Receiving 

Heads of Receiving Receiving Municipal Social 

Site Household AFDC S.S.I Welfare Security 

Ablett 
76 45 - 1 15 

Village 

Branch 
87 32 2 2 8 

Village 

Chelton 
71 62 1 2 7 

Terrace 

McGuire 
93 71 2 1 4 

Gardens 

Roosevelt 
81 67 4 2 4 Manor 

Westfield 
91 38 

Acres 10 2 8 

1.2 Management History 

In both 1993 and 1994, the vacancy rate for CHA developments was 13 percent. PHMAP scores for 
1991, 1992, and 1993, were 54.37, 56.73, and 65.12 respectively. The percentage of emergency work 
orders completed within 24 hours was 90 percent for all developments managed by CHA. However, the 
same figure for McGuire Gardens was only 5 percent. In 2 percent of the cases, initiation of maintenance 
requests for CHA was by management. In 98 percent of the cases, initiation was by residents. The 
amount spent on maintenance in 1993 was $2,833,160. In 1993, at the time of the announcement of the 
HOPE VI grant there were 17 work orders backlogged for McGuire Gardens. To the knowledge of the 
research team, there are no legal cases pending against the Housing Authority. 

1.3 Security and Crime Issues 

CHA-wide crime rates (Part O and drug-related crime rates are summarized in Exhibits 3 and 4 and 
drawn from the Camden Housing Authority's 1992 HOPE VI grant proposal: 

Camden - 2 
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34665 186 7055 69

1,453677 543Total residents 528 484 1,128

.24.13Incidents per resident .10 .10 .17.14

+ 57%-15%-35% -8% + 11%-35%

205 484619 2,041646927

3151331,327402603 420

1,4535431,128484677 528

Camden - 3

Excess over citywide
rate

CHA has no security initiatives in place, there is no CHA police or security force. Patrol by city police
is extremely limited according to comments by CHA on-site staff and residents.

No. of Serious
incidents (Part I
crimes)

Total
incidents

Drug
incidents

Branch
Village

Exhibit 4
Drug-Related Crime Rates (1992)

Branch
Village

Chelton
Terrace

Chelton
Terrace

McGuire
Gardens

McGuire
Gardens

Roosevelt
Manor

Roosevelt
Manor

Westfield
Acres

Westfield
Acres

McGuire Gardens is the second worst development in terms of violent crime and the worst in regards to
drug activity. Part I crime data for 1993 shows only a small drop in serious crimes to 168 incidents from
186 in 1992. The intensity of drug activity and the inability of authorities to control it keeps residents
indoors much of the time, draws residents into the trade as a way of earning money, and contributes
heavily to the vandalism and destruction of units in the development.

Total
residents

Ablett
Village

Exhibit 3
Violent Crime Rates (1992)

Ablett
Village



HOPE VI: Camden, New Jersey 

1.4 Resident Services 

Available resident services are provided through the Tenant Relations Office, which is located. in the
Westfield Acres development. The office holds grievance hearings and serves as a referral serv1_ce_ for 
residents to supportive service providers and other community groups. The C�A has extre�ely limited 
funds for services. CHA-funded programs at McGuire Gardens all have their funds commg from the 
"Drug Elimination Program," a limited and soft source of funds. Many of these programs are offe�ed 
once or twice a year at McGuire. The only program that appears to have some freque�cy and durat1�n
is the after school program run by Mrs. Bunch, the Chairperson of the Tenant Council. The youth m 
this program provide community service activities to the Housing Authority, residents of McGuire, and 
senior citizens. Telephone interviews with some of the service providers in the region lead to the 
conclusion that there is fragmentation and poor communication in the supportive service community in 
and around Camden County and between that community and the CHA. This situation exists even though 
there is a printed directory of social services in Camden County published annually by a local 
organization. The CHA, however, is a housing authority, not a social service agency. Staff report 
feeling that they are being asked to do things in which they have limited experience and training. Staff 
say they can provide services but it takes time away from their primary responsibilities. 

1.5 Current Challenges 

There are a number of challenges facing the Housing Authority. In the research team's estimation it is 
still a troubled Authority, although its PHMAP scores are currently just above the troubled classification 
as determined by HUD. Improvement and professionalism can be attributed to leadership since 1992 
under the current Executive Director. At the same time, repeated comments report antagonisms within 
the Authority between departments that must collaborate to keep residences in habitable condition. 
Observations and interviews also reveal problems with maintenance and infrastructure that indicate that 
the Authority is having difficulty with its most basic tasks. Furthermore, the current tenant selection and 
relocation processes appear to be partly to blame for the lack of community at CHA sites. 

Troubled as it may be, many of the challenges facing this authority come from outside the agency. In 
the largest sense, the CHA is caught in the continual ambivalence in this country over what public 
housing is and ought to be. On the one hand, there is the "Helping Hand" approach that sees public 
housing as a temporary form of assistance and refuge for those who have fallen on hard times until they 
can get themselves on their feet economically. The other reality is that many residents never move out 
of the facility. Some have been there in excess of 20 years and there are second generations in the same 
facility or authority. Is public housing a short-term fix or a long-term support? Court rulings, legislation, 
and HUD policies, combined with social service policies, tend to increase the number of long term public 
housing residents by reducing Authority control over tenants and by creating more tenants through 
emancipating minors with children. The former has made public housing the recourse of last resort, 
putting everyone in need in there without screening and making it difficult to remove problem tenants. 
Current legislative actions seek to make public housing a short-term solution without providing any logic 
as to why it should suddenly work as short-term transitional housing, or providing alternatives to people 
when the short-term is over and public housing assistance has not worked. The Housing Authority and 
the tenants are caught in the middle of things that, by and large, they do not control. 

In large developments, primarily occupied by families vulnerable to crime and social isolation, there 
appears to be a lack of institutional support for developing community - that is, a neighborhood where 
residents support one another. This lack of community exists because one image of public housing is that 
of temporary housing not requiring community. Despite this image, public housing policies create 
isolated enclaves with extremely low-income and vulnerable populations. These same policies then deny 

Camden - 4 
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2.0 Description of the Development

Overview and Historic Background2.1
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Queries about when the quality of life declined at McGuire Gardens received responses that seem to
parallel answers to the same question at other public housing developments. Comments point to white
flight to the suburbs of Camden, a decrease in aggressive management supervision of the development,
little or no tenant screening, and changes in housing rules. The rule changes include those determining
rents (fixing it at 30 percent of income), the presence of adult males in AFDC families, and the

The development was seen as a positive element by tenants. There were more adult males on the site,
including 3 police officers who lived in the development. There was both a Boy Scout and Girl Scout
Troop in the development in 1965. The YMCA had an outreach program which would come to the
development to pick up children. Where the day-care center is currently, St. Joseph’s church used to
come in on Sundays and do a 9:00 and 11:00 a.m. mass.

The tenants appear to have been active and cohesive as a group when the site was "good." In 1968, the
tenant council gave up their community center to a day-care provider. There is still a day-care center
in that location.

The CHA has a bureaucratic face in its relationship with the residents. Although a Tenant Council exists
at McGuire Gardens, it is limited in its activity and leadership. Resident’s comments lead us to conclude
that tenants, seeing the weakness of the Authority in handling everyday issues and enforcement of its own
policies such as lease provisions, do not expect much of the CHA nor give it much respect.

The development opened in 1954 on what had previously been an unofficial garbage dump. The area
immediately to the East at that time was a middle class neighborhood while the neighborhood to the North
has been described as (and is still reported as) "rough".

the Authority an opportunity to control who lives in the community. As a result, those who prey on their
neighbors are allowed to remain far too long, damaging the area further.

Through the late 1960’s and into the 1970’s, McGuire Gardens is described as having been a good place
to live. The site was clean, kept up, and safe. The site was on all major access routes through Camden
at the time. There were four children’s play areas, including a pool. A concession stand in front of the
community center (now administration and day-care), run by the Commission for the Blind, sold milk,
sandwiches, candy, and convenience items. An ACME grocery store was located on Marlton Pike, two
blocks north of the development. Limited newspaper clippings were found related to that period and the
only significant comments in that period dealt with parking problems (at another CHA site).

The Peter J. McGuire Housing Development contains 367 units of two-story row housing in 48 buildings
on a 18.5 acre site, a density of 19.8 units per acre. Six and a half percent of the units at McGuire are
1-bedroom, 43 percent are 2-bedroom, 47 percent are 3-bedroom, and 3 percent are 4-bedroom.

CHA’s relationship to the city does not facilitate the provision of services to CHA residents. This is
partly because the city is itself weak, with reportedly 72 percent of its residents on some sort of
assistance, and lacking in service provision capabilities. Camden is content to let the CHA go its own
way as long as it does not have to provide much in the way of services to the Authority. CHA is
responsible for street maintenance at McGuire and there is a minimal police presence.
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emancipation of minors with children. In particular, the 30 percent rent rule was cited as pushing the 
working poor and the policemen out of the development. 

Significant changes occurred in the late 1970's when it seemed that the development might be s�ut down 
because of shifting ground and foundations. The federal government, by report, was the movmg force 
behind site studies as to whether the buildings were safe. Between 1979 and 1980 empty units were not 
filled and the vacancy rates soared. This broke up the community that had existed on-site to that point. 
Ultimately, three buildings were removed but the development stayed open. New tenants were brought 
in but there was little of a community for them to fit into. The social fabric of the community started 
to fray at this point and has continued to deteriorate ever since. 

There had been a 30 percent vacancy rate at McGuire Gardens at the time of the HOPE VI proposal in 
the spring of 1993, but that has been reduced to just 4 percent by Summer of 1995. The recent reduction 
in vacancies has been another source of problems. Westfield Acres, another CHA development depicted 
as even more troubled than McGuire Gardens, has been undergoing renovations and tenants from there 
have been moved to the vacant units at McGuire Gardens without any screening. Reportedly, some of 
the problems of Westfield Acres have in this way been transported to McGuire Gardens, as another group 
of strangers has been unceremoniously dumped at the development. An added conundrum is that by 
sending over a large group of Westfield tenants, two potentially conflicting groups have been created at 
McGuire. 

2.2 Construction and Site Conditions 

All the units were constructed in early 1950's, with occupancy starting in 1954. The individual units are 
of masonry construction with brick facing, flat roofs, and neither defined front nor back yards. 
Approximately half the units use a central heating system that exists on-site, and the rest have been 
modified in the past 5 years to have individual heaters and hot water heaters in the units. The modified 
buildings have also been given peaked roofs. 

The site is part of the Cooper River flood plain and the previous location of an unofficial garbage dump. 
Prior to construction of the development, adjoining streets were not paved. Drainage on the site is poor 
and after heavy rainfalls the streets frequently flood, especially at the periphery of the development near 
Kennedy Towers. 

The site itself is barren with no trees and limited grass. The most identifiable objects on the site are the 
large communal dumpsters used for trash collection. There is nothing that can be identified at present 
as evidence of resident control of any space outside their front door. The lack of control is reinforced 
by some residents parking their cars by their front door to better keep an eye on them and avoid theft or 
vandalism. 

2.3 Integration with Neighborhood 

The development stands out from its surrounding neighborhood through the repetitive similarity of the 
units, the lack of exterior variation (backyards, frontyards, awnings), and the sheer number of units. The 
orientation of a large number of the buildings at right angles to the streets is at variance with the typical 
house siting pattern in the surrounding community. In addition, various institutional cues, including large 
dumpsters for communal garbage collection, administrative buildings, and power plant, let residents and 
outsiders recognize it right away as an institutional housing development. Lack of any individualized 
plantings, or any other landscaping, also defines the development as public housing. The poor condition 
of streets within the development (maintained by the Authority rather than the City) also provides 
additional cues about the separateness of McGuire Gardens. 

Camden - 6 
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Physical Boundaries2.4

Security Issues2.5

Camden - 7

West of Kennedy Towers is an area of few houses and numerous industrial sites, some active. This
creates a barrier between the East Camden community and downtown Camden. To the Northwest is a
large Conrail freight yard, which also isolates the area around McGuire Gardens from North Camden and
adjacent communities.

Security is a major problem at McGuire Gardens. Over 69 percent of tenants surveyed feel very or
somewhat unsafe when alone at night in the area. Forty-four percent feel very or somewhat unsafe within
their own apartments when alone at night. Aside from the particularly high official Part I crime rates
in the development, there is a laundry list of crime and social incivility issues at the site. These include:

• Dogs. Pets are not allowed by the terms of the tenants’ leases. However, this is observed more
in the breach than in actuality. Pit Bulls are particularly popular according to residents. The
usual problems of dog feces everywhere are compounded by the lack of resident-controlled space
around their units and the use of dogs for intimidation or as a status symbol. At least one resident
has died in a shooting that grew directly out of a dispute over a dog.

There is clearly some group activity in and around the McGuire Gardens neighborhood. The
presence of lookouts and groups of adolescents is visible. Drug sales take place in the open
starting in the morning hours. There is a sufficient air of threat that some staff have indicated
they schedule themselves to complete any on-site work by 2 p.m. For location of this activity see
Exhibit 6. Tenants are almost unanimous in their perception of drug activity as a big problem
facing McGuire Gardens. Over 90 percent agree that drug sales are a big problem outside the
buildings, and 88 percent see drug use outside buildings as a big problem.

• Gang/Drug Activity. The extent of formal gangs on the site is not clear at this point. It has been
reported that previously there were gangs on the site, however, as the age of the participants has
dropped to the early teen years there is a perception among observers that previous groups have
disappeared. This has the effect of making the situation more unstable because territories are not
developed and maintained. Rather there is continual competition for territory, increasing the
likelihood of violence. The large number of new tenants from Westfield Acres adds to the
volatility of this situation.

At the western edge of the development is Kennedy Towers, a high-rise elderly housing project managed
by the Camden Housing Authority. To the north and east are residential areas. Federal Boulevard is
about three blocks north of McGuire Gardens. Federal is a major commercial area and transit route for
East Camden. From there residents can catch buses to the suburban shopping malls or to Philadelphia,
only about 10 minutes away, as well as downtown Camden.

As indicated in Exhibit 5, McGuire Gardens is bounded on the south by a large vacant site that lies
between the development and Admiral Wilson Boulevard. The vacant site was (and more or less still is)
an unofficial garbage dump. Further south of the vacant site, along the north side of Admiral Wilson
Boulevard, are gas stations and liquor stores. South of Admiral Wilson Boulevard is a motel with a
history of prostitution traffic. Just south of the motel is the Cooper River, of which Admiral Wilson
Boulevard, the vacant site, and a large part of McGuire Gardens are all built on its flood plain.
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Exhibit 5 

Figure 1. 
Site and Surrounding Features 
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Exhibit 6
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• Loitering/Intimidation. On the South end of the development (and possibly elsewhere) there is
a reported tendency for groups of adolescents to congregate on the steps of units, not moving
when asked and intimidating residents, most of whom are female. Seventy-four percent of tenants
surveyed cited "hanging out" outside of buildings as a big problem.

• Abandoned Cars. This has been a significant problem in the recent past. Abandoned cars have
been lined up, especially on the southern edge of the project adjacent to the vacant lot. These
have been used as drug drops and storage by dealers. Recently there has been some cleanup of
this problem with the vehicles being towed.

• Garbage fires. Another unpleasant fact of life in the development is the setting of fires in the
communal dumpsters. This is not only a hazard but also the smell, sight, and smoke make life
that much more unpleasant for residents.

• GraffitiNandalism. Buildings on the site are marked by graffiti, especially at the southern
perimeter adjacent to the vacant lot. Graffiti is removed, slowly, by the on-site maintenance staff.

Besides garbage fires, there is other vandalism related to drug activity on-site. This takes the 
form of vandalizing exterior lighting to prevent detection of activities. This is unintentionally 
facilitated by exterior electric boxes placed low on the buildings. It is easier for maintenance to 
reach them but also easier for vandals to break in and cut off the power to the lights. 

There are also problems with vacant units being broken into and vandalized. Staff report 
difficulty in keeping the vacant units secured so that appliances and material of value are not 
destroyed or stolen. In addition, units not closed up are used by prostitutes and their customers. 
The community center, which is not used 24 hours, has bars on the entire first floor, a testament 
to problems in the southeast corner of the development and the persistence of perpetrators. 

• Prostitution. The area of Baird Boulevard from Marlton Pike across Admiral Wilson Boulevard
has open solicitation by prostitutes starting around 9:30 a.m. This activity extends around the
entry ramp to Admiral Wilson Boulevard heading West onto the south end of the site right by the
unit now operating as the community center. A liquor store, bar, and motel close by the
development on Admiral Wilson Boulevard facilitate this. The ease of exiting Admiral Wilson
at Baird, picking up a prostitute, and getting back on Admiral Wilson also adds to the level of
activity coming here from other areas of Camden, Philadelphia, and the suburbs. For locations
of this activity see Exhibit 6.

• Crime prevention and Police protection. To put it in its bluntest form, by all reports there is
virtually no police protection at McGuire Gardens. CHA staff have indicated that they have had
to pay police overtime rates to get them to patrol the development. There is a problem in the
city's control of its police force and also possibly in its willingness to provide services to problem
areas where someone else might pick up the bill. The police do respond to calls but there is no
information to indicate how quickly that happens.

There reportedly have been attempts to organize a tenant watch group but they have all been 
failures. Given the lack of police presence, the high proportion of female head of households, 
and the general level of social fragmentation and intimidation this failure is not surprising. As 
of mid-July 1995, it was reported that Teen Watch and Junior Teen Watch groups were in the 
process of being formed. 

Camden - 10 
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2.6 Maintenance Issues

Percent Reporting

Issue N

28.842.3 28.8Broken windows 52

15.452 59.6 25.0Rats and mice
!17.361.5 21.2Graffiti 52

69.223.152 7.7Plumbing

88.53.8 7.7Electric 52

68.621.69.851Heat

2.7 Administration

Camden - 11

There are 8 maintenance staff on-site at McGuire Gardens; a foreman, 5 maintenance persons, and 2
laborers. From comments it is not clear how many of these staff are actually present and working at any
time. It is also not known if any accommodations need to be made by maintenance personnel with gangs
on-site in order to get their work done.

Only 5 percent of emergency requests are fulfilled within 24 hours according to data given to the research
team by the CHA Operations staff. This is in stark contrast to a record of 90 percent across all CHA
sites. Comments by tenants have also indicated that response to emergency requests are not frequently
met. Exhibit 7 illustrates maintenance problem areas identified by tenant surveys.

Exhibit 7
Resident Assessment of Selected Maintenance Issues

A big
problem

Somewhat of
a problem

No
Problem

Tenant selection, such as it is, is not done at McGuire Gardens but at the main CHA office in downtown
Camden. Selection is done on the basis of position on a waiting list, and that is evidently the only criteria
used. There is no other screening of prospective tenants.

There is an office manager and one assistant in the CHA office in the former community center. This
is the official face of the Authority at McGuire Gardens. It is a secured counter with pass-throughs in
the thick plexiglass screen separating employees and residents. The administrative tasks of rent, repair
requests, showing units, problems, and complaints take up much of the time. The manager also conducts
inspections of units once a year. It leaves the rest of the year for problems to develop and fester. As
of mid-July 1995 a new manager was installed at McGuire Gardens. No information was available as
to why the manager had been changed. The new manager was an experienced individual from another
site within the CHA as was the old manager.
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The existing Tenant Council is described by CHA staff and residents alike as a limited operation. Many

of the officers of the Council come from a single family and no one seems to know when meetings of

the Council are held. The president of the Tenant Council runs a community center in a converted

residential unit in the development. The community center provides tutoring for students with Federal

"Drug Elimination Program" monies, which by report are the only programmatic funds available at this

time for supported activities at McGuire Gardens. The size of the community center is such that even

these programs are limited to younger children. Space is not available for separate tutoring for

adolescents. 

3.0 COMMUNITY CONTEXT 

3.1 Neighborhood 

The area immediately surrounding McGuire Gardens and extending to the North has been described as 
being a "rough" area prior to the development of McGuire Gardens in the early 1950s. Many of the 
streets that existed near the future site were unpaved. One former resident of the area described the site 
as being an unofficial dump where he played as a young child. 

To the East along Baird Boulevard and beyond was a "businessman's neighborhood" made up of middle
class residents. A considerable segment of this community has been described as Jewish during the 
1950's when the development opened. This probably mirrored much of Camden at a time when the city 
as a whole was more prosperous and ethnically diverse, with many groups living in defined areas. Older 
residents of Camden recalled when there were clear enclaves of Polish, Ukrainian, Irish, African
American, Jewish, and other groups within the city. This has pretty much dissolved in the exodus of 
white residents in the 1960's and 1970's to Cherry Hill and other nearby suburbs. 

The current neighborhood is in some ways markedly different from the makeup of residents in McGuire 
Gardens. It is predominantly African-American and Hispanic with a small percentage of white, non
Hispanic residents. Exhibit 8 shows 1990 data on race and ethnicity for the Census Block Group adjacent 
to McGuire Gardens (fract 6013, BG 3) and the Block Group that encompasses McGuire Gardens (Tract 
6013, BG 4). 

Exhibit 8 
Racial and Ethnic Composition of Adjacent 

Community in Comparison to McGuire 
Gardens 

Tract 6013 Percent McGuire Percent 
BG3 of Total Gardens of Total 

White 2 White 3 

Black 69 Black 54 

Hispanic 31 Hispanic 43 
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3.2 Commercial Activity

Camden - 13

In addition to the inventoried commercial activity, there are bars, liquor stores, gas stations, and a motel
within a five-minute walk from the development along Admiral Wilson Boulevard.

The table in Appendix A summarizes the retail and other activities in the immediate vicinity of McGuire
Gardens. There are over 110 businesses and institutions within a 10-minute walk of the site. While this
gives residents access to a full variety of services it does not compare to what is available in the suburban
malls 5 minutes away by car, or in Philadelphia, 5 minutes in the other direction by car. The physical
location of local retail is depicted in Exhibit 9.

The city of Camden has a population of 85,000 persons. It is located directly across the Delaware River
from downtown Philadelphia. Camden is an old shipping and manufacturing city that has lost its industry
and is unable to compete with Philadelphia, a city of 2 million people, in attracting new business activity.
It has also been drained of its middle-class residents by the well-to-do New Jersey suburbs to the east,
further reducing it attractiveness to businesses. Starting in the 1960’s, middle class flight to the suburbs
and corporate disinvestment decimated the industrial and tax base of the city. Corporate disinvestment
continues to the present. The downtown area is a shambles with vacant buildings on Market Street. The
largest operating facilities in the downtown are the county courts, social services, and prosecutor’s
offices. Handsome buildings remain from Camden’s halcyon days between 1900 and 1929 but they are,
for the most part, vacant and decaying.

Some businesses and operations have clearly been in the area for a long time while others, particularly
the consumer goods operations, appear to be relatively new and marginal operations. Much of the
furniture and clothing appears to be inexpensive and of low quality. Some of the retail outlets seem to
be a hodge-podge of whatever the owners deem saleable in the neighborhood and can lay their hands on.
These appear to be marginal, family-run businesses. None of the retail are major stores or parts of
chains.

The composition of the development in 1990 was more heavily weighted towards Hispanic residents than
the adjacent community. Other differences include residens in the neighborhood (Tract 6013, BG 3)
having a per capita income of $8,150 compared with $4,900 for residents of McGuire Gardens. The
education levels also differ significantly, with the surrounding community having 35.7 percent High
School graduates while McGuire has only 17 percent High School graduates. Age and gender
breakdowns of the two groups do not show wide disparities but small variations exist. The median age
for adults in the neighborhood in 1990 was 36 compared to 35 at McGuire Gardens. However, the
median age for the total population was 25 in the neighborhood while only 21 at McGuire Gardens,
indicating the higher prevalence of children at McGuire. The neighborhood population was 45 percent
male while it was 42 percent at McGuire. It is not clear whether the racial, income, and education
disparity between the neighborhood and McGuire Gardens are due to a recent wave of immigration of
those at the lowest point on the economic ladder into McGuire Gardens or some other factors. Clearly,
however, McGuire Gardens represents a more impoverished and vulnerable population than its adjoining
neighborhood.

Neighborhood and city employment opportunities in Camden are limited by the poor economic health of
the neighborhood and the city. Some employment opportunity exists in the service, marginal retail, and
industrial sectors. Likewise, employment opportunities in the City of Camden are limited including
service, retail, industrial, and institutional jobs. The unemployment rate for the City of Camden for 1992
was 17 percent, in comparison to a regional rate of 7 percent. It is reported that almost 72 percent of
Camden’s population is on some form of assistance.
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3.3 Community Resources

i

4.0 HOPE VI Planning Process

4.1 Background and Chronology

Overview of the HOPE VI Plan and Major Goals4.2

Camden - 15

The City of Camden and Philadelphia have been designated a bi-city Enterprise Zone; and, as such, are
expected to receive funds intended to stimulate economic development.

Widely supported, the original plan was submitted in 1993 and was the result of the efforts of many
members of the public, private, and not-for-profit sectors of Camden County, as well as, residents of the
Camden Housing Authority.

The presence of government facilities and community development groups is summarized in Exhibit 10.
It shows the presence of several elementary and middle schools and 2 high schools in the area, although
there are no elementary schools within a quarter mile of the development.

There is both a police mini-station and a fire station within 10 minutes walking distance of the
development. These institutions and the Camden County Department of Health Regional Health Center
are located near each other along Federal Street.

Programmatically, the plan and goals seek to address residents’ problems in an holistic fashion including
consideration of physical, educational, psychological needs, as well as, the condition of the built
environment in which they live. To accomplish this, the plan aims to provide residents, through a

There is bus service along Federal Street to downtown Camden, center city Philadelphia, and the suburbs.
There is also bus service north and south along Baird Boulevard. Service varies between 20 minutes to
one hour headway between buses. There is limited evening and weekend service, with some buses
bypassing the McGuire Gardens area at these times. The long headways and limited off-peak transit
service can make it very difficult for those without cars to travel far from home. Easy access to Admiral
Wilson Boulevard, however, means anyone with a car can be at the suburban malls or downtown
Philadelphia within 5 minutes.

Selection of McGuire Gardens for the HOPE VI grant was based in part upon an overall needs rating
using the four rating criteria recommended by the National Commission on Severely Distressed Public
Housing, which are: percentage of families living in distress, rates of incidence of serious crimes,
barriers to managing the environment, and physical deterioration. In addition, McGuire Gardens is
physically isolated and with limited transit service to desirable commercial areas in Philadelphia and
suburbs to the east. The residents are in need of the full range of educational, job training, health, drug
prevention/counseling, and case management services required to address the physical, educational, and
psychological needs of people in poverty. Another factor affecting selection was the Governor’s
"Camden Initiatives" plan, which was expected to be complimented by the HOPE VI grant.

The nearest parks are about one-half mile away. How safe these places are is not known but getting to
the parks by foot requires crossing somewhat empty areas frequented by prostitutes. No other
playgrounds are available to residents unless they go to an elementary school more than a quarter mile
distant. No operating playgrounds are available on-site at McGuire Gardens.
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Exhibit 10 
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4.3 Resident and Community Involvement in Implementation

4.4 Physical Plans

i

Camden - 17

Participation by residents and the community in the planning process was broad, ranging from resident
surveys to input from steering committees composed of leaders in local government, the private sector,
and the non-profit sector. Through the Success Against All Odds Board, known as the Family Success
Board, resident and community participation will continue throughout implementation of the HOPE VI
grant.

representative Tenant Council, partial management of the development outside of the Housing Authority.
Beyond control of the development, the plan seeks to provide a series of life and occupational skills
directly and indirectly through providing residents with occupational training and giving them the
opportunity to operate businesses serving the community. The plan further calls for involving the
residents in the organization decision-making and maintenance processes.

Systems Improvements. Drainage, flooding, and ponding of water in the development
must be addressed. A survey of the sanitary sewer system must be conducted and then
redesign and upgrade of the entire sewer and storm drain system must be conducted. In
addition, site grading and landscaping including the demolition of existing parking lots,
curbs and sidewalks, must be done and conversion of the remaining 155 units to
individual water heaters and heating units. Conversion to gas heaters will allow removal
of boilers in the current administrative building allowing its reuse as a training center.

Physical Revitalization. While the number and location of units will not change, a
comprehensive renovation of the development is proposed, including: modifications to
existing units for handicapped access to 18 units—4 two-bedroom units, 4 three-bedroom
units, 10 one-bedroom units including widening doorways, location of bath and bedroom
on first floor, installation of appropriate equipment in kitchens and baths, and installation
of adaptable cabinets in the kitchen.

Interior Improvements. All units will be rehabilitated to HUD’s Housing Quailty
Standards including: bath/kitchen, lead-based paint removal, electric work, plumbing,
repair/installation of smoke detectors, repair/replacement of windows and screens,
repair/installation of front and rear door locks, replacement of door frames,
repair/replacement of resilient tile flooring, correction of floor sagging, repair of cracks
in walls, rodent treatment, and installation of sound insulation between units.

Exterior Improvements. Improvements to the exterior of McGuire Gardens units will
include: improved courtyard lighting, paving (with brick or concrete pavers in a
pattern), the addition of playgrounds and tot-lot; benches; trees and low curved walls;
sign-posting areas on the wall to courtyard entrances; low and attractive, individual see-
through fencing for front and rear yards; mud/storage rooms; exterior trash areas; and
general upgrade of exteriors of units including doors, windows, repair of wall cracks due
to separation of brick face from front and replacement of concrete steps. Discussions
about defensible space have taken place between the research team and HOPE VI
program administrator with strong interest in modifying access to the site from the
adjacent highway.
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4.S Management Plan 

CHA does not have the resources to manage a project the size of the HOPE VI, therefore, the current 
management will be replaced by Success Against All Odds (SAAO), a non-profit corporation created by, 
and responsible to, the CHA. SAAO will be guided by policy developed by the Family Success Board, 
which will have 19 members (51 percent of whom shall be residents of McGuire Gardens) and will 
include: the Executive Director of the Housing Authority, a resident of the surrounding community, the 
Chief of Police, Director of the Jobs Training and Partnership Act Program, the Superintendent of the 
Board of Education, the Director of Economic Development for the city, one leader from the business 
community, an on-site service provider, and one public housing resident chosen city-wide. 

Management will be located on-site in the new SAAO support building. A Housing Manager, who will 
report to the SAAO administrator, will be responsible for the day-to-day operation of McGuire Gardens. 
Other directors will be hired to manage the following functions: construction, program development, 
success communications network (see Section 4. 7), finance and management information systems, 
recreation, family services, and economic development. There has been no determination on how 
maintenance will be handled. It is not clear what role current CHA on-site staff at McGuire Gardens will 
play at the revitalized development. 

In addition, approximately 16 units of transitional housing will be provided for tenants who will be 
moving into private housing. 

4.6 Resident Services 

Input from residents was obtained through more than 150 hours of information gathered through group 
sessions, and 125 hours of one-on-one interviews. Several discussion sessions focused on youth aged 6 
to 20. A resident survey was conducted to assess demographics, family size and needs. The following 
list provides information about the services needed and the programs that will be implemented. 

•

• 

Case Management. The objective is to involve families in creating a "prescription plan"
for themselves in order to heal each family members fractured life and formulate a plan
of care to strengthen the family unit as an economic force.

An on-site generic case management system will be implemented which will work to 
ensure that clients "with complex, multiple problems and disabilities receive all the 
services they need in a timely and appropriate fashion.'" The program will utilize case 
managers to link clients to direct service providers spanning health, social, educational, 
welfare, criminal justice, labor, business, employment and recreational services. 

Coping Skills. The objective is to develop a sense of pride, self-identity, and feeling of 
empowerment through education and training which can be applied to the full range of 
drug and alcohol problems within McGuire Gardens. 

In- and out-patient services for substance abuse, education, prevention and treatment. 
Partnerships with the following providers will be established: 

- West Jersey Hospital's Alcove Program for 3-day detoxification

1 Implementation Grants Application, City of Camden Housing Authority, 1993, p.F-1.
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5

Parenting Seminars

Budgeting/Credit Counseling Seminars

Homemaking Programming

Camden - 19

I

— a series of seminars to introduce and instruct residents in the preparation of a home
budget.

— Credit/Debt Counseling

— Camden County’s Turning Point and Step-Up Programs-Rehabilitation/Halfway
House Treatment

— A mentoring program for young and single mothers will include a peer counseling
component

— Camden County Council on Alcoholism and Drug Abuse, Inc. will provide parenting
sessions on an ongoing basis

— Rowan College has agreed to form a partnership with the residents to offer
educational programs designed to help parents understand psychological and physical
development of children and parenting skills.

Medical. The objective is to overcome gaps in primary medical care through the
promotion of health education, intervention, prevention, and treatment including early
disease detection and elimination of damaging behaviors.

s

— CHA staff will give sessions on how to effectively maintain their units and
surrounding exterior areas,including preventative maintenance techniques.

— CHA will coordinate interior design sessions provided by J.C. Penny

— Independent Living Workshops—The Camden Urban Women’s Center curriculum
will include: dinner preparation, table setting, shopping, menu planning, budgeting,
shelter, food, clothes, legalities, social life, doctors, dentists, recreation and career
opportunities.

West Jersey Hospital is willing to provide on-site primary care, dental screening,
preventative screenings, and well baby care. Residents will utilize West Jersey Hospital
as their acute care provider. Planned Parenthood will provide on-site outreach and
education programs.

Life Skills. The objective of this portion of the program is to reduce the stress of
parenting, as well as increasing the well being of children living in McGuire Gardens and
surrounding neighborhoods. In addition, the program seeks to create opportunities for
adults and youth to enhance their abilities to live with a sense of accomplishment and
personal fulfillment.

Programs will be supervised by the participating partners. All patients receiving
substance abuse treatment services must enter the aftercare phase of the program for a
20 to 24 month length of stay.
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Youth Seminars 

Boys and Girls Clubs of America will institute a program at McGuire Gardens. 
_
The 

program will be operated under a Board of Directors and staffed by a trained 
professional assisted by other full-time, part-time, and volunteer workers. 

"Making the Transition to Adulthood' -a series of seminars coordinated through the 
Director of Community Services at Cooper Hospital. 

Teen support groups 

Parent/Youth groups 

Mentoring 

Manhood/Womanhood Programs 

Cultural Diversity Seminars for Youth 

Homework Center 

• Basic Education. The objective is to create an alternative educational experience which
captures the attention and commitment of drop out students; to enable them to lead
economically and socially productive lives.

CHA in partnership with Camden City Public Schools and Rowan College will develop an
accredited Learning Lab/Demonstration School on-site. It will utilize the latest information
on urban school students' success. Students and staff will meet with community and business
leaders to ensure participation in program planning. Students will be involved in every aspect
of the school's development.

Community Service Plan 

The following is a summary of the community service plan as described in the grant application by the 
Camden Housing Authority. A new plan was being drawn up at the time this report was being written. 
No further information was available at this time. One issue here is the availability of other sources of 
funds for the community service component. Political changes at the state and federal level make one 
skeptical about the availability of significant resources beyond the HOPE VI grant to support these 
activities. 

Youth are to be involved in all aspects of planning, management and operation of the Success 
Communications Network (SCN). A Youth Advisory Board will be formed (composed of residents of 
McGuire Gardens and other CHA housing developments, plus young members of the at-large 
community). This group will work closely with the Public Relations Communications Officer to plan, 
execute and monitor all SCN activity. 

The Success Communications Network is the vehicle by which community service will be delivered at 
McGuire Gardens. The program will be housed and operated in a new building that will be located on 
the perimeter of the site. SCN programs will be designed to meet certain human, educational and 
services needs of McGuire residents and the surrounding community, and will also extend to other HA 

developments and the city as well. 
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Proposed activities of the SCN include:

Intended outcomes of SCN programs:

Economic Development/Neighborhood Revitalization Plan4.8

Camden - 21

Involvement of neighborhood leaders and local government in the planning process for the grant was
extensive. Members of the steering committee mailing list include (but are not limited to): Camden City
Council Members, County Freeholders, area economic development corporations, the Department of
Community Affairs, non-profit housing organizations, police, the parking authority, area hospitals,
members of the religious community (churches), public and private social service providers, community
residents, and Camden Housing Authority employees. The following programs are a result of the grant
planning process.

• Career awareness;
• Open dialogue between children and parents and McGuire residents and the city;
• Public education about drug/alcohol/substance abuse and child abuse;
• Wholesome family recreation;
• Fulfilled educational needs of 18-25 year (especially parents who may not be able to attend

school);
• Resident and senior involvement;
• Dispel the negative image of public housing;
• Employment and training for youth;
• A resource of college funds for target population;
• Serve as a mode of access to educational, community, and recreational activities for an

otherwise disenfranchised population.

• Community-wide production/distribution of a monthly "Resident Affairs" newsletter;
• Televised remedial high school and college level courses;
• Community viewing of bilingual, foreign language and popular American films;
• A wide range of bilingual educational activities for all age groups;
• Radio and tv programming that is of interest to the McGuire Gardens and surrounding

community; and
• Skills training through experience for youth in the following areas (including but not limited

to): writing, computer technology, telecommunications, engineering, radio/t.v. production,
advertising, marketing and sales.

• Economic revitalization of community. The economic revitalization program seeks to
provide residents with the necessary vocational, professional and/or entrepreneurial skills for

The target population for SCN programs is 7 to 18 year olds. The programs will address high
unemployment rates, the lack of services in close proximity to the development, the problems of single
female-headed households, and a general lack of skills and/or education among residents.
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achieving desired employment and/or successful business development to expand th� resident view
of job opportunity to include the goal of lifetime career choices. The programs mclude: 

A program to prepare residents for allied health care careers will be facilitated by a 
partnership between CHA and Cooper Hospital University Medical Center's Professional 
Training Program; 

On-site Food Service Training and Business Center; 

Two resident-run laundromats; 

A van service that will provide transportation for residents to surrounding townships for 
employment purposes, grocery shopping, and doctors appointments; 

Rental co-op to supply residents' needs for small equipment such as vacuum cleaners, rug 
shampoo machines, etc. A discounted fee will be charged for the rental and residents 
will staff the co-op on a part-time basis for salary; 

The existing boiler room will be converted into a training module for plumbing, 
electrical, carpentry and other maintenance procedures to prepare residents for jobs in 
these trades. Training will be contracted to CHA staff, trade-union volunteers and 
Camden Vocational & Technical College; 

A food cooperative will be developed by the residents for non-perishable food items, 
which will be purchased in bulk and sold to residents at cost, plus mark-up for expenses. 
This is being developed in order to compensate for the lack of affordable, quality 
shopping in the area; 

Child day-care services will be provided by the residents in partnership with Respond, 
Inc. and the Camden division Office of Economic Opportunity. A full spectrum of child 
day-care services will facilitate single parent participation in education and employment 
opportunities training; and 

A video game room containing leased video games will be operated by McGuire Gardens 
youth as an entrepreneurial activity. Proceeds will be used to create a college/vocational 
school educational fund; 

5.0 PROGRFSS ON PLAN IMPLEMENTATION 

Progress on implementation of the CHA's plan has been slow. Until December 1994 there was no 
program administrator for HOPE VI and all matters were being handled out of the Housing Authority 
Executive Director's office. There were a number of local and outside candidates interviewed for the 
position and pressure was evident to hire a local person. The final choice was someone who was a city 
councilman, a member of the Board of Commissioners for the Housing Authority, and a resident of the 
area around McGuire Gardens. He currently has a temporary staff working for him of 4 persons 
borrowed from the Housing Authority. He will have to hire a permanent staff of program directors once 
the permanent SAAO Board is established and contracts signed with the Housing Authority.-

Since then a temporary SAAO Board has been appointed by the Housing Authority. It consists of the 
current Chair and Vice Chair of the Tenant Council, the Chief of Police, two Commissioners from the 
CHA Board of Commissioners, the Executive Director of the Housing Authority, the Superintendent of 
Schools for the City of Camden, the President of the Camden Chamber of Commerce, and one 
businesswoman. These people serve temporarily until HUD approves the bylaws of the SAAO Board 
and its relationship to the CHA. At that point the CHA will make regular appointments to the SAAO 
Board. It is most likely that it will be the same people. 
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Other activities currently under way include the search for a legal firm to serve as counsel for the HOPE
VI program and the SAAO Board. It is expected that a firm will be selected in the near future. Another
change in the plan is the possibility of placing a community policing unit on the site. These would be
paid for by the CHA, possibly out of drug elimination funds. The CHA would "purchase" graduates of
the local police academy and they would operate on the basis of an inter-local agreement between the
CHA and the City.

The community service component of HOPE VI is "almost under agreement" between AmeriCorp and
the HOPE VI administrator. The local research team has received comments that AmeriCorp staff have
been heavy handed in their approach and antagonistic to local agencies. At this point the agreement calls
for the SAAO to hire an AmeriCorp sponsored group to run a large portion of the community service
component. Other details are unavailable at this time.

The first resident consultation meeting has taken place. At this meeting the HOPE VI administrator
handed out the existing bylaws for the Tenant Council and explained the bylaws to tenants. He is in the
process, as of this writing, of having the bylaws translated into Spanish for those residents who do not
speak English. After this is done, distributed, and explained again, there will be a one-month nominating
period for those residents who wish to run for the Tenant Council. The requirements for miming for the
Council are that one be in good standing with the Housing Authority (criteria unknown) and that your
name be on the lease for the unit you occupy. The new officers are expected to be named to the SAAO
Board.

Other implementation activities include an initial engineering report on-site conditions where the services
support building is supposed to be built. The second phase of the study should be finished by the end
of June 1995 and then the program administrator will have to deal with acquiring the land, now a vacant
lot. They are also scouting for a second location in case acquiring the first is too expensive or if the site
is not appropriate for construction.

Major delays in the implementation program appear to be due to changes in HUD’s requirements for the
project. Time consuming activities for the HOPE VI administrator have included dealing with reporting
requirements to HUD and avoiding turf battles between HUD headquarters in Washington and the local
field office. There is a sense among the local research team that HUD is pulling back from its initial
commitment to grant waivers to Housing Authorities in order to stimulate innovative approaches to
solving management problems. It is also not clear from HUD what will be the allowable relationship
between the Tenant Council and the SAAO Board or if operating subsidies for McGuire Gardens will
have to come out of the grant. These all have important implications for heading the project off in one
direction or another.

To add to the complications for implementing this complex scheme, the political climate that prevailed
when the proposal was submitted no longer exists. The governor of New Jersey had been a Camden
native but has been replaced by someone from another part of the state. As a result some matching funds
and related projects have vanished and the political atmosphere appears to be hostile, with the legislature
trying to produce large tax cuts over the next several years. The likely outcome is that communities will
be forced to look to their own tax base to provide services previously supported at the state level. This
does not bode well for Camden or any other financially impoverished community in the state. The
disparity between the haves and have-nots in New Jersey is certain to increase in the near future.
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7 .0 CONCLUSIONS 

HOPE VI: Camden, New Jersey 

It is very early in the implementation of the HOPE VI project at McGuire Gardens. The program, as 
originally devised, is ambitious and without precedent for the Housing Authority to manage. It is also 
built on a somewhat rosy vision of what can be leveraged with the dollars available and how far they will 
stretch. Already some of the expected matching funds have evaporated due to changes in political 
regimes at the state level. 

None the less, the Authority and the HOPE VI administrator wish to keep the high goals they have set 
in the grant application. They have embarked on the paper trail necessary to put the institutional and 
physical pieces of the program into place. How far they will be able to go remains to be seen. Any 
improvements will be welcome at the site, which is in a dismal physical and human shape. It will be 
interesting to see how far the program can move away from the CHA under the proposed configuration, 
avoiding the problems, internal and external, that have bedeviled the Authority in its attempt to run a 
decent and safe housing development. 

There are a large number of physical issues and barriers that must be overcome to improve McGuire 
Gardens. As just one example, a simple but critical issue is the reduction of easy on-off access to the 
development from the limited access highway that supports buyers for drugs and prostitutes. 

In the few residents that we have met, we have seen that some who are extremely capable and self starters 
while others have few skills to work with and less motivation. What they all lack is the experience in 
doing things for themselves, or in struggling to get organizational activities done. What they need is 
support in "doing" and training in "organizing themselves." They need to do more than have things done 
for or to them. This lack of experience will be a real pivotal issue that needs to be addressed effectively. 
How the SAAO Board, the HOPE VI staff, the Housing Authority, and the tenants themselves come to 
grips with this need will determine how far the project can actually go in meeting its goals. 
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HOPE VI: Camden, New Jersey

Commercial & Institutional Sites in McGuire Gardens Defined Neighborhood

CommentsSIC CODE
Live poultry/slaughtering/retail sales-has a strong odor1

Formica tops, cabinet works1

Screen printing1

Messenger and delivery service (trucking company)1

2

1

Candy distributors1

(Same place as 511)1

Pharmacy, dry clean, photo and variety-all one store1

4

9

1

1

2

1

This store has a well maintained exterior1

Small store- low quality clothes1

Small stores- low quality clothes2

Small store- low quality clothes1

Camden - 31

Appendix A
Inventory of Commercial and Institutional Facilities

Food markets-8 small sized, Spanish food market, meat
market, oriental grocery, produce, fish, Cousins (mid
sized market)

Party favors, health and beauty, hardware, general
merchandise

Wholesale distributors of paper products and janitorial
supplies

Steel fiber plastic drums-new-recondition-shred, printing
machinery

561
Mens and Boys Clothing- Retail

One Seven Eleven convenience store, small bakery with
luncheonette

275
Commercial Printing-Manufacturing

421
Trucking & Courier Services-Transportation & Public
Utilities

549
Misc. Food Stores-Retail

201
Meat Products-Manufacturing

243
Millwork, Plywood & Structural Members-Manufacturing

511
Paper and paper products-Wholesale

514
Groceries and Related Products-Wholesale

519
Misc. Nondurable Goods-Wholesale

533
Variety Stores-Retail

541
Grocery Stores-Retail

542
Meat and Fish Markets-Retail

564
Children’s & Infant’s Clothing- Retail

508
Machinery Equipment and Supplies-Wholesale

552
Used Car Dealers-Retail

562
Women’s Clothing-Retail

539
Misc. General Merchandise Stores- Retail

543
Fruit and Vegetable Markets-Retail

553
Auto and Home Supply Stores-Retail



HOPE VI: Camden, New Jersey 

SIC CODE # Comments 

565 I Mid-size store- low quality clothing 

Family Clothing- Retail 

566 3 Some stores feature more than one kind of product (e.g. 

Shoe Stores- Retail shoes and clothing) 

569 3 Variety stores 

Misc. Apparel & Accessories- Retail 

571 6 Lamps, kitchen, bedroom, dining room, discount bedding, 

Furniture & Home Furnishings- Retail floor & tile, carpet. Mostly cheap merchandise 

572 I Refrigerators and TVs 

Household Appliances- Retail 

573 I Electronics(TVs), shoes 

Radio, Television & Computer- Retail 

581 13 Restaurants vary from fast food to low priced family 

Eating and Drinking Places- Retail restaurants to delicatessens, night club/lounges, pizza 

parlors, and cheap takeout Chinese food. 

591 3 These pharmacies also act as variety stores carrying an 
' 

l 
Drug Stores & Propriety Stores- Retail eclectic assortment of products (one is the same as 533) 

592 3 Discount liquor and lottery, bars. Although there are only 
Liquor Stores- Retail 3 establishments formally classified as liquor stores here, 

3 of the 13 eating and drinking places (SIC 581) are 
primarily places to consume alcohol 

593 I Used appliances such as washers and dryers (large 
Used Merchandise Stores- Retail appliances) 

594 I Jeweler 
Misc. Shopping Goods Stores- Retail 

599 I Pet store 
Retail Store, 

603 2 United Jersey Bank, Chemical Bank 
Savings Institutions 

721 2 One laundromat, I laundromat /self-serve car wash 
Laundry, Cleaning and Garment- Service 

723 5 Nail salon, beauty salon/barber shop, pedicure 
Beauty Shops- Service 

724 3 Barber, barber/beauty 
Barber Shops- Service 

729 2 One check cashing/pizza (also included in SIC 58 I ), I 
Misc. Personal Service travel agency 

736 I Temporary personnel service 
Personnel Supply Services 

738 I Income tax returns, notary public, accounting and financial 
Misc. Business Services consulting 

753 3 Mufflers, brakes, front end, shocks. One may not be in 
Automotive Repair Shops operation. 

754 I Self-service car wash/pizza (same place as 729) 
Automotive Service, except repair 
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a CommentsSIC CODE

1 Rebuilds and repairs laundry equipment

1 Dance club

3

3 Dentists

2 Chiropractor, optometrist

1 Day care center

1 Teachers union

3

1 City repair shop

2 Police mini station, fire house

1 East Camden Community Center

Camden - 33

Church, School of International Ministries, Humane
Vegetarian Church-non-violence

Family doctor/Ob/Gyn/pediatrician, Cam Care-adult,
Ob/Gyn, pediatrician, dental), Cam Care- Camden County
Dept of Health Regional Health Center

919
General Government

922
Public Order and Safety

866
Religious Organizations

863
Labor Organizations

801
Offices & Clinics of Medical Doctors

802
Offices & Clinics of Dentists

769
Misc. Repair Shops

799
Misc. Amusement, Recreation Service

953
Housing and Urban Development

804
Offices of Other Health Practitioners

835
Child Day Care Services
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HOPE VI: Camden, New Jersey 

APPENDIX B 

METHODGY 

The data collected for this project came from individual interviews, telephone interviews, a random 
survey of residents of McGuire Gardens, and archival data. 

Individual interviews and meetings were held with the Executive Director, HOPE VI Program Director, 
and Director of Operations at the Camden Housing Authority. A series of scheduled meetings were held 
with the Executive Director and HOPE VI Program Director over the course of the research project to 
review recent events and changes in the project. 

Other Housing Authority staff, including the Manager at McGuire Gardens, the Maintenance Chief, and 
the CHA Assistant Director of Human Services were interviewed, and in turn referred the research team 
to other contacts in the Authority and the community. The largest percentage of useful contacts came 
through this snowball process. 

Iri order to contact service providers, the Authority staff lent the research team a copy of a Camden 
County Directory of Service Providers. From here the research team culled groups and individuals for 
telephone contacts in order to interview groups as to their areas of service, their services, their 
relationship to the Housing Authority, and their experience with McGuire Gardens. This proved to be 
a difficult experience as many of these not-for-profit and volunteer groups failed to return phone calls or 
had disconnected their phones. 

One serendipitous source of historic and organizational information came from a business contact of a 
member of the research team. The person had lived in the neighborhood when McGuire Gardens was 
built and was able to provide historic information that would have been available nowhere else. 

Archival information was scarce and difficult to come by. Camden has no significant newspaper and 
public libraries collections were extremely limited. Police data was very difficult to obtain. It took 6 
months of requests through various channels, including personal letters from the HOPE VI Program 
Director to get raw Part I crime data for 1993. 

Surveys of residents were conducted through the hiring of i residents, one African-American and one 
Hispanic to conduct the surveys. The surveyors were recommended by the development manager. They 
were trained through conducting full interviews with each other and the research staff. A list of all 
leaseholders in McGuire Gardens was obtained from the Authority and the resident surveyors helped 
divide the group into English-speaking and Spanish-speaking households. Based upon the proportion of 
households in each group a systematic random sample was selected. These households were sent a letter, 
in Spanish or English as appropriate, explaining the purpose of the survey and identifying the surveyor 
who would be contacting them. The surveyors then made 3 attempts to contact and survey everyone on 
the list. There were no refusals. 
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EXECUTIVE SUMMARY 

The Housing Authority of the city of Charlotte manages and operates 3,897 conventional public housing 
units which house more than 11,000 residents. Of the authority's 26 public housing developments, Earle 
Village ranks as the largest and most troubled development. 

Constructed in 1967, Earle Village's 409 row townhouses stand in stark contrast to the modern 
skyscrapers of its neighbor, Charlotte's prosperous Central Business District. Other than a small grant 
from the city of Charlotte for landscaping and porch enhancements, Earle Village has received no 
modernization funds since construction. 

Physical characteristics isolate Earle Village from the downtown area. The development sprawls across 
36 acres of urban land that is dotted by parking lots and vacant parcels of land, and is dissected by major 
thoroughfares that feed commuters from the nearby interstate to the downtown area. 

Social as well as physical stress characterize Earle Village. Some 1,200 of Charlotte's most economically 
and socially-challenged residents call Earle Village home: the median annual income in Earle Village 
is $5,639 compared to a city-wide median of $40,600; 67 percent of Earle Village residents are 
unemployed while Charlotte boasts an unemployment rate of 5 percent; Earle Village residents complete, 
on average, only nine years of school; and 95 percent of the heads of household are female. Crime 
impacts the quality of life of Earle Village residents. While 1994 data indicate that city-wide crime rates 
decreased, the violent crime rate in Earle Village remained 13 percent higher than in the city. Part II 
crimes, such as burglary, were 106 percent higher in the development than in the city. 

Solid physical structures, a prime urban location and a business sector interested in more downtown 
residential development form a foundation for the revitalization of Earle Village through the ambitious 
HOPE VI program, initially funded with $34.6 million in funds from the U.S. Department of Housing 
and Urban Development. A later amendment to the grant increased its total award to $41,740,155 to 
reflect changes in the Master Plan for Earle Village. The program, as the Charlotte Housing Authority 
(CHA) envisions it, consists of a plan to address the physical distress of the development as well as the 
social and economic distress of its residents. Through partial demolition and landscaping, Earle Village 
will be altered to soften the scale of the development's large expanse and minimize the impact of major 
streets. In addition, renovation and new construction of units are proposed to meet the housing needs 
of the elderly and families participating in the HOPE VI program. 

HOPE VI, however, is more than a physical renovation. The CHA has designed three specific programs, 
the home ownership, self-sufficiency and elderly programs. An intensive case management program 
troubleshoots problems residents may encounter in achieving their goals. These programs are aimed at 
assisting residents, particularly in the self-sufficiency and home-ownership programs, in becoming 
economically and socially independent and getting out of public housing. As such, a variety of supportive 
and community service programs will be provided by public and private agencies to Earle Village 
residents. Programs include job skills training, high school completion programs, day care services, 
nutrition and parenting classes, after-school tutoring and senior and prenatal health care programs, among 
other services. 

Revitalization of the entire community is seen as key to the success of HOPE VI. As part of a larger 
community-wide revitalization scheme, the CHA is pursuing a variety of strategies, such as the creation 
of a non-profit Economic Development Corporation, to involve the public and private sectors in the 
redevelopment of this area. This plan to bring mixed-income and commercial development to the Earle 
Village community intends to afford greater economic and social opportunities to area residents. 

Charlotte - ii 
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Charlotte - iii

Charlene F., a 28-year old mother of two small children in Charlotte, NC, has called the deteriorated
Earle Village public housing development home for nearly two years. She moved into public housing
because of the unpredictable nature of her job: seasonal layoffs caused her to develop severe financial
problems. She was happy to find a "safety net" at Earle Village, where she would not worry about the
small family being evicted.

Public housing has not been temporary for Frances R., 46, who has lived in Earle Village for more than
20 years, raising two children to graduate from high school. Her nine-year-old granddaughter lives with
her now. Earle Village was a nice neighborhood when Frances moved into the development, but drug
problems and children with little parental supervision have changed the neighborhood. The apartment
"is not worth it any longer," she says. She pays $390 per month for rent (including utilities), based on
the salary she earns working as a housekeeper for the county, a job she has held for five years.

The Charlotte Housing Authority’s HOPE VI overall goal is to develop economic self-sufficiency for the
residents of Earle Village -- assisting Frances with owning her own home and aiding Charlene and
Vanessa in getting back on their feet and moving out of public housing within five years. By providing
a battery of services including training and education, on-site day care, assistance with money
management, and one-on-one counseling to overcome any barriers facing these women, the housing
authority will require these residents and 209 other program participants to become economically
independent and self-sufficient within five years. It is a challenge for many of the residents of Earle
Village, some of whom are multi-generational occupants of public housing. But the program provides
hope for those residents who want a better life: "At last we’ll have something that’s ours,” says Frances.
"I’ll feel good [about it]—for once in my life, I can say I have something—a house. It’s something I’ve
always dreamed about."

"Being in public housing gives you the opportunity to go to school and get training to get out on your
own and not worry about being put out," says Charlene. She views dependency on public housing as a
temporary condition.

Vanessa B., 35, is unemployed and has lived in Earle Village for four years. Currently enrolled in GED
classes held on the development’s property, she wants to secure her degree, then get computer training
so that she can go to work in a local bank. "I’m sorry I waited as long as I did [to go to school]," says
Vanessa. "My children have been an inspiration to me." Her son is in the military and her daughter
works in a bank. A third child, 13, lives with her now in Earle Village. But Vanessa stopped working
a year ago when health problems prevented her from continuing her job at a nearby hotel.
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1.0 Charlotte Housing Authority Overview

1.1 PHA Characteristics

Age Male Female Total

0 - 10

11 - 18

19 - 40

41 - 60

61 +

TOTAL

Charlotte - 1

Editor’s Note: In general, this case study should be seen as a baseline through May 1995. A number
of events have occurred at the site since that time, some of which are included as footnotes. A future
report will capture changes and events that have occurred since that time.

CHA-wide, African-Americans represent 87.9 percent of the total population. White residents account
for 12 percent, and other minorities comprise 0.1 percent of the total population. CHA residents are
youthful with 35 percent of the CHA population falling below 11 years old. Fifty-three percent of CHA
residents are 18 years old or younger. Females account for the majority of the CHA’s total population
(65 percent). (See Exhibit 1.)

3,967
35%

1,943
49%

995
25%

506
13%

304
8%

219
5%

2,573
34%

1,114
15%

1,024
14%

1,912
25%

891
12%

11,481
100%

3,079
27%

2,019
18%

3,855
35%

1,418
12%

1,110
10%

Exhibit 1
Age and Gender Distribution

of Charlotte Housing Authority Residents (1993-94)

7,514
65%

The Charlotte Housing Authority (CHA) manages and operates 3,897 conventional public housing units
in 26 developments throughout the city. These developments range in size from 409 units (Earle Village)
to 30 units (Robinsdale). In addition, the CHA manages 3,115 more subsidized housing units through
Section 8 vouchers, city funded units, and other housing scattered throughout Charlotte.1

1 "Housing Authority of the City of Charlotte: A Profile," 1993-1994, Housing Authority of the City of
Charlotte, p. 3.
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The median family income CHA-wide is $6,789. According to CHA data, 26 percent of all CHA 
residents hold full or part-time jobs. Thirteen percent receive disability or workers compensation while 
22 percent receive retirement pay. Thirty-two percent of the heads of household are unemployed and 7 
percent have some "other" source of income.2

1.2 Management History 

With 14 years of public housing and business experience, Harrison Shannon, Jr., President and CEO of 
the Housing Authority of the City of Charlotte, has worked to put the CHA on sound business footing. 
His commitment "to be the best housing authority" in the nation, rests on hiring quality staff and 
implementing sound management practices. In addition, Shannon envisions the role of public housing 
as helping residents achieve economic and social independence. As such, a number of innovative resident 
services and programs have been created under Shannon's administration to help residents make the 
transition from public housing and public assistance to self-sufficiency. 

Upon his arrival 5 years ago, Shannon found the CHA on the brink of receivership. According to 
Shannon, the CHA had a dismal 0.7 percent financial reserve level; its developments suffered from a 
considerable amount of deferred maintenance; and, the CHA lacked a budgetary process, accounting 
system, and procurement procedures. In addition, the "Housing Management Performance Standards 
Review and Development of a Comprehensive Management Plan" (circa 1991), performed by The 
National Association of Housing and Redevelopment Officials (NAHRO), indicated a number of 
organizational problems including the lack of strong leadership at the department level and the CHA 
staff's perception of a lack of identification with the overall organization. This perception resulted in 
territorial conflicts between CHA departments and hindered the effectiveness and coordination of the 
organization as a whole. 3

Among other changes, Shannon's management improvement strategy included the development and 
implementation of procurement procedures and a formal budget process, along with the creation of a 
human resources department to address staff concerns. As the result of his diligence, the CHA now 
enjoys HUD's top financial rating. Shannon's goal is to transform the CHA into a self-supporting agency 
through innovative public-private ventures, receiving only operating subsidies from HUD.4

1.3 Security and Crime 

Crime in all CHA developments is high but it is a particular problem in Earle Village. According to a 
1993 CHA and Charlotte-Mecklenburg Police Department report on crime:5

Although public housing represents only three percent of the (residents), 12.4 percent of the 
violent offenses occurring in Charlotte occur in public housing developments. 

2 CHA's Profile, p. 32.

3 "Housing Management Performance Standards Review and Development of a Comprehensive Management

Plan." The National Association of Housing and Redevelopment Officials, (n.d. 1991). 

4 Interview with John Kinsey, Urban Revitalization Demonstration Project Manager, the Housing Authority 

of the City of Charlotte, January 18, 1995. 

5 "Coordination to Combat Crime in Public Housing,• the Housing Authority of the City of Charlotte and
Charlotte0Mecklenburg Police Department, 1993-1994, p. 7. 
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This is echoed in the number of calls to the police for various types of violent incidents:

12 percent of domestic disturbance calls are from public housing.

8 percent of calls reporting assaults and persons with guns come from public housing.

27 percent of the homicide calls come from public housing.

Crime Category CHA Earle Village

Murder

Rape

Robbery

Assault

Charlotte - 3

PART I CRIMES
TOTAL

Exhibit 2
Rate of Offenses Based on Calls for Service in Earle Village

Per 1,000 Residents (1993 Part I Crimes)

46.07
n=529

24.73
n=284

10.62
n=122

The report estimates that if the CHA and the city of Charlotte contained the same number of residents
(100,000), the crime rate in public housing would be 4.4 times greater than the rate for the city. CHA
data indicate that high crime rates in Earle Village have adversely affected CHA crime rates (see Exhibit
2).

1.04
n=12

24.73
n=30

71.72
n=87

5.77
n=7

2.09
n = 24

38.74
n = 47

2.47
n = 3

In response to high crime rates in the CHA’s large developments, including Earle Village, the Safe
Neighborhood Awareness Program (SNAP) was created by the housing authority. The program, funded
by a grant from the City of Charlotte, involves CHA staff, residents and police in identifying and solving
specific crime problems in CHA developments. SNAP includes crime and fire prevention programs,
exchanges information and addresses residents’ crime concerns at regular resident organization meetings,
shares information with the police, persuades victims to prosecute and annually surveys residents to
determine their security needs and satisfaction with the program. SNAP’s impact has been significant.
Neighborhoods targeted by SNAP experienced a 15.1 percent decrease in crime from 1991-1993.®

6 CHA’s Profile, p. 16.
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There are 36 resident organizations currently active CHA-wide that also provide support to residents. 
These organizations are supported by a Residents Advisory Committee that serves as a pipeline for 
information sharing between CHA staff and residents. 

Because of the extensive social problems in all CHA developments, resident services such as the Safe 
Neighborhood Awareness Program (SNAP), the Drug Abuse, Treatment, Outreach and Prevention 
Program (DATOP), and Community Assistance Program (CAP) have been designed to address specific 
crime, safety and substance abuse issues. The CHA created an administrative department, the Resident 
Services Division, to coordinate its services and programs. 

DA TOP helps residents address their substance abuse problems. It is funded by the U.S. Department 
of Housing and Urban Development through its Drug Elimination Grant Program. Among other 
activities, DATOP coordinates legal remedies with law enforcement, SNAP, and CHA management to 
assure rapid and effective eviction of residents engaged in drug-related criminal activities; trains residents 
in drug prevention programs; trains and supports a youth advisory council aimed at developing drug 
education and prevention programs; provides an In-Community Treatment Program for outpatient 
treatment; and, offers an after-care component to support families returning from treatment to reduce 
recidivism.7 

Substance abuse problems are also addressed in other ways. In 1988, the CHA established its 
Community Assistance Program (CAP) with Drug Elimination Grant funding from the U.S. Department 
of Housing and Urban Development. CAP trains and educates residents as peer counselors. Volunteers 
are trained to recognize a variety of symptoms and characteristics relating to substance abuse problems, 
domestic violence, and HIV/ AIDS, among other issues. As natural helpers in their communities, these 
volunteer residents help join troubled residents with agencies where they can receive help. Earle Village 
is currently served by 11 CAP volunteers. 

In the late 1980s, the CHA created 2 innovative programs designed to help residents make the transition 
from public housing to self-sufficiency and home ownership. As precursors to the CHA's HOPE VI self
sufficiency plan, the Gateway program and the Stepping Stone program have become national models for 
transitional housing programs. Participants in these programs are provided supportive services such as 
day care, GED courses, job training, money management, and home ownership counseling that are 
intended to prepare them to obtain upwardly-mobile jobs and move out of public housing. In addition, 
a portion of participants' rents are placed in savings accounts to be used when they leave assisted housing. 
Participants are expected to complete the programs in 3 to 5 years. 

Preliminary results of these programs are promising. According to 1993-1994 CHA data, 22 percent of 
394 Stepping Stone and Gateway families successfully left public housing; 58 percent of the 394 families 
were still enrolled and were making satisfactory progress after 4 years; and 20 percent of the 394 families 
dropped out or were terminated from the program. In addition, incomes increased from $6,607 to more 
that $19,500 for Gateway participants and incomes for Stepping Stone participants increased from 
$14,300 to $17,400. CHA data also indicate that 91 percent fewer crimes occurred in areas where 
families were participating in these programs.• 

7 CHA's Profile, pp. 14-15.

1 CHA's Profile, p. 10.
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Current Challenges1.5

2.0 Earle Village

2.1 Design Characteristics

Number of Bedrooms Number of Units

Efficiency 16

1 52

2 110

3 149

4 66

5 16

TOTAL 409

Charlotte - 5

The development consists of 2-story buildings containing from 1- to 5-bedroom units and 2-story garden
apartment buildings containing efficiency and 1-bedroom units (see Exhibit 3).

Currently, the CHA is looking to improve its financial stability in order to reduce its reliance on HUD
operating subsidies. It is also making plans to ensure the continued funding of its extensive array of
supportive services once HOPE VI funding is spent. The CHA is considering a number innovative
strategies to generate funds, including the creation a non-profit Economic Development Corporation
(discussed in Section 4.8).

Exhibit 3
Earle Village Units

Built of concrete block on slab construction in 1967 with brick veneer exteriors and flat roofs, Earle
Village’s townhouses are structurally sound and provide safe housing to the development’s 1,200
residents. In 28 years, Earle Village has received only one modernization grant of $750,000 for
landscaping and porch enhancements.’ No other large scale physical improvements have been made to
the development.

The CHA is faced with a number of obstacles in becoming a largely self-sustaining agency. It is relying
on the success of its economic development plans for Charlotte’s central city area (such as operating a
parking deck and leasing office and retail space) to generate revenue. However, the success of these
plans is dependent on a significant amount of investment and collaboration with the city and private
investors. It remains the task of the CHA, through its HOPE VI program, to reverse the negative
perceptions of the First Ward neighborhood, where Earle Village is located, that have hindered past
attempts at revitalization.

’ Ibid.
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All buildings in Earle Village face outward and are outfitted with front porches facing the street. There 
are approximately 6 buildings per block, containing 6 two-story units each. These "shotgun" units have 
front entries and rear exits leading to mid-block parking lots. In addition to these units, the development 
contains 2-story garden apartment buildings with efficiency and I-bedroom units. These units are 
predominately occupied by the development's small elderly population. Residents access these units by 
outside stairwells. Some efficiency and I-bedroom units are also located at the ends of several multi
family buildings. 

Earle Village covers an area of 35.8 acres, a 4- by 5-block area. Based on the number of apartments, 
this is equivalent to 11.4 units per acre, a moderate level of density. Three major thoroughfares dissect 
the development. Since these streets are connectors from the nearby interstate to the downtown area, they 
contribute to high traffic volumes through the development. Seventh Street, a 4-Iane thoroughfare, is the 
most heavily trafficked in the development and separates the development's recreation center and park 
from more than half of the development's residents. (Traffic counts for a 3 minute period at the corner 
of Seventh Street and Caldwell Street were 38 vehicles at 2:30 p.m., 132 at 5:30 p.m. and 17 vehicles 
at 9:30 p.m.). Adjacent to Earle Village are several convenience stores, vacant lots, open spaces and 4 
apartment complexes. Two of the apartment complexes are owned by the City of Charlotte and one is 
privately owned by a church. 

2.2 Resident Characteristics 

Of Charlotte's 420,227 residents, 11,481 or about 3 percent call CHA home. Of the CHA total, 1,213 
(10.5 percent) of these residents live in Earle Village. 10 For the most part, the demographic 
characteristics of Earle Village residents demonstrate the extent of social distress in the development. 

All of Earle Village's residents are African-American and female residents represent 95 percent of the 
heads-of-household.11 In addition, residents of Earle Village are predominately very young and this 
youthfulness is a growing trend. In 1983, 44 percent of Earle Village residents were younger than 18-
years old. By 1994, residents younger than 18-years old accounted for 60 percent of the development's 
population. CHA statistics indicate that one-third of the heads of household are under 25 years old.12 

Exhibit 4 illustrates Earle Village residents' age distribution by gender. 13 

10 CHA's Profile, p. 19. 

11 CHA's Application for the Urban Revitaliution Demonstration Program. 

12 CHA's Application for the Urban Revitaliution Demonstration Program. 

13 CHA's Profile, pp. 28, 30. 
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TotalFemaleAge Male

0 - 10

11 - 18

19 - 40

41 - 60

61 +

TOTAL

Source of Income

43.0169AFDC

47.1183SS/SSI

9.7Child Support 38

26.5Employment 104

6.9No Income 27

CHA’s Application for the Urban Revitalization Demonstration Program.14

15

Charlotte - 7

Exhibit 4
Age and Gender Distribution of Earle Village Residents (1993-94)

Exhibit 5
Source of Income for Earle Village Residents (1993)14

439
36%

122
28%

244
56%

48
11%

11
3%

14
3%

Number of
Households

774
64%

276
36%

239
31%

89
11%

118
15%

52
7%

1,213
100%

324
26%

240
20%

483
40%

63
5%

103
8%

Percentage of
Households15

Percentages do not total 100 percent since residents receive assistance from multiple sources.

The picture in Earle Village is desperate. Many Earle Village residents are jobless, the median annual
family income is low—$5,636—and the jobless rate is increasing. The number of Earle Village families
with earned income fell 35.7 percent from 1983 (41.3 percent) to 1993 (26.5 percent). A large
proportion of residents receive some sort of public assistance (see Exhibit 5).
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Facts and figures do not tell the whole story of Earle Village residents. Many residents have li�ed in
public housing most of their Jives. According to survey data, approximately 19 percent of the residents 
have Jived in public housing for the past 10 to 15 years. In addition, 36 percent of the residents surveyed 
indicated that they have Jived in their current apartment for 6 or more years. Some are second and third 
generation residents of Earle Village. 16 CHA staff report that dealing with the "system" over long 
periods of time has caused residents to be suspicious of programs and services that have come and gone. 
Many recall the promise of urban renewal which destroyed their community. 

2.3 B�ine Physical Condition 

Although Earle Village appears to provide decent and safe housing to its residents, the development 
suffers from a number of physical problems due to its basic construction and pattern of deferred 
maintenance.17 

• Units built to house the elderly do not meet current standards for accessibility.

• Units are heated by baseboard electrical heating systems that are dangerous and
inefficient.

• Leaky flat roofs on many of the buildings have weakened structures and caused damage
to residents' property.

• The foundations of several buildings are threatened due to inadequate storm drainage.

• Sewer pipes, which are smaller in width than current code allows, are a source of
constant clogging.

Deteriorated physical conditions are not the only problems plaguing Earle Village. Although 82 percent 
of residents surveyed indicated that they were very or somewhat satisfied with the management of their 
building, several management and maintenance issues negatively impact the development. 

2.4 B�ine Management Issues 

Earle Village has earned a reputation as a haven for crime and drugs. This reputation has affected the 
development's turndown rate. There are 2,921 families on the CHA waiting list for public housing. 
Although prospective residents who turn down housing return to the bottom of the waiting list, an Earle 
Village unit must be offered, on average, 5 times before it is accepted. As a result, residents who do 
accept housing in Earle Village tend to be the most desperate. This is evidenced by the fact that 1 out 
of 6 families in Earle Village does not pay their rent on time as compared to 1 in 20 families CHA-wide. 
In addition, tenant accounts receivable (f ARs) were almost 3 times higher for Earle Village than the 
CHA-wide average. TARs increased 6.9 percentage points from 1988 (8.3 percent) to 1993 (15.2 
percent).11 

16 Interview with Pat Mason, Area Director-Housing Authority of the City of Charlotte, January 19, 1995. 

i1 Ibid. 

11 CHA's Application for the Urban Revitaliz.ation Demonstration Program. 
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Crime and Disorder2.5

Charlotte - 9

The grounds of Earle Village, including driveways and sidewalks, are in relatively good condition. The
mid-block, cul-de-sac parking lots, which contain 2 to 4 large trash dumpsters each, are littered with
small amounts of trash and broken glass. Sixty-nine percent of the residents surveyed reported that trash
is a big or somewhat of a problem. However, 88 percent of the residents surveyed indicated that graffiti
is not a problem. At night, absent and dysfunctional street lights in parking areas and on the
development’s streets cloak much of the area in shadows. Earle Village is marked by shrubbery around
most buildings, grassy courtyards between the buildings and low (approximately 3-foot high) fencing.

Several crime issues are apparent in Earle Village. Domestic violence, drug-related crime, breaking and
entering, and trespassing are among the top crime issues facing the development. A recent phenomenon
is the increase in breaking and entering and trespass, largely due to the increase in vacant units (in
anticipation of renovation and demolition of Earle Village).22

22 Interview with John Hayes, PhD., Director of Resident Services of the Housing Authority of the City of
Charlotte, January 19, 1995.

CHA data indicate that this development continually accounts for the greatest number of homicides related
to drugs, shootings and aggravated assaults among all its developments.21

23 Ibid.

20 Interview with Robert Toth, Crew Chief/Zone IV of the Housing Authority of the City of Charlotte,
January 19, 1995.

” Ibid.

Data for 1994 indicate that the crime rate in Earle Village decreased 12 percent from 1993 while the
CHA-wide crime rate decreased by 9 percent. However, high crime rates continue to be of concern in
Earle Village. Offense rates based on calls for service (Part I crimes) in Earle Village in 1994 were
nearly double the rate of other CHA developments (see Exhibit 6). The City of Charlotte also reported
a 6 percent decrease in crime during this period. In comparison with the city, however, Earle Village
rates are still high. In 1994, the violent crime rate (Part I) in Earle Village was 13 percent higher than
in the city. In addition, Part II crimes, such as burglary, were 106 percent higher in Earle Village than
in the city.23 While there appears to be a downward trend in crime in Earle Village, crime remains
serious in Earle Village and many residents are fearful for their well-being.

CHA statistics illustrate other challenges to management in Earle Village. Units remain vacant an
average of 60 days before they are rented. The average for all CHA sites is 28 days. In addition, the
average number of vacancies per month in Earle Village is 11.1, while the average for all CHA sites is
2 per month. Finally, the vacancy rate in Earle Village has risen in recent years, climbing from 0.5
percent in 1988 to 5.2 percent in 1993. CHA-wide, the average vacancy rate was 1.9 percent in 1993.”

Maintenance issues also face Earle Village. In anticipation of demolition and renovation, the CHA
stopped renting up units in February 1994. The additional work for the maintenance crew is two-fold:
crews must board up vacant units and are also responsible for replacing boards on vandalized units.20

21 CHA’s Application for the Urban Revitalization Demonstration Program.
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Exhibit 6 
1994 Offense Rates Based on Calls for Service Per 1,000 Residents 

(Part I Crime) 

Crime Category CHA Earle Village 

0.52 0.0 
Murder 

n=6 n=0 

1.22 2.47 
Rape 

n=l4 n=3 

11.06 21.43 
Robbery 

n=l27 n=26 

18.90 40.39 
Assault 

n=217 n=49 

31.70 64.30 
TOTAL 

n=364 n=78 

According to survey data, victimization is low. For example, only 3 percent of the residents surveyed 
reported that they or someone in their household had been the victim of a purse snatching in the past 12 
months. In addition, 6 percent of those surveyed indicated that they or someone in their household had 
experienced a brealc-in during this same period. 

Several strategies have been used to address the specific problem of crime in Earle Village. Around the 
clock, 2 full-time police officers patrol a beat that includes Earle Village. In addition, 2 bike patrol 
officers work full-time in Earle Village. The Charlotte-Mecklenburg Police Department, the CHA and 
the Charlotte City Council have combined efforts to reduce crime in Earle Village by authorizing police 
officers to serve as legal agents of the CHA. In this capacity, police officers can legally enforce 
trespassing regulations on CHA properties.2.4 Survey data indicate that 88 percent of residents are very 
or somewhat satisfied with the police patrols. 

Substance abuse has been a major problem in Earle Village. According to survey data, 52 percent of the 
residents indicated that drug selling was a big or some problem in the area right outside their building. 
In addition, 50 percent of the residents reported that drug use is a big or some problem in the area right 
outside their building. Since 1990, there have been 43 substance abuse evictions in Earle Village. In 
comparison, 7 other large CHA sites documented a total of 24 such evictions during the same period. 
In 1993, counseling conferences to assist and refer residents with substance abuse problems to resources 
totaled 126 in Earle Village. There were only a total of 81 such conferences in the CHA's 7 other large 
sites.25 

2.4 Interview with John Hayes, January 19, 1995. 

25 CHA's Application for the Urban Revitalization Demonstration Program.
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Resident Organizations2.6

See Section 4.1 and Section 4.3

2.7 Social and Community Services On-Site

See Section 1.4 and Section 4.6

3.0 First Ward Neighborhood

A Community Revitalization Proposal," Odell Associates, Inc., February 21, 1995, p. 11-

27 Ibid., p. 13.

23 Ibid., p. 14.
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Located on prime urban real estate, the blight which characterized First Ward hindered the economic
development of Charlotte’s adjacent Central Business District, according to city officials. Urban renewal,
a popular revitalization strategy of the 1960s that cleared urban land for the purpose of redevelopment,
was touted as the remedy for the ills of First Ward. As a result of urban renewal efforts, hundreds of
homes and buildings were razed to make way for the construction of city and county government
buildings. Because of the absence of decent and affordable housing in the central city, urban renewal not
only displaced vast numbers of First Ward residents but left them with limited housing opportunities.
A legal challenge filed on behalf of the residents required the city to provide some replacement housing

Suburbanization compounded the impact of the Depression on housing in urban Charlotte. The Federal
Housing Administration and the Veteran’s Administration, which heavily funded housing construction
from 1946 through 1967, encouraged new suburban construction rather than urban revitalization. Those
families who could take advantage of FHA and VA mortgages flocked to the outskirts of town,
abandoning the central city. The Depression and redevelopment efforts took their toll, particularly in
First Ward. Once a financially stable, integrated community, First Ward became home to predominantly
poor African-American residents.28

First Ward, one of Charlotte’s urban quadrants, is historically recognized as a culturally diverse
community. In the late 1800s and early 1900s, the physical and social fabric of this community was
unique. The 10-square block area of First Ward was shared by farmers and merchants as well as
unskilled laborers whose "shotgun" rental homes dappled the community. First Ward boasted a thriving
business district. In addition, it provided support for its many African-American residents with a black
public library, the first one of its kind in North Carolina, a Y.M.C. A. and a commercial and retail center
referred to as "black Main Street" in neighboring Second Ward.26

The 4 central city wards experienced significant change during the 1930s through the 1950s. The
Depression marked the beginning of this area’s physical and social decline. Limited employment
opportunities after the Depression caused numerous African-American residents to neglect their homes
and significant deterioration occurred. A 1939 housing survey conducted by the Works Progress
Administration showed that more than a quarter of Charlotte’s housing units were in need of major
repairs; 41 percent of these units lacked sufficient sanitary facilities and nearly 45 percent of the units
occupied by African-American residents needed major repairs, among other conditions.27

“ "Transitions:
12.
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in the community. In 1967 the city constructed Earle Village, a 409-unit public housing development, 
named in honor of a long-time member of the local housing authority, Earle Gluck.29

The area encompassing Earle Village, First Ward, is diverse and contains an elementary school, 3 
churches, an Afro-American Cultural Center, 4 small low-income multi-family complexes, 10 single 
family homes, and a few convenience stores. However, the area lacks many of the attributes of a thriving 
residential area. Noticeably absent are grocery and drug stores, cleaners, restaurants, and retail 
establishments, among other conveniences. This absence of business resources serves to further heighten 
the physical and economic distance between Earle Village and the Central Business District. 

During the 1970s and 1980s, Charlotte enjoyed a period of economic growth and prosperity. But the 
city's growth and success bypassed Earle Village. In the shadows of Charlotte's Central Business District 
lies Earle Village, the largest and most bleak of the Charlotte Housing Authority's (CHA) 26 public 
housing developments. Physically, socially, and economically, the development stands in stark contrast 
to the prosperous downtown area. Skyscrapers of the business district cast a shadow over Earle Village's 
brick townhouses. Numerous parking lots and abandoned parcels of land act as barriers restraining 
integration of the development with the flourishing downtown area. Statistics document the economic 
separation of the area: Charlotte boasts an unemployment rate of 5 percent; Earle Village suffers from 
a 67 percent jobless rate. The median annual income city-wide is $40,600, while the median annual 
income in Earle Village is $5,639.30 

4.0 HOPE VI PLANNING PROCF.SS'1 

4.1 Background and Chronology 

Plans to revitalize Earle Village and the surrounding First Ward community were first discussed by the 
city of Charlotte, the Charlotte-Mecklenburg Planning Commission, the CHA, Earle Village residents, 
area property owners, and service providers in September 1992. The First Ward Policy Board was 
created by the Charlotte-Mecklenburg Planning Commission to identify the area's physical, social and 
economic problems and needs. Between November 1992 through February 1993, about 30 Earle Village 
residents participated in a number of meetings to discuss these issues and propose strategies for addressing 
First Ward's problems. The recommendations from the First Ward Policy Board were incorporated into 
the CHA's HOPE VI proposal.32 

The HOPE VI grant writing phase began in March 1993 and included about 35 hours of discussion 
between Earle Village residents, CHA staff, and other interested parties. Thirty-eight Earle Village 
residents attended one or more of these meetings. The CHA's grant application for the HOPE VI 
program was completed in May 1993. 

29 Ibid., p. 16._

30 Application for the Urban Revitalii.ation Demonstration Program, the Housing Authority of the City of
Charlotte, May 24, 1993. 

31 Information about the HOPE VI program was collected during January through March 1995. This
represents a "snapshot• of the plans at that stage of development. 

32 Application for the Urban Revitalization Demonstration Program, the Housing Authority of the City of
Charlotte, May 24, 1993. 

Charlotte - 12 



HOPE VI: Charlotte, NC

Overview of the HOPE VI Plan and Major Goals4.2

4.3 Resident and Community Involvement in Implementation
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The development of the HOPE VI program has been a collaborative process. The CHA has involved
architects, investors, local government officials, police, and social service providers. In addition, the
CHA has encouraged resident participation in designing the revitalization plans. During the HOPE VI
grant writing process in 1992, 4 meetings were held in the community to discuss the physical changes
to Earle Village, the development of First Ward, the variety of supportive and community services,
resident selection, project management, and resident involvement. As a result, many residents’ ideas
were incorporated in the grant proposal.

To involve residents in the design and planning of the Earle Village revitalization as well as the selection
and implementation of supportive programs, the CHA developed a Resident Consultation Model. This
was a formal three-step process composed of general sessions, focus groups, and a steering committee.

CHA’s HOPE VI program is composed of three program components, the Home Ownership Program,
the Family Self-Sufficiency Program, and the Elderly Program. Each component addresses housing and
social needs. In general, the home ownership and FSS programs are designed to help residents eventually
move out of public housing by equipping them with the life skills necessary to achieve economic and
social independence. Quality of life issues such as, nutrition and health care, accessible and comfortable
housing, senior social programs, and transportation are at the center of the Elderly Program.

General sessions provided all Earle Village residents the opportunity to share their views and keep abreast
of the design and planning process. During the master planning phase, monthly general sessions were
held. Residents were mailed bulletins informing them of the meeting date, time, and location. Meetings
were held in the community at First Ward Elementary School and transportation was provided for those
in need. These sessions allowed CHA staff and architects to present and explain the planning and
designing process and receive residents’ comments. Attendance ranged from 30 to 94 residents. Since

33 Interview with Harrison Shannon, Jr., President/CEO of the Housing Authority of the City of Charlotte,
January 18, 1995.

In August 1994, the CHA was awarded a $34.6 million grant by the U.S. Department of Housing and
Urban Development to physically and socially revitalize Earle Village. The CHA decided to submit a
proposal to HUD to revitalize Earle Village, not only because it is in physical and social distress, but also
because the development was perceived to hold the greatest potential for success.33 Basically solid
physical structures, a prime location and a business sector interested in more downtown residential
development served to form a solid base for revitalization. After the completion of the Master Site Plan,
the components of the initial site plan changed. As a result of those changes, Charlotte applied for and
received amendment funds, increasing the grant to a total of $41,740,155. Renovation and new
construction (approximately $31 million), improved management and maintenance practices, and
supportive services (approximately $10 million) designed to help residents become socially and
economically independent constitute the core of the CHA’s ambitious and comprehensive effort to
revitalize the development. It should be noted that the CHA hired the economic development arm of
NationsBank, the NationsBank Community Development Corporation (NBCDC), to assist the CHA in
Master Site plan program and construction management. The NBCDC has a successful track record of
revitalizing Third and Fourth Wards, 2 other severely troubled sections of Charlotte’s central city. The
CHA intends to capitalize on the project management experience of the NBCDC to commercially and
residentially redevelop Earle Village and First Ward.
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the initial planning and design phase has been completed, meetings will be held bi-monthly to review 
plans for the interior and exterior appearance of units. 

The focus group process involved interested residents in discussion and review of plans and programs 
proposed for 7 primary components of the HOPE VI program: Home Ownership, Family Self
Sufficiency (FSS), Elderly, Youth, Community Services, Economic Development and Other Resident 
Concerns. The number of members in each of the focus groups varied. The Home Ownership group 
had 24 members; the FSS group had 19 members; the Elderly group had 13 members; the Youth group 
had 14 members; the Community services group had 8 members; the Economic Development group had 
2 members; and the Other Residents group had 10 members. Prior to the actual focus group process, 
the chairperson and co-chairperson were required to complete a four session leadership training program 
conducted by the Mecklenberg County Cooperative Extension Service. 

The first task of the focus groups was to give input to CHA staff and architects on the design of the 
Master Site Plan. Before each meeting, bulletins were sent to each of the focus group members 
informing them of the meeting date, time, location, and topics of discussion. Meetings were held in the 
community and transportation was provided for those in need. Ten meetings held from July 1994 to 
March 1995 focused on residents' preferences for the physical configuration of the "new" Earle Village, 
transportation and day care issues, community amenities, location of commercial development, and 
possibilities for public-private partnerships, among other topics. Active involvement of residents, 
architects and CHA staff in this process resulted in the completion of the Master Site Plan in March 1995 
(See Appendix A for a comparison of resident preferences and master plan). 

A steering committee composed of the seven chairpersons of the focus groups, the HOPE VI program 
director, and the president of the resident organization serves as the liaison between CHA staff and the 
focus groups. It serves as a pipeline for voicing specific concerns, information and recommendations to 
both CHA staff and residents. The CHA envisions the steering committee as central to the cohesiveness 
and organization of the revitalized Earle Village and First Ward community. The steering committee's 
role will include monitoring supportive services available at the Community Services Center; 
recommending the addition of services or changes in the delivery of services to the area/center; serving 
as a lightening rod for area-wide issues; and, representing and promoting First Ward issues to the City 
and County. 34 

4.4 Physical Plans 

The CHA has developed a master site plan that reflects efforts to address the physical problems affecting 
Earle Village.3s The plan, known as the Transitions Masterplan, attempts to soften the impact of the 
development's large size and high traffic volumes and improve accessibility to programs and services. 
It also outlines modifications and construction of residential structures for Family Self-Sufficiency (FSS) 
participants, the elderly and home owners. 

The masterplan proposes to reduce the sprawl of Earle Village by centering the development at two major 
streets, Seventh Street and Davidson Street. This "town center" concept concentrates new construction 
as well as a day care facility and Community Services Center on the 4 blocks creating this intersection. 
The plan also calls for the reduction in the total number of residential units from 409 to 239. The design 

34 "Resident Consultation Model,• the Housing Authority of the City of Charlotte.

15 Information about the HOPE VI program was collected during January through March 1995. This 
represents a "snapshot" of the plans at that stage of development. 
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4.5 Management Plan
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The CHA is in the process of identifying the type of Home Ownership program that will be a part of the
Earle Village program. Early indications are that the units will be single family detached or town house
units.

The CHA has designed three on-site management models to coordinate resident services in each of the
HOPE VI program components: the Family Self-Sufficiency (FSS) Program Model, the Home Owners’
Association Model, and the Elderly Housing Management Model.

of the "town center" concept will be supported by significant tree planting, improved lighting, and new
curbs and gutters. A tree-lined median on Davidson Street is also proposed to soften the impact of traffic
on the development.36

The master site plan proposes the construction of 29 Family Self-Sufficiency townhouse units and
renovation of 102 existing Earle Village units for FSS families. New units will contain two (875 square
feet), three (1,050 square feet) and four (1,225 square feet) bedrooms. HUD has granted a waiver to the
CHA to allow for the square footage increase of the new and renovated units. Central air conditioning,
gas heating and washer/dryer hook-ups will be installed. Additional storage and patio space are planned
(See Appendix B, The Crossroads Masterplan).39

Originally, homeownership units were to be renovated Earle Village units. After considerable resident
input and CHA staff discussion, it was decided that these renovated units simply could not compare with
market-rate homes. As a result, 40 new townhouses will be constructed. New construction is also
planned for the elderly housing. A waiver was received from HUD to allow for the construction of a
68-unit three-story "Elderly Only” building. The building will contain 1- and 2-bedroom units, an
elevator and an interior corridor. Placement of the building reflected elderly residents’ desire to be near
the Community Services Center but away from children’s play areas.38

Case managers will monitor and provide counseling to participants in the FSS program through monthly
meetings. Meetings include discussions with FSS participants concerning payment of rent and other bills
on time, maintenance of their units and yards, the involvement of family members in programs available
in the community and progress or barriers toward reaching their goal of self-sufficiency.40

39 Ibid.

37 Ibid.

40 Application for the Urban Revitalization Demonstration Program, the Housing Authority of the City of
Charlotte, May 24, 1993.

The central location of a new 30,000 square foot Community Services Center and the construction of a
new 8,000 square foot Child Care Development Center are intended to make these facilities accessible
to all residents. This was a common request from the residents. A covered walkway will serve to
connect the 2 buildings while enhancing the circular design of the "town center."37

38 Ibid.

36 Odell Associates Inc., "Transitions."
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The Elderly Housing Management Model calls for case management for the elderly by a property 
manager specifically trained in gerontology. The CHA 's Resident Services Division will assign an Adult 
Services Counselor to Earle Village who will help develop a resident organization for the elderly and 
provide other assistance. In addition, the Mecklenburg County of Social Services plans to assign staff 
to work on-site to assist residents with their social service needs. 

The management and maintenance of the new Earle Village community will be by a private sector 
management company. The CHA will solicit private management by putting out an RFP for solicitation 
of proposals. 

4.6 Resident Services Plan 

In its mission statement, the CHA demonstrates its commitment to help improve the lives of its residents: 

The Charlotte Housing Authority serves those Charlotte families for whom conventional public 
housing is not affordable. Our mission is to provide these families with safe, decent and sanitary 
housing while encouraging them to achieve economic independence and self-sufficiency.41 

The CHA, in conjunction with residents and a host of public and private agencies, has assembled a wide 
variety of supportive programs designed to help residents become economically independent and self
sufficient. These local resources target the need for job training and education, child care, safety and 
security programs, recreation programs, and social and health care services. Although many of these 
services and programs are currently available to residents, the Community Services Center proposed for 
Earle Village will make many of these programs and services more accessible. 

In order to take advantage of the HOPE VI program, FSS families must commit to a contract which 
requires the following:42 

• 

• 

• 

• 

• 

• 

All adult family members must be in school, job training, or employed during their 
residency. 

All school-aged children must be enrolled and attending school regularly . 

All family members must participate in programs and workshops sponsored by the FSS 
program. 

Each household must agree to 10 hours of community service work per month . 

Each household must agree to participate in money management and homeownership 
preparation classes and workshops. 

Each family must agree to leave assisted housing at the end of 5 years. (fhis can be 
extended to 7 years in the case of extenuating circumstances such as prolonged illness or 
the need for retraining due to layoffs.) 

41 • Annual Report 1993-1994, • the Housing Authority of the City of Charlotte.

42 CHA's Application for the Urban Revitali:zation Demonstration Program. 
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Job Training

Education

Safety Services
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The CHA is dedicated to offering program participants every opportunity for success. To achieve this
objective, the CHA has assembled a battery of supportive programs to supplement existing programs in
Earle Village. These services and programs are targeted to help FSS families, home owners and the
elderly. As a part of HOPE VI, the following services are currently available to Earle Village residents
(For more detailed program descriptions, see Appendix C). This listing is incomplete as the CHA is still
working to access additional supportive programs.

The FSS program is voluntary. Earle Village residents who did not wish to participate were offered
relocation or Section 8 certificates. Some 130 Earle Village families signed FSS contracts by April 1995.
The CHA plans to strictly enforce contracts, removing residents who fail to comply with their contracts
or in any other way hinder the progress of other residents.

CHA’s Safe Neighborhood Awareness Program—SNAP is a comprehensive program to
combat crime in CHA developments through resident, CHA and police involvement.

Charlotte-Mecklenburg Police Department’s Community Policing Program Community
policing aims to involve residents in addressing and finding solutions to community crime
issues.

Afro-American Cultural Center—The AACC offers after-school arts programs, summer
day camps, and family arts programs that promote awareness of African-American arts
and culture.

CHA’s After-School Tutoring Program—The CHA offers this program everyday after
school for 6-12 year olds. During the summer months, the program focuses on providing
recreation and cultural enrichment programs.

Central Piedmont Community College—CPCC offers GED and Adult Basic Education
courses and job skills training.

St. Francis Jobs Program—This program provides GED and high school completion
courses.

Charlotte Area Fund—This program helps place participants in hotel/motel, warehouse,
and construction positions. It also offers basic household budgeting classes through the
Income Management Program.

Charlotte Self-Employment Project—This program helps entrepreneurs set-up and operate
their businesses. It provides start-up capital and courses in cash management, marketing,
and sales, among other classes.

City of Charlotte’s Employment and Training Program—The goal of this program is to
educate, train, and place participants, specifically public housing residents, in upwardly
mobile positions.
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CHA's Resident Patrol-This proposed program seeks to encourage residents to take 
responsibility for crime prevention in their development. The police department will be 
instrumental in providing training. 

Health Care Services 

• Mecklenburg County Health Department-MCHD provides health care services for
children, adolescents, and adults. Among the services provided are substance abuse
counseling, prenatal and maternity care, parenting classes, vaccinations, and handicapped
and elderly services.

• Community Health Center-This health care provider offers a variety of cancer
screenings such as prostate, skin, colon, and oral.

Child Care Services 

• Child Care Resources, Inc.-This organization will assist with identifying adequate child
care facilities for Earle Village residents. After the Child Care Development Center is
completed, the management and maintenance will be contracted out to the private sector.

Social Services 

• Mecklenburg County Department of Social Services-DSS's on-site social worker
provides outreach, referral and direct social services to residents.

• CHA's Drug Abuse, Treatment, Outreach and Prevention Program-DATOP is a
comprehensive program to address, treat, and educate residents about substance abuse
problems.

These programs are currently available to Earle Village residents. Most of these programs and services 
are or will be located on-site or within walking distance of the development. Transportation is arranged 
for those programs and services located off-site. Once the Community Services Center is constructed, 
all of these programs will be offered on-site. It should be noted that Nations Bank has promised to place 
100 Earle Village residents in upwardly-mobile positions in its organization. In addition, it is planning 
to implement a job training program to prepare residents for careers in the banking field. 

4. 7 Community Service Plan 

The Community Assistance Program (CAP) which has been active for about five years, is the core of the 
CHA's community service plan. As discussed in Section 1.4, CAP offers training to natural helpers in 
the Earle Village community that will help them identify residents' signs of problems with substance 
abuse, domestic violence, and HIV/AIDS, for example, and direct those facing such issues to supportive 
agencies. Local organizations such as Hands On Charlotte, the Council on Alcoholism and Chemical 
Dependency, the Charlotte-Mecklenburg Community Relations Committee, ReadUp Charlotte, the Drug 
Education Center, and the Volunteer Center plan to provide training to residents interested in becoming 

peer counselors under HOPE VI. Training will include human relations skills, problem solving and 
conflict resolution, understanding addictive behavior, money management, parenting and discipline of 
children, home ownership and responsibilities, and reading and literacy education and support programs, 
among other topics. The CHA has assigned Earle Village residents the task of choosing which 
community programs and services they would like to implement in their development. At the time of 
data collection, the exact mix of programs and services had not been decided by the residents. 
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Economic Development/Neighborhood Revitalization Plan4.8
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The HOPE VI program is envisioned to be a catalyst to the revitalization of Earle Village and the
surrounding First Ward community. Two other downtown areas have been successfully revitalized as
the result of public-private partnerships, particularly between the city and Nations Bank Community
Development Corporation. Public officials, the CHA, and residents anticipate that the positive impacts
of the HOPE VI program will attract the private investment necessary to enact change in First Ward.
However, the challenge to such development is to reverse the negative perception of Earle Village and
to devise innovative strategies to facilitate private investment. Although no firm partnerships had been
created at the time of data collection, the CHA is pursuing development strategies including:

The Economic Development Corporation—This non-profit entity would serve as the
development arm of the CHA. Unrestricted by HUD regulations and state statutes, this
corporation would ease the development of public-private partnerships. At the time of
data collection, the Economic Development Corporation was awaiting incorporation.

As a part of a community-wide economic development scheme, the CHA’s HOPE VI program is expected
to help leverage public and private investment in the Earle Village community of First Ward. In the past,
a number of redevelopment plans for First Ward had been crafted, however, these plans were never
realized due to the lack of strong financial backing. HUD’s $34.6 million grant to the CHA is expected
to serve as a financial foundation for redevelopment plans to become reality. The CHA expects that
commitments made by the city, the Uptown Development Corporation, and Nations Bank will draw other
private investors to First Ward. Although no formal development plans had been made with other
investors (as of August 1995), the CHA is hoping to identify potential investors through its affiliation
with Nations Bank Development Corporation.

The Economic Development Center—The CHA proposes to build this center across the
street from Earle Village. It will accommodate all CHA offices and provide additional
office space to be leased to the private sector, filling the gap of Charlotte’s shortage of
office space in the uptown area. Ground floor space will serve as a "business incubator"
which will provide retail space for Earle Village residents. This plan also includes the
construction of a parking deck adjacent to the Center which will serve the Center as well
as the downtown area. It should also be noted that the CHA owns the buildings where
its administrative offices are currently located. Once these offices are moved and
consolidated in the Economic Development Center, the CHA will have an opportunity
to sell or lease these buildings. These ventures are intended to provide a revenue stream
for the CHA in its attempts to become self-sustaining.

Vacant land—Real estate is a premium in the thriving downtown area. The city and the
CHA own a significant amount of vacant land throughout First Ward that could draw
much needed mixed-use development. As of August 1995, the Charlotte City Council
had approved the development of a master site plan for First Ward. The CHA, Earle
Village residents, the Uptown Development Corporation (a non-profit development
organization), Nations Bank, and the city plan to collaborate on the development of the
site plan. This plan should be ready for review in the first quarter of 1996. In
conjunction, Nations Bank is planning for approximately $ 160 to $ 180 million in projects
for First Ward including the development of a major office building for Trans America,
a 30-story office tower and a 10-story retail center.



5.0 PROGRF.SS ON PLAN IMPLEMENTATION 

5.1 Progress on Physical Plan 
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The 27-month construction period is scheduled to begin in October 1995. The ground breaking for the 
elderly building is planned for February 1996. 

5.2 Progress on Management Plan 

As of August 1995, relocation ofresidents had begun. However, relocation has been delayed as the CHA 
has not received its Section 8 vouchers. 

S.3 Progress on Resident Services 

See Section 4.6 

5.4 Progress on Community Services 

See Section 4.7 

6.0 LoNG-TERM IMPACT MEASURFS 

A variety of long-term impact and process measures are necessary to assess the effects of HOPE VI on 
the development, residents and neighborhood. Measures should be directly related to the programmatic 
objectives of HOPE VI as well as capturing unintended consequences, either positive or negative. 
Baseline data collected in 1995 provide a useful framework for simple before-and-after comparisons and 
development of trend lines regarding changes, for example, in socio-economic conditions. Data should 
be collected after 5 years and, if possible, in annual increments during this period. It should be noted 
that 1995 baseline data was collected from CHA sources and was based on the full occupancy of 409 
units. However, the resident survey was administered at 83 percent occupancy since the CHA was in 
the process of vacating units in anticipation of demolition. 

The implied short-term goals of the HOPE VI program include increased educational achievement, greater 
employment and job retention, and improved quality of life. Among other sources of data, demographic 
information, resident surveys, management and maintenance data, crime data, and interviews with service 
providers and housing authority staff should reveal the effects of HOPE VI. 

6.1 Physical Plan 

HOPE VI funds will be spent primarily on the physical rehabilitation of Earle Village. It is presumed 
that new construction and renovation, including the installation of air conditioners, washer/dryer hook-ups 
and increased storage space, will positively impact residents' quality of life. An improved physical 
appearance may· also enhance the community's ability to attract other residential and commercial 
development. Qualitative information about the impact of this physical rehabilitation can be captured 
through a resident survey, an environmental assessment, and interviews with public officials and private 
investors. 

The impact of management and maintenance changes brought about by the HOPE VI program should be 
measured by a number of indicators particularly where baseline data were collected in 1995. Housing 
management data should be collected on vacancy, turnaround, turndown, and backlog rates as well as 
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6.2 Management Plan

6.3 Residents
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tenant accounts receivable. Tracking the amount spent on maintenance over time should also be
considered in assessing new construction.

For current Earle Village residents, quality of life issues (i.e., sense of safety and security, satisfaction
with their apartment, management and maintenance, length of occupancy, participation in decision
making, availability of jobs, availability of commercial resources) should be assessed through a replication
of the resident survey or focus group. Particular attention should be given to residents’ perceptions about
the need, adequacy and availability of supportive and community services.

A resource assessment of each of the supportive and community service providers is necessary to estimate
need and utilization of the programs provided under HOPE VI. Process measures such as the number
of residents enrolled in GED classes, number of residents enrolled in community college, number of job
training participants placed, number of residents using the day care facility, number of residents treated
as a result of on-site cancer screenings, and number of senior citizens enrolled in nutrition classes should
be included in this assessment. At the time of baseline data collection, a number of programs were in
the planning phase. This assessment should determine whether all proposed programs were implemented.
Other information such as program descriptions, location (on-site vs off-site) and difficulties in program
implementation (i.e., funding, staffing, space) should be gathered.

Key to the HOPE VI program is to provide residents with education and job training so that they can
compete for entry-level, upwardly mobile positions. An effort should be made to gather information from
the initial program participants about their length of employment and status of jobs they hold.
Unstructured interviews with a sample of initial program participants should reveal information about the
impacts of education and job training programs on quality of employment and job retention. Questions
should include the number of jobs they have held in the previous five years, whether their job offers
benefits (i.e., health insurance, sick pay, sick leave, retirement), if they receive a salary, hourly wage
or minimum wage, if they received a raise or promotion since employed, if there is room for
advancement in their position, and difficulties or barriers they may have had in securing or maintaining
a job.

Demographic composition of residents including race, sex, gender, and number of children along with
economic information such as rate of unemployment, sources of income, and median family income,
should be collected and compared to baseline data. It should be noted that the intent of the HOPE VI
program is to help residents move up and out of public housing in 5 to 7 years. Evaluation of the HOPE
VI program should take into account that the future resident population may not be the same as the 1995
baseline population. If HOPE VI has an impact, a different residential population should be found.
Therefore, it will not only be necessary to describe the "new" population found in Earle Village but also
to track the initial program participants who move out of the development. This assessment should
consider those who successfully complete the program as well as those who fail. While a detailed history
of the events in the lives of the initial participants may be impossible, housing authority staff should

An environmental assessment is necessary to document the impact of the physical changes proposed in
HOPE VI. Such measures should include traffic flow, amount of trash and litter, quality of landscaping,
use of open/vacant spaces, accessibility of commercial resources (economic development), and quality
of the maintenance of streets, curbs, parking areas, playgrounds, and other facilities. Baseline
information was gathered in the Windshield Neighborhood Survey.
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maintain data such as the number of residents who started the program, those who were removed for 
contract violation, those who voluntarily dropped out and those who moved out on their own. 

Crime data, Part I and Part II, for the development and the city should also be gathered. The evaluation 
of crime fighting and prevention methods proposed under HOPE VI, such as resident patrols and 
community policing, should be based on crime rate changes over time as well as residents' perceptions 
of safety and security as indicated in the resident survey. 

Economic development is key to the revitalization of Earle Village and the community at-large. What 
type of development has occurred? What types of employment opportunities are available as a result of 
this development? How does this development affect Earle Village residents and the surrounding 
community? To answer these questions, evaluators should conduct interviews with CHA staff, city 
officials, and business owners. An environmental assessment should be conducted to document the 
metamorphosis of abandoned dwellings and vacant lots into viable businesses. A resident survey can 
provide residents' views of the long-term impact of economic development, including the availability and 
types of jobs. Evaluators should consider that no economic development plans had been finalized at the 
time of the baseline data collection. 

The long-term goal of HOPE VI is to get residents off public assistance and out of public housing. The 
underlying assumption of the CHA's HOPE VI program is that the provision of supportive and 
community services and improved housing conditions will enable residents to achieve this goal. The 
program assumes that day-care, health care, and transportation services, among others, will help residents 
participate in education and job training programs to help them secure and maintain upwardly mobile 
positions. Assessing the long-term impacts of these services as directly related to the success or failure 
of HOPE VI is a formidable task. While replication of baseline data collection methods is necessary, 
evaluators must also attempt to document other historical events that may mitigate the impact of HOPE 
VI. 

6.4 Neighborhood 

As Section 3.0 indicates, Earle Village is primarily the only residential area in First Ward. 

7 .0 CONCLUSIONS 

CHA's HOPE VI program is an ambitious undertaking. Its success hinges on several issues. Continued 
strong leadership and commitment of CHA management, the creation of sound CHA staff-resident 
relationships, and economic development are all integral to the long-term success of this program. 

As a comprehensive program involving many diverse actors and millions of dollars in funding, 
management of the HOPE VI program is key. Intense dedication and strong leadership will be needed 
to ensure the long-term success of HOPE VI. 

Strict FSS contract management is critical to the success of HOPE VI. Case managers must monitor, 
adjust and enforce contract agreements to ensure that participants are making progress toward self
sufficiency and/or home ownership. Sanctions such as contract termination or eviction must be taken 
against those who fail. Only through strict enforcement will residents realize their obligation and 
responsibility. 

Earle Village residents know that elimination of the development would be financially lucrative for the 
CHA. Based on past attempts to revitalize this area, many Earle Village residents are suspicious of the 
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HOPE VI must prove to be a viable, realistic program in the eyes of potential investors. Unlike other
downtown areas that have been revitalized through private funds, the First Ward community contains one
of the worst of the CHA’s public housing developments at its core. In general, it must reverse the
negative perception of public housing and public housing residents held throughout the city of Charlotte.
In addition, HOPE VI must significantly address and improve crime and security problems in the area.
The program must virtually guarantee profound change.

HOPE VI redevelopment plan and see it as an attempt to strip them of their homes and community. A
considerable number of objections have been voiced at resident organization meetings. One resident
commented, "This is prime land. You’re just running a game on us to get us to agree and you’ll move
the rich people into the community."43

Economic development is key to the success of HOPE VI. The revitalization of Earle Village and First
Ward rests largely on the ability of the CHA, through HOPE VI, to attract mixed-income residential and
commercial development to the community. Through extensive collaboration with the city, the Uptown
Development Corporation, Nations Bank, and other investors, the CHA’s vision of a thriving First Ward
may be realized. Without such development, Earle Village will continue to stand as an isolated
development surrounded by a sea of parking lots, dilapidated buildings and vacant lots, cut off from the
ample opportunities that the city of Charlotte affords.

A challenge for CHA staff is to break this sentiment of distrust. CHA staff must provide leadership
toward creating an atmosphere of cooperation and hope, especially to overcome apathy that exists among
some residents. Involving residents in the redevelopment of Earle Village through the public meetings,
focus groups, and steering committee process has aided in overcoming distrust. Building strong
relationships and working in cooperation must continue to be a goal of staff and residents.

43 CHA’s Application for the Urban Revitalization Demonstration Program.
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APPENDIX A 

Earle Village Neighborhood Revitalization Comparison Chart 

Resident Preferences Proposed Masterplan 

Reduce the number of street crossings All components will be across the street from the 

between program components. Community Service Center (CSC) 

Provide areas for children to play. Play areas for different ages will be provided next to 
the FSS units. New activity areas and basketball 

courts will be beside the day care and the CSC, and 
will supplement the existing park and the school 
playing fields. 

Locate community near existing Bus Routes. The community will be centered on Seventh Street 
and will have shelters at the bus stops. 

Locate the Home Ownership near the First The Home Ownership component will be located one 

Ward School, near a convenient shopping, block away from all of the following: the school; 
near community activity center, but away the CSC; and the proposed retail development. 
from Family Self-Sufficiency units. Forty units of Home Ownership will occupy a full 

block and will be separated from FSS units by 
Davidson Street. 

Locate the Elderly housing near the activities The Elderly housing will be located across Davidson 
of the community service center, and at the Street from the csc. It will have a private 
same time allow for quiet areas. courtyard behind it and sheltered from street noise 

and CSC activities. 

170 Family Self-Sufficiency Units are to be Approximately % of the Family Self-Sufficiency 
renovated from existing Earle Village Units will be renovated from existing Earle Village 
Buildings or be new construction buildings, the remaining 1/3 will be new construction. 

Home Ownership units are to be new Forty new Home Ownership (HO) units are proposed 
construction. in townhouse-type buildings. Each unit will have a 

private yard. In the center of the HO block, there 
will be additional parking and a common park 
recreation area. 

Elderly housing is to be new construction Sixty-eight units are proposed for the elderly 
residents, to be housed in a three-story building 
inclusive of elevators and security-sensitive design. 

Include entrepreneurship training in the Classes in entrepreneurship will be provided in 
social services. addition to the other social services. 

The Daycare Center will be combined with The Daycare Center will be located next to the CSC 
or located next to the new community and be connected with a covered walkway. 
service building. 

Charlotte - 24 

L 



HOPE VI: Charlotte, NC

Resident Preferences Proposed Masterplan

Source: CHA's Resident Consultation Model
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The Masterplan concentrates the location of all the
new construction around a plaza space. This plaza
will function as the center of the new community.

Appendix A
Earle Village Neighborhood Revitalization Comparison Chart

Revitalize and establish a new unified sense
of community for the Earle Village
residents.

A parcel adjacent to the new community center will
be proposed in the Masterplan as a parcel for
economic Development inclusive of retail and office
space. This plan will include office space available
for entrepreneurial opportunities.

The revitalization needs to go beyond the
existing footprint of Earle Village and
include incentives for Economic
Development in the immediate area. This
would include various shops, a grocery
store, small offices and entrepreneur
opportunities.
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THE CROSSROADS MAsTER PLAN 

• 

• 

Source: Odell Associates, Inc. 

1. Community Green Area
2. The Daycare Facility
3. The Community Services Center
4. Home Ownership Units
5. Elderly Housing
6. Family Self-Sufficiency

7. Commercial and Mixed-use Development
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Appendix C

Description of Supportive Services

Job Training
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The Charlotte Self-Employment Project is a non-traditional lending organization established to serve
disadvantaged communities. Staff offer their expertise in helping entrepreneurs set up and run their
businesses. In addition to contributing start-up capital (from $500 to $10,000), the Project organizes
mandatory in-community seminars in cash management, cash flow analysis, marketing, sales, accounting
and completing applications to traditional lending institutions. Seminars meet 2 times a week for 6

■ weeks. There are no specific educational requirements to participate in the Project. Participants needing
more advanced business training (e.g., patenting, contract writing) or one-on-one counseling are referred
to the Small Business Technology and Development Center free of charge.

Lenders are placed in groups of eight to ten. Each lender is required to invest ten percent of his loan
in a savings account as collateral. If a group member fails to make his loan payment, the Project deducts
this amount from the group savings account. Lenders provide continued support and feedback to each
other through mandatory monthly meetings.

StepUp is a recently established apprenticeship program that trains participants in carpentry. Employment
and Training is working with the CHA to secure on-the-job training for apprentices. Upon completion
of the program, Employment and Training hopes to place many of the participants of the first StepUp
class in CHA maintenance positions.

Although it serves only five percent of the eligible population, Employment and Training is overburdened
by the demand for its services. It is unlikely that, without financial support from the CHA, additional
programs will be offered on-site. However, Employment and Training is located two blocks for Earle
Village, making it readily accessible for residents.

The Charlotte Area Fund offers an Employment Training Program for low income individuals and
families. The Employment Training Program provides direct job placement services in hotel/motel,
warehouse and construction positions, for example. The Charlotte Area Fund places approximately 320
to 350 people per year in jobs paying, on average, $6.30 per hour. Located about 2 miles from Earle
Village, the Fund is an accessible resource. In addition, on-site Income Management Programs assist
low-income individuals and families in basic household budgeting. The only requirement for participation
in either of these programs is that an individual earn an income below the federal poverty leveL

The City of Charlotte’s Employment and Training Department is active in providing basic education and
job skills training through Central Piedmont Community College. Its goal is to educate, train and place
participants, specifically public housing residents, in meaningful jobs.

Unique Business Services, located across the street from Earle Village, is involved in job training and
preparation geared toward meaningful, upwardly-mobile employment. Unique prepares job seekers
through three progressive programs: motivational workshops, job skills training and employability-skills
training. Unique also offers job placement services for part-time temporary and full-time permanent job
seekers. Among other services, Unique staff refer participants to employment agencies, set up interviews
and offer one-on-one counseling. Unique also provides participants with the use of its office equipment
for resume writing, writing thank you notes and making follow-up telephone calls to prospective
employers.
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EDUCATION 

St. Francis Jobs Program has been offering GED and high school completion classes for seven years. 
The program focuses on preparing adults for entry level employment or community college by extending 
high school completion courses and computer-based tutoring to the community. 

Classes are held at St. Francis, which is located 8 blocks from Earle Village and at Central Piedmont 
Community College. Classes will meet in the Community Service Center once it is completed. 
Currently, bus tickets or transportation are provided for those who are interested in participating in the 
program. The only program requirement holds that participants must be 18 to 24 years old, however; 
this age restriction is flexible in certain circumstances. 

Central Piedmont Community College provides several educational programs in conjunction with St. 
Francis and the Employment and Training Department. CPCC also offers a Family Literacy Program 
for parents and their pre-school children. First Ward Elementary School donates classroom space for this 
program. Family Literacy offers GED preparation classes and parenting skills training (Parent Education 
Time). In addition, CPCC plans to return its Adult Basic Education Program (ABE) and GED 
preparation classes to Earle Village. ABE classes will meet two days per week for three hours a day in 
a converted unit in Earle Village. Residents are eligible to enroll in ABE courses if they score below the 
minimum high school level. Instruction aims to improve reading, language arts, history, math and 
writing skills by teaching these subjects in the context of practical, real life skills (e.g., balancing a 
checkbook). After receiving their GED, residents are encouraged to continue their education at CPCC. 
The CHA has allotted classroom space to CPCC in the proposed Community Services Center. 

Charlotte Housing Authority offers after-school tutoring classes on-site for 6- to 12-year olds. Assistance 
is available every day after school for 2.5 hours. Children meet in a converted unit in Earle Village; 
however, the Community Services Center will house this program once constructed. During the summer 
months, the program focuses on providing recreation and cultural enrichment programs. This day camp 
program serves 25 to 40 children. 

In a combined effort to serve the Earle Village community, the CHA, Mecklenburg County Parks and 
Recreation Department, local churches, First Ward Elementary School, the Boy and Girl Scouts and other 
local groups donate classroom space, staff and volunteers. However, the demand for after-school tutoring 
and summer day camps outstrips available resources. Additional classroom space, volunteers and funding 
are necessary to meet current demand. 

Discovery Place has served as a hands-on science, technology and natural science museum for children 
and adults since 1946. Educational programs are targeted toward youth from disadvantaged, depressed 
communities in an effort to get them excited about and involved in math and science classes. 
Mecklenburg County Schools have been working with the museum in designing programs best suited for 
childrens' needs and interests. Discovery Place staff work to motivate and prepare children to pursue 
science-related careers. The museum is located a few blocks from Earle Village and is interested in 
expanding its programs to this community. First Ward Elementary School al ready has an after-school 
science program, however; the museum intends to offer an on-site science club to Earle Village children. 
(The availability of on-site programs hinges on approval for funding for the next 5 years from the City 
of Charlotte and construction of the Community Service Center.) Science clubs will serve IO to 12 year 
olds as well as 7 to 9 year olds. Children will meet after-school 3 days per week for 2 hours each 
session (younger children will meet 2 days per week). Discovery Place expects to provide this program 
for 50 to 100 children. 
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Safety Services

Health Care Services
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The Community Health Center plans to offer its services on-site in the proposed Community Services
Center. Specific services will be determined once community needs are identified by the Earle Village

Safe Neighborhood Awareness Program was established in 1983 by the CHA to involve the Charlotte-
Mecklenburg Police Department, on-site development managers and residents in addressing and finding
solutions to crime problems in CHA developments. Four developments have been targeted under SNAP.
As a SNAP development, Earle Village is assigned an on-site coordinator to conduct one-on-one
conferences with and referrals for resident victims as well as resident perpetrators. Resident victims and
perpetrators are referred to various agencies for assistance such as the CHA’s In-Community Drug
Treatment Program, Family Counseling, and the battered women’s shelter. In addition, the coordinator
participates in resident organization meetings to exchange information and address crime prevention
needs. He also conducts training programs designed to get residents involved in taking responsibility for
the safety and security of their neighborhood. On-site coordinators are assisted by 2 CHA investigators.
Among other responsibilities, investigators assist in the investigation and prosecution of crimes, help
persuade victims to prosecute offenses, meet weekly with the CMPD to share information, train on-site
coordinators to develop crime investigation skills and annually survey residents and the CMPD about
program satisfaction.

A Resident Patrol Program is proposed for Earle Village. In conjunction with the Charlotte-Mecklenburg
Police Department, the CHA is developing initial plans for this program. The concept is to involve
residents in taking control of and responsibility for their neighborhood. As such, the CMPD will be
active in training resident volunteers to identify and report crime.

Afro-American Cultural Center, a long-standing community resource, promotes arts education to children
and their families. After-school arts programs, summer day camps and family arts programs promote
awareness of African American arts and culture. Programs involve participants in music, writing, dance,
theater and visual arts.

The museum’s Adult Education Program will also be expanded to the Earle Village community. In
addition to helping educate parents in science and math, Discovery Place, in conjunction with the St.
Francis Jobs Program, plans to establish an on-site (in Earle Village and at Discovery Place) lab where
adults may complete technical courses by computer. There is no limit to the number who can participate.
Discovery Place has planned flexible meeting times to accommodate residents’ schedules.

Mecklenburg County Health Department offers a wide variety of health care services for adults,
adolescents and children. Department Staff are working with the social worker assigned to Earle Village
to provide site specific services to residents such as substance abuse counseling, pre-natal and maternity
care, parenting classes, and handicapped and elderly care. Although services are not currently offered
in Earle Village, bus tickets or transportation services are provided to those in need. Upon completion
of the Community Services Center, these services will be offered on-site.

Charlotte-Mecklenburg Police Department has assigned two community police officers to patrol the Earle
Village neighborhood. Officers work with SNAP, the on-site manager, residents and CHA administration
to exchange information and develop strategies for reducing the incidence of crime in this area. There
are no plans to devote additional officers to Earle Village in conjunction with HOPE VI. The officers
currently assigned plus two other part-time bike patrol officers are sufficient to serve the needs of the
community.
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Child Care Services

Social Services
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social worker. Initial plans include offering a variety of cancer screenings such as prostate, skin, colon
and oral.

Child Care Resources, Inc. has been contracted by the CHA to administer child care services for Earle
Village. (Child care services are not currently available to Earle Village residents.) Once built, the Child
Care Development Center will house a privately contracted program.

Drug Abuse, Treatment, Outreach and Prevention Program (DATOP) was established by the CHA with
funding through HUD’s Drug Elimination Program. Among other activities, DATOP coordinates legal
remedies with law enforcement, the Safe Neighborhood Awareness Program and CHA management to
assure rapid and effective eviction of residents engaged in drug-related criminal activities; established a
program to train residents in drug prevention programs; trains and supports a youth advisory council
aimed at developing drug education and prevention programs; established an In-Community Treatment
Program for outpatient treatment; and, established an after-care component to support families returning
from treatment to reduce recidivism.

CAP has been available to Earle Village residents for the past 5 years. There are currently 11 volunteers
serving as peer counselors. Although volunteers are provided office space in Earle Village, referrals are
made on a more informal basis. These natural helpers often have established social networks that put
them in contact with those needing help.

CAP will continue to operate under HOPE VI. Although CAP met with considerable resistance due to
resident distrust of agency staff and denial of community problems, the program is involving more
volunteers every year. Office space has been reserved in the proposed Community Service Center for
volunteers.

The Community Assistance Program (CAP) was established by the CHA in 1988. The program was
created with Drug Elimination Grant funding. CAP trains residents as peer counselors, providing them
with skills necessary to identify problems and refer residents to professional agencies for assistance. On
site managers are instrumental in identifying and selecting natural helpers in the community to participate
in the program. Volunteers are trained to recognize a variety of symptoms and characteristics relating
to substance abuse problems, domestic violence and HIV/AIDS, among others. Training is offered on
site, 2 to 3 times a year for 8- to 10- week periods.

Mecklenburg County Department of Social Services (DSS) has assigned one permanent full-time social
worker to provide direct social work services to the residents of Earle Village. In addition to providing
outreach and referral services, the on-site social worker has established several services targeted to meet
needs specific to Earle Village residents. These services include: a senior nutrition program that
provides Earle Village seniors healthy lunches; education counseling stressing the importance of education
as the key to economic and social independence; Saturday School that assists academically suffering
students; and free transportation services. Several other services are being considered in response to
HOPE VI. More intensive case management, especially for seniors, is planned. In addition, DSS and
the North Carolina Agriculture Extension are cooperating to design a household budgeting program.
Currently, the demand for services is greater than available resources. Additional staff may be assigned
to coordinate Food Stamp, AFDC and income maintenance programs.
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Appendix D

Methodology
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Key to the case study was the collection of information directly from the housing authority. An interview
protocol was developed so that relevant information could be easily collected from a variety of personnel.
Repetition of questions across interviews served to validate qualitative findings. Extant documents such
as annual reports, newspaper articles and minutes from community meetings were collected to document
the chronology of events and further validate qualitative findings. Summary data such as crime statistics
were also obtained.

The resource assessment focused on current and proposed supportive and community services. Telephone
interviews with each service provider identified utilization, need, location, and adequacy of each of the
programs.

In addition to these standardized instruments, an environmental survey, a resource assessment instrument,
and staff interviews were used in the data collection process. The environmental survey provided in-
depth information about areas of concern to residents, housing staff, and police. The instrument helped
identify characteristics such as amount of litter, number of operating street lights, presence of graffiti,
flow and volume of traffic, and age, gender and activity of the people "hanging out" in each problem
area.

The Baseline Data Form was used primarily to collect management information from the housing
authority including vacancy, turnover and turndown rates, adequacy of units, maintenance backlog, crime
and safety issues, types of supportive and community services, and descriptive information about the
HOPE VI program.

The Windshield Neighborhood Survey was used to gather basic information about the characteristics (i.e.,
type and condition of residential structures, condition of streets and curbs, types of businesses, community
amenities) of the neighborhood surrounding the development.

The Resident Survey focused on residents’ satisfaction with the development, their apartments and
neighborhood. Crime and security issues were also addressed. In addition, need and utilization of
supportive and community services were investigated. Administration of the survey involved the random
selection of residents from a tenant list provided by the housing authority. A sample of 62 residents was
drawn from a total population of 338. Thirty-three surveys were completed, yielding a response rate of
53 percent. Interviewers surveyed residents over a 2-day period. Each face-to-face interview lasted
approximately 15 minutes.

Data for the HOPE VI case study were collected from a variety of sources. A Resident Survey,
Windshield Neighborhood Survey, and Baseline Data Form were key instruments used to collect data.
Supplemental information was collected through an environmental survey, a resource assessment
instrument and interviews with housing authority personnel. This approach provided a comprehensive
understanding of the conditions and issues concerning Earle Village and its residents during early 1995.
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The Cabrini Homes Extension is the Chicago Housing Authority’s (CHA) focus for the HOPE VI
revitalization effort. It is one of three developments that comprise the area nationally known as Cabrini-
Green. The Extension is considered the worst of the three developments. On the 36.4 acre Extension
site are 6 seven-story buildings, 11 ten-story buildings, and 6 nineteen-story buildings, containing 1,921
units. Cabrini was designed to be separated from the outer world with only one road that goes through
the development.

Although CHA has several other high-rise developments with similar distress to the Cabrini Extension,
the location of the Extension makes it a promising choice for HOPE VI. Located near the Old Town
neighborhood of the affluent Lower North area of Chicago, this area is experiencing significant
revitalization with many new stores and small malls under development. Currently, however, Cabrini-
Green remains isolated from its affluent neighbors. It is feared by its neighbors for its crime ridden
reputation and despaired by its residents who feel ignored and rejected by the city. The preliminary
HOPE VI plans for Cabrini Extension are to integrate it with its more affluent neighborhoods.

The CHA’s plans for Cabrini are ambitions, yet it is difficult at the time this case study is being written
to believe that HOPE VI, as described in the original plan, will ever come to fruition. Since the HOPE

The Cabrini Homes Extension has a population of 3,695 residents. Two-thirds of the residents are
children under the age of 19. Over 90 percent of households are receiving AFDC and/or are below the
poverty level. According to a 1991 study, only 22 percent of the adult resident population at Cabrini had
completed high school. The Cabrini Homes Extension is the type of development the creators of HOPE
VI were seeking to address - high density high-rises home to a vulnerable and dependent population in
a community experiencing high crime rates.

The HOPE VI plan also called for a number of management innovations. As part of the CHA-wide
effort, the plan calls for shifting to a site-based management model and the expansion of resident
management efforts, with the possibility of contracting with a private management company to run the
site. The plan also called for income mixing, by instituting rent ceilings so those with increased incomes
would not be pushed out. Improved resident selection procedures with greater resident participation and
easier eviction processes would be instituted to assure greater resident stability and fewer crime and
vandalism problems, particularly in the low-density mixed-income off-site developments. The social
service package focused on expanding existing services and adding others that addressed the social and
economic needs of the residents.

At the time of this case study, the plans for Cabrini Extension were being revised. According to CHA’s
original proposal, the plan is to physically revitalize the development, demolishing 3 high-rise buildings
and rehabilitating one. The rehabilitated high-rise would be converted into a mixed-income, 60-unit
structure. Fifty percent of the residents would be very low income (10-50 percent of the median) and
50 percent would be low-moderate income (50 to 80 percent of the median). In addition to the
rehabilitated high-rise, 285 new units would be developed in a series of mixed-income construction
projects in the surrounding neighborhood. These units would blend in with a much larger number of new
market-rate units (approximately 852). An additional 48 replacement units would be built in the larger
Chicago metropolitan area. Another 167 units would be provided via Section 8 certificates. One factor
that may affect HOPE VI at Cabrini in the long-run, however, is that less than half of Cabrini Extension
will be affected by HOPE VI (and less than one-quarter of all of the units at Cabrini-Green will be
affected). While the hope is that the revitalization efforts funded by HOPE VI will be a catalyst for the
redevelopment of the rest of Cabrini-Green as well as the immediate neighborhood, a more pessimistic
view is the remaining Cabrini-Green site will negate the revitalization efforts of HOPE VI.
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VI grant was awarded, HUD has taken over the housing authority due to CHA’s long term management
difficulties. Furthermore, there has been very limited progress in finalizing a plan, there is resistance
to income and class integration in Chicago, the continued gentrification of the surrounding neighborhood
has taken away land planned for the new construction of mixed income housing, and there is a past
history of unfulfilled promises to CHA residents. In all probability, the three high-rises will be tom
down over the next year. It is possible that the fourth building will be rehabilitated and it will eventually
contain some working class families. It is becoming clear that some low-rise public housing will be built
on the site of the demolished high-rises and other vacant land owned by the CHA in or near Cabrini.
But it is not certain that market-rate families can be attracted to low-rise housing on the Cabrini site. It
remains uncertain whether significant numbers of new public housing units can be built in the surrounding
community, as well as the feasibility of using Section 8 certificates to compensate for the absence of new
public housing units. The easier things will probably happen, like tearing down already abandoned high-
rises. The rest remains in doubt.
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1.0 Chicago Housing Authority Overview

1.1 CHA Characteristics

1.2 Management History
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i

' Review of the Organization, Management Operations and Public Housing Portfolio of the Chicago Housing
Authority, Final Report, Tag Associates, Inc., October 28, 1994. Attachment A.

Editor’s Note: In general, this case study should be seen as a baseline through May 1995. A number
of events have occurred at the site since that time, some of which are included as footnotes. A future
report will capture changes and events that have occurred since that time.

The CHA has over 86,000 public housing residents, most of whom are African-American (90 percent)
and among the poorest of the poor in the city of Chicago. Less than 11 percent of all families show
income from employment sources while 68 percent of residents are receiving AFDC (as compared to 25
percent in New York City).2 According to CHA records, more than 45 percent of all Family Program
residents are children under 14 while another 12 percent are teenagers in the 15 to 19 age bracket.3
Chicago’s high-rise family developments were built in excessively large concentrations. Robert Taylor
Homes and Stateway Gardens form one contiguous 6,059 unit development and its neighborhood is
ranked among the poorest census tracts in the nation.

The Chicago Housing Authority (CHA) is the third largest Public Housing Authority in the country,
managing approximately 40,000 public housing units and administering over 14,000 additional units under
the Section 8 Certificate and Voucher Programs. Most of the 30,000 family public housing units are
clustered in 17 developments ranging in size from the 346 unit Hilliard Center to over 4,000 units at the
Robert Taylor Homes.1

6 For the most recent evaluation of CHA management, see Review of the Organization, Management Operations
and Public Housing Portfolio of the Chicago Housing Authority, Final Report, Tag Associates, Inc., October 28,
1994.

5 Joseph Shuldiner, HUD Assistant Secretary for Public and Indian Housing resigned his position to become
head of the CHA at the end of September, 1995.

The CHA is reputed to be one of the worst managed Public Housing Authorities in the nation. This
opinion was reaffirmed by the takeover of the CHA by HUD in May 1995, which included the
resignation of the Chairman of the Board and all of its members.4 Kevin Marchman, Deputy Assistant
Secretary for the Offices of Severely Distressed and Troubled Housing Recovery, is the acting CHA
Executive Director while HUD conducts a national search for a new executive director.5 According to
knowledgeable sources, the Mayor of Chicago and the Secretary of HUD agreed that the direct takeover
of CHA was the best course of action for turning around the troubled agency. The takeover was the
culmination of a series of reports detailing the inefficiencies and disorganization of CHA management.6

2 Ibid., p. 13.

4 See series of articles in the Chicago Tribune, May 27-June 11, 1995.

3 Statistical Profile, 1991-1992, The Chicago Housing Authority.
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9 Distressed Housing Study, p. 2.3.

11 Public Housing Management Assessment Program (PHMAP) data for CHA, 1991-1993.
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Resident involvement in the management of their developments occurs through a council structure.
Councils can be organized for individual buildings, areas, or blocks; members of these councils are then
elected to participate in Local Advisory Councils (LACs) for a development. There is a LAC in each
of the CHA developments, whose members make recommendations regarding program and service needs,
as well as modernization programs and operating budgets. The Central Advisory Council is composed
of the president or designated representative of each LAC. The CAC reviews the CHA budget and makes
system-wide recommendations. As of 1995, there were 2 resident-managed developments (one is a 600-
unit low-rise development), 3 resident-managed buildings in high-rise developments, and 4 Resident
Management Councils in training.

In addition, HUD is searching for a private company to administer the CHA’s Section 8 department,
which has been criticized for gross incompetence.7

8 For a concise history of attempts to reform the management of CHA and a detailed discussion of the CHA’s
management problems see Case Study and Six Examination Reports of the National Commission on Severely
Distressed Public Housing, GPO, December 1992, pp.2.3-2.4.

10 Statistical Profile, p. 5. There are unconfirmed indications that the "real" vacancy rate at Cabrini is
approaching 50 percent but the "official" count remains at approximately 33 percent.

7 In early October 1995, HUD hired Quadel Associates, a private consulting firm to operate the CHA’s Section
8 program.

Over 15 percent of the CHA’s public housing units are vacant. This figure, however, understates the
serious vacancy problem at particular high-rise developments like ABLA (26 percent), Cabrini-Green
(33.2 percent), and Henry Horner Homes (49.4 percent).10 The current amount of rent delinquent to
CHA stands at an astounding 78 percent of their annual charges to residents, an indication of the failure
of CHA to take rent collections seriously. Over 60 percent of all CHA public housing units failed to
meet Housing Quality Standards in 1992 but the CHA record has improved since then. The most recent
failure rate was a more moderate 36 percent. The average PHMAP score rose from 33.58 out of 100
in 1991 to 46.38 in 1993. Although the trend is positive, it remains a failing average by any measure,
indicating major management deficiencies still exist.11 According to the National Commission on
Severely Distressed Public Housing, it would take the CHA 17 years to complete its modernization
repairs based on an annual Comprehensive Grant allocation of $100 million ,12

12 Case Study and Site Examination Reports of the National Commission on Severely Distressed Public Housing.
p. 2.10.

The CHA has been classified as a "troubled" housing authority since 1981, and as such has been
monitored by HUD under a Memorandum of Agreement. Occupancy levels, lack of financial controls,
and poor agency and property management systems are the areas with the greatest deficiencies.8 A 1990
study of CHA high-rises by the Metropolitan Planning Council concluded that for 30 years the buildings
had suffered from disinvestment, poor management, and neglect. As a result, the developments were
now plagued with broken elevators, leaking roofs, empty apartments, and high crime rates.9
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The CHA invests significantly in resident services. The Agency’s total resident services budget was $2.5
million in 1991. The Office of Resident Programs funds 90 staff positions in the following programmatic
areas: Education, Culture, and Senior Programs; Social Service/Delegate Agencies; and the Resident
Organization and Youth Services Department. Resident services programs available to CHA residents
include: Community Development Programs, Summer Programs providing nutrition for 35,000 children,
the Chicago Intervention Network providing after school art programs, Project Peace, a grievance
counseling and conflict resolution program, midnight basketball, CADRE, Mama Said, a resident
originated mentoring program for young mothers, the Step-Up Demonstration Program, providing
employment training for public housing residents, a CHA youth choir, and Youth Entrepreneur Clubs.
There are also Boys and Girls Clubs and local YMCAs run by private agencies involved with a number
of developments.16

CHA developments suffer from extremely high rates of crime and disorder, although the official crime
rate in public housing has been declining. In 1988, there were 8.3 serious crimes per 100 persons CHA-
wide. In 1993, the figure dropped to 7.7. In large part this decrease was due to a significant increase
in spending for security. The agency spent $7 million on security in 1987 and about $74 million in 1994.
Most of that has gone in to increasing the number of security guards at the twelve highest crime
developments, which are all high-rises. Although crime has been reduced, CHA residents are still twice
as likely to be a victim of a crime as other Chicago residents.13

The CHA continues to face numerous challenges and its future remains very much in doubt. The rise
and fall of Vince Lane, the Agency’s resigned Board Chairman, who was considered a leading expert and
innovator in the public housing field, is indicative of the agency’s plight. As one of the most distressed
public housing programs in the nation, under quasi-receivership status, with no permanent leadership in
place, the CHA is at its nadir. The agency remains under a 1969 court order to desegregate its public
housing but has had little success in doing so. A recent court settlement at Henry Homer Homes
obligates the agency to find replacement housing for the high-rise units being tom down. Because of

16 Case Study and Site Examination Reports of the National Commission on Severely Distressed Public Housing,
2.11-2.12.

14 Susan Popkin, et. al., "Sweeping Out Drugs and Crime: Residents’ Views of the Chicago Housing
Authority’s Public Housing Drug Elimination Program," Crime and Delinquency, Vol. 41, No. 1, January 1995,
pp. 73-99.

CHA anti-crime initiatives have included the controversial building "sweeps" as well as community crime
prevention, utilizing resident patrols in a number of developments. As part of its Public Housing Drug
Elimination Program (PHDEP), the CHA initiated Operation Clean Sweep in 1988 in 4 high-rise
developments with serious drug problems. In 1991 they began CADRE, a drug and alcohol rehabilitation
program in these 4 developments.14 HUD is presently reevaluating the CHA anti-crime initiatives and
a recent consultant report has recommended a significant decrease in the security budget.13

13 Chicago Tribune, June 21, 1995, Section 2, pp. 1 and 7.

13 Chicago Tribune, June 21, 1995, Section 2, pp. 1 and 7.
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17 In recent weeks HUD has taken over the direct management of the CHA and their are some early indications
of improvement. There has been an increase in the number of arrests in the high-rise developments. Upper level
CHA staff has been cut by 15 percent. Significant changes in the leasing requirements are also anticipated.

The Cabrini-Green development is made up of 3 contiguous sites, constructed in 3 phases; 1943—the low-
rise Cabrini Homes, 1958—the high-rise Cabrini Homes Extension, and 1962—the high-rise William
Green Homes. The original Cabrini Homes was part of an urban redevelopment program and is built
on what was considered one of the most infamous of Chicago’s slums in the 1930s.18 Together, the 3
sites make up 86 residential buildings, a physical plant and a community center on a 70.1 acre site in
Chicago’s "Lower North" area. Cabrini is a family development with 3,606 dwelling units. Most of the
dwelling units are contained in high-rise buildings which range as low as seven stories and as high as 19
stories. Only 586 units are contained in the complex’s low-rise and highly-sought-after two and three
story duplex structures. The Cabrini developments are highly concentrated with 51.4 units per acre.
With a "staggering" vacancy rate of 33.2 percent, Cabrini-Green is described as the "most highly
publicized and infamous public housing development owned and operated by the CHA" with a reputation
nationally and internationally known.19

18 Bowley Jr., Devereux, The Poorhouse: Subsidized Housing in Chicago 1895-1976, Southern Illinois
University Press, 1978, p. 35.

management difficulties, HUD is considering privatizing CHA’s Section 8 Program as well as the scatter
site public housing program. The large high-rise developments continue to fester and decay while a city
administration remains fearful of the political repercussions of a serious dispersal of high-rise public
housing residents. Residents remain highly suspicious of all CHA plans, fearfill that they will lose their
homes, as dilapidated as many of them are, without an alternative. One of the few positive programs
developed by the CHA is the Mixed Income New Communities Strategy (MINCS) an innovative attempt
to develop mixed income stable public housing.17 The program’s initial site is Lake Parc Place, 2 high-
rise buildings with 252 units on the south lakefront which reopened in 1991. So far the development
seems to be succeeding. This strategy, developed and promoted by Vince Lane, ex-executive director
of the CHA, is an important part of the HOPE VI Cabrini strategy that will be described later in this
report.

The Cabrini Extension, which is the focus of the HOPE VI revitalization effort, is considered the worst
of the 3 Cabrini-Green developments. On this 36.4 acre site, bounded by Sedgwick Avenue on the east,
Larrabee Street on the west, Division Street on the north and Chicago Avenue on the south, are 23
buildings. The site includes 6 seven-story buildings, 11 ten-story buildings, and 6 nineteen-story
buildings, containing 1,921 units. There are 282 one-bedroom units, 862 two-bedroom units, 710 three-
bedroom units, 46 four-bedroom units, and 21 five-bedroom units. Cabrini was designed to be separated
from the outer world with only one road that goes through the development—"there is but one way into
Cabrini and there may be no way out."20 Although ostensibly part of the affluent Near North
neighborhood, Cabrini-Green remains a severely isolated community, feared by its neighbors for its crime
ridden reputation and despaired by its residents who feel ignored and rejected by the city.

20 Ibid., p. 47.

19 The CHA Urban Revitalization Demonstration Program Proposal, May 5, 1993, p. 7.
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22 Statistical Profile, p. 20.

23 The CHA Proposal 1993, p. 19
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Four of the buildings in the funding area have been closed since October 1992 as a result of the sniper
shooting of 9-year-old Extension resident, Dantrell Davis, and the physical deterioration of the facilities.
They are the 2 ten-story buildings located at 1157 and 1159 North Cleveland and the 2 nineteen-story
buildings located at 1117 and 1119 North Cleveland. Residents were relocated to other buildings within
the development. Although many CHA projects could be categorized as severely distressed, the Cabrini
Extension is close to the bottom on almost all indices of physical and social distress. In 1992, 91 percent
of the Cabrini Extension units failed Housing Quality inspections as compared to 86 percent for all of
Cabrini and 60 percent CHA-wide. In the past year, the failure rate at the Cabrini Extension dropped
to just over 58 percent, but that may be because the closed buildings are not part of the inventory.
Parking is insufficient for the number of residents, and open spaces are frequently used for gang and drug
activity. The playgrounds on site are in terrible shape, although there are recreational facilities for
Cabrini residents on the periphery of the development and at the Lower North Community Center and
the YMCA at Halsted and North Avenues.

According to CHA figures, all emergency work orders are completed within 24 hours. Over the past
year, over $3.5 million was spent on maintenance for Cabrini compared to over $51 million CHA-wide.
The maintenance backlog CHA-wide in 1994 was 7.4 percent. Figures for Cabrini were unavailable.
Discussions with residents and CHA staff on-site, along with on-site direct observation indicates that
overall maintenance is very poor as is the condition of the buildings. Unfortunately, the difficulty in
obtaining resident interviews precludes making authoritative statements about resident views regarding
the physical and social conditions of the Extension.24 A small number of discussions with residents,
along with numerous newspaper articles, presents a picture of great despair within the Extension
environment. Yet, in contrast to the other severely distressed CHA projects, Cabrini-Green, including

The Cabrini Homes Extension has a population of 3,695 residents, approximately 94 percent of whom
are African-American.21 Over 80 percent of adults in Cabrini who are over the age of 19 are women
and 63.3 percent of the households are headed by women. Two-thirds of the residents are children under
the age of 19. Over 90 percent of households are receiving AFDC and/or are below the poverty level.
Just over 9 percent are employed in Cabrini as a whole, slightly higher than the 8.5 percent of all CHA
households.22 According to a 1991 study, only 22 percent of the adult resident population at Cabrini
had completed high school. "The dense concentration of very low income and racially-homogeneous
residents in a geographically isolated area establishes a basic condition of distress, hopelessness, and lack
of opportunity for the Cabrini population."23

21 The demographic figures are for Cabrini as a whole since figures for the Extension were unavailable. It could
be assumed that the demographic profile of the Extension is similar to the larger Cabrini development.

24 Researchers attempted to gather over 50 interviews from tenants at the Cabrini Extension. Permission and
cooperation was received from the LAC and building presidents. After about 10 interviews were completed, a
tenant who is not a member of the LAC, entered the office where the interviews were being conducted and began
harassing both the tenants and the two interviewers. The situation forced the interviewers to discontinue the
interview process. After discussing the matter with Abt Associates, it was agreed that this component of the
research project would be suspended.
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This is a staff-to-unit ratio of 1:251 for administrative/management, and 1:46 for maintenance.
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There are some management innovations under way at Cabrini. There is one Resident Management
Council (RMC) in place, at 1230 North Burling, which has taken over full management of the building.
The second is a new RMC in training at the Green Homes that recently received a technical assistance
grant from HUD and is continuing its training and development.31

28 According to the CHA, there are 21,000 people on the public housing waiting list and only 77 have listed
Cabrini Extension, mainly because they have been forced by desperate circumstance, like homelessness.

30 Management Assessment: Cabrini-Green Management Office, Final Report, Quadel Consulting Corporation:
Washington, D.C., August 20, 1991.

25 Ibid,, p. 20

27 Ibid., p. 33.

The vacancy rate for the Cabrini Extension is 32 percent compared to 16.6 percent CHA-wide.26 This
is the second highest vacancy rate among CHA developments. The development is considered so
undesirable that the turndown rate is close to 100 percent. In 1992, only 8.8 percent of the units at the
Cabrini Extension passed HQS inspection, compared to 13.4 percent Cabrini wide and 40 percent CHA-
wide.27 This is one of the worst records at the CHA. Of the 19 family developments, Cabrini-Green
had the highest percentage of uncollected rents, (17 percent in 1992), compared to the system average
of 10.6 percent. The percentage for the Extension was even higher at 19.7 percent. The Tenant Account
Receivable Report for February 1993, shows an outstanding uncollected balance of $255,273. This is
out of a monthly rent roll of $126,543, a staggering 202 percent of the monthly rent base. The average
number of days to turn around a unit at the Cabrini Extension is an astounding 180 days compared to 125
days CHA-wide and 172 days for all of Cabrini. Turning around units at the Extension is essentially
meaningless since there is almost no waiting list for units there.28 CHA applicants would rather languish
on the public housing waiting list than accept available units at the Cabrini Extension.

the Extension, is surrounded by some of the most affluent neighborhoods in Chicago, bounded on the
south and east by the "Gold Coast" and the north by Lincoln Park. This location is both a problem and
an opportunity. According to the CHA proposal, ". . . Cabrini-Green resembles an island cut off
from nearby resources by vast and insurmountable racial and social boundaries, as well as physical
ones."25 On the other hand, its proximity to affluent and racially diverse communities provides the
possibility of a revitalized, income diverse Cabrini, physically and socially linked to the larger
community. This is the primary focus of the CHA HOPE VI proposal for the Cabrini Extension.

There are 91 CHA employees responsible for maintaining Cabrini-Green.2’ A 1991 management study
by the Quadel Consulting Corporation identified many problems.30 They included an absence of stable
leadership at the development with three different managers over the previous few years. None of the
4 administrative supervisors had held their current position longer than 4 months. There was an absence
of direction and a great deal of confusion among lower level staff. Conversations with CHA staff indicate
that little has changed in the intervening 4 years.

26 This data is the most recent received from CHA staff in early 1995 and does not include the vacant buildings.

31 The CHA Proposal, 1993, p. 82.
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35 Crime Incidence in Chicago Housing Authority Developments: 1993, Department of Research and Program
Development, CHA, March 1994, p.2.

33 Crime Incidence in Chicago Housing Authority Developments: 1993, Department of Research and Program
Development, CHA, Appendix Two, March 1994.

For many years the CHA referred to Cabrini-Green and its other high-rises as part of the "corridors of
crime". Within Cabrini, the most severe problems have been at Cabrini Extension and Green Homes.32
With the murder of Dantrell Davis, the image of Cabrini as a "crime infested hell hole" was reinforced.
Dantrell, a seven year old Cabrini resident, was on his way to school one morning in 1992 when he was
gunned down by a sniper’s bullet coming from a high-rise in the Cabrini Extension. Although the
shooting was gang-related, it was not clear whether Dantrell was the intended victim. The horror of the
crime shocked Chicago and led to renewed efforts to make CHA high-rises more secure. Four high-rise
buildings, including the one used as a "snipers nest", were vacated and shut down. Another significant
change was the expanded use of building "sweeps", door-to-door searches by the police to find guns,
gang activity, and illegal homesteaders. Beginning in 1989, most of the high-rise buildings at Cabrini
Extension were swept and swept again after the Dantrell Davis murder. But legal concerns have
diminished the use of this tactic. It is also not clear how effective "sweeps" are without major follow-up,
particularly on-going building security and increased police surveillance.

The lack of management competence can be seen in the abysmal condition of the buildings. The
playgrounds are littered and many of the benches are broken. The equipment is rusted and much if it
is unusable. The lower floors of most of the buildings in the Extension are bricked up. Many of the
light bulbs in the corridors are gone and the hallways are dark. According to CHA staff, the heating
system is in poor condition and it is impossible to control the temperature in the units during the winter.
The absence of air-conditioners made the Summer of 1995 heat wave in Chicago particularly dangerous
for CHA residents of Cabrini and other developments. The stench of urine is everywhere. The parking
areas are littered with garbage and in need of resurfacing. Surprisingly, there was only a minimal amount
of gang graffiti on the external walls.

As noted earlier, the CHA security budget increased dramatically over the past 5 years. The number of
security guards manning posts within buildings, supposedly checking to make sure only appropriate
persons are let in, has increased throughout Cabrini. There are some indications that these security
initiatives have had some positive effect, at least system-wide. Serious crimes have decreased throughout
the CHA from 8.3 per 100 persons in 1988 to 7.7 in 1993. But in Cabrini a trend has been difficult to
discern. In 1988 there were 7.2 serious crimes per 100 persons while in 1993 the figure had increased
to 8.2. In the intervening years, the number of serious crimes at Cabrini decreased in the earlier period
but then increased significantly until 1993. For example, 1988—502 serious crimes, 1989—448,
1990—574, 1991—607, 1992—717, and then 1993—570. Is 1993 an aberration or the start of a real
downward pattern? It is impossible to know.33 According to the CHA, 10 percent of the serious crimes
system-wide in 1992 were committed at Cabrini-Green34. In 1993, Cabrini experienced 570 serious
crimes—third highest in number, after Robert Taylor and ABLA.35 But it was only the eighth highest,

34 The CHA Proposal, 1993, p. 28.

32 Quadel Report, p. 21.
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As in all CHA developments, there is a Local Advisory Council (LAC) at Cabrini-Green. In addition,
each of the buildings has a President. Representatives of the Cabrini LAC are also members of the
Central Advisory Committee (CAC) that represents CHA residents system-wide.

41 There is some evidence from programs in Boston, New York, and San Francisco that deployment of in-house
security forces ( as opposed to private security guards) has been effective. See Popkin, et. al., p. 7.

at 8.2 on a per 100 persons basis compared to the system-wide rate of 7.7“ This rate represented a
drop of 2.1 percent from the previous year.37

37 Ibid., p. 8.

42 See Vision 2000: Cabrini-Green Master Plan, produced by the Cabrini-Green Local Advisory Council and
The Empowerment Network Foundation, pp. 21-25.

According to the Quadel Report, 1991 gang activity, drug dealing, and other criminal activity were
widespread at Cabrini-Green. Gangs virtually ran certain buildings and staff members, principally
janitors, were suspected of collaborating with the gangs. Evidence of gang activity was everywhere
including graffiti and examples of purposeful vandalism.38 A positive consequence of the Dantrell Davis
shooting was a gang truce, which many observers believe is responsible for the drop in the crime rate
after 1992. Conversations with police indicate that the gang truce is still operating, although there are
some early signs that it may be breaking down. Regardless, the police remain suspicious about the
significance of the truce and its long-term effects. Even with the recent decrease in crime, the CHA
acknowledges that serious crime at Cabrini Extension "remains at a deplorable level".39 Crime further
reinforces the isolation of Cabrini. Residents in the larger community avoid all Cabrini areas and
residents, creating a stigma that is difficult to remove.

There is a CHA police substation on-site. Private security guards supplement that force. Resident patrols
in CHA developments started at Cabrini and there are 4 resident patrols with 75 resident volunteers
presently in place. In its application for HOPE VI, the CHA acknowledges that "the development of
additional patrols has been difficult because of the intense gang and crime problem."40 While some
residents are recruited as security guards, their ability to contain gang activity and secure the buildings
has not been proven.41 Resident organization’s acknowledge that there is much to be done to improve
security at Cabrini. The HOPE VI proposal includes funds for a small staff on-site to recruit and train
resident patrollers. There is also a plan to open a community policing mini-station and a victim assistance
program. Activities beyond policing are required including effective resident screening and more efficient
eviction procedures. There is some expectation that some HOPE VI funds will also be used for these
purposes.42 Other crime related programs operating at Cabrini including the Victim Assistance Program
to aid families of crime victims, and Project Peace, which works in the schools and stresses non-violent
conflict resolution.

39 The CHA Proposal, 1993, p. 28.

36 Ibid., p. 3

40 Ibid., Community Service Component, p. 11.

38 Quadel Report, p. 21.
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Quadrant Two is west of Quadrant One. North Avenue continues to be commercial with some new strip
malls interspersed with older, more run down retail. The residential areas south of North and west of
Sedgwick are varied. They have a mix of larger apartment buildings (over 10 units) and other rental

1
f

There are many social services currently available on-site. Supportive services include child care, Cabrini
Community Academy, the Computer Learning Lab, a self-employment program, and a resident
employment and training program. Community services include the Midnight Basketball League, Biddy
Basketball Program, Family Fitness Center, Lighted Schoolhouse Arts Program, Common Sense
Decorating Class, Cabrini-Green Youth Corp, Project Peace and Sojourner Project (mentoring programs),
and Mama Said, a support network for single mothers. There is a community center next to Cabrini as
well as other social service agencies nearby including, but not limited to, the New City YMCA, the
Winfield Moody Clinic, the Demicco Services, CYCLE, Al Carter Youth Foundation, and Project
Education Plus. What impact these programs have had and will have are unknown. At this time,
employment levels continue to be extremely low and household distress extremely high.

Each of the 4 quadrants has a distinct character that might be impacted differently by the HOPE VI
program. Quadrant One is made up of a major commercial strip on Wells Street, running south from
North to Division. It is part of what is called Old Town and is experiencing significant revitalization with
many new stores and small malls under development. The area is "upscale", catering to young
professionals. It is unlikely HOPE VI will have an impact on the Wells Street revitalization. The parallel
side streets south to Schiller are primarily residential with a mix of housing ranging from single family
to apartment complexes. It is an old section of Chicago with many of the town homes and three-flats,
particularly those close to Wells area, experiencing significant rehabilitation. The area has strong appeal
to young urban professionals. A number of small buildings and town-house developments are under
construction. The town-house developments have more than 30 units. On parallel streets further west
toward Sedgwick, the smaller residential buildings are not as well kept up and some are abandoned. The
households living on these blocks are primarily African-American with low to moderate incomes. North
Avenue is also a commercial strip but not quite as affluent or crowded as Wells. South of Schiller, as
you move closer to Division and Cabrini, there are more factories and warehouses with fewer residential
units. There are also more vacant lots and abandoned buildings.

The area covered in the HOPE VI planning area is bounded on the north by North Avenue, east by Wells
Street, south by Chicago Avenue, and west by Halsted Street. Cabrini is located in the south central
section of this area, occupying approximately 25 percent of the land in the area. For purposes of efficient
description, the planning area was divided into 4 quadrants: the first in the northeast bounded by North
(north), Wells (east), Division (south), and Sedgwick (west); the second in the northwest bounded by
North (north), Sedgwick (east), Division (south), and Halsted (west); the third in the southwest bounded
by Division (north), Sedgwick (east), Chicago (south) and Halsted (west); and the fourth in the southeast
bounded by Division (north), Sedgwick (west), Chicago (south), and Wells (east). Cabrini is primarily
in quadrants 3 and 4.43

43 The information for this section was gathered through a windshield survey conducted in March 1995. Maps
provided by the City of Chicago Department of Planning were used to identify land plots.
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There are also a mix of rehabilitated one to three flats interspersed with more dilapidated structures;
reinvestment is taking place but the process is not as advanced as those streets just west of Wells in
Quadrant One. The further south and west you go in the quadrant, which brings you closer to Cabrini,
the more vacant land along with light manufacturing, warehouses, and very seedy stores particularly on
Division near Cabrini. Some of the factories like the Oscar Mayer plant have been abandoned for some
time. Recently the Oscar Mayer site was purchased by a developer, MCL construction, who is planning
to put up town house condos selling for $250,000. In addition he is negotiating with city to buy a
number of its properties contiguous to Cabrini for more up-scale housing. On the one hand, it makes
the Cabrini area more desirable and stable, but it also removes properties that could be used for low-
density off-site replacement housing under HOPE VI. This issue will be returned to later in the report.

In the northwest part of the quadrant, closer to North and Halsted, there is a YMCA, Isham Children’s
Center, Sojourner Truth Public School, Near North Career Magnet High School and Orchard Park, an
80-unit apartment and townhouse complex in development that would be 75 percent market rate and 25
percent public housing residents. The first 10 units of Orchard Park, which is under construction, will
house 2 Cabrini families relocated under HOPE VI. If the entire project is completed (funding and
additional land have not been committed), up to 20 Cabrini families could reside there. Although the first
phase was not funded by HOPE VI, Orchard Park is part of the overall HOPE VI redevelopment strategy.

properties a bit smaller with mostly three-flats. The large complexes include Marshall Field Garden
Apartments and Evergreen-Sedgewick. Marshall Field is a recently rehabilitated rental property with 628
project-based Section 8 units. Evergreen-Sedgewick contains 84 project-based Section 8 units and 84
Section 236 units. Both developments are 99 percent occupied.44

The southwestern part of the quadrant, near Halsted and Division, includes part of Cabrini, the Green
Homes which are quite rundown, along with vacant lots. It is clear that the closer to Cabrini, the more
vacant land. This situation may present a dilemma for HOPE VI since this land may be the most
practical for off-site replacement housing yet would only expand Cabrini without really creating greater
class diversity. The purchase of the Oscar Mayer site, proximate to Cabrini, for up-scale condominiums
may bring market-rate units and moderate- to high-income households to the very border of Cabrini.
However, unless there are set-aside units in that development, or other nearby market rate developments,
Cabrini residents will not have the opportunity to live there.

Quadrant Four in the southeast is dominated by Atrium Village and the Moody Bible Institute. Atrium
Village contains 309 rental units and had 4 percent vacancy in 1995. In 1995, 48 of the 295 occupied

Quadrant Three in the southwest is divided in half by Larrabee and contains most of the Cabrini-Green
public housing development. West of Cabrini is an industrial area with some light manufacturing, some
warehouses, a large power station, and a Greyhound Bus facility. Many of the commercial buildings are
abandoned. There are also some very seedy stores, mainly small groceries and liquor stores down
Larabee just west of the project. South of the project there is an abrupt change with the mammoth
Montgomery Ward headquarters and warehouse. These represent possible employment opportunities for
Cabrini residents. Chicago Avenue, which is the southern border, is mainly commercial and warehouses
at this point. As you move east it becomes more retail and upscale. Jenner Public School as well as a
number of clinics and other social service agencies are also located in this quadrant to serve the Cabrini
population.
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units were market rate, the remainder were subsidized through Section 236.45 The Moody Bible Institute
is located in a number of large buildings throughout this area, particularly close to Wells. Up until now,
the Institute has not played a major role in Cabrini but its affluence and large number of students and
faculty could be important resources in the redevelopment of Cabrini. The HOPE VI plan includes active
and continuous community participation in the redevelopment of the area with the Institute a part of that
effort. Closer to Cabrini are a number of small churches as well as worn-out stores, abandoned buildings
and vacant lots. Moving further east toward Wells, the neighborhood takes on a higher income tone with
art galleries, rehabilitated loft buildings, restaurants, and other retail enterprises serving the primarily
white upper-middle class.

There are a number of ball fields proximate to Cabrini, connected with local schools, that are used for
Little League and other sports activities. Moody Bible Institute has a beautiful field in the area but it is
fenced in and not available to Cabrini residents on an on-going basis. There are a number of public
schools, including a junior high and high school within walking distance of the development. There are
also a number of African-American churches proximate to the project that serve the religious needs of

As stated above, there is considerable economic activity taking place in the neighborhood proximate to
Cabrini. The major business thoroughfares are thriving with new up-scale retail mini-malls replacing
older free-standing stores. The loft district to the east, which specialized in light industry, has been
replaced by art galleries and restaurants. Closer to Cabrini, where much of the vacant land in the
neighborhood is located, developers are purchasing properties, like the Oscar Mayer plant and planning
expensive condominium developments. The poorest economic area remains proximate to Cabrini, along
Larabee, where liquor stores vie with abandoned stores vie with a few small groceries. To do any bulk
shopping for necessities, Cabrini residents must make a- long walk to supermarkets east of the
development or take a bus.

From geographic and demographic perspectives, Cabrini-Green is unusual for a large public housing
project with a predominantly very poor African-American population. Many similar large distressed
public housing developments are in neighborhoods as distressed as the developments. Cabrini, on the
other hand, is bordered, particularly north and east, by some of the most affluent sections of Chicago.
Although this creates an image of racial and income integration, the reality is an extremely segregated
community. The only really diverse area is north of Cabrini toward North Avenue where young
professionals and moderate- to lower-income households occupy the same streets and apartment buildings.
It is not clear if poor African-Americans will continue to be able to live on those streets if housing keeps
improving. There does seem to be some opportunity, given the diversity that exists northeast of Cabrini,
for some low-density scattered-site public housing development. Due to very low vacancy rates in the
private rental units near Cabrini, relocation using Section 8 in the area would be difficult. Given the
overall market dynamics in the area, the opportunities that do exist are limited and might disappear if the
HOPE VI program is not implemented soon. It is also important to note that the overall low- to
moderate-income housing market in the Chicago area is very tight. According to a Center on Budget and
Policy Priorities study, there were 259,600 low-income renters in the Chicago metropolitan area
competing for 142,400 low-rent apartments in 1993 ,46

45 Joe McDonnell, HUD Chicago EMAS.

46 Chicago Tribune, Section 2, July 25, 1995, p.l.
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The HOPE VI plan for the Cabrini Extension was initiated in early 1993. Although the revised HOPE
VI NOFA was not published in the Federal Register until March 29, 1993, the first of a series of
planning meetings for HOPE VI was held February 3, 1993 at the Holy Family Lutheran Church which
is located within the Cabrini Extension. This early meeting is not surprising since HOPE VI was to be
targeted to the most distressed authorities and the CHA was already on the most recent list of troubled
public housing authorities. Although most of the high-rise developments in the CHA inventory could be
considered highly distressed, the Cabrini Extension was chosen because, in contrast to the other isolated
and segregated high-rise developments, Cabrini was located in the affluent, predominantly white, Near
North Side. This location offered opportunities for mixed-income developments, and economic and social
revitalization absent in the public housing corridors on the south side.

the residents and also act as social service agencies. As stated earlier, Cabrini is fortunate that there are
a plethora Of social service agencies that operate in and around the development.

Crime statistics for the neighborhood around Cabrini were unavailable, but it is clear from conversations
with police and first hand observation that there is probably much less crime, on a per capita basis, in
the neighborhood than in the development or the area contiguous to the development. The larger
neighborhood, as discussed earlier, is mixed but moving up-scale with an influx of young professionals
and expensive stores. Given this pattern, crime in the larger community, particularly of the violent
variety, should become less of a problem.

Four HOPE VI Resident Planning Committees were created to advise on HOPE VI activities. These
planning bodies report to the LAC and are comprised of its members. The committees, Management,

After a series of "envisioning sessions" between CHA staff and residents of each Extension building, a
Cabrini Planning Summit was held. The all day summit, held Saturday, February 27, 1993, involved
significant resident participation. The meeting resulted in the identification of key concepts and the
creation and staffing of the subcommittees that would "flesh out" the ideas. Subsequently residents asked
for and received funds to hire an architect and legal services to help represent them in negotiations with
the CHA.

According to Eileen Rhodes, a HOPE VI Advisory Council was established in March 1995 to review and
approve the CHA s already completed Revised Revitalization Plan immediately prior to submission to
HUD. Following HUD s intervention in June 1995, the Council only met once again and has since been
disbanded.

Three meetings were conducted in March 1993 between Vincent Lane and residents of occupied buildings
in the site area. A town hall meeting on April 22 for all Cabrini residents introduced the components
of the HOPE VI proposal and comments were elicited. After April 22nd, a full draft was made available
to residents through the LAC. A series of sessions with residents were then held, led by a facilitator to
increase understanding of the plan. A review committee was then set-up, made up primarily of residents
of the occupied buildings, to monitor the further development and implementation of the HOPE VI
proposal which was submitted on May 5, 1993. This committee also included representatives from city
agencies, nearby social services, neighborhood associations, and area business organizations.
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Physical Improvements, Human Capital Development, and Public Safety, are each co-chaired by a
resident and a CHA staff person, the remaining voting committee members are Cabrini residents.
Between 30 to 40 residents from the affected buildings, as well as other buildings in Cabrini, participate
in the planning process on an on-going basis. These committees continue to advise in the planning
process.

It is important to note that while resident support and input was being solicited, the CHA was also
meeting with city officials to garner their support which was required for submission. City cooperation
was needed especially since the city owns a number of vacant parcels of land near Cabrini that could be
used for low-density mixed-income housing. The city has not yet come forth with any such sites for
HOPE VI.

i

Although the citizen input process and involvement seems fairly impressive, particularly as measured in
the frequency of meetings, it was required given the intense level of cynicism that pervades the Cabrini
community. For years, rumors have circulated that Cabrini would be bought up by a developer for up
scale housing and the residents would be displaced. Given the high value of surrounding property, that
view is not entirely irrational. There were also many earlier promises made about significant
improvements at Cabrini which never happened. Consequently HOPE VI was greeted by great skepticism
and those feelings have not completely disappeared. There are still many residents who remain suspicious
and opposed to HOPE VI. Recent newspaper articles indicating an end to "one-for-one replacements"
and HUD statements about tearing down rather than rehabilitating some of the Henry Horner high-rises
have intensified resident fears about displacement. Marion Stamps, a vocal community resident, has led
demonstrations at the CHA since the HUD takeover protesting the demolition of Cabrini high-rises. She
was joined by over 100 supporters.

At the time of this case study, the plans for Cabrini Extension are being revised. This section outlines
the original proposal. The major goals of the original CHA plan for the Cabrini Extension were to
physically revitalize the development, demolishing 3 high-rise buildings, (2 of which have been closed
since October 1992) and to rehabilitate one of the high-rises at 1158 N. Cleveland and convert it to a
mixed-income, 60-unit structure.47 Fifty percent of the residents would be very low income (10-50
percent of the median) and 50 percent would be low-moderate income (50 to 80 percent of the median).
The total lost number of housing units, from rehabilitation, mixed income, and demolition would be 690
units of which 500 units would be replaced with HOPE VI funds. Temporary relocation units would be
provided prior to relocation. Another 285 of the units would be replaced in a series of mixed-income
construction projects in the surrounding neighborhood. These units would blend in with a much larger
number of market-rate units (approximately 852). An additional 48 replacement units would be built in
the larger Chicago metropolitan area. The remainder of the 500 HOPE VI replacement units would be
provided through 167 Section 8 certificates. The 190 replacement units not funded by HOPE VI would
be financed through the Public Housing Development Fund. The plan would also fund the rehabilitation
of the community center and the development of a coordinated social service network. It is important
to note that less than half of Cabrini Extension will be affected by HOPE VI and the Extension includes
a little over half of all of the units at Cabrini-Green. The hope is that the revitalization efforts funded

47 Most of the details on the various components of the plan which are discussed in Section 4.0 of this case study
can be found the HOPE VI Proposal submitted to HUD May 5, 1993. Subsequent deviations from that original plan
will be discussed in Section 5.0 of the report.
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The plan also called for a number of management innovations. As part of the CHA-wide effort, the plan
calls for shifting to a site-based management model and the expansion of resident management efforts,
with the possibility of contracting with a private management company to run the site. The plan also
called for income mixing, by instituting rent ceilings so those with increased incomes would not be
pushed out. Improved resident selection procedures with greater resident participation and easier eviction
processes would be instituted to assure greater resident stability and fewer crime and vandalism problems,
particularly in the low-density mixed-income off-site developments.

by HOPE VI will be a catalyst for the redevelopment of the rest of Cabrini as well as the immediate
neighborhood.48

The funding area encompasses a 15-acre site in the very center of Cabrini and includes just over 20
percent of the total Cabrini housing stock. The area has a total of 4 structures containing 725 housing
units, 500 which are being HOPE VI funded. Two of the structures (containing 398 units) have been
previously vacated and stand sealed. The CHA proposes to retain and rehabilitate the 1158 North
Cleveland building. The building proposed for retention contains 65 units presently. This structure
would be redesigned and rehabilitated to accommodate 60 apartments upon completion. Five ground-

The social service package focused on expanding existing services and adding others that addressed the
social and economic needs of the residents. A CADRE center would be created on-site focusing on drug
prevention. Midnight Basketball was to be augmented with additional coaches and equipment. A family
fitness center was to be funded. Educational programs in the arts and involving computers were planned.
The original CHA HOPE VI plan built upon its ongoing efforts such as the Step-Up program to improve
the employability of development residents through extended job training and job opportunities within the
development. Funds were also set aside for the LAC to expand its services for the residents.
Community services were also allocated additional funding for such programs as: the Cabrini-Green
Youth Corps; Part of the Solution, a summer program involving college students in Cabrini; Art Partners,
providing youth with art education and cultural enrichment; the Ambassador Choir; Cabrini Alive which
will recruit those outside to community to help in the rehabilitation of the development; Scouting; Mama
Said; and Cabrini Greens, a program that gives Cabrini residents the chance to work with small
businesses so that they can develop a produce business among residents.49

This topic has been covered in the history of the development of the plan in Section 4.1. There is an on
going committee chaired by residents that is being consulted for the implementation of HOPE VI.50

50 According to Eileen Rhodes, a HOPE VI Advisory Council was established in March 1995 to review and
provide comment on CHA’s already completed Revised Revitalization Plan immediately prior to submission to
HUD. Among others, the committee was comprised of city officials, residents, and elected officials. Following
HUD’s intervention in June 1995, the Council only met once again and has since been disbanded.

48 By early August 1995, private development pressures were building in the area to the immediate north of
Cabrim with elaborate but tentative plans for middle-income town homes and condominiums, but little has been said
about plans for the-.remainder of Cabrini itself. See Chicago Tribune, Real Estate Section, August 6, 1995, p. 1.

49 CHA Implementation Grant Agreement Proposal, November 14, 1994. This is just a partial list of social
service and community service programs to be funded under HOPE VI.
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The management plan was made up of three initiatives: resident management, private management, and
revitalized public management. There is one RMC in place at Cabrini presently and one in training.
HOPE VI funds would be used to encourage the formation of additional RMCs that could eventually
manage the HOPE VI replacement housing (especially at the rehabbed building) or work with public and
private managers on screening and related services.

floor apartments would be eliminated to create lobby, mailroom, and other community and management
space. It is planned that 50 percent of this structure would be retained for very low-income families and
50 percent would be leased to low- to moderate-income working families (50 to 80 percent of median),
similar to the MINCS program. The plan is to provide economic diversity as a first phase for bringing
an economic and social mix to Cabrini. The original MINCS strategy was developed by Vince Lane and
first implemented in Lake Parc Place, a rehabilitated high-rise development on the south side of Chicago.
Moderate income families were recruited to live in the development mixed with the more traditional
lowest-income public housing families. The rationale is to end the current economic and social isolation
and create a more stable population mix in public housing with one and two-parent families who are
working that can act as role models for the poorer welfare-dependent families. The success of Lake Parc
Place led to the use of the MINCS concept in 1158 Cleveland as well as for the proposed nearby off-site
and low-rise units.

Management at Cabrini would be centralized on-site. A general manager position has been created but
the details of the reorganization remain vague. Extensive screening procedures would be utilized for all
new and rehabilitated units. Beside extensive clearances and resident involvement in the screening, there
will be a two-hour orientation before move-in.

The CHA proposal promises to replace every very-low-income unit that is lost as a result of either
clearance or MINCs activity after rehabilitation. The MINCs strategy, provides a series of incentives,
such as rent ceilings and support services like day care, to encourage working class families to move to
and stay in public housing with lower income families. Since the buildings proposed for demolition or
rehabilitation are already completely vacant or only partially occupied, more replacement units would be
made available prior to relocations than the number of residents affected by the plan. As of February
1993 there were 296 occupied units in the HOPE VI site and the CHA proposed to replace 690 units of
housing. The replacement units were to be provided through a variety of means, including: development
of new low-income units in multi-family housing complexes on existing large sites in the surrounding
community; development of single family and 2- to 4-unit clusters in the surrounding area, city-wide and
the suburbs; rehabilitated apartments in the Cabrini complex; and renovated existing housing in the
surrounding area. Also Section 8 units would be made available to residents to aid in relocation. These
units would come from a special set-aside which would not require persons relocated from the HOPE VI
site to wait on any list. Some of the certificates would be used in conjunction with the Leadership
Council’s Gautreaux Program to place CHA families in majority communities in the suburbs. The plan
promised that demolition would not occur until every leaseholder in a targeted building was living in a
replacement unit. It also reaffirmed the CHA’s intention to hold title to all present Cabrini land after
development.

Since the promulgation of the original plan, changes in the administration of the CHA as well as political
and economic factors have raised questions about its feasibility and forced significant modifications,
particularly as regards the physical redevelopment and the production of new units. Those issues,
through June 1995, will be discussed in the final section of this report.
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Leadership training programs would be developed to expand resident involvement in the operation of
Cabrini. As stated earlier, the Lower North Community Center would be improved and expanded. The
resident organization has hired architectural and legal support using HOPE VI funds which would give
them an on-going role in the further planning and implementation of the HOPE VI program. According
to CHA sources, $600,000 has be set aside for resident organization efforts, but the details have not been
worked out.

The final plan for supportive services was not in place when the original plan was presented, but it
contains a number of key elements. Family support services would be expanded, such as case
management to evaluate the social service needs of Cabrini residents, the implementation of a CADRE
Center at Cabrini for combating drug and alcohol abuse, and the expansion of day care facilities and
programs on site. Sports and recreation programs would be implemented, such as the Midnight
Basketball program which has been operating at other developments for four years, the Biddy Basketball
program for younger children, and a Family Fitness Center using the expertise of the Winfield-Moody
Health Center and the Chicago Park District or Lower North Center. A program called Life Long
Learning would be initiated including the creation of the Cabrini Community Academy for dropouts and
adults, the Lighted Schoolhouse Arts Program for 8-14 year olds, a Common Sense Decorating Class and
a computer learning lab. Although the Corporation for National and Community Service (CNCS) is
mentioned in the original proposal submitted to HUD in November 1994, there are no reference to CNCS
resources in the discussion of any of the social or community services. The revised plan submitted March
15, 1995 refers to being guided by the CNCS but there is no elaboration.51

52 Ibid.

Progress on the HOPE VI Plan and its implementation has been very slow. The CHA received its
tentative grant agreement in October of 1994. During the next few months, it attempted to hire a project
staff while a CHA employee served as acting project director. After a fruitless search, the CHA decided,
in March 1995, to have the Chicago Metropolitan Housing Development Corporation (CMHDC)
administer the entire HOPE VI effort. CMHDC, a non-profit housing planning organization, is a
subsidiary of the CHA. It is already involved in developing public-private partnership to facilitate the
additional off-site housing. CMHDC and the HOPE VI acting director submitted a Revised Revitalization
Plan to HUD as well as a new Resident Consultation Plan.52 HUD was concerned about objections from

There is major focus on self employment programs for Cabrini residents as part of the economic
development strategy. CHA’s Economic Development Department would conduct training classes for
residents who are interested in becoming self-employed. Local businesses would provide additional
training, mentorship, and technical assistance. HOPE VI funds would be used for the training staff and
incubator space and equipment.

51 Hope VI Revised Plan, March 15, 1995.
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community residents regarding their involvement in the plan and the new consultation plan was supposed
to address those concerns.

On March 22, 1995, CHA officials including Vincent Lane and Deborah Moore, the Executive Director
of CMHDC, made a presentation of the revised plan to HUD. It still included the demolition of 3
buildings and the rehabilitation of a fourth building totaling 690 "lost" units. But the replacement plans
had been significantly modified with 190 public housing units to be built off-site with Public Housing
Development Funds (already approved), 333 public housing units to be built back on site using bond
proceeds leveraged with the HOPE VI grant (rather than using HOPE VI money directly for facilitating
the construction of new units), and 167 new Section 8 certificates. The CMHDC proposed issuing bonds
that would be sold in 7 years to pay them off. The plan was to sell as many units as possible to public
housing residents and market rate buyers, and if necessary have the CHA use $40 million of HOPE VI
money to purchase from 350 to 400 of the units as permanent public housing. The 7-year period would
be needed to raise the income of public housing residents to where they could buy the units. The balance
of the HOPE VI money (whatever is not used to repurchase the units) could be used to leverage a second
bond issue and create more affordable housing. The key to the plan was to use HOPE VI funds to
leverage other money so that HOPE VI would be continuously reusable. HUD was concerned about the
financial feasibility of CMHDC issuing tax exempt bonds which was the linchpin of its proposal.

In the interim period, the real estate situation in the area around Cabrini has changed radically. Private
developers have bought land contiguous to Cabrini, like the abandoned Oscar Mayer site, that had been
suggested as potential sites for mixed-income cluster developments to be used for replacement housing.
The developer of the Oscar Mayer site is talking about $250,000 condos with some vague statements
about mixed-income. HOPE VI, however, is not mentioned by the developer. The original HOPE VI
plan was based, in part, on the assumption that reasonably priced land would be available in the area,
some of it provided by the City of Chicago. Those sites have not been produced and it is not clear how
interested the city is in making those sites available for HOPE VI. In fact it seems more likely that the
mayor wants those sites for upscale housing that fits with the gentrification already taking place in the
area. Although in one sense, having fairly expensive housing on the border of Cabrini fits with the
mixed-income neighborhood goals, where would the displaced of Cabrini go? Other than 10 units to be
set aside for Cabrini residents in Phase One of the new Orchard Park development, there is nothing of
a concrete nature regarding new or rehabilitated public housing units either on-site or off-site. It also
looks more likely that whatever new public housing goes up would occur on the site of the demolished
high-rises, undermining one of the primary goals of the original plan, to provide housing choices for
some Cabrini residents in new public housing in the larger community. The latest plan already assumes
a disproportionate number (333) on-site. But where would the 190 off-site units be located? The City
of Chicago owns property in the Cabrini area which could be used for off-site low-density public housing
clusters. Given the rising property values, it is this land which would make nearby off-site units

To complicate the matter further, at the end of May 1995 HUD decided to take over the CHA and accept
the resignations of the Chairman, Vincent Lane, and the entire Board of Directors. It is administering
the CHA itself while it searches for a new director.53 Consequently final commitment to the revised
HOPE VI plan remains on hold. At a meeting in late May, Deborah Moore notified the HOPE VI
Advisory Committee that she was awaiting direction from the HUD intervention team. She was
attempting to respond to HUD concerns about the innovative finance program but was not sure to whom
she should address those concerns. HUD subsequently rejected the financing plan and the $40 million
will be used, as originally intended, to fund the physical component of the plan, with direct funding of
new and rehabilitated units.

53 As noted earlier, Joseph Shuldiner was appointed Executive Director of the CHA in early October, 1995.
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Category Measure Type Operationalize

Physical/units

High-rises of three Quantitative
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Current
Condition

economically feasible. However, neither the mayor or anyone in his administration has made any specific
commitments to provide such parcels for HOPE VI. Without that support, it may prove impossible to
build off-site. As a result, most, if not all, of the new units would be built on land already owned by
the CHA which means at Cabrini or contiguous to it.

With regard to the social service component, the CMHDC is taking a very different approach than was
described in the original plan. Rather than a detailed description of new social service and community
service programs to be administered by the CHA, the new idea is to "farm out" this part of HOPE VI
to the United Way of Chicago. The United Way would then work out new programs and arrangements
with existing providers as well as Cabrini residents.

Demolition
buildings

Exhibit 1
Longterm Impact Measures

Approval for one
in Fall 1995 and
other two waiting
for approval

three
are

There is also great concern about the 167 new Section 8 certificates. The CHA’s record in administering
the Section 8 program has been dismal, at best. As noted earlier, HUD is considering privatization of
the Section 8 department. If the HOPE VI plan ultimately relies on Section 8 for off-site choices, the
question remains who will administer the program?54 And given the lack of affordable housing in the
private market, particularly in majority white, higher-income areas, how will these Cabrini certificate
holders find desegregated units? If they cannot, then the possibility exists that they will not be used or
the displacees will end up in worse housing in worse neighborhoods.

Whether all
buildings
demolished

The longterm impact measures of the HOPE VI initiative are shown in Exhibit 1. These measures
include impacts on the physical structure and numbers of units, management of Cabrini-Green, and the
community surrounding the development.

Where is the implementation of HOPE VI as of June 1995? There is no final plan approved by HUD.
There are no sites identified for new housing in the surrounding neighborhood. None of the high-rises
have been demolished, although a contract has been signed to tear down the first building sometime in
the Fall of 1995. There is no chairman, executive director, or Board for the CHA. HOPE VI in
Chicago remains much more a hope than any kind of reality.

54 As noted earlier, in early October 1995, Quadel Associates was hired to operate the Section 8 program.
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Management
Interviews and surveyLAC

Maintenance
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Improvements at
Cabrini

Activity and effectiveness in
contributing to management
of Cabrini.

New physical additions to
Cabrini.

Exhibit 1
Longterm Impact Measures

Qualitative/
Quantitative

Qualitative/
Quantitative

Quantitative/
Observational

Quantitative/
Observational

Quantitative/
Observational

Quantitative/
Observational

Look at indicators of
physical quality.

Number of new units
plus income makeup of
new residents

No
used.

Current
Condition

Look at number used,
who used them and
locational
characteristics of units.

Nothing
present

1158 N.
Cleveland

Low
score.
interior
buildings
exteriors
s h o
condition.

Removal
residents.
Rehabilitation of building.
Creation of mixed-income
building with 30 units for
low, low-income and 30
units for low/mod income

PHMAP
Both

o f
and

in
d d y

Analysis of physical
improvements and
income levels of new
residents

Number of new units.
Location of new units.
Income makeup of
residents in buildings
with Cabrini families.

On-site low-rise
cluster public
housing units

167 certificates for Cabrini
displacees in white,
moderate- to high-income
neighborhoods

190 units scattered in
clusters throughout Lower
North mixed with moderate-
and middle-income.

Emergency work orders
completed within 24 hours.
Backlog.
Site conditions

PHMAP score,
percentage of work
orders completed,
cleanliness and
condition of site

Off-site public
housing units in
surrounding
neighborhood

Over $500,000
in plan for
resident
organization.

333 on Cabrini property
with mix of low- and
moderate-income.

10 units set aside
for Cabrini
residents in
phase one of
Orchard Park

No movement at
present although
some plans
drawn up by
CMHDC
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Social Services
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Resident
Selections

On-site
Management

Community
Service

Ability of management to
enforce lease provisions

Including privatization and
resident management.

Quantitative/
Qualitative

Qualitative/
Quantitative

Current
Condition

Lease
Enforcement

Exhibit 1
Longterm Impact Measures

Development of new
processes for selection
and implementation.
Analysis of residents
particularly number of
complaints.

in
and

No
of

i n
specifics of plan.

Degree of enforcement
and number of actions
taken against residents
not obeying lease
requirements.
Number of residents
evicted.

Number of resident
run on-site
organizations and
number of residents
involved. Revived old
organizations and new
organizations. Quality
as perceived in
resident survey.
Activity of CNCS.

One building at
Cabrini under
resident
management.
Another in
training phase.
Discussions
about privatizing
high-rise
developments.

Degree of control of
resident selection process

In planning
stage. Number
of organizations
already in
operation
discussed
report
proposal.
discussion
CNCS

Degree of social service
supportive programs
available on-site, in
neighborhood, or off-site
with good transportation.

Evaluation of quality
of CHA or private on
site management
including turnover and
resident perceptions.
Number and quality of
resident managed
buildings.

Number of
organizations, extent
of participation,
quality as perceived in
resident survey.

Discussion about
use of United
Way to
coordinate all
social services
under HOPE VI.
Many services
already in
operation.

No new
processes at
Cabrini although
used at Lake
Parc Place.

Nothing but
discussions to
ease eviction
process. Few
residents evicted.

Degree of on-site
community service
organizations and resident
participation. Use of CNCS
services.
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Measure OperationalizeCategory Type

Quantitative

Security

Social Situation Qualitative and

Community

Residential

Commercial

Institutional
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Job Training and
Creation

Attitudes of residents about
each other and living in
Cabrini

Exhibit 1
Longterm Impact Measures

Qualitative/
Quantitative

Qualitative/
Quantitative

Qualitative/
QAantitative

Quantitative/
Qualitative

Visual inspection and
inventory

Visual inspection and
inventory

Visual inspection and
inventory

Questionnaire
interviews

Number of programs
and number employed
through programs

Extensive
already, although
few contiguous
to Cabrini.

High level
apathy ;
alienation.

Many resources
already in place.
See report.

Current
Condition

I of
and

Change in condition of
residential areas in defined
neighborhood.

Police presence in
development and level of
security

Going up-scale
with extensive
rehabilitation on
1 to 3 flats and
new expensive
units.

Programs and those
employed through programs

A number
already
functioning like
Step-Up.

Going up-scale.
More retail and
fewer ware
houses.

Changes in retail and
commercial operations.

Changes in number of
institutions such as
churches, hospitals, schools,
etc.

Types of police
organizations and
resident patrols,
numbers of
participants, crime rate
in development and
community, and
feelings of security
through questionnaire.
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7.0 Conclusions
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Given the current political situation at the CHA, the future of HOPE VI in Chicago is unclear. There
is the chaos around the CHA itself, the lack of progress in finalizing a plan or its implementation, the
resistance to income and class integration in Chicago reflected in the lack of cooperation from the city
in the generation of vacant and affordable land, the continued gentrification of the surrounding
neighborhood reflected in the plans for the Oscar Mayer site, and the past history of unfulfilled promises
to CHA residents. It is difficult at this juncture to believe that HOPE VI, as described in the original
plan, will ever come to fruition. In all probability, the three high-rises will be torn down over the next
year. It is possible that the fourth building will be rehabilitated and it will eventually contain some
working class families. It is becoming clear that some low-rise public housing will be built on the site
of the demolished high-rises and other vacant land owned by the CHA in or near Cabrini. But it is not
certain that market-rate families can be attracted to low-rise housing on the Cabrini site. It remains
uncertain whether significant numbers of new public housing units can be built in the surrounding
community (outside of Orchard Park), as well as the feasibility of using Section 8 certificates to
compensate for the absence of new public housing units. The easier things will probably happen, like
tearing down already abandoned high-rises.55 The rest remains in doubt.

55 It should be noted that in early October 1995, the first of the 3 high-rise buildings scheduled for demolition
was tom down. The other 2 buildings should be demolished fairly soon.
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Executive Summary

For the residents who remain in the target sites, median household incomes are considerably below the

Cuyahoga Metro - ii

CMHA is a large public housing authority responsible for more than 20,000 dwellings, located primarily
in conventional public housing developments or estates. Throughout the 1980’s CMHA was a troubled
housing authority based on the evaluation criteria of the U.S. Department of Housing and Urban
Development (HUD) and public perception. Problems cited included vacancy rates that reached almost
50 percent, high crime rates in many developments, poorly maintained dwellings and inadequate fiscal
management. In 1990 Ms. Claire Freeman was appointed Chief Executive Officer and charged with
improving the overall management of CMHA and the conditions at the Authority’s properties.

Positive changes promoted by Ms. Freeman and her administration enabled CMHA to be removed from
the "troubled public housing authority" list in 1993. By 1994, rent collection increased to 98 percent,
vacancy rates fell to below 4 percent, emergency and routine maintenance backlogs were significantly
reduced, public safety personnel increased more than 10-fold and site-based management was
strengthened. Renovation and modernization funds were pursued aggressively, resulting in more than
3,000 (26 percent) units being placed "under modernization." Ms. Freeman’s leadership has supported
a commitment to developing the human capital of CMHA residents, as well as improving the physical
conditions in the estates. Many challenges lay ahead.

King Kennedy Estates and Outhwaite Homes, the Cuyahoga Metropolitan Housing Authority (CMHA)
developments selected for comprehensive renovation through the HOPE VI Project, are located on the
near-east side of the City of Cleveland, an area that has become a focus of public and private sector
community revitalization efforts. The Project is being implemented by a public housing authority that
has undergone significant management changes since 1990. This report offers a baseline overview of
CMHA, the Project planning and implementation process and the demographic, socioeconomic and
physical conditions in the target developments and the surrounding community prior to implementation
of HOPE VI initiatives.

Outhwaite Homes was built between 1935 and 1939, a period in which public housing construction
included thoughtful site planning and the use of quality materials. The grouping of buildings around
courtyards was intended to create a sense of enclosure and relatedness among residents. King Kennedy
Estates on the other hand, constructed approximately 35 years later, was built to provide the maximum
number of units without sensitivity to the benefits of creating "village space." The buildings and grounds
were stark and institutional in appearance, and common entryways, halls and stairwells reduced the safety
and orderliness of the development. In both estates, years of inadequate maintenance and minimal
upgrading of structures and grounds have caused physical decline. This factor, along with the safety
concerns and economic depression that extend into the surrounding neighborhood, have resulted in the
relocation of residents who have sufficient resources to do so. Among the consequences of this selective
out-migration are the absence of people who can support a thriving local economy and a loss of role
models and individuals with access to resources.

federal poverty threshold, labor force participation is less than one third and the formal educational
attainment is typically below that required by most employers. Households are most commonly composed
of single females or single females with children for whom public assistance programs are the primary
source of income.

Prior to being chosen as a recipient of HOPE VI funds, CMHA had undertaken efforts to improve the
condition and image of several of their properties, including part of King Kennedy Estates. Renaissance
Village is a transformation of 8 buildings into 66 renovated units with private doorways, refinished
exteriors, landscaped community spaces, decorative fencing that defines the "village" boundaries, and
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Other long-term measures should assess the impact of the Project on residents’ economic self-sufficiency,
health and social well-being and involvement in community activities. The extent to which they are able
to improve their lives and their community are indicators of the long-term success of the resident

The creation and maintenance of a physical environment that elicits satisfaction and pride in residents and
supports a positive impression of public housing among the general public and community stakeholders
is a planned outcome of HOPE VI implementation. The extent to which these views are sustained over
the coming years is one long-term indicator of success.

Physical site renovations offer the most visible evidence of plan implementation to date. All buildings
designated for modernization are vacant, site demolition is completed on several and interior framing has
begun on two. Proposed improvements to community buildings have reached the design stage, and land
has been acquired for construction of the Enterprise Center. The Social Services Mall is scheduled for
occupancy by Fall 1995.

CMHA included input of leaders and stakeholders from resident organizations, the community,
neighborhood development groups, city government, academic institutions, philanthropic foundations,
businesses, churches and health and social service providers in the HOPE VI Planning Process.
Improvements in the physical sites will include modernization of 126 units at King Kennedy Estates and
374 units at Outhwaite Homes, construction of an Enterprise Center, renovation of community and
recreation centers and the creation of a Social Services Mall in the King Kennedy South high-rise
building. Additional programs and activities are intended to provide interventions leading toward
economic self-sufficiency, the strengthening of families, the empowerment of residents to improve and
sustain their community and increased resident participation in estate management. Mr. Edwin Robinson,
the HOPE VI Project Administrator, has convened meetings with stakeholders to keep them apprized of
the plans and implementation and to solicit their input.

Most area residents live in public housing estates or low-income apartment complexes. Unemployment
is greater than 50 percent and the median household income is well below the federal poverty threshold.
Residents contend with one of the highest crime rates in the city. Choices in retail establishments are
limited and prices are typically inflated. Selective out-migration as described in the target sites occurs
throughout the community. Sustaining changes instituted by HOPE VI interventions will be linked to the
overall improved well-being of the Central Neighborhood.

resident initiated and monitored conduct expectations for all tenants. Completed in 1993, it provides a
model for future revitalization efforts such as HOPE VI.

Implementation of the Social and Community Services Plans is underway, also. Contracts with providers
were completed by early 1995, and most of the services are operational. Vista Volunteers and a
coordinator for the program have been selected. The plans for site-based management and maintenance
are determined, but await completion of the renovations for implementation.

Cleveland’s Central Neighborhood displays many signs of the economic decline that followed the loss of
almost 40 percent of the city’s manufacturing jobs over the past 2 decades. The neighborhood is
comprised primarily of vacant lots and residential, commercial and industrial properties that are empty
or in need of repair. Notable exceptions are a few recently constructed or renovated homes, municipal
buildings and commercial establishments, a community college branch and health care and social service
facilities. Numerous churches and several public schools and libraries are additional assets. The
anticipated expansion of major wholesale food distribution operations will probably contribute to the
area’s revitalization, and benefits are likely to accrue from the neighborhood’s proximity to federally
designated Empowerment Zones.
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empowerment goals. Because the well-being of residents is closely tied to the revitalization of the
neighborhood, the ways in which they are connected and support each other should be examined.

Even the successful implementation of the HOPE VI Project does not assure sustainable results. The
renovated dwellings and community buildings will not attract and maintain desirable residents over time
if social and economic conditions in the surrounding area do not improve. Plans for the revitalization
of nearby CMHA estates, and the successful implementation of neighborhood-wide efforts will be
essential supports to the sustainability of gains realized by HOPE VI.
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1.0 CMHA Overview

Public Housing Authority (PHA) Characteristics1.1

Exhibit 1

UnitsProgram

11,693

Home Ownership 175

570Section 8 New construction

1,202Section 8 Rehab/Modernization

Cuyahoga Metro - 1

I

i

Section 8 Existing:
Certificates
Vouchers

Conventional Public Housing
(Public housing estates)

6,017
1,017

The Cuyahoga Metropolitan Housing Authority (CMHA or the Authority) has provided housing to low-
and moderate-income families for more than 60 years. The Authority’s mission is the management,
construction, rehabilitation, inspection, and provision of subsidies for almost 20,000 housing units
distributed among the following programs (see Exhibit 1):

Editor’s Note: In general, this case study should be seen as a baseline through May 1995. A number
of events have occurred at the site since that time, some of which are included as footnotes. A future
report will capture changes and events that have occurred since that time.

CMHA refers to its conventional public housing developments as housing estates. Most of these
developments were constructed in Cleveland neighborhoods that were or have become socially and
economically distressed. They are located within approximately 40 high-density public housing estates
that include low-rise and townhouse family units and high-rise senior citizen dwellings. Exhibit 2 shows
the location of the estates throughout Cleveland and its suburbs. Almost 6,400 (55 percent) of the estate
units are located on the near-east side of Cleveland and more than 4,000 are found within the Central
neighborhood. More than three quarters of all dwellings in Central are in CMHA developments or
CMHA subsidized. Exhibit 3 shows the estates located in the Central Neighborhood.
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Exhibit 3

# of Units

FamilyName Elderly

Olde Cedar Apartments 1936 600

1954 156 252

Carver Park 1943 1,120

King Kennedy 1970 678 474

Outhwaite 1936-39 1,020

Total Units in Central 834 3,466
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1 "C.M.H.A.’s Resident Population at a Glance.” July 5, 1995. Cuyahoga Metropolitan Housing Authority,
Cleveland, OH.

Cedar Apartments
Extension

Year
Constructed

The average household income for residents living in all CMHA family estates is about $5,400, well
below the federal poverty threshold. Public assistance is the most prevalent source of income, while 7
percent of households reported employment income. Forty-four percent of all CMHA residents are
younger than 18 years of age and 15 percent are 62 years of age or older. Among the 20 to 44 year-old
age group, the male to female ratio is 0.22:1 in the family units. Ninety percent of the residents are
African-American.1

2 Miller, C. P. & Wheeler, R. Cleveland: A Concise History, 1976 - 1990, p. 118 (1991). Indiana University
Press: Bloomington.

6 Hobbs, M. "Report by GAO details C.M.H.A. mismanagement." The Cleveland Plain Dealer, April 7,
1988, p. 1, Sec. B.

5 Andrzejewski, T. "C.M.H.A. books not auditable," says accountant. The Cleveland Plain Dealer, February
17, 1988. p. 1, Sec. A.

The public perception of CMHA prior to 1990 was of an agency which was unaccountable to the public.
These views were supported by problems which included high vacancy rates, lack of safety and poorly
maintained properties.2,3 The Greater Cleveland Roundtable, a noted civic organization, cited the
management crisis at the Authority as a major concern in 1984.4 Allegations of fraud and
mismanagement were supported by findings such as financial records that could not be audited,5
numerous documented instances of non-compliance with U.S. Department of Housing and Urban
Development regulations6 including the misuse of $52 million allotted for housing improvements7, and

3 "C.M.H.A. Scores Lowest in Public Opinion Poll." The Cleveland Plain Dealer, December 26, 1989, p 2,
Sec. B.

4 Van Tassel, D., & Grabowski, J. (Eds..). The Encyclopedia of Cleveland History, p. 471. 1990. Indiana
University Press: Bloomington.
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Management History1.2

11 Communique CMHA, v 3, n 4. 1988. Cuyahoga Metropolitan Housing Authority. Cleveland, Ohio.
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In 1990, CMHA hired a new Chief Executive Officer, Ms. Claire Freeman, who was charged with
identifying and implementing changes that would permit the Authority to be removed from the list of
troubled Public Housing Authorities (PHAs) and restore its ability to provide safe, decent and sanitary
housing. Under her administration significant improvements have be made in management practices and
conditions at the developments, along with a commitment to support and develop the human capital of
residents was emphasized.’

Two federal policies contributed to the changes in the economic and social profile of CMHA residents.
The "Brooke Amendments" of 1969 required PHAs to charge a percentage of income as tenant rent,
rather than affixing rents by what it cost to operate a housing authority or what the unit would be worth
on the open housing market. This resulted in the working poor and many of the more prosperous elderly
moving from public housing, leaving behind a larger proportion of the poorest citizens. The amount of
rents collected were increasingly insufficient to support maintenance and other necessary functions. In
1979 the "Tenant Selection and Assignment Policy" eliminated the housing authority’s ability to screen
housing applicants and required units to be rented to whomever was at the top of the waiting list.11,12
This policy was changed in 1982.

Since 1990, CMHA, under the leadership of Ms Freeman, has instituted significant operational changes.
Ms. Freeman provided the vision in 1991 for the creation of a Total Quality Management plan to
revitalize CMHA into a housing authority that could realize its mission. A contract with a leading

12 Van Tassel, D. & Grabowski, J. (Eds.). The Encyclopedia of Cleveland History, p 807. 1990. University
of Indiana Press: Bloomington.

10 Central Vision: The Urban Revitalization Demonstration Program Application. Cuyahoga Metropolitan
Housing Authority: Cleveland, OH.

’ Lawless, J. "CMHA seeks to create feel of small village." The Cleveland Plain Dealer, February 5, 1992,
p. 1, Sec. B.

7 Lynch, M. "HUD say CMHA misused $52 million." The Cleveland Plain Dealer, March 19, 1986, p. 1,
Sec. A.

8 Lynch, M. “Audit finds CMHA is ripe for fraud." The Cleveland Plain Dealer, February 19, 1988, p. 1,
Sec. A.

During the 1980’s, in addition to the poor management practices cited above, the lack of capital funds
to support modernization of units left many CMHA properties in a state of decline. The deterioration
of buildings and grounds, combined with social problems brought about in large part by increased drug
abuse and trafficking, resulted in the movement from CMHA estates of many of the residents who had
the resources to do so. Vacancy rates peaked in the late 1980’s. During this period the rates ranged
between 19 percent and 32 percent across all estates. Gradually, responsible, stable residents were
displaced by more socially distressed households.10

periodic ethical lapses on the part of CMHA employees.8 Between 1985 and 1989 approximately 60
articles appeared in the Cleveland Plain Dealer that cited alleged or documented instances of
mismanagement.
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Exhibit 4

Year Points Score

1993 166.7 75.8

1992 131.3 59.7

1991 116.0 52.7

Resident Organizations and Resident Management

Cuyahoga
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All residents may participate in decision making regarding management issues in their respective
developments through their membership in the Local Advisory Councils (LAC). Elected representatives

In 1991, site-based management was established which provided for maintenance and other services to
be placed under the direction of the Customer Services Manager located at each estate. All maintenance
is done through work orders which are assigned and monitored by supervisory personnel. Accountability
includes performance goals and standards. Uniforms were purchased for workers, allowing them to be
identified by residents and supervisors.

Specific accomplishments during the first 3 years of the new administration included securing more than
$144 million in modernization funds, which enabled the Construction Department to be increased from
25 to 53 employees who managed, facilitated, and helped to develop renovation projects throughout
CMHA properties. More than 366 residents were hired under the new construction contracts.

In 1993 CMHA maintained its performance level in all indicators from the 1992 assessment and
significantly improved scores for three of the indicators: vacancies, uncollected rent/tenants accounts
receivable and operating reserves. As of December 1994, rent collection was at 98 percent of rents due.
The decline in the vacancy rates from almost 30 percent in 1991 to 3.5 percent in 1994 is partly
accounted for by the number of units that could be placed "under modernization" as federal funds became
available.

This management reorganization allowed the Authority to increase its effectiveness and measurable
successes. Results are quantifiable by examining the improved scores for CMHA on the Public Housing
Management Assessment Program (PHMAP), which is found in Appendix B. Exhibit 4 illustrates the
improvement in total scores that resulted in CMHA being removed from the troubled housing authority
list in 1993. Fewer than 132 points out of a possible 220 points designates a Public Housing Authority
as "troubled."

management consulting firm resulted in the adoption of a 5-year failure-avoidance plan which called for
a customer-oriented service philosophy, along with the hiring of highly qualified upper-level managers
to oversee fiscal, modernization, procurement, security, community, social, and customer service
activities. Resident input into management decisions was sought and a resident screening procedure was
established.13

13 Central Vision: The Urban Revitalization Demonstration Program Application (1993).
Metropolitan Housing Authority, Cleveland, OH.
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Security and Crime Issues1.3

1.4 Resident Services

May, 1995. Cuyahoga Metropolitan Housing
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14 "Crime Trends in and Around Major CMHA Estates."
Authority, Cleveland, Ohio.

from each LAC comprise the Progressive Action Council (PAC) which advises the CMHA Administration
on matters of concern to residents throughout all developments.

In the past CMHA has had resident management at four of its developments, Riverview, Lakeview,
Addison, and Valley View. None are currently in operation. Residents who are interested in becoming
managers will be trained for management positions through the Technical Assistance Program initiated
by HUD for public housing authority tenants.

A top priority of the Housing Authority is to provide a safer living environment, thereby improving the
quality of residents’ lives. The number of security guards and police officers increased from 14 to 196
between 1991 and 1993. CMHA police officers routinely patrol the estates on foot and by automobile.
Each housing estate has a Community Zone Office that is connected to a central dispatcher to promote
timely response to calls for assistance.

Between the years 1991 to 1994, violent crime increased 2 percent citywide, but declined by one percent
in the 16 census tracts (target tracts) that contain 85 percent of all CMHA housing sites. The violent
crime rate continues to be higher in these tracts than in the rest of Cleveland, but the gap has been closing
since 1992. In that year, the violent crime rate was 74 percent higher in the target tracts than in other
parts of the city (74.1/1,000 vs. 42.7/1,000). By 1994 the target tract rate was just 48 percent higher
(69.9/1,000 vs 47.3). Furthermore, the rates vary among the tracts, with some having a lower rate than
the city average.14

The lack of "defensible space" is a recognized barrier to providing security effectively and efficiently to
various CMHA properties. A goal of the Authority in modernization programs is to restructure
residential environments by altering the architectural and landscape design characteristics in a way that
can deter victimization of residents.

In order to fulfill its mission of providing quality housing, CMHA has found it is necessary to offer a
range of social services to residents. These services are delivered primarily through contracts established
by CMHA with public and private agencies that become "social service partners". Many of the services
were established in the 1960’s, but programs have been added or modified as needs are identified and
funding or "partnering" opportunities arise. Residents have input into the selection and operation of
programs through their LACs. Services such a health care, youth activities and mentoring, counseling,
day-care, and substance abuse prevention and treatment are found on many of the estates. Health services
for seniors, day-care, and prevention programs such as mentoring and recreation are highly utilized.15
Drug prevention and recreational activities are funded through the Public Housing Drug Elimination
Program (PHDEP) and HUD Youth Sports Grants. CMHA has established its own Police Athletic
League (PAL) which offers organized sports activities to youth in several estates.

15 Personal communication with Sandra Haynes, Acting Director, Community and Resident Relations, CMHA,
September 21, 1995.
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Current Challenges1.5

2.0 Description of Development

2.1 History of Target Sites

Outhwaite Homes History
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The original intent in the design for Outhwaite Homes was to create a self-contained community. The
site includes the Lonnie Burton Recreation Center, a playground and community center, the Kennard
Junior High (now closed), former sites for an elementary and high school, and other commercial/vacant
land acquired by CMHA. A major design flaw unforeseen by planners of the 1930’s was the need for
sufficient parking spaces for residents and their guests. Parking is primarily at the curb, resulting in a
narrowing of the portion of the street open to traffic. The entire complex is bounded on the West by East
40 Street, on the North by Quincy Avenue and Scovill Court, on the East by East 55 Street, and on the
South by Woodland Avenue.

During the past several years, the Housing Authority invested over $2 million in Comprehensive
Improvement Assistance Program (CIAP) vacancy reduction funds for renovation of vacant and
vandalized units at Outhwaite Homes. Over $3 million has been spent for other physical improvements.

Construction of Outhwaite Homes began in 1935 as one of the first 12 housing developments provided
for by the Federal Housing Act. It was designed in the art-deco architectural style, using high quality
materials. The first phase of development (575 units) was begun in 1935, and the second (449 units) was
completed in 1939. Most of the buildings are serpentine structures, 700 to 1100 feet in length, or three-
story block style buildings containing 8 to 10 units each. The site design of Outhwaite Homes, like other
early CMHA projects, represents the formal layout of large scale building developments popular in the
thirties. This plan combines low, small buildings grouped around courtyards which give the units a
feeling of enclosure.

A major challenge for CMHA is to renovate the almost three thousand units classified as "under
modernization" and to retain and attract residents, particularly those who will make a positive contribution
to the social and economic life of their community. The tenant screening process, which CMHA has
initiated with the strong support of residents, will assist in attracting families that can be better neighbors.
The public perception of CMHA has improved in recent years. The Authority has sought to assemble
public support and engaged in consensus building efforts with the community. The social and economic
well-being of residents, and the sustainability of structural improvements will be intertwined with the
success of redevelopment efforts already underway and planned in the surrounding neighborhoods. The
present mayor of the City of Cleveland has made public commitments to lead and promote efforts aimed
at enhancing the quality of life in Cleveland neighborhoods.

The types and comprehensiveness of services differ among the estates, so residents also rely on services
elsewhere in the community. Each development has a Social Services Coordinator who, under the
supervision of the Customer Services Manager, works with the LAC to identify and shape services. The
Coordinator is also responsible for referrals and assisting residents with access problems. Although the
success of efforts to coordinate, monitor, and expand services vary from estate to estate, CMHA has set
as a priority the establishment of an integrated, holistic system for delivering housing and social services.
Special efforts to increase community service opportunities for residents have been identified as essential
to promoting a sense of community ownership and empowerment.
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King Kennedy Estates History
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L

King Kennedy Estates was constructed in 2 sections. Built in 1971, King Kennedy North is comprised
of 2 connected six-story high-rise buildings for the elderly and 10 three-story "gallery" buildings with
walk-up family units. King Kennedy South, constructed one year earlier, consists of 1 eight-story high-
rise and 22 three-story gable-roofed buildings. Twelve of the South family units and the South high-rise
are included in HOPE Vi-funded modernization. The other South family units (Renaissance Village)
which will be described in a later section, have been modernized already and serve as a model for future
renovations. A number of community buildings are found in the development.

King Kennedy Estates was constructed east of 55 Street, bounded by Woodland Avenue on the south,
East 59 Street on the west, Scovill Avenue on the north, and East 66 Street on the east. It is sited on
level ground with Woodland Cemetery on its eastern border, tracts of land left vacant by the demolition
of substandard housing on the north and west, and vacant lots, churches, and neighborhood institutions
(fire station, public library and post office, and a few retail stores) on the south.

In addition, a $10.6 million emergency grant in 1991 was made to the Housing Authority to replace and
repair the obsolete and antiquated steam heating system.

Whereas the CMHA housing built during the 1930’s and 1940’s, such as Outhwaite Homes, shows
careful thought in site planning, building layout, and quality of building materials and construction, this
cannot be said of the design or construction of King Kennedy. The original plans for King Kennedy
called for a different site design and for larger unit sizes in the high-rises. However, the construction
plans were changed to maximize the number of units to be built, despite concerns raised by then CMHA
Director, Ernest Bohn.16

The buildings containing the 126 units that will undergo modernization through the HOPE VI Program
have an institutional appearance and are distributed around the site with no sensitivity to the benefits of
enclosure or creation of "village space." The physical layout of the buildings and grounds and the lack
of landscaping on site create a barren environment. Traffic patterns and security are problematic and
overall grounds maintenance is a challenging task.

In 1993, the Housing Authority took an aggressive approach to change the image and condition of King
Kennedy. Through the use of $11 million in CIAP and Major Reconstruction of Obsolete Projects
(MROP) funds, the Authority initiated the renovation that included 8 South family buildings, which were
renamed Renaissance Village. This effort transformed 66 apartments into units with private stairwells
and doorways. The hard-edged exteriors of the buildings have been softened by covered entries and by
stairwells at either end. Renovated apartments have individual hot water heaters and washing machine
hook-ups. The grassy areas around the apartments have been enclosed with a six-foot decorative fence
providing residents with a greater sense of security. The parking lots have three-foot fences to discourage
tenants and visitors from driving across grassy areas. The addition of new sidewalks and large deciduous
trees have had a positive effect on what was a harsh landscape. Residents were included at every step
of planning and implementation, including selection of tenants and the creation of rules everyone would
be required to follow. Renaissance Village has served as a model for other CMHA renovation efforts.

Communique CMHA, Volume 3, No. 4; 1988. Cuyahoga Metropolitan Housing Authority, Cleveland, Ohio.
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17 U.S. Bureau of the Census, 1990.
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Public assistance was the primary income source for 66 percent of the households. Households with
children headed by a single female was the most prevalent type of family structure (45 percent).
Although only 30 percent of the households had occupied the same unit for 10 or more years, this rate
should be viewed in light of the relatively young age of residents.

King Kennedy Estates: According to 1990 U.S. Bureau of the Census data, 1,242 persons lived in the
King Kennedy Estate census tract block groups. Although the median age of residents was 32.9 years,
almost 30 percent were younger than 14 years and an equal proportion were over 55 years. Most (96.8
percent) were African-American and female (53 percent). The extent of economic impoverishment was
demonstrated by the median household income of $3,257. Poverty was highly concentrated, with only
5 percent of the households having income above $10,000. Participation in the labor force was low (13.2
percent) and those who were in the labor force were as likely to be unemployed as employed. Because
75 percent of residents lacked a high school diploma or equivalent, prospects for competitive employment
were particularly bleak.

Differences between the estates in the demographic and economic characteristics are not surprising in
view of the availability of senior citizen designated units in the high-rise buildings in King Kennedy
Estates. The presence of a relatively older population can be expected to correlate with lower average
education level, less current labor market participation, and less reliance on public welfare due to Social
Security recipiency.

Outhwaite Homes: In 1990, 1,841 persons lived in Outhwaite Homes. The median age, 22 years, was
considerably younger than in King Kennedy. Only 9 percent were older than 55 years of age, whereas
37 percent were younger than 14 years. Ninety-nine percent were African-American and 58 percent were
female. Median household income ($3,345) was far below the poverty threshold. Although a higher
proportion of Outhwaite Homes’ residents were in the labor force (34 percent), 21 percent of these
individuals were unemployed. Forty-three percent had attained a high school diploma or equivalency and
9 percent had acquired post-high school education or training.

Unit density has been identified as problematic in Outhwaite Homes. The net density is 34.9 units per
acre, with some areas as high as 41 units per acre. This density is extremely high for a complex built
to serve families. The lack of well-distributed vacant land limits the off-street parking spaces. Therefore,

Outhwaite Homes: The physical condition of the units under modernization at Outhwaite Homes is poor,
not surprising in view of the age of the structures and their years of continual occupancy. Common
entrance doors are missing or damaged; dwelling unit doors are deficient, allowing moisture to penetrate;
existing stairwells have deteriorated; lighting is missing or damaged; plaster walls and ceilings are
cracked; the plumbing system is damaged; and electrical systems do not meet current standards.

When residents were viewed by households, public assistance was the primary source of income for most
(77 percent). Many of the remaining were headed by a senior citizen who probably relied on Social
Security Benefits. Sixty-one percent of households contained one person and 26 percent included children
and were headed by a single female. More than half of these households had resided in the same
dwelling for more than 10 years.
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37178

Two-bedroom 149 119

Three-bedroom 35 74

Four-bedroom 10 31

TOTAL 374 263
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Total Number of
Bedroom Types

Current
Status

After HOPE VI
Modernization

the curb parking on the relatively narrow streets throughout the complex sometimes interferes with traffic
flow. If the intent to attract more working-class families to Outhwaite Homes is successful, the rate of
car ownership may increase, thus exacerbating this condition.

Efficiency

One-bedroom

Plans for Outhwaite Homes include improvements that will develop vacant space, make existing shared
spaces more appealing, expand and renovate community buildings and increase the number of off-street
parking spaces to a maximum of 175 to 200. Exhibit 5 shows that a reduction of total unit density is
planned at Outhwaite Homes. The plan is to make larger units available to accommodate family
occupancy. While decreasing the total number of units, the total number of bedrooms will remain the
same (623).

King Kennedy Estates: The original design for the family units designated for HOPE VI modernization
at King Kennedy required residents to share a common stairwell system to gain entry into their
apartments. The public areas are often unsanitary, and where hallways exist, unsecured front doors allow
anyone to enter the premises. The exposed piping which is partially covered with asbestos insulation,
deteriorated stairs, poor lighting, and gutted laundry rooms produce an atmosphere of neglect. All major
building systems require replacement. The physical condition of these units built in 1971 became
distressed quickly, in part due to the lack of quality materials and thoughtful planning cited earlier.

The HOPE VI residential buildings are presently vacant, awaiting the implementation of comprehensive
modernization. The existing Community Center is inadequate to serve the recreation needs of the
complex. The gymnasium is too small for basketball and similar uses. The Soltz Community Center,
as a result of its design and condition, is functionally obsolete. The structure is in need of masonry
restoration, removal of hazardous material, window replacement, structural repairs and new mechanical
and electrical systems.

The HOPE VI plan for King Kennedy includes correcting many of these problems, as well as
reconfiguring the size of units. The conversion of some four-bedroom and five-bedroom units into three-
bedroom dwellings will provide long-needed units for families that have been on the CMH A waiting list.
These households reflect the trend toward smaller families that require fewer bedrooms. Unlike
Outhwaite, where the total number of units decreased but the number of bedrooms stayed the same, at
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Exhibit 6

Three-bedroom 54 108

Four-bedroom 54 12

Five-bedroom 18 6

TOTAL 126 126

2.4 Baseline Management Issues

2.5 Crime and Disorder
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Physical and social disorder and crime vary within the estates. Maintenance efforts generally have been
successful at controlling signs of physical disorder such as litter, overflowing outdoor trash bins, and
broken windows. Graffiti can be seen in some areas, but not throughout the estates. Some buildings
appear to be in better repair and to have less trash and litter in hallways than others. Cars parked at the
curb in Outhwaite Homes slow the traffic flow and contribute to a sense of crowding. On the other hand,
Renaissance Village in King Kennedy Estates appears relatively free of signs of physical disorder.

Both estates have on-site management directed by a Customer Service Manager who oversees all
programs including maintenance, social service providers, unit assignment, and eviction. Ms. Vicky
Davis at Outhwaite Homes and Ms. Vera Moore at King Kennedy Estates South stay "in-touch" with the
people and events in their respective estates by visiting with residents, touring the grounds, observing
resident and visitor behaviors, and meeting formally and informally with tenant organizations and their
leaders.

King Kennedy the total number of units will stay the same, but the total number of bedrooms in the
targeted buildings decreases from 468 to 402. The changes are summarized in Exhibit 6.

Total Number of
Bedroom Types

High population density, especially in Outhwaite Homes, results in a large number of people coming and
going within a small area, which may increase social disorder or the perception of disorder. The extent
to which this is "hanging out" versus visiting with residents who do not have private yards is difficult to
assess through casual observation.

Current
Status

After HOPE VI
Modernization

Reducing the vacancy rates, which peaked at 50 percent for both estates in the late 1980’s, has been a
focus in both developments. The knowledge gained through on-site monitoring enables staff to quickly
identify units needing maintenance before leasing. The number of maintenance staff at King Kennedy
has remained consistent at 12 since 1993, and at Outhwaite has fallen from approximately 34 in 1993 to
21 today. The Outhwaite LAC has organized a janitorial service that contracts with CMHA to clean units
or common spaces whenever needed, thus performing a service and providing residents with a source of
income. Because both estates are undergoing renovation of several buildings, units may be placed "under
modernization" rather than rented again when they become vacant.

Administrative data support the perception of a high crime rate in these areas. In 1991, the Part I
(felony) crime rate for King Kennedy was 94/1,000; the rate for Outhwaite was 110/1,000. These
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3.2 Economic Development

Navin, R. Analysis of a Slum Area, 1934. Catholic University Press: Washington D.C.20

Rose, W. Cleveland: The Making of a City, 1950. World Publishing Company: Cleveland.21

22

Cuyahoga Metro - 15

i

The interior of the neighborhood contains several parks, pools, recreation centers, two fire stations, two
public libraries, and several Cleveland Public Schools (K-12).

Vacant land and empty vandalized buildings are widespread throughout the Central Neighborhood.
Residential, commercial, and industrial properties frequently show severe deterioration and decline. A
majority of the retail establishments in the Central Neighborhood are typified by substandard buildings,
low levels of retail activity, and a limited variety of stores. There are few supermarkets, drug stores,
or clothing stores in Central, and those found there often have inflated prices. Residents report shopping
for groceries at a store adjacent to Outhwaite Homes, but must travel from three to five miles to purchase
clothing, school supplies, and general household items. They "car-pool" to these stores with friends or
use public transportation provided by the Regional Transit Authority which has bus lines along the major
roads bordering the estates.

Major Amenities: The major amenities include St. Vincent Charity Hospital, Cuyahoga Community
College, and the central offices of several social service agencies. The "Midtown Corridor" along the
Northern border provides employment for approximately 15,000 individuals in a diverse mix of
commercial, industrial, and service-oriented businesses such as social service agencies, unions, and
government offices. Further to the south is the region’s largest concentration of wholesale food
distributors in the East 55 Street and Woodland Avenue area.

Center for Urban Poverty and Social Change. (1994). Neighborhood Profiles. Case Western Reserve
University: Cleveland.

manufacturing industry. The area’s population grew from 60,000 in 1910 to 78,000 in 1920, which made
Central home to 10 percent of the city’s population. The pattern of racial segregation in the area emerged
during this period, and by the end of the 1920’s the majority of residents were African-American.19

Consequences of the Great Depression in the 1930’s left Central the city’s most distressed neighborhood
characterized by high unemployment, overcrowding, high crime rates, and a deteriorated housing
stock.20 During this period, 2 of the nation’s first public housing developments, Olde Cedar Estates
(1936) and Outhwaite Estates (1936, 1939), were built to provide improved housing opportunities in the
area.21 Later, "slum clearance" activities associated with Urban Renewal programs of the 1950’s and
1960’s removed more of the old, distressed housing, and replacing it with community institutions such
as Cuyahoga Community College, a new building for St. Vincent Hospital and, a few years later (1971),
King Kennedy Estates. The population decline that had begun after the 1930’s continued, falling from
62,000 residents in 1940 to 52,000 in 1960. By 1980 there were fewer than 20,000 people and in 1990
approximately 14,000.22 Industrial activity continued relatively strong until Cleveland began to
experience a decline in the heavy manufacturing sector that occurred in many northern industrial cities
in the late 1970’s and 1980’s.

19 Van Tassel, D & Grabowski, J. (Eds.). The Encyclopedia of Cleveland History, p xliv. 1990. Indiana
University Press: Bloomington.

Employment Opportunities: The employment opportunities in the businesses and institutions
surrounding the neighborhood tend to be highly skilled, professional or technical. Labor force
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participation for residents of Central is approximately 30 percent, and the unemployment rate is almost
50 percent.

A primary source of employment opportunities for the unskilled and semi-skilled residents of the Central
neighborhood in the past has been manufacturing. Since 1979, Cuyahoga County has lost two-fifths of
its manufacturing jobs, representing an elimination of 92,000 positions. The poor long-run performance
of the manufacturing sector of Cleveland’s economy has contributed to Cleveland’s rising poverty rate.

The employment prospects for the poor and unskilled residents of Cleveland were summarized in a 1990
report by Coulton, Chow & Pandey.

Countywide employment growth in the service, finance, insurance, and real estate sectors has not made
up for the large losses in the rest of the economy, particularly the massive decline in manufacturing. The
county, in 1990, had 18,000 fewer jobs than it had in 1979. Neighborhoods such as Central, whose
residents included large percentages of operators, fabricators, or laborers, suffered increased poverty rates
significantly greater than the rest of the city and county.

As manufacturing jobs in the regions have declined, so have the demands for unskilled labor,
especially, in the City of Cleveland itself. Today’s thriving industries require a work force with
high levels of basic and employment-related skills inconsistent with the dropout rates and school
performance of youth in high poverty area .... [A] mismatch between job opportunities and
work force skills has contributed to the growth and persistence of poverty in the Cleveland
area.25

Correcting this mismatch requires either expanding the market for unskilled workers, increasing the skills
of the potential workforce, or a combination of the two. Assistance for residents of the Central
neighborhood may come from the area’s location adjacent to a recently created and funded Federal
Empowerment Zone that will direct $90 million to four neighborhoods in close proximity. The goal of
the Empowerment Zone is to create economic opportunities in the Midtown Corridor, Fairfax, Hough,
and Glenville neighborhoods. The funding will be for new housing, incentives for retail and commercial
businesses, job training, and social services. The Central neighborhood, with its significant amount of
vacant unassembled land could be a site for future development opportunities, as the Midtown Corridor’s
boundaries appear to overlap parcels of vacant land within Central.

23 Coulton, C., Chow, J. & Pandey, S., An Analysis of Poverty and Related Conditions in Cleveland Area
Neighborhoods, 1990. Case Western Reserve University: Cleveland, OH.

The City of Cleveland in 1991 prepared the Cleveland Civic Vision 2000 Citywide Plan, a document
which seeks to provide a vision for future development. The Citywide Plan details opportunities for
industrial and office development that could have a positive impact on residential values in the Central
Neighborhood. Future projects suggested were the development of office and light industry along the
Midtown Corridor which includes Carnegie, Prospect, Euclid, and Chester Avenues directly north of the
Central Neighborhood. The report cited potential for light industrial development to the south of the
neighborhood in the vicinity of Grand, Rawlings, and Holton Avenues. Within the neighborhood,
expansion of the Maingate/Gladstone area of food distribution operations was expected to continue.
Recent highway construction provides access to the expressway system that runs through portions of
Cuyahoga County and Northeast Ohio. Issues cited in the Plan that may detract from economic
development opportunities are the deteriorated industrial sites that have not been razed and concerns about
the compatibility of industrial buildings and housing.
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Most residents of the Central neighborhood live within or close to CMH A public housing estates, creating
a strong link between the well-being of CMHA and its properties and the community. Those living,
working and transacting business in the area share in the advantages of having a safe, thriving, and
attractive environment.

Numerous businesses, agencies, and institutions contribute to the social and economic life in the Central
Neighborhood and have a stakeholder’s interest in endeavors aimed at improving the area. These include
retail and manufacturing establishments, social and health care agencies, churches, community organizing
and revitalization projects, public recreation facilities, and educational institutions. Appendix D presents
the number of commercial establishments by Standard Industrial Code, and Appendix E contains a partial
list of other community resources.

There is some public consumption of alcohol around vacant buildings and empty lots, particularly those
adjacent to beverage stores. Drug use and trafficking are problems noted in the area, also. Crime rates
from burglary, breaking and entering, and theft are extremely high. When compared to citywide crime,
according to 1992 Cleveland Police Department data, narcotics arrests were 32.49/1,000 persons as
compared to 10.54/1,000 in the city; property crimes were 37.49/1,000 as compared to 10.54 in the city;
property crimes 91.82/1,000 compared to 43.88/1,000 for the city; and violent crimes 104.44/1,000 to
the city’s 67.26/1,000. The overall crime rate for Central was 228.75/1,000 persons versus 121.68/1,000
for the city.

The Cleveland Community Building Initiative (CCBI) is an example of an organization dedicated to
revitalizing neighborhoods in Cleveland. Central was chosen as one of the "urban villages" that would
be a part of the CCBI intervention. This Initiative, formed in response to a recommendation of the
Cleveland Commission on Poverty in 1992, defines a village as "a distinct geographic area whose
residents are linked by, and who identify with, a cluster of local institutions such as a school, church or
commercial center." Membership on the Central Village Council includes residents from Outhwaite
Homes, King Kennedy Estates, and other CMHA developments. Participation offers residents the
opportunity to shape the community rebuilding process which combines economic revitalization, job

Current economic revitalization efforts reflect the understanding that a vital neighborhood economy can
create job opportunities for people within their neighborhoods if residents are qualified for the available
positions and the establishments view residents as potential employees. Furthermore, a resident
population with adequate financial resources to support community businesses can serve as a customer
base.

The entire Central neighborhood shows varying degrees of physical disorder within its boundaries. The
presence of litter becomes particularly severe in transitional areas between land uses (i.e., residential to
industrial). Also some areas attract illegal dumping of debris and litter. The neighborhood has many
lots left vacant due to the City of Cleveland’s pursuit of a policy of condemning and razing substandard
structures. However, the neighborhood still contains many abandoned industrial and commercial
buildings dating from the time it was an economically vibrant community. These buildings are
vandalized, with broken windows and trash littering the property. They also are used by vagrants for
shelter and provide space for illicit drug use.
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4.1 Background and Chronology
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• families living in distress and needing high levels of social and supportive services;

• incidence of serious crimes in the development and in the surrounding community;
• barriers to managing the environment, and;

• the physical deterioration of the development.

The scores for both estates were far in excess of the threshold which designates a housing project as
distressed.

The preceding section on Economic Development describes the presence of businesses and industries in
the neighborhood. A factor that may improve the economic climate of a portion of Central is the recent
organizing effort by representatives of commercial interests located along East 55th Street. This major
artery extends the length of Cleveland from north to south and runs between Outhwaite Homes and King
Kennedy Estates. Known as the East 55th Street Initiative, this association will seek input from residents
regarding the types of establishments they desire and would utilize. Although the extent to which this
Initiative will create jobs for HOPE VI residents is not clear at this time, there appears to be an
understanding that an area’s economic vitality is linked to the well-being of those who live in proximity
to it.25

King Kennedy Estates and Outhwaite Homes met the guidelines for distressed housing based on the
criteria of the National Commission of Severely Distressed Public Housing, which included:

training for residents, and an enhanced ability of families and communities to support and nourish their
members.24

The HOPE VI plans are consistent with the Cleveland Foundation Commission on Poverty’s strategy of
a "Community Building Initiative" which advances a paradigm for addressing the problems of urban
poverty in American cities. The Commission’s proposal, issued in the early 1990’s, calls for community
building through the creation of "urban villages" and neighborhood asset development. The strategy
involves the process of people coming together at the neighborhood level to assess and address their
needs. This approach blended well into an emerging interest of the United States Department of Housing
and Urban Development (HUD). HUD was soliciting public housing agency proposals that included

The housing authority, under the direction of Ms. Freeman, established important linkages with the public
and private sectors in order to create the HOPE VI Plan, Central Vision. In preparing the grant
application, views and support were solicited from many sources including the Cleveland Foundation, the
Cleveland Foundation Commission on Poverty, the City of Cleveland, Neighborhood Progress Inc., and
CMHA residents.

24 "The Cleveland Community-Building Initiative: Executive Summary." 1992. Mandel School of Applied
Social Sciences, Case Western Reserve University: Cleveland, OH.

23 Personal communication with John T. Ward, Jr., Central Village Coordinator for the Cleveland Community
Building Initiative. September 12, 1995.
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physical modernization along with grass-roots directed job training, economic development, and social
and community services.

In view of CMHA’s focus on improving the lives of residents, as well as managing buildings, it was not
surprising that the plan called for 15 percent of the HOPE VI funds to be devoted to social and
community service programs. New programs financed with these monies will expand and complement
the existing programs. Funding from private foundations and public sources have been and will continue
to be aggressively pursued in order to add even more services for residents and the surrounding
neighborhood. Long-term funding strategies will be sought for those programs that prove the most
worthwhile. Many of the programs such as home day-care, job training, and counseling will receive
public funding or third-party reimbursement.

Resident empowerment was a recurrent theme throughout CMHA’s Central Vision planning document.
A clear goal of the empowerment concept is to shift responsibility and require involvement of the
"village" residents in making the process successful.

Participation in community services was included in HOPE VI planning as an avenue through which
residents can strengthen their community by meeting human, environmental, and public safety needs.
Opportunities will include courtyard leadership, resident-to-resident outreach in the areas of education,
health and social needs, anti-crime patrols, and other efforts to improve the social and physical
environment.

The management plan calls for a "bottom-up" approach in which residents take an active role in the
"village" planning and management process. CMHA will seek to assure the long-term sustainability of
the physical improvements by providing adequate staffing and security. An important component in the
success of the project will be screening residents and training them in apartment management. Specific
provisions of the management plan call for 24-hour security patrols, maintenance training, implementation
of a new computer system, resident training for CMHA management opportunities, site-based
management, and an ongoing evaluation of the design and management concepts used at the two target
developments.

Programs and activities proposed are intended to provide interventions leading toward economic
empowerment and family development. The creation or expansion of services such as family day-care
homes, a 24-hour youth drop-in center, parent training and support, youth and adult recreation activities,
expanded on-site health care, the Youth Apprenticeship Program, and mentoring and tutoring for youth
are among the programs being developed through HOPE VI. Moving families toward economic self-
sufficiency will be pursued through job readiness and skills training. The proposed creation of an
Enterprise Center will locate these services, as well as education and support for nurturing business and
entrepreneurial opportunities for residents, at the site of the HOPE VI target developments. Food and
laundromat cooperatives will offer benefits to residents in the services they provide, as well as in the
opportunity for employment and experience in business management.

The physical improvement portion of the plan included the renovation of 126 units at King Kennedy and
374 units at Outhwaite Homes. Other physical improvements proposed were construction of an
Enterprise Center, Recycling Center, renovation of community and recreation centers, and the King
Kennedy Social Services Mall.
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The plan for King Kennedy and Outhwaite Homes involves the following activities:
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• Bring all units up to minimum code and MPS standards;

• Make building entrances defensible;

• Replace electrical and plumbing systems;

• Upgrade or replace heating system;

• Eliminate lead-based paint and asbestos hazards;

• Provide laundry hook-ups, new kitchens, bathrooms, closet doors, and showers;

• Improve exterior aesthetic quality to eliminate institutional appearance;
• Meet ADA and 504 requirements;

• Convert one- and two-bedroom units at Outwaite to accommodate large families;

• Increase the number of three-bedroom units at King Kennedy;

• Decrease density (number of units) at Outwaite;

• Replace roofs and make facade improvements with private entrances;

• Improve the common areas by the addition of landscaping and parking lots;

CMHA has a long history of responding to needs identified by the LACs and PAC. In the development
of the HOPE VI application, CMHA staff solicited input from adult and youth residents. The CMHA
internal planning group included tenant representatives, and once it was determined that King Kennedy
and Outhwaite were to be the target estates, their LAC representatives were added. Residents offered
suggestions for physical improvements, supportive services, and community service. Each LAC president
prepared a letter of support for the application. The integral role of other sectors of the community in
planning has been described previously in this report.

Overall Plan for King Kennedy Estates and Outhwaite Homes: The goal of the physical development
plan at both King Kennedy and Outwaite is to restore these properties as safe, attractive environments,
primarily for families. The Hope Vi-funded efforts are a component of the overall plans for redeveloping
these estates. One hundred and twenty-six King Kennedy South family dwellings are undergoing
renovation as part of the HOPE VI project. The South high-rise units are being converted into space for
social service programs and transitional types of housing. The Renaissance Village portion of King
Kennedy South was modernized in 1993 and contains 66 units. The North high-rise buildings were
renovated within the past few years. However, the North family units are still in need of modernization.
Federal funding is being sought to renovate these units and to build single family homes on CMHA
property on the north side of King Kennedy Estates. Outhwaite Estate contains a total 1,022 units with
374 (37 percent) of them undergoing modernization through HOPE VI. Additional grant monies have
been secured to modernize other units, and a four-phase master plan includes complete estate renovation.

Plans regarding restructuring the CMHA management are an extension of efforts already initiated. These
include careful management of financial matters and an emphasis on timely maintenance and estate-based
management. At the HOPE VI sites, each "village" will have its own management structure.
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Mr. Edwin Robinson, the Project Administrator is responsible for the implementation of the HOPE VI
Project. CMHA has an operations committee comprised of members of the Construction and Social
Services Departments which meets approximately every two weeks with the Project Administrator to

• Install new infrastructure distribution systems to provide electrical, water, sewer, gas,
telephone, and electric;

• Install new sidewalks, ornamental fencing, trash enclosures, playground equipment, utilities,
and lighting;

• Provide facilities for social and community services, day-care centers and a laundromat and
food cooperative:

Renovate the first floor of the King Kennedy South High-Rise to serve as a Social Service
Mall;
Renovate the Louis Stokes Community Center at Outwaite Homes;
Develop and build the Enterprise Center;

• Security enhancements to create a sense of "village" by dividing housing developments into
a series of neighborhoods; including:

Major landscaping;
Security light installation;
Improve traffic control;
Eliminate thru streets at King Kennedy;
Create defensible space with site improvements, (i.e., decorative fencing); and

• Limit access points to villages

Site-based management will be continued at the target sites, with a plan for managers and maintenance
staff to live on the premises. Selected residents will be offered training to help them obtain a Public
Housing Manager’s Certificate. The dwellings will be grouped into "villages" of approximately 90 units,
and management and maintenance staff will be designated for each. An important component of
management in the HOPE VI buildings will be agreements regarding types of behaviors expected of
residents. Enforcement of these regulations will be the responsibility of the estate managers.

CMHA has always allowed and encouraged service providers to offer programs to estate residents.
However, in recent years, CMHA has embarked on a policy to improve not just the physical conditions
at CMHA estates but to foster a comprehensive holistic approach to developing the human resource
potential of residents through social services and community service. Programs are described in "Section
4.2: HOPE VI Overview Plan and Goals," and progress toward their implementation is discussed in a
later section of this report. Estate-based managers and social service coordinators will retain
responsibility for helping residents find and access programs. To the extent that resident agreements
regarding expectations for behaviors such as job training, school attendance, and abstinence from drug
use are monitored and enforced, residents will have significant incentives to follow through on social
service referrals.
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5.2 Progress on Management Plan
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manage the day-to-day implementation of the HOPE VI Project. The success of the Project is highly
valued and has the full support of Ms. Freeman and other CMHA administrative personnel.

Outhwaite Homes: The Construction Project Manager for Outhwaite Homes has responsibility for
managing the HOPE VI modernization efforts within the Comprehensive Modernization Plan for that
development. All of the units designated for HOPE VI renovation are vacant and ready for interior
demolition. Construction on some of the units will begin during Fall 1995. In order to make maximum
use of all funds available for renovation during the time period allotted by the respective grants, the
CMHA Construction Department may interchange HOPE VI program buildings with MROP buildings.
Staff appear knowledgeable about the procedure for obtaining permission from HUD to make these
changes.

All staff positions for the HOPE VI project have been filled and job descriptions exist for all positions.
Formal and informal communication among those responsible for the separate components of the program
appear to be functioning well.

King Kennedy Estates: This development has a Comprehensive Modernization Plan that is overseen
by a Construction Project Manager. Excellent progress has been made on the renovation of the South
High-Rise Building. The first 4 floors, which will house social service and health care providers, will
be ready for occupancy by the winter. The 12 residential buildings that will be modernized are vacant.
Site demolition is completed and 50 percent of the underground utility lines have been installed. Interior
framing has began on 2 of the 12 buildings. Four units are scheduled for completion by March 1996,
4 by June 1996 and 4 by October 1996. Renovations to the existing Wills Community Center and the
Boys’ and Girls’ Club are in design. Land has been acquired for the Enterprise Center and the design
phase is proceeding. Prior to creating the construction plans for each of these community buildings, a
final review of the designs will be done to assure they will meet the needs of the tenants and clients or
consumers.

On-site management, probably by resident managers, will be implemented at both estates when the units
are ready for occupancy. The dwellings will be organized around the village concept, with each
containing approximately 90 units and having its own maintenance staff and manager. Residents will
choose a name for their village, as was done at Renaissance Village. Beginning when the construction
is almost complete, and continuing after the units are occupied, community rebuilding meetings will be
held to assure that residents are well-informed about opportunities and obligations linked to living in the
renovated villages, and have a forum for identifying and resolving problems and sustaining improvements.

The relocation of the residents living in units that are being renovated was the responsibility of the
respective customer service managers. Residents were moved to vacant units within their development
whenever possible, or to a nearby estate. Section 8 Certificates were offered to some residents. The
process of relocating tenants began months before the vacancies were required, and took approximately
9 months to complete. The high vacancy rate at the target sites prior to the awarding of the HOPE VI
grant reduced the number of residents who were disrupted. Relocated residents will have priority for
moving into the HOPE VI units, provided they meet the requirements that will be set.
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5.3 Progress on Resident Services

Community Services5.4

6.0 Long Term Impact Measures

6.1 Physical and Management
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Methods for measuring these outcomes may include observing the grounds and buildings, reviewing estate
maintenance and management records, monitoring resident participation in-home maintenance training
programs and conducting surveys or focus groups that assess resident satisfaction and the views of
stakeholders in the neighborhood.

Seventeen Vista Volunteers have been selected and a coordinator hired. The Civilian Conservation Corps
has been active and will expand into the HOPE VI parts of the estates as construction of units is
completed. The Project Evaluation Team from the Mandel School at CWRU has recruited resident
members who are being trained in research methodology that will contribute to the project findings and
provide them with skills and knowledge that can lead to future employment opportunities and enable them
to monitor the contributions of the HOPE VI initiatives after the Project ends. Additional opportunities
for community services will come through programs aimed at neighbor-to-neighbor outreach, crime
reduction, and sustaining the improvements generated by the HOPE VI Project.

Contracts with all HOPE VI Partners who will be providing services have been completed. Because
many of these providers already have a history of service to CMHA or Central Neighborhood Residents,
the complexities of implementing their programs are reduced. The agencies are serving residents from
their scattered locations now, but will move into, or locate branch services in, the Social Services Mall,
the Enterprise Center or other community buildings as they are completed.

i

The extent to which planned improvements to the buildings and grounds are implemented and sustained
is perhaps the most obvious outcome to measure. Because approximately 85 percent of the HOPE VI
monies have been designated for these renovations, it is reasonable to expect that the investment will
create a physical environment that elicits satisfaction and pride in residents, and supports a positive view
of the estates among the general public and community stakeholders. Responsibility for sustaining these
improvements will be shared by CMHA and residents. The plan to involve residents in all aspects of
management means that those who have the greatest personal interest and most intimate view of life in
the estates will be in positions to identify shortcomings, participate in problem- solving and advocate for
actions needed by CMHA.

Many newer programs such as a Food Cooperative, the Cleveland State University (CSU) Mentoring
Program, the Social Work Student Field Placement Program of the Mandel School (Case Western Reserve
University), and the CSU Electronic Community Outreach are already operating and supplement the
longer established services such as day-care, Head Start, recreation, health care, Youth Enhancement
Service, Stock Market Club (for youth), substance abuse treatment, and family life education. A
laundromat cooperative, neighborhood home day-care, a 24-hour drop-in center, transitional housing,
Entrepreneurialship Development, expanded on-site health care, a Youth Apprenticeship Program, and
a Computer Assisted Learning Center are among programs soon to be implemented under HOPE VI.
All have significant planning activities underway. Full implementation for some programs will await
completion of an adequate site in one of the community buildings planned under HOPE VI.
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6.2 Resident

6.3 Neighborhood

7.0 Conclusions

7.1 Potential for Successful Implementation
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Long-term measures of the impact of HOPE VI on residents include economic self-sufficiency, health and
social welfare indicators (infant mortality rate, access to health care, educational attainment, victimization
and crime, etc.), the types and levels of community involvement, perceptions of the overall quality of
life within their communities and the extent to which they feel empowered to influence factors that
promote the well-being of themselves and their community.

These can be measured through direct feedback from residents using surveys, focus groups or interviews
with key informants. Perceptions and experiences of service providers, potential employers and CMHA
programmatic staff can be obtained through records, reviews, tracking of services, surveys, and focus
groups or interviews. Data describing the health, social, and economic indicators of residents and the
neighborhood can be acquired through databases available at CMHA, the Center for Urban Poverty and
Social Change, the Cuyahoga Department of Human Services, and other administrative agencies.

Administrative and programmatic staff appear to understand the essential link between the well-being of
King Kennedy Estates and Outhwaite Homes and the Central Neighborhood. These developments have
the potential to provide homes for working-class families whose presence would contribute to the
economic and social stability of the entire area. For example, if their purchasing power were more
concentrated within the community, owners of retail establishments might be more attracted to the area.
Vacant lots and empty buildings would be replaced by well maintained properties that could contribute
to the city tax base. Some opportunities for employment would be created as well. Other benefits
brought to the neighborhood by working class families would be the presence of role models and mentors
who could provide their neighbors, particularly the youth, with hope that efforts to improve their lives
could be successful, and with information about resources that could enhance their opportunities.

Measures of direct contributions could be the number of neighborhood residents who move into the
renovated buildings. This would include residents of the unrenovated portions of the developments and
other area CMHA estates. Because the social, health care, and recreation services located in the HOPE
VI developments will be available to other community residents, an accounting of the extent to which they
are utilized by these neighbors would indicate another contribution. Information from the databases listed
in the last section could describe neighborhood level indicators of well-being. Finally, methodologies that
asked neighborhood residents, businesses, and other stakeholders to describe the impact of HOPE VI in
their area would provide valuable assessment information.

The fact that several components of the HOPE VI Project are underway already suggests optimism for
successful overall implementation. Some of the most prominent accomplishments thus far have been the
near completion of the Social Services Mall on the first four floors of the King Kennedy South High-Rise
Building and the progress on other construction projects. Because all units scheduled for renovation are
vacant, construction can proceed without further attention to issues that can arise around tenant
displacement. Land has been obtained for the Enterprise Center, which will be a major contribution of
HOPE VI to the economic revitalization of the target sites and the surrounding neighborhood.
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Even the successful implementation of the HOPE VI Project does not assure sustainable results. The
renovated dwellings and community buildings will not attract and maintain desirable residents over time
if social and economic conditions in the surrounding area do not improve. This means that plans to
renovate the rest of King Kennedy and Outhwaite Homes and the other CMHA estates in the area are
essential. Other economic revitalization efforts throughout the Central and adjacent neighborhoods are
planned, and their successful implementation will be an essential support to the sustainability of the gains
realized by HOPE VI.

Progress in the addition of social services will be aided by the existing relationships between providers
and CMHA. Many of the new programs are being implemented by agencies that have a history of
working in the estates. An expansion of opportunities for community services are already underway.
The HOPE VI staff, under the leadership of Mr. Robinson, have been successful in securing other private
and public funding to expand social service programs beyond those provided through the HOPE VI grant.
This is a tangible expression of commitment to the development of human capital, not just buildings.
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Cuyahoga Metropolitan Housing Authority
Public Housing Management Assessment Program (PHMAP)

1993 PHMAP Assessment

Executive Summary:
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Year
1993
1992
1991

Points
166.7
131.3
116

Score
75.8%
59.7%
52.7%

In accordance with section 502(a) of the National Affordable
Housing Act of 1990, HUD has developed the Public Housing
Management Assessment Program (PHMAP) to provide a policy and
procedure for identifying public housing authority (PHA)
management capabilities and deficiencies, addressing problem
areas and poor performance, and providing technical assistance.
The PHMAP provides HUD with an objective system of measuring PHA
performance using standard criteria for all PHAs. Based on the
results of twelve (12) performance criteria, PHAs will be
designated as high performer, standard, or troubled.
The twelve performance indicators are:
1) Vacancy number and percentage *
2) Modernization

a. Unexpended funds
b. Timeliness of fund obligation
c. Contract administration
d. Quality of physical work
e. Budget controls

3) Rents Uncollected *
4) Energy consumption
5) Unit turnaround *
6) Outstanding workorders *

As a result of the 1993 PHMAP assessment, CMHA has attained a
score, pending HUD verification, that will remove CMHA from the
troubled status. CMHA has improved its PHMAP performance in each
of the three years since it was instituted:

CMHA maintained its performance level in all indicators from the
1992 assessment and significantly improved scores for three of
the indicators: vacancies, uncollected rents, tenant accounts
receivable, and operating reserves, which accounted for the
notable improvement over last year's score. CMHA has requested a
modification for the vacancy indicator which, if granted, would
raise CMHA's score another 6 points or 3%.



An

HUD has the discretion of awarding those

29

b.
c.
d.

assessment.
indicator.

a.
b.
c.
d.

Each of the twelve indicators is scored, based on the specific
level of performance as it relates to the criteria set forth by
HUD. Most of the indicators have six levels of performance,
ranging from A to F. By multiplying the numerical value for each
grade by the weight assigned to each indicator (1, 2 or 3), the
total score is derived. Given a total possible score of 220, a
total of 132 points (60%) is required to be considered as
standard (non-troubled).

7) Annual inspection and condition of units and systems *
a. Systems to track inspection/repair

Annual inspection of units
Correction of unit deficiencies
Inspection & repair of systems

8) Tenants accounts receivable
9) Operating reserves

10) Routine operating expenses
11) Resident initiatives *
12) Development

Quality of contract administration
Timeliness of development
Quality of physical work
Budget controls

Where a PHA is within 10 points of being designated either a high
performer or standard, HUD has the discretion of awarding those
points and the higher designation where it is determined that
management difficulties can be attributed to the condition of the
projects and their neighborhood environment. In both the 1991
and 1992 assessments, HUD denied all of CMHA's requests for
modifications and exclusions, as well as the neighborhood
condition discretionary points.

HUD receives information for six of these indicators from CMHA
through various HUD reports. For the other six indicators
(#1,3,5,6,7, and 11), CMHA is required to prepare the requested
information. It is the information for these six factors that
require the certification of the Board of Commissioners.

CMHA has the right to request the exclusion or modification of
any indicator or component in its management assessment.
exclusion excludes an indicator entirely from the PHMAP

A modification modifies the expectation of an
Exclusion and modification requests ensure that a PHA

will not be penalized for any factors that HUD determines are
beyond their control.



CMHA’s Public Housing Management Assessment Program (PHMAP) Report Card

1993WeightIndicator

0.0 D* 15.0FF 0.0(x3)1. Vacancy Number & Percentage

19.6 20.0 -*19.3(x2)

C B 25.5 A 30.021.03. Rents Uncollected (x3)

A 10.0 A 10.04. Energy Consumption A 10.0(X1)

F 0.0 F5. Unit Turnaround (x2) F 0.0 0.0

6. Outstanding Workorders F B 8.5 B 8.5(X1) 0.0

(x3) 17.618.8 18.2

8. Tenant Accounts Receivable (X1) F 0.0 F 0.0 A 10.0

9. Operating Reserves (X1) F F0.0 0.0 0 7.0

10. Routine Operating Expense (X1) C 7.0 A 10.0 A 10.0

11. Resident Initiatives (x3) A 30.0 A 30.0 A 30.0

(X1) 10.0 10.0 10.0

Total Points Earned 116.0 131.3 168.7

Total Points Available 220.0 220.0 220.0

Overall Score 52.7% 59.7%

Note: 132 total points (60%) required for non-troubled designation.

2. Modernization
a) Unexpended funds
b) Timeliness of obligation
c) Contract administration
c) Quality of physical work
d) Budget controls

(X1)
(x1)
(x3)
(x3)

(X1)
(x2)
(x3)
(X1)

D
A
A
F
A

A
A
A
A
A

D
A
C
F
A

A
A
A
A
A

A
A

D
A
B
F
A

(x2)
(X1)
(X1)
(x3)
(X1)

Final
1992

Grade points: A=10; B=8.5; C=7; D=5; E=3; F=0
Indicator score = Weight x Grade points

A
A
A
A
A

A
A
A
B
A
A

B
A
A
C
A
A

12. Development
a) Contract administration
b) Timeliness
c) Quality of physical work
d) Budget controls

7. Annual Inspections
a) System established
b) Annual inspections
c) Correct deficiencies
d) Inspect/repair - systems

Final
1991

A
A
A
A Ck.Rjed -to 3

I 76.7%|
II
V

CMHA off the
Troubled List!

CMHA is requesting a modification that would raise this grade to a C = 21 points.
fn: SYM\PHMAPSUM jsp 04/08/94
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2

5

1

1

1

2SIC CODES NUMBER
1

1

3
1

10
13

2

1 15

3

1

2
6

21
1

11

1 67

2

2

16

191

71

55

2417

59

1I

34

Businesses and Industries in the
Central Neighborhood

This list was compiled from a Select
Phone Great Lakes Region 1994 Data
Base and The 1987 Standard
Classification (SIC) Codes.

3
1

1
8

23
4

7323
Credit Reporting
1629
Heavy Construction
5511
Automotive Dealers/
Service
2678
Stationary related products

Barber Shops

6111
Federal Credit Agencies
3399 Primary Metal
Products
3921
Wine & Beer Stores
5812
Ethnic Food Restaurants
8748
Business Consulting
7212

7241
7219
Laundry/ Garment
5912 Miscellaneous Retail
5141
Groceries, General line

■5093
Scrap & Waste Material
7532
Top/ Body Repair Shops
7538
General Auto Repair
2099
Syrups
5441
Candy Store

■5021
Furniture
4512
Air Transportation

Laundry Dry Cleaners
5399
Misc. General Merchandise
5541
Gasoline Svc. Stations
5251
Hardware Stores
5039
Construction Material
2046
Com oil Products
1716
Roof/ Siding
2721
Printing Publishing
5136
Clothing/ Furnishings
5651
Family Clothing
6513
Apartment Bldg. Operator
"son
Health Services
8021
Offices of Clinics of
Dentists
8042
Offices of Optometrists
8062
General Medicine

■8641
Offices of Chiropractors
8651
Skilled Nursing Facility

8661
Religious Organizations
9531 Housing Programs
5421
Meat/ Seafood Markets
1742
Plaster & Dry Wall
Contractors
8099
Health & Allied Services
5813
Drinking Places
5531
Auto & Home Supply
8322
Social Services
8399
Community Development
8093
Substance Abuse Clinic



7
2

3
2

1
2

5
2

1
2

1
2

1
2

1
2

1
4

5
2

6

42

23

25

21

21

1
2

2
2

1

62

1
2

1

4
2

2
2

172

2
2

94

35

8211
Educational Services
7999
Recreation
5065
Electronic Parts
7231
Beauty Shops
2542/2752
Office Furniture
1796/4212
Building Equipment
3365
Aluminum Foundries
4789
Transportation
8733
Non-Commercial Research
5411
Grocery Stores
2789
Book Binding
7299
Misc. Personal Svc.
7261
Funeral Svcs.
5499
Misc. Food Store

"5087
Service Establishment
5932
Second Hand Stores
5075
Heating/ AC Equipment

"6553
Cemetery
5099
Durable Goods
6311
Insurance Carriers
2434
Wood Kitchen Cabinets
1521
General Housing
Contractors_____________
1541
Industrial Warehouse
1711
Plumbing, Heating A/C
1731
Electrical Work__________
2045
Prepared Plour Mixes &
Dough_______________
2086

Soft Drinks/ Water______
2111
Cigarettes___________
2677
Envelopes_____________
2679
Converted Paper Products
2752
Promotional Printing
3364
Non-ferrous Die Castings
3479
Coat/Engrave/Allied Svcs.
3544
Special Dies & Tools
3559
Special Industry Machines
3562
Ball & Roller Bearings
3581
Automatic Vending
Machines
3594
Fluid Power Pumps
3732
Boat Building & Repair
3999
Mfg. Industries
4212
Trucking without storage
4222
Refrigerated Warehouse
Storage________________
4724
Travel Agencies_________
5012
Auto & Other Motor
Vehicles_______________
5013
Vehicle Supplies & New
Parts
5043
Photo Equipment &
Supplies_______________
5049
Pro Equipment & Supplies
5063
Electrical Equipment/
Wiring________________
5084
Industrial Machinery
Equipment_____________
5085
Industrial Supplies_______
5148



161

62

22

22

122

22

42

182

21

2
2

6 1

3 1

4
3

2
1

6 1

8
I

2

2 1

2 1

3
1

2

2 1

2 1

2

2

2

36

Fresh Fruits & Vegetables
5169
Chemicals/ Allied Products
5199
Nondurable Goods
5451
Dairy Products
5621
Women’s Clothing
5719
Misc. Home Furnishings
5731
Consumer Electronics_____
5947
Gift, Novelty & Souvenir
Shops
5999
Misc. Retail Stores
6512
Nonresidential Bldg.
Operators
7335
Commercial Photography
7336
Commercial Art
7384
Photofinishing Laboratories
7521
Automobile Parking
7536
Auto Glass Replacement
Shops
7539
Automotive Repair Shops
7542
Car Washes

"7549
Auto Svcs. & Car Wash
7623
Refrigeration & A/C Svc.
7692
Welding Repair
7699
Repair Shop Related Svcs.

"7991
Physical Fitness Facilities
7996
Amusement Parks
8062
Gen. Medical/ Surgical
8071
Medical Laboratories
8072
Dental Laboratories______
8082

Home Health Care Svcs.
8111
Legal Svcs.____________
8351
Child Day Care Svcs.
8412
Museums & Art Galleries
8611
Business Associations
8631
Labor Unions
87H
Engineering Svcs.
8721
Account/ Audit/
Bookkeeping___________
8999
Personal Services
9224————
Fire Protection
9531
Admin, of Housing
Programs
2754
Commercial Printing
2752
Lithograohic Commercial
Printing
8699
Membership Organizations
1743
Tile, Marble, Mosaic Work
3353
Aluminum, Sheet, Plate &
Foil
5531
Auto & Home Supply
Stores
5051
Metal Svc. Centers
6211
Security Brokers/ Flotation
cos.
3312
Steel Works & Blast
Furnaces
2721
Publish/ Print Periodicals
8621
Professional Organizations
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Hill II III

Leadership in and around Central Village
Community:
Cleveland Community Building Initiative — Ron Register, Director and John Ward,

Village Coordinator
Irwin White, Commissioner of Recreation, City of Cleveland

Philanthrophic Organizations
Cleveland Foundation
United Black Fund

Community Service Providers
Corporation for National Service
Vista

HOPE VI / Central Vision Resources and Stakeholders*
Central Village

Social and Health Service Providers
Clement Center--Dr. Ziegler
Neighborhood Centers Association I Friendly Inn-Gerry Bums
Centers for Families and Children (CFC)-Richard Jones
Minority Economic Opportunity Program-Michael Mobley, Karen Coates-Wilson
Child Guidance Center of Greater Cleveland
Do the Right Thing—Sandra Haynes
Lonnie Burton Center
Adult / Youth Mediation Services
Cleveland State University-Health Administration Program-Dr. Farrokh Alemi
Cleveland State University-Mentoring Program
Cuyahoga Community College-Summer Computer Success Camp
Retired and Senior Volunteer Program of Greater Cleveland, Inc.
Mandel School of Applied Social Sciences, CWRU, Social Services Project

Business:
Midtown Corridor
Maingate

More complete list is being compiled

Political:
Councilperson Jackson

* This is a partial list which will be expanded as new resources are identified or developed.
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Child Care Centers
Charles Carr Head Start
King Kennedy Head Start

Public Libraries
Woodland Branch, Cleveland Public Libraries
Public Library Branch at Outhwaite Estates

Vocational and Job Training Programs
Vocational Guidance Services (VGS)
Urban League of Greater Cleveland
Goodwill Industries

Educational Organizations
Cuyahoga Community College (Metropolitan Campus)
East Technical High School
Junior High School
Alfred A. Benesche Elementary School
Dike Montessori Center

Other Subsidized Housing Developments
Longwood Estates
Neighborhood Progress Incorporated (NPI)
Neighbors Organized for Action in Housing (NOAH)

Religious Leaders / Organizations
Shiloh Baptist Church—Rev. Jewel Jones
Rev. Batten
Mt. Sinai Baptist Church
St. Paul’s AME Zion Church
Beulah Baptist Church
First Bethel Baptist Church
Holy Trinity—Father John Getsy
New Bethlehem Baptist Church
Thankful Missionary Baptist Church
William Temple Church of God in Christ
Christian Hope Baptist Church
Second Metropolitan Baptist Church
Emmanuel Baptist Church
David’s Temple



HOPE VI BASELINE CASE STUDY

Jeffries Homes

Detroit, Michigan

John v. Ballard
ROBERT W. MARANS :

College of Architecture and Urban Planning
University of Michigan

Ann Arbor, Michigan

■

L



■

I



HOPE VI: Detroit, Michigan

TABLE OF CONTENTS

1.0

2.0

3.0

4.0

5.0

6.0

37Conclusion 7.0

Detroit - i

5.1
5.2
5.3

6.1
6.2
6.3
6.4
6.5
6.6

2.1
2.2
2.3
2.4
2.5
2.6
2.7

3.1
3.2
3.3
3.4
3.5

33
33
33
34

21
21
24
26
27
28

34
 34

35
35
36

 36
36

28
28
30
30
31
31
31
32
32

8
8

11
13

 16
17
19
20

1
1
2
6
7
7

4.1
4.2
4.3
4.4
4.5
4.6
4.7
4.8 

1.1
1.2
1.3
1.4
1.5

Detroit Housing Department Overview 
Characteristics .
Management Background...............
Security and Crime
Resident Services
Current Challenges

Long-Term Impact Measures
Construction, Renovation, Reconfiguration Plans
Management Plan
Security Plan
Support Service and Community Service Plans .
Community Participation and Social Interaction
Neighborhood

Description of Jeffries Homes .
Design Background
Resident Characteristics . .
Baseline Conditions
Baseline Management Issues
Crime and Disorder ....
Resident Organizations . . .
Resident Services

HOPE VI Planning Process
Background and Chronology
Overview of the Original Plan
Resident and Community Involvement
Physical Design Plans 
Management Plans 
Support Service Plans 
Community Service Plans
Economic Development - Neighborhood Revitalization Plan

Progress on Plan Implementation . .
Progress on Physical Design Plans
Progress on Management Plan . .
Progress on Service Plans

Community Context...........................................................................
Overview
Economic Development
Neighborhood Resources 
Crime and Disorder 
Relationship of Jeffries Homes to Surrounding Neighborhoods 



HOPE VI: Detroit, Michigan

Detroit - ii

Appendix A 
Appendix B 

39
50



HOPE VI: Detroit, Michigan

Executive Summary

Detroit - iii

Jeffries Homes is a 2,170 unit development located on the near west side of Detroit, 1 mile from
Detroit’s central business district. Completed in 1955, Jeffries Homes contains a mixture of rowhouse,
low-rise, mid-rise, and high-rise structures located on 4 superblocks. One superblock is separated from
the rest by the below grade Lodge Expressway. Jeffries Homes and its immediate neighborhoods have
been subject to severe decline over several decades and have been included within Detroit’s
Empowerment Zone.

Jeffries Homes has a population of over 1,600 residents, that includes a mixture of seniors and families.
Most socio-economic statistics indicate conditions of severe distress at Jeffries Homes. The 1995 median
household income for Jeffries Homes is $5,664.

Jeffries Homes has undergone severe deterioration over time and now has a vacancy rate of 58 percent.
Jeffries Homes is managed by the Detroit Housing Department (DHD). The prolonged failure of DHD
to meet basic management responsibilities earlier stimulated the selective outmigration of residents,
contributed to the structural deterioration of Jeffries Homes, and now jeopardizes its potential
revitalization.

The original HOPE VI Program plan for Jeffries Homes was submitted to HUD in May 1993. The
original plan was scrapped in August 1994 because it lacked sufficient design interventions and it
discounted the service needs of current residents. Plans for support and community service programs
were renegotiated in the fall of 1994. A revised and supplemented Revitalization Plan is scheduled for
completion in February 1996. TTR Associates has been selected as the Program Coordinator to facilitate
the design and implementation of the final Revitalization Plan.

It would be premature to forecast potential outcomes except to suggest that DHD management
performance is the linchpin to potential success. DHD will need to forge collaborative relations that will
sustain revitalization efforts at Jeffries Homes and in its environs. Jeffries Homes residents will need to
take central roles in these efforts. Continuous progress in a positive direction is needed to restore a
collective sense of confidence in the future of Jeffries Homes.

Since 1979, DHD has been on HUD’s "troubled" list. DHD has a system-wide vacancy rate of 55
percent. DHD has been unable to meet most negotiated performance standards set forth in past strategic
plans to relieve its "troubled" status. The previous Memorandum of Agreement between DHD and HUD
expired June 1992. A new Memorandum of Agreement between HUD and DHD was scheduled to
become effective July 1, 1995. In June 1995, HUD announced their intention to form a committee that
would oversee DHD in an effort to focus and accelerate efforts to relieve its "troubled" status. In August
1995, the current DHD Director announced her intention to resign at the end of September 1995.

In the meantime, a site Administrator has been appointed to coordinate revitalization efforts at Jeffries
Homes. Stabilization, relocation, and modernization efforts are moving forward. Such efforts are
expected to reduce impediments to the implementation of the final Revitalization Plan.

Countless decisions, some of which will be contested, remain to be made. Such decisions need to
sufficiently account for the causes of severe decline at Jeffries Homes. Plans need to emphasize human
needs over institutional prescriptions. Plans need to be sensitive to "market" opportunities and
constraints. Plans need to emphasize "product" over "function" outcomes. Plans need to be based on
consensus goals and objectives, rather than on the competitive interests of involved personalities. Plans
need to emphasize shared roles in solving problems, rather than the sole exercise of institutional control.
Plans need to provide for evaluation processes that can inform corrective actions.
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Detroit Housing Department Overview1.0

Characteristics1.1

1 DHD, Unit Census Account, March 11, 1993.

Strategic Resources, Inc., Vacancy Reduction Plan - DHD, November 1993.2

Memorandum of Agreement Between DHD and HUD, July I, 1995.3

4 DHD, Unit Census Account, March 11, 1993.

DHD, Tenant Profde Report, June 14, 1995.s

6 Ibid.

i Ibid.

HUD, Multi-Family Tenant Characteristic System Extract, March 1993.8

DHD, Tenant Profile Report, January 10, 1995.9

10 Ibid.

ii Ibid.

HUD, Multi-Family Tenant Characteristic System Extract, March 1993.12

Detroit - 1

As of June 1995, the median income for all DHD households was $5,760.” Slightly over 91 percent
of all families had household incomes below the poverty line.12 Close to 40 percent of these households

=

Close to 9,000 residents are housed on DHD sites, close to 99 percent of whom are of African-American
descent.5 Sixty percent of the tenant population is female.6 Sixty-eight percent of the households are
female-headed.7 Single females head 90 percent of all households with children.8 Close to 32 percent
of all households include children, while 56 percent of all households are comprised of 1-member
families.9 Thirty-two percent of the residents are under age 18 and 20 percent are age 62 or older.10
(See Table 2 in Appendix A).

The Detroit Housing Department (DHD) owns and manages 8,644 units of conventional public housing.1
Close to 80 percent of this stock is over 40 years old.2 Close to 55 percent of this stock is vacant.3
Stock includes 6 family developments, 12 senior developments, and 2 mixed developments. Senior
developments include 3 sites that are vacant and await final disposition. Fifty-two percent of this stock
is for families and 48 percent of this stock is for seniors.4 Family housing consists of rowhouse, low-
rise, and mid-rise structures. Senior housing consists of mid-rises and high-rises. Mixed developments
contain a mixture of structures. Most of these sites are located within or near central neighborhoods of
Detroit that exhibit signs of severe distress.

Editor’s Note: In general, this case study should be seen as a baseline through May 1995. A number
of events have occurred at the site since that time, some of which are included as footnotes. A future
report will capture changes and events that have occurred since that time.



HOPE VI: Detroit, Michigan

1.2 Management Background

13 Ibid.

i« DHD, Tenant Profile Report, June 14, 1995.

17 Ibid.

is Ibid.

19 Ibid.

x Ibid.

21 Ibid.

22 DHD, Tenant Profile Report(s), January 29, 1993 and June 14, 1995.

23

24

Detroit - 2

N. Costello, "City Wants More Staff for Housing," Detroit Free Press, January 16, 1995.

Ibid.

The precursor to the Detroit Housing Department (DHD) was the Detroit Housing Commission (DHC),
established in 1933. The DHC was initially funded through a federal grant for "slum clearance" and the
construction of housing for low-income residents. The functions of the DHC expanded over time to
include conventional public housing programs, urban renewal, rent assistance programs, and
neighborhood services. As a result of charter revisions that centralized functions within the executive
branch of municipal government, the DHC became the DHD effective July 1, 1974 with a mandate to
provide affordable and habitable housing to the low-income residents of Detroit. DHD is subject to the
policies, regulations, and contracts of local municipal government. DHD has been further obliged to
"purchase" financial, legal, procurement, and management information services from municipal
government with federal funds, without benefit of competitive bid processes.

14 Ibid.

Close to 350 staff work for DHD.23 About 95 percent of the DHD’s positions are classified as
municipal civil service positions. Current plans aim to increase the number of mayoral appointees, who
would oversee divisions, and to retain 100 more maintenance staff.24

13 Ibid.

Most DHD households draw on combined sources of income.'6 Close to 40 percent of all households
receive income from ADC.17 Twenty-one percent of all households receive General Assistance.18
Close to 41 percent of all households receive Social Security benefits.19 SSI is received by 34 percent
of these households.20 Earned wages are reported by 17 percent of all DHD households.21 Earned
wages are reported by 5 percent fewer DHD households in June 1995, than 30 months earlier.22 (See
Table 3 in Appendix A).

had annual incomes below $5,000.13 Slightly under 61 percent of all seniors had household incomes
below the poverty line.14 Close to 12 percent of these households had annual incomes below $5,000.15
(See Table 3 in Appendix A).
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25 See Michigan Compiled Laws; MCL. 125.700

26 D. Migoya, "Turner Quits as Chief of Public Housing," Detroit Free Press, August 8, 1995.

27 Strategic Resources, Inc., Vacancy Reduction Plan - DHD, November 1993.

HUD Office of Audit - Region V (Chicago), Coordinated Management Review - Detroit Housing

29 L. Bivins, "Feds to Oversee City Public Housing," The Detroit News and Free Press, June 4, 1995.

31 Consultant reviews include evaluations conducted by Quadel and Strategic Resources, Inc.

32 D. Migoya, "Archer, HUD Agree on Overhaul," Detroit Free Press, June 28, 1995.

D. Migoya, "HUD Won’t OK Detroit Plan Until New Housing Chief Picked,” Detroit Free Press,

Detroit - 3

The new MOA between DHD and HUD focuses on several comprehensive goals: the development of
site-based management systems and processes for stable sites; the development of plans and programs for

A 9-member Board of Commissioners is responsible for establishing the policies and strategic plans that
guide DHD operations. Five members are mayoral appointments. Two members each are appointed
from the Board of Tenant Affairs and the Coordinating Council of Community Redevelopment.

In June 1995, HUD announced their intention to form a five-member committee to oversee DHD
operations in an effort to focus and accelerate efforts to relieve its "troubled" status.29

28

Department, August 1990.

33

August 17, 1995.

DHD was designated as a "troubled" operation by HUD in 1979. Subsequent audits, inspections, and
management reviews conducted by HUD have cited widespread management performance deficiencies.30
Most deficiencies have been confirmed through independent consultant reviews.31 The DHD has been
unable to meet most negotiated performance standards set forth in subsequent "work out" plans and
memoranda of agreement (MOA). The prior MOA between DHD and HUD expired June 30, 1992. A
new MOA between DHD and HUD was scheduled to take effect July 1, 1995.32 HUD’s signing of the
new MOA has been stalled until plans to replace the outgoing Director become known.33

A 20-member Board of Tenant Affairs (BTA) has powers of review over those matters affecting DHD
residents. Per state law, all jurisdictions with commissions operating public housing are required to
establish such bodies.25 The BTA in Detroit is comprised of 10 elected DHD residents and 10 mayoral
designates. Final determinations approved by a two-thirds vote of the BTA are binding on the Board of
Commissioners.

DHD policies are carried out under the direction of a mayoral appointed Director. The DHD has had
12 Directors since 1972. The current Director began work in February 1994, but has submitted her
resignation, effective September 30, 1995.26 Chronic executive turnover has often left DHD vulnerable
to the control of informal cliques.27 As a result, DHD has operated on a "demand" basis in which staff
react to work place pressures in accordance with their perceived visions of goals and objectives.28
Special interest groups are often in position to block reform.

30 HUD reviews include management performance audits conducted in 1983, 1987, 1990, and 1992, and
PHMAP assessments completed for FY 91 - FY 94.
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34 Memorandum of Agreement Between DHD and HUD, July I, 1995.

34

lb id.

33 Ibid.

39 Z. Ball, "Budget Woes Materialized 30 Years Ago," Detroit Free Press, April 16, 1993.

40 DHD, Management Assessment Program Scoring Reports, FY 91 -FY 94.

41 Ibid.

42 Strategic Resources, Inc. Vacancy Reduction Plan - DHD, November 1993.

Strategic Resources, Inc., Vacancy Reduction Plan - DHD, November 1993.43

Detroit - 4

mu W

The origins of management performance decline are traceable to fiscal constraints that emerged when
operating costs were no longer covered through rental income starting in the 1950s. DHC was forced
to increase rents, reduce maintenance, and postpone capital replacement efforts in response to fiscal
constraints. A 1970 rent increase resulted in a rent strike that stimulated internal DHC consideration of
a recommendation to relinquish operations to the federal government because of policies felt to place its
operations on the verge of bankruptcy.34

DHD’s management performance has been evaluated through HUD’s Public Housing Management
Assessment Program (PHMAP). Since the inception of this evaluation process, DHD PHMAP scores
have remained far below the threshold score of 60 needed for removal from HUD’s "troubled" list.40
DHD PHMAP scores for FY 91 through FY 94 have been 31.79, 31.45, 37.35, and 37.60.41 Although
PHMAP has become a core measurement of performance, the DHD has been found to lack strategic plans
with specific strategies for corrective actions that will raise system-wide and site-based PHMAP scores
on a month-to-month basis.42

DHD was placed on HUD’s "troubled" list in 1979 because of an $8.5 million operating deficit.37 A
subsequent 25 percent maintenance staff reduction occurred between 1979 and 1982.38 Municipal
government support was constrained with the occurrence of record deficits between 1979 and 1981.
Since 1963, municipal government has incurred 23 operating deficits and a 40 percent reduction in its
work force.39 As a result, municipal services have eroded over time.

35 Ibid.

DHD’s failure to pursue effective strategic action is illustrated through its problems with vacancies. The
DHD vacancy rate has increased from 6 percent in 1975 to 55 percent in 1995, surpassing 20 percent in
1979 and 40 percent in 1987. In 1992, DHD launched a special initiative to lease 1,000 marketable
vacancies. A short-lived rate decline of 1 percent resulted.43 Several problems were cited in external

sites in severe distress; and the design and implementation of system-wide management systems that are
independent from municipal management systems.34 Commensurate with such goals will be the
establishment of a data base that will support the evaluation of management performance and the
specification of performance targets linked to PHMAP.35

Robert E. Conot, American Odyssey, (New York: William Morrow and Co., Inc., 1974).

37
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44 Ibid.

45 See June 1992 memo from HUD (Detroit Area Office) to DHD. Subject: Maintenance Review.

46

47 DHD, Management Assessment Program Scoring Reports, FY 91 - FY 94.

Detroit - 5

Modernization problems have plagued DHD. A June 1992 HUD modernization performance review cited
DHD for "severe deficiencies" in its modernization program:

DHD seems to frequently change its focus with the result that funds are slow to be used,
approved work and implementation schedules are frequently changed, and the deliberate
coordinated planning needed to maximize program impact is absent.44

DHD management became more centralized over time. Sufficient managerial discretion was not extended
to the field level to permit the routine control of site operations. Few resources and little technical
guidance were provided to front line staff to meet their assigned responsibilities. The frequent transfer
of managers between sites caused service disruptions and undercut potential constituent rapport.
Management functions were not integrated to permit efficient coordination.

DHD became isolated from the professional networks through which critical information is shared, new
technologies are imported, and resources are exchanged. Tenant involvement was discouraged, with
cooptation substituted as a preferable means for obtaining constituent input. As a result, executive
decisions were often at variance with front line realities. Political rather than technical considerations
drove strategic actions. DHD has since moved to a premise of profession competence in its executive
positions. The stated intentions of new DHD officials are to reverse past practices through an emphasis
on asset management. DHD still faces trouble in shifting from a reactive to strategic management mode.

See June 1992 memo from HUD (Detroit Area Office) to DHD. Subject: Monitoring Review of the
DHD CIAP.

As a result, HUD issued a corrective order that compelled DHD to retain an independent consultant to
manage its modernization program. DHD’s "modernization troubled" status was rescinded in September
1993. More effective controls over modernization have been enacted and DHD has reassumed more
control over the direction of its Comprehensive Grant Program. Once on a "zero dollar" threshold, DHD
modernization contracts are no longer subject to the review and consent of HUD. DHD, however,
remains cited for unexpended modernization funds.47

Maintenance problems are further described in a June 1992 HUD maintenance performance review.45
Maintenance operations were described as "grossly inadequate". Major problems cited were the
widespread lack of materials and supplies needed to complete maintenance tasks and the lack of a
management information system to track conditions and maintenance task performance. Most units
inspected failed to meet minimum standards.

reviews of this effort.44 DHD was unable to prepare a sufficient number of units through routine
maintenance efforts to meet qualified applicant demand. Prepared units often remained vacant because
of poor coordination with tenant assignment processes. Turnover increased because loose screening
procedures resulted in the selection of tenants who were prone to transience. Subsequent disruptions
caused stable residents to move out. Accurate data needed to inform corrective actions was not available.
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Security and Crime1.3

V. Toy, "Security Guards Under Fire," Detroit News, July 11, 1990.

49 Strategic Resources, Inc., Vacancy Reduction Plan - DUD, November 1993.

so Ibid.

Detroit - 6

At a time when juvenile and violent crime began to escalate in the seventies, municipal budget cuts left
Detroit with fewer and fewer resources to combat one of the nation’s highest crime rates for major cities.
Arrests for narcotics, weapons, assaults, and vehicular theft contributed to most of this increase. Crime
rates have leveled off in recent times. Since site-level crime data are unavailable, it is difficult to
determine the extent to which crime has changed over time at DHD sites or varies between DHD sites
and their surrounding neighborhoods.

Although DHD sites are entitled to the same level of policing as other neighborhoods, few tenants believe
comparable services are being delivered. Municipal police operations are now being reorganized to
provide greater discretion at the precinct level. Through the use of combined sources of HUD funds,
system-wide services are being provided through the Detroit Police department’s (DPD) Housing Support
Section. Police, security, and tenant patrols are coordinated through this section. Fifty police officers
in patrol and surveillance units provide sector coverage from 11:00 AM to 3:00 AM. Thirty-five security
officers provide coverage from 4:00 PM to 12:00 AM. One hundred ten tenant monitors provide
coverage at senior residences. The DPD Housing Support section will be relocated to Jeffries Homes
in 1996.

Security plans have been criticized in the past as justifications for available funds, not comprehensive
plans that result in continuous, effective, and efficient enforcement and prevention efforts.49
Communication and coordination between the DHD and the DPD seldom occurred on the precinct - site
management level. Site and building conditions further supported crime and restricted patrol
observations. Tenant monitoring efforts were seen as good intentioned, but limited in effectiveness
without stronger DHD and DPD support.

Earlier, an internal security force was eliminated in 1980 as a result of budget cuts. In 1985, a protective
services firm was retained in response to crime problems at 1 DHD site. Coverage was extended to 4
more DHD sites. Amid accusations of civil liberties infractions and involvement in criminal activities,
this contract was terminated in 1990.48 A new firm was retained, but was provided fewer resources.
Deemed ineffective, this contract was terminated in 1993 without immediate provision for replacement
services.

Police retained through the Comprehensive Grant Program are now receiving training in community
policing techniques that emphasize personal forms of intervention, stimulate information exchange, and
foster efforts to reclaim neighborhood control. Site managers are now expected to take action on received
information. Security coverage is being expanded at selected sites. A tenant staffed entrance monitor
program functions at most high rises.

Although more visible problems have been curbed, less visible problems persist. More residents are
reporting more crimes as the perceived responsiveness of the police increases.50 Crimes rates are
expected to increase as a result. Formal efforts to collect and evaluate relevant data have started. More
resources are needed to strengthen coverage and establish substations at troubled sites.
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1.4 Resident Services

1.5 Current Challenges

51 Interview with DHD Support Services Coordinator on January 12, 1995.

Detroit - 7

i

Crime is a common occurrence across DHD sites. Fear of crime has become a major force of social
control that impedes collaborative site revitalization efforts. Security coverage has been episodic. Site-

Past municipal budget cuts have resulted in the closing of service facilities or the reduction of programs
that once served DHD sites from off-site. Some of these operations are expected to be resumed in the
near future.

Service initiatives have been undertaken by residents and local service providers. DHD has provided
converted residences for these efforts. Resident initiatives have focused on mutual assistance efforts that
meet basic constituent needs. Service provider initiatives have covered a wide range of perceived needs,
but few such efforts have persisted over time at on-site locations. As a result, residents are often
pessimistic about service provider intentions. Resource constraints and the fear of crime have curtailed
the operation of such programs.

Performance is impeded by the lack of effective management systems that permit efficient central and
field operations. Policies and procedures tend to be shopworn, if codified. Computer technologies are
under utilized. Current work force skills need to be upgraded. Fiscal and management information
system reforms are needed that will better inform corrective action and assure effective resource use.
Purchasing and contracting reforms are needed to accelerate procurement and permit more competitive
bid processes. DHD earlier lacked internal legal counsel to advocate for its own interests without
competing obligations.

The Detroit Housing Department (DHD) faces numerous barriers to management reform and the
revitalization of its properties. Previous evaluations have stressed the need for a comprehensive
reorganization. DHD has been subject to recurrent changes in direction and the external control of
critical functions. The extent to which DHD will remain integrated with municipal government remains
unsettled.

Effective management systems are needed to support operations, maintenance, and modernization
functions. Countless problems compete for attention. Vacancies need to be reduced through routine
maintenance and special modernization efforts. The turnover of "marketable" vacancies needs to be
accelerated from over three months on average to less than one month. Backlogged of maintenance
requests need to be reduced. A preventive maintenance program needs to be established. Central
maintenance operations need to be upgraded with essential trades and specialized crews. Turf disputes
between management and maintenance functions need to be resolved. Systems need to be developed for
each of these functions that tracks site-based performance on a month to month basis.

DHD has placed a general emphasis on stimulating tenant use of local services.51 More recent efforts
have concentrated on Jeffries Homes. Comprehensive needs assessments have not been conducted.
Reliable data about the scope of services provided and the number of residents served is not available.
A Resident Initiatives Department has been established to address service issues, but it is structured as
a subfunction of management. One main reason for recent service initiatives has been the acquisition of
funds. Past initiatives were overseen by coordinators with limited discretion to integrate their efforts.
Past performance monitoring of subcontractors providing services to residents has been limited.
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2.0 Description of Jeffries Homes

2.1 Design Background

52 Detroit Housing Commission, Sixth Annual Report - 1939.

53 Ibid.

54 Ibid.

Detroit Housing Commission, Seventh Annual Report, September 1940 - December 1941.55
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The Detroit Housing Department (DHD) has been "on the ropes1' for a long time. Past strategic plans
avoided structural change. Past implementation efforts tended to falter at the outset. Past evaluations
have documented widespread failures to perform basic management functions. The revitalization of
communities like Jeffries Homes requires a major departure from past practices that have perpetuated its
decline. Towards such ends, DHD relationships with its residents and their neighborhoods are more
cooperative, but countless issues remain to be ironed out.

DHD revitalization strategies further need to be framed within the context of meeting the social service
and economic development needs of its tenant population. Past initiatives have been often viewed as
"peacekeeping" activities intended to reduce problems that complicate the routine tasks of management.

Proposals for the development of Jeffries Homes were first considered in the late 1930s. Original plans
called for the construction of a 1,704 unit development covering 2 sites that were separated by the Lodge
Expressway, earlier known as Hamilton.52 The site bound by Selden, Fourth, Stimson, and Hamilton
was proposed as the eastern site of Jeffries Homes. This site was rejected in favor of a similar
rectangular site located to the south, bound by Stimson, Fourth, Temple, and Hamilton, (and is referred
to in this narrative as Jeffries East). The site bound by Canfield, Hamilton, Haynes, and Gibson was
proposed as the western site for Jeffries Homes, (and is referred to in this narrative as Jeffries West).
It was concluded by involved officials that the resultant lack of a continuous site between the eastern and
western sections of Jeffries Homes was more than offset by the potential for more effective blight
reduction.53 Both sites were once residential neighborhoods felt to be substandard and a source of blight
to stable neighborhoods.54

level community policing plans are seen as a linchpin to stabilization. Expanded patrols have generated
a positive response, but more resources are needed that target troubled sites. Sustained institutional
support is a critical prerequisite to stimulating tenant participation in local enforcement and prevention
efforts. Systems need to be established that monitor and evaluate police and protective service contracts.

Original designs called for the retention of original street patterns and the construction of low-rise
structures. The west section of Jeffries Homes was designed to contain 1,200 units that would better
accommodate families with children. The east section of Jeffries Homes was designed to contain 504
units that would better accommodate families without children. Construction was slated to begin in 1940,
but was postponed in 1942 due to war related material shortages.

Plans for Jeffries Homes were later revised.55 Design revisions included the elimination of the original
street pattern in favor of "superblocks" and the provision of mid-rise structures. The rationale for these
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36 Ibid.

37 Ibid.

Detroit Housing Commission, Slum Clearance and Public Housing in Detroit, July 1950 - December

59 Ibid.

60 DHC, Eighth Annual Report, 1942.

K. Warbelow, "Residential Towers Go to Seniors," Detroit Free Press, April 16, 1976.61

DHD, DHD’s Development/Modemization Contracts, 1989 - Present.62

63

Detroit - 9

Jeffries Homes was constructed through a sequential bid process that resulted in four sections with
distinguishable site and structural features.

38

1951.

■

Jeffries Homes consists of 41 rowhouses, 11 low-rises, 4 mid-rises, and 13 high-rises. Jeffries Homes
contains 71 one-bedroom units, 1,755 two-bedroom units, 292 three-bedroom units, and 52 four-bedroom
units. Jeffries Homes unit sizes average 400 square feet for 1 BRs, 500 square feet for 2 BRs, 650
square feet for 3 BRs, and 750 square feet for 4 BRs. Two-bedroom units comprise 81 percent of all
units at Jeffries Homes. Eighty-two percent of the two-bedroom units are located in the high-rises and
were assigned to senior households starting in 1976.61

DHD, Worksheets: Preparation of FY 95 CGP, DHD CGP by Development, 1992-1999. (As of
February 15, 1995).

Ground breaking ceremonies for the construction of the first section of Jeffries Homes occurred in July
1950. Subsequent construction bids were rejected because proposed estimates exceeded the cost limits
authorized under federal regulations.58 Revised plans turned to the extensive use of high-rises.59 The
number of units was increased from 1,704 to 2,170. One-bedroom units were restricted to the first phase
of construction. Two-bedroom units were located in fourteen-floor high-rises. Three- and four-bedroom
units were placed in rowhouses. The revised plans received approval in March 1951. The first residents
moved into Jeffries Homes on November 3, 1952. The "middle section" of Jeffries West and Jeffries
East were completed in 1953. The high-rises in Jeffries West were completed in 1955. Jeffries Homes
was the first Detroit site to admit tenants without regard to race.

Jeffries Homes is located on the near west side of Detroit, northwest of Downtown and southwest of the
"New Center” area. Structures were built with reinforced concrete and brick facades. Structures cover
16.5 percent of the 47 acre site.60 The site averages 46.2 units per acre.

changes was to create more open space for park and recreation uses.56 It was further believed that
buildings with variable heights would reduce the "sameness" of a high number of buildings with similar
heights on a level site.57

One section is Jeffries East, which is often seen as a separate site from the remaining sections that
comprise Jeffries Homes. Jeffries East consists of 37 rowhouse structures that contain 252 units. Since
1990, Jeffries East has undergone a $8.0 million comprehensive modernization effort.62 An estimated
$2.2 million has been budgeted for site work and site wide facilities.63 Separate management and
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tA Ibid.

65 Ibid.

66 Baseline Data Form, March 1995.

67 DHD, DHD's Development/Modemization Contracts, 1989 - Present.

68 Ibid.

K. Warbelow, "Residential Towers Go to Seniors," Detroit Free Press, April 16, 197669
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The northern most section of the west side of Jeffries Homes consists of 5 fourteen-floor high-rises of
similar design. Further modernization work has not been scheduled. Current residents now face
relocation.

The "middle section" of Jeffries Homes is located between the 2 superblocks with high-rises. The
"middle section" contains a mixture of rowhouses, low-rises, mid-rises, and a structure that houses the
central boiler plant and maintenance facilities that serves Jeffries Homes. The "middle section" has 458
units. Four rowhouses have 32 units. Eleven low-rises have 144 units. Six mid-rises have 282 units.
Past rehabilitation results in the "middle section" proved to be short-lived. Further modernization work
has not been scheduled.

The southern most section of the west side of Jeffries Homes consists of 8 fourteen-floor high-rises and
the site management office. Each high-rise contains 112 units, some of which have been converted to
service uses. The high-rises are cruciform style with 2 mirror-image two-bedroom units in each of the
4 wings. Each high-rise has a below grade entrance with common areas that tend to be under utilized.
Two elevators are located in the center of each high-rise. Modernization work is scheduled for central
4 high-rises within this section. An estimated $6.3 million has been budgeted for mechanical and
electrical system upgrades, replacement of roofs, removal of access barriers, and unit and common area
upgrades.64 Subject to appropriation, the DHD CGP schedule forecasts a further $21.2 million
allocation in FY 96 for further modernization work within this section.65

The boundaries of each section are through streets. Streets within the superblocks are cul-de-sacs. Site
parking is limited to lots located near the high-rises. One space per two residences was provided for in
the original site plan. Street parking is the only option at Jeffries East.

maintenance operations have been established at Jeffries East. Current stabilization efforts have reduced
widespread theft and vandalism that undercut recent modernization work.

Since 1990, an estimated total of $14.5 million of CIAP and CGP funded have been invested in Jeffries
Homes. An estimated 55 percent of these funds were used for the comprehensive modernization of
Jeffries East. The balance of these funds have been used in Jeffries West. Major expenditures in this
section were for the preparation of vacant units, boiler renovations, asbestos abatement, and systems
upgrades.68

Data was not available about 1980s modernization efforts at Jeffries Homes. Such investments were
described as few and limited. In 1976, Jeffries Homes received a $6.0 million grant for renovations that
enabled the conversion of high-rises to senior use and permitted systems upgrades.6’ In 1975, Jeffries
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70 K. Warbelow, "Jeffries Housing Gets Funds," Detroit Free Press, April 8, 1975.

71 DHD, Tenant Profile Report, June 14, 1995.

72 DHD, Tenant and Family Members List - Jeffries Homes, April 1995.

73 DHD, Tenant Profile Report, June 14, 1995.

74 Ibid.

75 DHD, Tenant and Family Members List - Jeffries Homes, April 1995.

76 DHD, Tenant Profile Report, June 14, 1995.

77 Ibid.

78 DHD, Tenant Profile Report(s), January 29, 1993 and June 14, 1995.

79 Ibid.

80 DHD, Tenant Profile Report, June 14, 1995.

81 Ibid.
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The eastern and western sections of Jeffries Homes are isolated from each other and their immediate
neighborhoods. The neighborhoods immediate to both sections mainly consist of rental properties and
vacant lots. Each section has a school on its northern border. A municipal recreation center is proximate
to both sections. Few commercial properties are near Jeffries Homes. The eastern section is more
vulnerable than the western section to "skid row" elements of disorder that emanate from Cass Corridor.
The neighborhoods proximate to Jeffries Homes have been in a state of long term decline. Some
evidence of neighborhood reinvestment can be found south of Jeffries East and north and west of Jeffries
West that is traceable to institutional presence and neighborhood activism.

I

Homes received a $2.2 million grant to reduce vacancies and provide expanded management services.70
Both grants were under HUD’s Target Projects Program.

Jeffries Homes has a current population of 1,657 residents.71 Close to 98 percent of Jeffries Homes
residents are African-American.72 Fifty-seven percent of the tenant population is female.73 Sixty-one
percent of the households are female headed.74 Single females head 92 percent of all households with
children.75 Close to 27 percent of all households include children, while 64 percent of all households
are comprised of 1-member families.76 Thirty-three percent of the residents are under age 18 and 20
percent are age 62 or older.77

The median income for all Jeffries Homes households as of June 1995 was $5,664.80 The median
income for family households was $5,508 and the median income for senior households was $5,904.81

The number of seniors at Jeffries Homes has decreased 28 percent over the last 30 months.78 Males
have accounted for 80 percent of the senior population loss within this period.79 (See Table 2 in
Appendix A).
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The median household income for Jeffries Homes according to the 1990 census was 28 percent of the
median household income for Detroit and 15 percent of the median household income for the Detroit
PMSA.83

The median income for households on public assistance was 4 percent less than the median income for
households without public assistance.82 (See Table 3 in Appendix A).

82 Ibid.

The average length of residence at Jeffries Homes is 9.8 years.91 The average length of residence at
one’s current address in Jeffries Homes is 7.3 years.92 Close to 30 percent of all households have
resided at Jeffries Homes for 24 months or less.93 Close to 35 percent of all households have resided
at Jeffries Homes for over 1 decade.94 The residents with the longest tenure tend to be concentrated in
the high-rises found in the southern end of the west section. The residents with the shortest tenure tend
to be concentrated in the high-rises found in the northern end of the west section and in the rowhouses
found in the east section. (See Table 4 in Appendix A).

84 Ibid.

Forty-four percent of all Jeffries Homes households draw on combined sources of income.84 Thirty-one
percent of all households receive income from ADC.85 Thirty-one percent of all households receive
income from General Assistance.86 Social Security benefits are received by 36 percent of all
households.87 Close to 39 percent of all households receive SSI.88 Earned wages are reported by 7
percent of all households at Jeffries Homes.89 Earned wages are reported by 40 percent fewer
households in Jeffries Homes in June 1995, than 30 months earlier.90 (See Table 3 in Appendix A).

85 Ibid.

83 Bureau of the Census, Population and Housing Characteristics for Census Tracts and Block Numbering
Areas: Detroit, 1990.
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On-Site Insight, Final Report: Physical Needs Assessment - Jeffries Homes, April 1992.95

96 Ibid.

See HOPE VI Baseline Resident Satisfaction Survey Results - May 1995.97
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Interior building conditions are variable. Common entrances, halls, and stairwells range in condition and
are subject to frequent vandalism. Painting is widely needed on all surfaces. Some floor and stair repairs
are needed.

Mechanical systems warrant upgrades. Compactors were installed in the high-rises and mid-rises when
incinerators were abandoned in 1975. Compactors and dumpsters show severe deterioration. Dumpsters
are now scheduled to be replaced. Building distribution systems are in good condition, with exception
to condensate return lines. Exhaust systems for kitchens and bathroom seldom operate. Common area
heating and cooling system conditions range from operable to inoperable. Complete replacement of these
systems has been recommended.

Jeffries Homes has undergone severe deterioration over time. Conditions are considered to be worse in
the western section because recent comprehensive modernization efforts have been completed in the
eastern section. Conditions were assessed by the consultant firm On-Site Insight in 1992.95 Conditions
indicate significant deferred maintenance and minimal investment in capital replacement needs.96

Elevators found in the high-rises and mid-rises are in variable condition. Major repair or replacement
of all elevator equipment has been proposed. Four elevators are scheduled to be replaced under current
modernization contracts. Sixty percent of interviewed residents indicated that their elevators were
inoperable for periods longer than 24 hours in the previous 12 months.98

Systems date back to either original construction or episodic modernization efforts. Current boilers and
boiler room systems in the central boiler plant were once subject to frequent breakdowns, but have since
been upgraded to meet short term needs. Some boiler accessories have been renovated. Satellite boilers
in the high-rises and mid-rises show variable deterioration due to minimal maintenance. Steam
distribution systems are considered to be in acceptable condition, except for steam traps. Water, gas, and
sanitation distribution lines have been upgraded. Problems with heating and plumbing were each cited
by one-third of interviewed residents.97

Electrical system upgrades are scheduled under current modernization contracts. A smoke and fire
detection system for the high-rises has failed to work since its installation in 1975. The intercom systems
that serve the high-rises and mid-rises are in variable condition.

Exterior building conditions are variable. Roof conditions are variable. Flat roofs have not been
replaced since the mid-seventies. Conditions are worse where drainage has been clogged and water has
been able to stand on flat surfaces. Service doors to the roofs on the high-rises and service hatches to
the roofs on the mid- and low-rises need to be repaired or replaced. Exterior brick walls are in good
condition. Original windows remain in the high-rises and need to be replaced. Original windows were
replaced in the mid- and low-rises in the mid-eighties with anodized metallic sliding glass windows.
Entrance doors are in variable condition, most of which require the repair or replacement of hardware.
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Maintenance is provided through various means. Site maintenance operations tend to address emergencies
and routine maintenance tasks. Central maintenance operations tend to address specialized tasks. Some
maintenance tasks are subcontracted, such as lawn care and snow removal. Site maintenance operations
are in the process of subdivision in accordance with the "village" model of management.

Interview with the Maintenance Foreman at Jeffries Homes on February 23, 1995.

Ibid.

Dwelling unit conditions are variable. Mechanical and electrical systems need to be upgraded. Kitchens
have not been upgraded since the mid-seventies. Bathroom fixtures are original and show some
deterioration. Water conservation upgrades are needed. Doors are in variable condition and often merit
replacement. Ceilings and walls need to be refinished. Sixty-two percent of the residents interviewed
described peeling paint and broken plaster as problematic.”

Maintenance staff levels are seen as inadequate to meet current service needs at Jeffries Homes. Staff
is 25 percent below budgeted capacity and 40 percent below "normal" capacity.100 Thirty-five budgeted
positions are filled. Twelve budgeted positions are vacant. Ten residents are expected to be retained as
maintenance aide trainees. Subpar maintenance services were further attributed to job classification
restrictions, conflicting directives, marginal clerical support, and shortages of materials and supplies.101

Site conditions need to be upgraded in both sections of Jeffries Homes. Streets, parking lots, and
recreation sites need to be resurfaced. Sidewalks are in good condition, but need to be reconstructed in
some sections to provide smooth surfaces. Curb cuts, ramps, and railings need to be upgraded. Fences
are limited to chain linked posts near some sidewalks. Site lighting needs to be upgraded. Landscaping
is in variable condition. Site improvements in Jeffries East remain to be completed.

Major maintenance problems persist at Jeffries Homes. An accurate account of current conditions and
maintenance services at Jeffries Homes resists determination because reliable data are seldom collected
and evaluated. Problems tend to be under reported. Backlogs persist because emergencies continue to
divert attention from routine and preventive maintenance tasks. Emergencies constitute 5 percent of the

” Ibid.

The current maintenance backlog at Jeffries Homes is estimated to be between 400 and 500 work orders,
close to a 75 percent reduction over the past 24 months.102 The backlog was reduced through several
means.103 Transition from a manual to an automated management information system eliminated
duplicate maintenance requests. Work orders for painting were reduced via subcontracts and volunteer
efforts. Better coordination between trades reduced work orders for selected tasks. Special initiatives
were undertaken that addressed specific types of maintenance requests on the basis of materials and
supplies available. Half of the current work order backlog is attributed the shortage of materials and
supplies.1W Significant time is lost due the scavenging for replacement parts and the repairing of parts
whose useful life has expired.105

Interview with Maintenance Foreman at Jeffries Homes on March 9, 1995.

103

Interview with the Maintenance Foreman at Jeffries Homes on February 23, 1995.

105
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Interview with Maintenance Foreman at Jeffries Homes on March 9, 1995.106

107 Ibid.

See HOPE VI Baseline Resident Satisfaction Survey results - May 1995.IOS

Interview with Director of Tenant Placement on February 10, 1995.109

Based on a comparison of average areas across BR sizes at Jeffries Homes with current HUD minimum

See HOPE VI Baseline Resident Satisfaction Survey Results, May 1995.Hl

See HOPE VI Baseline Resident Satisfaction Survey Results, May 1995.113
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work orders filed.106
the work orders filed.

110

design standards.

A frequent outcome of smaller residences is that people will seek relief by getting out. Jeffries Homes
lacks facilities designed and furnished for enrichment, leisure, and collective activities that engage
children, parents, and seniors. Some residents expressed a need for site designs that better define private,
semiprivate, and public spaces for different uses and age groups. Few concerns about parking were
expressed. Close to 75 percent of all Jeffries Homes households are without cars.112

Serious problems that are categorized as "priority ones" constitute 30 percent of
107 Although 56 percent of the residents interviewed at Jeffries Homes reported

that "maintenance" had "fixed" something in their home in the previous 12 months, criticisms were
offered about slow response, workmanship, and residual maintenance problems.108

112 Bureau of the Census, Population and Housing Characteristics for Census Tracts and Block Numbering
Areas: Detroit, 1990.

The extent to which current design meets resident needs is blurred by the high level of vacancies at
Jeffries Homes. Jeffries Homes was primarily designed to accommodate smaller families. As the high-
rises proved untenable for families, subsequent tenant assignments were restricted to seniors. As the mid
rises proved untenable for families, some of these structures were mothballed. Market demand for
Jeffries Homes is stronger among families than seniors.109 Only 32 percent of the units at Jeffries
Homes are set aside for families. Only 16 percent of the units at Jeffries Homes have more than two
bedrooms.

Seventy-five percent of the residents interviewed expressed some level of satisfaction with the condition
of their home.113 Fifty-four percent of the residents interviewed expressed some level of satisfaction
with the condition of their building.114 Some who expressed their satisfaction with Jeffries Homes,
stated a desire to move out of Jeffries Homes.

Jeffries Homes units are about 30 percent smaller than current design standards permit.110 One- and
two-bedroom units are about 32 percent smaller than current HUD minimum standards. Three- and four-
bedroom units are about 22 percent smaller than current HUD standards. Although most interviewed
residents expressed satisfaction with the amount of available space within their residences, most were over
housed.111

1,4 Ibid.
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115 Interview with the Site Manager at Jeffries Homes on January 20, 1995.

116 DHD, Statement Ledger: Current Tenants - Jeffries Homes, April 1995.
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The "front line" of the management office consists of 6 Housing Aides responsible for the completion
of recertifications and inspections, coordination of move ins and move outs, rent collection, service
referrals, and complaint investigations. The number of Housing Aides assigned to Jeffries Homes has
been as low as two. Resident Managers were earlier assigned to each high-rise at Jeffries Homes.
Restoration of these eliminated positions is under consideration.

Clerical support consists of three staff members responsible for entering data, processing vouchers, and
reviewing records. Most clerical procedures are completed through manual operations. Available
equipment is limited.

Jeffries Homes is in a transition from central to site-based management. Twelve site management
positions are budgeted.115 Site management is coordinated by the Manager. One Assistant Manager
supervises rent reviews and reviews accounts receivable. One Assistant Manager has been assigned to
manage Jeffries East.

Jeffries Homes had a 58 percent vacancy rate as of April 1995.116 Across bedroom sizes, vacancy rates
were 23.9 percent for one bedrooms, 63.9 percent for two bedrooms, 34.4 percent for three bedrooms,
and 17.3 percent for four bedrooms.117 Across buildings, vacancy rates were 15.5 percent for
rowhouses, 52.1 percent for low-rises, 73.8 percent for mid-rises, and 63.0 percent for high-rises.118
Across locations, vacancy rates were 16.7 percent for Jeffries East, 62.2 percent for the "middle section"
of Jeffries West, 70.9 percent for the southern end of Jeffries West, and 50.4 percent for the northern
end of Jeffries West.119 (See Table 5 in Appendix A).

Recent tenant assignments to Jeffries Homes have been families.120 Seniors are rejecting assignments
to Jeffries Homes.121 Applicant rejection rates are estimated to be under 10 percent for Jeffries East
and over 50 percent for Jeffries West.122 Most of the latter offers are for the middle section. Per
federal regulations, applicants are not permitted choice in their assignments. Two offers are made. If
both offers are rejected, the applicant’s name is removed to the end of the wait list.
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Interview with Site Manager at Jeffries Homes on March 3, 1995.123

124 Ibid.

123 Ibid.

Strategic Resources, Inc., Vacancy Reduction Plan -DHD, November 1993.126

See HOPE VI Baseline Resident Satisfaction Survey Results, May 1995.127

DHD, Tenant and Family Members List - Jeffries Homes, April 1995.12S

129
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Transfers are in great demand at Jeffries Homes. Few requests are granted, except for maintenance
emergencies. Most transfers occur within site.

i
■

'I

The problems of crime and disorder at Jeffries Homes have been subject to episodic surges over time.
Residents have endured prolonged periods without security coverage. More visible problems are widely
felt to have been curbed with the recent assignment of police patrols. Serious problems are widely felt
to persist. Crime is under reported. Over 40 percent of the households at Jeffries Homes are without
telephones.128

Site specific crime rates are not available. Breaking and entering was described as a major problem.129
Widespread vacancies permit concealed entries. Organized scavenging processes have resulted in major
capital theft. Crimes related to the sale and possession of illicit drugs are prevalent. Problems are often
associated with the presence of illegal tenants. Fewer problems with gangs and gunfire have occurred
of late. Several gangs are reported to operate within or near Jeffries Homes. One gang operates in Cass
Park near Jeffries East. Two gangs operate in the "middle section" of Jeffries West.

Most of the residents interviewed expressed some level of satisfaction with management, but not without
complaint. Close to 25 percent of the residents interviewed were not satisfied with management
performance.127

Management and maintenance staff each cited "wide and deep" divisions between their functions at the
site and system level. Site management has been described as frustrated, caught in the middle without
sufficient resources and discretion, and subject to routine circumvention.126 Site maintenance has been
described as being relegated to "stepchild" status. Personal antagonisms were described as a barrier to
coordination. Through the appointment of Asset Managers, the oversight of site-level management and
maintenance functions has been delegated from the central to regional level in an effort to better integrate
these functions.

About 30 percent of the households at Jeffries Homes are in rent arrears.123 The number of households
in arrears and the total amount of rent in arrears have started to decline.124 About 5 evictions per
month occur, inclusive of defaults.125 Most evictions are for nonpayment of rent. Few evictions are
attributed to other causes. Municipal court rules limit the number of eviction cases that the DHD can
file. As a result, filings tend to be restricted to cases in which rent arrearages exceed $500. Since rents
are low, such a threshold permits the accrual of longstanding rent arrearages without the potential for
expeditious enforcement action.

Interview with Site Manager at Jeffries Homes on February 2, 1995.
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A random sample of 41 residents were asked about crime and safety problems at Jeffries Homes.132
(See Table 1 in Appendix A). Asked about problems inside their buildings: 46.2 percent stated that
unreplaced broken light bulbs is a problem; 39.1 percent stated that people using drugs is a problem; 38.5
percent stated that the occurrence of breaking and entering is a problem; 32.0 percent stated that the
occurrence of assaults and robberies is a problem; and 30.4 percent stated the people selling drugs is a
problem. Asked about problems outside their buildings: 52.6 percent stated that accumulated trash and
junk is a problem; 47.3 percent stated that the occurrence of shootings and violence is a problem; 43.2
percent stated that the occurrence of assaults and robberies is a problem; 43.2 percent agreed that groups
of people hanging out is a problem; 38.9 percent stated that people selling drugs is a problem; and 37.1
percent stated that people using drugs is a problem. Asked about whether household members of guests
were victims of crime in the previous 12 months, 9.8 percent cited breaking and entering and 7.3 percent
cited entrapment in a shootout. Single incidents of assault, robbery, and murder were disclosed in this
sample.

Wesley G. Skogan, Disorder and Decline, (Berkeley, University of California Press, 1990.

Better coordination between DHD and the Detroit Police Department (DPD) is reported to occur.130
Once excluded, the manager at Jeffries Homes is more involved. Several problems persist. Jeffries
Homes falls within two precincts. Jeffries East falls under the jurisdiction of the DPD 13th Precinct.
Jeffries West falls under the jurisdiction of the DPD 3rd Precinct. Precinct 3 was described as much
more responsive to Jeffries Homes than Precinct 13.131 Criminal cases filed in municipal court are
often dismissed because solid evidence is not collected. Application of special federal laws to combat
narcotics trade have seldom been pursued.

Residents were further queried about security coverage and safety perceptions.133 Asked about security
coverage: 68.4 percent cited the occurrence of police patrols; 53.7 percent cited the occurrence of
security patrols; and 10.0 percent cited the occurrence of tenant patrols. Over 90 percent of those
reporting service were satisfied with it. Close to 20 percent of the residents interviewed felt unsafe in
their homes at night. Close to 46 percent of the residents interviewed felt unsafe outside their homes at
night. Close to 15 percent of the sample chooses not to go out at night. Perceived sense of safety within
one’s home varied across building types. Apartments within the high-rises were felt to be the safest,
while the apartments in the low and mid-rises were felt to be the unsafest. Perceived safety outside one’s
home was similar across building types.

The level of crime and disorder is subject to conservative estimate. Although a random sample was used,
seniors were over represented in the completed interviews. Such respondents tend to perceive lower
levels of crime and disorder because of fewer contacts with more neighborhood elements.134 Current
vacancies at Jeffries Homes suggest higher levels of crime and disorder that have encouraged move outs
and have discouraged move ins.
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See HOPE VI Baseline Resident Satisfaction Survey Results, May 1995.135

136 Ibid.

HUD Office of Audit - Region V (Chicago), Coordinated management Review - Detroit Housing
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Several other tenant groups exist at Jeffries Homes, some allied with the Council. The Jeffries Residents
Empowerment Committee was formed with the intent of stimulating tenant activism in the provision of
better services that meet identified need and has received grants to conduct a needs assessment and to
establish an infant-toddler care program. Neighbors United has provided basic needs assistance to Jeffries
Homes residents for over two decades. Local squatters movements have also established an episodic
presence at Jeffries Homes in recent times.

Tenant groups at Jeffries Homes have labored under challenges that discourage tenant participation and
collective effort, with little potential for reward, and with little relief from obligation. Although seen as
critical, the form and extent of tenant participation at Jeffries Homes is subject to further negotiation and
enactment through the HOPE VI Program.

137

Department, August 1990.

The Jeffries Residents Council has been in existence since 1956. Eligible members include leaseholders
who reside at Jeffries Homes. The Board of Directors consists of 6 elected members. Officers are
elected at the first Board of Directors meeting following each election. Officers include President, Vice
President, Treasurer, Assistant Treasurer, Recording Secretary, and Corresponding Secretary. The
President appoints standing and ad hoc committees. The Board of Directors appoints Nominating and
Election Committees. The President and Vice President serve as delegates to the citywide tenant
organization called United Tenants Speak. One hundred thirty-two residents voted in the last Council
election held in April 1995.

Criticisms have been leveled at DHD in the past for its exclusive reliance on cooptation as a substitute
for tenant participation. In 1990, HUD cited DHD for its failure to inform local Councils of their
eligibility for tenant service funds and for its diversion of such funds to the Board of Tenant Affairs.137
DHD has described its recent relations with tenants as "contentious" and has cited the need to “build

In the face of decline, prodigious efforts have been required from indigenous leadership at Jeffries
Homes. In earlier times, the Council functioned as a federation of block clubs located through out
Jeffries Homes. Block clubs slipped out of existence with the growth of turnovers and vacancies.
Antipathies between entrenched leadership and newcomers were described as contributing to the
perception that the Council is small and exclusive. Eighty-three percent of the residents interviewed did
not consider themselves as members of the Council.136

Despite concerns about crime and disorder, interviewed residents cited the existence of mutual support
networks.135 Asked about how much can collective tenant efforts help solve the problems of crimes
and drugs in their buildings, 71.1 percent stated "a lot", while 13.2 percent stated "not at all." Asked
whether people tend to help each other out or not, 65.0 percent stated the former, 22.5 percent stated the
latter, and 12.5 percent stated "both." Opinions were more divided when residents were asked who should
be more responsible for stopping crime and drugs in Jeffries Homes: 27.8 percent said residents; 33.3
percent said management; and 38.9 percent said "both."
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138 DHD, RFP for URD Coordinator for Jeffries Homes, October, 1994.

139 DHC, Our City and its Progress, 1956.

i« Strategic Resources, Inc., Vacancy Reduction Plan - DHD, November 1993.

141 Interview with the Director of the Early Childhood Center on March 3, 1995.

Interview with the Executive Director of Life Directions, Inc.142
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Two programs slated to be part of the HOPE VI Program revitalization efforts at Jeffries Homes earlier
began work on-site: Realizing Education Achievement and Community Health (REACH) and Black
Family Development (BFD). REACH offers cultural enrichment and tutoring programs for participants,
ages 8 to 16, who come from Jeffries Homes. Program operations started in March 1994. BFD focuses
on substance abuse prevention. Counselling and support services are provided. Service orientation is
to families. Services are home based, but the program functions as a conduit for more comprehensive
treatment for residents in need. Services started in August 1994.

The WSU Early Childhood Center has operated at Jeffries Homes for 38 years. The purpose of this
program is to foster positive interaction between children from diverse backgrounds and to train teachers
in childhood education. Thirty percent of the 70 children enrolled in this program are from Jeffries
Homes, with the balance from surrounding neighborhoods.141

on February 9, 1995.

The completion of Jeffries Homes in 1955 stimulated a comprehensive service initiative to meet the needs
of residents inside and outside of Jeffries Homes.13’ A pilot project was established to mobilize services
that was coordinated through the Neighborhood Service Organization. Committees were established to
generate programs in 6 service categories. Over time, public and private support for such efforts eroded,
with exception to short-lived, episodic initiatives. One program from this era has survived at Jeffries
Homes.

One program that is school based, but working on-site, is Life Directions. Life Directions began work
in Jeffries Homes in July 1993 with an initiative that focused on intergenerational leadership development.
A major Skillman Foundation grant has since enabled Life Directions to launch a substance abuse
prevention and conflict resolution program that focuses on teens in school and their extended families,
who reside at Jeffries or Brewster Homes. About 50 students from Jeffries Homes are enrolled in this
program.142

Jeffries Homes has served as a pilot site for recent DHD efforts to restore services. Such efforts have
been attributed to pressures from HUD to meet unmet support services needs associated with the influx
of once homeless residents.140 Six service providers are located on-site. Most of these service
providers have come to Jeffries Homes in the past 12 to 24 months. Program hours are limited to
scheduled blocks of time. Services provided include benefits assistance, job referrals, senior meals, and
transportation.

bridges" that permit consensus.138 DHD has since received a Tenant Opportunity Program grant
through which local Councils will receive support. Unresolved is how the potential attributes of
meaningful tenant participation at Jeffries Homes can be reconciled with institutional norms that have
favored the unilateral exercise of DHD "control" over shared roles in solving problems.
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3.1 Overview

143 Interview with Support Services Coordinator on January 12, 1995.

Interview with Executive Director of Black Family Development, Inc. on February 13, 1995.144

145 See HOPE VI Windshield Survey Results, March 1993.

147 See HOPE VI Windshield Survey Results, March 1995.
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The extent to which programs are utilized and services are perceived as adequate is difficult to ascertain
in most cases. Such programs can be seen as inadequate to the extent that need exceeds services
delivered. Most on-site programs are newly arrived. Some ambivalence is felt about their motives, but
involved service providers report their gradual acceptance.

Jeffries Homes is located less than two miles from downtown Detroit. The Lodge Expressway bisects
Jeffries Homes and serves as a barrier to neighborhood integration. The eastern and western sections of
Jeffries Homes face separate neighborhoods.

Programs have come and gone over time at Jeffries Homes. Past closures were attributed to the lack of
formal needs assessments, the mismatch between services offered and tenant perceived needs, tenant
reluctance to use "confidential" services on-site, and resource uncertainties. Premature acquiescence to
service provider requests for space without the requisite submission of strategic plans was cited as a
problem. Past service providers were cited for lack of aggressive outreach efforts, limited competence,
and limited resource investments. One DHD official stated that past location decisions tended to be
"executive made", without sufficient consideration of "front line" realities.143 Some programs have
been forced to withdraw because the safety of their staff and clientele could not be assured. Facilities
maintenance problems were further cited. One service provider stated that some programs have been
"run out" of Jeffries Homes because of a lack of mutual trust.144

The neighborhood immediate to Jeffries East is one of mixed land uses.145 Residential uses encumber
31 percent of the land. Commercial, industrial, and institutional uses encumber 43 percent of the land.
Six percent of the land is used for parks. Vacant lots account for 21 percent of the land use. A 6-block
parcel that parallels the eastern border of Jeffries East is over 50 percent vacant. Over 65 percent of the
residential stock and over 75 percent of the population in this neighborhood has been lost since I960.146
About 15 percent of the structures are abandoned, 15 percent show signs of major deterioration, and 50
percent show signs of minor deterioration.147

Some residential stock has been rehabilitated since 1985, but new residential construction has not occurred
over this same period. Sixty-two percent of the residential stock was built before 1940, and another 20
percent was built between 1970 and 1980.148 Seventy-five percent of the residential stock consists of

146 Bureau of the Census, Population and Housing Characteristics for Census Tracks and Block. Numbering
Areas: Detroit, 1960 - 1990.

148 Bureau of the Census, Population and Housing Characteristics for Census Tracks and Block Numbering
Areas: Detroit, 1990.
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Sixty percent of the residential stock in this neighborhood was built before 1940, and another 25 percent
was built between 1980 and 1990.159 Seventy percent of the residential stock consists of homes with
two or more bedrooms.160 Twenty-five percent of the residential stock is owner occupied and 75
percent is renter occupied.161 Close to half of the owners purchased their homes before 1970.162
Single and small multiple residences are being converted to absentee ownership at an escalating rate.163

The residents of this neighborhood are somewhat similar to residents at Jeffries East. Sixty-two percent
of the residents are African-American.152 Seventy percent of the residents are below the poverty
level.153 Close to 40 percent of these households have annual incomes below $5,000.154 Forty-three
percent of these residents receive public assistance.155 Thirty-five percent of these residents receive
Social Security.156

The neighborhood immediate to Jeffries West is more residential.157 Residential uses encumber 54
percent of the land. Commercial, industrial, and institutional uses encumber 31 percent of the land. One
percent of the land is used for parks. Vacant lots account for 15 percent of the land use. About 5
percent of the structures are abandoned, 10 percent show signs of major deterioration, and 50 percent
show signs of minor deterioration.158

homes with fewer than two bedrooms.149 Five percent of the residential stock is owner occupied and
95 percent is renter occupied.150 As of 1989, 42 percent of the residents in this neighborhood had
maintained the same residence since 1985.151
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The neighborhoods close to Jeffries Homes have been in a state of long term decline that began to
accelerate in the 1960s. Conditions tend to be worse in the Jeffries East neighborhood than in the Jeffries
West neighborhood. Population loss has left these neighborhoods without the exact resources needed to
stabilize conditions. Population loss suggests that investment strategies that emphasize "exchange" value
will have less potential than investment strategies that emphasize "use" value for current residents.169

Although neighborhood population has declined, the need for subsidized housing has increased. As of
1992, 13,687 units of federal and state subsidized housing existed in Detroit, exclusive of DHD sites.170
Close to a fifth of these units are located in sites within a mile of Jeffries Homes.171 The vacancy rates
for subsidized sites averages under 2 percent.172 Although there are more subsidized units for seniors
than families, unmet demand is 8 times more for families than seniors.173 Earlier needs estimates
suggested that the Detroit market could yearly absorb 400 subsidized units for low-income seniors and
3,100 subsidized units for low-income families.174 Growth in market demand is strongest amongst the
poorest families in Detroit.175 Over 30 percent of all Detroit households spend more than 70 percent
of their household income for rent.176

171 See HUD (Detroit Office), Metropolitan Detroit Area Subsidized Housing List and Michigan State
Housing Development Authority (MSHDA), MSHDA Developments.

The residents are somewhat similar to residents at Jeffries West. Seventy-five percent of the residents
are African-American.164 Forty percent of the residents are below the poverty level.165 Close to 24
percent of these households have annual incomes below $5,000.166 Thirty-two percent of these residents
receive public assistance.167 Twenty-three percent of these residents receive Social Security.168

164 Bureau of the Census, Population and Housing Characteristics for Census Tracts and Block Numbering
Areas: Detroit, 1990.
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Detroit has been subject to local, regional, and national trends that have stimulated the economic decline
of its neighborhoods. Economic decline has undercut the influence of municipal government to prevent
further capital flight. Revenue losses have forced municipal government to raise taxes, cut services,
borrow funds, transfer programs, privatize services, and sell assets. Scarce resources have been
concentrated in showcase investments that provide few neighborhood benefits. The neighborhoods
proximate to Jeffries Homes have suffered.

JoeT. Darden, et. al., Detroit: Race and Uneven Development, (Philadelphia, Temple University
Press, 1987).

In the neighborhood immediate to Jeffries East, labor force participation was 41.4 percent as of 1989.184
The 1989 unemployment rate for this neighborhood was 41.3 percent.185 In the neighborhood
immediate to Jeffries West, labor force participation was 50.4 percent in 1989.186 The 1989
unemployment rate was 18.8 percent.187

Detroit has lost over half of its jobs since I960.177 Metropolitan Detroit endured a severe recession in
the late seventies and early eighties in which unemployment rates exceeded 20 percent.178 Detroit’s
unemployment rate now ranges between 10 and 12 percent, in contrast to the current regional
unemployment rate of 6 percent.179 Detroit’s labor force participation has declined.180 Although
Detroit job growth is expected to increase at an annual rate of 9 percent between 1995 and 2000,181
Detroit’s labor force is concentrated in educational attainment categories in which job attrition occurs and
is under represented in educational attainment categories in which job growth occurs.182 As a result
job growth is expected to slightly out pace labor force growth.183
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Few job opportunities exist in the immediate neighborhood. Commercial trade is curtailed as a result of
low households incomes that limit consumer purchases and credit constraints that preclude merchant
purchase of "major line" merchandise. Although local banks are more active in private-public ventures
that reduce risk and generate more commercial loans, underwriting standards are widely viewed to be
stacked against local investment.189

Central Business District Association, Blueprint for an

"List: Detroit’s Largest Employers," Crain's Detroit Business, January 16, 1995.

The central business district and major medical and educational institutions are located just outside this
neighborhood. About 1 mile to the east of Jeffries Homes is the Detroit Medical Center, with over
12,000 full time positions.190 An estimated $332 million in capital investments are under construction,
committed, or proposed in this area.191 About 1 mile to the north of Jeffries Homes is Wayne State
University, with over 4,500 full time positions.192 An estimated $352 million in capital investments
are under construction, committed, or proposed for this area.193

An estimated 175 businesses are within 3 blocks of the boundaries of Jeffries Homes.188 Forty-five
percent provide services, of which 25 percent provide social services. About 25 percent are engaged in
retail trade, of which 35 percent are markets and 30 percent are bars and restaurants. About 10 percent
are engaged in manufacturing. About 20 percent are divided between contract construction, transportation
and utilities, wholesale trade, contract construction, and real estate. Banking services, recreation
services, health services, and franchise operations are scarce.

188 Estimate is based on a combination of HOPE VI Windshield Survey Results from March 1995 and
collected data from Bresser's Cross Index Directory - City of Detroit - 1995.

Close to 25 percent of Detroit’s land is vacant or unused.194 The City of Detroit owns 43,000
parcels.195 Site requests are difficult to process. Several barriers have been cited.196 Prime sites near
major roads and stable neighborhoods are too small to accommodate major retail uses. Sites for new
factories are scarce because of the lack of industrial parks. The consolidation of parcels into viable sites
is impeded due to lack of reliable information about the status of parcels. Although "breaks" are offered
to private developers, similar considerations are seldom offered to community organizations engaged in
neighborhood revitalization. The cost of developing 1 acre of land in Detroit averages $164,000
compared with $60,000 in the suburbs.197
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Jeffries Homes is in a central location, and as a result, it is proximate to numerous resources.
"positive effect" of such resources is varies. Some resources are not perceived as accessible.

The Wigle Recreation Center lies north of Jeffries East and east of Jeffries West, but access is constrained
due to the barrier effects of major roads. Services have declined as a result of past municipal budget
cuts. Since its recent use as a warming center for the homeless, local interest in using the center for
recreation has declined. Some parks and playgrounds are close to Jeffries Homes, but have been subject
to municipal neglect. Close to 60 percent of the residents interviewed at Jeffries Homes said that the
closest park or playground was within 15 minutes of their doors.202 Twenty-six percent said that they
do not use such facilities.203

Several schools are located near Jeffries Homes. The Edmonson and Dewey Schools are located on its
borders. The Edmonson School serves grades K-5 and is seen as a cooperative and helpful neighborhood
resource. The Dewey School serves grades K-8 and is seen as less involved because of its role as a
"magnet" program. The Burton International School, Pelham Middle School, Murray-Wright High
School, and Cass Technical High School are located within a several block radius of Jeffries Homes.
Most high school students from Jeffries Homes are enrolled in Murray-Wright High School, an institution
faced with serious enrollment decline.201 Poe Trainable Center is close to Jeffries Homes and serves
mentally impaired students from preschool age to age 15. Past the northern edge of Jeffries Homes is
the southern edge of the Wayne State University campus.

Recent land use task force recommendations call for the reinforcement of residential and institutional uses
in the neighborhoods close to Jeffries Homes.198 Residential uses and greenbelts are proposed for
cleared properties near Jeffries Homes. Service and retail uses are proposed for Grand River Avenue,
5 blocks west of Jeffries Homes. Civic and institutional uses are proposed for the Woodward Corridor,
5 blocks east of Jeffries Homes. The recommendations aim to generate positive agglomeration effects
that will increase the current population of the neighborhoods immediate to Detroit s core from 100,000
to 200,000 or more.199

Jeffries Homes and surrounding neighborhoods are located in Detroit’s 18.35 square mile Empowerment
Zone. Commitments include $100 million from HUD, $132 from local government, $200 million in
potential tax credits, $20 million in potential tax-exempt federal bonds, and over $1.8 billion from the
private sector for a combination of community and economic development initiatives.200 Program
initiatives will be overseen by the Empowerment Zone Development Corporation. Several community
organizations and business groups based near Jeffries Homes have been engaged in efforts to reverse
neighborhood decline over the past decade.
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Region-wide cultural amenities such as theaters, museums, and sports venues are located close to Jeffries
Homes, but most residents are without the means to patronize.

The Detroit Medical Center, east of Woodward Avenue, is a major source of health care for Jeffries
Homes residents. The Detroit Medical Center includes Children’s Hospital, Detroit Receiving Hospital
& University Health Center, Harper Hospital, Hutzel Hospital, and the Rehabilitation Institute.

Several community organizations are located in the neighborhoods that surround Jeffries Homes. Each
organization is engaged in neighborhood stabilization efforts and is located within the boundaries of the
Empowerment Zone. One organization, the Cass Corridor Neighborhood Development Corporation
(CCNDC) incorporates Jeffries East within its boundaries. CCNDC is in the process of rehabilitating
and managing 12 residential and commercial properties in Cass Corridor and is an active force in the
planning and implementation of Empowerment Zone initiatives.

Jeffries East and its immediate neighborhoods fall under the jurisdiction of 13th precinct of the Detroit
Police Department.

Precinct 13 has the highest violent crime rate in Detroit at 4,211 per 10,000.207 Scout car area data
for this neighborhood show a slight decline of less than 1 percent in the number of violent crimes since

204

1993.

The Briggs Community Organization (BCO), Core City Neighborhoods (CCN), and the Woodbridge
Citizens District Council (WCDC) are located west of Jeffries Homes. BCO emerged in opposition to
a proposed stadium relocation plan that would have resulted in neighborhood demolition. CCN is starting
a multi-use redevelopment project that will include over 100 units of new housing 1 mile west of Jeffries
Homes. Woodbridge residents countered the earlier encroachment of urban renewal in the 1960s with
a restoration movement that resulted in neighborhood status as a national historic district.

207

for Urban Studies, 1993).

Social services are available through numerous neighborhood service providers. A number of storefront
churches function as mutual assistance networks, while more established religious institutions offer formal
programs. The concentration of service providers to the east of Jeffries Homes has generated calls for
a local moratorium on social services.204 Close to 70 social service agencies have been identified as
located in this area that include 4 shelters, 4 free meal programs, 8 substance abuse treatment programs.
and several correctional facilities.205 Cass Corridor serves as "home" to an estimated 2,000 homeless
men, women, and children. The extent to which the current concentration of "relief services match the
needs and interests of residents at Jeffries Homes warrants close examination.

Bus lines run close to Jeffries Homes. Bus stops are reachable within a 15-minute walk for 90 percent
of interviewed residents, but transportation is often described as a barrier to service use and jobs in
suburban locations.206
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Jeffries West and its immediate neighborhoods fall under the jurisdiction of the 3rd precinct of the Detroit
Police Department. Scout car area data for this neighborhood show a 38.2 percent increase in the number
of violent crimes since 1990, in contrast to the slight decline in Detroit’s violent crime rate since
1990.210 (See Table 6 and Table 7 in Appendix A).

The number of violent crimes in the scout car area that includes Jeffries East is 40 percent higher than
the number of violent crimes in the scout car area that includes Jeffries West. Major problems in the
neighborhood close to Jeffries East include narcotics trade, prostitution, public intoxication, and
abandoned buildings. Fewer problems are reported as originating outside the boundaries of Jeffries West.
Growth in crime within this section was often attributed to squatter incursions and the termination of
protective services on-site. The biggest increases were in assaults and robberies, in which the use of guns
has increased over time. Gang presence fluctuates. Physical and social disorder is more prevalent around
the east than the west section of Jeffries Homes.

Jeffries Homes and its surrounding neighborhoods have been in a state of prolonged decline. Few issues
have brought people together across perceived boundaries to work on common problems. Conditions
often preclude expectations of worthwhile outcomes through collective action. The benefits of community
participation are often felt to be remote. The costs of community participation are often felt to be too
high. Fewer social networks exist through which cooperative relations between neighbors can be
sustained. Collaborative processes are widely seen as structured by the competitive interests of involved
personalities rather than the content of collective goals and objectives. Turf disputes are endemic.

Relations between Jeffries Homes and its neighborhoods are further influenced through the actions of
parent institutions. The DHD is widely seen to operate in isolation and through centralized structures
that limit local initiatives critical to the formation of collaborative relations. The failure to use
competitive bid processes, for example, has reinforced the perception that neighborhood groups are to
be excluded from revitalization efforts at Jeffries Homes.

Two sites were selected for the HOPE VI Program in Detroit. A planning grant was sought for Parkside
Homes. An implementation grant was sought for Jeffries Homes. Both sites were selected on the basis
of their compliance with severe distress criteria and on the results of recent capital needs assessments.
Both sites were without sufficient funds for comprehensive modernization. The selection of Jeffries
Homes for an implementation grant can be attributed to the public attention generated by successful

1990.208 Detroit’s violent crime rate has declined 2.8 percent since 1990.209
Appendix A).
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Senior DHD officials, tenant groups, service providers, and municipal government officials were involved
in the development of the original plan. Tenant groups included the Jeffries Residents Council, United
Tenants Speak, and the United Community Housing Coalition. Service providers included 8 agencies
slated to receive potential grant funds and four agencies with satellite operations at Jeffries Homes.
Approvals were obtained from the Board of Tenant Affairs, the Board of Commissioners, and the City
Council. The level of support for the original plan was limited to these organizations. Time constraints
precluded the cultivation of broader neighborhood support. One DHD official felt that, in retrospect, the
original plan was completed in a "vacuum."

DHD established the position of HOPE VI Program Administrator to function as the Asset Manager for
Jeffries Homes. The first Administrator began work on February 6, 1995, but resigned on May 5, 1995.
The second Administrator began work on May 15, 1995.

Shortly thereafter, Mayor Dennis Archer appointed Betty Turner to be the new Director of the Detroit
Housing Department. The submitted plan was reconsidered. Pursuant to the negotiation and execution
of a grant agreement, DHD received HUD authorization to spend grant funds on August 23, 1994. Grant
expenditures were restricted to $500,000 until DHD submitted a revised and supplemented Revitalization
Plan. Such a plan was to be submitted within four months of the effective date of the grant agreement.
A two-month extension of this deadline could be requested if substantial modifications were to be made.

squatter incursions that occurred at this site and the prospect of acquiring sufficient resources to address
the problems of high-rises.

Some residents felt that the plan short-changed current residents in favor of "troubled" newcomers, who
were perceived to be a source of recent neighborhood problems. Some officials felt that bolder design
interventions that would result in the reconfiguration of Jeffries Homes were needed. Original plans were
later abandoned and Service provider roles were renegotiated. Construction and management plans
remain uncertain. DHD has requested $11 million of amendment funds that would allow for more
revitalization options.

The original plan aimed to reconcile the supply of vacancies within the high-rises with the market demand
for transitional shelter. Five high-rises on the northern edge of Jeffries Homes were targeted for
comprehensive modernization. A mix of support and community service programs were to be provided
on-site.

DHD issued an RFP for a HOPE VI Program Coordinator on October 23, 1994 with a submittal deadline
of November 28, 1994. One of the roles of the Coordinator is to coordinate the completion of the
revised and supplemented Revitalization Plan. TTR Associates was selected as the Coordinator in
February 1995, but subsequent contract negotiations and contract approval hurdles resulted in a 5-month
postponement of the contract’s effective date. TTR Associates entered into a contract with DHD on June
28, 1995. In its proposal, TTR Associates estimated that it will take 8 months from the effective contract
date to complete the final revitalization plan and schematic design work.

The original HOPE VI Program NOFA was published in the Federal Register on January 5, 1993. The
original application deadline was May 5, 1993. The revised application deadline was May 26, 1993.
A consultant group called On-Site Insight was retained to coordinate the completion of the grant
application. Preparations began in March 1993. Plausible approaches were considered through a series
of meetings with constituents and collaborators in April 1993. A proposal draft was completed and
endorsed at the end of that month. The final proposal was submitted to HUD May 26, 1993. A
$39,807,342 implementation grant was awarded under the second round of HOPE VI Program grants
announced in December 1993. (See Table 8 in Appendix A.)
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4.3 Resident and Community Involvement

Frustrations were summed up by one resident at a planning meeting:
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Service provision entailed several strategies. A leasehold interest in one high-rise was to be provided to
the Coalition on Temporary Shelter (COTS) to operate a transitional shelter, with support services to be
provided on and off-site. A leasehold interest was to be provided to Operation Get Down to operate a
transitional shelter, with a structured program designed to foster client self-reliance.

One high-rise was to be subdivided between service provision and residential uses. Two floors each were
to be allocated for the operation of transitional shelter programs. The YMCA would serve single men.
The YWCA would serve battered women and children, The Lula Belle Stewart Center would serve
parenting and pregnant teens. Eight floors were to be retained for general residential use.

Two high-rises were earmarked for senior residential use, with support services to be provided by off-site
agencies with access to on-site facilities.

Management plans entailed the subdivision of Jeffries Homes into four "villages," each of which would
have its own management and maintenance team, operations facilities, and fiscal systems. The 5 high-
rises rehabbed through this plan were to be either managed through service providers with leasehold
interests or private management companies, subject to contracts with DHD.

Tenant involvement in the grant application process was limited to series of meetings convened with the
assistance of the Jeffries Residents Council that occurred in the month preceding the application deadline,

All the tenants get are promises. People come in here and promise this and promise that. We
can’t live on promises. We are tired of promises that never come to be.211

Tenant participation in the design and implementation of the HOPE VI Program at Jeffries Homes has
been constrained. Tenant input has seldom been sought at Jeffries Homes, unless mandated. Plans are
widely seen to have little connection to corrective action.

In essence, Jeffries Homes residents can no longer be expected to accept promises on the basis of faith
over experience.

Services addressing substance abuse prevention, cultural enrichment, and the resource needs of people
with mental disabilities were to be established on-site. A Community Service Intern Program was
planned through which structured internships would be established for Jeffries Homes residents, local
college students would receive course credit for field placements at Jeffries Homes, and traditional
volunteer opportunities would be generated.

Five high-rises on the northern edge of Jeffries Homes were targeted for reconfiguration and
modernization that would conform with projected market demand and service provision needs. A
minimum of 5 percent of all units were to be handicapped accessible. Each high-rise was slated to have
site and facade changes.

211 Jeffries Homes resident comment cited in the DHD Urban Revitalization Demonstration Implementation
Grant Application submitted to HUD, May 26, 1993.
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Final management plans for Jeffries Homes remain to be determined through the revision of the
Revitalization Plan.

Community involvement in the HOPE VI Program at Jeffries Homes is limited. Antipathies persist
between perceived "insiders" and "outsiders" as a residue of past conflicts over issues and resources that
will not be overcome overnight. Multiple issues compete for "civic" attention in the neighborhoods
outside Jeffries Homes.

The DHD RFP for this position states that the Coordinator will hire a Community Advocate with the
concurrence of the Jeffries Residents Council to secure resident participation in related planning and
implementation processes. In effect, tenant participation roles remain subject to further negotiation and
enactment.

The support service program focus at Jeffries Homes has shifted from the provision of transitional shelter
programs for new residents to the provision of services that encourage current and new residents to
address personal and collective social and economic needs through new opportunities. Agencies involved
in this effort were DHD solicited.

Final designs for the reconstruction of Jeffries Homes remain to be determined through the revision of
the Revitalization Plan.

In the 12 months following the grant announcement, planning efforts were sporadic. Long lapses
occurred between meetings. A Community Advisory Board was established, but proved to be short lived.
Service providers were met with to renegotiate their roles, but tenants were seldom involved in these
sessions. The President of the Jeffries Residents Council participated in the selection of the HOPE VI
Program Coordinator.

In its proposal to DHD, TTR Associates provides for the establishment of an Urban Revitalization
Demonstration Advisory Council as a vehicle for focused tenant participation and community
involvement. Subcommittees would be formed to generate policies and programs related to management,
design, relocation, and services. Scheduled activities would incorporate training in planning and design
processes, and facilitate the exchange of feedback on plan alternatives. Outreach efforts would be
extended to children and neighborhood representatives. An on-site Revitalization Office would be
established with a telephone hotline for comments and questions.

Six programs will be offered on-site. Black Family Development, Inc. will provide substance abuse
prevention services to families. Lula Belle Stewart Center will provide services to parenting teens. The

Based on interviews with involved officials, service providers, and residents at Jeffries Homes.

3 months after the original NOFA was issued. Service providers were selected with little tenant
input.212 Although abbreviated, this process enabled residents to comment on some alternatives in
contrast to previous situations in which "take it or leave it" propositions were offered. Attendance at
several sessions exceeded 50 residents. Seniors far outnumbered families.
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Transportation services for seniors at Jeffries Homes will be made possible through a grant from the
Independence for Life Foundation for the purchase of two handicapped-accessible passenger vans that now
operate 60 hours per week. Operations are supported with HOPE VI Program funds.

Child care services will be developed through two potential routes. Qualified residents can be trained
and licensed to provide child care in their homes, contingent upon the receipt of appropriate waivers.
Construction of a child care center serving up to 100 children to be operated in conjunction with current
programs is under consideration.

Selected service providers were from outside the immediate Jeffries Homes neighborhood, but were not
unfamiliar with its problems. Integration with local services is expected to be enacted through client
centered service provision and the emergence of collaborative relations between local service providers.
In effect, the selection of service providers from outside the immediate neighborhood can serve to connect
Jeffries Homes residents to a wider service provider network.

The community service program has been revised. Several programs will be offered on-site. Operation
Get Down will operate the Jeffries Homes Neighborhood Corps to provide education and job training for
residents ages 18 to 22. Enrollees will be engaged in projects that support neighborhood revitalization.
Participants will work 30 hours per week and earn a stipend, as well as participate in education and peer
leadership programs. A tenant advisory board has been formed to guide service efforts.

Final economic development and neighborhood revitalization plans remain to be determined through the
revised Revitalization Plan. Planned activities might focus on the provision of replacement housing if
demolition results in the net loss of housing at Jeffries Homes. Further plans would be subject to
Empowerment Zone strategies.

Catholic Social Services will operate Senior Companion and Foster Grandparent Programs at Jeffries
Homes. The selection of these programs was in reaction to articulated concerns about unmet senior
service needs. Screened volunteers and clients for each program will be recruited from Jeffries Homes.
Senior Companion Program volunteers will provide care and companionship to frail elders. Volunteers
will work 20 hours per week with 2 to 4 clients and earn a stipend. Foster Grandparent Program
volunteers will provide support to parents designed to reduce the abuse and neglect of children.
Volunteers will work with clients on a one-to-one basis for 20 hours a week and earn a stipend. Staff
specialists from Catholic Social Services will supervise volunteers through case reviews, ongoing training,
and peer support.

YWCA will provide personal development, academic support, and recreation programs to families.
REACH, Inc. will provide cultural enrichment programs for residents ages 8 to 16. The University of
Michigan Computer Learning Center will establish a 15 work-station computer-site at Jeffries Homes that
provides tutorial support and job training. Life Directions, Inc. will fund and operate a teen mentor
program that stresses substance abuse prevention and conflict resolution for school enrolled teens and
their families. Each program has demonstrated its effectiveness at other sites with similar populations.
Each program further brings established network connections that will expand user access to a broad
range of off-site services.
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See DHD Memo to HUD-ODTHR dated 7 March 1995.213

DHD, Jeffries URD implementation Grant Quarterly Report, April, May, June 1995.214

Memorandum of Agreement Between DHD and HUD, July 1, 1995.215
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i

Scheduled modernization work, funded under the Comprehensive Grant Program, has started in 4 high-
rises in the southern end of the west section of Jeffries Homes. Work will be concentrated in the 4 core
high-rises, while the 4 perimeter high-rises will continue to be occupied. Vacant units are being prepared
to accommodate the relocation of residents. Common area renovations have started in 6 high-rises within
this section.

Management plans remain to be determined, but it is expected that some semblance of the "village"
approach will be utilized. A move in this direction occurred with the recent establishment of site-level
management at Jeffries East. Potential waiver requests for exemption from selected HUD regulations
remain to be considered.

In the meantime, DHD has started the process of relocation and consolidation of households within the
west section of Jeffries Homes. Relocation is expected to result in the closure of all residences within
this site except for 2 high-rises in the northern end, 4 high-rises in the southern end, and the rowhouses
in the middle section. Relocation efforts are intended to facilitate current modernization work and future
implementation of the Revitalization Plan, as well as reduce interim operating costs. Relocation options
include intrasite and intersite transfers and the issuance of Section 8 certificates. Most of residents are
expected to move within Jeffries Homes.

1

J

In March 1995, DHD submitted a request to HUD for $11 million in amendment funds that would
supplement its original $39 million grant. Amendment funds would be used to leverage further resources
towards revitalization. The amendment request further indicated a shift from rehabilitation to major
reconstruction and the provision of mixed income opportunities.213

Evidence suggests that the "middle section" will be the target subsite for major changes through the
HOPE VI Program. Demolition of the "middle section" is widely anticipated. A market evaluation is
planned to assess potential long term uses for the high-rises at Jeffries Homes.215

Stabilization efforts have continued at Jeffries East. A separate Jeffries East Management and
Maintenance Office has been established and staffed. Full reoccupancy of Jeffries East was achieved in
late July 1995.214

Progress on the HOPE VI Program has been slow at Jeffries Homes. DHD entered into a contract with
TTR Associates in June 1995 to serve as the Program Coordinator. A revised and supplemented
Revitalization Plan is expected to be completed in February 1996.
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The original service plan was revised to meet current resident needs better. Service provider roles were
renegotiated in the fall in 1994. Contracts were negotiated in the spring of 1995. Service provider space
has been prepared and occupied. HUD has released grant funds to support these programs. Subcontracts
have been executed. However, concerns have been raised about the extent to which service commitments
made without the benefit of a comprehensive assessment of needs and resources will constrain the
subsequent revision of the Revitalization Plan.

Five organizations will be providing support services. Two of these organizations started earlier with
other resources. Two organizations will be operating community service programs. Each program will
be submitting monthly reports to DHD that describe program activities and service levels. Service issues
will be revisited with the preparation of the final Revitalization Plan.

The revitalization of Jeffries Homes entails a sequence of corrective actions that involve shifting
contingencies. Evaluators will need to document progress through both objective measures and subjective
assessments sensitive to change. Evaluators will need to document the implementation of the HOPE VI
Program in accordance with process and outcome objectives based on the revised and supplemented
Revitalization Plan for Jeffries Homes. Process and outcome objectives need to capture the effects of
both public efforts and private actions on conditions at Jeffries Homes. Evaluators will need to assess
the impact of the HOPE VI Program inside and outside of Jeffries Homes. Evaluators will need to
account for how the HOPE VI Program relates to national and local economic, social, and urban policies
that mediate its impact on Jeffries Homes. Conclusions must be sensitive to the base time periods used
for evaluation. Suggested evaluation measures are subject to refinement upon further specification of the
final Revitalization Plan.

Construction, renovation, and reconfiguration plans should be evaluated in accordance with the goals and
objectives of the Revitalization Plan that aim to reverse "severe distress" through viable interventions.

Data can be gathered through the review of DHD and HUD documents, site observations, and interviews
with residents and involved officials.

Data need to be collected about the timeliness of funds obligation, site inspections, and budget
compliance. Data need to be collected about the extent to which work is carried out in accordance with
approved specifications, inclusive of the rationales for work item changes. Data need to be collected
about the perceived effectiveness of design interventions and the intended and unintended consequences
of the Revitalization Plan. Subsequent work order data and capital replacement needs plans need to be
reviewed. Implementation processes need to be evaluated through periodic interviews with residents that
assess neighborhood perceptions of change and personal levels of satisfaction with life at Jeffries Homes.
Similar data need to be collected about other capital improvement efforts occurring at Jeffries Homes and
its immediate neighborhoods.
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6.2 Management Plan

6.3 Security Plan
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One critical measure of management performance is vacancy rate. Data need to be collected on vacancy
rates over time at the system, site, and subsite levels, and across categories of bedroom size. Data about
the causes of vacancies need to be collected, such as the extent to which routine turnovers, scheduled
modernization, low market demand, and uninhabitable conditions contribute to such rates.

Data need to be collected about turnover rates and turnaround times. Turnover rates need to be examined
in relation to the causes of move-ins and move-outs. Turnaround times need to be examined in relation
to the time needed to prepare, assign, and lease available units. Data about wait list composition over
time need to be collected.

Lease enforcement practices need to be reviewed. Data need to be gathered about recertifications, rent
collection, and the nature and outcomes of tenant grievances and eviction cases.

Management performance data can be collected through a review of available DHD, HUD, and consultant
statistics and narratives that assess management performance. Staff and residents can be queried about
their assessments of management performance.

Security plan implementation needs to be assessed in accordance with the final Revitalization Plan and
promulgated site and neighborhood level strategic plans that aim to reduce serious crime.

Surveys and interviews can be used to assess the perceived impacts of routine patrols, special initiatives,
and collaborative efforts. Residents can be interviewed about their perceptions of crime and disorder and
their levels of satisfaction with enforcement and prevention services delivered over time. Discrepancies
between the perceptions of crime and disorder can be probed for insights. The influence of demographic
variables on the incidence of crime and disorder and perceptions of safety needs to be assessed.

Evaluation of the implementation of the management plan needs to be assessed in accordance with the
Revitalization Plan, contracts that delegate management responsibilities, and operative strategic
management plans for Jeffries Homes and the Detroit Housing Department. Evaluations need to account
for the implementation of management improvements, impacts of approved and rejected waiver requests,
and residual barriers to effective management.

Maintenance performance needs to be reviewed. Data need to be collected about inspections, conditions,
completed work orders, backlogged work orders, and average turnaround times for the completion of
work orders. Barriers to maintenance service need to be identified.

Data about available management resources also need to be assessed. Data about operations budgets,
staffing levels, inventories, and the status of management support systems need to be collected. Operating
revenues and expenditures need to be compared on system, site, and subsite levels over time.

If available, data can be collected on calls for assistance, crime incidence, arrests, and convictions at the
neighborhood, site, and subsite levels. Data can be collected about evictions filed for crime-related
causes. The extent to which residents and nonresidents of Jeffries Homes are involved in site and
neighborhood crime needs to be examined. Data about crime rates and perceptions of safety over time
need to be collected and reviewed. The extent to which crimes go undiscovered, unreported, and
unrecorded needs to be considered. Coverage provided and available enforcement and prevention
resources needs to be described.
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Support Service and Community Service Plans6.4

6.5 Community Participation and Social Interaction

6.6 Neighborhood
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Service providers need to be queried about the satisfactions and frustrations of their work at Jeffries
Homes and the extent to which sufficient resources will be available to sustain services over time.

Collected data need to be evaluated at the program, subgroup, and site level. Population level changes
in the incidence of problems that are the foci of service interventions merit objective and subjective
assessments. Data are also needed about the demographics of service utilization, the extent of unmet
service needs, and the nature of perceived service barriers.

Support services and community services can be evaluated through reviews of program records and
external program evaluations. Data need to be collected about outreach efforts, enrollment levels,
attendance rates, retention rates, and services provided over time. Data need to be collected about
internal outcomes such as service plan compliance and changes in knowledge and skill levels. Data need
to be collected about external outcomes such as completed referrals and program or job placements.
DHD statistics can be used to document changes in earnings and tenant income levels over time. Client
and resident satisfaction surveys can be used to assess service effectiveness.

Community participation needs to be evaluated with respect to the extent that residents at Jeffries Homes
are involved in civic and revitalization efforts through groups and organizations. Data need to be
collected about the purposes, activities, and network ties of groups and organizations, such as block clubs.
Residents can be interviewed about their level of involvement and how their perceptions of the benefits
and costs of community participation have changed over time. Levels of involvement and the perceptions
of participants and nonparticipants can be compared.

Patterns of social interaction can also be examined. Residents can be interviewed about neighbor
relations. Changing perceptions of "neighborhood" can be assessed as an indicator of whether residents
are becoming more integrated or isolated over time.

Although the HOPE VI Program aims to impact neighborhoods, cause and effect relations are subject to
more uncertainties. The evaluation of neighborhood change needs to account for situational variables,
(i.e., regional economic conditions), that relate to the neighborhood’s functional roles within a
metropolitan context and for site variables that relate to local land use and investment patterns. Site
variables need to further account for intra-neighborhood variations through the examination of block level
changes over time. Changes in the blocks close to Jeffries Homes could be more pivotal than what
occurs in the wider neighborhood.

Change needs to be evaluated on the block and neighborhood levels. Municipal records, census data, and
site observations can be used to track neighborhood change. Data need to be collected about changes in
population, conditions, land uses, ownership patterns, vacancies, assessed values, tax delinquencies,
permits issued, variances granted, and municipal service levels. Change in the assessed valuation of land
is a critical measure of "market" perception of investment opportunities. Site inspections and crime
statistics can be used to examine levels of physical and social disorder. Economic climate can be assessed
through business openings and closings, commercial lending patterns, and job opportunities for local
residents. Empowerment Zone performance evaluation benchmarks can be used. Residents can be
interviewed about their assessments of neighborhood conditions, their expectations about neighborhood
change, and their intentions to remain in or move from the neighborhood.
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7.0 Conclusion
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Some stabilization efforts have occurred in recent months at Jeffries Homes that will complement HOPE
VI Program efforts. In the east section, vacant units have been reoccupied and site-level management
has been established. In the west section, modernization and relocation efforts have started. Security
coverage and tenant participation have expanded. Activities have accelerated with the appointment of a
site Administrator to coordinate stabilization and revitalization efforts. Most residents interviewed at
Jeffries Homes expressed a belief in the positive value of working together to solve neighborhood
problems.

The Revitalization Plan further needs to articulate who will live at Jeffries Homes in the future. Such
a determination needs to reconcile "market" conditions with the feasible, competitive position of Jeffries
Homes as a viable neighborhood in which to live. Such a determination is bound to be contested, but
once settled, will serve as a critical guide to planning efforts.

The HOPE VI Revitalization Plan for Jeffries Homes remains unfinished. A revised and supplemented
Revitalization Plan is expected to be completed in February 1996. The original plan for services,
completed in April 1993, was revised in November 1994. Since that time, support and community
service programs have started on-site.

Slow implementation is attributable to several factors. Eight months were needed to negotiate a grant
agreement between DHD and HUD that provided for the revision of the original proposal. Four months
were needed to issue a request for proposals (RFP) for a Program Coordinator and to select a finalist.
Five months were needed to negotiate and execute a contract with the finalist. Eight months will be
needed to complete basic schematic designs and the final Revitalization Plan.

DHD remains plagued by severe management problems that over time have contributed to the severe
decline of Jeffries Homes and now constrain revitalization efforts. DHD is the critical linchpin to
sustained revitalization efforts through the HOPE VI Program that are without recent precedent. A major
departure from past management practices needs to occur if revitalization efforts are to succeed.

Although more interest tends to focus on the potential outcomes of the Revitalization Plan, sufficient
attention must be devoted to the establishment of reliable processes through which problems are explicated
and critical decisions are resolved. Simultaneous attention must be devoted to pursuits that will
strengthen the competence of collaborators to meet new responsibilities and to assure the central
involvement of Jeffries Homes residents. Such omissions have crippled past revitalization efforts, often
undertaken without the benefit of compliance to a strategic plan.

Support and community service programs have been established at Jeffries Homes and seem well
received. Service providers were selected without the benefit of a comprehensive assessment of service
needs and neighborhood resources. Strategic plans need to reexamine service priorities and further

The success of the HOPE VI Program at Jeffries Homes is further contingent on sustained resource
acquisition. The maximum allowable grant under this program will enable renovation or reconstruction
of about 25 percent of the units at Jeffries Homes. About 45 percent of the units at Jeffries Homes are
without committed comprehensive modernization funds. Emergent outcomes will be pivotal to the further
stimulation of capital investments in Jeffries Homes and the resolution of what to do with high-rises that
are seen as monuments to blight. Such outcomes will be further contingent on the establishment of "bona
fide" competitive bid processes for construction, management, and service contracts. Market
uncertainties underscore the need for the final Revitalization Plan to stress the cultivation of material and
human resources indigenous to Jeffries Homes and its immediate neighborhoods.
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evaluate how funded service providers will reduce their reliance on HUD funds and sustain operations
with the anticipated expiration of program funds in 2000.

Jeffries Homes’ central location within Detroit is a positive attribute. Jeffries Homes is located within
the Empowerment Zone. In effect, it remains to be seen whether such an influx of resources can reverse
four decades of severe decline and impoverishment at Jeffries Homes and within its immediate
neighborhoods. Such efforts will be subject to broader social, economic, and political forces. The extent
to which Jeffries Homes and Empowerment Zone revitalization efforts are linked could rest on the
structures of the planning bodies for each of these efforts and their connective links. Those links have
yet to be enacted.

Most Jeffries Homes residents will base their expectations for future change on their impressions of past
change. A shift from pessimistic to optimistic expectations starts with planning processes that attempt
to understand the problems of Jeffries Homes through the perceptions of its residents and that resist the
application of generic prescriptions. The "tenor" of such processes at Jeffries Homes will presage the
outcomes of the Revitalization Plan.
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TABLE 1 - Comparative Survey Response Rates

COMPLETED INTERVIEWSCURRENT HOUSEHOLDSSECTION
12210Jeffries East
13258
7280
9173

41(100%)921TOTAL

COMPLETED INTERVIEWSCURRENT HOUSEHOLDSGENDER
12Male 375 (38.1%)

Female 609 (61.9%) 29
984 (100%) 41TOTAL

HOUSEHOLD STATUS CURRENT HOUSEHOLDS COMPLETED INTERVIEWS
Senior 337 (34.3%) 23
Non Senior 646 (65.7%) 18
TOTAL 983 (100%) 41 (100%)

TELEPHONE SAMPLE INTERVIEWS RATE
YES 55 32 58%
NO 45 9 20%
TOTAL 100 41 41%

Jeffries West-S
Jeffries West-N
Middle Section

(22.8%)
(28.0%)
(30.4%)
(18.8%)

(56.1%)
(43.9%)

(29.3%)
(70.7%)
(100%)

(29.3%)
(31.7%)
(17.1%)
(21.9%)
(100%)



TABLE 2 - Demographics: DHD and Jeffries Homes.

Jeffries HomesDHD

1, 657Total Population 8,966

African-American 98%99%

60% 57%Female

68% 61%

56% 64%

Households With Children 32% 27%

Households With Children:
90%

Age Distribution: Residents

Tenant Profile Report, June 14, 1995.DHD,SOURCE:

Tenant and Family Members List - Jeffries Homes,

Households:
One Member

Female Headed
Households

Female Headed
Male Headed
Male-Female Headed

Source: HUD, Multi-Family Tenant Characteristic System Extract,
March 1993.

4
17
61

9%
23%
48%
20%

9%
24%
47%
20%

91.8%
3.6%
4.6%

0 -
5 -
18
62 +

Source: DHD,
April 1995.



TABLE 3 - Household Income: DHD and Jeffries Homes.

Jeffries HomesDHD
Mean Income:

Median Income:

91%

40%

61%

12%
Sources of Income

Combined Sources 56% 44%

SOURCE: DHD, Tenant Profile Report, June 14, 1995.

Data not available for Jeffries Homes.

Percent of Families
Below Poverty Line
Percent of Families
< $5,000 Income
Percent of Seniors
Below Poverty Line
Percent of Seniors
< $5,000 Income

Total
Families
Seniors
Public Assistance +
Public Assistance -

Total
Families
Seniors
Public Assistance +
Public Assistance -

5,760
5,520
5,954
5,508
5,796

7,045
6,817
7,427
5,713
7,312

40%
21%
41%
34%
17%

5,664
5,904

5,664
5,508
5,904

6,240
5,756
7,120
6,174
6,250

31%
31%
36%
39%
7%

AFDC
General Assistance
Social Security
SSI
Earned Wages

Source: HUD, Multi-Family Tenant Characteristic System Extract
March 1993.



TABLE 4 - Duration of Residence at Jeffries Homes

Distribution of Length of Residence at Jeffries Homes
Period in Years Percentage

Mean Duration of Residence (in Years)

@ Jeffries Homes @ Current ResidenceSECTION:
Jeffries East 8.75 2.39
Jeffries West South 11.22 8.54

MiddleJeffries West 13.44 11.59
Jeffries West North 6.44 6.15

9.83 7.29TOTAL

Current Tenants - Jeffries Homes,

2
5

10
20

29.6%
24.5%
11.2%
17.8%
16.9%

0
2 +
5 +

10+
20+

SOURCE: DHD, Statement Ledger:
April 1, 1995.



- "Current" Vacancies at Jeffries Homes *TABLE 5

VACANCIES RATETOTAL UNITS

SECTION:

57.4%1,2372,154TOTAL

BEDROOM (BR) TYPE:

TOTAL 2,154 1,237 57.4%

BUILDING TYPE:

TOTAL 2,154 1,237 57.4%

Jeffries East
Jeffries West-South
Jeffries West-Middle
Jeffries West-North

Row House
Low Rise
Mid Rise
High Rise

* SOURCE: DHD, Statement Ledger: Current Tenants - Jeffries Homes,
April 1, 1995.

1 BR
2 BR
3 BR
4 BR

71
1,740

291
52

284
144
282

1,444

252
458
888
556

44
75

208
910

42
285
630
280

15.5%
52.1%
73.8%
63.0%

23.9%
63.9%
34.4%
17.3%

16.7%
62.2%
70.9%
50.4%

17
1,111

100
9



TABLE 6 - Crime Index Trend *

DETROIT
1993 19941992 % CHANGE19911990

125,325 127,078 117,233 122,328 121,824 -2.8%TOTAL

DPD PRECINCT 3
1991 1992 1993 1994

594 499 547 823 961 +38.2%TOTAL

DPD PRECINCT 13
1992 1993 19941991

1,434 1,3451,351 1,167 -0.4%1,399TOTAL.

■

582
1,657

13,010
12,498
26,063
41,139
30,376

20
33

233
213
123
292
112

615
1,427

13,569
12,649
26,059
44,019
28,740

13
26

204
200
181
357
97

3
5

49
44
80

136
94

503
1,225

12,194
12,412
22,048
41,407
27,344

3
19

206
156
130
323
97

3
15
67
70
95

111
75

579
1,189

13,591
12,998
23,092
42,818
28,061

8
12

229
226
133
312
118

3
6

125
110
173
168
90

542
1,116

12,772
13,038
22,156
42,631
29,569

4
13

186
215
115
320
106

7
19

134
183
169
210
93

Homicides
Rapes
Robberies
Assaults
Burglaries
Larcenies
MV Theft

Homicides
Rapes
Robberies
Assaults
Burglaries
Larcenies
MV Theft

Homicides
Rapes
Robberies
Assaults
Burglaries
Larcenies
MV Theft

8
8

66
42

122
127
89

-6.9%
-32.6%
-1.8%
+4.3%

-15.0%
+3.6%
-2.7%

-60.0%
-60.6%
-20.2%
+0.9%
-6.5%
+9.6%
-5.3%

* SOURCE: Detroit Police Department.

-12.5%
+137.5%
+103.0%
+335.7%
+38.5%
+83.0%
+4.5%

(Excludes arson statistics).
Percentage increase or decrease between 1990 and 1994.

- SCOUT CAR AREA 6.
1990

SCOUT CAR AREA 4.
1990

(Includes Jeffries East).
% CHANGE

(Includes Jeffries West).
% CHANGE **



TABLE 7 - DPD Housing Support Section Data, 1-95 to 6-30-95.
ARRESTS:

PART 1 CRIMES ARRESTED FOR:

Total Arrests Part 1 Crimes 154
PART 2 CRIMES ARRESTED FOR:

Total Arrests Part 2 Crimes 636
JUVENILES DETAINED: 20
TOTAL ARRESTS: 993
REPORTS SUBMITTED:

MISCELLANEOUS:

Felony-
Misdemeanor

Prisoners Transferred
Autos Recovered
Autos Recovered (Occupied)
License Plates Recovered

Personal Complaint Reports
Motor Vehicle Accidents
Missing Reports

997
0
0

0
110
62
6

47
134

2
51

115
36

247
5

457
412

2
1
0

21
41
8
2

65
11
0
0
3

Weapons
Narcotics
O.U.I.L.
Driving Law
T.W.
N.O.P.
Other
MDP 0/100

A.W.I.T.C.M.
Murder
Rape
Robbery-
Assaults
Burglary
Larceny
MV Theft
U.S. Code
U & P
Arson
Kidnapping



Ill 111

1-1-95 to 6-30-95.TABLE 7 - DPD Housing Support Section Data,
3,532TOTAL ORDINANCE VIOLATIONS ISSUED:

MISCELLANEOUS INFORMATION:

INVESTIGATIONS:

PERSONNEL INFORMATION:

Subtotal: Supervisors 8

Subtotal: Police Officers 40
VEHICLES ASSIGNED:

Total Vehicles 10

SOURCE: Detroit Police Department Housing Support Section.

Marked Patrol Unit
Unmarked Patrol Unit

Police Officers Assigned to Patrol
Supervisors Assigned to Patrol

Inspectors
Lieutenants
Sergeants

Total Personnel Assigned
Total Personnel Assigned Out

Persons
Autos

Value of Property Recovered
Miles Traveled
Radio Runs
Temporary Details

34
6

48
0

9
1

1
1
6

7,549
3,679

$670,070
93,595
1,158

13,362



TABLE 8 - Chronology of Events

HUD HOPE VI Program NOFA puolished.JANUARY 1993

JANUARY 1993

Revised HUD HOPE VI Program NOFA published.MARCH 1993

MAY 1993

DECEMBER 1993

Dennis Archer takes office as the Mayor of Detroit.JANUARY 1994

JANUARY 1994

FEBRUARY 1994 the

AUGUST 1994

DECEMBER 1994

DECEMBER 1994

FEBRUARY 1995

A settlement is reached between DHD and squatters at
Jeffries Homes.

Technical assistance contracts awarded to On-Site
Insight to prepare DHD HOPE VI Program applications
for Jeffries Homes and Parkside Homes.

HUD announces HOPE VI Program grants awards to DHD.
Parkside Homes receives a planning grant. Jeffries
Homes receives an implementation grant.

Betty Turner takes office at the Director of
Detroit Housing Department.

DHD HOPE VI PROGRAM applications are submitted to
HUD.

DHD appoints the first Administrator to oversee the
coordination of HOPE VI Program activities at
Jeffries Homes.

A HOPE VI Program grant agreement is reached
between DHD and HUD that provides for a revised and
supplemented Revitalization Plan for Jeffries Homes.

Detroit receives federal designation as an
Empowerment Zone. (Jeffries Homes and parkside Homes
are located within the Empowerment Zone).

Revision of the support and community service plan
under the HOPE VI Program at Jeffries Homes is
completed.



FEBRUARY 1995

MARCH 1995

Tenant council elections are held at Jeffries Homes.APRIL 1995

MAY 1995

Relocation efforts begin at Jeffries Homes.JUNE 1995

JUNE 1995

JUNE 1995

andis betweenexecuted TTRJUNE 1995 DHD

fromJULY 1995

100% reoccupancy is achieved at Jeffries East.JULY 1995

AUGUST 1995 DHD Director Betty Turner, announces her intention to
resign, effective at the end of September 1995.

Agreement on a new Memorandum of Agreement between
DHD and HUD is announced.

DHD requests $11 million in amendment funds for its
HOPE VI Program at Jeffries Homes.

HUD announces its intent to form an oversight
committee to oversee DHD.

The first Administrator to oversee the coordination
of the HOPE VI Program at Jeffries Homes resigns. A
successor begins work.

A contract
Associates.

DHD selects TTR Associates as the HOPE VI Program
Coordinator to oversee the design and implementation
of the revised Revitalization Plan at Jeffries
Homes.

TTR Associates receives a "notice to proceed"
DHD.
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Detroit Police Department - Precinct 3

Jeffries West is located in Scout Care Area 4-D.
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Jeffries East is located in Scout Car Area 6-A.
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Study of 1990 Census Data: Preliminary Findings
Jeffries Homes and Surrounding Neighborhood



Jeffries Homes: Study Area Block Groups
1990 Census Data
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1990 Census Data
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Jeffries Homes: Median Home Values
1990 Census Data
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Vacant Units: Percent
7990 Census Data
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The Ellen Wilson Dwellings are currently vacant and distressed. The development was built in 1941 on
the site of the Navy Place Slums, replacing inadequate alley dwellings occupied by the poor. Located
in the Capitol Hill Historic Neighborhood, the Ellen Wilson Dwellings over the years have become
increasingly isolated from the rest of the neighborhood. The Capitol Hill Neighborhood is characterized
by row and townhouses facing the street, while the Ellen Wilson Development consists of 13 two-story
concrete block and brick facade buildings that face inward. In addition to being architecturally distinct,
the Ellen Wilson Dwellings were occupied almost entirely by low-income African-Americans, while the
rest of the neighborhood is mixed by race and income. Exacerbating these differences is an expressway
that runs south of Ellen Wilson. South of the expressway are 2 other public housing developments and
several industrial facilities. Though connected by a few underpasses, residents describe the expressway
as "the Great Wall of China," serving as a social barrier between the north and south parts of the
neighborhood.

The plan developed by the Ellen Wilson Redevelopment Corporation and the District of Columbia’s
Public Housing Authority offers an original, thoughtful, many-faceted plan for redevelopment. The
guiding principle for the plan is the mixed-income concept. Architecturally, the new development will
be consistent with the neighborhood, and mixed income housing is designed to break the social barriers
that exist between Capitol Hill neighbors. The plan is holistic, involving physical redevelopment,
community services, economic development, and new management and maintenance plans.

Demolition of the existing structure has not yet begun, but abatements are well under way, and the site
has received Historic Preservation approval. While this case study is therefore limited, we emphasize
the economic and community context of the Ellen Wilson project. We provide evaluation criteria that
will ensure appropriate and creative measures of redevelopment. These criteria include social integration
with the Capitol Hill neighborhood and improvement in residents’ quality of life. Most importantly, we
include ethnographic material emphasizing residents’ perceptions and experiences of home and community
in the Capitol Hill neighborhood. Interviews and case studies provide essential insight into the success
or failure of social integration and neighborhood stability expected as a result of mixed-income
development. The redevelopment of the Ellen Wilson Dwellings should provide safe, affordable, and
pleasant housing for Washington’s low-income citizens.

Residents were vacated from Ellen Wilson in 1988. They left a development that was severely troubled.
The District of Columbia’s Public Housing Authority was ranked the worst housing authority in the
country. To correct a cumbersome and inefficient bureaucracy that did not serve residents well, DP AH
has recently gone into receivership under David Gilmore and now operates separately from the city as
the D.C. Housing Authority. Gilmore is the third chief of the housing authority since 1992, when Ellen
Wilson was selected by HUD to be a HOPE VI site. Poor management and leadership turn-over caused
residents of Ellen Wilson to suffer prior to 1988, and the resolution of these issues has delayed HOPE
VI redevelopment efforts. Currently plans are proceeding expeditiously under the Alternate
Administrator, McHenry/TAG Associates.
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Editor’s Note: In general, this case study should be seen as a baseline through May 1995. A number
of events have occurred at the site since that time, some of which are included as footnotes. A future
report will capture changes and events that have occurred since that time.

During and after the Civil War, refugees from slavery and the South streamed into a city that desperately
needed their labor but was ill-prepared to house them. Many moved into inner-city alleys close to
available employment. Property owners, watching their land values escalate, built row housing at the
rear of their lots facing those alleys, and the alley population soared in size and density. Washington has
suffered ever since from inadequate, crowded, and unsanitary housing for the poor.

Citizens’ reform movements to eradicate the alley dwellings and provide low-cost housing for the city’s
poor were active in the city beginning in the 1890s. They faced many obstacles, including the racial and
class misperceptions of some of their elite leadership, who saw only squalor in alley communities. In
the 1890s, for example, The Washington Star ran a series of exposes of terrifying social conditions under
such moralistic titles as "Among the Hoodlums." Howard Gillette quotes from one, titled "A Sad
Picture:"

In a filthy back yard, a disease breeding hole, someone had at some time put up some boards in
such a manner as to give a poor imitation of a very poor cow shed. In that three people lived
after a fashion. The floor sagged as one walked over it. The dirt was so thick everywhere that
nothing short of a shovel could ever have made any impression. The room was perhaps eight
by ten feet square, for there was only room there. In it was a bed, covered with a dirty tick and
without a vestige of bed clothes. Close by the bed was a little stove that was all but falling apart.
One tiny pane of solid glass let in a little of the sunlight that was making the outside world
glorious. On the bed sat a young colored woman. She was clad in the scantiest manner. The
waist of her dress was of torn calico and open wide that she might nurse a little brown baby,
showing that there were no other garments beneath. A more miserable picture one could not
imagine. The shanty fairly reeked of despair.

Reformers were concerned over such public health hazards as typhoid, tuberculosis, and diphtheria,
especially since many wealthier citizens’ servants resided in the alleys and might bring germs into their
homes. Many worried that "back alleys were often filled with vicious classes of people of unclean habits
over whom it was impossible to exercise proper police or sanitary regulation." These portraits of the
alley poor tainted proposals for new policy: until the 1940s reform efforts emphasized implementing
stricter housing codes and tearing down alley dwellings. In 1892 the House of Representatives prohibited
the erection of new alley houses less than thirty feet wide and not equipped with sewers and water mains.

One exception to the emphasis on regulation and eradication came from the housing reform efforts led
by the Women’s Anthropological Society, in cooperation with the Board of Trade, the Civic Center, and
a central relief committee. In 1897 WAS tried to generate interest in alternative housing for the 50,000
alley residents, and formed the Washington Sanitary Improvement Company, a privately-financed housing
corporation whose goal was to increase the supply of affordable housing. Their intent was to rehouse
the "better class" of alley dwellers in improved housing, so that their houses could be rented by "the next
grade," and so on until the "bottom of the ladder" was reached. With little funding, they built row-type
flats clustered compactly by groups of households. These flats offered perhaps the only decent and
affordable housing for low-income Washingtonians for many years, operating with no vacancies and a
waiting list. Limited dividend corporations such as this were inadequate for the massive job at hand.
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Until the New Deal, the housing reform movement was composed of volunteers. Their alley dwelling
eradication efforts were hamstrung by their inability to provide relocation housing. They needed
government assistance, especially because they faced massive opposition from home builders, realtors and
property owners, who saw the District as an arena for fighting the national battle against public housing.
But the federal government in the early 20th century was more concerned with the aesthetic concerns of
revitalizing the city’s monumental core. The first thirty years of this century thus brought many triumphs
in creating a beautiful monumental city, but its social problems were neglected.

Reformers hammered effectively on the hypocrisy and inconsistencies of building "marble palaces" while
the poor suffered a "house famine," "in the shadow of the Capitol". In 1901 Charles Weller, executive
secretary of the Associated Charities of Washington, termed the dilapidated alley houses that
honeycombed the inner city "the saddest blot on our national capital," and pleaded with the Senate Park
Commission to look beyond the mall and consider the needs of Washington’s poorest residents. The
Commission noted that the Capitol was in fact surrounded "by private buildings, many of them of the
most squalid character or by neglected stretches of land used as dumping grounds," but remained silent
on the problem of the alley dwellings. By 1909 a consistent theme had emerged: "human pestholes" had
no business next to the shining dome of the Capitol. Alley dwellings were particularly problematic blocks
from the Capitol. "Louse Alley" was only three blocks away, and "Navy Place," considered "one of the
most sordid alleys in the city," sat on the site of the Ellen Wilson, Arthur Capper, and Carrolsburg
Dwellings today. Revisionist historians have since focused more on the community life of the alleys,
which relied on high levels of social interaction face to face contact to order a potentially chaotic social
world. Photographs and first-hand accounts reveal deeply rooted cultural and religious practices, close
extended families, and rich public life. Reformers’ inability to see anything positive about the alley
communities at the time, and their focus on squalor, may have guided their emphasis on demolition rather
than relocation and construction. However, they did attract passing attention from Jacob Riis, Theodore
Roosevelt, Ellen and Woodrow Wilson, Eleanor and Franklin Roosevelt.

Ellen Wilson herself, moved by reformers’ pleas, became active in the alley reform movement, leading
a growing stream of other prominent women into back alleys and ultimately gaining President Wilson’s
attention. Her deathbed request to eliminate the alley nuisance in August 1914 provoked a stringent act
calling for the demolition of all alley dwellings by July 1918. Diverted by World War I, the government
never carried it out.

After 1920, John Ihlder led the city’s housing reform movement. In 1934, he organized the Washington
Housing Association, with Eleanor Roosevelt as Honorary Chair, inspiring Senator Arthur Capper to
introduce legislation establishing the first local housing authority in the country, the Alley Dwelling
Authority (ADA), with powers to condemn property and convert alley dwellings to some undetermined
use consistent with community development. In a modest beginning, the ADA received $500,000 to
purchase 14 "slum squares," built moderate housing for 112 families on 5 of them, garages, a repair
shop, and a parking lot on another 5, and sold the rest. In 1935 the Public Works Administration
provided funds to build 2 housing projects, 1 for whites and 1 for blacks; only the latter, Langston
Terrace, was constructed, on Benning Road NE. In 1937 the United States Housing Act established the
United States Housing Authority to make loans for constructing low-rent housing and subsidize rent.
Washingtonians lobbied actively for converting DCADA into the equivalent of a state housing authority
so that it could participate in this program, and with Title II of the Alley Dwelling Act, it received that
right. The DCADA then constructed several low-rent housing projects, including Ellen Wilson, for
whites, And Arthur Capper, for blacks, in 1941. Their segregation was consistent with USHA and
NCHA policies to "not mix different races in a housing project," and "seek to provide housing for each

Yet as long as housing was considered a private responsibility, these corporations combining Christian
charity and market forces was the only option.
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By the early 1960s, Capitol Hill had become one of Washington’s most desirable neighborhoods. Many
who moved in to renovate the attractive rowhouses also brought a "Peace Corps spirit," expressed in such
efforts to build a community swimming pool near Eastern Market and the Great Rat Purge of 1963.
However, between 1960-65 the two census tracts next to the Capitol gained 1100 whites and lost 1100
blacks, inevitably dividing the community and spurring conflicts that continue to this day. During the
1960s and 1970s Washington witnessed a strong tenants’ rights movement, with more involvement from
less affluent and more diverse citizens, and more militant tactics: many rent strikes in public housing,
the beginnings of limited Home Rule, the immersion of the NCHA into the Department of Housing and
Community Development, and by 1978, the end of real housing initiatives or reform.

The New Deal also brought a harsh housing crunch to the central city. As government expanded, more
residents were displaced. The expansion of the Navy Yard was particularly disruptive on Capitol Hill.
Emergency wartime housing also replaced existing housing. The problem was that until the 1960s,
bringing the fall of restrictive covenants, and white suburban flight, residents had nowhere else to go,
crammed inside the city’s segregated downtown Black Belt. In addition, the government’s Redevelopment
Land Authority (RLA) eyed downtown real estate: if alley dwellings were eradicated, more upscale
housing could be built for the burgeoning federal government’s workers. In 1947 the RLA proposed,
for example, relocating all black residents far south of the Anacostia River, a project narrowly defeated
by Congress. Even after funds were made available for construction in 1949, location was a problem.
Nonetheless, projects constructed by NCHA were met with great optimism, welcomed as temporary
measures to ease residents through difficult circumstances and into the middle class.

race on sites already occupied by that race." These early projects might have been more effective without
a minimum income requirement and their adherence to segregationist policies, but they were constrained
in part by administrative and judicial roadblocks and in part by massive opposition from the White
Citizens’ Councils, who resisted black residents in their neighborhoods, and national associations of home
builders and realtors who did not want the government in the housing business.

Many things have changed since the earliest struggles over public housing, but this history still holds
important lessons. The ways the non-poor imagine and characterize the poor have important implications
for how they conceptualize housing policy. If residents are pathologized, more punitive measures may
result. It is believed that concern with achieving a high level of mixed-income residents may discriminate
against people that are in serious need of housing, yet they may not be able to meet some criteria and will
be ineligible for housing. This is seen in the 1890s, when the press described the poor as an unsanitary
and contaminating group of people. Reform was left to the initiative of volunteers and charity
organizations, who did not have the resources or the political clout to eradicate slum dwellings. Nation^
political struggles continue to erupt in Washington as competing viewpoints seek to rehabilitate, demolish,
or otherwise change the housing conditions of the poor. The Ellen Wilson/Hope VI project will take

World War II, by increasing jobs, eased the housing crisis for working-class Washingtonians, but it also
diverted housing reform efforts, with most federal resources aimed at emergency housing for soldiers,
and ADA resources targeted for black wartime workers. Efforts to eliminate alley housing were again
stalled. In 1943, however, the ADA and the National Capital Housing Authority waged a fierce
campaign to save itself from the elimination proposed by the White Citizens’ Councils and the National
Home Builders Association, who argued that it had gone far beyond its reach. After World War II,
except for token public housing for a tiny portion of the 25,000 residents displaced by redevelopment in
Southwest Washington, the authority used postwar urban renewal funds to build housing east of the
Anacostia River, where there was more open space and segregation was not so firmly established. Public
housing remained segregated until 1952, and the alley dwellings were not eradicated until 1955, in
conjunction with the redevelopment of Southwest Washington.
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place, like earlier projects, "in the shadow of the Capitol," for the devastated development lies just blocks
from the power, affluence, and opportunity it represents.1

According to 1991 HUD Multifamily Tenant Characteristics System data, DP AH family households were
slightly larger than the national average (3.25 vs. 3.11 persons per household). DPAH family households
were not as poor as the national public housing family household: 68 percent of DPAH’s non-elderly
households were below poverty level compared to 82 percent nationwide. DPAH’s elderly households,
however, were poorer than the national average: 60 percent below poverty level compared to 52 percent
as the national average.

D.C. Housing Authority (formerly Department of Public and Assisted Housing or
DPAH) Overview

’ See Borchert, Jerome S. Paige and Margaret M. Reuss, "Safe, Decent and Affordable: Citizen Struggles to
Improve Housing in the District of Columbia, 1890-1982,” University of the District of Columbia: Studies in D.C.
Histoiy and Public Policy Paper #6, May 1983; U.S. Department of Housing and Urban Development, 1992.

In 1988, the Department of Public and Assisted Housing took on a new name and separated from the
Department of Housing and Community Development. Between 1988 and 1995 DPAH administered the
District’s public housing program, Section 8 Leased Housing program, and the Tenant Assistance
Program. DPAH had to obtain approval for all major decisions from the Mayor’s Office, from the
District’s City Council, and from its Resident Advisory Board. Today, the renamed D.C. Housing
Authority manages 11,967 units in 60 developments and over 300 scattered sites. 30,000 people rely on
DCHA for homes, and 15,700 families are currently on waiting lists for public and subsidized housing.
The housing stock consists of mostly low-rise developments contained in relatively small areas.

Tired political rhetoric glosses DPAH’s problems as "poor management." By itself, this standard
explanation tells us little. To be more illuminating and precise, we rely heavily on Special Master James
Stockard’s report to Judge Steffen Graae, which is thorough and thoughtful and rests on months of
visiting public housing sites and examining DPAH operations. To Stockard, DPAH’s problems appeared
to lie mostly in its convoluted relationship to the city government. Until recently, unlike many other
housing authorities, it was not independent. The Mayor of the District of Columbia appointed the
Director, and over at least the last 12 years this has been a political patronage job, characterized by high
turnover and uneven talent. Directors changed with each election, and in between elections for clearly
political reasons. DPAH had 13 directors in 16 years, with length of tenure ranging from 19 days to 35
months.

Conflicting visions and quick-changing priorities and goals made improvements impossible to sustain.
Even the well-regarded Robert Jenkins (described by Stockard as "honest, hard-working, bright . . .
committed . . . and loyal," and by Superior Court Judge Steffan Graae as "courageous, intelligent, and
forthright") lacked public housing experience. With each new director, DPAH staff had to begin again,
learning new procedures and standards. This lack of continuity became a standard excuse for not doing
the job. Many employees were unwilling to commit themselves to the guidelines of ever-changing
directors, because they believed that the signals kept changing, or that disciplinary action was impossible,
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DP AH personnel, although not paid by the city, had to submit in the name of fairness to the city’s cost
saving measures in the form of RIF’s, furloughs, and job consolidations. Unpaid leaves appeared absurd
to Stockard in the face of "the overwhelming vacancy, repair, routine maintenance, intake and general
management tasks facing DP AH," and raised compelling questions of "fairness" to the residents of public
housing.

In addition, DPAH had to do most things twice. After September 30, 1993, when the city severed
financial ties with the department, it received all its operations subsidy from HUD. HUD also provided
$25 million in capital improvements funds each year and held a "mortgage" on all DPAH property.
DPAH thus had to comply with HUD’s regulatory and reporting requirements. But it had to meet the
city’s regulations as well, which buried staff in redundant paperwork and left little time for direct services
to residents. DPAH had to prepare two budgets for two different amounts on two different sets of forms,
creating confusion and opportunities for corruption. HUD deposited money to the city, which wrote all
checks to the agency upon request. DPAH staff had trouble learning how much interest DPAH funds
earned while on deposit, information that HUD required, or ascertaining that the interest was being used
for public housing at all. DPAH could therefore not comply with HUD auditing requirements because
it did not have the necessary information.

or that any commitment they made to a new path might be cut short by yet another change in leadership.
The department desperately needed dedicated and professional senior and middle management staff.

Managers described to the Special Master five different approaches to rent collection. The department
collected only 82 percent of rents due each month. The department also failed to collect about $11
million in overdue rents and other tenant charges. 5,000 of the city’s 9,000 public housing leaseholders
were behind in their rents by an average of five months. Few had rental repayment agreements and most
could not repay the rent even if there were an agreement. The department counted as an asset $5 million
in receivables from residents who no longer lived in public housing and were unlikely to pay. They
lacked a system for writing off such bad debts and thus nurtured an inflated sense of operating reserves.
DPAH had conducted its last systematic inspections in the fall of 1991, which generated 50,000 work
orders, with 30,000 still outstanding in 1994. There were no procedures for handling emergency, routine
or preventive maintenance. The maintenance staff responded to residents’ requests whimsically and
erratically. Special vacancy teams operating on overtime had to refurbish vacant units. There was not
a systematic approach to modernization that included resident participation, priority setting, and
procedures for executing plans.

Even systems that worked well, such as the information gathering and presentation procedures for
tracking waiting list applicants and unit vacancies failed to work because staff did not use the systems to
actually fill vacancies, and indeed operated with three different vacancy-filling procedures in six months.

DPAH had to comply with numerous, conflicting city and federal statues and regulations regarding
contracting services and procuring equipment and supplies, confusing staff and occupying needless time
and energy.

Routine systems were not in place. There were no regular staff meetings, no regular reporting
procedures, no staff training or evaluation programs, and only a murky and awkward Grievance process.
There were no funds for resident services and no partnerships with other nonprofit organizations that
might fill the gap or help create alternative housing for people in trouble. The department had no way
to resolve a major contradiction in its operations: creating housing options for those whom its screening,
rent collection, lease enforcement, and eviction procedures might force out of current public housing.
Its inability to deliver services to residents angered and alienated many of them.
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Operating at a deficit of nearly $7 million in 1993, the department faced virtual bankruptcy. Its operating
reserves, which HUD requires to compose 20 to 50 percent of its budget, were barely 4 percent of annual
expenditures.2

Without slighting the internal management problems in the agency, no examination of public housing can
ignore the political and economic context in which the authority must function. Like other cities,
Washington shoulders many social welfare responsibilities. However, here the city must manage state
and county tasks: operating schools, hospitals, the Department of Motor Vehicles, and welfare—entirely
on its own. These projects are very expensive; the federal payment is inadequate; and the income-and
property-tax base has shrunk in recent years. In 1994, the city recorded a $335 million budget deficit
and was forced to borrow $146.7 million from the U.S. Treasury in June 1995 in order to pay its bills.
In addition, limited home rule, which took effect in 1975, brought about a cumbersome government,
reflected in the bureaucratic quagmire swallowing the housing authority. The District’s fiscal woes and
perceived bloated bureaucracy spurred legislation in the 103rd Congress to institute a presidentially-
appointed financial control board to reorder the city’s finances and restructure its government.

The department’s large legal staff of 12 attorneys worked in separate offices over a dozen blocks away.
They reported to the D.C. Corporation Counsel, served myriad other city agencies, and responded to
agendas set by many other parts of city government. DPAH’s legal workload of approximately seven
evictions per month did not seem to require 12 attorneys, especially since much of its legal work
(contracts, grievances, land transactions, and litigation) was handled by other staff or involved only
sporadic attention. Perhaps worst of all, attorneys faced severe conflicts of interest. Evicted tenants, for
example, were likely to move to shelters operated with DC funds. When the attorneys were successful
at securing evictions, therefore, their employer had to pay.

With a rating of 22.38 on HUD scales measuring housing authority performance, the city falls below the
passing rating of 60, and compares unfavorably with the 90 ratings attained by the nation’s best
performing authorities. DPAH has resided on HUD’s Troubled Authority List for over 16 years.
Federal officials ranked it the poorest performer in the nation. Of the 60 developments, DPAH
considered 10 to be severely distressed, requiring extensive physical and management treatment.

2 See the thoughtful "Initial Report and Recommendations to Judge Steffen W. Graae," by Court Appointed
Special Mater James G. Stockard, Jr., appended to the Case of Pearson v. Kelly, 92-CA-14030, January 10, 1994.

In October 1992, a lawsuit was filed on behalf of the 11,000 families on the public housing waiting list.
The suit alleged that the high vacancy rate and slowness to house those on the list constituted a violation
of federal law. After a study of the department’s operations between June 1993 and January 1994,
Stockard recommended several reforms, including clear management systems and evaluation criteria, a
Public Housing Advisory Committee, and severing many of DPAH’s ties to the city, including
exemptions from city regulations and an injunction not to remove the director without due cause and the
permission of the court. In addition, Stockard asked the court to make clear that all personnel actions
lay solely in the hands of DPAH’s executive director. He recommended that DPAH supervise its own
attorneys, who would focus more clearly on tenant screening, selection, and eviction, federal laws such
as the Americans with Disabilities Act, and court-related matters. His report resulted in an order that
the city not fire the executive director without due cause and the permission of the court. Judge Graae
found Mayor Sharon Pratt-Kelly unresponsive. In his words, she replied in effect: "the Court has no
business meddling in executive branch affairs; the Special Master doesn’t know what he’s talking about;
things aren’t really that bad; we can solve our own problems; stay out!" While her response certainly
appears unreasonable, it also reflects the city’s long and frustrating quasi-colonial relationship to the
federal government under home rule. Mayor Kelly then fired Executive Director Robert Jenkins,
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Jasper F. Burnette served as acting director of DPAH from the spring of 1994 until the summer of 1995.
During that time, the number of vacant units fell from 2,385 to 1,827, a new management team came
into place, a private consulting firm began to oversee the modernization office, and a better working
partnership with HUD began. Burnette supported a receivership.

On May 4, 1995, HUD Secretary Henry Cisneros announced that a court-appointed receiver would
assume total control of DPAH for at least 3 years. The receiver is David Gilmore, former executive
director of the Seattle Housing Authority. Receivership will end in three years, unless extended by the
D.C. Superior Court. Receivership may also be terminated should DCHA achieve HUD performance
ratings of 70 for 2 consecutive years or for 2 years in any 3-year period. In the meantime, the waiting
list for public housing in the District has grown to 15,000 families.

Though agencies sometimes seek service improvement because of court orders, this is the first time that
a department has been ordered to sever ties with the District’s city government. McHenry/TAG
Associates serves as Alternate Administrator (AA) for the Hope VI project.3

As of 1994 there were approximately 2000 units vacant because they needed repairs. Fully 20 percent
of the agency’s 11,967 units were vacant, against HUD’s standard of 3 percent. This represents an
increase of 416 vacant units since 1987. Turnaround time on vacant units averaged one year, against
HUD’s standard of 30 days.

$143.5 million in federal modernization funds and millions of renovation dollars went unspent. In 1991,
54 percent of the 11,796 units passed federal quality standard inspections. By 1992, just 19 percent
passed inspections.

In 1995 DPAH interim director Jasper Burnette, citing the agency’s success in guarding other housing
developments, awarded the Nation of Islam Security Agency Inc., a controversial contract to guard one
of DPAH’s developments: the Potomac Gardens housing developments on 12th and G street. The

According to residents, vacant units encourage crime and significantly affect perceptions of personal
safety. Also, crime and drug trafficking pose major security threats to public housing residents. DPAH
has received funds for safety services through HUD’s Public Housing Drug Elimination Program,
including $1.7 million in 1992 for DPAH’s Community Efforts Against Drugs program. Some property
managers address security concerns by organizing resident Security Councils, and organizing floor
monitors through resident councils. Residents of some projects organize such systems as "telephone
buddies." In some development sections, residents volunteer to look out for each other. One woman said
that a man in her building "takes care of things", doing small maintenance tasks and looking out for the
safety of residents. She said, "He’s not paid. No other buildings have someone like him." Residents
are creative and diligent in responding to their own needs, though with limited resources.

exasperating D.C. Superior Court Judge Graae, who ordered her to relinquish control of the agency to
a receiver. An appeal filed by the District was withdrawn in May 1995 after attorneys for the public
housing tenants and the administration of Mayor Marion Barry yielded to HUD mediation and agreed on
terms of the receivership.

3 See Vernon Loeb, 1995a, 1995b, 1995c, 1995e.
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emergency contract of $30,000 was initially awarded for a 2-week period beginning May second. This
contract was extended to June 17th. However, due to financial difficulties in the Nation of Islam Security
Agency, the extended contract at Potomac Gardens was then awarded to another bidder.

Improved security alone will not solve problems of crime, as volumes of research in Washington and
other cities demonstrate. Crime is exacerbated by the experience of youth in the District’s dilapidated
and resource-starved public schools, the lack of jobs, which pushes many into the underground economy,
and the War on Drugs, which pushes drug entrepreneurs into one another’s territory. Until government
and business address meaningfully the larger social and economic context of urban crime, punitive
approaches on their own will simply contribute to the shocking and skyrocketing incarceration rates for
African-American men, and increasingly women, that are now the highest in the world and have
prompted human rights protests from international organizations but have not deterred drug-related
crimes. While residents desperately desire and deserve to feel safe in their homes, effective jobs and
educational components to the Ellen Wilson Revitalization will do more to combat crime than increases
in arrests and incarceration.4

DP AH had no funds or real procedures to provide resident services. Under DCHA’s new receivership,
the ineffective Department of Resident Services was terminated. Its responsibilities were shifted to
Resident Initiatives Coordinators who work out of the Office of Communication and Resource
Development. Receiver David Gilmore believes that the agency should take a holistic approach to
residents’ lives and problems, but feels at the same time that DCHA cannot solve all those problems on
its own and must stress the provision of decent housing. The agency has stated that it wishes to
emphasize economic development and self-sufficiency. Resident councils are encouraged to monitor
developments and work with DPAH for funding. Resident councils are fairly autonomous, and
neighborhood involvement varies with the imitative of resident council leadership.

4 See Loeb, 1995d, 1995f. For the connections among schools, jobs and crime, see, for example, Adler, 1995;
Currie; Kozol, 1992; Reiman, 1995; Williams, 1988; Williams and Komblum, 1985.

A second major challenge consists of policy changes associated with the Republican-sponsored efforts to
exert more control over social programs in the city. In addition, public housing residents are endangered
by cuts in social programs and welfare reform measures. These measures could severely limit families’
anti-poverty effectiveness, including their ability to pay rent, and therefore the housing authority’s
resources. Reductions in families’ income could well increase crime, if younger members turn to the
drug business to bring in money. In addition, already scarce social services throughout the city are

The housing authority is adjusting to the new dynamic and promising receiver. Gilmore’s major
challenge is to improve the quality of life in the projects. Management, maintenance, and crime are
primary issues. Residents of Arthur Capper and Carrollsburg developments cite repairs as their most
urgent concern. Many told stories of slow response time, inadequate attention to emergency maintenance
needs, and infestation by rats, mice and roaches. Crime is a major concern. Some residents stay indoors
after 11 PM to avoid drug dealers. Residents feel that the recently increased police presence has
enhanced a sense of security, while at the same time it has created a different set of concerns and fears.
Some officers drive on the sidewalk of the closed-off street where children play and too close to where
residents are walking. Some officers also speed through the development. As well as deterring open
crime, the added police presence has added a new dimension to the fear many residents experience.
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Ellen Wilson has been vacant since 1988. Accurate resident profile statistics for 1988 are not available.
Qualitative investigation indicates that nearly all the residents were African-Americans with low incomes,
coinciding with the present characteristics of most DCHA residents. The principal source of income for
residents was public

Ellen Wilson is located north of the expressway and the remaining public housing, Arthur Capper and
Carrollsburg dwellings, are located south of the expressway, also socially isolated from the public housing
developments on the south side. There are underpasses connecting both sides of the freeway, these are
located on 4th, 7th and 8th streets. The geographic barrier formed by the freeway, however, limits
human interaction. A member of the Ellen Wilson Neighborhood Redevelopment Corporation (the CDC)
described the freeway as "the Great Wall of China," a physical and psychological barrier. A resident
of Arthur Capper said that she never walks north of the freeway and doesn’t know anyone who lives in
that area. Noise, traffic, and concrete form significant obstacles for walking or socializing between Ellen
Wilson and the other developments.

financially starved and shrinking, and may be less able to supplement DCHA resident services or assist
with community service plans for Ellen Wilson.

Construction materials include concrete block and brick facade. The buildings have no street frontage,
no protected interior spaces, and no demarcation of public and private places. They occupy 18 percent
of the 5-acre site, leaving over 4 acres as open fields. There is no parking available on site; and there
are no internal streets. One wide alley borders Ellen Wilson on the north. The design was counter to
housing already in the neighborhood, which was generally row-houses with street frontage and private
rear yards.

The interstate highway radically changed the nature of the Capital Hill neighborhood, and Ellen Wilson
specifically. As part of an integrated approach to urban renewal that created major highways to channel
traffic around city neighborhoods, Washington planners agreed in the 1950s that a circumferential
highway around downtown could be the linchpin of a revitalized central city. Only the Southwest leg of
the Inner Loop freeway was completed, however, due to fierce opposition from wealthier residents in
other parts of the city. In 1967, part of Ellen Wilson was demolitioned and residents were displaced to
make way for the Eisenhower freeway. The freeway also cut the Capitol Hill neighborhood in two,
dividing it between areas north and south of the freeway.

In response to the unsanitary and dangerous alley dwellings (see Exhibit 1), and in honor of First Lady
Ellen Wilson’s concern for the District’s poor, 203 units of the Ellen Wilson Dwellings were constructed
in 1941, with 90 percent funding from the United States Housing Authority, to house white residents,
while blacks would live in the Arthur Capper public housing development one block away (see Exhibit
2). The dwellings were erected on a site known as the Navy Place Slums, where residents lived in
inadequate shanties and alleys. The Ellen Wilson low-rise buildings contained 134 units in 13 two-story
structures (72 one-bedroom units, 34 two-bedroom units, and 28 three-bedroom units).
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Baseline Physical Condition2.3

Veleska Sparks reported that her unit was:

Crime in the Ellen Wilson Neighborhood2.4
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Within a year of the closing of Ellen Wilson in 1988, crimes against persons increased 58 percent, crimes
against property increased 15 percent, and overall crime increased 29 percent. In 1993, the incidence
of serious crimes in the Ellen Wilson area was 165 percent of the city average. D.C. Police Department
data indicate that in 1992 there were 22 crimes against persons and property reported at the abandoned
Ellen Wilson site. There were 25 crimes reported in the first four months of 1993.

In 1992, homeless Vietnam veterans began unauthorized renovation of the buildings, and after news
coverage of their push for productive use of the Ellen Wilson space, DPAH took steps to secure the
buildings from trespassers. Those steps included filling in the first-floor windows with bricks, and
running a chain link fence with razor wire around the entire development. The razor wire lies in 2-feet
high spirals along the ground, obviously endangering children or animals who venture near the bottom
of the fence. The fence is easily climbed, and there is a 20-foot opening at one point, allowing access
to the development by foot or vehicle (see Exhibit 4).

The DPAH Physical Needs Assessment of Ellen Wilson Dwellings in 1987 concluded that "the buildings
and systems are deteriorated with a degree of obsolescence beyond any further practical use." Problems
cited include cracked and broken walkways, ponding due to inadequate drainage, missing sections of
roofs, gutters, and downspouts, vandalized and removed doors, inadequate bathroom and laundry
facilities, and corroded pipes.

The buildings have been vacant since 1988, when physical conditions were so deteriorated that DPAH
relocated residents (see Exhibit 3). Residents described the dwellings as "uninhabitable." Stratford Byrd,
a member of the Ellen Wilson Resident Council, recalled that:

In 1988, the buildings were 50 percent occupied. Since that time, the buildings have been nearly
completely deteriorated. A small business owner across the street from the development said that in the
months after resident relocation he watched people climb through the windows of buildings and walk
down the street with appliances, wall and ceiling fixtures, and belongings left by residents.

assistance, supplemented by many with part-time work. Resident statements from 1988 suggest a high
level of dissatisfaction with building maintenance, and with the high incidence of crime and violence.

. . . without heat and hot water during the last four years. The boiler could not be repaired and
needed to be replaced. During the cold winter months, poor insulation caused icicles to form in
the apartment. There was a constant problem with mice and rats. Building maintenance was
poor and very slow. One of the units had a hole in the roof so large that you could see the sky.

The buildings suffered from inadequate ventilation. The heating system needed updating and the
radiators were not regulated properly. There were no laundry facilities and the basement areas
were unsanitary. The units only had one or two electrical sockets and all units needed updated
electrical systems.
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This photo shows a typical alley dwelling. The Ellen Wilson Dwellings were created in response to these
inadequate shelters. Both white and black families occupied these dwellings that were often made of
inadequate materials, including makeshift kitchens and yard toilets.
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Photo showing disrepair of the site, as well as the ineffectiveness of the fencing around the dwellings.
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2.5 Social and Community Services On-Site

Prior to its closing, Ellen Wilson had no social or community services on-site.

3.0 Community Context for Ellen Wilson

3.1 Overall Description

Ellen Wilson in the Capitol Hill Neighborhood3.2

The American University 14

The neighborhood offers the promise for true integration by race and income, a rare opportunity for
public housing residents who are often quite segregated. For this promise to be fulfilled, more affluent
residents of Capitol Hill must demonstrate tolerance, good will, and a commitment to live patiently and
openly alongside diverse neighbors, without excessive concern for their property values. Research on

While this perception does not hold true for all homeowners and other residents, it is a commonly held
position. The Capitol Hill neighborhood has been undergoing gentrification, now stalled, but still seen
in the new businesses on Eighth Street, and more starkly, in homes located on the same block as Ellen
Wilson that sell for up to $450,000 (see Exhibit 8), many of which have been purchased since 1986. The
Capitol Hill neighborhood is characterized by townhouses with high rates of ownership, and both the
architecture and lack of economic diversity in the Ellen Wilson Dwellings have contributed to its
stigmatization and separation from the rest of the neighborhood.

A land developer whose office faces Ellen Wilson on 6th Street said that the Ellen Wilson Dwellings have
"suppressed everything south of Pennsylvania Avenue." It has "always been a problem." He said that
property and rental values decline with proximity to Ellen Wilson. The residents of Ellen Wilson were
perceived as separate from the rest of the neighborhood, described by one Capitol Hill employer as "very
transient. There were so many of them, you could never identify individuals. For the most part, they
didn’t identify with the neighborhood.” Some Capitol Hill residents and employers who remember Ellen
Wilson when it was occupied remember it as a place swarming with police cars and "hordes of
people"—people who did not fit in with the rest of the neighborhood (see Exhibit 7).

Police and local shop owners report drug activity and violence in the vacant units, even after securing
the first floor with bricks. With ladders or stacks of discarded furniture, the open second floor windows
are easily accessible. The drug trade which began in 1985 increased even after 1988.

Though there are 3 north-south underpass linkages, the Eisenhower freeway is a significant social
boundary between the north and south parts of the Capitol Hill neighborhood. North of the Eisenhower
Freeway, the median home value is $240,000, and the average rent for a 2-bedroom apartment is $850-
950 per month. South of the freeway is a residential and commercial area including 2 other public
housing developments, Arthur Capper and Carrollsburg. The median income for the area south of the
freeway is lower, with a majority of the population living in public housing. Some of the northern
neighborhood residents would prefer not to share their neighborhood with the poor, desiring more
homogeneity by social class. Some believe that their property values would rise if the Ellen Wilson land
were used for upscale instead of subsidized and more affordable housing.

The Ellen Wilson Dwellings are bounded by Sixth and Seventh Streets, S.E. and G and I Streets S.E.
Part of the project was demolished several decades ago to make way for the Eisenhower Freeway. This
location includes prime real estate in the Capitol Hill neighborhood, which is designated as a D.C.
Historic District and is listed in the National Register for Historic Places (see Exhibits 5 and 6).
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A land developer whose office faces Ellen Wilson on 6th Street said that the Ellen Wilson Dwellings have
"suppressed everything south of Pennsylvania Avenue." It has "always been a problem." He said that
property and rental values decline with proximity to Ellen Wilson. The residents of Ellen Wilson were
perceived as separate from the rest of the neighborhood, described by one Capitol Hill employer as "very
transient. There were so many of them, you could never identify individuals. For the most part, they
didn’t identify with the neighborhood." Some Capitol Hill residents and employers who remember Ellen
Wilson when it was occupied remember it as a place swarming with police cars and "hordes of
people"—people who did not fit in with the rest of the neighborhood (see Exhibit 7).

Police and local shop owners report drug activity and violence in the vacant units, even after securing
the first floor with bricks. With ladders or stacks of discarded furniture, the open second floor windows
are easily accessible. The drug trade which began in 1985 increased even after 1988.

The Ellen Wilson Dwellings are bounded by Sixth and Seventh Streets, S.E. and G and I Streets S.E.
Part of the project was demolished several decades ago to make way for the Eisenhower Freeway. This
location includes prime real estate in the Capitol Hill neighborhood, which is designated as a D.C.
Historic District and is listed in the National Register for Historic Places (see Exhibits 5 and 6).

Though there are 3 north-south underpass linkages, the Eisenhower freeway is a significant social
boundary between the north and south parts of the Capitol Hill neighborhood. North of the Eisenhower
Freeway, the median home value is $240,000, and the average rent for a 2-bedroom apartment is $850-
950 per month. South of the freeway is a residential and commercial area including 2 other public
housing developments, Arthur Capper and Carrollsburg. The median income for the area south of the
freeway is lower, with a majority of the population living in public housing. Some of the northern
neighborhood residents would prefer not to share their neighborhood with the poor, desiring more
homogeneity by social class. Some believe that their property values would rise if the Ellen Wilson land
were used for upscale instead of subsidized and more affordable housing.

While this perception does not hold true for all homeowners and other residents, it is a commonly held
position. The Capitol Hill neighborhood has been undergoing gentrification, now stalled, but still seen
in the new businesses on Eighth Street, and more starkly, in homes located on the same block as Ellen
Wilson that sell for up to $450,000 (see Exhibit 8), many of which have been purchased since 1986. The
Capitol Hill neighborhood is characterized by townhouses with high rates of ownership, and both the
architecture and lack of economic diversity in the Ellen Wilson Dwellings have contributed to its
stigmatization and separation from the rest of the neighborhood.

The neighborhood offers the promise for true integration by race and income, a rare opportunity for
public housing residents who are often quite segregated. For this promise to be fulfilled, more affluent
residents of Capitol Hill must demonstrate tolerance, good will, and a commitment to live patiently and
openly alongside diverse neighbors, without excessive concern for their property values. Research on
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This photo gives us a view of the sealed first-floor windows. In this picture we can also see the open
gate, which calls into question the use of razor wire at the top and bottom of the fencing.
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These photo of Ellen Wilson from 1941 is taken from almost the exact location as the 1995 photo in
Exhibit 6 (next page).
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These photo of Ellen Wilson from 1995 is taken from almost the exact location as the 1941 photo in
Exhibit 5 (previous page).
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The Ellen Wilson Dwellings were designed to provide maximum light and space, in marked contrast to
the crowded alleys. Trees and grass were planted in open spaces, and parking spaces were provided
behind the dwellings. The open spaces were designed to facilitate communication among residents, and
to make the Ellen Wilson Dwellings a respectable part of the Capitol Hill Neighborhood.
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Here we can clearly see the disparity between the EllenWilson site and a home on the same block, in fact
it is on the adjacent lot.
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Home Ownership3.3

3.4 Demographics

The household income distribution is as follows:
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7.5 percent below $15,000
20 percent between $15,000 and $35,000
21.5 percent between $35,000 and $50,000
30 percent between $50,000 and $100,000
21 percent above $100,000

The Ellen Wilson site is located in census tract 70.1, which is adjacent to tract 65.1. The boundaries of
these two tracts are Virginia Avenue and Pennsylvania Avenue S.E., 11th Street, S.E., and South Capitol
Street. For the 2283 households in these two tracts, the median income is $37,533, 120 percent of the
District’s median household income of $32,000. While the population is 21 percent minority, implying
an integrated neighborhood, there remains a high degree of segregation within the neighborhood.

These statistics suggest that the neighborhood is already a mixed-income area, with home-owners and
renters often living next door to each other. The redevelopment plan builds on this reality, intentionally
emphasizing the current, but unplanned, mixed-income community.

i

gentrifying neighborhoods has demonstrated that this openness does not come naturally, for people of
different class and racial backgrounds may see and use the city differently. Conflicts erupt over the use
of public space and the provision of appropriate retail and social services. But the rewards are great if
diverse residents pay attention to each other’s problems and concerns. More privatized and metropolitan
residents can learn a great deal about how to build community.5

Owner-occupancy rates reflect both the significant isolation of the Ellen Wilson Dwellings and the
potential for successful mixed-income housing at the site. The block immediately north of Ellen Wilson
has an owner occupancy rate of 64 percent (62 of 97 homes), and the next block to the east has a rate
of 74 percent (37 of 50 homes). Homes on the same block as Ellen Wilson also have high rates: 62
percent on G Street (13 of 21 homes), 100 percent on 6th Street (5 of 5 homes), and 29 percent on 7th
Street (2 of 6 homes). The District of Columbia owns the majority of the buildings on the block where
Ellen Wilson is located. If the Ellen Wilson Dwellings are excluded, the rate of home ownership for the
block is 62.5 percent, comparable with surrounding blocks. When Ellen Wilson is included, owner
occupancy declines to 33 percent.

Many public housing developments are located in very isolated low-income neighborhoods. While
households of various incomes are not evenly distributed throughout the neighborhood, the significant
presence of all income groups again reflects the reality of mixed-incomes and the potential for planned
mixed-income housing, one of the primary goals of the redevelopment of Ellen Wilson.

5 See Brett Williams, Upscaling Downtown, Cornell University Press, 1988.
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3.5 Economic Development
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The second major commercial area is Eighth Street. Accompanying a number of vacant storefronts are
a mix of franchise or chain-stores such as Popeye’s Fried Chicken, Payless Shoe Source, and Subway
Sandwiches. There are also a number of small niche businesses such as Hair Braiding and House of
Beauty. In addition, there is a storefront church, a thrift shop, several community organizations, and a
tax broker offering refund anticipation loans. There is evidence of gentrification of both housing and
commerce in this area. For example, the Heart & Soul Cafe, located on Eighth Street, is similar in style
and price to the upscale cafes on Pennsylvania Avenue. The majority of the businesses on Eighth Street
are owned by District residents, though some are owned by people from Maryland and Virginia, and
some are owned by people as far away as New Mexico, California, and North Carolina.

The Ellen Wilson neighborhood is serviced by 4 banks located on Pennsylvania Avenue between 2nd and
3rd Streets. In addition to these banks, the neighborhood is serviced by other, less formal, financial
institutions. These other institutions include liquor stores and a check cashing business, as well as an
"Income Tax Refund Anticipation Loan" refund service and an unchartered "community credit union."

The drug store nearest Ellen Wilson is 0.2 miles, a CVS store. The nearest food market is 0.2 miles (L
Street Market), and a Discount Food is 0.3 miles away. These "grocery" stores offer little variety, very
expensive prices, and almost no fresh food. Although Murray’s, a discount store specializing in pre
packed frozen meats and bulk-sized food products does a thriving business on this street, there is an
absence of regional chain supermarkets in the area. The nearest Safeway is two miles away, making it
difficult for families without cars to shop. Residents of the Ellen Wilson Neighborhood seldom use
Eastern Market for extensive family shopping, instead they rely on walking, bussing or asking for rides
in order to shop at other, less expensive markets, such as the Safeway on 14th St., SE.

The north and west edges of the neighborhood are monopolized by federal government activity, ranging
from institutional buildings such as the Library of Congress and House Office Buildings, to exclusive
buildings such as the National Republican Congressional Committee and the Capitol Hill Club, to private
businesses that cater to the needs of these federal workers such as Federal Express, Federal Document
Clearing House, and Le Bon Cafe. Pennsylvania Avenue is an eclectic mix of designer shops and
exclusive dining (e.g., Moon Blossoms and Snow, Bistro Restaurant, and Gandel’s Italian Gourmet Deli).
The majority of commercial activity is in this area.

Some liquor stores offer check-cashing services, as well as money orders. Money orders sell for $.50
and checks are cashed for $1.00 (plus $.50 for checks over $100) at one liquor store. The check cashing
business also sells money orders and provides cash advances on credit cards, FAX services, and pagers.
The charge for check cashing begins at $1.99 and increases $1.00 for every increase of fifty dollars
cashed. Checks from $200 to $400 cost 2 percent to cash, plus $.99. Checks over $400 cost 4 percent
plus $.99. Money orders are sold for 1 percent of their value. There is also a charge for checks deemed
to be special risks, ranging from 1 to 3 percent of the check’s value. Jackson Hewitt tax services offer
quick income tax refunds, charging between 7 to 10 percent of the refund. The Community Credit Union
Services offer savings and loans, check cashing, money orders, food stamps, financial counseling, and
help with income taxes.

Banks offer special programs for qualified customers, including a variety of checking and savings options
for customers with limited incomes. Some banks offer classes for first-time home owners and those
wishing to apply for small business loans. Other bank offers include special credit history reports and
smaller mortgage loan down payments.
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3.6 Neighborhood Resources
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We emphasize the provision of these services (especially by the for-profit sector) because they typify a
disturbing trend in many urban neighborhoods, as large banks have turned to high-cost financial services
for the poor rather than more affordable or productive investments such as small business loans.
Residents of Arthur Capper and Carrollsburg state that there is a lack of productive investment in their
communities that will benefit them. Brochures and program descriptions distributed by neighborhood
banks provided us with a list of the services mentioned above, which they provide to this Capital Hill
community. However, we feel that these services will not benefit the lower-income residents of Ellen
Wilson. ATM machines and the special checking and savings accounts offered by these banks may be
of some service, provided that the lower-income residents have cash they are able or willing to do
without, for a time, in order to start an account with the neighborhood banks. Local residents said that
they do not use the banks in the area except to cash checks written by individuals with accounts at those
banks. These services aside, banks are of little use to lower-income residents, and with the pending
legislation to do away with the Community Reinvestment Act, the outlook for stimulating investment is
bleak.6

The Ellen Wilson Dwellings are surrounded by rich cultural and social resources. The U.S. Marines
Barracks are located just two blocks from Ellen Wilson, and the Young Marines program has involved
youth from Ellen Wilson in the past. Besides this youth mentoring program, the Public Relations
department of the Marines Barracks participates in cleaning the streets in the neighborhood periodically.
However, the large-scale military presence in the neighborhood, when one includes the Navy Yard, could
be problematic. In the past there have been conflicts between the mostly white officers, poor residents,
and lesbians and gay men. In many places, military bases are large consumers of the sex industry, and
mix especially badly with low-income neighborhoods in promoting prostitution and pornography. Crime
rates involving domestic violence and sexual harassment are often significantly higher in and around
military bases. Other crimes may increase as well with the social disorganization and transience that
sometimes accompany a base. A military base may have economic effects as well, depressing civilian
wages around the base in several ways, beginning with the manufacturing facilities that might have been
there instead. Any increase in establishments occurs with retail establishments, primarily low-wage and
non-benefits. In the Capitol Hill neighborhood, this is seen clearly on 8th Street, where there are
increasing numbers of service providers and restaurants. In theory military personnel bring in a market

The neighborhood is dominated by the service sector economy. There are no industries north of the
freeway. South of the freeway lies one of the most industrialized neighborhoods in Washington. It
includes a power plant, a recycling plant, a Metro maintenance unit, auto repair shops, a glass works,
the Washington Post print shop, and several other businesses. Resident and employers say, however, that
these businesses employ few neighborhood residents. However, given the presence of the federal
government, and more affluent people needing domestic and child care assistance, this neighborhood
should be richer than many inner-city areas in job opportunities. The official unemployment rate of 8.0
percent (as of March 1995) no doubt masks one that is much higher if it included discouraged job
seekers.7

6 Sharp, recent research has documented the withdrawal of banks from low-income neighborhoods in favor of
financing high-cost credit for the poor in the form of pawn shops, check-cashing outlets, and the like. As just one
example, NationsBank, which takes pride in its community investment programs, provided $175 million to the
profitable check-cashing chain America’s Cash Express, which operates an outlet on Pennsylvania Ave., SE. See,
for example, Caskey, 1995; Hudson, 1993, 1994, 1995, and forthcoming; Levy, 1993.

7 Department of Employment Services, 1995.
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The neighborhood as a whole has a variety of resources. Friendship House is an important facility that
has provided social services to neighborhood residents for over 80 years. Located at 619 D Street,
Friendship House operates 2 day care centers, 8 nutrition sites for the elderly, a used clothing center, a
psychosocial rehabilitation unit, a community food bank, an after-school youth program, a job placement
service, and a community organization unit geared to the needs of the public housing residents in the
area. Friendship House operated a youth center at Ellen Wilson and provided other services to residents
before 1988. It has been a consistent and important provider of services to Ellen Wilson residents for
many years.

Just one block from Ellen Wilson is the Capitol Hill Arts Center. For the last ten years, center
volunteers have trained and encouraged young artists and actors from all areas of D.C. Scholarship
programs are designed to make programs, workshops, and summer camps available to people of all
income levels. According to a volunteer, there has not been a formal relationship with Ellen Wilson
residents, but individual residents are welcome to participate. The center recently sponsored a successful
production of "The Wiz", in partnership with the local junior high school.

for consumer goods, but they also bring spouses who compete with local labor. As transient and
vulnerable women they are employable at low wages and benefits, but both vulnerable and privileged as
white, service-peoples’ spouses, more employable than locals. In addition, some residents worry that the
military ambience, expressed in daily life through harsh marching chants, undermines their efforts to quell
violence. Others worry that their youth will be too narrowly channelled into military careers to the
disregard of other life options.8

The Lenox Adult Education Center once provided GED classes, literacy training, and job placement
programs. Recent interviews with residents of Arthur Capper and Carrollsburg revealed that budget cuts
have forced the Lenox Center to close, depriving them of valued services, and possibly foreshadowing
the dire effect of further slashes in social programs.

Also housed in the same building is the local Advisory Neighborhood Commission (ANC-6B), whose
function is to advise the District government on neighborhood issues related to zoning, social services
programs, health, police protection, sanitation, and recreation. Thirteen elected representatives adjudicate
issues presented to them by residents. The ANC-6B Council has expressed support for the redevelopment
of the Ellen Wilson Dwellings for mixed-income residents. Spurred by local residents’ distress over the
last decade, council members have expressed concern to the housing authority about the dilapidated nature
of the buildings before 1988, and of squatters and crime in the years following the closing of the
development in that year.

Sasha Bruce Youthwork (SBY), at 741 Eighth Street, 2 blocks away, is a private non-profit agency that
runs the only shelter for runaway children in the District. For these at-risk children and their families,

Four blocks northeast of Ellen Wilson, at 921 Pennsylvania Ave., the Center for Youth Services, a
private, non-profit agency, provides educational and social resources, employment counseling and
placement, and recreational and mentoring activities for youth between the ages of 14 to 21. Four
educators/counselors and four administrators present the programs that presently cater to the needs of 30
youth, half of whom come from the Capitol Hill area. Funding for the programs comes from private
contributions and government grants, but, due to the reductions in the latter, the day-care center and the
medical clinic have been forced to close.

8 See for example Catherine Lutz, forthcoming; Cynthia Enloe, Bananas, Beaches and Bases, Berkeley, 1989.
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4.0 HOPE VI Planning Process

4.1 Background and Chronology
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In 1990, residents and supporters of the Capitol Hill neighborhood began to meet to discuss options for
redeveloping the Ellen Wilson Dwellings. The Ellen Wilson Neighborhood Redevelopment Corporation,
funded entirely through pro bono work, searched for funding and redevelopment options.

H Street Community Development Corporation (CDC), a grassroots community organization located at
611 H Street, also has expressed concern about the prolonged period of abandonment of the Ellen Wilson
Dwellings. Again the concern centers on the squatters who have periodically attempted to inhabit the
boarded-up buildings, the visual eyesore that the buildings present, and the crime that the abandoned
structures attract. The proposed mixed-income formula for determining housing allocation, however, is
supported by the organization. The CDC is currently governed by a 16-member board of directors.

The Sousa Neighborhood Association, an organization of community residents and neighborhood activists,
has decried the manner by which the plans have been developed. They feel that they, along with other
neighborhood organizations, have not been adequately consulted in drawing up the redevelopment plans.

Also located on Eighth Street is the national headquarters of ACORN, an affordable housing advocacy
group. As part of its services ACORN offers loan counselling to lower-income home buyers. They work
in conjunction with local banks to help qualified applicants receive home loans at below-market rates
usually at least one percent lower than the rates banks are offering.

SBY provides a comprehensive array of social, educational and recreational activities, including AIDS
and substance abuse prevention and family preservation services.

i
)

In 1988 DPAH attempted to renovate the Ellen Wilson Dwellings, with Kennedy Associates/Architects
Inc. as developers. Lack of funding, permit problems, and administrative difficulties were cited as
insurmountable problems that encouraged DPAH to seek to participate in the HOPE VI program.

There are 11 church facilities in the neighborhood as well. A number of churches in the southwest
section of the neighborhood are networked in order to avoid duplication of services, and to share funding.
For example, volunteers at St. Matthew’s Church staff youth and children’s programs and refer people
with other needs to a central distribution location. Members of St. Paul AUMP Church clean the streets,
talk with neighbors, and offer worship services. These churches, however, are not networked with, nor
do they serve people that live north of the Eisenhower Freeway. There are several churches located in
the immediate area surrounding Ellen Wilson. Christ Episcopal Church hosts community meetings that
involve land developers and local business owners who organize around community issues. The People’s
Church is a Pentecostal church that offers worship and counseling to neighborhood residents.

Overall, the community organizations support the redevelopment of the Ellen Wilson Dwellings, in
particular, the proposal for mixed-income resident occupation. However, the protracted period between
the closing of the dwellings and the actual implementation of the plans have tested their patience. Over
the last seven years, they have unsuccessfully called for the immediate demolition of the structures in
order to rid the neighborhood of the blight and its attendant problems. They have found the
dissemination of information about the specific characteristics of the proposal deficient and an issue of
great concern.



HOPE VI: Washington, DC

4.2 Overview and Goals

4.3 Resident and Community Involvement

District of Columbia - 25

The group had been discussing the redevelopment of the Ellen Wilson Dwellings for more than 18 months
before formally organizing as a CDC in the fall of 1991. They selected a development team, Telesis
Corporation and Corcoran Developers, to design, develop, build and manage the redevelopment of Ellen
Wilson.

The goal of the redevelopment process, as stated in the original proposal to HUD, is "to achieve a
racially and economically mixed neighborhood and re-invent the concept of successful public housing with
this opportunity for revitalization through a public/private partnership."

In October 1992, the Department of Public and Assisted Housing of the District of Columbia issued a
Request for Proposals for the redevelopment of the Ellen Wilson Dwellings. Two proposals were
submitted and DPAH selected the one submitted by the Ellen Wilson Redevelopment Joint Venture.

This proposal was developed over an 18-month period by the board of the Ellen Wilson Neighborhood
Redevelopment Corporation (the Community Development Corporation or CDC). This unique
organization reflects the diversity of the community. The 12-member board consists of 7 women and 5
men; 5 African-Americans, 6 whites, and 1 Latino. It includes residents of public housing, ministers,
an Advisory Neighborhood Commissioner, an architect, an accountant, and a real estate agent.

Sustainability is a key concept that undergirds development plans. MINC is central to the sustainability
of redevelopment as it will encourage homeownership and equity appreciation. On-site provision of social
services is a second key component of sustainability. The physical design of the units is designed to
ensure safety and aesthetic comparability with the rest of the neighborhood.

The second fundamental principle is to implement a successful public/private partnership. The goal is
to bring the efficiency and innovation of the private sector within a structure that ensures housing for the
economically vulnerable. Telesis and Corcoran Jennison bring their capacities as for-profit developers
into the provision of affordable housing. The role of DPHA provides safeguards for the commitment of
public resources for public housing.

The first fundamental principle that guides the development plans is the mixed-income community concept
(MINC). Currently, both the architecture and lack of economic diversity prevent Ellen Wilson residents
from integrating into the mixed-income neighborhood to the north. A primary goal of redevelopment is
to turn this barrier into a bridge, benefitting both the south and the north portions of the Capitol Hill
neighborhood.

The Ellen Wilson Neighborhood Redevelopment Corporation developed a redevelopment plan and in
seeking funding, worked with DPAH in applying for HOPE VI funds. The CDC was developed knd was
functioning before HOPE VI was created. When HOPE VI became available as a source of funding, the
CDC brought their plan to DPAH and began to shape the plan for the HOPE VI program. The CDC
reflects the racial and economic diversity of the neighborhood, and includes former and current public
housing residents. Friendship House is working in close association with the CDC to design the social
services component of the plan.

This concept of public/private partnership, and the MINC concept, are historically unique in the District
of Columbia. It is the innovation of community leaders and current and former public housing residents,
who have sought governmental and private sector support.
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4.4 Physical Plans

StudioBuilding Type

88Townhouse-A

9898Townhouse-B

45151515Townhouse-C

10Carriage House 10

161151211510Total
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Community space will include a community building set behind a small park. The two story building
will include a day care center, a learning center, a public meeting room, and administrative offices. The
building will be a carriage house type structure typically found in the Capitol Hill neighborhood.

Landscaping will incorporate trees and shrubs to reduce energy load by providing direct shade. The
townhouses allow neighbors to share exterior walls, exposing less surface area for heat loss in winter,
and gain in summer. Options including solar heating will be explored.

Infrastructural improvements include the creation of two new roads and a park. McHenry/TAG will
submit its Revised Revitalization Plan to HUD at the end of September 1995. At that time, unit mix,

Total Number
of Units

McHenry/TAG has also developed a plan for resident consultation (reviewed by the Ellen Wilson
Redevelopment Corporation). The alternative administrator secured a list of former residents of Ellen
Wilson and has met with Telesis, the Youth Policy Institute, the CDC, and the Corporation for National
Service to develop a Resident Consultation Plan.

Exhibit 8
Planned Distribution of Units

2
Bedrooms

3
Bedrooms

1
Bedroom

The plans for the physical rehabilitation of the site involve utilizing 5.3 acres (an addition of 0.3 acres
beyond the existing site). The site plans show the development of 161 units (an increase of 27 units) and
a community building (see Exhibit 8). Types A and B townhouses contain 2 two-bedroom duplexes,
Type C townhouses contain three units (1 two-bedroom flat on the first floor, 1 one-bedroom flat on the
second floor, 1 three-bedroom duplex on the top 2 floors). The units are planned with efficient
enhancements such as space conditioning, water heating, lighting, refrigeration, insulation, and air
conditioning technologies that increase energy efficiency.

The new site eliminates the worst physical aspects of the current site. The site is open to vehicular and
pedestrian traffic and is architecturally integrated into the neighborhood. Townhouses with private
entrances for each unit are along street frontages. Community facilities are on site, and parking is
adequate for the development.
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4.5 Grant Administration Plan

4.6 Management Plan
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The new Ellen Wilson development will be privately managed by CJ Management Company, a division
of Corcoran Jennison Companies. CJ Management Company has committed to resident empowerment
which involves resident organizations and the development of effective means of direct communication
between residents and landlords.

The CDC has ensured that the Ellen Wilson Cooperative Board (EWCB), the ownership entity, will allow
residents to have oversight and input into all on-site management policy issues. EWCB will include
residents of the Ellen Wilson community, members of the neighborhood, and the members of the CDC.
They will be actively involved in issues of lease requirements, community rules, resident selection
criteria, and needs for resident services programs. Monthly meetings, coffee hours, monthly newsletters,
and annual budget planning meetings have been planned.

A Comprehensive Plan was developed in 1992 by DP AH and TAG Associates. Areas of focus include:
property management, tenant selection, rent collection, resident services, financial management, internal
audit, maintenance, procurement, modernization, and contract administration.

The troubled status of DCHA precludes it from administering HOPE VI. In order to be eligible, it has
developed an agreement with McHenry/TAG Associates for the two housing organizations to serve in a
joint venture as alternative administrator of the grant on behalf of DCHA. The Joint Venture of the Ellen
Wilson Redevelopment Corporation, Telesis, and Corcoran Jennison has been transformed into the Ellen
Wilson Limited Liability Company or LLC, which meets monthly to cover organizational and
development issues.

The management training plan focuses on capacity building through the training of DP AH staff. Training
will be provided by McHenry, Inc. and TAG Associates. This part of the proposal will be not be funded
through the HOPE VI funds. Rather it will be funded by the Comprehensive Grant program. The
estimated cost is $175,000.

McHenry, Inc. and TAG Associates will act as adjunct DP AH staff in administering the grant and will
train DP AH staff in their management concepts over the course of the HOPE VI funding period.

Clarification of grant administration, management, and development players and roles is summarized in
Exhibit 9.

operating costs, and admissions criteria should be in final form. At this time, however, many of the
programmatic elements are still in flux.’

’ McHenry /TAG, "Ellen Wilson Hope VI Status Report for the Period January 1, 1995 - April 30, 1995, and
April 1995-June 1995, submitted to HUD.

McHenry’s role focuses on training DCHA in modernization grant administration. This includes
developing design standards, managing contracts with materials suppliers, inspecting work and resolving
worksite problems.
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Development entity

Alternative grant administrators

[

Joint management team

i

Development

j
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Clyde McHenry, Inc.
TAG Associates

Telesis Corporation
Corcoran Jennison Company

Milton Eisenhower Foundation
(proposed)

Social and Community Services
Administrator

Community
Corporation

Exhibit 9
Key Players and Roles

Submission of proposal
follow-through on proposal

selection
payment
incomes,

resident
certifying
grievance

i
i
!

i-

P
!■
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Initiated HOPE VI proposal,
coordinate community service and
community participation, meets
regularly to ensure progress of
redevelopment

Technical assistance and training
of DCHA staff; retain private
construction management firm;
coordinate capital improvement;
serve as liaison between residents,
HUD field office, grant
administrators, and URD program;
program compliance with HUD
regulations; modernization
budgeting

Supervise service provision,
program budget, apply for grants,
and manage personnel

Ellen Wilson Neighborhood
Redevelopment Corporation

Property management, resident
involvement, management
contract, on-site staffing
organization, personnel policies,
maintenance and repair, resident

procedures,
collection,

resident
procedures, eviction procedures,
resident services, affirmative
marketing, security, and quality
control standards

Ellen Wilson Redevelopment
Limited Liability Company
(Telesis Corporation, Corcoran
Jennison Companies, Ellen Wilson
Neighborhood Redevelopment
Corporation
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Resident Selection Criteria and Procedures4.7

Exhibit 10

Tier 3Tier 2Tier 1

502525Percent of total units

7537Number of units 37

Income limit

0-$379 $371 - $758

4.8 Social and Community Services On-Site
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In order to achieve the mixed-income goal, a three-tiered structure based on household income has been
developed as shown in Exhibit 10.

Outreach strategies are tailored to each tier, with Tier One priority placed on existing public housing
residents living in the Arthur Capper and Carrollsburg developments.

Existing plans for service programs (and provider) include: Jobs Program (Jubilee Jobs), Business
Development Fund (One-on-One Foundation), Literacy Training (Friendship House), Youth Programs
(Policy Action Corp), Learning Center (D.C. Public Schools), Day Care Center (D.C. Department of
Recreation), Community Policing (D.C. Police Department), and Family Assistance (Ellen Wilson
Community Services staff).

Monthly payment
range

Below 25
percent of

median
25 to 50 percent

of median
50 to 80 percent

of median

$538 - ceiling
rent ($900)

A comprehensive resident services program will be located on site at the Ellen Wilson development. The
community will express the needs. A model provided by the Youth Policy Institute (YPI) provides
information about successful programs to community leaders in order to build upon other successes. YPI
has developed methods for training young people to research and implement solutions to their own
community’s problems. In the Ellen Wilson neighborhood, YPI will create a Policy Action Corps made
up of neighborhood youth who will guide the development of services.

The Policy Action Corps will work in close coordination with the CDC via communication with the
community through a series of "town meetings" sponsored by the CDC. The Milton S. Eisenhower
Foundation will serve as manager, supervise the activities of residents and outside professionals, help
control the program budget, apply for grants, and manage personnel. A full-time Community Service
Coordinator, a neighborhood resident, will organize and oversee the day-to-day provision of services.

The LLC has completed a final draft of the Community Services Plan and drafted a contract with the
Youth Policy Institute to perform many of the planning and community service functions required under
the HOPE VI program. Georgetown University and UDC students have been engaged to inventory all
supportive services in the area.
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Economic Development Planning4.10

Historic Preservation Issues4.11

Progress in Implementation of Plan5.0

District of Columbia - 30

The new services will reach out to residents of Arthur Capper and Carrollsburg public housing
developments as well.

The District of Columbia has committed to provide $1,062,500 in matching funds for support services.
This represents 82 percent of the total URD social service grant request. D.C. has committed to
providing both facilities and staff for a day-care center and a learning center.

As part of the social services plans, an Economic Development Center will be created. It will include
employment training, placement services, entrepreneurial training programs, and a fund for small business
loans. Long-term plans include the creation of a micro-loan fund program.

In addition, the site is not archaeologically significant. When the dwellings were constructed, there was
significant disturbance to the site, and photographs of the original construction show that any artifacts that
existed were either found in the 1940s or destroyed. The AA has secured a report recommending that
no further archaeological work was necessary (see Exhibit 11). The historic preservation and archaeology
reports have been informally accepted by the historical/archaeological offices.

[

i

In June 1995, the Ellen Wilson project was favorably reviewed by the District of Columbia’s Historic
Preservation Board. The project was praised for its high level of community involvement and the CDC
was told to return to the Historic Preservation Board for approval of the final design plan.

j

The period of significance for the Capital Hill historic district is 1792 to 1930. The architecture of Ellen
Wilson Dwellings is not consistent with the character of the Capital Hill Historic District. The
established pattern is rowhouses set on individual plots situated flush to the street. Ellen Wilson is set
back from streets with open communal spaces. Second, the complex falls outside the established period
of significance for the area. Third, the dwellings are not eligible for an individual listing on the National
Register of Historic Places (D.C. Historic Preservation Review Board, 1995).

The CDC is currently refining pre-development plans. Under the administration of McHenry/TAG, the
project is on schedule, with current activities including project design and developing the financial and
legal structure of the project. Demolition awaits the completion of abatements for asbestos, toxic ground
water, and high levels of lead.

On December 29, 1994, HUD and DPAH signed a Grant Agreement to provide $15.67 million in funding
for the Ellen Wilson revitalization. Much activity has occurred since then to get revitalization underway,
including a signed contract with the Alternate Administrator McHenry/TAG (February 1995), negotiations
with the architectural firm of Weinstein Associates, and work on the Demolition/Disposition/Replacement
Housing Plan. McHenry/TAG submitted a request for $9.4 million in HOPE IV amendment funds,
including $1.2 million for social services, $175,000 for management improvements, $323,690 for DCHA
administration, $200,000 for insurance, $2.5 million for capital improvements related to historic
requirements and infrastructure costs, and $5 million in capital grant funds which would replace private
financing. These additional funds were awarded in the summer of 1995, eliminating the ongoing need
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Exhibit 11
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This 1940 photo shows the significant disruption to the site at the time of construction. Architects have
recommended that the site not be considered archaeologically significant because of the 1940 construction.
In addition, the Ellen Wilson Dwellings have not been considered eligible for a listing in the National
Register of Historic Places.
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6.0 Measuring Long Term Impacts

6.1 Physical Plan
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One of the fundamental goals of the development is the creation of a sustainable, mixed-income
community. Five- and ten-year evaluation increments are essential in order to determine the sustainability
of the changes. Important to this evaluation will be data collection at the time of resident occupancy.
These data can then be used for future comparisons. Data referring to Ellen Wilson before 1988 is usefill
for historical comparison, but for program and development evaluation, data are needed at the time of
new program and development implementation.

Measuring the long-term impacts of the Ellen Wilson redevelopment will be complex. The project is
unique because it has been vacant for some time, is located in a highly desirable neighborhood, and is
being developed as an affordable cooperative which will be operated without ongoing subsidy. For these
reasons, McHenry/TAG argues that special evaluative criteria should be developed for Ellen Wilson.
Fortunately, both the CDC and the management team have developed evaluation standards and clear
goals. These goals and standards will be revisited at five and ten years into the project. Evaluation
methods will include review of documents, on-site observations, and interviews with residents, key staff,
and community leaders.

for operating subsidy from DCHA and plugging gaps in the funding of the project that had resulted from
increased capital costs. They also freed the project from the private debt structure originally envisioned.

During the summer of 1995, the AA submitted the Application for Demolition and Disposition and
received approval from the District’s Historic Preservation Review board for demolition and design plans.
The LLC also planned several community meetings, with Councilman Harold Brazil’s staff, critics of the
proposed project, and the Capitol Hill Association of Merchants and Professionals. Community members
were invited to serve on the Community Advisory Committee, scheduled to elect officers and begin
meeting in August.

A critical component of this grant administration is evaluation of program development. McHenry/TAG,
with DCHA, plans to monitor its own and HUD’s investment in Ellen Wilson through an evaluation
process. The evaluation committee will consist of a group of site staff, public housing residents, and
DCHA staff who will use standards developed by McHenry/TAG.

V
■

I

Ethnographic research, including case studies, resident interviews, and social and cultural contextual
research, is essential to an effective evaluation. The Ellen Wilson redevelopment is about more than
houses. It is about people’s lives, and evaluation measures must seek to understand the impact of the
redevelopment on resident’s everyday lives. In this case study, resident comments are included,
sometimes verbatim and sometimes in summary. Also included are comments by neighborhood residents
that are not part of Ellen Wilson. The opinions and observations of both Ellen Wilson and other
neighborhood residents must be elicited in order to understand the human effect of HOPE VI on the Ellen
Wilson neighborhood. Surveys, statistics, and ethnographic research tools must be structured into
evaluation measures.

I

The primary goal of the physical plan is to develop a sustainable community that benefits residents. Key
to this evaluation will be resident satisfaction surveys and in-depth interviews carried out at five- and ten-
year intervals. Residents can describe changes in perceived security, usefulness of community services,
and perceived integration of the Ellen Wilson community into the larger neighborhood. DCHA
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We recommend as well an evaluation of changing uses of space, more effective public life, the
transformation of Ellen Wilson from a barrier into a bridge between the northern and southern parts of
the neighborhood, and the conversion of unproductive neighborhood spaces into commercial and industrial
facilities offering employment.

To assess the management changes, evaluators will need to explore the results of planned implementations
such as resident involvement in site management, property management, tenant selection, rent collection,
resident services, and financial management.

McHenry/TAG’s internal standards should be considered by evaluators. The Ellen Wilson Cooperative
Board should be consulted for evaluation of their oversight and input into policy issues over time. CP
Management has already established internal mechanisms for management evaluation. These include:
monthly meetings between the Site Manager and Regional Property Manager, resident questionnaires
(move-in, maintenance, annual, move-out). These questionnaires will be accessible at the CJ Central
Office. Within the first year of development, evaluators should work in conjunction with McHenry/TAG,
EWCB, and CJ Company in developing mutually useful evaluation methods. Data can be easily accessed
and analyzed at five and ten year intervals.

Also significant to evaluation of the resident population are the benefits provided by the community and
social services. Provider records, client interviews, and on-site observation will provide insight into
relevant issues. Success indicators include: college entrance rates, school drop-out rates, health statistics
such as infant mortality and tuberculosis rates, incarceration rates, voter registration rates, and
employment rates. The 1994 Baseline Data Form provides information about numbers of businesses,
schools, and types of businesses. These data should be used for comparison in future years.

documents will provide vacancy rates, maintenance costs, and staff turn-over rates. D.C. documents will
provide crime and drug statistics.

Evaluation should also consider changes in families’ anti-poverty effectiveness: through greater access
to resources, an increased reliance on wages over welfare, the ability to help youth make a productive
transition to adulthood, and a declining need to "triage" difficult household members.

The most important point of evaluation will be whether income mixing occurred. The tenant selection
committee should be able to provide this information, as would resident surveys. Rates of home
ownership and correlation of resident income with the three-tier plan are also important.

To assess the impact of the Ellen Wilson Redevelopment on the larger neighborhood, evaluators will need
to interview area residents and employers and do on-site observation. Included in this document are
qualitative data illustrating the stigmatization of both the Ellen Wilson property and residents by others
in the neighborhood. Evaluators will need to ask questions about the architectural design of Ellen
Wilson, the shopping and employment patterns of Ellen Wilson residents in the neighborhood, and the
perceived fear of the Ellen Wilson area. Real estate agents can provide information about property values
surrounding Ellen Wilson and redlining by insurance companies.
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u

If HMD A and the CRA are not eliminated, financial institutions can be asked to document changing
investment patterns, from redlining the neighborhood, through the "reverse redlining" of fringe banks,
to more productive investments in mortgages and small business loans.

Ellen Wilson, located near the Capitol in a historically significant neighborhood, is presently a testament
to America’s enduring inequality and discrimination. With the HOPE VI program, however, it has the
potential to be a national showcase of a genuinely mixed-income neighborhood that addresses the needs
of residents of all income levels.

Most importantly, the Ellen Wilson redevelopment began with resident concern, with residents meeting
together to improve their neighborhood strategically. The work of the Ellen Wilson Redevelopment
Corporation is excellent and visionary. They have chosen to partner with DPAH in securing better
housing for their neighbors, and this case study is designed to encourage and strengthen that partnership.

The plan offered by the Ellen Wilson Neighborhood Redevelopment Corporation and DPAH is a
thorough, clear plan with great potential. It presents an opportunity to make economic and racial
diversity work in the District, to model humane affordable housing along with opportunities to eliminate
poverty rather than berate and punish the poor.
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The Housing Authority of the City of Milwaukee (HACM) was chartered in 1944 and now provides
homes for more than 12,600 residents. It manages 4,756 units of public housing, including 2,522 units
of family housing. HUD considers HACM to be one of the better managers of public housing in the
U.S.. HACM administrators emphasize that their request for HOPE VI funding had to do with the need
for comprehensive (and costly) work on deteriorated physical and social environments, but that these
conditions were not caused by poor management. The physical factors have to do with the original siting
of the Hillside Terrace development on a hill and the consequences of rain runoff and other topographic
factors that have caused environmental degradation. The social conditions have much to do with the
Milwaukee economy, as well as local, regional and national social and political forces.

Hillside Terrace, the second oldest and second largest development operated by HACM, was constructed
between 1948 and 1950 in a collaborative effort between the federal government and the City of
Milwaukee. An "addition" was completed in 1956. With 596 units on 24.5 acres, Hillside Terrace has
the highest unit density among HACM’s developments. In addition to the public housing units, Hillside
Terrace includes the Hillside Community Center, HACM’s on-site maintenance facility, and St. John’s
Lutheran Church, a private church that has been on site since the 1800s.

Hillside Terrace marks a boundary between a stable downtown (which starts at the southern end of the
development and moves south and east), and a revitalizing eastern boundary three blocks away on King
Drive (North 3rd Street).

There is a high percentage of single- and female-headed households at Hillside Terrace. These
households are either totally or heavily dependent on various forms of public assistance. For the family
development alone, only 12 percent report receiving no form of public assistance.

Prior to applying for HOPE VI, HACM had already begun renovation of the exteriors of 44 units in the
"Model neighborhood". The HOPE VI plan calls for the interior renovation of those units along with
the total renovation of the remaining non-elderly units on site (there are 56 elderly/handicapped units in
an 8 story high-rise). Beyond physical revitalization, the heart of HACM’s HOPE VI plan is to use
various means to assist present Hillside Terrace adults to become educated and skilled enough to get and
hold jobs that pay wages on which families can live independently of public assistance. An integral part
of the HOPE VI revitalization of Hillside Terrace is a 5-year welfare reform demonstration involving
mainly the Division of Jobs, Employment and Training Services of the Wisconsin State Department of
Industry, Labor and Human Relations (DILHR) and the Milwaukee County Department of Health and
Social Services (DHSS).

It is view of the UW-Extension team that, although the bulk of the HUD’s HOPE VI grant to Milwaukee
is going into physical revitalization, the ultimate success of HOPE VI rests almost completely on radical
changes in the way residents live, work, play, educate themselves and their children, etc. The
revitalization is very much a matter of how residents take charge and manage their community as a
community. Some residents themselves express this view clearly. In response to questions in a survey
of all households at Hillside, residents were pleased at the physical revitalization but expressed skepticism
about if it could all be "kept up" without changes in the people. Unfortunately, it has become improper
to criticize certain groups in the population. We are unequivocal: part of the problem is caused by
residents, whether through commission or apathy. Yet, it is not all the fault of residents. Those who
claim that they are policy-makers, implementers of policy, social service providers, educators, religious
and civic leaders, all need to come to the table to work on a project that is probably the widest ranging
experiment in public housing since the early 1970s. That is what Hillside Terrace and HOPE VI sites
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across the country represent. These people must educate residents on how to request assistance, and then
how to work with those who show a clear pattern of commitment to residents’ interests.

In short, residents have to be educated into a vision about what they need for self-sufficiency and
independence, the skills to get and use effectively what they need, and, perhaps most critically, how to
work together with others—mainly other residents—to achieve their goals.
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1.0 Overview: The Housing Authority of the City of Milwaukee

1.1 PHA Characteristics

i
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I
I

The population served by HACM is predominantly African-American. For the scattered-site housing,
the proportion African-American is 75 percent; for the five family developments, it is 96.8 percent; for
veteran’s housing it is 95.4 percent and, for the high-rises housing the elderly and disabled persons, it
is 92 percent. Since the public policy perspectives, e.g., mobility vis-a-vis stability, will differ across
populations in the different types of developments, average length of residency in Milwaukee’s public
housing is broken down accordingly. Average length of residency in HACM’s family developments is
just over six years, while for scattered sites it is almost seven years. Length of residency is almost nine
years in veterans housing, and about 5.6 years in the elderly and disabled persons’ high-rise
developments.

Apart from the single and duplex scattered-site homes, the rest of HACM’s housing stock is comprised
of apartments, row houses, and high-rises. The elderly high-rises range from seven through twenty-four
floors, while family housing is apartments and row houses in mostly two-story, low-rise buildings. Only
Lapham Park and Hillside Terrace have three story walkups. HACM’s low-rise buildings are of wood
frame and brick veneer construction; the high-rises are of reinforced concrete and masonry.

Editor’s Note: In general, this case study should be seen as a baseline through May 1995. A number
of events have occurred at the site since that time, some of which are included as footnotes. A future
report will capture changes and events that have occurred since that time.

There are two other characteristics of Milwaukee’s public housing populations that are worth examining:
(1) age of residents by type of development (see Exhibit 1); and (2) employment relative to public
assistance (see Exhibit 2). The first has implications for the range, quality, and longevity of supportive
services that may or may not be provided to residents, amenities that may or may not be available for
all age-groups, and the ease or difficulty that heads-of-household with young children may have in
responding to various reform initiatives that are in process. The second relates to the conundrum in
which HACM no doubt finds itself as it tries to reconcile missions that are contradictory in their impacts;
(1) to provide affordable housing for low-income people; (2) to ensure that such housing is indeed
transitional (and not negatively so); (3) to have residents respond effectively to Wisconsin State mandates
for moving people off of welfare; and (4) breaking the cycle in which low-income public housing has
come to be seen as synonymous with unemployment, crime, and resulting isolation.

I

The Housing Authority of the City of Milwaukee (HACM) was chartered in 1944 (although its oldest
housing development, Parklawn, dates from 1937). HACM provides homes for more than 12,600
residents. It manages 4,756 units of housing, which are subsidized by the United States Department of
Housing and Urban Development (HUD). The Housing Authority manages 2,522 units of family
housing, which are divided among five multi-unit developments with 2,022 units, one Section 8
development of 12 units, and 500 scattered-site units of mostly single and duplex homes. Fourteen high-
rise locations provide 2,277 units of housing for the elderly and others who are disabled. HACM also
owns 968 units of veterans housing for which no federal subsidies are received. Veterans housing is
operated primarily from rental income, which is based on a percentage of fair market rents, adjusted
periodically. HACM, through its Rent Assistance Program (RAP), subsidizes the rents of 4,800 elderly
and family households. RAP makes a rent-subsidy payment directly to the landlord of suitable units in
the private real estate market. Those participating in RAP pay no more than 30 percent of their income
in rent, while gaining flexibility and choice in satisfying their housing needs.
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Scattered SitesAge
02402800-5 810

763 19976-17 1974
143 2517218-21 264

13951529495222-34
63258529770935-54

255 154055+ 260 77

Source: The Housing Authority of the City of Milwaukee, Information Systems Services, May 31, 1995.

Parklawn Westlawn

Number of Households 55 349 163 448 696 503

Sources of Income

Wages 3 40 6111 99 88

Percent of Development 5.5 11.5 6.7 13.6 14.2 17.5

No Reported Income 1 7 1 8 26 23

Percent of Development 1.8 2.0 0.6 1.8 3.7 4.6

Public Assistance (various) 51 302 151 379 571 392

Percent of Development 92.7 86.5 92.6 84.6 82.0 77.9

Source: The Housing Authority of the City of Milwaukee, Information Systems Services, May 31, 1995.

Milwaukee - 2

Family
Developments

Highland
Park

Hillside
Terrace

Lapham
Park

Veterans’
Housing

High-Rises for
Elderly/Disabled

Scattered
Sites

Exhibit 2
Sources of Household Income by Family Developments and Scattered-Sites

Exhibit 1
Age Demographics by Type of Housing Development

Each HACM development has a resident council that conducts regular meetings to which all residents are
invited. This forum is used for voicing resident recommendations and/or complaints, and for joint
discussion of any issues that potentially affect the quality of life of residents. These might include issues
that are specific to a development and its management, or resulting from initiatives from HACM or other
institutions. Many modernization plans are shaped by input from the residents’ councils.

Overall guidance on public housing policy is provided by seven Commissioners appointed by the Mayor
and confirmed by the Milwaukee Common Council. As provided for in State of Wisconsin legislation,
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1.2 HACM Management History

3 See footnote 1.

4 Ibid.
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In terms of administrative efficiency, one of the more objective tests is probably the standardized
procedure of PHMAP scoring.2 For the past three years, since PHMAP was introduced, HACM has
achieved scores of 86.67, 90.68, and 92.78; (the latter two review scores placed the Authority in the
"high performer" category). It should be noted that vacancy rates at the Hillside Terrace Development
(the HOPE VI site), which averaged 10 percent some years ago, was partly responsible for HACM not
achieving a higher score.

1 Written correspondence from the Associate Director, the Housing Authority of the City of Milwaukee, August
16, 1995.

two of the current Commissioners are public housing residents, and five are from the rest of the
community at large. For its day-to-day operations, HACM is staffed by the City’s Department of
Development. At present HACM utilizes 228 full-time staff to discharge its functions of accepting and
processing applications, assigning people to housing, managing, maintaining and upgrading existing
facilities, as well as planning new construction. The effectiveness of these people in their work in public
housing is reflected, to a degree, in HACM’s management history.

In terms of its housing stock, HACM’s administrators judge the authority’s "physical plant" to be in
excellent condition overall. They concede that the exceptions are their family developments at Lapham
Park and, to a lesser extent, Highland Park. They state: "Although some modernization has taken place
and additional physical improvements are currently underway, Lapham Park remains a development that
comes as close as anything we have to the stereotypical description of a ’project’."3 They continue: "To
a lesser extent, our Highland Park development, especially the family units, do not meet the quality
standards we have established. However, a contract has been awarded and work will soon get underway
which will especially address the ’project’ like appearance of the family area."4

The Housing Authority of the City of Milwaukee is evaluated as one of the better manigers of public
housing. This is not to say that its management has been unchallenged. From time to time HACM has
been involved in litigation. However, almost all of these cases have been filed by persons challenging
rejection of their applications for housing, and others making damage claims. HACM administrators feel
that such challenges are inevitable, even in the best managed public housing. They are confident in their
view that HACM’s management has been high-quality and that current program administration "is based
upon sound operating policies and supported by an experienced staff that is committed to providing
quality public service to our customers."1 HACM administrators emphasize that their request for HOPE
VI funding had to do with the need for comprehensive (and costly) work on deteriorated physical and
social environments, but that these conditions were not caused by poor management. The physical factors
have to do with the original siting of the Hillside Terrace development on a hill and the consequences of
rain runoff and other topographic factors that have caused environmental degradation. The social
conditions have much to do with the Milwaukee economy, as well as local, regional, and national social
and political forces.

2 PHMAP, which stands for Public Housing Management Assessment Program, uses a set of indicators
(vacancies, unexpended funds, rents collected, energy consumption, rates of outstanding maintenance work orders,
among others) to determine the effectiveness and efficiency of the particular PHA’s management. On a scale of 100,
a score below 60 is considered troubled; 60 to 89 is a standard performance.
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6 See footnote 1.
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Improvements similar to those taking place at Hillside Terrace were contemplated for Lapham Park.
HACM applied to HUD for a HOPE VI grant for Lapham Park that was not funded. The Housing
Authority of the City of Milwaukee administrators indicate that they will continue to pursue plans for
broad-based improvement of Lapham Park, which is estimated to cost $20 million, acknowledging that
they will have to seek those resources elsewhere.

Apart from its own administration, HACM attributes part of its management success to the levels of
funding the authority has received from HUD over time. This funding has enabled HACM to conduct
comprehensive and ongoing modernization in all its housing developments. For 1992, HACM received
$7.5 million of Comprehensive Grant Program (CGP) funds. For 1993, CGP grant sums to HACM
totaled $8.8 million and, for 1994, $8.8 million.5

These funds have been used for a wide array of physical and management improvements at all
developments, with the highest percentages used to improve the dwellings of residents and housing sites
(74 percent of CGP funds in 1992; 79 percent in 1993; and 63 percent in 1994). Grant funds have also
gone into management improvements and into non-dwelling structures. Among many others, some
specific contracts have ranged from replacing water laterals to replacing roofs; from installing surveillance
cameras to enhance security, to replacing and improving fire alarm and emergency call systems to
improve safety. Lead abatement, landscaping, replacing of window screens, constructing and improving
tot lots, removing underground tanks, funding resident employment and job training, and so on are
among the many tasks to which CGP funds have been applied. According to HACM administrators, the
level of funding has "enabled a comprehensive approach to physical improvement while maintaining
structural integrity and long term viability of our facilities."6

According to HACM staff, the approach the Authority utilizes is to make regulations from HUD and
other governmental agencies work for the benefit of HACM’s residents. For example, when HUD was
formulating its policy on how to designate who could live in the "elderly" high rises, HACM moved
ahead with its own assessments of the plan’s workability and possible effects. This effort was partly
responsible for "Mixed Population Legislation," which was supported by Wisconsin Congressman Gerald
Kleczka, and included in the 1992 Housing and Community Development Act.

Another proactive arena is welfare reform in Wisconsin, in which HACM is working with residents and
Milwaukee County and Wisconsin State officials to devise the most effective means for residents to
become self-sufficient. HACM staff recognized early on that this policy would affect many public
housing residents. They appeared to believe that the changes could have negative impacts on these
residents, at least in the short-term, and that the way to respond was to "manage the changes". The task
they set for themselves was to work with other agencies to bring resources to residents that could make
their transition into independence smoother, more methodical and, hence, more sustainable over the long
term.

5 Source: Performance and Evaluation Reports for 1992, 1993, and 1994; the Housing Authority of the City
of Milwaukee, August 15, 1995.

Among its peers, HACM is regarded as progressive and innovative. Over time, HACM has constructed
partnerships with various for-profit and non-profit organizations (now numbering over 20), including the
YMCA, Boys and Girls Clubs, Children’s Outing Association, Day Care and Head Start services. Thus,
there has been an ongoing leveraging of the resources of the Housing Authority to provide a range of
relevant support services to residents in both family and high-rise developments. Like all housing
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HACM-Wide Security and Crime Issues1.3
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authorities, HACM grapples not only with enhancing the positive, but also with removing the negative.
Crime is one of the negatives.

It is clear that in the elderly/disabled residents’ high-rises the reported rapes and cases of criminal damage
to property exceed what one might expect given their proportion of City of Milwaukee population. In
all other categories of crime in the table, their proportion is lower than what one might project similarly.
Adding figures for HACM’s family developments shows that in homicides, rapes, cases of domestic
violence and of criminal damage to property, the family developments exceed what one might expect,
calculated on a per capita basis. The view of HACM Public Safety personnel is that incidences of crime
in the elderly high-rises are explained mainly by the clash of life-styles between the elderly and some
disabled residents. Some of the latter group are recovering alcoholics and narcotics users. This latter
group is also almost totally responsible for the domestic violence cases in the high-rises.

Over time, the Housing Authority of the City of Milwaukee has tried different means to ensure safety
throughout its developments. It contracted with private security services years ago until this approach
was evaluated to be ineffective. Three years ago, HACM moved to its own professionalized Public
Safety Unit of 20 full-time officers and an Intervention Team (I-team) of 9, comprised mostly of public
housing residents.

7 Most perspectives on crime and prevention efforts were provided through interviews with the HACM Chief
of Public Safety, as well as the Director of HACM’s HOPE VI.

The immediate response of HACM’s Public Safety Unit, which was set up about three years ago, is that
one cannot generalize about crime across Milwaukee public housing developments. Crime is very
unevenly distributed. Rates vary even among the high-rises, which house the elderly and persons who
are disabled. In the family developments in particular, crime rates outstrip those for other parts of the
City. Exhibit 3 below provides information on Index I crimes committed in 1994 in the City of
Milwaukee and each of the five low-income family developments managed by HACM. Exhibit 4
provides aggregated figures for the elderly high-rises and the family developments. Population figures
are included to allow more meaningful comparison.

Broadly, HACM relies on three strategies to deal with crime in its housing developments: (1) taking a
proactive, prevention strategy that identifies "hot-spots" and targets these for constant security presence
through saturation patrols, etc.; (2) organizing residents themselves to engage in block- and high-rise
watches; and (3) coordinating, with the Milwaukee Police Department (MPD) for more targeted and
intensified patrolling periodically. HACM’s Public Safety staff hold fortnightly meetings with the MPD
to assess what they find as they monitor Hillside Terrace and Lapham Park. Plans of action are drawn
up according to what their monitoring suggests. Finally, it is agreed that establishing block- and high-rise
watches has been the least successful approach to crime prevention in HACM’s developments because
HACM staff and resident boards have been unable to muster the level of resident involvement that these
collective actions require7. Therefore, the HOPE VI process at Hillside Terrace will adopt the different
and wider-ranging approaches of overall community-organizing to achieve the goals generally associated
with traditional block-watching.
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Exhibit 3

PART I Crimes: HACM Family Developments & City of Milwaukee, 1994

City HACM Development

Parklawn Westlawn

Population 640,000 1,450 769 336 1,066 1,782

Type of Crime

Homicide 144 1 0 0 4 0

Rape 543 4 3 2 6 11

Robbery 4,438 5 3 0 7 14

Assault 2,053 1 0 0 3 1

Burglary 8,512 29 4 1 18 18

Auto Theft 10,642 7 7 6 15 34

Domestic Violence 12,778 94 30 12 39 65
2,641 20 10 8 22 22

Drug Delivery 3,172 3 7 0 7 3

City Ttype of HACM Development

City of Milwaukee Elderly High-Rises

Population 640,000 2,337 (0.37%) 5,403 (0.84%)

Type of Crime

Homicide 144 -O- 5 (3.47%)

Rape 543 7 (1.29%) 26 (4.79%)

Robbery 4,438 6 (0.14%) 29 (0.65%)

Assault 2,053 1 (0.05%) 5 (0.24%)

Burglary 8,512 2 (0.02%) 70 (0.82%)

Auto Theft 10,642 24 (0.23%) 69 (0.65%)
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Exhibit 4

Part I Crimes by Type of HACM Housing Development, 1994

City of
Milwaukee

Hillside
Terrace

Lapham
Park

Highland
Park

Family
Developments

Criminal Damage to
Property

Source: Milwaukee Police Department, Office of Management, Analysis, and Planning, Crime Analysis
Section; February 20, 1995.



HOPE VI: Milwaukee, Wisconsin

Ttype of HACM Development

City of Milwaukee Elderly High-Rises

Domestic Violence 12,778 27 (0.21 %) 240 (1.88%)

Criminal Damage to Property 2,641 16 (0.61%) 82 (3.10%)

Drug Delivery 3,172 20 (0.63%)-0-

1.4 HACM-Wide Resident Services

1.5 Current Challenges

Milwaukee - 7

One challenge that faces the Housing Authority of the City of Milwaukee is the broad social and political
issue of racial segregation, which, in the context of Milwaukee and its suburbs, is regarded as hyper
segregation.8 This issue is not of the Housing Authority’s making. However, since patterns of

The model used by HACM is for already-established educational, social service and health organizations
to provide programs on site at its family and elderly developments. These institutions provide an array
of services, including crime prevention, day care, educational, health and nutrition, employment,
recreational, and other social programs. Exhibit 5 shows services available at HACM’s five family
developments.

Source: Milwaukee Police Department, Office of Management, Analysis, and Planning, Crime Analysis
Section; February 20, 1995.

Family
Developments

However, it is recognized that criminal activity and social dislocation cannot be solved through strictly
policing and punitive measures. A major part of the task—at least as perceived by HACM and HOPE
VI staff—is to create opportunities for residents, especially the young, to have ongoing and positive
activities that act as magnets for their interests and energies. Supportive social services provided on-site
are intended to fulfill such a role.

Exhibit 4
Part I Crimes by Type of HACM Housing Development, 1994

City

8 For our purposes, hyper-segregation may be defined as the setting in place or hardening of patterns of
separation in housing based on race or ethnicity. The patterns, once set in place, make it extremely difficult or
impossible for people, because of their skin color or socio-economic class to live in certain places that could
otherwise be reasonable choices for residence. The patterns may be set in place by prior acts of violence against
people seeking to live in certain areas, redlining by economic institutions such as banks and insurance companies,
restrictive covenants that specify to whom homeowners can and cannot sell their homes, etc. As one local editorial
put it: "Whites and blacks live more apart in Milwaukee than in nearly all other US locales...." See "A Troubling
Side Step on Housing," The Milwaukee Journal, August 9, 1994, p. A10. For other arguments that recognize the
reality and effects of such segregation in Milwaukee, see Mike Nichols, "HUD Approves City Plan on Housing,"
The Milwaukee Journal, August 7, 1994, p. Bl; Henry G. Cisneros, "HUD Hopes to Help Hillside," (OPED) The
Milwaukee Journal, September 26, 1994, p. 7A; and Gretchen Schuldt, "Scattered Site Housing Freeze Urged,"
The Milwaukee Sentinel, March 23, 1994. See also Mike Nichols, "Massive Hillside Terrace Project Must Wrestle
With Integration Law," The Milwaukee Journal, December 6, 1993, p. Bl.
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Exhibit 5
Social Services Provided at HACM Family Developments

HACM Family Development

Parklawn Westlawn
Supportive Social Services/Agencies

Y Y Y Y Y

Y = Service provided; N = Service not provided

Source: Housing Authority of the City of Milwaukee.
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Nutrition Programs
Share Food
Youth Nutrition Program
University of Wisconsin-Extension

Health Services
Alvemo College
Hillside Family Health Center

Day Care
Silver Spring Neighborhood Center
Day Care Services, Inc

Resident Organizations
Family Resident Organizations
City-Wide Public Housing Resident
Organization
Youth Advisory Councils

Hillside
Terrace

N
N

Y
Y

Lapham
Park

N
N

Y
Y

N
N

Highland
Park

N
N

Y
Y
Y

Y
Y

N
N

N
N

Y
Y

Y
Y

Y
Y
N
N
Y
N
N

N
Y
Y

Y
N
Y
N
N
N

N
Y

N
Y

N
Y

Y
N
N

N
Y
Y
Y
N
N
N

N
N
Y
Y
N
N

N
Y

Y
N

Y
N

Y
Y
Y
Y
Y
N
Y

N
Y
Y
N
N
N

N
Y

N
Y

Y
N

N
Y
Y
Y
N
N
Y

N
N
Y
N
N
Y

Y
N

N
Y

N
Y

N
Y
N

I N I
:■ Y if I
;I Y fl

Y
N
Y
Y

Y
N

N
N
Y
N
Y
N

Y
N

Y
Y
N

Recreation Programs
Boy Scouts
H. A. Recreation Program
Milwaukee Public Schools
ICYSA
Boys & Girls Club
Silver Spring Neighborhood Center
Girl Scouts

Social Services
New Concept Self-Development Center
Daystar
HACM Information & Referral
SIS
Silver Spring Neighborhood Center
Right Alternative Center

Education Services
MATC/GED Classes
Boys & Girls Club/Tutoring
Silver Spring Neighborhood
Center/Tutoring
Milwaukee Public Library Bookmobile
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Overview: Hillside Terrace Development2.0

Design History2.1
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The buildings in Wis 2-1 and Wis 2-4 differ architecturally. Wis 2-1 buildings are of solid masonry faced
with common brick. So is the Hillside Community Center, which is located in this area. The two-story
walkups and rowhouses of Wis 2-4 are of wood frame construction with brick veneer exterior on the first

Hillside Terrace, the second oldest and second largest development operated by HACM, was constructed
between 1948 and 1950 in a collaborative effort between the federal government and the City of
Milwaukee. An "addition" was completed in 1956. The original site, Wis 2-1, comprises 25 buildings
on 8.5 acres. There are 5 rowhouses, 14 three-story walkups, and 6 combination three-story walkups
and rowhouses. Three of these buildings were deprogrammed in 1970, and now house four of five on
site social-service agencies, the Hillside Resident Board’s offices, and the HOPE VI Program staff. The
16-acre "addition", Wis 2-4, is comprised of 74 two-story walkups, 10 two-story rowhouses, and an
eight-story building that now houses the elderly and disabled. Three other buildings in Hillside Terrace
are: the Hillside Community Center, which was dedicated in 1978; it currently houses only a Boys &
Girls Club; H ACM’s on-site maintenance facility; and St. John’s Lutheran Church, a private church that
has been on site since the 1800s.

A second challenge is the national mood about public housing and other forms of public subsidy. While
support for public housing remains strong in Wisconsin, HACM, like other public housing authorities,
might find itself overtaken by events. A future measure of the robustness and creativity of housing
authorities and cities might be the options that they explore, in times of austerity, to continue to provide
decent, safe, and affordable housing to a segment of the population that is not shrinking.

residence, de facto, define segregation, the Housing Authority’s every policy and action, as well as their
outcomes, are subject to scrutiny from different perspectives. The issue of segregation dominated
discussions about the placement of scattered-site dwellings to replace 79 of the 118 units to be demolished
as part of HOPE VI (the remaining 39 units will be provided through Section 8 Certificates or Vouchers).
Federal law, which required placing these 118 units in non-impacted areas so as to assist desegregation,
was answered by residents’ concerns to be close to supportive networks, and the vision of community
leaders and activists to create leveraging for various housing and other economic initiatives now underway
in the impacted area.’

The impetus to public housing construction in Milwaukee was a World War II need to accommodate war
workers and, later, veterans. Part of the rationale for using the site that became Hillside Terrace had to
do with the deteriorated condition of a once thriving, multi-ethnic neighborhood that was composed first
of Dutch and German immigrants and, later, of Jews, Greeks, Slovaks, Croatians, and Blacks. In its
history, this area boasted neighborhood churches and parish schools, bakeries, butcher shops, a soda and
beer plant, cigar and shoe factories, and blacksmith shops. Having been one of the first sites on which
housing was built in the "new" City of Milwaukee, by the 1940s many of the buildings in the area were
almost 100 years old. Absentee landlords did not take care of their properties, which deteriorated.
Milwaukee City officials finally declared the area blighted.

’ Mike Nichols, "Massive Hillside Terrace Project Must Wrestle With Integration Law," The Milwaukee
Journal, December6, 1993, p. Bl, "Housing Authority Wants To Build, Renovate Homes in Complex," Milwaukee
Sentinel, December 17, 1993, p. 5A, and "Hillside Plan Needs Hard Look." Editorial, The Milwaukee Journal,
December 24, 1993, p. A8.
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Exhibit 6 shows unit breakdown and size.

Units Number Net Floor Area/Unit Units Number

1 bedroom 31 498 sq. ft. 3 bedroom 48 727 sq. ft.

1 bedroom 3 485 sq. ft. 3 bedroom* 120 709 sq. ft.

1 bedroom*f 56 417 sq. ft. 4 bedroom 887 sq. ft.8

2 bedroom 84 597 sq. ft. 4 bedroom* 28 922 sq. ft.

2 bedroom 34 650 sq. ft. 5 bedroom* 8 1,093 sq. ft.

2 bedroom 176 528 sq. ft.

11 Mike Nichols, "City Wins $40 Million US Grant," The Milwaukee Journal, December 2, 1993, p. Al.
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With 596 units on 24.5 acres, Hillside Terrace has the highest unit density among HACM’s
developments.

Hillside Terrace could be described as an enclave. The development and the downtown are separated by
Highway 145, running East-West. Interstate-43, a major North-South artery, creates a barrier to the rest
of the City west of Hillside Terrace. The area immediately to the east is non-residential, comprised of
a number of small, family-owned wholesale, manufacturing, and retail businesses, as well as vacant lots.
A chain-link fence, which runs down the median on 6th Street to help pedestrian safety, worsens this
sense of isolation. The overall image is of a neighborhood that is separate from the rest of the City; a
neighborhood that requires a reason for a non-resident to enter.

Net Floor
Area/Unit

Exhibit 6
Hillside Terrace Units: Configuration and Sizes

Most of Hillside, built between N. 6th and N. 9th Streets just a few blocks north of the Bradley
Center, is a 1940s-era maze of poorly lit, unmarked, dead-end streets pockmarked by garbage
bins and hampered by a lack of access. Part of the problem stems from the way most public
housing in America was built. In comparison to drug-infested, high-rise projects in other
metropolitan areas, Hillside has been described as comfortable, even homey. But in comparison
to virtually any urban neighborhood, it is densely packed and impersonal. The layout encourages
crime and creates obstacles for police, fire and medical personnel who are called for help."

* Built as part of the Addition in 1956. f Now housing elderly and handicapped residents.

floors, and vinyl siding on the second floors. The eight-story high-rise is of reinforced concrete and
brick veneer construction. The maintenance facility is constructed of masonry.10

10 Hillside Terrace and Addition, which is the terminology used in some documentation, will not be used from
here on. The site is managed as one housing development with one maintenance program, etc. Hillside Terrace,
to be used hereafter, should be understood as referring to the whole 24-acre site. Unless otherwise stated, all
statistics refer to the unified entity.
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Resident Characteristics2.2

2.3

I
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Although the buildings are forty to forty-five years old, they are in good structural condition. However,
other parts of the infrastructure, including some boilers and heaters, have come to the end of their useful
lives. It was also decided that the system of "looped" conduits for the delivery of hot water and heat to
the buildings in Wis 2-1 was not the most efficient method that could be used. The use of the present
maintenance facility for day-to-day activities by staff as well as housing an electrical sub-station has not

In summary, there is a high percentage of single- and female-headed households at Hillside Terrace.
These households are either totally or heavily dependent on various forms of public assistance. For the
family development alone, 40 households (12 percent) are reported as receiving no form of public
assistance. Another feature that bears on initiatives being discussed as part of HOPE VI is the relatively
high percentage of dependents. Fifteen percent of the Hillside Terrace population is of pre-school age,
while 39 percent are of grade-school ages. This has implications for the welfare reform demonstration
(Partnership for Hope) with regard to child care and available slots in Day Care and Head Start, as well
as services to assist the children and youth in their scholastic efforts and recreational activities.

As of June 30, 1995, there were 1,070 residents at Hillside Terrace (down from 1,450 two years ago);
54 resided in the elderly high-rise, while the family development had 1,016. Exhibit 7 shows some
breakouts according to characteristics that are germane to proposals in the HOPE VI program, and to
various initiatives that will be discussed below.12

One other feature that was included in Exhibit 7 is worth comment. From time to time there is public
discussion in the media and among those involved in public policy about whether people stay in public
housing too long. The actual average length of residency for Hillside Terrace is 7.3 years, which is the
second-longest of the five family developments, and above their average of 6.16 years. What is probably
worth assessing is why residents remain as long as they do at Hillside Terrace given its reputation as the
worst of HACM’s family housing developments. Also to be reconciled is what public housing
administrators prefer: stable populations that regard one area as home, or a constant flux of residency
changes. These matters are still being debated by HACM staff, public housing residents, and others as
HOPE VI unfolds at Hillside Terrace.

12 Note: For purposes of allocating funds, the HOPE VI Program excludes the 56 units in the elderly and
handicapped residents’ high-rise, and the exterior of 44 units of a prototypic neighborhood that have already been
physically rebuilt. The latter area, however, is included in all other aspects of the revitalization.

13 The following description refers to the area encompassing the 496 units that are addressed in the HOPE VI
application, including those to be demolished. Many of the features in the 44-unit Prototypic or Model
Neighborhood, which has already been ’revitalized’ are being evaluated to see if they can be ’solutions’ to conditions
in the rest of the development.

Baseline Physical Condition13

Two "interior" streets, 7th and 8th, are culs-de-sac. The lack of through-streets and the density of
buildings result in a shortage of parking spaces; those that exist are inconvenient in relation to residents’
units. Residents are justly proud of their tot lots, which, however, constitute the only outdoor play areas
for Hillside Terrace children. For older children and teenagers, there are only the interior facilities of
the Boys and Girls Club, as a double basketball court on 8th Street was made unusable years ago because
of criminal and other activities. This is a synopsis of the physical features, we turn next to some
characteristics of the resident population.
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PercentCharacteristic NumberCharacteristic Number Percent

Head of HouseholdAge:

355Single Female 88.00-5 161 15.0

Single Male 436-17 419 39.2 10.7

49 4.6 Married Female 2 0.518-21

Married Male22-34 202 18.9 2 0.5

35-54 165 15.4 Other 0.251

55 + 74 6.9

Households: Income by Household:

High-rise 54 13.4 Wage/Wage 3 0.74

Family Dev. 349 86.6 Wage 46 11.4

VA/Wage 1 0.25

Supp/Wage 2 0.50
Ethnicity by Household:

SS/Wage 2 0.50
White/Hispanic 10 2.5

SSI/Wage 2 0.50
Black 393 97.5

OTHR/Wage 1 0.25

AFDC/Wage 12 2.97

AFDC/OTHR/ 4 1.00

Wage

No reported income 7 1.73

323 80.15

Source: Housing Authority of the City of Milwaukee, Information Systems Services, May 31, 1995.
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Average length of residency Hillside Terrace = 7.3
years
Average length of residency at HACM family
Developments = 6.16 years

Exhibit 7
Hillside Terrace: Demographic Data

Public Assistance
(various forms)
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2.4 Baseline Management Issues
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In terms of strictly environmental issues, 80 percent of known friable asbestos was removed from
buildings prior to HOPE VI. Half of what remains will be removed during unit alterations and bathroom
modernizations during the HOPE VI revitalization. The remaining 10 percent is expected to remain in
walls, roofs, and furnace ductwork and, thus, be inaccessible to residents. All known lead-based paint
was removed prior to HOPE VI. There are some underground oil storage tanks within Wis 2-1. These
will be removed as part of the HOPE VI process.

Public lighting within the development is inadequate and sometimes out in spots, whether through
tampering or system-failure. Culs-de-sacs and lack of through-streets add to the darkness at night and
the sense of a forbidding outdoors for many families. The lack of through streets also makes curbside
garbage collection impossible. The resulting use of dumpsters at key points is an eyesore and conducive
to littering, which then can block drains. Dumpster fires are not uncommon.

been without problems. It has been concluded that the open doors, constant traffic by staff, and perhaps
the storage of various types of supplies and equipment are responsible for corroding the electrical sub
station.

Hillside Terrace suffers from high building-to-land-area density. It has severe erosion problems due to
rain runoff since it is on an elevation and has too much concrete hardscape across its area. Yet, parking
spots are inadequate and located too far away from apartment entrances. Concrete "patios" (ground level,
Wis 2-4) merge into concrete hardscape in many locations; while, on the upper level, steel platforms
provide room for little more than fire-exiting, ending up as collection points for refuse. (See also Section
2.1).

The results of the above, especially on residents, are as follows. There is little to encourage residents
to take pride in their space since this is not well defined and, hence, not ’defensible’. The physical
conditions do not encourage outdoor play and/or other family activities (although the fairly well-
maintained tot-lots are used). The lack of patios, which discourages relaxation outside, robs the
neighborhood of a crucial resource in overseeing children directly and discouraging crime through, even
’unofficial’, block watch. Section 4 below will describe how the HOPE VI plans for Hillside Terrace
respond to these physical characteristics and challenges.

Hillside Terrace has the contradictory features of having both the highest density of units and population,
and the highest vacancy rate among HACM’s developments'. For the past five years, the HACM-wide
vacancy rate averaged between three and five percent; for Hillside Terrace it was between six and ten
percent. Just before the HOPE VI revitalization application was submitted, the vacancy rate at Hillside
Terrace was 6.5 percent (32 of the 496 apartments were vacant). The vacancy rate for the other HACM
family developments combined was 3.7 percent and, for the City of Milwaukee, it was 5.4 percent.
Management grapples with the fact that Hillside Terrace has the highest turndown rate of any of HACM’s
developments. In November 1992, 200 applicants had to be processed for one to accept an offer to move
into Hillside Terrace. The reason for refusal most cited was the reputation for crime and violence that
Hillside Terrace had gained. Hillside Terrace also has a 27.4 percent annual turnover rate, which is the
second highest among HACM’s five family developments. Another management issue is accounts
delinquent. At the end of 1992, Hillside Terrace’s rate of accounts delinquent to tenants in possession
was 25.5 percent, the second highest of HACM’s family developments.

At this time, HACM’s management structure is the traditional public housing management model, i.e.,
centralized. In light of the HOPE VI program, however, there is discussion about experimenting with
other configurations. The general view seems to be that, even given its problems, Hillside Terrace is
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Hillside Terrace Lapham Park
Question/Issue Answer Categories N Percent N Percent
Walls with peeling paint, broken plaster

Plumbing that doesn’t work

Rats or mice

Broken locks or no locks on apartment door

Heating system doesn’t work

Stove or refrigerator doesn’t work
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Exhibit 8
Problems/Issues as Seen by Hillside Terrace and Lapham Park Residents

probably farther along than most other HACM Developments in terms of resident input, strength of
Resident Board, and a planned physical layout (micro neighborhoods) that might encourage innovative
approaches to greater resident involvement in management and/or new management structures, including
dual management.

To perform day-to-day administrative tasks, Hillside Terrace has a Lead Housing Manager and a Housing
Manager II, an Administrative Assistant, a Housing Clerk II, and a site-based Maintenance Supervisor.
It shares with Lapham Park the services of a Rental Recertification Clerk. On-site administrative tasks
include budget development and fiscal control, property management, leasing and occupancy, rent
collection, and resident relations.

Broken windows and windows without
screens

No problem
Some problem
Big problem

No problem
Some problem
Big problem

No problem
Some problem
Big problem

No problem
Some problem
Big problem

No problem
Some problem
Big problem

No problem
Some problem
Big problem

215
37
32

256
18
11

234
22
28

189
58
37

166
66
51

159
72
53

58.2
23.2
17.9

55.8
25.3
18.6

89.8
6.3
3.9

105
19
5

85
31
13

103
16
9

55
45
29

98
19
11

86
31
12

65.9
24.0
10.1

72.9
17.8
9.3

79.8
12.4
7.0

42.6
34.9
22.5

76.0
14.7
8.5

66.7
24.0
9.3

75 4
13.0
11.2

66.3
20.4
13.0

82.1
7.7
9.8

No problem
Some problem
Big problem

94
23
12

243
30
12

85.3
10.5
4.2

81 4
14.7
3.9

The picture that emerges about resident/management relations is "uncertainty and ambivalence." While
managers report good relations with most residents, "management" is still perceived in a bureaucratic
light. Some of the uncertainty may be due to changes being brought by HOPE VI, as well as the ongoing
attempt to have residents fulfill their lease obligations for shared cleaning of common areas, yard care,
snow-removal, etc. To paraphrase one manager: "You’re a good guy until you try to get a reluctant
resident to fulfill her/his responsibilities."
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Crime and Disorder at Hillside Terrace2.5
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Exhibit 8 shows how Hillside Terrace and Lapham Park residents responded on an array of matters that
would be of concern to any renter.

Drug paraphernalia have been found in some basements, which appeared to have been used as ’shooting-
galleries’. In some instances (but definitely not all) the locks to these basements clearly had been broken.
For a while, beginning Fall 1994, there was an increase in broken windows and copper stripped from
basement pipes. (These were done mainly in the empty buildings slated for demolition.) It is generally
accepted that this copper was sold for quick money with which to buy drugs.

HACM’s Public Safety officers say that those engaged in criminal activity in Hillside Terrace do respond
to the level of monitoring and pressure exerted by the Public Safety Unit and the Milwaukee Police
Department. Preliminary readings are that the level of illegal activity was somewhat lower in Spring
1995 after coordinated, targeted, and intensified patrolling by law enforcement personnel. The physical
"disruption" being brought to the area by HOPE VI might also be causing uncertainty among some who
otherwise might be engaged in crime.

Nevertheless, in a recent survey of all households conducted in Hillside Terrace and Lapham Park (the
latter being a comparable HACM development that the survey used for "control" purposes), 83 percent
of Hillside Terrace residents said that they were very or somewhat satisfied with the way management
takes care of their building. The figure for Lapham Park was 85.6 percent. Asked about their level of
satisfaction with living in their respective communities, 80.6 percent at Hillside Terrace said that they
were very or somewhat satisfied; the figure for Lapham Park was 75.2 percent. In responding to a
question about their building as a place to live, 81.4 percent at Hillside Terrace said that they were very
or somewhat satisfied; 76.7 percent said the same for Lapham Park. Finally, in terms of satisfaction
specifically with their apartments, 85.5 percent of Hillside Terrace residents said that they were very or
somewhat satisfied. For Lapham Park, 89.8 percent responded that way.

Much of the criminal activity at Hillside Terrace seems "organized" to operate on 8th Street, which is
a dead-end. In local parlance, the area is referred to as the "strip" or the ’mall’. These terms capture
the use of the area for drug dealing, prostitution, and gun sales. Residents in this area report being
approached to purchase drugs; they also report gun play and random shootings. This street generates the
highest number of drug complaints-per-street to HACM’s Public Safety staff.

While it is clear that some drug dealing occurs throughout the day, the general view is that these activities
get fully underway after dark and continue into the early morning hours. The pattern apparently changes
on weekends, when illegal activities occur throughout the day. Those involved in policing the area do
not believe that Hillside Terrace is gang territory, although there is competition in the sale of illegal
drugs. It is believed that members of gangs do live in Hillside Terrace. However, those living at
Hillside Terrace appear to be people more caught up in illusions rather than being seriously involved in
consolidating gang territory.

By examining Exhibit 3 above, it can be seen that, while Hillside Terrace had 0.226 percent of the City’s
population, in terms of crime reported it exceeded that proportion in homicides (0.694 percent), rapes
(0.736 percent), burglaries (0.340 percent), domestic violence (0.735 percent), and criminal damage to
property (0.757 percent). In assaults (0.048 percent), robberies (0.112 percent), auto theft (0.065
percent), and drug delivery (0.094 percent) Hillside Terrace was below what one might expect given its
percentage of Milwaukee’s population. However, caution in interpretation is recommended. It is
generally felt that some crime goes unreported. Also, what is presented here is a snap-shot, and must
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Lapham Park

Answer CategoriesQuestion/ Issue N Percent N Percent

2.6 Resident Organizations at Hillside Terrace
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Feel personally safe alone at
night right outside apartment

Safe for children to walk in
the development

Safe for children to play in
the play areas

Very safe or somewhat safe
Somewhat unsafe or very unsafe

Very or somewhat safe
Somewhat unsafe or very unsafe

Very or somewhat safe
Somewhat unsafe or very unsafe

170
114
134
105
133
90

59.7
40.0
47.0
36.9

67
56
67
59
60
51

52.0
43.5
52.0
45.8
46.6
39.6

be put within the context of a city that reported significant increases in all categories of crime from 1990
through 1994. The hard data of crime must also be reconciled with the perceptions that citizens have
about crime and, possibly, with their actual experiences.

Even though 62.8 percent of residents feel that what others say about Hillside Terrace is unfair, residents
do feel that criminal elements have given Hillside Terrace a very bad reputation. In a series of questions
in the above-mentioned survey, when asked what they saw as problems or what they would suggest to
make Hillside Terrace better, residents continued to refer to the need to "get the drug dealers out."
Exhibit 9 displays the responses residents gave to survey questions about their feelings of personal safety,
and the safety of Hillside Terrace children.

46.6
31.5

Exhibit 9
Personal Safety and Children’s Safety in Hillside Terrace and Lapham Park

Hillside Terrace

Incorporation is seen by the Board as one means of increasing its capacity to influence changes that are
being planned and executed at Hillside Terrace. The Hillside Family Organization, Inc. also received
a $100,000 HUD Tenant Opportunity Program (TOP) grant, which will be used to enhance the
administrative, organizational, and leadership capacities of present and future Board members and
residents as a whole. While all of H ACM’s family and elderly developments have resident organizations,
the family organization at Hillside Terrace is evaluated as being the farthest along in terms of its status
vis-a-vis HACM. The new configuration is that the Hillside Family Organization and the Housing
Authority should be seen as co-equal partners in matters relating to Hillside Terrace.

Second, elderly and handicapped residents, who occupy the High-Rise building, have their own
organization to foster their interests. Third, the family development, which is the focus of the HOPE VI
revitalization, is represented by the Hillside Family Organization. Its Board is comprised of seven
residents who obtain the highest vote totals in annual elections overseen by the Milwaukee Elections
Commission. In February 1995, the Board was incorporated.

There are three resident organizations at Hillside Terrace. First, the City-Wide Public Housing Resident
Council (CWPHRC) serves residents of all public housing developments in Milwaukee. Since this
organization is located on-site at Hillside Terrace and some Hillside Terrace residents serve on the
CWPHRC board, there has been ongoing interest in all aspects of the Hillside Terrace HOPE VI
revitalization and what implications there might be for other HACM housing developments.
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The favorable evaluation of the Hillside Family Organization, Inc., to some degree, turns on the
continuous participation to date of the Board and a percentage of residents in many matters related to
HOPE VI processes. From the time a site study of Hillside Terrace was conducted by Larsen Engineers,
S.C. in 1992 through the present period of the start of actual demolition and reconstruction, the
knowledge, opinions and preferences of residents have been sought and used systematically. (More will
be said about this below.) Definitely one of the areas of intense resident/Resident Board interest and
oversight has been the range and quality of social services provided to the population of the Hillside
Terrace Family Development.

The following brief descriptions of on-site agencies must be put into the context of the self-sufficiency
portion of HOPE VI as well as the renovation and expansion of the Hillside Community Center to
become the Hillside Family Resource Center. Through ongoing discussions among the Resident Board,
HACM’s HOPE VI personnel, and staff of on-site agencies, the physical configuration of the renovated
facility was decided, as was the space that each agency will occupy to deliver its programs and activities

This section describes, briefly, the supportive services that agencies on-site at Hillside Terrace provide
to residents. Four of these agencies have been working at Hillside Terrace for many years; the fifth is
a more recent arrival. However, whatever the length of service, the current Resident Board is working
to ensure that: (1) services and programs provided are the ones that residents want; (2) that these
services are provided at the level needed (in terms of quality as well as numbers served); and (3) failure
to live up to these understandings will be grounds for termination of the relationship.

Hillside Boys & Girls Club has been the sole occupant of the Hillside Community Center since it was
constructed in 1978. The Boys & Girls Club provides a range of recreational activities and some tutoring
for those aged 5-18. The Club is equipped with a computer room, which the Resident Board would like
to see upgraded and effectively utilized by all age groups at Hillside Terrace. Summer camp is offered
to children from both the development and the area, with the cost to some Hillside Terrace children
being subsidized by various means, or underwritten through scholarships. The Club also operates a
meals program for eligible Hillside Terrace children. The Boys & Girls Club has organized a Midnight
Basketball League. At the games, this program puts young, male players and prospective employers in
touch with each other.

Hillside Family Health Center (HFHC) is the most recent arrival at Hillside Terrace, although its parent
organization, the Black Health Coalition of Wisconsin, has been looking after the health care needs of
urban folk for many years. HFHC represents an example of leveraged HOPE VI, in which a local non
profit organization, at the request of the residents, put forward proposals to a number of local private and
public organizations to raise funds to staff and operate this on-site health center. In April 1995, HFHC
started conducting health examinations and screenings, prescribing treatments, and giving referrals.

Hillside Day Care/Head Start has been on site since 1968, serving infants and toddlers and their parents
with child care, and a group with Head Start programming for children ages 3 to 5. It is recognized that
adequate child care, in terms of numbers of places and hours, is a primary need if parents of very young
children are to avail themselves of education and employment opportunities. Seeing this need, Day
Care/Head Start administrators put in place 2 full-day and 1 half-day program to deal with the levels of
residents’ needs. In the renovated Family Resource Center, Day Care/Head Start will have 64 places to
serve the 3 areas of infant care, toddler child care, and Head Start. They will also fully integrate classes
for adults to cover many of the facets of parenting and child nurturing.
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As an example of leveraged HOPE VI, New Concepts applied for and received funding from a local
foundation to conduct a needs assessment at Hillside Terrace. The data gathered should enable the
Resident Board and on-site agencies to get a clear picture of what Hillside Terrace residents want of
current and potential supportive service providers. Part of the funding is also to be used to enhance the
administrative and leadership capacities of residents who are currently involved or have an interest in
community leadership.

New Concept Self Development Center, Inc. (New Concepts) has provided a range of free social
services addressing many family concerns of Hillside Terrace residents since 1978. The "Each One
Reach One” program is a group work and role-model program for boys and girls aged 7 through 13.
New Concept staff help these children with school problems and family relationships. The agency’s
"Cocaine Use Prevention" (C.U.P) program provides individual and group counseling for women who
are experiencing problems with alcohol and drug use. New Concepts staff also work with teen parents
(up to age 22) in the "Teen Parent Services" program, which provides case management, counseling, and
education in parenting skills in a group setting. The agency’s workers also provide mental health
counseling.

University of Wisconsin-Extension’s Food and Nutrition Education Program has operated out of Hillside
Terrace since 1978. The staff, which has County-wide responsibilities, conducts classes in cooking,
nutrition, and budgeting food dollars. In Spring 1995, University of Wisconsin-Extension (UWEX)
conducted an on-site 10-week, 36-hour leadership workshop series for the Board and residents of Hillside
Terrace. Periodically, UWEX has conducted urban gardening courses. From time to time, in
collaboration with the Boys & Girls Club, UWEX has also conducted summer youth programs. UWEX
will continue its nutrition education along with classes in financial management and leadership. It will
take lead responsibility for working with the Milwaukee Area Technical College (MATC) to bring basic
education courses, including GED, ABE, and personal enrichment classes on-site. UWEX and the Boys
& Girls Club will collaborate to upgrade the existing computer laboratory and to set up a multi-media
learning center.

It is important to reiterate that Hillside Terrace residents and their Board are the ones defining, driving,
and monitoring the processes of supportive service provision. However, there are questions being raised
that those involved need to address. From the residents, there are questions about the commitment and
quality of service of some on-site agencies, and about the number of residents actually participating in
programming. On the other hand, the agencies are asking questions about the commitment of residents
to participate seriously in programs that are provided now.

Hillside Terrace is the first housing to which one comes on leaving the downtown on 6th Street. It marks
the beginning of the so-called North Side or inner-city. A mixed picture emerges when one looks at what
surrounds Hillside Terrace. To the south is the downtown, a now fairly stable economic area with an
array of retail, educational, cultural, entertainment, and governmental resources. Milwaukee Area
Technical College (MATC), the State of Wisconsin’s largest technical college, is about six blocks south
of Hillside Terrace. MATC offers over 4,000 classes, 68 associate degree, and 52 vocational or diploma
programs. Also downtown is a vibrant theater district, the Milwaukee Public Museum and the Central
Library (twelve blocks away). The Bradley Center, home of the Milwaukee Bucks (a professional
basketball team) and site of many entertainment events, is about ten blocks away.
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Hillside Terrace marks a boundary between a stable downtown (which starts at the southern end of the
development and moves south and east), and a revitalizing eastern boundary three blocks away on King
Drive (North 3rd Street). There is an Economic Development Zone, which runs north-south on King
Drive, and extends to 6th Street at Walnut Street, one block north of Hillside Terrace. The King Drive
Development Zone uses a variety of State tax incentives and City-sponsored low-interest financing to
encourage private business investment, job-creation, and hiring of unemployed and welfare-dependent
citizens. This includes Hillside Terrace residents.

To the north, immediately south and east of Halyard Park, the housing situation is mixed. There are
some homes in disrepair and others newly renovated. If we define the neighborhood as extending north
to North Avenue, there are blocks with single-family homes and duplexes that are well-maintained; other
blocks have some boarded-up residences. There are many vacant lots. The desire to complement some
major housing initiatives that are being undertaken by community-based organizations, including the
YMCA and Habitat for Humanity, was one of the developments that HACM took into account in siting
its replacement housing within a three-mile radius of Hillside Terrace.

New, revitalized, and planned businesses in the Development Zone include a sausage factory, a YWCA
Women’s Enterprise Center, a Wisconsin Department of Natural Resources office, as well as a mix of
new and restored buildings that provide residential, commercial, and retail space. South of the Zone is
the renovated Schlitz Park. The buildings of the former brewery now house an office complex with more

Interstate-43, running north-south, and Highway-145, which sweeps to the southeast, form physical
boundaries and separation for Hillside Terrace. Unfortunately, some necessary services and amenities
are lacking in the area which increases the hardship for many Hillside Terrace residents. For example,
the closest supermarket and drug store are 14 blocks away. There are no laundromats or fast food
restaurants convenient to Hillside Terrace. Because of the reputation it has acquired, residents complain
that taxicabs and fast food delivery drivers are very reluctant and sometimes refuse outright to serve
residents’ needs. Carver Park, a 20-acre recreation facility, which is opposite Lapham Park and three
blocks away from Hillside Terrace, apparently is not regarded as a neighborhood resource by Hillside
Terrace residents.

Across the street from Hillside Terrace are three public and private multi-family residential complexes,
as well as Plymouth Manor Nursing Home. These residences are in fair to good physical condition, with
generally clean surroundings. Further north, across Walnut Street (a major thoroughfare) are two magnet
schools (the new Creative Arts elementary built next to the Roosevelt Middle School for the Arts). A
Masonic Temple and Salvation Army Emergency Lodge, which offers shelter to the homeless, merge this
area into Lapham Park, another of HACM’s low-income housing developments. Moving north of
Lapham Park one comes to Halyard Park, which is an innovative five-block, suburban-style subdivision
that was developed on Redevelopment Authority of the City of Milwaukee land. These homes are owner-
occupied by middle-income residents.

In summary: The basic resources and services, which other communities might take for
granted—supermarkets, drug-stores, parks, etc.—are missing from Hillside Terrace. Yet, many other
resources—educational, recreational, and social—are relatively close-by. The main problem to utilization
may be a barrier that is more socio-psychological than anything else. Residents may not feel sufficiently
empowered, knowledgeable, or confident to assertively seek access to these resources, even if they see
the connections between use of these resources and their chances of improving their lives. Of course,
this condition has some impact on whether residents avail themselves of whatever employment
opportunities may be nearby.
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Immediately east of Hillside Terrace (between 6th and 3rd Streets) there are a number of small, family-
owned retail, wholesale, and manufacturing enterprises. These have been in the neighborhood for a long
time, as has Jaeger Bakery, across from Hillside Terrace on 9th Street. While neighborhood merchants
provided some employment opportunities for Hillside Terrace residents in the past, that relationship has
changed because of crime. Also, employment for Hillside Terrace residents must be put within a broader
context.

Structural economic forces continue to change Milwaukee’s job base. In the past decade, Milwaukee lost
over 60,000 manufacturing jobs. Also, the number of City of Milwaukee residents employed declined
by 10,000 between 1980 and 1990; in the same period, 7,000 new jobs opened in the suburbs. While
service sector jobs are increasing, some of these require highly skilled workers. A recent study by the
Center for Economic Development at the University of Wisconsin-Milwaukee shows that more than 80
percent of the jobs created in Milwaukee since 1980 pay less that $20,000 a year. Poverty rates have
increased in Milwaukee, and assessment of the school performance of area children (including Hillside
Terrace) shows that serious intervention will be needed to break this cycle.

than 2,700 employees and 16 different businesses and agencies. This is generally interpreted as the
movement north of the Milwaukee downtown revitalization that happened in the 1980s. It is also
interpreted by some people as a move to gentrify the area.

There are two churches in the neighborhood, St. Francis, which is five blocks away, and St. John’s,
which is surrounded by Hillside Terrace. Although St. Francis provides meals for the homeless, neither
institution seems to have ongoing association with Hillside Terrace or Lapham Park. There are three
elementary and two middle schools in the neighborhood-as-defmed. Most Hillside Terrace children go
to Palmer Elementary, which is on 1st Street. With "School Choice" being the operative public policy
in high school education in Milwaukee, children generally attend schools that are outside their immediate
neighborhoods. For medical needs, residents go to Sinai Samaritan Hospital, which is located at State
and 12th Streets, about fourteen blocks from Hillside Terrace.

A Boys and Girls Club serving 5-18 year-olds operates at Hillside Terrace. The Boys & Girls Club also
runs Midnight Basketball, which is sponsored by private local companies to connect with players as
prospective employees. Milwaukee Community Service Corps, which receives funds from the
Corporation for National and Community Service through the State of Wisconsin, has a contract with
HACM to employ 18-23 year-old residents of public housing. A local Masonic Temple works with the
Boys and Girls Club to offer after-school tutoring to Hillside Terrace children. For outdoor recreation,
there is Carver Park, a 20-acre site with pool, bathhouse, tennis and basketball courts and three lighted
baseball diamonds. Improvements are underway at Carver Park and an application has been filed with
the National Parks Service for additional funds with which to undertake other improvements. The
Lapham Park Social and Recreation Center, which is one block north of Hillside Terrace, is operated by
Milwaukee Public Schools.

Hillside Terrace is on two bus routes and is fairly well served by public bus transportation. However,
there has always been a concern about the safety of people who work second shift and return home late
at night. Also, there is the fact that many jobs are available in the suburbs while potential employees
remain in the inner-city . Some community-based organizations have taken on the task of coordinating
private and pool-vehicle transportation to get interested people to available jobs.
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The Housing Authority administrators emphasize that none of their housing, including Hillside Terrace,
is "severely distressed." Milwaukee applied and qualified for HOPE VI funding first on the criteria of
a topographically problematic site—a siting decision taken long ago—that could be turned around only
through a major, focused, comprehensive, and well-funded program such as HOPE VI. Second, HOPE

Thus, the HOPE VI opportunity fed directly into work that had already been started by HACM. If there
was one HACM development that needed the focused, well-financed, and timely intervention of HOPE
VI, it was Hillside Terrace. HOPE VI would allow for changes and upgrading of the infrastructure of
the entire development in one comprehensive process. At the same time, it would target most residences
for major interior and exterior renovation. Operating parallel to this process of physical change—and
determining its chances of long-term effectiveness—there would be focused effort to deal with the causes
of a social situation that is very sub-optimum, and manifesting itself in high rates of unemployment—
perhaps, unemployability—low-incomes, and high dependence on forms of public assistance.

Hillside Terrace’s reputation does not sit well with its immediate neighbors. Former residents and other
people who were associated with the development in the past tend to criticize present conditions.
Comparisons are made between the working-class, family-based population of years ago, and present
residents. The management and some tenants of Walnut Park Apartments, Plymouth Apartments and
Mayflower Court are concerned about what effects revitalizing Hillside Terrace will have on their
communities; they are skeptical about whether Hillside Terrace can indeed be turned around. A fear was
expressed that undesirable Hillside Terrace residents, pushed out by the HOPE VI revitalization process,
would gravitate to these other housing units nearby. This prompted action by HACM’s HOPE VI staff.
Since these housing complexes fall between Hillside Terrace and Lapham Park, coordinated meetings
involving all the parties mentioned and some area merchants have been held and will continue through
the period of revitalization.

Overall, if one took out Hillside Terrace and Lapham Park, the area bounded by 1-43 west, Highway 145
South, Martin Luther King Drive east and North Avenue to the north would probably be regarded as a
low crime neighborhood. If one excluded the multi-family residences mentioned above, this area is
actually sparsely populated. It presents a mix among residential, commercial, and institutional use.
Many of the residences obviously house low-income people. It is not an area that is known for any gang
activity; there are no signs of gang graffiti, open drug-dealing, prostitution, or instances of shootings.
Halyard Park, a middle-income "urban subdivision" sits in the middle of this neighborhood and presents
an obvious target-of-opportunity. Yet, there is no record of serious criminal activity against Halyard
Park.

The HOPE VI planning process for Hillside Terrace was a direct outcome of, and follow-up to, a site
study into the physical conditions at Hillside Terrace. Resulting from this study, the renovation of the
southwest part of the development was undertaken as a prototype to test what might be feasible in the
whole development. HACM contracted with a local engineering firm, Larsen Engineers S.C., to conduct
the site study. The site study and renovations (including street construction) were paid for with $2
million of Comprehensive Grant Program funds.
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The HOPE VI application submitted by the Housing Authority of the City of Milwaukee has the following
broad goals:

To reduce the economic and physical isolation of Hillside Terrace.
Enhance the marketability of dwelling units.
In conjunction with the Milwaukee County Department of Human Services, to conduct
and assess the effectiveness of a 5-year welfare reform demonstration.

In a nutshell, HACM’s HOPE VI plan is to use various means to assist present Hillside Terrace adults
to become educated and skilled enough to get and hold jobs that pay wages on which families can live
independently of public assistance. With regard to children, the plan aims to have residents take control
of their parental responsibilities. It requires on-site social service agencies to fulfill their stated missions
to work with the population to improve personal, family, social, educational, and employment skills, and
to change behaviors that are personally and socially destructive. The plan recognizes the need to create
a public housing development of working families that is also racially diverse. To achieve this, HACM
opened its waiting list on February 1, 1995. Priority in placement of new families at Hillside Terrace
would go to working families, then to families in which the head or at least one adult member was

Beginning in 1992, HACM invited all Hillside Terrace residents and the City-Wide Public Housing
Resident Council to public meetings with Larsen Engineers on the proposed site study and renovation.
Among other issues, residents raised those of green space and adequate play areas, parking spaces,
drainage and erosion, lighting, walkways, vehicular traffic, landscaping, and garbage removal. Site
tours, which specifically included residents, were conducted and videotaped. These tours included visual
explanations of proposed physical improvements, thus providing additional opportunities for resident
input. At another meeting in March 1993, residents and the CWPHRC discussed the HOPE VI grant
application. There were no questions or comments about the application. Many of the insights and
recommendations that were offered by residents were incorporated in the application and implementation.
This approach of actively seeking resident input was also used in the design of the supportive social and
conununity service/volunteer components of the HOPE VI program. The final application was submitted
to HUD in May 1993. To date, no major changes have been made to the HACM HOPE VI application
since it was submitted, and implementation proceeds very much along the lines set out originally.

It should be noted that HACM sought some 12 waivers of existing HUD policies and rules. Negotiations
over these delayed the final signing until September 9, 1994. Nevertheless, during that period, planning,
communication with various stakeholders about HOPE VI and its implications, and the structure for
evaluating the entire revitalization were set in place. The commitment of residents to the revitalization
was evidenced in the number of meetings that the Hillside Family Organization Board held with residents
and other partners, including on-site agencies, as well as their letter to the Secretary of HUD concerning
what they felt was unwarranted delay in the final signing.14

VI dovetailed with HACM’s philosophy that everything should be done to prevent its housing (and that
of any other public housing authority) from becoming severely distressed; that the emphasis should be
on "comprehensive prevention." Third, as 1 of the 40 largest cities in the United States with a significant
stock of public housing, Milwaukee offered a good testing ground for HUD’s approach to try new and
innovative approaches to "reinvent public housing."

14 Mike Nichols, "Residents of Hillside Fight U.S. Red Tape," The Milwaukee Journal June 24, 1994, p. Bl.
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This process, which involves collaboration and negotiation among the HACM, Milwaukee County, and
the State of Wisconsin is well underway. Its rationale is clearly to ensure that residents who continue

An integral part of the HOPE VI revitalization of Hillside Terrace is a 5-year welfare reform
demonstration involving mainly the Division of Jobs, Employment and Training Services of the Wisconsin
State Department of Industry, Labor and Human Relations (DILHR) and the Milwaukee County
Department of Health and Social Services (DHSS). DILHR will provide a Case Manager and the County
DHSS will offer the services of an Income Maintenance Manager. Each will work half-time at Hillside
Terrace. The two workers will have direct and interlinked computer access to the state job service and
the County DHSS. Hillside Terrace adults between 18 and 62 years of age are now required to register
with Wisconsin Job Service. Priority registrants at this time are families receiving AFDC, AFDC-U (2-
parent families), and Food Stamps. The only current exemptions are those caring for children two years
of age and younger, and adults who are retired on social security and/or their own benefits. Those
registered will undergo an employability assessment. If the resident currently has a job, she or he will
be counseled in ways to keep and improve in that job. The DILHR Case manager will work with those
currently unemployed to match their skills with available employment and educational opportunities.

Under Section 3, as many opportunities as possible are being sought to employ residents in aspects of the
revitalization. Case management is in place for 50 families initially to bring them to the point of self-
sufficiency. On-site agencies are being asked to address in a serious and comprehensive manner the needs
of Hillside Terrace residents. It is obvious that the performances of these agencies will be more closely
monitored by the community’s leaders. Forums certainly exist for the residents and their leaders to
monitor and influence all aspects of the HOPE VI process, including the physical changes through the
Construction Inspection Team.

Those who are eligible but are in school and/or unemployed could be required to gain community work
experience through working for a number of specified hours with community-based organizations (CBO’s)
or the Housing Authority. Failure to show up for assigned community work could result in the sanction
of a reduction in whatever public assistance cash benefits the resident currently receives. However,
various potential disincentives will be removed through stipends to pay child care costs, receipt of bus
tickets while in the jobs program, and the continuation of Title 19 health care benefits. Child care
benefits will continue for up to one year if a full-time employed resident earns less than 150 percent of
the poverty level; however, the stipend will be adjusted inversely according to income.

enrolled in a vocational education program. The next order of preference would be families on the
general waiting-list who were willing to enroll in the Hillside Family Self-Sufficiency program.

13 Eldon Knoche, "Let Police In: Many at Projects Hope Plan Eases Restless Nights," Milwaukee Sentinel,
March 11, 1994, p. 1A; Joe Williams, "Trial Run for Officers in Projects Backed," Milwaukee Sentinel, March 31,
1994, p. 1A; and Jack Norman, "Mortgages, Grants Lure Officers to Central City," The Milwaukee Journal,
October 5, 1994, p. 3.

HACM recognizes that if it is to create an atmosphere conducive to getting more families to go to work,
it must attract a critical mass of working families to Hillside Terrace. To persuade working families to
move into Hillside Terrace, it must upgrade the quality of the dwelling units and their surroundings. To
create surroundings that are secure and free of crime, the Housing Authority realizes that it helps if police
officers make Hillside Terrace home, acting also as role models to residents, especially the young. Thus,
the move-in of some MPD officers has already begun.13 While working on these fronts, HACM also
recognizes the need to bring as much education and skills-training as well as employment opportunities
to those who have considered the development as home for some time.
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All of Hillside Terrace is comprised of 596 units. HACM’s HOPE VI application and grant apply to all
but the 56 units in the elderly high-rise and the exteriors of the 44 units in the Model Neighborhood,
which have already undergone physical revitalization. In all other aspects of HOPE VI implementation,
the Model Neighborhood is included.

To a question about how much influence Hillside Terrace leaders could have on the HOPE VI process,
one person involved said: “much more than they are aware of." From 1992, and the renovation of the
Prototypic Neighborhood, through the signing of the HOPE VI grant agreement, the roles of the residents
and their leaders were contributing their knowledge of their neighborhood to proposals for change, and
supporting the objectives of HACM in the process. With the signing of the grant agreement, committees
were established to influence all aspects of the revitalization. The foci of these committees are: (1)
agencies; (2) community services; (3) construction; (4) maintenance; (5) management; (6) security; (7)
self-sufficiency; (8) welcome; and (9) relocation. (The last committee has completed its work.)

The 3-story walkups (Wis 2-1) have no secondary egress; rear stairwells and doorways will be
constructed. There are no handicap-accessible units in the family development. To comply with the
Americans with Disabilities Act (ADA), 25 units will be modified and made accessible for those who are
physically impaired. Three buildings that were deprogrammed for use by on-site supportive service
agencies will also be demolished. This will create space next to the Hillside Community Center for
expansion of that facility to house current and future agencies, a dedicated play area for the Day
Care/Head Start children, an outdoor amphitheater, and improved parking for staff and clients. The
construction and renovation of this Family Resource Center, which will cost $2.5 million, will also bring
these agencies’ physical facilities up to Section 504/ADA requirements and Wisconsin codes for non-
residential building use. Finally, in this discussion of physical construction, 119 dwelling units that will
be demolished will be replaced. Seventy-nine of these will be new or rehabbed units on scattered sites

to receive AFDC, food stamps and other forms of public assistance demonstrate that they are taking
concrete and timely steps towards becoming self-sufficient—one primary goal of the HOPE VI process
at Hillside Terrace.

The plan is to set up subcommittees that "shadow" the above listed management committees. Each
subcommittee is to be made up of ordinary residents, and headed by a Resident Board member. These
subcommittees are supposed to obtain the undiluted opinions and suggestions of residents and, through
the Board members who sit on the management committees, pass this information on to management, and
vice versa.

To remove Hillside Terrace’s physical isolation, 2 through-streets will be constructed. This will allow
vehicular traffic through the development. To make this possible, and also to increase the area of green
spaces, play areas, and parking spaces, 18 buildings will be demolished. More green space will allow
greater absorption of rain runoff and, together with the removal of hardscape, which dominates parts of
the development, should eliminate the problem of erosion. Where needed, new water laterals will be
installed. The existing domestic water system will be replaced because of corrosion and clogging. The
existing electrical distribution system, and telephone and cable television lines, which are currently strung
on utility poles, will be placed underground. The existing heating system, which uses 5 satellite boiler
rooms, will be replaced with new modular boiler systems in each building (Wis 2-1). To improve
maintenance delivery at Hillside Terrace, a new 2-story facility will be constructed as part of HOPE VI.
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The division of Hillside Terrace into 12 micro-neighborhoods is a strategy to foster active, organized
communities as well as to achieve a management rationale. A plan has been developed for the selection
of micro-neighborhood mentors who, working with the Resident Council, will have primary
responsibilities for an integrated approach to living at Hillside Terrace. Matters of good neighbor
relations, resident involvement and participation in organized activities, the establishment of block
watches and/or tenant patrols, mediation to resolve disputes among residents and even eviction procedures
are all included in the micro-neighborhood and mentor concepts.

within a 3-mile radius of Hillside Terrace. As stated above, 39 have been replaced with Section 8
Certificates or Vouchers.

During the HOPE VI process of revitalization, the two on-site managers and the Maintenance Supervisor
will report to the Redevelopment Director who, in turn, will report directly to HACM’s Executive
Director and/or Associate Director for Operations. Financial management will be provided by HACM’s
Budget and Administration Units using existing staff. Construction management will be provided through
HACM’s Architectural and Engineering Services Unit.

At the completion of HOPE VI, the number of family units at Hillside Terrace will be reduced to 422.
It is planned that the number of managers will be reduced to one, and maintenance staff reduced to six.
Maintenance is being shifted to a preventive system, which seems workable with the replacement and
upgrading of all major systems. The approach to maintenance has already been changed in one
significant respect. Prior to HOPE VI, maintenance staff and resources were available to a number of
other HACM developments. This depleted and delayed service delivery to Hillside Terrace. During and
after HOPE VI, Hillside Terrace’s resources will be fully dedicated to this site only, with expected
improvements in quality of maintenance delivered. It is the assessment of maintenance staff and managers
that much work done by maintenance crews could be avoided if residents did better housekeeping. To
this end, a video will be developed to be shown to arriving residents as part of their orientation. A new
emphasis is being placed on the full socialization/orientation of new residents into their responsibilities
at Hillside Terrace; it is also being emphasized in rehousing agreements with continuing residents. Apart
from coinciding with the self-sufficiency rationale of HOPE VI, these new emphases are geared to
achieving cost-savings.

The interior of all units (540 minus 119) contained in HACM’s HOPE VI proposal will be significantly
upgraded to appeal to a mixed-income population, and also to correct a number of degradations. Outer
doors will be replaced, upgrading the units’ fire rating. Changes also include interior finishes, fixtures,
cabinets and appliances, as well as floors in some units. There will be substantial renovation of
bathrooms, toilets, and exhaust fans. The present half-window screens will be replaced with heavier
gauge, full-window screens of stainless steel; these will protect against window breakage through
vandalism.

During the HOPE VI process, Hillside Terrace will move to a quasi-centralized management model.
HACM created the position of Redevelopment Director, who will be responsible for directing HOPE VI
activities on-site. HACM also created the positions of Family Self-sufficiency Coordinator and
Maintenance Supervisor. HOPE VI staff and on-site managers have worked to construct an integrated
management team and approach to take care of ongoing, day-to-day operations, synchronized into the
processes of HOPE VI. As the HOPE VI program unfolds, there will be experimentation to set up the
first fundamentals of possible resident management sometime in the future. It is felt that the failure of
resident management initiatives have come largely from the lack of properly intensive and sufficiently
lengthy education and on-the-job experience given to those charged with taking over.
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Physically and psychologically, the micro-neighborhoods are intended to encourage a sense of defensible
space and create sight-lines for overseeing one’s area. The children’s play areas should be observable
from larger, more recreative patios. Management together with HACM’s public safety staff continue
discussions with the Milwaukee Police Department (MPD) about the latter introducing uniformed officers
on foot patrol in the development as well as setting up a neighborhood mini-substation. For now,
HACM’s Intervention ("I") Team and its public safety staff complement the MPD with their own patrols
within Hillside Terrace (and other developments).

It is planned that the physical renovation (see Subsection 4.4 above) will be accompanied and
complemented by an intensified and streamlined provision of supportive services to residents. The
economic and social self-sufficiency of residents is a major goal of the HOPE VI revitalization. With
the support and oversight of HACM, the residents and their representatives have been meeting with on
site agencies to tie services provided directly to education and skills that adults need in order to pursue
employment and, if desired, further education, as well as education and recreation for their children. An
obvious concern, however, is walking the line between service provision for empowerment and self-
sufficiency and, possibly, inadvertently continuing the cycle of dependency.

The agencies that are currently on site and have a history at Hillside Terrace are at the center of provision
of supportive social services for residents. Residents have worked with these agencies to marry, to the
degree possible, resident needs and agency programs. A renovated Family Resource Center will be
constructed; however, the Resident Board would like to see all programs fully operational as soon as
possible. Residents are particularly interested in having GED and ABE classes on site, as well as
vocational education and job training, job readiness skills training, and computer classes. Nineteen
residents graduated this spring from a 10-week community leadership education workshop series. They
are counting on the ongoing provision of nutrition education, and expect family financial management
to be added. The Hillside Family Health Center will continue its examinations, treatments, referrals, and
health education sessions. Day Care/Head Start has requested space to serve 64 infants and young
children in the Family Resource Center. New Concepts will continue its work with older children and
teenagers. Drug-use prevention classes, mentoring, classes for teenage parents as well as small group
counseling will be continued and, possibly, expanded. Also for the community’s children, the Resident
Board is putting heavy emphasis on structured after-school tutoring, recreational activities that are
stimulating and educational, and intervention to deal with potential problems such as drug use and teen
pregnancy. The Family Resource Center is expected to come on stream 18 to 24 months after ground
breaking, which is expected around November 1995.

There are two dimensions to community service as defined in HACM’s grant application and subsequent
deliberations among HACM’s HOPE VI staff. The first seeks community volunteerism from Hillside
Terrace youth; the second seeks it from adults. HACM requested that $50,000 of its HOPE VI grant be
set aside for scholarships to be awarded to Hillside Terrace youth. The scholarships are intended to
provide recipients with financial resources with which to pay for higher education, to improve their
chances for employment, and to set public examples through rewarding the contributions that young
people in public housing make to the Milwaukee community.

The scholarships will be awarded competitively, but a major criterion is fulfilling 500 hours of volunteer
work with an "accredited" agency. Volunteer opportunities are available with a number of area agencies,
some on-site. It is expected that 10 to 15 Hillside Terrace (mainly high school) young people will be
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I

Design, construction documents, and construction assistance for package boilers systems for Wis 2-1 were
complete. The design and construction documents for security screen installation were complete, and
construction began June 15, 1995. For the new maintenance facility, design and construction documents
were 90 percent complete. The preliminary design for the Family Resource Center was complete and
the construction documents were 25 percent complete. Bathroom modernization and unit alterations
design and construction documents were complete.

For adults, the basic criteria are similar. For 240 hours of volunteer work with an approved agency,
adults can receive one month’s free rent; for 400 hours, they can receive two month’s of free rent. In
both situations HACM’s rationale is also to provide residents with valuable experiences and exposure to
the world of work, since volunteerism has proven to be a springboard into paid employment.

A committee composed of two Resident Board members, the Family Self-Sufficiency Coordinator, the
HOPE VI Redevelopment Director and HACM’s Community Services Manager will oversee, implement,
and monitor the plan for community service. In June 1994, the Corporation for Community and National
Service (CNCS) approved the community services plan that had been submitted by HACM as part of its
HOPE VI application.

interested in the scholarships annually. HACM plans to leverage additional resources from local
universities and colleges to complement the HOPE VI scholarship program.

Also by the first week in July, demolition, the removal of debris and final grading had been completed
on seven of the fifteen residential buildings to be demolished. The need to remove underground oil
tanks, substantial amounts of unforeseen foundation footings, and difficulty in locating existing water
laterals led to delays in the demolition schedule. HACM’s engineering staff expected that demolition
would be completed by mid-August 1995. However, the unexpected discovery of an underground tunnel
system led HACM staff to concede that additional financial outlays would be required as this
infrastructure would have to be filled with concrete slurry to provide enough foundation to support the
Cherry Street extension.16

HACM’s HOPE VI timelines began September 9, 1994. As of July 7, 1995, the exterior design for
micro-neighborhoods two, four, and five was complete. Design for the next phase, micro-neighborhood
numbers nine, ten, eleven, and twelve, was 50 percent complete and ahead of schedule for the 1996 bid
season. The demolition specification was complete and work was well underway. The electrical design
for the distribution system was 25 percent complete. Electrical design and construction documents related
to building demolition were complete. Construction assistance for demolition and micro-neighborhoods
two, four, and five was proceeding.

16 These tunnels are 15 feet high by 10 feet wide. The tunnels are believed to run as far as the Milwaukee
River, which is about six blocks away. Apparently, they were used by the Schlitz Brewery to store beer. It is
obvious that the builders of the first phase of Hillside Terrace (Wis 2-1) were aware of these tunnels as the buildings
constructed above them have extra large footings and finned-up columns, which went down very far. This delayed
demolition. It is surmised that these tunnels are one major reason for the rodent problem from which a part of
Hillside Terrace suffers.
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Company Work ItemContract

$1,250,000.00 $606,164.00A&E ServicesLarsen Engineers, S. C.92-012

$51,300.00 $40,000.0093-415 Barrientos and associates, Inc. A&E Services

$545,178.00 $102,135.50Aldrian Guszkowski, Inc. A&E Services95-090

$50,000.00 $22,740.0094-277 Asbestos Consulting

Walters Wrecking Inc. $543,100.0095-116 Building Demolition $59,193.00

95-117 Ardell Electric Co., Inc. $98,220.00 $78,000.00Electrical Revisions

95-118 $34,315.00 $34,115.00

95-131 B & D Contractors, Inc. Security Screens $485,000.00 - 0 -

95-144 $467,300.00 - 0 -

DPW City of Milwaukee Street Improvements $940,300.00

Source: Housing Authority of the City of Milwaukee, Architectural & Engineering Unit, June 30, 1995.

5.2 Management Plan
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All staff named in HACM’s HOPE VI application have been hired. These include the Redevelopment
Director, the Family Self-Sufficiency Coordinator, and the Coordinator of Resident Information and
Referrals (Case Manager). Additionally, the on-site maintenance supervisor has been hired and the
clerical coordinator in the management office will move to HOPE VI proper.

Professional Services Industries,
Inc.

Asbestos Removal Specialists,
Inc.

Burkhart Construction
Corporation

Friable Asbestos
Abatement

Exepended
To Date

Exhibit 10
Hillside Terrace: HOPE VI Progress, Physical Changes

Obligated
Total

$60,000.00
(est.)

Exterior Improvements
(Areas 2, 4, and 5)

Electrical revisions related to demolition were complete as of July 7, 1995. Asbestos abatement was
complete in all but three buildings. Installation of replacement screens had just started. Also work in
micro-neighborhoods two, four, and five started June 5, 1995, and work was scheduled to begin on
sewers related to through-street construction in September and roadway work in October. The streets
were expected to be completed by December 1, 1995. Exhibit 10 shows progress on contracting work
and obligating funds as of July 7, 1995.

The Management Plan Committee, which was set up to do initial planning of all management-related
structures and processes, of drawing up a new lease agreement, standards for screening prospective
residents, developing a program for occupancy counseling and other procedures, among other tasks, has
completed its work. It will continue to meet periodically to deal with aspects of the management plan
(such as plans involving the MPD).
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5.3 Progress on Resident Services

5.4 Progress on Community Services

6.0 Long-term Impact Measures

6.1 Physical and Management
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University of Wisconsin-Extension has a contract with HACM to conduct a 5-year evaluation of the
Hillside Terrace HOPE VI. A baseline survey, which was conducted in April and May 1995, included
items that can yield information on resident satisfaction on all important dimensions of the HOPE VI
program. These include, among others, education levels, employment and volunteer activities, use of
and satisfaction with agencies’ on-site services, satisfaction with management and with living at Hillside
Terrace, sense of safety, victimization, and perceptions of crime and disorder in the development. In
Year 5, another survey will be conducted with all family units in Hillside Terrace and Lapham Park.
Since the UW-Extension evaluation plan includes focus groups with randomly selected residents, HACM’s
HOPE VI staff, the Resident Organization Board, and the heads of on-site agencies, most HOPE VI
revitalization processes will be tracked about every six months.

A list of agencies with which youth and adult residents will perform their volunteer service has been
drawn up. No effective publicity about the youth volunteer service component has been done. To the
degree that there has been communication about the adult community service/volunteer component, most
residents seem to be engaged in a cost/benefit calculation. This suggests that the psychological motivation
on which volunteerism should rest needs to be made paramount in publicizing and organizing this
component.

On-site agencies contributed to the design of the Family Resource Center by sharing their space needs.
The Resident Board is waiting for the return of Memoranda of Agreement, which were sent to the five
on-site agencies. As indicated above, the Board is seeking a legal commitment to agreed-upon programs
and services. The process of discussion and clarification continues with some current agencies. These
discussions cover the structure of programs, the numbers that will be served, and how to publicize
effectively programs that are being offered. Nevertheless, most programming that has been offered in
the past continues to be offered at this time.

The reduction of maintenance staff from nine to six, has already happened. This is earlier than initially
planned and is believed to be affecting negatively how rapidly the new maintenance supervisor will be
able to accomplish the goals of implementing a plan for converting Hillside Terrace to a preventive
maintenance system; educating staff to upgrade their skill level; keep an accurate record of work orders
through timely computer entry; and educate residents in the basics of self-help maintenance that
homeowners and other renters find beneficial to perform.

The physical changes should be the easiest to measure. HACM’s HOPE VI application and subsequent
redevelopment plans contain explicit timelines and cost estimates. HACM staff are tracking funds
allocated and expended. The contracts drawn up with those doing the physical work of revitalization are
explicit. All of these become benchmarks of performance. What needs to be designed now is a research
matrix, containing the dimensions that will be of interest and, to the degree that resources allow, tracking
these and filling in the matrix on at least a yearly basis. These data can become both process- and
outcomes-measuring mechanisms. Please note that this should include what happens with scattered-site
housing.
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6.2 Resident
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The Hillside Terrace HOPE VI is intended to dovetail into revitalization taking place in the neighborhood.
Evaluators will need to interview community and neighborhood organization leaders, elected officials,
and police and public safety officers. Group-interview settings might work well for this information
gathering. A windshield survey filled out in Year 3 and again in Year 5 of the HOPE VI schedule might
show useful trends and final outcomes.

Data will have to be collected on performance and impacts in relation to the goals that were set out in
the management plan. For Hillside Terrace, the following could be assessed: (1) the move to a quasi
centralized management arrangement, how it fared, and were any actions taken to move beyond
this—perhaps to resident- or privatized- management; (2) were residents brought on board to manage,
how many, in what capacities, and with what impacts; (3) who got jobs, doing what, with what earned
income; (4) what happened to AFDC and other public assistance rolls for Hillside Terrace residents; (5)
what happened with crime levels. Some of this information will be accessed from HACM documents and
interviewing staff. The Milwaukee Police Department will continue to furnish crime data. It is hoped
that future data will allow locating precisely where crimes occurred, thus showing the crime "hot spots"
in and around Hillside Terrace. However, to assess resident satisfaction, and for sites that may not have
resources to do more, the best instrument remains a survey of a random sample of residents repeating
the same items that were used in Abt’s baseline survey. (See Exhibit 11 below for some suggestive—but
by no means exhaustive—items that should form part of a long-term assessment of the success of HOPE
VI.)
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Exhibit 11

Short- and Long-Term Impact Measures

A. Employment, Education, & Job-Training

Number of residents employed on-site by HOPE VI HACM HOPE VI records

High school graduation trends of Hillside Terrace youth Survey interview questions

B. Volunteer Activities

Number of residents qualifying for free rent

Number of youth qualifying for scholarships

Agencies’ evaluation of volunteers’ work Interviews with supervisors of participating agencies

C. Resident Involvement

Appointment of micro-neighborhood mentors HACM records; interviews with HOPE Vi staff.

Community organizing at the micro-neighborhood level

D. Economic Revitalization/Total Neighborhood

HACM HOPE VI records, observation

Trends in property valuation City Assessors Office

Resident Business start-ups
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Interviews with HOPE Vi staff and micro-neighborhood
mentors

Number of businesses locating in or close to Hillside
Terrace

Number of businesses locating in Economic Development
Zone

Numbers of residents attending various meetings,
purposes, actions decided, follow-up actions

Number of residents with high school diplomas and high
school equivalency certificates

Number of residents enrolled in, and completing,
continuing education courses

Number of residents employed off-site; hours per week;
duration of job

Interviews with community leaders, with City Department
of Development

Records of the Resident Board
Interviews with HOPE VI Family Self-Sufficiency
Coordinator
Participant observation

HACM records
Interviews with HOPE VI Family Self-sufficiency
Coordinator

HACM records
Interviews with HOPE VI Self-Sufficiency Coordinator
Pres reports

HACM records
Interviews with HOPE VI Family Self-Sufficiency
Coordinator

HACM lease data
Records from D1LHR and County DHSS

HACM lease data
Records from DILHR and County DHSS

HACM lease data
Records from DILHR and County DHSS

Number of residents, including youth, working as
volunteers, hours per week; duration of voluntary work
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EXHIBIT 11 (Continued)

E. Crime and Security

Residents perceptions over time of crime and their safety

Survey interview questions

F. Supportive Social Services On-Site/Neighborhood

Number and types of programs offered by on-site agencies

Match between offerings and what is needed by residents Needs assessment survey conducted in 1995

Use of off-site agencies and institutions

G. Physical Modernization

Construction of through-streets HACM records; observation

Construction of Family Resource Center

Construction of 40 new scattered-site homes

Rehabbing of 39 other scattered-site homes

Construction of new maintenance facility

Demolition of residential buildings

Demolition of deprogrammed buildings

Renovation of units’ interiors (by micro-neighborhood)

Renovation of buildings’ exterior (by micro-neighborhood)

Asbestos abatement

Landscaping (by micro-neighborhood)

Rerouting of utilities’ distribution systems

Installation of new boiler systems

6.3 Neighborhood
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Crime statistics over time for Hillside Terrace, comparable
public housing developments, and overall city

Residents experiences over time with crime and
victimization

Numbers of residents participating (compare with numbers
eligible and needing services)

Residents evaluation of quality of service and impact on
their lives

Agencies’ records
Resident Board records
HACM records
Participant observation
Survey interview questions

Survey interview questions
Focus group interviews

Survey interview questions
Focus group interviews
Interviews with neighborhood agency directors

Milwaukee Police Department (through ongoing
collaboration with HACM)

Survey interviews questions
Focus group interviews

HACM documents
Documents kept by and interviews with Resident Board
Interviews with directors of on-site agencies
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7.1 Potential for Successful Implementation
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Briefly, it is suggested that there should be ongoing education that will bring HACM staff, residents and
their leaders together. The framework must be one of: (1) identifying the major tasks to be done and
each attendant list of sub-tasks; (2) identifying who will do what, and putting the onus on residents and
their leaders to take on certain parts of the task; (3) thorough "formal" education sessions, bringing all
participants (residents, leaders, and HACM staff) up to the level where they can complete their tasks
effectively. Although (1) and (2) have been done to a degree, (3) has not been considered. In fact, many
of the problems that exist stem from those participating in the process ( and progress) not understanding
that HOPE VI is a massive new project and no one can be expected to bring to it all of the skills that are
clearly coming to be required.

Without detracting from the dedication and abilities of HACM’s HOPE VI staff overseeing the social
service component and the staff working in on-site agencies, there seems to be a gap between what the
complexity and sheer size of HOPE VI demands, and the current abilities of those who must participate.
The vision of HOPE VI has not been effectively and convincingly communicated to a critical mass of
residents and leaders. An understanding of the implications of the Hillside Terrace HOPE VI in relation
to the future of public housing, welfare, and other forms of public subsidy has not been imparted
effectively. This is not to say that people have not spoken knowledgeably about these issues and with
passion and insight; it is to say that the mechanisms and forums used might not be the most conducive
to understanding. Connecting these with changes in attitudes and behavior—(at the personal level)—has
not happened as yet. If this does not happen, HOPE VI at Hillside Terrace might just set in place new
patterns of dependency.

The three components of the Hillside Terrace HOPE VI have different probabilities of successful
completion. The physical changes have a very high probability of being successfully completed and on
schedule. (This is subject more to Wisconsin weather than anything administrative.) A much lower
probability attends the supportive services and the community service/volunteer components. Here are
some possible explanations. The physical changes are being done by highly-paid private, professionals
under contract. Their work is being overseen by equally highly-trained HACM professionals in
architecture, engineering, budgeting, contracting, and so on.
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Methodology
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This Baseline Case Study of revitalization changes taking place at Hillside Terrace, Milwaukee,
Wisconsin was undertaken by the University of Wisconsin-Extension under a $14,000 subcontract to Abt
Associates, Inc. (Abt). The subcontract was scheduled to run from October 1, 1994 through September
30, 1995. The Case Study incorporated, among other data sources, information from 3 other data-
gathering exercises undertaken as part of the subconract, including a Neighborhood Windshield Survey;
Baseline Data Form; and Baseline Resident Satisfaction Survey. The subcontract deals specifically with
the HOPE VI program of public housing revitalization, which is being financed by the United States
Department of Housing and Urban Development (HUD) through, in the case of Hillside Terrace, the
Housing Authority of the City of Milwaukee. Abt Associates Inc. holds the contract with HUD to
evaluate, at baseline, the progress of HOPE VI at 15 sites nationally.

Since the University of Wisconsin-Extension was one of fifteen Local Research Affiliates (LRAs) that Abt
subcontracted, Abt thought it necessary and useful to have all LRAs convene in Bethesda, Maryland on
14-15 October 1994, and 2-3 June 1995. The goals were to have the LRAs understand what HUD and
Abt required of them, to share information and have face-to-face discussions, and to set up mechanisms
for ongoing communication. The second conference allowed the LRAs to share updates on their research
and on progress on the revitalization at their various sites, as well as structures for final research and
submissions. Professor John Merrill, UW-Madison, and Calvin Brutus, Coordinator of the Hillside
Terrace HOPE VI Evaluation, attended the conferences.

UW-Extension’s evaluation team is very pleased with the cooperation it received in all its data-gathering
from the Housing Authority of the City of Milwaukee staff, and from residents and leaders at Hillside
Terrace.

Data culled from already-existing documents, including HACM’s HOPE VI Grant
Application and a report of its HOPE VI Management Committee at Hillside Terrace;
Data provided by the Policy Development and Research Division, Department of Housing
and Urban Development;

At the request of the UWEX Evaluation Team, data compiled by units within HACM,
including Architecture and Engineering; Community Services, and Information Systems
Services;

Data provided to HACM by the Milwaukee Police Department;
Periodic group-interviews with HACM staff involved in HOPE VI;

Interviews with selected individuals both inside and outside of HACM, as required.
These included the leaders of on-site agencies.

Written correspondence from HACM staff to the evaluation team;

To a large degree, the methodology used in the foregoing case study was provided and/or suggested by
Abt Associates Inc. They gave guidance to assure comparability across the 15 HOPE VI sites that are
in the Abt sample. Even the guidelines that suggested which PHA staff and other participants in the
HOPE VI process should be approached for data was straightforward and useful. Listed below are the
data-gathering methods used by the UW-Extension evaluation team. They are self-explanatory except to
say that if it seemed that data culled from already-existing sources were dated, updates were sought from
HACM staff.
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i

One last observation. It seems to us that, even though the value of the case study as a methodology is
partly dependent on data gathered using other methodologies, the case study remains the most cost-
effective and potentially rich tool for assessing the development of the HOPE VI process.

Some insights gained in focus group interviews conducted as part of UW-Extension’s
evaluation contract with HACM.
Data from the all-household Baseline Resident Satisfaction Survey conducted in April and
May 1995 at Hillside Terrace and Lapham Park;
Observation of changes; accompanying the HOPE VI Redevelopment Director on site
tours of Hillside Terrace; observation of conditions in the neighborhood.
Regular attendance at Resident Board meetings, Resident Council meetings, meetings of
the Board with on-site agencies; and
Reports, editorials, and opinion pieces from Milwaukee newspapers.
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The Elm Haven site is located in an area of falling population, with a declining job base and substantial
evidence of economic contraction in the 1990’s. It appears desirable that HOPE VI be deployed in the
service of high quality low-density housing. It may also be necessary for the city to link HOPE VI with
density-limiting strategies in nearby areas.

Elm Haven is a classic low-income project with a preponderance of female-headed African-American
families, with widespread reliance on AFDC and other transfer payments, with relatively serious crime

The Department of Housing and Urban Development has selected Elm Haven public housing in New
Haven, Connecticut as a HOPE VI demonstration project. With a $45.3 million budget, expectations for
physical, economic, and human revitalization run high. This study is meant to provide a baseline for the
long-term evaluation of this large-scale intervention.

The Elm Haven site is unusual in its strategic location and in the severe economic downdraft it has
endured over the past generation. Elm Haven is located in the Dixwell neighborhood, within a few
hundred yards of the city’s largest and most visible institution, Yale University. This has given Elm
Haven special strategic importance, and has helped to mobilize unusual support for the redevelopment
effort. The neighborhood was nurtured by a powerful economic engine when Elm Haven was opened
in 1940. The Winchester Repeating Arms plant just north and east of the project employed as many as
20,000 full time workers in the 1940s and again during the Korean War years. It is now all but closed,
and its vast campus has been deeded to the Science Park Development Corporation. This incubator
facility, designed to tap Yale technology, has not so far provided any substantial number of jobs to
neighborhood people. This economic background must temper expectations for employment gains among
Elm Haven householders, fewer than 17 percent of whom have jobs in 1995.

These issues are complicated by two major features of public housing in New Haven. The first, a major
object of litigation, is the tendency of public housing to worsen racial segregation, both within the city,
and, more profoundly, between the city and the region. The second feature is the exceptionally high
density of public and subsidy housing in so small a city. New Haven combines large concentrations of
low-income project housing, HUD elderly housing, Section 8 housing, and Connecticut RAP housing.
It is quite arguable that the total quantity of such housing is too great for the central city and should be
curtailed or spread across the city’s region in more equitable fashion.

New Haven is a city under very considerable economic stress at this time. Its population has fallen from
the 160,000 range when Elm Haven was young to the 125,000 range at this writing. Its census of
households, running at about 48,000, is far short of its housing capacity, running close to 54,000. Blight
and abandonment are major issues, and the city is just beginning to come to terms with the evident need
for lower densities in most neighborhoods.

The Housing Authority of New Haven has had a checkered history since its creation in 1938. Its
low-income holdings fall into two groups. A first wave of projects—Elm Haven, Quinnipiac Terrace,
Farnam Court—were relatively large and had highly visible locations in the city. All the later projects—
Brookside, Rockview, Westville Manor, Eastview Terrace, McConaughy Terrace, and several others—
are located peripherally or are very small. The authority has had repeated difficulty managing its
far-flung, often-aging projects, and its difficulties have not been fundamentally changed by large
federally-funded modernization efforts over the past 15 years. The authority is governed by a 5-member
board, provisionally scheduled to become a 7-member board. It is ably directed by Bryan Anderson,
who is unusual in the combination of professional background and grass-roots resident support.
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In planning for the long-term evaluation of HOPE VI, it is useful to distinguish between the program’s
overall human impact and that fraction of its impact which remains specific to each site over time. A
fair evaluation should include a panel study for 1995 residents who remain at Elm Haven and 1995
residents who move on to other places, perhaps on the basis of opportunities created by HOPE VI.
Evaluations focused only on site-specific impacts may lead to falsely negative conclusions if, as might
be hoped, some of Elm Haven’s most successful households elect to move on to other places as the years
go by.

A non-profit corporation known as the Elm Terrace Development Corporation (ETDC) is in charge of
the redevelopment effort. Eight of its 15 board members were chosen by the Elm Haven Residents’
Council (RC). Mae Ola Riddick, RC President, is a major voice in ETDC’s deliberations. The HANH
staff person on HOPE VI is Al Gentry, and a professional team of consultants is in place. Among the
most visible members of that team are Gayle Epp of Epp Associates and Steve Tice of Tice, Hurwitz and
Diamond. Bridgeport architect Charles Jones is also a team member. ETDC has attracted substantial
people from many walks of life in Dixwell and the city at large.

HOPE VI/Elm Haven taps into a design history which began in 1984 with the Elm Haven Coalition,
continued with the Dixwell Community Development Corporation’s Elm Haven Revitalization
Committee, which produced the winning HOPE VI proposal. Rank-and-file residents of Elm Haven
have participated in unprecedented numbers in a June 1995, resident survey (70 percent of all
households!) and in a July 27, 1995 rally leading up to the adoption of a redevelopment plan.

The physical redevelopment plan for Elm Haven appears headed toward a low-density design clustering
homes around private courts. At about 12 dwelling units per acre this would be exceptionally low
density for public housing, but would fit with underlying neighborhood needs quite nicely. A Family
Resource Center, located at a redeveloped Wexler School on Elm Haven’s northern boundary, constitutes
another major design feature for which something close to consensus exists at this writing (August 7,
1995.)

problems, with often unfavorable educational outcomes, and with a sharp pattern of isolation from
middle-class populations. The project is physically unattractive and suffers many major flaws of design.

Other features of the Elm Haven Revitalization Plan include: (1) an intensified, decentralized
management system, giving residents a measure of control over priorities and evaluation if not direct
management; (2) a rich menu of job-training, access partnership, and technical support programs
designed to help residents establish themselves in the workplace; (3) a family support center located at
the Wexler school, offering a wide range of services and referrals to residents; (4) an effort to integrate
Elm Haven with the Dixwell neighborhood, and to support economic and human development projects
in the wider community; and (5) capacity building among residents, designed to increase powers of
self-governance, community organizing, and participation in mainstream institutions. A community
service component, based on resident service, is also anticipated.
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Background: HOPE VI at Elm Haven

New Haven - 1

1 In the 1940 Census, Tract 19, corresponding roughly to the current neighborhood, was about one-third white.
Of 5,075 persons classified by "race” in 1940, 1,355 were "native-white," 532 "foreign-bom white," 3,334 were
"Negro," and 2 were classified otherwise. Population and Housing Statistics for Census Tracts [of] New Haven,
Connecticut (U.S. Government Printing Office, 1942.), Table 2, p. 7.

Editor’s Note: In general, this case study should be seen as a baseline through May 1995. A number
of events have occurred at the site since that time, some of which are included as footnotes. A future
report will capture changes and events that have occurred since that time.

Daily since the first tenant moved into Elm Haven on September 19, 1940 ... the Housing
Authority and the public at large have witnessed an accumulation of evidence to prove the
economy, practicality and wisdom of what some realists once considered only a dream—the
complete elimination of all areas of bad housing. Slums continue to be extravagant, unnecessary

Long before the Great Depression, New Haven’s Dixwell neighborhood had become a leading center of
residential, religious, and cultural life for African-Americans. While the Dixwell neighborhood was a
center of black life in the Depression era, it was not by any stretch of the imagination an isolated
ghetto.1 When Elm Haven rose up in the very heart of Dixwell, opening its doors in the early fall of
1940, the glistening development was racially integrated after the fashion of its time—each building black
or white, boxes of salt and boxes of pepper scattered across the 17-acre, 36-structure site. Like the
larger neighborhood, Elm Haven’s early population ran about two black households to each white one
(318 to 169 in 1942).2

3 The project originally housed 318 "colored" and 169 white families. The black families had an average
income of $1,254 per year, and the white ones had an average of $1,330. Black families averaged 3.5 persons and
white ones averaged 3.6. Taking this small difference into account the gap is even narrower on a per capita basis
($369.44 v. $358.29). See Then and Now (Housing Authority of New Haven, 1942), p. 9.

Dixwell seemed an ideal site for public housing. Located just west of Yale University, and just south
of what was then an industrial district of national importance, the Dixwell neighborhood had a rich
heritage of economic achievement. A center of carriage making in the 19th Century, nearby
Newhallville (just north of Dixwell) later came to organize its life and economy around the mighty
Winchester Repeating Arms factory. In Elm Haven’s early years, 20,000 jobs were eager to find
Winchester workers, and several thousand other jobs with suppliers and service industries came along
to support them. Nearly every head of household had a job, usually having some connection to the vast
Winchester plant which stood 2 blocks from the project’s northeastern corner. Wages were high, and
only a little higher for whites than for blacks.3 Welfare was uncommon in Elm Haven and in the
surrounding Dixwell neighborhood. Crime was rare, and visible violence was rarer still (the city’s
murder rate averaged 2.5 per 100,000 over the 1940’s). The case-study’s cover photo (see Exhibit 0)
taken at Elm Haven’s July 4th celebration in 1947, suggests something of the aspiration which people
brought to this new venture in the use of public resources for the achievement of humane goals (the 2
children seem well-clothed, proud of their decorated tricycles, happy to be share the honor of a patriotic
occasion). A report issued 2 years after the first residents moved in waxed eloquent about the success
of Elm Haven and its companion projects:

2 HANH archives.
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Decorated Tricycle Contest Winners, Elm Haven Public Housing’s July 4th Celebration,
1947
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4 Then and Now, 1942, p.5.

New Haven - 3

The same woman would later spend years in newly constructed public housing—including a stay at Elm
Haven—and would, for all her resentment of the housing authority, agree that the accommodations were
superior to the her first home in market-rate New Haven housing.

A panoramic photograph taken from the roof of Yale’s Payne Whitney Gymnasium in 1941 shows Elm
Haven as a gleaming spectacle of health and prosperity, ringed by what were then seen as dull tracts of
duplex housing just good enough to be worth saving. The Winchester plant stands ready to welcome
Dixwell’s workforce in the photo’s upper right corner. This picture, shown as Exhibit 1, would come
to seem more abstract, more and more distant from real life inside the project, with the passing of 5
decades. The fact that Elm Haven’s design seemed closer to that of the Winchester plant than it did to
the neighborhood’s historical architecture would seem more distressing as conditions deteriorated in both
places over the decades, and would come to play an part in the planning for HOPE VI during the
summer of 1995. People would seek to recreate a greater continuity between the New Elm Haven and
the old Dixwell neighborhood which envelopes it.

It was at 30 Gregory Street. At the end of Dixwell Avenue. And I looked at it and I said ’No!’
I didn’t want to see anyone else but my mother and my baby brother and sister. And it wasn’t
pretty to me and I didn’t want it.5

The contrasting image of "before" Elm Haven—doubtless showing the worst Dixwell tenement interior
known to the photographer or his client—was an emblem of what could and should be eradicated by slum
clearance (see Exhibit 2). There can be little doubt that hundreds of families lived in wretched
conditions in the structures displaced by Elm Haven. Evidence from surviving properties at the edge of
Elm Haven is suggestive. One New Haven woman who was brought to Gregory Street—just north and
east of Elm Haven—as a child recalls her arrival in April of 1943:

The vision which drove the Elm Haven project was not, however, as naively "physicalist" as may be
suggested by these images—neither of which, after all, shows any people (save for the small photo in the
lower right of Exhibit 2). It was not imagined that clean buildings with glistening sidewalks alone would
be enough to substitute the good life for slum living. There was, perhaps, too little emphasis on
practical social policy, and little foresight about the employment base of inner-city neighborhoods, but
the standard set for success in public housing clearly included an improvement of everyday life. The
photographs included together as Exhibit 3 were created during the 1940’s for the New Haven authority,
and were clearly meant to show just how well Elm Haven was working out for those who lived there.
These images show what must have seemed to the anonymous photographer evidence of cooperative
living across racial lines, recreation to rival what went on in the growing ring of suburbs, family life of
a kind and quality to rival the best of neighborhoods. Only the Elm Haven fife and drum band seems
at all distinct from middle-class America of the 1940’s as it might have been pictured in Life magazine
during the period. And that is because few such groups were predominantly black (even fewer
predominantly black but with some white members!). The wholesome life which the photographs strive
to portray may in retrospect seem forced and even improbable half a generation before the Civil Rights
movement. The important issue for us is not the actual fact of racial harmony at close range—this would
collapse quickly enough as public housing attracted fewer and fewer whites—but the early aspiration for
it which is implied by the photos. As time passed, aspirations often slipped. The fading of this early

and unhealthy.4

5 From Douglas W. Rae, Tyrannies of Place (forthcoming, 1996).
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Exhibit 2 shows a Dixwell interior, presumably the worst one known to the anonymous photographer or his client.
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Exhibit 3b shows the Elm Haven fife and drum band, in World War II naval costume.

New Haven - 6

Exhibit 3a shows a woman, perhaps a widow, presiding over breakfast for her Elm Haven
family.
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Exhibit 3c shows a carefully posed inter-racial game of horseshoes in Elm Haven. Notice
that the black contestant is throwing even as the white boy’s shoe is in mid-air.

wo

Exhibit 3d shows the hot lunch program begun in 1945 at Elm Haven. All photos are from
HANH archives.
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This case study is intended to provide a basis for the assessment of HOPE VI across the coming decade.

1.0 The Housing Authority of New Haven

New Haven - 8

optimism about the potency of government-managed housing, and the return of a "realism" which
portrays slum conditions as a necessary part of urban life, are palpable in the 55 years which have passed
since Elm Haven opened its doors.

HOPE VI comes to Elm Haven at a time of decision for New Haven, for HUD, and for the American
city generally. New Haven is getting smaller. Having 164,443 people in 1950, it is down to an
estimated 126,000 in 1995. Its housing stock, consisting of 54,057 units in 1990, is too extensive for
the 48,986 households it attracted at the time of the 1990 census. The gap is probably wider now, as is
revealed by growing rates of abandonment and high vacancy levels. Moreover, as we will see below
(Section 1.5) the economic base is probably contracting faster than the population. Project-based public
housing now serves nearly 7,000 citizens in a 1995 population estimated at 126,000, and its proportion
of the total rises as the overall population falls. These changes make the role of public housing more
visible than ever, and they insure that the unfolding of Elm Haven’s future will be watched carefully by
advocates of the poor, by those who seek to manage the city’s contraction, and by public housing’s
national audience. Elm Haven’s close proximity to Yale University will further heighten attention to the
development and long-term evaluation of this important policy initiative.

In thinking about Elm Haven’s decline, and of its proposed revival under HOPE VI, it is important to
remember the powerful historical downdraft to which the project has been subjected. Winchester
Repeating Arms, and the Olin Corporation which would come to own it, withdrew roughly 20,000 jobs
from the neighborhood economy, jobs which have for the most part been replaced by work far beyond
the reach of Elm Haven’s people, and far beyond the commuting range of their neighbors. As these jobs
vanished, so did thousands of supporting positions in nearby industrial machine shops, laundries, and
retail establishments. No less important, the dampened incentives set for public housing tenants have
over the decades done a great deal to discourage employment and accumulation among residents—or,
more exactly, among continuing residents. It is doubtless true that thousands of people have grown up
in Elm Haven and gone away from it as prosperous adults. It is moreover obvious that many Elm
Haven adults have left as better jobs and fatter paychecks widened the range of choices available to them.
But Elm Haven—and every other low-income project—was set up by design to exclude these success
stories from the continuing population. If we also take into account the failures of public education, the
normalization of the single-parent family, and the increasing racial segregation of cities like New Haven,
it begins to seem less appropriate to blame Elm Haven’s trouble on housing authority incompetence or
any other factor which can be reversed directly by policy intervention, even, alas, interventions backed
by $45,000,000 or more in federal moneys. This observation must temper the standard to which we
hold HOPE VI accountable at Elm Haven, or at most of the other sites nationally. A great deal is to be
expected of HOPE VI, but we should not expect even the wisest use of HOPE VI funding to quickly
reverse problems which have been given 2 generations head start.

Founded in 1938, the Housing Authority of New Haven (HANH) has for more than 50 years been
governed by a 5-member Board of Commissioners.6 Members are appointed by the mayor, and must
be city residents. By political custom, at least 1 must be a public housing resident; at least 2 must be
black; 1 should be of Hispanic origin; at least 1, often a resident, should be a woman. In the best of
times, these commissioners have supported Executive Directors in setting broad policy, listened patiently

6 This board is provisionally scheduled to expand in late 1995 or early 1996 to seven members.
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PHA Characteristics1.1

Physical Facilities
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No separate bedroom
One or 2 bedrooms
Three or 4 bedrooms

18.9 percent
49.4 percent
30.1 percent

It should be noted in passing that the board has tended—at least since the 1950’s—to respond to demands
coming from business and private housing interests in making major decisions such as the siting of
housing projects (see Section 1.1). While the current board includes one controversial figure, the group
appears prepared to support the work of newly appointed Executive Director, Bryan Anderson, as HOPE
VI unfolds. Anderson is unusual among Executive Directors in combining professional training, local
political experience, and a solid base of articulate support from resident leadership in the PHA. Indeed
one branch of city-wide tenant organizing, "Voices," was formed in part to support Anderson’s
candidacy for the position.

Putting Section 8 and scattered site housing to one side, the HANH manages 31 properties, 15 of which
serve low income families, and 16 of which are dedicated to elderly residents. The elderly projects tend
to be small and widely dispersed, with 1,226 units in all, and a mean project size of 77 units.

The HANH staff, with approximately 150 full-time equivalents, faces a widely scattered portfolio,
containing a grand total of 3,525 project-based units (2,299 low income, 1,226 elderly). 6,811 persons
are official residents of these units city-wide. The size distribution on units, based on bedroom counts
is:

to resident opinion, helped to achieve cooperation from other agencies and the private sector, and left the
tasks of management to professional staff. In so doing, they have helped to maintain the staffs
independent position in the sometimes Byzantine politics of this Connecticut city. Not all times are the
best, and there have been periods during which the commission has intervened in the authority’s business
in pursuit of goals which are unrelated to the interests of tenants or of the authority.

The low-income family units tell an important story which turns on 3 related features: size, place, and
age. It is a story which begins with large projects in central locations, and shifts to smaller projects in
peripheral locations. The first generation of low-income projects—completed between 1941 and 1951 —
tend to be very large by local standards with 1,788 units in 6 projects (mean size, 298). Three of these
early projects placed roughly 1,000 units in what were then high-density working-class neighborhoods,
with a high degree of visibility to the people who were managing the city and its institutions. Elm
Haven is the definitive example of New Haven’s first-generation family housing. The second
generation—finished between 1960 and 1986—tends toward smaller project size with 511 units spread
over 9 sites (mean size 57 units). In this second generation, 2 projects accounting for 57 percent of the
units are located in a distant corner of the city, shielded from market-rate neighbors (and urban
amenities) by densely forested park land. Indeed after the first 3 projects were opened during World
War II (Elm Haven, Quinnipiac Terrace, Farnam Court), every low-income project has been small or
peripherally placed or both. No project above 60 units has been placed in a central or highly visible
location. The politics are not hard to fathom; and the consequences are clear. The HANH is challenged
by both the classic ghettoized central-city project such as Elm Haven, and by the spatially isolated
perimeter developments which are less visible but no less difficult to live in or manage. A leading
exemplar of the latter pattern would be the Westville Manor development, completed in 1986.
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Five or more bedrooms 1.5 percent

Race, Gender, and Residential Segregation
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New Haven would be rated a high-density city when it comes to public housing. Counting all forms of
subsidy, at all levels of government, well over 10 percent of all the city’s occupied units are off-market.
When this is set against the high vacancy rate in rental units city-wide, and a high rate of abandonment,
it is clear that the creation of more housing, or even the maintenance of current inventories, cannot
be taken as a given by planners of HOPE VI and other HUD programs in this community.

All of the still-standing low-income stock is of low-rise construction, some in town-house or row-house
form (the Elm Haven high rises having been taken down in 1989). In the elderly portfolio, 802 units of
high-rise apartments are in use, along with several hundred two-story units, and garden apartments. At
least 90 percent of the overall stock is constructed of brick and masonry, and most of it has proven itself
durable in gross features of structure, if not in details such as windows, hallway lights, and kitchen
fittings. The stock is not, however, altogether youthful. Of 31 total projects, just 1 was built after
1974. Of 2,299 project-based low-income units, 1,788 (or 78 percent) opened in 1951 or earlier, and
they are in frequent need of repair (see Section 1.2). Modernization efforts have in the last decade been
undertaken for many of these older projects, including: Quinnipiac Terrace (1941, 244 units), Farnam
Court (1941, 298 units), McConaughy Terrace (1948, 291 units), and Brookside (1951, 296 units). The
authority controls nearly 2,000 Section 8 portable entitlements, and is in the process of developing a
scattered-site program (to date, 71 units are available).

7 All sides to a major law suit, settled in May of 1995—including the HANH—agree by stipulation to this fact.
See the agreement filed in U.S. District Court on May 18, 1995, in the case titled Christian Community Action v.
Henry Cisneros, Secretary of Housing and Urban Development et al., Civ. No. 3: 91CV00296(AVC).

8 This map is generated from the 1990 reapportionment census for reapportionment, which gives race at the
individual block level.

9 Church Street South is low-income housing, financed on tax credits, and managed privately. Like the HANH
low-income projects its racial isolation is remarkable.

With an aging inventory of public housing, it is clear that many facilities will require continued
investment in major features—heating systems, for instance—but it is a mistake to focus primarily on big
things. The devil usually lives in the details—dark hallways, dirty walls streaked with vulgar
inscriptions, sneakers looped over wires advertising a local exception to the drug laws, yards untended,
sidewalks glistening with glass. A major emphasis on labor-intensive efforts in maintenance, community
organizing, and social control is obviously required, a point which appears to be recognized by all parties
to HOPE VI planning in New Haven.

Public housing has become a major force of race and income isolation in New Haven.7 Exhibit 4 shows
the total population in gray disks, city block by city block across the city. The darker "eye" of each disk
measures black population on the same scale. Where a disk is all black, so is its city block. Vacant or
non-residential blocks are shown as minuscule dots.8 The racial imprint of project-based low-income
housing is written in boldface on this map. With the singular exception of Elm Haven, every major
low-income project is visible as a large black disk. The major projects are labeled on the map:
Brookside, Rockview, and Westville Manor in the rural northwest corner; Quinnipiac Terrace in Fair
Haven (an island neighborhood), Farnam Court in mid-city; Eastview Terrace in the northeastern comer
of town; and Church Street South, downtown across from Union Station.9 Elm Haven is marked but
virtually invisible on Exhibit 4, because it is lost in the great Dixwell corridor where very nearly
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Exhibit 4 shows each of more than 1,200 city blocks by racial composition in 1990. The
grey disks show total population, and the black ones show black population. Major low-
income HANH projects are associated with most of the more dramatic instances of black
isolation. Source: 1990 reapportionment census. Tape 194.
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Percent

3.911

7.610132

3.716436

7.310Farnam Court 137

3.911279

5.210191
8.618210

2.74147

5.0901815Totals
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everyone—in and out of public housing—is African-American. Dixwell is in the midst of the north-south
belt of black population shown by Exhibit 4. Exhibit 5, based on 1992 data, offers some specifics on
a project-by-project basis.10

Development

Brookside

Eastview Apts.

Elm Haven

McConaughy Terrace

Rockview

Quinnipiac Terrace

Westville Manor

Exhibit 5
Racial Segregation of Low-Income Public Housing Projects in New Haven

White
Non-Hispanic

Household Heads
Total Household
Heads in Project

283

11 The phrase is taken from the brilliant analysis of residential segregation provided by [Massey, 1993 #133].

10 Data given are for September 25, 1992, and no substantial change has occurred since.

The general 20:1 ratio is nearly constant across developments, suggesting that the HANH is doing what
it can to maintain balance among projects, but that the resident population as a whole is segregated from
the general public in so far as public housing is sited away from white neighborhoods—a fact amply
demonstrated by Exhibit 4. A similar survey, using data for July 1995, shows a total of 81 non-Hispamc
white household heads, in a somewhat diminished total population for these projects (1,611). New
Haven is in most respects a more segregated city in the 1990’s than in was in the 1950’s, and the role
of project-based low-income public housing in the administration of such segregation is obvious from this
table. The large low income projects are in every sense of the term instances of "American
apartheid."11 In the HANH’s major low-income projects, non-Hispanic whites amount to fewer than
5 percent of households, and non-Hispanic blacks account for 1,617 households—89 percent of the total.
In many projects, African-Americans reach nearly total isolation from other groups. In Elm Haven, as
of July 1995, 315 households are black, 10 are white, 6 Hispanic, and none identify themselves with
other groupings. This 95 percent black population is more or less typical of these developments, and is
not extreme by national standards for major low-income developments. The institutionalization of racial
segregation is far too complex to have a single cause or locus, but larger low-income HUD-funded
projects must be counted in the mix of forces to be considered most seriously as remediable causes.
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Households by Project Type Percent Married

90.5 7

56 7

Authority total 74 7

Incomes and Income Sources of Resident Households

New Haven - 13

The HANH as a whole is somewhat less starkly unbalanced than are its major low-income developments.
In the late months of 1993, the authority housed 2,480 black-headed households, 446 non-Hispanic white
ones, 140 Hispanic, and 63 others. This comes out to just over 79 percent black, just over 14 percent
non-Hispanic white, just under 5 percent Hispanic, and roughly 2 percent other. Whites are concentrated
in elderly projects, and these are often located apart from low-income projects.

In 1995, the global income average for all resident households was $8,613, with variations among
project-specific means running from $6,583 in Rowe elderly housing to $13,603 in one small project for
low-income families. The major low-income projects ran from $7,816 at Quinnipiac Terrace to $10,814
at Farnam Courts.

Percent
Female-Headed

Exhibit 6
Gender Ratios in HANH Projects

Major low-income projects

Other projects

As is common nationally in low-income areas, women considerably outnumber men, at least in the
formal record. In the 1992 HANH self-census, females outnumber males 4,224 to 2,588 across all age
groups and all project types. The single-parent female-headed family is dominant statistically and
sociologically in low-income projects12. Here in Exhibit 6 are some relevant data for July of 1995:

These overall income levels show a slight decline from 1992, at which time an income survey of HANH
residents revealed that 3,129 households shared a total income flow of $27,299,122—or $8,725 per
household.13 On a per capita basis, this yields an income stream of almost exactly $4,000. Some
useful comparisons to the 1990 census may be worth examination. Exhibit 7 permits a rough-and-ready
comparison of central tendencies in income in and around the HANH:

The 1:3 ratio of public housing to overall city incomes somewhat understates the actual differences since
student households live at standards above reported incomes, and since public housing incomes depress
the overall city figure. The larger county area is in fact quite affluent by national standards.

12 Whether one buys the thesis that gender imbalance correlates closely with social disorganization or not, the
empirical pattern here is very striking. It is perhaps more striking in HANH data than in HANH apartments, but
striking nonetheless. For the classic exposition of the thesis see [Wilson, 1987 #191],

13 To this small decline in nominal incomes it would be necessary to add the loss implied by inflation. A
decline in real purchasing power for these people on the order of 5-6 percent seems to have occurred.
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Population Average Household Income Per Capita

HANH $ 8,725 (mean) $ 4,008 (mean)

New Haven City $25,811 (median) $12,968 (mean)

New Haven County $38,471 (median) $17,667 (mean)

Income Source Percent of Households

Employment 22.4

AFDC 49.7

All other sources 27.9

Age Distribution of Tenant Populations

New Haven - 14

Age curves vary in limited degree across the low-income projects. The mean overall age of household
heads in these accommodations was 39 years in 1992 and is 40.3 years in 1995. In 1992—perhaps the
best base year for HOPE VI—Quinnipiac Terrace was low at 35.0, while most fall between 35.0 and
40.1 (Westville Manor). The high-side outliers are Farnam Court (46.9) and Elm Haven (44.1). The
overall age curve for the authority—and for pre-HOPE VI Elm Haven—is as shown by Exhibit 9:

The pattern among these 1,746 households is clear enough, and must be assigned major importance in
tracking the changing pattern at Elm Haven. In Elm Haven itself, incidentally, the distribution is a
somewhat different: AFDC accounts for just 39.5 percent of Elm Haven households—20 percent less
than in the remaining low-income projects. The lower reading on AFDC may reflect a somewhat older
population of household heads.

Our 1995 survey of Elm Haven residents shows 25 percent working at least part time, and 42 percent
seeking work. Reliance on AFDC in the low-income majors has crept up slightly to 51.9 percent by the
summer of 1995 (a 4.4 percent shift). This change did not effect Elm Haven, where a slight decline was
observed (from 39.5 percent to 38.1 percent). Taking all forms of public assistance into account—
AFDC, state and city welfare—57.5 percent of all household heads in the major low-income projects
were beneficiaries.

Low-income housing is indeed serving low-income people, and most of that income is generated by
transfer payments instead of market wages. If we look exclusively at the 8 major low-income projects,
for the fall quarter of 1992, Exhibit 8 gives a conclusive pattern:

Exhibit 7
Income Averages for HANH, City, & County

Exhibit 8
Income Sources in All HANH Projects
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>6120-35 36-61Age Band 0-11 12-19

10361265PHA (N) 2083 1082 1345

15.2PHA (percent) 30.6 15.9 19.7 18.6

346 185 104E.H. (N) 172 222

E.H. (percent) 33.7 16.7 21.6 17.9 10.1

Household Place Average Age 1992 Average Age 1995
All HANH projects 39.0 years 40.3 years
Elm Haven 44.1 years 47.0 years

1.2 Management History of the HANH
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Time comparisons suggest a slight aging of low-income household heads, and indicate that this shift is
especially clear in Elm Haven. The mean ages of household heads shown in Exhibit 10 speak for
themselves.

Exhibit 10
Median Age of Household Heads in Low-Income Projects as a Whole

and in Elm Haven (1992 & 1995)

Exhibit 9
Age Distribution of HANH Residents and

Elm Haven Residents (1992)

It is worth noting that Elm Haven looks rather like a representative sample of the authority’s overall
population in respect to age. It has 3 percent more children; 5.1 percent fewer people over 61; and falls
within a single percentage point in the middle 3 age cohorts. Compared with the city as a whole, both
Elm Haven and the HANH show a 50 percent greater proportion of people under twenty (30.6 percent
vs. 20.5 percent). Elm Haven, slightly above the PHA at 33.7 percent, stands out even more sharply.
This is a significant consideration in planning for child-care, education, and youth development services
in HOPE VI.

In so far as it continues, this trend will have substantial implications for the development of HOPE VI
at Elm Haven and for other policy initiatives in the authority generally.

The Housing Authority of New Haven is known in the local vernacular simply as ’Housing.’ As in "I
called Housing all day and all I get is taped messages," or "Bryan Anderson ’gonna straighten ’em out
over at Housing!" The history of management problems stretches back more than 2 decades, with long
periods of classification as a "troubled," and "financially troubled" authority. Some portion of this
pattern must be blamed on HANH management, some on the difficulty of the task it faces some on the
rigidities of federal policies to which the PHA must respond.
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Vacancy Rates

PHMAP Scores

HANH ScoreYear

52.531991

58.761992

55.131994

Maintenance Problems and Maintenance Backlog
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These scores, most of which were achieved under the tenure of David Echols as Executive Director, are
indicative of an organization under very considerable stress.

As already indicated, the HANH faces a difficult challenge in the field of maintenance. First, virtually
all of the stock is old. Most of the low-income developments date to the 40s, 50s, and 60s, and just one
development is less than 20 years old. Despite many efforts at modernization, the wear-and-tear on these
places is palpable and consequential. Little things wear out and bigger ones become dog-eared. Second,
the stock is widely dispersed geographically, making issues of distribution and supervision more difficult

PHMAP is HUD’s Public Housing Management Assessment Program which uses management indicators
such as Tenant Accounts Receivables, vacancy rates, and Housing Quality standards to measure housing
authority management performance. An authority with a score of 60 or less on the 100 point scale is
considered troubled. With this in mind, consider the HANH’s recent history of PHMAP scores:

Exhibit 11
PHMAP Scores

Over the past 10 years, vacancy rates have hovered between 10 percent and 15 percent authority wide,
standing at 14.9 percent at the end of 1994. It is often suggested that these high rates result from poor
management, especially in light of long waiting lists for public housing. This view is supported in part
by waiting list data for June of 1995. The list for low-income units stood at 1,151 applicants, of whom
a surprising 285 were white and 217 were Hispanic. An additional 337 applicants stood in line for
elderly housing. It is unlikely that many of these households would be new to the city’s market, except
in the sense that many would be instances of household separation—as when a daughter establishes her
own apartment after sharing with her mother for some time. That portion of the waiting list which does
not represent household formation probably consists primarily of households seeking to lower housing
costs by transferring out of market-rate units. It is quite possible that market forces account for as much
of the vacancy rate as do managerial deficiencies. The housing authority’s vacancy rates have generally
run in approximately the same ruts as have the city’s overall vacancy rates. In so far as the lowering of
HANH vacancy rates constitutes a transfer from market rentals, its impact on the city’s housing will
amount to a shift in the locus of vacancies but not a lowering in the total level of vacancy. If the total
stock exceeds demand by 5,000 or more units—as seems presently to be the case—the expansion of
occupied public units may not be helpful in New Haven’s effort to control housing blight and
abandonment. This suggests that the evaluation of HOPE VI not be made to hinge on its increasing or
even maintaining the quantity of housing. Lower densities and higher quality should in all probability
be seen as indicators of success for HOPE VI.
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Legal Cases Against the HANH
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145 units for persons on HANH’s waiting list,
145 units for current public housing residents,

150 units from the authority’s Section 8 waiting list,

6 units to the residents who joined Christian Community Action in the suit.

This being said, the monthly meeting of the HANH’s board of commissioners is generally marked by
vociferous complaints on maintenance issues. It is something like a cultural institution, as residents use
the forum to settle scores with employees they find unresponsive, or just to vent their rage against
’Housing’ itself.

More than 15,000 items were backlogged in June 1995, although most emergency requests were met
within a 24-hour period.

The leading legal issue for the HANH concerns its role in perpetuating or effectuating a pattern of racial
segregation in New Haven. While the 14th Amendment has been construed so that de facto segregation,
created without explicit state action, is not unlawful or unconstitutional, the siting and admissions
practices of the HANH have come under continued attack. During the 1980’s, 2 rhyming cases—Foskey
et al. and Hoskie et al. were brought against the HANH for its admissions practices. The authority was
in this period trying to tier incomes within ranges permitted by federal regulations, so as to avoid undue
concentration of very low income people. Both of these cases turned on possible discrimination against
welfare clients, and were settled without admission of wrong-doing, but with revisions to then-current
admissions practices. If HOPE VI moves toward mixed-income development, as seems probable, the
legal issues raised by these cases will require review.

than might be anticipated in an authority of this size. Third, the authority has had a fairly long history
of trouble with personnel issues and productivity. At present, under Bryan Anderson, and under the late
David Echols, a sustained effort was launched to achieve accountability and improve efficiency.
Widespread optimism exists about the prospect for better things in coming years under the authority’s
popular young executive.

The importance of this case for Elm Haven arises from the fact that all of that project, and nearly all of
the land it could come to occupy, lies in the forbidden zone of racially impacted block groups. In so far
as HOPE VI is to reduce segregation, it will be by attracting non-blacks to the Elm Haven
redevelopment, or to neighboring streets.

A current case, settled on May 18, 1995, has greater importance for HOPE VI. Christian Community
Action et al. vs. Henry Cisneros et al. begins with the 1989 demolition of more than 300 high-rise units
known as Elm Haven Extension. The issue is their replacement, and the location of replacements. The
principal burden of the suit is that the HANH has engaged in a decades-long set of practices which have
the predictable effect of increasing racial segregation in housing, along with all the other forms of
isolation and segregation which follow from it, e.g. school segregation. In the May 18, 1995 agreement,
the HANH accepts a burden to overcome the effects of its past practices, and the general pattern of
segregation portrayed by Exhibits 4 and 5 above. The agreement sets aside all the census block groups
which "... exceed by more than 20 percentage points the percentage representation of minorities in the
New Haven-Meriden Metropolitan Statistical Area." The object is to locate new tenancies of several
types outside these areas. The principal instrumentality for the solution is a HUD subvention of 446 new
Section 8 units, to be deployed as follows:
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Resident Participation in Management

Among the layers of wider organization we find:

Crime and Security1.3

Authority-wide Crime Rates
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The authority is at present engaged in 72 serious nuisance claims against resident households, and this
is more or less representative of such traffic in recent years.

Resident Council participation is wide-spread and quite often effective as a broad means of expressing
resident demands, and as a forum for holding managers accountable for meeting those demands.
Managerial decision-making—costing out alternatives, weighing pros and cons—is not a very apt venue
for tenant participation. Criticism and demand-making work out in participatory fashion; the routines
of actual management do not. All major and many minor projects have Resident Councils, and these are
knitted together by several layers of city-wide or at least authority-wide organizing.

A small number of top-level resident leaders—notably Elm Haven’s Mae Ola Riddick—are able to use
these organizations as a basis for making strong demands on city government and other agencies of
government.

Uniform Crime Report offenses—from larceny, rough rape, and onto homicide—are estimated to total
between 600 and 900 per year in the authority taken as a whole. This band remains constant from 1987

City-wide Resident’s Council;
Voices (an authority-wide political organization, formed in 1993-94);
The New Haven Police Department’s network of Neighborhood Management Teams,
linked in turn to community police efforts; and
The HUD-financed Neighborhood Partnerships Network (COPC) and Enterprise
Community.

HANH residents do not think of themselves primarily as constituents of public housing. Like most of
us, they latch on to identities as diverse as being hard-shell Baptists, being long-standing members of the
Q-House, being Antillians, being parishioners of the Star of Jacob, being PTO members at Wexler
Elementary School, or having coached a fine Pop Warner team. While HANH residents do share
interests in the political process, they are apt to think of that sharing in ways more complex than simple
residence in a project.

Crime is a paramount issue for the HANH, and will loom large in any evaluation of HOPE VI at Elm
Haven. New Haven has ranked as high as 5th among cities over 100,000 in index crimes, and in
homicide. Those crimes are, moreover, concentrated in exactly the neighborhoods which host most
low-income projects. Reliable crime data are hard to come by for many locations, and for the authority
as a whole. The summary overviews offered below are estimates. Crime is treated further in Section
2.5.
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Security Initiatives in Place

HANH Police and Security

1.4 Resident Services

14 Elm Haven Revitalization Proposal, 1993, page HA-11.
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Homicides have fallen off sharply in the city as a whole, following New York City’s trend, but going
against the trend of comparable Connecticut cities. Most of the decrease is accounted for by a few
neighborhoods in and around HANH properties. It is not unlikely that these police efforts have exerted
some favorable effect on this most serious and most reliably reported of all crimes. On this topic, see
also 2.5 below.

More than a decade ago, fiscal constraints compelled the HANH to abandon its independent policing
effort, leaving it with a single full time detective and no independent patrols. It now relies on extra-duty
hires from the ranks of New Haven’s finest.

The Golden Age of services to low-income New Haveners, including HANH residents, began in 1962
with the Ford Foundation’s funding of Community Progress Incorporated (CPI), augmented by LBJ’s
War on Poverty. During this period, under the leadership of Mayor Richard C. Lee, New Haven led
the U.S. in per capita social spending. Both CPI and the larger War on Poverty were short-lived, with
CPI all but dead in 1967, and LBJ’s effort in mortal trouble by the election season of 1968. The dense
population of budget-starved service delivery organizations in and around New Haven public housing can
be understood only by remembering these rich years, and the long drought which followed. The fierce
struggle among these organizations for budgetary support remains one of the difficult features
confronting any effort to get things done in this city.

15 Assuming roughly 8,000 actual residents, on a formal registration of about 6,800, and taking 700 incidents
as a bogey, we get a per capita rate of about 87 per 1,000 per annum. The city-wide rate has been running around
50 per 1,000 per annum.

Mayor John C. Daniels came to office in 1990 as New Haven’s first black mayor, on a platform of
community-based police services. By 1993, 12 substations, with elaborate foot patrols, and considerable
civilian organization, were in place city-wide. More than half of these programs included public
housing, and 3 were aimed mainly at public project areas. The program, administered by Chief Nicholas
Pastore, has achieved national acclaim, and has begun to restore civilian confidence in the safety of
public streets. It has been supplemented in the PHA by 3 other efforts. The first is a "youth diversion
program" aimed at giving kids alternatives to street life. A second is a system of resident patrols,
designed to support the police, and resident leadership, in giving confidence to law-abiding citizens.
Finally, the New Haven Police Department has recently instituted a system of incentives—free cars for
personal use, free rent—to encourage community officers to live in PHA properties.

to 1992, the last year for which the estimate is available.14 If true, these estimates place the authority’s
rate close to 60 percent above the overall city rate.15 These numbers are, if anything, conservative due
to systematic under-reporting of crime in poor neighborhoods.
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History of Resident Services

Services Offered

Relationship To Other Service Providers

Current Challenge1.5

Some Problems
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New Haven is preoccupied with a series of difficult issues, including a decade-long wave of violent
crime, a high rate of vacancy and abandonment in many of its residential neighborhoods, a stubborn and
growing pattern of racial segregation, a school system in trouble, a tax base in decline, and a central
business district long on space but short on economically viable uses for that space. All of these have
some relationship to the diminishing economic function of the city in relation to its region, and, less
emphatically, the lessening functions of its region in relation to the broad economy of the nation and the
world. The long-term residential shift toward the suburbs is old news. In 1900, New Haven housed 80
percent of the people in its eleven-town region. In 1990, it housed 34 percent of the people in that same
region. This shift and the great migration from the old South at mid-century have been racially
selective. New Haven in 1900 was 3 percent black; in 1990 it is 36 percent black, and houses roughly
80 percent of the blacks in its region. Something of the same would apply to populations of Hispanic
origin in this region. And something far more dramatic applies to poor people of color.

One notable effort underway at this time is the Family Campus Initiative, which would use selected
schools as full-service centers of activity in certain neighborhoods, including the West Rock area which
hosts several severely isolated public housing projects. With partial funding from HUD’s local COPC
initiative, a full-time resident advocate is being employed to work in those projects. The Isadore Wexler
school, cheek-by-jowl with Elm Haven is ticketed to become a Family Resource Center under HOPE VI,
and will be integrated with the larger Family Campus initiative if terms of trade can be established with
the school authorities. Many unresolved issues, of course, remain at this early date.

The ORS enjoys a good working relationship with a host of medical, social, and educational service
providers. It is, however, true that service integration at the grass-roots level is not well developed in
New Haven.

While the ORS is a flexible organization which meets problems as people present them, it has 2 special
points of emphasis. One, funded by HUD in 1991, is a Drug Elimination Program. The other, also
initiated in 1991, is an Elderly Outreach Project.

The current effort, internal to the HANH, is known as the Office of Resident Services (ORS). The
office came into being on April 9, 1985. It employs a small administrative staff and 7 field workers.
The administrative positions include an overall Coordinator and a Drug Elimination Coordinator, the 2
being supported by a single clerical worker.

Headquartered in the HANH’s central office on Orange Street, the ORS offers walk-in referrals to
residents, but performs nearly all its real work on a home-visit basis. Each of 7 Resident Specialists is
expected to visit about 45 households each month—some more than once—providing free referral
services, crisis intervention, counseling, advocacy, and case management. About 300 resident
households thus receive services each month, and a far larger number of families will be served during
some part of any given year.
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Year
1990
1991
1992
1993

The Authority’s Relationship to the City
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One must suppose that great attention will fall on competition with suburban communities for higher
income populations, and on reverse commuting efforts which bring New Haveners to job sites in the
suburban ring. We may also expect to see continued and increasing pressure for the regionalization of
assisted housing, as is suggested by the settlement of CCA v. Cisneros (as discussed above).

Exhibit 12
Jobs Leaving New Haven in the 90’s

Nine-town Region Minus
New Haven Nonfarm Jobs

90,460
87,720
88,080
88,660

New Haven Nonfarm Jobs

91,870
80,160
75,770
74,920

Beyond all these deeply embedded trends, the city faces a shorter term and more acute crisis in its
internal job market. In 3 years after 1990, using reliable state income tax return data, we record a loss
of nearly 17,000 jobs amounting to 18.5 percent of the city total (see Exhibit 12). This is associated
with a more or less static regional time-series. The implication for housing policy will be sharply
debated in coming months, but a growing sentiment for some plan to rationally diminish the size of the
city’s housing stock has already emerged, and is under active discussion among urban leaders.

The city’s major strategic problems all seem to cross paths with public housing. A great fraction of the
students served by New Haven schools are residents of HANH units, and a great share of the racial
imbalance in city schools results from the concentration of these children. In so far as the issue for New
Haven is economic competition with its suburbs for jobs, and for people who occupy good ones, the
pressure to reduce the centralization of subsidized housing in the city will be intense. The inclination to
simply reduce the inventory of project-based units in the city will almost certainly follow. It is also clear
that any serious effort to change existing patterns of racial segregation would entail an attack on the
clustering effects of those same project-based units of public housing.

There is sharp resistance to any strategy which would solve racial segregation and the isolation of poor
people entirely within the city itself. It is widely believed in New Haven that a regional solution must
be achieved for housing poor people, and for offering integrated living opportunities. The current
"scattered site" program in the HANH, with 71 units inside New Haven open for occupancy is a modest

New Haven took on the task of providing large-scale low-income housing in the years 1940 to 1957—the
period during which the vast majority of low-income units were built at Elm Haven, Quinnipiac Terrace,
Farnam Court, Brookside, Rockview, and the Elm Haven high-rise extension. It could well have been
argued at that time that the city was over-extending itself in this admirable endeavor. Since that time a
dramatic shift of population, wealth, and jobs has occurred. This shift gives every indication of
continuing. It should not, then, come as a shock if New Haven leadership begins to doubt the wisdom
of continuing with the same scale of project-based low-income housing it inherits from the past.
Regionalization of these facilities will attract attention, as will privatization.
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The PHA, Residents, and the Neighborhoods

2.0 Elm Haven Itself

17 These building descriptions are taken from Sanbome Insurance Maps from the period.
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The Elm Haven site, fronting Dixwell between Bristol and Foote, and extending east to Ashmun Street
was a lively if modest mixed-use neighborhood in the late Depression years just before Elm Haven was
constructed. The east side of Dixwell, taken down in 1939-1940 for the project, was a cornucopia of
small enterprises. As one walked south, toward downtown and Yale’s hub, he would have passed
(perhaps visited) Lowenbaum’s grocery; the offices of Frederick Smith, M.D.; Henry Wong’s laundry;
Broadway Driving School; Jacobson the tailor; Stallings’ clothing store; a vacant A&P; Gianelli’s shoe
repair; Pyszkowski’s meat market; Wilson & Son fish market; Lee Hong’s laundry; Police Station
Number 4; Fair Variety; and the Dixwell Cut Rate Market.16 Above the stores, one often found flats,
sometimes occupied by the proprietors. Behind these storefront buildings stood row after row of frame
houses, mostly 2-family affairs designed for purchase by a factory hand, with a rental upstairs to make
ends meet. There were, in all, 136 such buildings along Foote, Webster, Eaton and Bristol Streets,
supplemented by a half dozen tenements, a modest little Masonic hall, 2 churches, and a machine shop.
Housing units probably totaled between 400 and 500, being replaced roughly at numerical par by 487
Elm Haven apartments.17

The HANH has experienced a mixed history of relationships with its residents, and that condition
continues. Under Bryan Anderson, "Housing" is seen as less threatening and less distant than under
some previous executive directors. "Housing" is nevertheless seen by many residents as an unresponsive
bureaucracy.

The HANH enjoys broadly functional relationships with most of the neighborhoods it touches, and is
pretty much a neighborhood to itself in one instance (West Rock). This is not to say that expansion of
authority property in most neighborhoods would be enthusiastically supported by residents or their
leadership cadres. A considerable NIMBY effect follows public housing in all or nearly all parts of the
city. A locally important exception arises in the Dixwell neighborhood where business leaders seem to
prefer higher densities of Elm Haven housing as a basis for retail sales.

These considerations give importance to the fact that Mayor John DeStefano may well be in a position
to appoint as many as 4 persons to the public housing authority board in the coming year—a working
majority of a 7-seat panel (the expansion from 5 seats requires aldermanic approval, not yet granted at
this writing). It would not be odd if some considerable weight of political and economic strategy came
to express itself in the Orange Street meetings of that body.

The HANH is also an important institution in the city on the mere basis of its scale. Among the city’s
institutions, only Yale University, 2 hospitals and 3 utilities exceed the authority as a locus of economic
activity. With the regionalization of banking, and the dispersion of many service organizations, the
housing authority emerges as a more and more significant "player" in the city. The evident talent of the
authority’s new Executive Director seems especially important at a moment like this.

one which does not address the larger issue adequately and which does not achieve regional engagement
with the problem.

16 Price and Lee City Directory, 1940, p. 921.
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2.1 Design History

The units are small by present-day standards, as will be seen in Exhibit 15:
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It is difficult in 1995 to capture the optimism which Elm Haven provoked in its early years. Perhaps a
single image will suffice. At the dedication ceremony held on June 7, 1941, some time after the place
was occupied, Mayor John Murphy addressed the crowd, standing beneath Old Glory, and between 2
large posters, labeled ''Then" and "Now." "Then" meant squalid, deteriorating flats; "Now" meant
clean, orderly, housing with carefully planned open space. Exhibit 13, a promotional photo taken on
that day, shows a tenant representative (right) receiving a symbolic key to the facility from Mr. William
Crow of Crow Construction. The photograph is ordinary enough, but please stop to compare the
mind-set it represents with attitudes we so often bring to public housing in the 1990s!

While the 1940 project may have hastened the decline of small trades in the neighborhood, there is no
doubt that it improved upon the housing stock taken down. Many of the old flats had no private
plumbing, and some units were obviously back-yard add-ons. Heating systems were often dangerous and
almost always inconvenient. Peeling paint (harboring a danger not yet well-understood at the time),
sagging eaves, and worn steps gave an impression of neglect to many homes. Interiors were sometimes
horrendously ill-kept (see Exhibit 2).

19 New Haven Courier Journal, February 2, 1942.

Constructed at a gross cost of $2,513,162 (or $5,162 per unit) Elm Haven won early praise for its
design. Harper’s awarded architect Douglas Orr a $2,500 prize for the layout which, the editors wrote,
broke with a U.S. Housing Authority penchant for designs which were "stupid, over-regulated, and
impersonal."18 Yale Professor C.L.V. Meeks praised Elm Haven for its "eloquent manner," while no
less a national figure than Robert M. Hutchins, then president of the University of Chicago, wrote in
oddly quaint vernacular: "I’m sure the Indians would take it back now. Please accept my
congratulations."19

The design created mostly buildings of 2 stories (5 of 3 stories) offering units which would probably
have been termed "garden apartments." 487 of them were spread across 36 structures. Each had an
outdoor view, and buildings were set irregularly to give interest and angularity to shared spaces. Most
units looked inward to other parts of Elm Haven, not out across the streets to the surrounding
neighborhood.

18 Quote from New Haven Courier Journal, January 15, 1942.

The exterior finishes were mainly in red brick, with interior finishes of white plaster, cement, and
asphalt tile floors. A central steam plant supplied heat to all units, and was regarded as an advanced
feature. A reasonably truthful sense of the buildings as they stand is provided by Exhibit 14, showing
2 exterior views of the property on August 5, 1995, during a neighborhood clean-up (the white plastic
bags in 14a are part of the effort). The buildings are not about to fall down, and about 85 percent of
doors and windows seem to be in good order. But the place has a sad, tired, dreary persona. Yards are
unevenly kept, and landscape plantings are all but absent. An occasional yard is kept with loving care,
but cannot quite overcome the competing signal given off by other yards left to nature and the predations
of careless youth. Many passages are narrow and, for the frail or faint of heart, menacing (see, e.g.,
the walkway in Exhibit 14b).
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Pi

Exhibit 14a shows some Elm Haven apartments looking north across Webster Street. The
white bags tied to the fence are part of a neighborhood clean-up. Photographed on August
5, 1995.
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Number of Bedrooms

1

2 516-707

3 692-795

4 966
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On the Elm Haven side of Dixwell stand three definitive neighborhood institutions: The Dixwell Q
House, the Dixwell United Church of Christ, and Isadore Wexler elementary school. The Q House is
a social service organization of long standing, and it plays an important role in Elm Haven today. The
Residents Council, for example, uses it as a main meeting place. A tax-credit housing structure, known
as "One Dixwell Plaza," stands in the midst of the Elm Haven HOPE VI site and presents a major
challenge to planners and managers alike. The building is in poor condition, and gives no evidence of
effective management. It is not believed that ownership interests are anxious to part with the property
in light of its potential for appreciation under the impact of HOPE VI. The structure is shown in Exhibit
17a.

The project is bounded on the west by Dixwell Avenue, a busy arterial street leading from the rotary
intersection next to the Yale Co-op out through the neighborhood named for it and on into suburban
Hamden. A newly opened supermarket stands directly across Dixwell from Elm Haven, and offers good
basic shopping, including fresh produce (Exhibit 16a). Many other stores line "Dixwell Plaza" next to
Elm Haven, and a public library branch is included there (Exhibit 16b). Beyond the plaza, Dixwell
offers a surprising range of small retailing efforts, such as Georgia Pride, whose outdoor display of
southern produce is shown by Exhibit 16c.

In the 1995 configuration, there are 112 singles, 227 doubles, 84 triples, 18 quads, 12 six-bedroom
units, and 9 efficiencies.

Exhibit 15
Size Distribution of Original

Elm Haven Apartments

Square Feet per Unit

404-418

To the north of Elm Haven, across Admiral Street, we find a neighborhood of frame housing, many
well-kept, others suffering visibly from lack of investment over the decades. In Exhibit 17b we see
several Admiral Street properties, virtually every one the object of small current improvements, each
looking across a wide parking lot at Wexler school. Continuing north beyond that housing we reach the
campus of Science Park Development Corporation, a redevelopment of the old Winchester manufacturing

The initial site has been estimated at both 17 and 19.2 acres. The current site is closer to 27 acres, since
it includes the parcel on which the Elm Haven Extension high-rises stood from 1957 to 1989. The most
authoritative available computation of density is 24.1 dwelling units per acre.20 While hardly high by
public housing standards, this figure is high in relation to the surrounding neighborhood, and in relation
to expectations for future development in similar New Haven neighborhoods.

20 Elm Haven Existing Conditions, June 1995, the TH&D/Jones URD Team, display 5.
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Exhibit 16a shows Valu Market, right across Dixwell Ave from Elm Haven, with shoppers
on a Saturday morning.
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Exhibit 16b shows the Dixwell Plaza retail strip, with Valu Market at its far end. The
photographer is looking south on Dixwell avenue.

Exhibit 1& shows« shopper looking over some greens in from of Georgia Pride on
Dixwell Avenue, about a block north of Elm Haven.
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Exhibit 17a shows One Dixwell Plaza, a run-down structure which stands in the midst of
the Hope VI redevelopment site, facing Dixwell Avenue, just south of the Q House.

Exhibit 17b shows neighborhood hounn^ stock of^s ornsw hat bene r
ft “ X-i smokestacks visible i„ the upper right are pan of the

then-buzzing Winchester Repeating Arms p ant.
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Amount SpentYear of Modernization

$639,7051983
$5,395,0501985
$287,1381987
$921,6571988
$935,0191993
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To the east of Elm Haven stands the vacant land from Elm Haven Extension, vacant since the 6 high-rise
buildings were brought down in 1989. The former site of St. Martin de Porres School is also here. A
newly developed playground stands behind the old schoolhouse. The lack of public toilets near the new
playground is obviously a problem. This open land fairly cries out for some form of development,
probably at low-density. Beyond these things lies Winchester Avenue, and beyond it lies the edge of
Yale University.

South of Elm Haven, across Bristol Street, is a small mixed-use neighborhood—elderly public housing,
market-rate row houses, a small manufacturing firm. Going just one more block south brings us to Lake
Place, dotted with Yale Greek-letter fraternities, and facing the back of Payne Whitney Gymnasium—a
huge mock-Gothic cathedral devoted to sweat. The 1941 overview of Elm Haven shown here as Exhibit
1 was taken from the gym’s roof. Elm Haven occupies the center of the frame, its layout linear and low
to the ground.

site. The simple lack of large-scale employment in this facility explains a great deal about the condition
of the nearby housing and the morale of young men conspicuously occupying the streets.

Recreational facilities are minimal at this time. A disused running track lies between Elm Haven and
Wexler school. A new playground—with toddler equipment and basketball hoops—lies beyond the old
St. Martin de Porres school. A modestly developed community garden occupies part of the old Elm
Haven Extension site. Several acres of vacant, brush-strewn land is of no recreational value at this time.

Elm Haven’s internal streets—named with such charm for the secondary compass points (e.g., Southeast
Drive)—provide a minimally workable system of vehicular circulation. Parking is at a premium, and
litter is often a problem.

Exhibit 18
Modernization Efforts at Elm Haven

By the early eighties, Elm Haven had begun to show its age. In the 10-year interval before HOPE VI
came on the scene, 5 CIAP modernization efforts were undertaken as shown in Exhibit 18. This work
added the canopies seen now at entryways, renovated all bathrooms and kitchens, provided some site
work, altered window treatments, and added storm doors. None of these efforts changed the basic feel
or condition of Elm Haven radically; and all of them are testimony to the futility of exclusive reliance
upon the built environment to upgrade the quality of public housing.
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2.2 Elm Haven’s Demography

Variable

Race of household heads

Gender of householders households

Marital status of householders

Disability of householders

2.3 Baseline Physical Condition of Elm Haven

Physical Systems
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Turnover rates in Elm Haven have been higher than for most projects, running about 14 percent per
year. It nevertheless remains true that long tenancies are commonplace, with a median stay of 18 years
reported in our resident survey.

The income stream supporting Elm Haven’s people is, as might be expected, biased substantially toward
transfer payments. Exhibit 20 contains the breakdown of income sources as of July 1995.

The 18 percent disability rate is high, and should be a key datum for planning
and evaluation of HOPE VI at Elm Haven.

Roofs, formed as flat concrete slabs, are generally sound with localized failures, most
commonly found in the buildings more than two floors high.

The overall condition of the project would fall somewhere in the fair to poor range, with the following
particulars:21

Exhibit 19
Elm Haven Demographic Summary for Household Heads

Elm Haven, July 1995

97.0 percent African-American

85.5 percent female headed

6.4 percent are married

18 percent are disabled

These findings are of course direct artifacts of the requirements and incentives placed before households
which may choose to move into, stay in, or move out of public housing. Moving in and staying in are
acts which make special sense to people living on transfer payments. Put the other way, transfer
payments are attractive income sources to persons committed to public housing. The scant fifth of
household heads working for pay run against these considerations.

Elm Haven’s people are as varied individually as one would expect any other 811 people comprising 331
households to be. Yet they are far from representative of the city or the nation. As seen above, the age
distribution is very much like the authority’s population taken as a whole—including its elderly
component. Elm Haven’s household heads are in 1995 older than those of any other low-income project
(averaging 47 years of age). Elm Haven’s population is relatively homogeneous in respect to race, and
its adults are mostly women. Here, in brief, are some facts for use in base-line comparison and
evaluation work as shown in Exhibit 19:

21 Same source, Section III.
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Income Source

54 16.3

7 2.1

126 38.0

66 19.9

24 7.2

SSI 46 13.9

Other 8 2.4

Environmental and Physical Problems
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Elm Haven does not appear to confront any exceptional environmental hazard, although a complete lead
paint inspection is needed in any buildings which will continue to be inhabited. There are some asbestos
coatings on heat and plumbing lines, and asbestos tiles are used frequently in the buildings. No major
hazard is known to arise from these.

Heating has not been seriously rehabilitated and poses a major problem for the future of
these buildings.
Electrical systems have been repaired on an ad hoc basis, and would require major
expense in any rehabilitation effort. It does not comply with code at this time.
Windows have been replaced with high quality products in the low-rise buildings and
appear a plus for the property.
Plumbing is aging and of very mixed quality. Sewage backups are all too common.
Bathroom fixtures are often in disrepair. Leakage is common. Water supply lines are
embedded in walls and difficult to access. Bathrooms lack exhaust fans.

Number of Elm
Haven Households

percent of Elm
Haven

Households

Exterior walls, built with brick facade over tile interiors, are generally sound, although
badly pocked in some places and drab in appearance everywhere.

Interior walls are in generally rough shape, with evidence of serious deterioration in more
than half of all units.

Social Security

Welfare

Employment

Unemployment compensation

AFDC

The abandoned Canal rail line, running west of Elm Haven, is a physical barrier to development, and
defines a large uncontrolled space. Current planning discussions treat this as a "linear park." The
vacant land adjoining it, once site of 6 high-rise structures, also constitutes uncontrolled space. It is seen
as a target for low-rise redevelopment at this time.

Exhibit 20
Income Sources for Elm Haven Households, 1995
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Property Maintenance

Match of Units to Demand

Unit Size Wait List Vacancies

3970-1 bedroom 490 93

2 bedrooms 149 224373

>2 bedrooms 288 141147

Resident Satisfaction With Maintenance
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The run-down look of the place is not entirely to be blamed on maintenance staff, for the long-term
decay has been a joint consequence of many forces, tenant indifference to some environmental issues
sometimes being one of them.

Elm Haven now dedicates most of its units to this lower range and will, doubtless, continue to do so.
This seems appropriate since 75 percent of all waiting list demand for low-income housing falls at or
below 2 bedrooms, and since 82 percent of unmet demand is for the same range of smaller units. This
numerical exercise does not suggest that the stock should increase to meet waiting list demand for any
unit size: its point is to demonstrate the relative priority of smaller units.

Exhibit 21
Unmet Demand by Unit Size, HANH, 1995

Unmet Demand

There is widespread discontent. The June 1995 survey of residents asked each of 232 respondents to
identify "the biggest problems at Elm Haven." Poor management or maintenance was the leading
response, being mentioned by 164 of 232 respondents (70 percent). The next most popular response
concerned the need for major repair to units or buildings (154 of 232 or 66 percent). Crime was actually
well below these issues (126 mentions or 54 percent). See Exhibit 22 below. There can be little doubt
about the judgment being made by residents. This criticism focuses on conditions as experienced, and
does not seem to translate into resentment of staff members. It does, however, fit comfortably enough
with a general sense of bemused cynicism about "Housing" and its ineffectual ways.

Maintenance staffing is inadequate to the Herculean needs of this project. As the physical plant ages, the
staffs ability to cope diminishes. This said, there is a good staff, and it is headquartered on site.

The greatest demand pressure is for smaller units of 0-2 bedrooms. Using the HANH waiting list as a
guide, we have 42.6 percent of all applicants looking for 0 or 1 bedroom; a further 32 percent are
looking for 2 bedroom units. Only 3 percent are seeking units above 3 bedrooms. This reflects the
generally low household size of city residents (fluctuating around 2.5). Exhibit 21 shows the
authority-wide difference between waiting-list demand and current vacancy supply.22 The numbers may
be interpreted as the number of new units which would need to be supplied to house everyone on the
waiting list.

22 A fuller analysis of the same data is to be found in Table 6 of Elm Haven Existing Conditions.
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Baseline Management Issues2.4

Vacancies and Turnover

Management Type

Effectiveness

Resident Perception of Problems

Problematic Topic
164Poor management and maintenance

154

148

126Crime
120Run down neighborhood
115Unattractive buildings in Elm Haven
106Units too small
74Too few residents have jobs
38Poor location for jobs or services

9Poor public transportation
1,054Total responses
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Exhibit 22 describes resident responses to the question, "What are the biggest problems at Elm Haven?"
(June 1995). _____________________________

The authority has a central staff with area or zone decentralization for maintenance. Rent and admissions
are central. Maintenance is on-site.

Until the authority began systematically closing Elm Haven admissions, the project ran an average
vacancy rate of 14 percent, with about the same percentage annual turnover.

Current management appears effective and spirited. It should, nevertheless, be remembered that repair
and management issues loom large among resident dissatisfactions (see above and below).

Repair needs

Lack of programs for residents

Exhibit 22
Issues Identified by Residents of Elm Haven

Number of Mentions
(Maximum Possible = 232)

Given that this survey generated a 70 percent response among Elm Haven households, the data are apt
to reflect something close to the true distribution of opinion, with or without true random sampling. The
general point is self-evident: most of the critical attention falls on Elm Haven and the HANH—for poor
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Resident Involvement in Management

Crime and Disorder at Elm Haven2.5
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While there is an active residents’ council, and a lively community life in other respects, it would stretch
the truth to say that tenants play any large and direct role in management of the project. They do so
primarily through contact with HANH staff. They also enjoy ample opportunity to criticize staff at
authority meetings.

In providing leadership for HOPE Vi’s development, Mae Ola Riddick, president of the residents’
council, has also played a very major role, as have certain other residents.

Elm Haven is the scene of considerable disorder, some of it criminal, some of it merely uncivil.
Changing this fact is more important than changing anything else about the project. Indeed little else is
possible without a basis in civil order.

Physical disorder is important primarily as a signal of a social vacuum—an indicator of spaces in which
(elsewhere) obvious violations of civility are apt to meet with silence or shrugging toleration. There are
spaces in and around Elm Haven where these signs of disorder are well controlled. Many tenants have
control of space in their homes and the nearby yards, even in the pathways which lead out toward the
streets. But there are other key areas in which physical disorder is blatant—broken glass, discarded
wrappers, twisted supermarket carriages across the drives and paths and yards where others must find
a basis for trust in the working of a civil society. Physical disorder signals, ominously, that civil society
has given up on these spaces, leaving them as undefended territories, there for the taking.

Exhibit 23b maps homicide sites in and near Elm Haven in a 4 year period running from 1989 through
1992. Note that just one case is located inside the project boundaries, but that the neighborhood’s sense
of peace is deeply threatened. Every case shown is black on black, male on male, youth on youth. The

management and maintenance, for unmet repair needs, for lack of resident programming, for ugly
buildings. The top 3 issues—each ranking above crime—are all directed at management. Of the
thousand-odd responses, 687 are directed at HANH in its past and present decisions about Elm Haven.
The signals are strong and hard to miss.

Social disorder—expressed as open-air drug dealing, intimidation, and (less often) prostitution—is often
present in visible fact, and when it is not, its possibility weighs heavily on the minds of ordinary men
and women going about the quotidian activities which make up their lives. Some of this disorder is
attributable to gang activity, and a whole host of gangs have been active in the area. This is particularly
so since 1986-87, at which time the trade in crack cocaine became important in New Haven, and at
which time the homicide rate began to climb as never before.

It is difficult, and almost inevitably misleading, to compute accurate crime rates for a single housing
project, especially for one with only a few hundred households. Many crimes are differentially reported,
and tend to be underreported by low-income tenants. Exact locations are hard to pinpoint. But one
crime is pretty much fully reported, and is in more than 90 percent of all instances well located in police
reports. That crime is, of course, homicide. Exhibit 23a shows the city’s homicide rate since the
pre-Elm Haven era. Note, for present purposes, that there is an unprecedented decoupling of the New
Haven rate from the national rate in the last decade. New Haven homicide in the 1990’s is 10 times
what it was at the time Elm Haven was built, and it is about twice the national rate. The major burden
of this increase has fallen on Dixwell and other neighborhoods with large populations of poor black and
Hispanics.
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9

7

6

12

7

6

2.6 Resident Organizations
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Resident experience with crime is substantial, and is documented in our 1995 resident survey results.
Question 27 asks, "Please indicate if any of the following have happened to you or anyone in your
household at Elm Haven in the past 12 months." Exhibit 24 shows the main results.

percent
Reporting
(n=232)

the
and

Exhibit 24
Crime Experience Reported

by Elm Haven Residents, 1995

Event Reported

Purse or jewelry stolen

Beating or assault

Stabbing or shooting

Breaking and entering

Caught in a shootout

Bullet enters apartment

Dixwell area is more severely affected than most New Haven neighborhoods. Calculated on a per-capita
basis, the homicide rate in Dixwell over this period comes to 35.7 per 100,000 per year. This is
half-again the city’s inflated rate.

The major initiative against crime here is the Community Policing effort, headquartered about 100 yards
west of Elm Haven at the Charles Street Substation.

These numbers are very high, and may not correspond to literal fact in all instances. They do, however,
suggest the perception of deep insecurity among Elm Haven’s people. A major reduction in these figures
should be among the evaluative tests set for HOPE VI.

Church groups aside, four major organizations among tenants figure in the HOPE VI story:
Residents Council, the Dixwell Q House, the Dixwell Community Development Corporation,
Voices. Exhibit 25 shows the basics on these groups.

How are these groups related to the HANH? Voices is a lobbying group aimed substantially at
influencing the authority. The Residents Council is a creature of Elm Haven, and of its President Mae
Ola Riddick. The Q House has no direct tie to the authority. DCDC has no direct tie, except that its
Executive Director, William "Pete" Gray, is a Commissioner of the authority. He is not a close
associate of Mae Ola Riddick.
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Name of Group Resident Run? Range ScaleRole in HOPE VI

Yes

Voices Yes None

Dixwell Q House No Minor

No

2.7 Services at Elm Haven

Reported use rates among tenants in our 1995 survey are shown in Exhibit 27 as follows:

3.0 The Dixwell Community

3.1 Overview
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The total population has fallen gradually over the past thirty years, and Dixwell has become move
obviously depressed year by year.

Housing conditions reflect a long period of economic distress, applied to a working class district which
reached its economic peak more than a generation ago. Frame housing is dominant in single-family
detached dwellings and in "triple deckers." Brick construction, or concrete with brick facade, is

Section 1.4 describes resident services provided directly by the HANH. Additional services are provided
by the organizations shown in Exhibit 26:

Here are the 10 services which received highest rankings as policy priorities for Elm Haven as shown
in Exhibit 28 (each respondent was allowed to pick 3 service types).

Dixwell
Community
Development
Corporation

Elm Haven
Residents’
Council

Exhibit 25
Four Major Organizations Active in Elm Haven

Economic
development
issues

Broad,
youth-focused

Some issues of
interest to PHA
residents

Many issues of
interest to Elm
Haven residents

Important in early
drafting of
proposal, not in
later stages

Small in proposal
drafting, large in
planning and
execution

Neighborhood
focused

Broad among
New Haven
area African
Americans

City-wide for
PHA residents

Includes 16-30
percent of Elm
Haven adults as
members

The Dixwell neighborhood is bounded on the north by Munson Street, on the east by Mansfield Street,
on the west by Sherman Avenue, and on the south by Whalley Avenue along with Lake Place and Lock
Street. Mansfield Street, Lock Street, and the Grove Street Cemetery divide Dixwell from Yale
University. Exhibit 29 presents a broad demographic summary of the Dixwell neighborhood:
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Range of ServicesService Provider

Referrals, educational support, etc.Wexler School Family Resource Center

Medical servicesDixwell Clinic of Hill Health Center

Stetson Library Library services

Dixwell Q House

LEAP Recreation and tutoring for children

Art and recreation

Mother Care Pre- and post-natal medical support

Day Care Program Day care

Youth Diversity Program Recreation, peer group management

Service Provider

17

36
Stetson Library not reported and not known
Dixwell Q House 43
LEAP not reported, but substantial

5

Mother Care 9
Day Care Program 11
Youth Diversity Program 14
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Dixwell Children’s Community Arts
Center

Dixwell Children’s Community Arts
Center

Recreation, meeting space, social
organizing

Exhibit 26
Service Providers in Elm Haven

Exhibit 27
Reported Use Rates for Service Providers Based on Resident Survey, 1995

Percent Reporting Use in Previous 12
Months (n = 190)

Wexler School Family Resource Center

Dixwell Clinic of Hill Health Center
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Service Type

Job training for adults 61

Church services 59

Summer jobs for teens 55

On-site youth recreation 50

Alcohol and drug abuse treatment 50

After school programs for teens 44

42Adult reading and writing

40Day care

39Grandparenting

38Alcohol and drug abuse prevention
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Exhibit 28
Services Most Wanted by Residents,

Based on Resident Survey, 1995

Percent Picking It
(N=234)
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Variable (1990)

6,298Population

2,173Households

2.9Mean household size

90Percent "minority"

Percent black 76

Percent Hispanic origin 6

Female headed households 65

Labor force participation 54.4

Unemployment 13.5

30.4

$15,680

Median age 26.6

Variable (1990)

Vacancy rate 9%
Single family 12%
Multifamily (2-4 units) 41%

Multifamily (5 or more units) 45%
Median value $106,900
Median rent $339
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dominant in larger structures. The housing stock varies considerably, but as a whole would fall well
below the city-wide standard of maintenance and investment. Exhibit 30 presents some baseline data:

Exhibit 29
Dixwell Neighborhood Demographic Summary,

1990 Census

Exhibit 30
Summary Data on Dixwell Housing Stock, 1990

Dixwell
Neighborhood

Dixwell
Housing Stock

Persons below poverty line

Median household income

The subjective feel of Dixwell’s housing stock is suggested by Exhibits 31a and 31b, and by Exhibit 17b
above. The last mentioned shows 7 modest frame structures on Admiral Street. These are not
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3.2 Economic Development

Evidence of Economic Contraction in the Dixwell Neighborhood
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Somewhat ominously, a recent analysis of housing abandonment and its precursors in New Haven
neighborhoods leads to the suspicion that the Dixwell neighborhood may be have difficulty sustaining
its current density of housing units. Exhibit 32 shows the Dixwell neighborhood and its streets, along
with 3 indicators of economic contraction:

The neighborhood has been losing population since 1970, no doubt in response to the weakness of
economic development here. With 7,283 residents in 1970, Dixwell fell to 6,944 in 1980 and to 6,298
in 1990. Its present population is quite probably just under 6,000.

The Dixwell Community Development Corporation has concentrated on housing and related issues, and
has not made a major contribution to building a job base in or near the neighborhood.

Dixwell Avenue and Whalley Avenue are the major commercial centers, and an abundance of retailing
is to be found. Major amenities in the Dixwell neighborhood include DeGale Field, offering basketball,
baseball, and softball fields; the State Armory; Hillhouse High School; Wexler Elementary School; the
Stetson Library; and the Dixwell Q House.

Lots from which a structure has been removed (yellow dot),

Abandoned structures (green triangle),
Dwelling units or stores from which electric service has been withdrawn at some time in
the last 5 years and had been off for a year or more in March 1995 (open circles.)

The Dixwell neighborhood has suffered a painful loss with the closing of its major industries. These
were "replaced" by Science Park Development Corporation, which occupies the vast site of Winchester/
Olin northeast of Elm Haven. This effort, even with generous State of Connecticut support, has done
little to provide neighborhood employment, never getting much beyond 100 local employees. This is
partly due to the inherent difficulty of "incubator" developments, and partly due to the chosen strategy
of emphasizing "high tech" initiatives.

Yale University is a major employer for the neighborhood, but jobs are concentrated in lower paying
jobs such as grounds-keeping and kitchen work. I estimate that Yale employs about 400 full time
persons from the neighborhood, and might in the future employ substantially more.

The Dixwell retail district—centering on Dixwell Avenue itself, and standing right across the street from
Elm Haven—offers good shopping, with pricing policies not above area averages, and offers some
employment opportunity to neighborhood people. The Whalley Avenue commercial strip is of somewhat
lesser importance to the neighborhood.

luxurious, and show many signs of wear and tear, but they are being taken care of actively, and offer
some promise of fitting into a newly improved housing stock. The houses shown in 31a do not offer
much promise, even though several have been the objects of rehab efforts in recent years. These homes
look north across Munson Street into Science Park. Most are abandoned, and litter is everywhere. The
row-houses shown in 31b are of good quality and are by and large well kept. They define a long block
on the north side of Henry Street, west of Dixwell Avenue and north of Elm Haven. They are an
important asset to the neighborhood.
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Exhibit 31a shows deteriorating frame housing on Munson Street, next to Science Park.
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Exhibit 3 lb shows a series of good row houses on Huer, Street just west of Dixwell Ave.
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Exhibit 32
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Exhibit 32 shows the Dixwell neighborhood ringed in a black
boundary with three indicators of economic contraction plotted
block by block. The small black dots are vacant lots. The
shaded triangles are abandoned structures. The open circles
are dwelling units or commercial establishments from which
electrical service has been continuously withdrawn for a year
or more. The utility data are for early 1995. Other data
are from 1994.
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3.3 Neighborhood Resources

See Sections 2.7 and 3.1.

3.4 Crime and Disorder in Dixwell

3.5 Dixwell and HOPE VI
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This pattern appears to leave Dixwell with a choice between a deliberate policy of density reduction and
a continuing plague of housing blight. One would hope that planners will embrace the low-density
option.

The city school system’s alternative school for students with histories of trouble is located in the Dixwell
neighborhood.

A major evaluation field for HOPE VI longitudinally will necessarily have to do with a changing
atmosphere in the neighborhood.

There is a general feeling in this neighborhood that less public housing, and a more favorable mix of
incomes would be a move in the right direction. It is also clear that a physical upgrade of the projects—
even apart from social change and income mixing—will meet with effusive praise in the neighborhood.

As indicated earlier, it is impossible to neatly divide Elm Haven from its neighborhood when it comes
to crime and disorder. For the one wholly reliable crime datum—homicide—we find the Dixwell
neighborhood at 35.7 killings per 100,000 per annum, over the years 1989-90. This is a high rate of
violence by national, regional, and local standards. The city rate, for comparison, was 24.0 over the
same period.

The three kinds of properties form a progression. Electric turn-offs which last a year or more are strong
though early warnings. They tell us that for some reason a property or apartment or store has lost its
niche in the economy—lost a tenant without finding another, been written off by an investor, or
abandoned by an owner unable to make a go of it. Abandonments, determined by city officials,
represent a more advanced stage of withdrawal from the economy, and the removal of a structure is the
end-point. Exhibit 32 contains important information for the planning and evaluation of HOPE VI. The
message is very clear: the Dixwell neighborhood is not supporting the housing inventory which now
exists, and will almost certainly contract over time. HOPE VI is not responding to a housing shortage,
but to a housing surplus. There is also spatial information worth noting: the major zones of contraction
lie northwest, west, and southwest of Elm Haven. Orchard Street above Whalley Avenue is particularly
distressed. The complex intersection between Munson, Orchard, and Dixwell—a few blocks north of
Elm Haven—appears to be greatly stressed (this observation notwithstanding, it is a center of what looks
like vibrant small enterprise).

The more general issue of disorder is also salient in Dixwell. Gang activity, and violent competition for
territory, has been prevalent for years. Certain hot-spots, such as the famous "mud hole" north of Elm
Haven are marked by regular incidents of violence, and are known to be outside the bounds of civil
society.

The year 1995 has been a remarkably peaceful one for New Haven, and for Dixwell through 7 months.
Perhaps this suggests better times to come.
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4.0 HOPE VI Planning Process

4.1 Inventing Elm Haven’s Revitalization
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By June of 1987, Urban Strategies had been commissioned to provide a working document on the future
of Elm Haven, and had delivered its report. That report identified many of the major considerations

The planning history which lead to HOPE VI at Elm Haven begins with the radical deterioration of
conditions in the Elm Haven Extension, a 1950’s complex of 6 high-rise structures for low-income
families just east of Elm Haven as we know it today. Visitors were struck by urine-drenched elevators,
hallway lights which regularly went black the night after they were replaced, women living in isolated
fear, and a management effort which seemed worthy of a Marx Brothers film. A Special Commission
on Poverty drew attention to these conditions, and then-Mayor Biagio DiLieto, "... called for the
creation of a broad based coalition of interested parties" to address the crisis.24 DiLieto’s call came in
December of 1983, and by May 1, 1984 the "Elm Haven Coalition" had held its first full meeting.

It means that great skill will be needed to manage the planning and development, no small measure of
which will have to come from the board members of the newly established Elm Terrace Development
Corporation—the entity which will "own" HOPE VI in Elm Haven.

The micro-politics of all this are volatile, and changing quickly at present. Aiderman Stanley Rogers-
long-lived lion of the 22nd ward—has just resigned to become City Clerk. William "Pete" Gray, head
of Dixwell Community Development, has been an active and assertive presence in the neighborhood, and
was active in starting the HOPE VI application. He is not on cordial terms with the present resident
leadership, but is acting in a constructive fashion. This has become more critical during 1995 in light
of his appointment to the HANH Board of Commissioners. Mae Ola Riddick, President of the RC, has
announced her intention to seek the aiderman seat vacated by Rogers. The Ward Committee has,
however, endorsed another candidate. All this is, as locals might say, "very New Haven." The
pattern—dubbed "street fighting pluralism" by Douglas Yates23—makes planning a difficult and
demanding exercise. Veteran consultants regularly rate New Haven among the toughest venues in the
nation.

It was the Coalition’s intention from early on to redevelop the high-rise site, a plan which turned out to
require demolition of the 6 towers. The important feature of the early thinking for our purposes is the
Coalition’s recognition that ", . . physical improvements and management improvements at the Elm
Haven low-rise must be addressed, as must be revitalization of Dixwell Avenue commercial activities,
in order for the Elm Haven high-rise site to be successfully redeveloped."25 This provided an enduring
link to the original Elm Haven project around which the planning history has organized itself.

25 Yates goes on to write that "Street-fighting pluralism suggests a political free-for-all, a pattern of
unstructured multilateral conflict in which many different combatants fight continuously with one another in very
great number of permutations and combinations. See his Ungovernable City (1977) p. 33. What we see in New
Haven in the 1990’s is perhaps a little less vigorous than what Yates saw in the 70’s, but it is no tea party. As a
strong mayoral administration seeks to gain control of the city—as with DeStefano from 94 forward—one would
expect to see a reduction in the number of combatants and a lowering of the stakes for which most outsiders have
a realistic incentive to join battle.

24 Quoted in "Elm Haven Revitalization Committee Position Paper," issued July 1990, p. 1.

25 Same source, p. 1.
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Among the major conclusions reached were the

New Haven - 46

This last point led in 1988 to the creation of something known as the Elm Haven Revitalization
Committee, which would eventually sponsor the HOPE VI effort which led to HUD’s massive
commitment to Elm Haven 5 years later. This committee had 2 notable features. First, it was at least
formally a part of the Dixwell Community Development Corporation (DCDC), whose Executive Director
then as now was Mr. William "Pete" Gray. Second, the Committee folded in top leadership from the
city’s major institutions. Among the signatories to its 1990 position paper were Mayor John Daniels,
Yale Secretary Sheila Wellington, David Echols and Cornell Scott of the HANH, Congressman Bruce
Morrison, Will Ginsberg of Science Park Development Corporation, C. Newton Schenck of the New
Haven Development Commission, Pete Gray of DCDC, Dixwell business leader Eugene Huckaby, and
a bevy of less visible officials. Conspicuously absent in this early period were Mae Ola Riddick and
other visible leaders of the Elm Haven residents community (Judith Riggins and Patricia Williams signed
the document as community representatives).

A vital mixed-income community could be created only through the use of private
ownership and management of (some) housing,
The low-rise properties had to become far more attractive, and less threatening, if the
high-rise site were to become suitable for private housing development,

That a new entity should be created to oversee the implementation of these
recommendations.

When the proposal s success was announced, many locals were stunned. Grants on this scale were
beyond the reach of whole cities and regions; Yale’s largest recent benefactions were for far less than
half the amount. And here was $45.5 million for the revitalization of a project housing fewer than 400
households and only about 850 people, with potential spill-over advantages for a neighborhood of only
about 6,200 people. The sum was nearly twice the combined yearly income of all HANH tenants.
Some locals might well have termed this the "Miracle of Dixwell Avenue." Others, more cynically,
suggested that residents should be given the money to buy houses in the neighborhoods or suburbs of
their choice.

The Revitalization Committee was a powerful body with key people from the major institutions capable
of making a difference to Elm Haven. Some of these institutions were also sufficiently vulnerable to
continued deterioration to provide a self-interested motive for a serious effort on Elm Haven (as in the
cases of nearby Yale University and Science Park). Working for the most part without great public
attention, the Revitalization Committee continued to plug away during the early 90s, until the availability
of massive federal funding under the Urban Revitalization Demonstration (URD) program came into
view. The terms of the NOFA made it evident that a shift of focus making the low-rise project a central
objective would be required. The Committee was a serious and effective working group, but it was
hardly capable of pulling together a persuasive application to meet the May 1993 deadline announced by
HUD without professional assistance.

James Farnam, a principal of Holt, Wexler, & Farnam consultants was invited to look at the task, and
jumped on it with his famed enthusiasm. In the space of roughly 6 weeks, Farnam put together a 3 inch
thick document which commanded the support of all who read it and many who didn’t. He is reported
to have worked with all factions, and to have accommodated leaders who would not accommodate one
another.

which confront planners at Elm Haven in 1995.
following:
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4.2 The Elm Haven Plan
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If one knows the players involved, it is not utterly shocking that agreement on goals would be reached
at this high level of abstraction. The implementing concepts were somewhat more specific, and 5 in

Like HOPE VI itself, created without the usual encumbrance of authorizing legislation, the Elm Haven
Revitalization Plan contained no tidy or complete blueprint for action. Its 3 major goals were:

Among local politicians, a black Republican by the name of Bryan Anderson had developed the best
working relationship with Mae Ola Riddick. He respected and liked her. He shared morning coffee
with she and her friends. He guided her and the Yale Law School clinical program through a complex
effort to obtain a resident-managed Laundromat for Elm Haven (it is ticketed to open in late 1995). And
he became her candidate to replace David Echols as Executive Director of the HANH. As in many
matters, her campaign succeeded, and there is a strong working relationship between the Elm Haven
leader and the authority administrator.

Riddick is a woman gifted with forceful and direct speech, often salty, seldom ambiguous. She has over
the years been active in many groups, ranging from public housing to the New Haven Coliseum
Authority, on whose board she had served. She has become a regular in HUD’s national circuit on
resident management and tenant leadership. Public figures treat her with respect and sometimes fear, a
fear altogether justified by the painful tongue-lashing to which she subjected those who proved
themselves unfaithful to her vision of the issue before any group to which she belonged. At one meeting
in 1995 she announced to 2 city officials that she trusted neither and was of a mind to "beat up" one of
the pair on the spot before the assembled company. Cowering in silence, neither said a word in
self-defense. By the winter of 1993-94 Riddick’s blessing had become a necessary and virtually
sufficient token of legitimacy for all decisions taken in and around Elm Haven. Pete Gray had all but
vanished from the scene, despite his important sponsorship of the Revitalization effort and DCDC’s
formal proprietorship of it. Exhibit 33 shows Riddick, wearing her Elm Haven URD grant T-shirt along
with consultant Steve Tice.

The original team that comprised the Revitalization committee had by this time faded from center stage.
Echols died suddenly in August of 1993. Ginsberg had left Science Park for a Clinton administration
post. Wellington was leaving Yale. Mayor Daniels, in deep political trouble by early 1993, was not
much of a force. Yale was involved, but at a respectful distance. Pete Gray was no longer a central
player, and his long-standing rival Mae Ola Riddick had emerged as the single most important player.
Her emergence had begun during Farnam’s grant-writing period, and was legitimated by the grass-roots
verbiage which surrounded HOPE VI from the beginning. Resident participation had come, some
thought, to mean Riddick participation.

To enable Elm Haven public housing residents in partnership with the Housing Authority,
the City, neighborhood-based organizations, and others to create a safe, supportive
environment in which to raise children, to pursue each family’s personal vision of the
American dream, and to enjoy a better quality of life;

To build a functioning, more self-reliant community which will empower and support each
individual to move toward true self-sufficiency; and

To integrate public housing as one element of a comprehensive, opportunity-based
affordable housing strategy for the City of New Haven.26

26 From the "Elm Haven Low Rise Revitalization Plan,” May 1993, p. 1.
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Exhibit 33 shows Mae Olla Riddick and Steve Tice during a break from a community

meeting on August 17, 1995.
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Inventing the Elm Terrace Development Corporation4.3
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The solution turned out to be a nonprofit corporation with a board of 15 persons, 8 of them selected by
the Residents’ Council (RC). As the Elm Terrace Development Corporation (ETDC) was organized in
1995, the RC selected 3 of its own as board members, along with cluster of black and white business
people, and a key member of the black clergy, Reverent Stanley Justice—who had also served as Chair
of the HANH board, and had been David Echols’ preacher throughout his years at the helm of the
authority. The most important players in those months included Al Gentry, recruited by the HANH
from Community Builders Inc. to staff the HOPE VI operation locally. He has shown himself a direct
speaker and adept manager under complex circumstances. Yale University is represented by Associate
Secretary Susan Godshall, along with Michael Morand (the Yale seat is held by Godshall). Mae Ola
Riddick has also been a forceful voice in ETDC, and in all other activities around Elm Haven. HANH’s
Bryan Anderson has frequently guided ETDC discussions toward cooperative solutions. Victoria Bok,
the city’s Director of Housing and Neighborhood Development, has been a steady and effective
participant.

The original document contained relatively little on the physical redevelopment of Elm Haven, and has
been largely forgotten in that respect.

Who, exactly, could "own" the new Elm Haven? Leaving it in the authority’s direct control smacked
of business as usual. Handing it over to the Residents’ Council seemed to overburden the capacities of
a small and largely unstaffed organization. If this would not work, it was thought that residents should-
in some sense—have a controlling interest.

Intensified Management on a decentralized basis, with tenant involvement, with a
nonprofit subsidiary of the HANH created to bring all this about.
Jobs and Income through various training programs, access partnerships, and technical
support for resident-owned businesses.
Family Support and Education through (what turns out to be) the Wexler Family
Support Center. This includes resident-planned services for children, for parenting,
academic readiness and remediation programs, and adult education.
Neighborhood Development including strategic investment in the neighborhood, health
services, security and crime prevention, and other initiatives.
Capacity Building among Elm Haven residents and their organizations.

A design consulting team was selected in the spring of 1995 to serve ETDC, and is dubbed the
"TH&D/Jones URD Team." Its key senior members have been Gayle Epp, of Epp Associates, Steve
Tice of Tice, Hurwitz, & Diamond, and Charles Jones, a Bridgeport architect. Riddick and others from
the RC participated in the selection process.

A key issue for the eventual success of HOPE VI at Elm Haven is the maturation of ETDC. It is not yet
in command of an independent staff. Not all of its board positions are filled, including a key
appointment to represent Dixwell Community Development. Judging by weekly meetings, a more stable
leadership pattern will be needed, and a sense of the organization’s very grave long-term responsibilities
must continue to grow.
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Resident Involvement

Two crucial meetings in July considered 6 site-plan prototypes, to which we turn at this time.

4.4 Physical Planning Options

Six Early Models

Exhibit 34 is a comparison table for the 6 early prototypes.
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Income mixing was another key issue. Everyone favored an attempt to recruit a share of market-rate
residents, but no clear plan was (or is) in place for doing so.

The resident survey, included in this case study, is an example of the resident-ETDC-consultant staff
team at its best. Epp consulted with many others in designing the instrument, and, at Riddick’s
suggestion, hired a team of resident interviewers, who were trained by Epp, and who produced a
remarkably thorough and well-drawn survey response. Of about 330 households, more than 230
responded to the survey—a 70 percent response rate! Each participant received a small gift certificate
to VALU FOODS, the new supermarket on Dixwell Avenue across from Elm Haven.

As indicated already, the original Revitalization document did not contain any very detailed working out
of the physical redesign for Elm Haven. Six prototypes—a.k.a. "models" or "concepts"—were under
consideration in June and July of 1995. All models were shown at an all-residents rally on July 27,
1995, although it would be a stretch to say that each was carefully considered by the assembled
company, many of whom were hungry children waiting for dinner to be served. It is, nevertheless
possible to pinpoint a few key issues which have shaped discussion so far.

Density, and the realistic treatment of population dynamics has been a major concern to the design team.
The Dixwell neighborhood has lost population steadily since 1970 (population was then 7,287), reaching
6,944 in 1980 and 6,298 in 1990. A good 1990 estimate might fall at about 6,000 even. It is also clear
that Elm Haven densities—low by public housing standards—are high by neighborhood standards. A
design-team consensus appears to favor low-density redevelopment, probably producing no net increase
in available housing units. On-site densities under 15 units per acre seem to have emerged in late July
as a very probable feature of the eventual plan. This decision makes especially good sense in light of
evidence for economic contraction in Exhibit 32 above.

A further consideration in the design process has to do with neighborhood integration, so that the new
construction becomes a natural part of the larger Dixwell community. If one looks back at Exhibit 1,
the broad similarity of massive structure between Elm Haven and the Winchester manufacturing plant is
clear enough. So to is the disjuncture between Elm Haven and the surrounding housing stock (see
exhibits 14, 16, and 31).

The transition from public housing tenancy to home ownership is another major objective around which
a consensus has formed. The thought seems to be that roughly 40 Elm Haven households might achieve
this transition in the early phases of HOPE VI, and that a continuing stream of others—10-15 a year
perhaps—would follow.
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Site AcresOption Units on Site Extras

19.21 360 18.8

25.92 360 13.8

3 25.9 360 13.8 Open plazasnone

31.84 700 22.0 none

5 34.5 360 13.8 none

6 34.5 250 10 none

Option 7

Option 8
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Exhibit 34
6 Early Models for Elm Haven’s Redevelopment Under HOPE VI

Density
DU/Acre

Use of Old
Buildings?

Open plazas,
Community

center

350 off-site
units

Community
Center

Option 7 seemed likely to become a transition toward a further refinement of the plan, and this
expectation has been confirmed by the shaping of a refined version.

Rehabs 26 of
31

Rehabs 16 of
31

Large park

240 off-site
units

The discussion of these 6 models led in early August 1995, to a rough consensus around what has been
called "Option 7," displayed below as Exhibit 35. This proposal transforms the low-rise site into a
low-density duplex development, with small blocks of such dwellings organized around a series of
"private courts." Eleven such clusterings would surround eleven courts. The idea of developing space
which is shared among specific resident households without being open to all comers is a key attraction
of this design concept. A major Community Park would also be developed, along with recreational and
retail facilities. The Wexler school would be renovated, and would become an organizing focus for the
neighborhood as a Family Resource Center. Some parts of nearby Edith Johnson Towers (elderly
housing) would be redeveloped and integrated with the larger community. Neighborhood edges would
be softened, and some redevelopment is indicated in Dixwell streets well beyond Elm Haven’s current
borders. 390 new units would be developed, but the net change in total units is difficult to determine at
this stage.

By the ETDC meeting of August 17, 1995, the URD design team came forward with "Option 8,” which
is an elaboration of Option 7. The new version retains the major features of its predecessor, but seeks
to tighten the claim of residents on the "private courts" which are encircled by their dwellings. The idea
seems to be that one would enter the central courtyards only by passing through a residence, or through
a lockable gateway.

Option 8 includes a much clearer accounting of the project’s financial implications, and places it squarely
in the family of "URD Plus" developments. The financing anticipates $20.93 million from sources other
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4.5 Management Plan

4.6 Resident Services

Existing services as listed in Section 1.4 are expected to continue.

4.7 Community Service Plan
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Apart from an affirmation of the idea and an understanding of its budgetary needs, little progress has
been achieved to date on this front.

An issue has arisen about control of the Wexler Family Services Center. Should it be under ETDC, the
RC, or the school board?

The cost of new units is estimated between $85,000 and $100,000. In light of Davis-Bacon and the
folding in of a resident training feature, these numbers do not seem unreasonably high. It should,
however, be noted that the opportunity cost of these moneys is quite high in the inner-city New Haven
market. One could quite probably produce a scattered-site solution with handsome results at these prices.

Option 8 retains the low-density feature of Option 7, with a total of 455 units including those
redeveloped at Edith Johnson Towers. 240 units (12 for special needs) would be developed on the
present low-rise site for rental by low-income families. 140 units of elderly housing, at the Elm Haven
and Johnson sites would be constructed as well.

Home-ownership becomes a major feature in Option 8, with 40 units targeted for purchase by Elm
Haven residents, 20 units targeted for lease-to-own by residents, 10 for rehabilitated units in Dixwell,
and 5 market-rate units. The exact support and financing structure of ownership is not worked out, and
remains a key issue for future work. Elm Haven is, in this respect, in good company nationally.

Aside from an initial year of specific contractual undertakings, the planning of resident services has not
gone very far beyond the priorities sketched in Section 4.2. Among the short-term efforts are included:
an array of youth programming, including arts development, the Wexler Family Services center, a
Gospel singing program, an expanded child care effort, planning for small retail development on site,
and intensified efforts in connection with drug abuse and crime.

Management planning is in its earliest phases, and an outline has not yet emerged. It is clear that
decentralized management and powerful channels for tenant input are much sought after. The most often
discussed options are resident self-management, and resident-governed privatization of management
services. ETDC will have a key role in defining and regulating these options in coming months. As
indicated above, a modest home ownership feature is planned.

than the HOPE VI grant. A UDAG amounting to $1,166 million is anticipated. Low Income Tax Credit
investments adding up to $6.1 million are proposed. $6.6 million in first mortgage financing is
anticipated. A sum labeled only as "HANH other" is ticketed for $3 million. And a $2.5 million item
is labeled as a "NH Cap Fund." These numbers are obviously tentative and speculative, but they suggest
a quite aggressive effort to leverage the HOPE VI moneys (of which $28.47 millions would go to
physical redevelopment under this plan).
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5.0 Plan Implementation

Long Term Impact Measures6.0

The Impact of HOPE VI on Residents6.1

Human Impact vs. Site-Specific Social Impact

Human Impact Indicators
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The effort to date is pointed at an August submission of the physical plan for resident approval. One
could not say that implementation has begun as of late July 1995.

Any fair evaluation of HOPE VI at Elm Haven, or any other site nationally, must be designed with a
view to the perils of "selection bias," or "survivorship bias." Suppose that 5, 10 or 15 years from now
it is discovered that the people who remain at Elm Haven are living lives very like the people there in
1995: is that a reason to suppose that the HOPE VI intervention has failed? The answer is yes and no,
depending on how you frame the question. Let us draw a distinction between 2 evaluation targets: (1)
the people living at Elm Haven at the beginning of HOPE VI, track wherever life takes them in coming
years, and (2) the people now living anywhere who are in Elm Haven at the time of a subsequent
evaluation.

Now imagine, for the sake of argument, that HOPE VI Elm Haven style is utter magic in what it does
for people’s capacity to move forward in the American system—in education, health, family
organization, job seeking, career success. And suppose people move on as their lives turn around, move
into market-rate housing, move to other cities, move to other neighborhoods in the same city. Any
evaluation which fails to establish a continuing panel of Elm Haven residents wherever they go will miss
the magic altogether.

Now imagine that HOPE VI does people deep harm, and they sink below the line for continued residence
in the upgraded version of Elm Haven. This too will be missed if we do nothing to take account of
differential rates of survivorship in Elm Haven.

Let us distinguish, therefore, between a human impact evaluation—which must track a panel of
continuing Elm Haven residents and Elm Haven "Alumni"—and a site-specific social impact evaluation—
which will show how life in Elm Haven changes or stays the same without noting the coming or going
of families and individuals over the years. It is in my opinion vital that the latter study not be mistaken
for the former. Whatever chance exists that HOPE VI will produce results which repay the investment
depends on finding out what happens to those who move on over the years.

The impact of HOPE VI on people is the essential issue for evaluation, and I take it up first for that
reason. I here outline a rather ambitious evaluation, on the theory that a whole loaf is a good starting
point for selecting a half-loaf or slice if funding does not permit the larger analysis.

The central hope of HOPE VI must surely center on creating a present-day environment which helps
people to make their way into the mainstream of American life over time. The key topics can be
ordered more or less in the chain of human development associated with well-being and success in
contemporary society:
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The major method of collecting data would be the extensive personal interview.

Site-Specific Social Indicators
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The recurring question here is whether Elm Haven’s population during the early years of HOPE VI do
better over time than would a control group starting out in a development similar to Elm Haven in all
respects but those altered under HOPE VI. This would be an expensive piece of research, and one
which should be funded only at a few sites. But in giving a fair and rounded evaluation of the program,
such a panel study has no substitute.

Here again, we are concerned with the evidence of human well-being, but focus instead on the
then-current population of Elm Haven. The same indicator classes mentioned above would be included,
but special emphasis would fall on the degree to which institutionalized gains could be detected. These
additional items would include the following:

Child development indicators for health, social adjustment, and intellectual growth,
Educational outcomes indicators, including formal testing but also including subtler
indicators of achievement,
Health indicators, including particularly those having to do with adult capacity for
parenting and work,

Personal security indicators (freedom from victimization by crime, sense of personal
security in daily life),

Economic indicators having to do with employment, income, and asset accumulation,
Substance abuse indicators.

Child development evaluation on site,
School-specific indicators of educational performance at Wexler elementary and other
schools serving Elm Haven and its neighborhood,
Clinical data on health, mortality and morbidity among Elm Haven residents,
Crime indicators for the neighborhood (homicide is the simplest and best, but must be
measured over several years) and personal security indicators. The Elm Haven survey
data on experience of crime would be a useful bench-mark. So would the 1992 and 1994
Social and Health Adjustment (SAHA) data on New Haven school children. This battery
includes social adjustments, experience of crime, anxiety, depression, and many other
mental states which determine the learning environment for a child.
Economic indicators on employment, income, and asset accumulation (home ownership,
most notably, but with banking instruments also included). Here a specific focus on
income mixing would be especially appropriate. Tracking real estate values in the
neighborhood would also be valuable. I have collected the bench-mark for 1992-95, but
left them out of the case study for lack of space. These will be retained for future use.
Resident empowerment indicators, based on the effectiveness and breadth of resident
organization, and the capacity of these organizations to hold decision-makers accountable.
Indicators for substance abuse and the social conditions which make it easier or harder to
resist.
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Neighborhood Indicators6.2

6.3 Physical and Management Indicators

This evaluation would center on 3 data sources:

Conclusions7.0

New Haven - 56

I would see neighborhood evaluation as a generalization of site-specific evaluation as just sketched. The
key neighborhood indicators which would be added seem to be:

One would also hope to get a more subjective sense of neighborhood confidence, and the quality of daily
life. This is of course less rigorous than some indicators, but just as revealing of success and failure.

While this is very important, I believe it is not as important as the social conditions and human impact
evaluations.

"Social capital" indicators, defining this concept to mean the capacity for individuals who
are not close kin or close friends to trust one another without intervention of third parties.

Repetition of the resident satisfaction survey, most notably questions 27-40 inclusive. The
large N for 1995—over 200 households—will make it relatively easy to continue this
series.

Walking inspection of the facility, comparableto the work reported in Elm Haven Existing
Conditions Report (1995).

A top-down-bottom-up review of management routines. The idea would be to interview
residents and managers on the same key topics, to get independent checks on how things
are working, then as necessary to repeat the discussion with management in light of
contradictions raised by tenants.

Racial integration indicators for the neighborhood should be included in the site-specific
evaluation.
Economic integration, meaning income mixing, the softening of real-estate gradients into
better neighborhoods, the rate at which residents capture jobs with the area’s major
employer (Yale University).
Real estate demand analysis, designed to detect any favorable externalities generated by
HOPE VI for housing stock elsewhere in the neighborhood. One would look at vacancy
rates and rent levels. We have a special opportunity at Elm Haven to use the data given
by Exhibit 32 as part of a longitudinal study of HOPE Vi’s impact on real estate
economics in the Dixwell neighborhood. See the next heading.

Housing stock abandonment indicators should be included as well. Here the keys are
windshield surveying, electrical and water shut-offs, and court filings. All these data are
being collected systematically for the Dixwell neighborhood as part of another study at
Yale.

HOPE VI at Elm Haven is in its infancy, and much remains to be planned before any real attention to
implementation can be expected. On July 27, 1995, rank-and-file residents had their first look at design
options. By this writing (August 21, 1995) some consensus has been forming around a low-density,
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In New Haven and other shrinking cities, the intelligent management of density reduction will become
an increasingly important issue in coming years. If there aren’t enough households to fill an existing
housing stock, then rehabilitation of marginal units in one place may simply result in the marginalization
of other units nearby. HOPE VI should be looked to as the first major opportunity to discontinue the
practice of reproducing densities which were created at the peak of the city’s manufacturing era.

duplex-dominated proposal (Option 8 above). This would be an "URD Plus" scheme with more than $20
million in leverage, and provision for some home-ownership by residents. The playing out of larger
neighborhood and city issues will go on into the fall and winter months. For these reasons, it seems
premature to conclude anything at all specific about the project at this time. It is, however, clear that
the evaluation of this bold initiative will have major implications for the future of assisted housing in the
United States, and should be given budgetary support necessary to advance planning and careful
execution. If much about the future of assisted housing depends on the success or failure of HOPE VI,
we should be sure we design the evaluation well enough to tell the difference.
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Executive Summary
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HANO’s social services arm, Resident Affairs, is responsible for activities involving resident social
services. Five departments, comprised of 70 percent residents offer a multitude of services.

The Housing Authority of New Orleans, established in 1937, operates about 13,500 units in 10
conventional public housing developments and a number of scattered-sites throughout the city. HANO
estimates that about 50,000 New Orleans residents live in public housing. Approximately 99 percent of
these residents are African-American.

Built in 1956 as public housing for African-Americans, the Desire Housing Development is by far the
most dilapidated of HANO’s properties. It is the most visible sign of a seriously troubled public housing
authority.

In 1979, The Department of Housing and Urban Development (HUD) designated HANO a "financially
troubled" housing authority. In 1988, HUD required the Authority to hire a private management firm.
Despite the intervention of three different management firms HANO has continued to fail HUD
evaluations. High vacancy rates and an inability to spend approved modernization funds were cited
among its biggest problems. These problems stem from a lack of accountability in its management
structure. HANO’s current managing director, Michael Kelly, plans to shrink the overall size of HANO
by turning over many of its current responsibilities to the tenants and the private sector.

although they have been attempting
Assistance Grant a few years ago.

The area considered the Desire neighborhood contains part of the Florida neighborhood, the Florida
Housing Development and the Press Park area. This area is overwhelmingly African-American and low
to very-low income.

HANO developments also suffer from extremely high rates of crime and disorder. In 1994, 25 percent
of the 425 New Orleans murders occurred in HANO developments. A community policing program was
initiated in February to help control the crime problem. Three Community-Oriented Policing Squad
(C.O.P.S.) units began patrolling from substations located in the city’s most violent housing
developments.

A baseline survey revealed residents were dissatisfied with both their buildings and apartments. Rodents
and peeling paint were their biggest concerns. Residents were mostly satisfied with current management,

; a move toward self management since receiving a Technical

Tenant organizations operating in Desire are a beautification crew and a resident council. The resident
council, which has been responsible for acquiring and implementing grants, lobbying government
officials, and disseminating information to development residents is the driving force behind the
residents’ self management objective.

The Desire development households are predominately headed by single women. The average household
size is four residents and the median age of residents is 15. The average rent charged is less than $90
a month, with the average annual income between $5,000 and $6,200.

The Desire Housing Development is 97 acres and bordered by a freeway, railroad and canal. It has
virtually no landscaping. Only 1306 of its original 1860 units still exist, all of which would likely fail
HUD s Housing Quality Standards (HQS). As buildings continue to rapidly fall apart, numbers of
occupied units decline. Only 591 Desire units are currently occupied. Desire has the highest vacancy
rate of all HANO properties.
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We can draw no conclusions concerning the implementation and success of revitalizing Desire through
HOPE VI without the plan. However, there are myriad problems facing the new executive director of
HANO and Desire residents who want to remain in their community. While Kelly’s enthusiasm and
actions are encouraging, the potential for successful implementation of the revitalization of Desire seems
slim.

The new proposal for Phase I will be similar to the original, but, is likely to include single-family homes
and a Public Benefit Corporation to manage Desire and Florida. The corporation would legally separate
the developments from HANO. A bid package for Phase I is scheduled for the first week in September,
and the work is scheduled to be completed within a year. Bids for Phase II will go out during the
construction of Phase I.

The Desire Neighborhood receives no spillover effects from New Orleans’ tourist-based economy. Most
jobs in the neighborhood are service oriented and there is little evidence of economic development in the
area. However, a program has been started to give public housing residents the knowledge to create
economic opportunities themselves.

The number of crimes per resident in this neighborhood is about the average for the city. However, the
murder rate is much higher. While the neighborhood is in better condition than the development itself,
it still suffers from deferred physical maintenance and "Desire type" social disorder.

Without an established plan, it will be difficult to detail long-term impact measures. However, certain
measurements will obviously deserve review in five and again in 10 years. Long-term evaluations should
address the physical conditions of the buildings and the neighborhood, the changes in the situations of
the residents and management’s performance.

The surrounding neighborhood provides some social services, as well as basic commercial uses such as
a pharmacy and grocery store. Public schools and a university are located nearby and the neighborhood
has a recreational playground/park. Bus transportation is easily attainable from the Desire development.

HANO started working on its master plan for the Desire development in 1992. The original plan broke
Desire into four visually unique, mixed-age and family-size communities with ownership opportunities.
These four communities were to surround a commercial and social service hub. Phase I of this plan was
to be completed by 1995, but the plan has been halted due to various demolition related problems. The
plan is currently undergoing major revisions, and should be finished by September 1995.

Residents are demanding an active part in the revitalization effort. They want to insure contractors abide
by the Section 3 mandate. Residents have also asked for a major role in the grant administration
process, as well as future management of the PBC. Kelly is working closely with the residents to
facilitate this process.
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1 Office of Inspector General, Southwest District, Fort Worth, Texas. Audit Report, Housing Authority
of New Orleans Public Housing Operations, 94-FW-201-1005. June 29, 1994.

Editor’s Note: In general, this case study should be seen as a baseline through May 1995. A number
of events have occurred at the site since that time, some of which are included as footnotes. A future
report will capture changes and events that have occurred since that time.

The unavailability of HANO records has made piecing together a history of the troubled agency difficult.
In a significant example of this deficiency, HANO failed to publish a 1993 Annual Report and does not
expect the 1994 report to be made available until mid-October of 1995.

2 HANO employees were unable to provide a method for arriving at the 50,000 estimation. The 34,000
figure comes from 1991 HANO data.

The housing stock consists mostly of low-rise apartment-style buildings in varying conditions. Guste and
Fischer are HANO’s only high-rise developments. Both provide housing specifically for the elderly.
Desire Housing Development, built in 1956 as public housing for African-Americans, is, by far, the
most dilapidated of HANO’s properties. Other, older housing stock owned by HANO remains in better
condition probably because of superior initial construction. However, a 1993 inspection of 150
randomly chosen HANO units found that all failed to meet federal Housing Quality Standards (HQS) in
one or more areas.3 While HANO disputes this finding, HUD claims many of these problems were pre
existing ones that had not been addressed by the Authority. The Desire Development is the most visible
sign of a seriously troubled public housing authority.

The Housing Authority of New Orleans, established in 1937, operates about 13,500 units in ten
conventional public housing developments and a number of scattered-sites throughout the city. Of this
number, about 12,200 units are located in the traditional developments.1 HANO estimates that about
50,000 New Orleans residents live in public housing, about one-tenth of the New Orleans population and
about 16,000 more people than the 34,000 people listed on HANO leases.2 HANO suggests that many
of these unaccounted-for residents are adult males living with single female heads of household. About
99 percent of the residents of HANO-owned property are African-American. HANO was unable to
provide PHA-wide statistics on age breakdowns, employment, and welfare participation.

The Department of Housing and Urban Development (HUD) designated HANO a "financially troubled"
housing authority in 1979, the first year HUD made such designations, and continues to monitor the
Authority under a Memorandum of Agreement.4 Because of its dangerously low operating reserves,
HANO has retained its troubled status, and in 1988, HUD required the Authority to hire a private
management firm. HANO’s Board of Commissioners contracted The Management Group of America

4 Ibid.

3 OIG Audit.
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C. J. Brown hired former Dallas public housing director, Jack D. Herrington, to act as managing
director. Herrington soon became embroiled in controversy after distributing a memo to HANO staff
discouraging contact with the Board of Commissioners. The Board immediately fired C. J. Brown when
it received news of the memo. Public housing tenants became involved in the scuffle for power, siding
with the Board and staging a take-over of the Central Office. The take-over resulted in the mayor
appointing one of the residents to the HANO Board of Commissioners. Eventually, C. J. Brown was
reinstated by a court order and returned to the task of administering backlogged modernization funds.

However, within a year, Herrington decided to leave his post and a proposal was made to hire Robert
Vasquez, who had been serving as a HUD chief in New Orleans. Ethical questions were raised and
negative publicity led to disapproval of the hiring process by HUD’s Assistant Secretary. The
relationship between HANO employees and C. J. Brown management continued to be confrontational
and unstable. On September 30, 1994, HANO severed its ties with C. J. Brown by not renewing its
expired contract. Mayor Marc Morial, inaugurated in January 1994, replaced the HANO Board of
Commissioners, appointing four residents to the seven-member board.

5 Office of Inspector General, Southwest District, Fort Worth, Texas. Audit Report, Housing Authority
of New Orleans Public Housing Operations, 1990.

(TMGA) as the Authority’s first private management company. TMGA achieved little or no
improvement over previous management, and the group’s contract with HANO was concluded to be in
violation of federal contract procedures.5 HANO’s procurement policies were cited for being inefficient
in general and, in several specific contracts, in violation of federal procedures.6 The Authority
abandoned the contract with TMGA and chose C. J. Brown Property Management as a replacement in
1991. However, improper procurement practices continued. "The Housing Authorities’ procurement
practices did not comply with Federal purchasing requirements nor its own procurement policy.
Specifically, the Authority: (1) did not use formal advertising procurement methods when required; (2)
did not solicit an adequate number of quotes for small purchases; and (3) had not implemented an
acceptable contract register. These deficiencies occurred because neither the Authority nor C. J. Brown
established proper supervisory review and control over the purchasing function."7

6 OIG Audit, 1994.

HUD’s goal in instituting private management was to teach existing HANO management professional
management skills. C. J. Brown established a parallel management structure with 23 employees to work
alongside HANO staff. However, this parallel structure did not work as planned. The 1994 OIG audit
charges that neither the HANO Board of Commissioners nor the private firm had progressed in
eliminating "long-standing systematic problems."8 The private group was not intended to replace

7 OIG Audit, 1994, p. 113.

An ad-hoc management team, assembled by HUD and headed by Audley Evans from the Tampa Housing
Authority, managed HANO from October 1994 to April 1995, attempting to restructure and stabilize the
local group while the process for hiring an executive director was completed. Michael Kelly, formerly
a top assistant to the executive director of the San Francisco housing authority, worked as transitional
deputy director for inventory operations before assuming leadership of the troubled agency on April 3,
1995. His focus now was to overhaul HANO and prevent the local authority from slipping into
receivership.

8 OIG Audit, p. 5.



HOPE VI: New Orleans, Louisiana
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12 Jackson, "Crisis Management."
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In 1991 HANO continued in its troubled status, with a failing PHMAP score of 32.86 percent. In 1992
HANO scored 43.81, and in 1993 scored 48.21, according to HUD-provided information. These scores,
while an improvement, are still well below the score of 60 percent, considered passing. HUD gave the
Authority a grade of "F” in 1991 for modernization efforts, a "D" in 1992 and an "F" again in 1993.
The Authority has consistently had problems spending approved modernization funds.

Kelly assumed the leadership post at HANO shortly before the Board approved a plan to implement
sweeping changes at the agency. Under the May 26, 1995 strategic plan, HANO would downsize and
decentralize. The Board has decided to cut its workforce from 800 employees to between 20 and 50 and
to reduce its daily management role, projecting that a newly created "coordinating entity" called New

13 Comprehensive Housing Affordability Strategy and Annual Performance Report, State of Louisiana,
Louisiana Housing Finance Agency, FY 1994.

The Authority’s overall vacancy rate rose from 15 percent in 1990 to 19 percent in 1995. Still, the
HANO waiting list is 3,499 families long. There is a year wait for housing and the list is purged
annually. Locally, the Section 8 list closed in 1992.13

In New Orleans, where the Desire Housing Development is essentially crumbling to ruin, with more than
two-thirds of its units unoccupied, HANO failed to spend $61.5 million (83 percent of the total federal
allocation) for modernization of existing housing projects between 1986 and 1991. A quote from former
Mayor Barthelemy demonstrates the lack of accountability for the apparent administrative paralysis,
"They weren’t spending enough. I can’t tell you why." Even if the mayor cannot explain the root of
the problems, HUD did not hesitate to identify a multitude of reasons for poor HANO performance in
its Comprehensive Review of HANO, conducted in 1988. In its review, HUD concurred with the notion
that the level of competence at HANO rated among the worst in the nation, claiming that the number of
findings (241 total) represented the largest number of findings ever recorded for a housing authority in
the history of the region, as well as ranking among the worst nationwide.12

management nor was it intended as a permanent alteration of the organizational structure of HANO. C.
J. Brown took credit for initiating attendance by HANO employees in various training programs,9 but
given the continuing lack of management skills, it is apparent that C. J. Brown failed to pass-on the
skills that HANO employees would need in order to resume control of management operations.10 Not
only did the management firm fail to pass-on skills, but their presence seems to have added to the
authority’s turmoil by blurring the lines of responsibility. "The failure to firmly fix authority and
responsibility with either the management firm or HANO management on all issues pertaining to
maintenance management has been one of the primary factors contributing to the ineffectiveness of the
operation. In addition, from the management perspective, HANO managers are faced with a conflict of
interest as they may attempt to implement the management firm’s initiatives while trying to work within
the HANO ’system’."11

10 Jackson, D. "Crisis Management and Organizational Change at the Housing Authority of New
Orleans," November 1994, unpublished.

9 C.J. Brown Management, "HANO News," June 10, 1994.
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The PBC would be established as a separate, but parallel entity of HANO, with its own seven-member
Board of Directors and Executive Director. The City Council recently approved the composition of the
PBC’s board as the mayor, a representative of the business community, a representative of the City
Council and two residents from both Desire and Florida.

14 Housing Authority of New Orleans Strategic Plan May 26, 1995, Tucker and Associates, Inc., New
Orleans.

Orleans Works (NOW) will aggregate resources and facilitate public, private and joint-venture
organizations.14

HANO plans to transfer all the assets of the Desire and Florida developments in December 1995. They
anticipate that the decentralization will yield more efficient management of the two developments. Kelly
expects his role as executive director to remain central even if HANO shrinks. He sees his role as
coordinator during the transformation and will remain overall director once the other proposed
management agencies come on line. Kelly views HANO’s outcome as the make-or-break move of his
career in housing. So far his leadership has included critical listening, negotiation and community
participation. "I don’t think you need to be a boisterous and belligerent manager to be effective.
Hearing and listening to all sides and then coming to a collective solution is an effective management
style."15

Well-established tenant councils exist at most HANO developments and in the past year residents have
been appointed to a majority of the seats on the HANO board. All tenant councils have received
leadership training, but high council turnover mean not all individual members are trained. This leads
to councils with membership which has achieved varying levels of leadership training. The extent to
which tenant councils will play a role in managing HANO properties is questionable. HANO recently
turned over management of the B.J. Cooper Development to its residents, marking HANO’s first such
venture. A proposal to establish a non-profit Public Benefit Corporation (PBC) to reconfigure, develop
and manage the Desire and Florida developments is on the table and will include an element of resident
management.

16 New Orleans Police Department data. Crime rates throughout this study are calculated using crime
data of the specified year and 1990 population figures, unless otherwise noted.

Although it is too early to come to any definitive conclusions, a community-policing program initiated
in February by recently appointed New Orleans Police Superintendent Richard Pennington seems to be
making a difference. Three Community-Oriented Policing Squad (C.O.P.S.) units, totaling 45 officers,
began patrolling from substations located in the city’s most violent housing developments—Desire,
Florida and B.W. Cooper. From February 5 to May 5, during the first three months of the units’
operation, there was only one murder in the 3 complexes, down from 14 during the same period in

HANO developments suffer from extremely high rates of crime and disorder. In 1994, 25 percent of the
421 New Orleans murders occurred in HANO developments. There were approximately 3.50 murders
in HANO developments per 1,000 residents in 1994, as compared to a city-wide murder rate excluding
conventional HANO developments of slightly under one per 1,000 residents.16 Statistics for Part-1
index crimes in HANO developments were unavailable.

15 Times-Picayune, B-l, May 22, 1995.
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17 "Crimefighters: Once-besieged residents welcome cops on the beat." Times Picayune, A-l, May 21,
1995.

HANO’s social services arm, Resident Affairs, is responsible for activities involving resident social
services. HANO’s Resident Affairs division has 45 staff members, of which about 70 percent are public
housing residents. Five departments offer residents youth services, initiate economic development and
job training opportunities, provide home health care and transportation for the sick and elderly, and
family self-sufficiency programs, as well as training and support for tenant councils and management.
HANO was recently ftmded by the Arts Council Youth Theater Group to provide cultural youth
activities, and has applied to the New Orleans Recreation Department for a summer camp program.
Youth services activities take place on-site.18

1994. In an effort to discourage outsiders from entering the complexes to commit crimes, police officers
have increased the emphasis on making trespassing arrests. The officers also address conditions that are
not traditionally considered police work, such as fixing poor lighting, removing abandoned cars and
picking up stray dogs. Addressing such problems encourages residents to view police as part of the
community. Indeed a number of officers in the unit have relatives in the developments. "Before, kids
and adults alike would look at policemen in a negative light, but now that police are stopping and talking
with them, playing ball with them, they’re getting used to the police and seeing them in a different
light," said a B.W. Cooper resident. A one-year federal grant to HANO finances the unit, and
Pennington is looking into other grant possibilities. He expects the program will draw more federal
money.17

18 Turner, Jesse, Director Resident Services Division, Housing Authority of New Orleans, interview May
26, 1995.

The Department of Residential Economic Development Initiatives provides small business loans to
residents and employs residents on beautification crews in each development. The Resident Loan
Corporation (RLC) offers low-interest loans to resident-owned businesses to pay for equipment,
inventory, legal fees, other initial costs and operating expenses for a new business’s first 3 months.
Residents who receive these loans participate in a 12-week business course prior to loan approval. As
of May 1995, 4 loans have been approved, averaging less than $25,000.19 The Department of
Residential Economic Development Initiatives also operates a job bank and has placed a number of
residents in jobs at the new casinos in New Orleans. An employment Step-Up program is state approved
and recognized by HUD as a maintenance- and repair-training program. Once training is complete, the
graduates of this program will be hired as HANO maintenance staff. There are currently 14 HANO
residents involved.

The Family Self-Sufficiency Department helps provide home ownership opportunities and training for
residents. HANO also offers a computerized comprehensive family learning center at the Desire site,
which provides after-school tutoring, G.E.D. study and pre-school computer use. HANO employs
residents to provide transportation and home care to the elderly, shut-in, and sick in the housing
developments. The elderly care services are administered on site, but are centrally based.20 It is not

20 Turner interview.

” HANO Strategic Plan 1995, xxvi.
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clear at this time how many residents have been helped, and to what extent, by these various social
service programs.

HANO residents interviewed for the 1995 Strategic Plan shared three common critiques of the housing
authority’s resident initiatives. These are that HANO staff needs to be properly trained in order to
provide proper technical training to residents, that a team of residents should be trained specifically to
train other residents and that resident councils need training from local and national consultants.

■ A May 26, 1995 Strategic Plan for the Housing Authority of New Orleans outlines a transformation of
the authority and its properties, so current programs and management processes may soon be radically
different. The plan takes into account the changing national political environment in which the
Department of Housing and Urban Development issued its January 1995 document, "Blueprint for
Reinventing HUD.” The HUD document shows an attempt to downsize and decentralize itself,
providing much less in federal dollars to local authorities. The HANO document reflects these national
level influences in its shift toward more dependency on private-sector links.

HANO continues to face numerous challenges. Community policing may improve the safety of residents
in the three housing developments where it is initiated, but it is too early to determine whether the
program will significantly affect the crime rate in the long-term. Also, HANO’s seven remaining
developments are without community policing. The Authority’s physical structures remain dilapidated
and its management system is in flux, contributing to resident dissatisfaction with living conditions and
resident uncertainty about prospects for the future.

Housing and Urban Development Secretary Henry Cisneros, in an April 1994 visit to the Desire Housing
Development, called the crumbling complex "one of the worst places in America."22 Debates about
renovating or razing the complex have occurred through the years and with HOPE VI funding a new
beginning for Desire seems to be on the horizon.

21 Comments at meeting between now-HANO Executive Director Michael Kelly and Desire residents,
March 9, 1995.

The Desire Housing Development is frequently used as an example of all that is wrong with public
housing in the U.S. Desire sits on a 97-acre tract of low-lying land bordered by an industrial canal (and
all its accompanying uses), railroad tracks and major traffic corridors (see map Appendix A). The
development and surrounding neighborhood was built on a swamp and landfill site. The 262 buildings,

22 Times Picayune, July 27, 1995.

New leaders appear to be imbuing New Orleans residents with new hope. These new leaders include
Mayor Marc Morial, Police Superintendent Richard Pennington, and most recently, HANO Executive
Director Michael Kelly. Kelly is optimistic, yet apprehensive, about meeting his challenge to overhaul
HANO and avoid federal receivership.21 Despite this optimism, Kelly and all the city’s new leaders
have a hard task ahead of them.
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23 1955 Annual Report of the Housing Authority of New Orleans.

24 1990 U.S. Census information provided by HUD.

25 Desire Area Resident Council, Inc., personal communication.

27 OIG Audit.

28 1990 U.S. Census information provided by HUD.

29 HANO’s URD application, 1993.
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In 1990 virtually all Desire residents lived in households with annual income levels well below the New
Orleans median of $24,442. Fifty-eight percent of the households brought in less than $5,000 annually.
The average household income was between $5,000 and $6,200. Twenty-four percent of the households
reported a total income of between $5,000 and $10,000, while 4 percent reported making about $15,000
and only 3 percent reported an annual income of between $20,000 and $35,000. Reflective of these
income levels, about 68 percent of Desire residents over 16 years of age were not participating in the

Desire Parkway is the main north-south artery running through the heart of the development. It is
intersected by Abundance, Benefit and Pleasure Streets. There are no cul-de-sacs in the development,
but some streets empty onto deserted tracts of land. Buildings are large brick-facade blocks that face
both the streets and open land within the development. There are approximately 1,300 parking spaces
available, along the streets and in small lots dispersed throughout the development,27 to accommodate
the 153 vehicles residents reported having in the 1990 Census. However, people often park cars on the
lawns, possibly because parking spaces are not located near individual housing units. There are no
private yards, tot lots or community gardens. Large open tracts of land, mostly unused by residents,
lack landscaping and have relatively few trees. A recreational building houses a gymnasium used for
activities such as dances and basketball games.

consisting of 1,860 units, were constructed in 2 phases from 1954 to 1956, specifically to house low-
income African-Americans.23 Five buildings have since been demolished, leaving 257 of the wood
framed, brick-facade structures. Through actual and de facto demolition, the number of units has
decreased to 1,306,24 all of which would likely fail HUD’s HQS. Only 591 of the available units are
occupied.25 The buildings provide two- three- and four-bedroom units, ranging in size from 675 square
feet to 1,000 square feet.24 Ground subsidence common to this part of south Louisiana has exacerbated
original structural inadequacies.

24 Case Study of a Distressed Public Housing Development, Desire Housing Development of the Housing
Authority of New Orleans, Epp Associates and Lane, Frenchman and Associates, Inc., March 12, 1992.

Of more than 4,000 residents recorded in the 1990 Census, virtually all were African-American. Only
5 listed themselves as white and 3 listed themselves as American Indian. A large majority of the
households (81 percent) were headed by single women, and the average household consisted of about 4
residents. The median age of development residents was about 15. About 45 percent of the population
was under the age of 13, 24 percent between the ages of 14 and 24, 20 percent ages 25 to 44, seven
percent 45 to 64, and only 2 percent over 65 years old.28 The population has decreased dramatically
in all age groups, but most dramatically among older residents.29
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30 1990 U.S. Census information provided by HUD.

34 Conversation with Desire residents, May 25, 1995.

35 OIG Audit, p. 88.

36 Epp Associates.
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The Baseline Resident Satisfaction Survey showed that 23 percent of the respondents were very
dissatisfied with their building, while 25 percent were very dissatisfied with their apartment.

Of the 1,306 existing units recorded in the 1990 census, 75 percent were occupied in 1990.33 By 1995,
only 591 units were occupied. Residents are scattered across the development, some living in the only
occupied apartment in an entire building. Currently a vacant building in the southern portion of the
development is literally falling apart. Residents are concerned someone will be injured by the crumbling
building, especially because people still sit on its stoop to wait for buses, while taking advantage of the
shade of a nearby tree.34

In the survey, shown in Exhibit 2, respondents cited rats and mice most often as a big problem (by 57.7
percent of the respondents). Peeling paint was cited as a big problem by 45.3 percent of the
respondents. One survey respondent referred to lead-based paint peeling from hallways as making her
child sick. A number of residents referred to a lack of space in their apartments. More than 30 percent
of the respondents said that too little living space was a big problem, while 20 percent said lack of
storage space was a problem. Broken windows, especially missing or damaged screens, were cited by
28.3 percent of the respondents as a big problem and by 45.3 percent as some problem. Unscreened
windows allow for entry of mosquitos and other flying insects that swarm during warm months, when

Poor initial construction played a major role in Desire’s deterioration. Wood-frame construction was a
lower-cost alternative to the masonry construction used in all other HANO developments. Wood-frame
construction is especially vulnerable in the moist, low-lying and termite-prone environment. Yet federal
officials insisted on this type of build despite local objections. "That decision has been repeatedly cited
as one of the major reasons Desire’s buildings didn’t stand the test of time."35 During its first decade
of existence, Desire suffered flood and wind damage from Hurricane Betsy. This damage exacerbated
the initial design flaws, indicated by rusting termite shielding and rotting wood joists.36

workforce. Of the residents participating in the workforce, 54 percent were unemployed.30 Low-
income levels and high unemployment are indicative of relatively low levels of educational attainment.
Nearly 350 adults had not completed the ninth grade. More than 600 attended high school without
graduating, and 225 graduated from high school. Only 67 residents had some college experience, but
no degree. Six residents had graduate degrees.31

A majority of the occupied units (82 percent) had telephone service. Only 11 percent of the households
reported that they had a vehicle. Two percent said they had 2 vehicles per household.32

n Ib id.

33 Ibid.

31 Ibid.
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ApartmentBuildingHow satisfied are you with your . . .*

NPercentNPercent

9.6 5917.3
2344.22344.2

1121.2815.4Somewhat dissatisfied
1325.01223.1Very dissatisfied

99.0 5252100.0Total

*

NPercentQuestion

2445.3

917.3

3057.7

1325.5Broken locks or no locks on unit door

1528.3Broken windows or windows without screens
611.5

36.0

8.3 4

30.6 15

1020.0

612.2

breezes from open windows are a necessity.
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J

Very satisfied

Somewhat satisfied

Heating system that doesn’t work

Stove or refrigerator that doesn’t work

Exposed wire or electrical problems

Too little living space

Too little storage space

Too much noise

Walls with peeling paint or broken plaster

Plumbing that doesn’t work

Rats or mice

Total does not equal 100 percent because of rounding error and
missing data. Base n=54.

Exhibit 2
Percent of Desire Residents Reporting "Big Problems" with

Building and Apartment Maintenance

Residents also specified problems with inadequate lighting in hallways and on the grounds, with vehicles
being parked on the lawn, holes in floors and rotted wood. Thirty-seven percent of the respondents cited
broken light bulbs as a big problem and more than 20 percent cited trash in the hallways as being a big
problem. Respondents also specified as big problems trash and odor underneath their buildings and
"germs" in the dumpsters.
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Over three-fourths of the

Exhibit 3

Question Yes No

Did HANO fix anything your apartment in the last year? 77.8 42 22.2 12

2.4 Baseline Management Issues

37 HANO fax correspondence, April 27, 1995.

38 OIG Audit, p. 75-76.

39 OIG Audit, p. 'll.

HANO fax correspondence, April 27, 1995.40
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The results of the Resident Satisfaction Survey are shown in Exhibit 3.
residents reported that HANO had fixed something during the prior year.

Information on modernization funding and spending specifically in Desire has been difficult to assess.
Of the funding from 1980 to 1989 approved for Desire, $2 million in modernization funding was spent
for structural purposes, $2.2 million for systems and the remaining $210,000 for other modernization.40

An OIG audit reported a backlog of 35,275 work orders for 1993. HANO reported a smaller, yet still
significant backlog of 27,402 for the following year.” In its response to the OIG audit, HANO
suggests that the existence and persistence of HQS failures is a direct result of lack of maintenance
capacity.

The Desire Housing Development has the reputation of being the worst managed by HANO. The
number of residents has plummeted as buildings deteriorate. Vacancy rates have soared. Still, 20
percent of the respondents to a Baseline Resident Satisfaction Survey said they were satisfied with the
management of their development, while 60 percent said they were somewhat satisfied. Only 20 percent
of the respondents said they were either somewhat dissatisfied or very dissatisfied with management.
The Desire resident council won a Technical Assistance Grant (TAG) a few years ago to move toward
resident management but has not gotten far in achieving that goal. HANO has not been willing to turn
over substantive management responsibilities to under-prepared Desire residents. So far, their paid
responsibilities are limited to trash pickup. Effective training programs have simply not been developed

As of June 30, 1993, HANO had spent only 60 percent and obligated 80 percent of the $119 million in
CIAP funds available from HUD since 1981. This is an improvement from Dec. 31, 1992 when only
66 percent of the funds were obligated and only 56 percent expended.38 HANO meets HUD’s
definition of an authority with a lack of modernization capability. In a housing agency with such
maintenance problems and old stock, spending all available modernization funding should be a priority.
However by the end of 1992, HANO spent only 71 percent of modernization funding approved for the
whole authority during the period 1987 to 1991 and spent only 91 percent by June 30, 1993.39

Percent N Percent N
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2.5 Crime and Disorder
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Still, more than 22 percent of the respondents to a resident satisfaction survey said they felt very safe in
their building and about 43 percent said they felt very safe in their apartment (see Exhibit 4). Nearly 40
percent of the respondents said they felt somewhat safe in their apartment, while 45 percent said they felt
somewhat safe outside their building. There were still 18 percent of the respondents who felt either
somewhat or very unsafe in their apartments, and about 32 percent who said they felt somewhat or very
unsafe outside their buildings. However, people outside the development perceive Desire as an unsafe
area. For example, local delivery service is generally difficult for residents of the development.

The presence of the newly installed New Orleans Police Department community-policing unit
(C.O.P.S.), which is located in the center of the development, probably has had some affect on survey
responses. Indeed, more than 73 percent of respondents said they were very satisfied with the police
patrols in their community and about 25 percent said they were somewhat satisfied. The C.O.P.S. unit
addresses problems that lead to crime, such as poor lighting, and community concerns. Addressing a

46 Because the Desire population has decreased so significantly since the 1990 Census, we calculated a
1994 population figure (to calculate the murder rate) by multiplying the number of existing units (591) by the
average household size (4) reported in the 1990 U.S. Census.

In 1994, 14 people were murdered in the Desire Housing Development. The year before that, 20.43
Desire has been consistently considered one of the most deadly places in the city. With about 2,364
residents, Desire had a murder rate of 5.9 murders per 1,000 residents in 1994,46 as compared to the
still-high city-wide murder rate of 0.9 murders per 1,000 residents. Statistics for other crimes
specifically in Desire were not available from NOPD.

43 Ibid.

41 Ibid.

43 NOPD data.

For years, the vacancy rate at Desire has been well above the vacancy rate for all of HANO’s properties.
Desire’s vacancy rate rose from 43 percent in 1990 to 55 percent in 1994.43 Reasons for this
significant vacancy rate include the development’s flawed design and initial construction, poor
maintenance, and rampant violence and drug activity, resulting in increasing blight. There is no
discernable pattern to vacancy locations in Desire. In 1993 alone, HANO lost a total of $3.15 million
in rental income because of poor maintenance and vacant units turnaround.44

According to HANO, 79 percent of Desire units failed housing quality standards in 1994. In a HUD-
taken sample, virtually 100 percent failed. Again according to HANO, the maintenance crew completed
99 percent of the emergency work orders within 24 hours.41 There was a backlog of 3,071 regular
work orders for Desire in 1993, with 2,670 regular work orders completed.42 Information from HANO
was not available for 1994.

42 OIG Audit.

and implemented, symptomatic of HANO’s ineffective leadership. The development is currently
managed centrally through HANO, with its offices located in the CBD.

44 OIG Audit, p. 11.
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NPercentQuestion

23 22.2 1243.4

21 45.3 2439.6

5 18.9 109.4
13.27.4 4 7

99.8* 53 99.6* 53

*

2.6 Resident Organizations
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Very safe

Somewhat safe

Somewhat unsafe

Survey respondents (about 35 percent) cited graffiti most as a big problem inside and outside their
buildings (see Exhibit 5). More than 22 percent cited shootings and violence as a big problem inside
their buildings and 17 percent said shootings and violence were a big problem in the area outside their
buildings. People selling and using drugs inside the buildings were cited by about 15 percent and about
20 percent of respondents, respectively. The numbers increased to about 26 percent and about 30
percent, respectively, when asked about people selling and using drugs in the area outside their
buildings.

Total does not equal 100 percent because of rounding error and missing data.
Base n=54.

Very unsafe

Total

Exhibit 4
Fear of Crime

Baseline Resident Satisfaction Survey

Outside BuildingInside Apartment

Percent N

genuine concern of residents, the unit has picked up more than 30 stray dogs in Desire since February.
Nine officers per shift walk and cruise in Desire and Florida. Past police protection consisted of 2
officers in one 5th District police car for both complexes. One long-time Desire resident said she gauged
the effectiveness of the unit by the virtual disappearance of gunfire in the development and the absence
of the groups of outsiders who once congregated in courtyards.47

47 "Crimefighters."

Each HANO housing development has a tenant council which together comprise the city-wide public
housing tenant council. Section 8 housing residents recently received representation on the city-wide
council. Only in the past year has tenant representation held a majority of seats on the HANO Board of
Commissioners. The New Orleans Mayor appoints the 7-member HANO board which now includes 4
tenant commissioners from area developments. The mayor of New Orleans appoints HANO’s

About 16 percent of the respondents said bullets have entered their apartment in the past year (see
Exhibit 6). Thirteen percent said they had been the victims of attempted or successful apartment break-
ins. Nearly 10 percent knew someone who had been stabbed or shot in the past year and knew someone
who was caught in a shootout. Seventy-five percent of respondents said both the tenants and HANO are
responsible for stopping crime and drugs in the community.
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Inside Outside

Questions Percent N Percent N

510.9 5 511.4

1215.4 8 26.1
21.6 11 29.2 14

35.8 19 36.7 18

22.6 12 17.0 8

37.7 20 N/A

20.8 N/A11

NQuestion Percent

3.8 2

7.5 4

9.6 5Stabbed or shot

13.5 7

59.3

16.0 8

commissioners.
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Shootings

Broken lightbulbs for more than 24 hours

Trash in the halls and stairwells

People being attacked or robbed

Drug sales

Using drugs

Graffiti

Burglary or attempt

Caught in a shootout

Bullets entering apartment

Purse/jewelry snatched

Assaulted

Exhibit 5
Percent of Desire Residents Reporting "Big Problems" with Disorder Inside

and Outside their Building

Exhibit 6
Percent of Desire Residents Reporting
Victimization in the Past 12 Months

The Desire Area Resident Council is an unpaid, 11-member, all-female board that has been involved in
grant acquisition and implementation over the years. Officially, council member terms are for 2 years,
but opposition to offices are rare and current members generally rely on acclamation rather than a
resident vote to retain their seats. While several members campaign by circulating a qualifying petition
for residents to sign, others do not. Some members consider this petition a document that increases their
legitimacy as representative leaders. The Council elects its president, who is currently Kathleen
Matthews, a board member since 1986 and a past president. About 30 percent of the respondents to a
resident satisfaction survey said they attend resident council meetings.
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About 10 residents work as a development beautification crew, walking around picking up trash and
debris. The women congregate regularly at the community center, where the council operates. They are
considered community leaders and many of them serve as block captains, disseminating council
information and meeting notifications to residents in their areas.

The resident council is active in revitalization efforts. It presents a unified front and generally works
together to win grants and to lobby local and federal officials. Most council members are quite active
in organizing social and educational activities, as well as referring residents to social service providers
and helping residents understand their rent contracts.

Conversations with resident members of the Desire Area Resident Council reveal that residents who are
persistent in demanding maintenance or enforcement of regulations live in more palatable conditions. In
fact, HANO reports that 80 percent of the maintenance requests are initiated by residents.

The housing authority consistently received a grade of "A" for resident initiatives from 1991 to 1993.
HANO’s support and training department provides the council with $5,000 annually, but council
members believe that amount is insufficient. The council achieved a Technical Assistance Grant to move
toward resident management a few years ago, but did not apply for the implementation portion of the
grant. They hope that through the HOPE VI project, they can achieve implementation of this goal.
Conversations with council members indicate that some members of the volunteer council hope to fill
management positions on-site. The local HUD representative suggested recently at an on-site meeting
that residents interested in potential management or staff positions should start learning the necessary
computer and typing skills now. The council is a savvy group who represent the Desire residents at
HUD meetings and tenant union conferences in Washington, D.C., asking specific and demanding
questions of local and national leaders.48

The Council helped develop the master plan contained in the original Urban Revitalization Demonstration
(URD) application from HANO and is continuing its involvement in the HOPE VI process. HUD
recently learned that the council conducted a survey a few years ago that may be useful in assessing
resident attitudes toward use of Section 8 certificates in relocation efforts. The council has assembled
various proposals and plans for input into the HOPE VI process, including plans for relocation and
economic development. However, conversations with some officers and paid Council staff indicate that
posturing and personality conflicts have caused a divisiveness within the council that has affected its
ability to progress towards greater political power within the housing authority structure and towards the
goal of resident management. This division may be no more than the office politics typical in any
organization. Whether it is a significant immobilizing factor has not been determined.

The resident council operates out of the community center in the middle of the development, providing
services described above. The Desire Community Housing Corporation (DCHC) operates Gordon Plaza,
an assisted-apartment community for the elderly just outside the development. The DCHC is a housing
and services center that assists residents of the Desire development and surrounding neighborhood
through various types of counseling, financial assistance, loan acquisition assistance and home
weatherization. Also, HANO provided the community center with a computer for the Comprehensive
Family Learning Center noted above.

48 Personal observations at meetings with local officials.
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3.2 Economic Development
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Residents agreed that the services were well-used and that most people were aware of their availability.
However, a variety of off-site services are also available and are discussed in Section 3.3. Off-site
services were cited by residents as their most used resources.

Desire is effectively cut-off from surrounding neighborhoods by major vehicular and rail transportation
corridors. Consequently there are few impacts from surrounding neighborhoods. We have defined the
neighborhood boundaries as Almonaster Avenue, Alvar Street and North Dorgenois Street (see map,
Appendix A). This area, commonly called Desi-Flo, includes a portion of the Florida neighborhood,
which lies to the south of Desire. Florida Boulevard and a series of railroad tracks separate Florida and
Desire. There is more interaction between these two neighborhoods than there is between Desire and its
other neighbors, but Florida and Desire remain distinct. The only similarity is the presence of the
Florida public housing development, which is located directly across from the Desire development. We
included the Florida public housing development in our definition of the Desire neighborhood. There
are also a number of Section 8 housing units in the neighborhood. The adjacent Press Park area contains
a number of HANO-owned scattered-site properties, Section 8 units and privately-owned low-income
housing. Also, reflective of much of New Orleans, there are available vacant, blighted houses in the
area. This soft housing market makes Section 8 an economically attractive option for the neighborhood.
The boundaries for Press Park are generally considered Louisa, Higgins, Almonaster, and the railroad
tracks along Florida Avenue.

Several features have a negative impact on residential property values in the area. Located in the
southwest corner of the neighborhood is a closed municipal landfill that is now a federal Superfund site.
Industrial land uses are located adjacent to the neighborhood on the eastern and northern perimeter. The
Desire Housing Development is a major feature in the neighborhood of single-family wood frame
structures, most of which are in fair condition. During the past 10 years, there has been new
construction north of the intersection of Almonaster and Higgins, including the Press Park townhouses,
developed privately with some encouragement from the Desire Community Housing Corporation. The
Desire neighborhood is overwhelmingly African-American and low to very-low income. About 25
percent of the neighborhood land mass is residential, and about 71 percent of the area’s structures are
renter-occupied

Like most southern Louisiana cities, New Orleans has been in serious financial straits since the oil bust
of the late 1980s. Unemployment in the region is 6.6 percent and a bit higher in the city at 7.2
percent.50 In the past several years, the city has been repositioning itself to become a major tourist
destination, a designation virtually cemented by the advent of casino and river boat gambling. City
leaders seem to be betting that New Orleans’ economic future lies in the tourism and service industries.
However, the area surrounding Desire has been left largely untouched by these new economic trends.
A 20- to 25-minute bus ride from the Central Business District, Desire residents have fairly reliable
access to these growth areas, but the area’s isolation is accentuated by the general public’s reluctance to

49 HOPE VI Windshield survey conducted by University of New Orleans, February 1995.

50 Louisiana Employment Projections by Industries, Occupations and Job Openings.
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Proceeding on this basis, HANO let a contract using non-HOPE VI funds. The demolition of Phase I
began in January 1994 but was delayed when workers uncovered asbestos-laden floor tiles and was halted
when HANO fired contractor Rex Johnson for overindulgence in change orders and for violating Section
3 directives by not hiring any residents. HANO paid $750,000 to the company for its uncompleted
work. Completion of Phase I was expected by the spring of 1995.

In terms of management and provision of social and community services, a Public Benefit Corporation
may be developed to administer the revitalization program and remain to manage the Desire and Florida

However, HANO abandoned its HOPE VI plan mid-stream and is in the process of major revision. The
revised plan is due to HUD by September 30, 1995. In terms of physical design, the new plan will most
likely include the construction of single-family homes. At a May 25 on-site meeting with HUD
representatives, Kelly received informal approval for the direction of the physical components of the
revitalization. We note the Phase I renovation flies in the face of HUD directives to prove renovations
are less expensive than reconstruction. Phase I is expected to cost upwards of $100,000 a unit, including
the infrastructure improvements. A bid package to complete the demolition of Phase I was to be
distributed in the beginning of June. The bid package was to include construction and infrastructure
work.

accommodate a mixture of ages and family sizes;

provide home-ownership opportunities;

increase space in units;
provide adequate parking close to units;

improve vehicular access to units;
provide centralized and decentralized recreation space;

landscape the area;
improve security;
establish social service programs within the community; and

identify locations for suitable economic development.54

55 HANO claimed 1,862 units existed at the time of the application, but as noted above, the 1990 U.S.
Census determined there were only 1306 existing units.

The original plan called for demolition and reconfiguration which would reduce the number of units to
1,137, or 695 fewer than what HANO recorded at the time of the application.55 The four
neighborhoods were to be managed by separate resident management entities. There were to be
extensive home-ownership opportunities and private and state funds to develop the commercial core.
HANO expected the revitalization of physical, social and economic structures to be complete in five
years and pledged to commit significant portions of their Comprehensive Grant Program funding to the
revitalization of Desire.56

56 HANO URD grant application and master plan, May 1993.

54 HANO URD grant application and master plan, May 1993.
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Also, Kelly provided the resident council with the resumes of several candidates for the position of grant
manager and asked for input. He noted the candidate that was his choice. Kelly said he supports the
residents’ call for resident management and is insisting they prepare themselves. He suggests that the
Public Benefit Corporation would provide professional mentors for residents and that in three to four
years the residents could be prepared to run the PBC.

The new plan will also probably have a home-ownership component. While many residents favor this
component, some are concerned that home ownership will displace low-income rental property. Kelly
said this concern has come up in other housing developments around the city, but that he is committed
to sustaining low-income rental property. He addressed this concern at a recent council meeting, telling
residents that the property will continue to provide housing for low-income renters. The only change
will be in how that housing looks and how it is managed.

A single bid package for the demolition, construction and infrastructure development of Phase I, a
triangle-shaped cluster of buildings in the southern portion of the development, is now scheduled to be
let the first week in September. Kelly plans the demolition to take place in the following three months,
and the construction to begin in the next six months and to last a year.

developments. The Public Benefit Corporation is being proposed by C. Knox La Sister III, the City’s
housing consultant, and would legally separate the Desire and Florida developments from HANO.

HUD Secretary Henry Cisneros and New Orleans Mayor Marc Morial signed the HOPE VI grant
agreement February 24, 1995. The grant start-up date was extended to April 15. Kelly has since
submitted an "Outline of the process and timetable for the submission of the revised Revitalization Plan"
and a "Plan for Resident Consultation." Kelly is in the process of hiring an on-site grant manager.

The Desire Area Residence Council’s priority has been resident involvement and job creation in the
revitalization effort. Council members are wary and demanding. They have committed to ensuring that
the Section 3 federal requirement that contractors hire and train residents to work on projects in housing
developments is stated in any contract for work in Desire before it is signed. Rex Johnson’s contract did
not explicitly invoke the Section 3 mandate. They have also conducted several surveys and written
several proposals concerning various aspects of the revitalization effort and submitted these documents
to HANO. They insist upon residents getting jobs from the grant activity and want residents to be the
service providers for their neighbors. Six to 10 residents will be hired as staff for the incoming grant
manager.

There are still plans to develop a commercial hub in the community, but details and whether there should
be two commercial clusters in the development have not been decided. Resident and community services
are components that are also in revision. Much of the social service aspect of the revitalization will
include resident staffing and management. "We want to be left independent," said one Resident Council
officer.

Bids for Phase II will go out during the demolition and construction of Phase I. As construction is
completed in Phase I, HANO will begin relocating residents into the new buildings, matching unit
bedroom numbers. Money will also probably be spent to renovate apartments in some of the fuller
buildings. Residents will then be moved into these more populated buildings, especially the ones more
centrally located, to improve maintenance dispatch. This relocation will allow for the demolition of
vacant outlying buildings during the construction of the first phase. HANO will also consider offering
Section 8 vouchers to residents for relocation.
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5.0 Progress on Plan Implementation

The plan development is in progress. All available information is covered in Section 4.0.

6.0 Long-Term Impact Measures

I
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Because there is no plan yet established for the revitalization of Desire, it will be difficult to detail long
term impact measures. However, certain measurements will obviously deserve review in five and again
in 10 years.

At a mid-August luncheon meeting of the Louisiana Chapter of the American Planning Association,
Kelly announced that a Request for Proposals (RFP), soliciting consultants to help write the plan was
being prepared.

To determine changes in commercial activity and employment opportunities we suggest
conducting another windshield survey to determine land-uses by SIC codes and retrieving
statistics from the Louisiana Labor Department and Louisiana Employment Projections
by Industries, Occupations and Job Openings.

Evaluators should review HOPE VI plan documents produced by HANO or whatever
management entity is in place for the site and should conduct on-site observations and
interviews with residents, staff and community leaders to measure progress toward
HOPE VI goals. We suggest taking another video recording of the development and
neighborhood to determine the visible, physical condition of the properties. We suggest
capturing and entering images from this video into the University of New Orleans
College of Urban and Public Affairs’ PicBase video-image computer system to compare
with images of the same street addresses filed in 1995. Improvements in development
maintenance should be evaluated by HQS inspections and work order requests.
Evaluators should determine the number and type of work orders requested and
completed. A review of subsequent audit reports can show HANO’s progress in
physical improvements and management issues.

To determine changes in economic situations of residents, we suggest reviewing the year
2000 U.S. Census for income levels, employment status, and number of residents with
cars. Reviewing resident characteristics, such as age, household size, family
composition and education levels would also be valuable. However, because this Census
information will not be available immediately at the 5-year mark, HANO (or which ever
management entity exists for Desire) may be able to provide some of it, depending on

Kelly has met at least once a month with the whole resident council, and more often with individual
officers. During meetings with the Desire Area Resident Council at the Desire community center, Kelly
has written time lines, outlines and requests on butcher paper hanging in the front of the meeting room.
He left these notes with the council as an informal, symbolic verification of their arrangements. "I just
want to make it clear the leadership here is extraordinary. We’ve done as much work in six weeks . .
. than has been accomplished in the last several years," he told residents at a recent meeting with local
and federal HUD officials. On the agenda for Kelly and the Desire residents is the conduct of a
feasibility study of the revitalization plan by the end of September, followed by an implementation study
for Phase II of the revitalization.



HOPE VI: New Orleans, Louisiana

New Orleans - 21

The privatization of space could be evaluated, i.e., Do people leave things out on their
front steps such as a bicycle? or a barbecue? Although we expect the RFP to address
privatization of space, we still do not have the actual plan.

Current loan dollars to residents and small business in the Desire neighborhood could be
tracked and compared against the same in the future. This could be done through the
Economic Development Office, by checking addresses against economic development
information. However, this information would not include loans by private lenders and
might not even contain enough information to be statistically significant.

Michael Kelly’s current vision of what Desire should look like in the future could be
compared against what Desire actually looks like in five or ten years. But, again since
the plan has not yet been completed, it is clear his vision for Desire has not yet
solidified.

Additional long-term impact measures which have been suggested to assess changes in
the situations of the current Desire residents for a 5- and 10-year evaluation include the
following:

whether record-keeping techniques have improved. HUD-provided MTCS data may also
be useful.

It would be useful to identify the change in private and city dollars invested in
the Desire neighborhood. This was recently attempted for an evaluation of the
Community Development Block Grant Program in conjunction with a nationwide
HUD contract for the Urban Institute. Unfortunately, the city was unable to
track these dollars; they simply do not know.

It has been suggested that we track survey respondents who left the
development. Since the survey was an anonymous sample, we would be unable
to contact those who were originally surveyed. It might, however, be possible
to interview five or six new families, who agree to "keep in touch," and track
their levels of satisfaction over a period of time. This is a task for which we
currently have no funding.

Service providers could provide information on which services experienced a change in
numbers of clients served. This would be based on raw numbers and be limited to
geographic areas as specified by the service provider, not necessarily the Desire

The conditions of the people who stayed in the refurbished Desire apartments
could be tracked. Additional surveys could be taken in five and ten years.
Those individuals who identity themselves as having lived in the project since
the time of the current survey or earlier could have their five and ten year levels
of satisfaction compared with the current levels.

It will be important to evaluate how the plan has addressed objectives such as
desegregation, and what kind of preference will be given to individuals and
families of varying income levels to achieve a residential mix. However,
because the plan has not yet been completed by the consultant we are unable to
evaluate this area.
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neighborhood. In addition, this might prove problematic because of the numbers of
service providers which exist and overlap in both areas served and services provided.

Changes in school attendance could be obtained from Orleans Parish School Board
records. However, school districts are quite a bit larger than the Desire neighborhood
boundaries. In addition, this area employs busing, therefore its student body does not
necessarily reflect the Desire district’s residents.

Voter registration and turnout changes could be measured. However, voting precincts
do not correspond with the Desire neighborhood or development boundaries.

Noting how HOPE VI will help foster collaborative force between, social service,
private sector, and public agencies will be important. We will be unable to do this until
the plan is completed.

For crime statistics evaluators should turn to the New Orleans Police Department. For
individual experiences and fear of crime, they should conduct another resident
satisfaction survey.

Another resident satisfaction survey can also provide additional information on physical
conditions, social services and management.

Management changes can also be determined by reviewing PHMAP scores and results
of follow-up HUD inspections. In light of HANO’s past problems using modernization
funds, simply spending the $44 million of HOPE VI funding would be an improvement.
Vacancy rates and successful rent collection should be available from the management
entity. Improved record keeping and any increase in availability of information would
also be a sign of improvement.

Concerning the management component, HANO should detail how the Public Benefit
Corporation will differ on the development level from past attempts at private
management authority-wide. C.J. Brown was supposed to train HANO employees and
pass on skills so the authority could re-assume management. How will the PBC ensure
that this empowerment at the resident/development level will occur?

There are a host of problems with the plan and implementation of Phase I. The identified area is not a
suitable location for a multi-unit development of this magnitude in the absence of supporting economic
development and public amenities and services. The current tenant-income mix is insufficient to
maintain the buildings. The fact that there is a Superfrind site nearby and industrial land uses all around
reduces the area’s residential value.

We can draw no conclusions concerning the implementation and success of revitalizing Desire through
HOPE VI because, at the moment, no plan exists. However, there are myriad problems facing the new
executive director of HANO and Desire residents who want to remain in their community. While
Kelly’s enthusiasm and actions are encouraging, the potential for successful implementation of the
revitalization of Desire seems slim. While demolition and reconstruction of 186-units for Phase I may
actually occur in the near future, this activity is not being funded through HOPE VI. We expect that no
HOPE VI funding will be spent in 1995.
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There is insufficient economic activity in the area to provide resident employment, and the resident
council is currently ill-prepared to assume management of the development.

Many Desire residents are determined to retain their community and the social networks within it that
help them survive day-to-day. They share food coupons and child care service. These connections are
difficult, if not impossible, to quantify, but anthropologists and others working in low-income
communities have found these connections exist to a greater extent among the poor than in middle and
upper-income communities. In fact, 23 (valid) percent of the Resident Satisfaction Survey respondents
said the reason they moved to Desire was to be near their family. This was the most cited reason,
followed by the draw of low rent with 17 (valid) percent of the responses. Therefore, it is important to
consider the relevance of these social networks to low-income citizens.

The ability of residents to manage Desire should not be dismissed simply because it has not yet
materialized. If resident management is a sincere goal of this housing authority, then adequate funding
and opportunity should be committed for training and other capacity-building measures.

The cost to purchase and renovate some of the 16,000 neglected single-family homes scattered
throughout the city and to provide one to each family living in Desire would be significantly less than
the estimated $100 million it will take to complete the development’s revitalization. However,
maintenance costs will likely exceed what these low-income residents can afford so upkeep of these
homes would be a major issue to consider. Also, residents who have heard suggestions of this nature
before express a rational concern that this home-ownership scheme would not materialize.
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The resident surveyors completed and returned the original surveys in 12 days and completed and
returned the additional questions from the revised instrument in about another two weeks. The surveyors
asked the additional questions from the revised instrument when they distributed payment to respondents.

We retained the services of the Desire Resident Council to conduct 54 surveys of Desire residents. We
ultimately paid the council $40 per survey. This rate included a second wave of surveying with
additional questions from the revised instrument. The Resident Council selected and paid resident
surveyors a total of $20 per survey including the original and revised instruments. Survey respondents
received $5 each and the Resident Council received $10 per survey. The Resident Council divided the
development into 10 sectors and interviewed a number of residents based on samples of sector
populations. Their method was convenience sampling. They went to the homes of residents at varying
hours of the day and interviewed a resident adult. We believed that paying the Resident Council to
conduct the surveys and giving those members control over the sampling process would provide a sense
of ownership in the baseline study and allow greater entree for our researchers in the future evaluation.
Also, we believed resident surveyors would elicit more candid responses than outside researchers.

We coded and entered the survey responses in a Microsoft Access database, then analyzed frequency
distributions for most questions using SPSS. Variables such as age and number of years in the
developments were not collapsed into manageable categories. The completed surveys along with a
diskette of the entered data and a map plotting the buildings where survey respondents live were given
to Abt Associates June 2, 1995 in Bethesda, MD.
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The HOPE VI program calls for OHA residents to take a major role in decision-making about the future
of their development, and to engage in community service not only on their own site but in the
surrounding neighborhoods. Physical improvement of the commercial districts of Fruitvale and Central
East Oakland is one of the high priorities of the program. In the process of these rehabilitation activities
on and off site, OHA residents will gain valuable job training and entrepreneurial skills.

Providers of social and educational services to OHA residents will be supported by HOPE VI, and will
extend their drug abuse recovery, youth development, remedial education, and other programs to more
residents. Community organizers hired through HOPE VI will conduct outreach not only to OHA
residents but also to residents of surrounding neighborhoods.

As this report is being completed, work plans are being finalized for the community-based organizations
and the physical rehabilitation is proceeding largely on schedule. Resident councils have been elected
in the tw o large developments and members are being trained and oriented for a major role in oversight
and community service.

Lockwood Gardens and Coliseum Gardens, two adjoining large, low-rise developments in Central East
Oakland, are home to the majority of HOPE VI residents. Lockwood, which was constructed in the late
1930s, will receive extensive rehabilitation of its apartment units and redesign of its public spaces and
facilities. Coliseum Gardens, which underwent extensive rehabilitation recently, will receive a new
community center and other smaller improvements. Four scattered site apartment complexes will be
remodeled to increase security and will have their units extensively renovated.

The complex array of activities, the large numbers of sites, and the diversity and number of service
providers will create a managerial challenge for the Oakland HOPE VI effort. It appears to have the
greatest number of sites, partners, and strategies of any HOPE VI program in the country. Also, since
some of the activities were designed with the expectation that other federal funds would be available to
complement HOPE VI expenditures, the absence of those funds means that certain activities will not be
able to move forward as planned. The wait of nearly two years from the time at which the partners were
assembled and the proposal written, until the start of activities in the Fall of 1995 has also presented a
challenge, as several organizations have dropped out or asked that their roles be changed, and several new
ones have been added.

The Oakland Housing Authority (OHA) is implementing the HOPE VI program by modernizing one large
development and four small, scattered-site developments, adding a training center to another large
development, and by conducting an ambitious strategy of resident empowerment, supportive services and
community services in partnership with more than a dozen nonprofit organizations and units of local
government. HOPE VI in Oakland represents a continuation of the collaborative approach to
neighborhood revitalization, crime prevention and integrated human services which has characterized
community action in the Fruitvale and Central East Oakland areas for the past five years. Although
residents still face serious problems at these sites, the actions taken in recent years appear to have reduced
crime rates in some places and increased resident involvement from low points in the early 1990s.
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1.2 Management History

1 "Fact Sheet." The Housing Authority of the City of Oakland, revised January 1995.
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The OHA operates largely independently of City government, with some notable exceptions in recent
years. In 1993 the City Council considered but rejected a proposal by one Council member for the City
to take over direct management of the Authority, a move prompted by his constituents’ complaints about
slow responses of the Commission and staff to maintenance, security, and hiring problems. The OHA
has been the object of intensive community organizing and some lawsuits over the last decade. In the
late 1980s there were serious, well documented problems with assaults, false arrests, and other abuses
of authority by the OHA security force. As a result, a unique arrangement was made in 1991 with the
City for an Oakland Police Department lieutenant to direct the OHA security force. The lieutenant

Editor’s Note: In general, this case study should be seen as a baseline through May 1995. A number
of events have occurred at the site since that time, some of which are included as footnotes. A future
report will capture changes and events that have occurred since that time.

The OHA has a total of 11,341 units in the developments it manages and its Section 8 certificate
programs, with a waiting list of up to six years. Public housing in Oakland includes both large, low-rise
developments, such as Lockwood Gardens and Coliseum Gardens, and small scattered-site apartment
buildings, such as the Seminary, Elizabeth, and Foothill sites included for renovation through HOPE VI.2
Of its 3,306 conventional public housing units, about half are in large developments (1,667) and the other
half in scattered-site developments (1,619). Several of the large developments were originally constructed
during World War II, and most of the scattered site buildings were constructed as so-called "turn-key"
projects in the 1960s. Other large OHA developments have recently undergone modernizations or are
in the midst of it at this time. In addition, OHA oversees 8,035 Section 8 leased housing units, which
constitute a mix of certificates (4,836), aftercare certificates for the disabled (98), vouchers (2,125),
moderate rehabilitation units (494), and moderate rehabilitation units under development (482). In 1993-
94, OHA paid $56,221,892 to Section 8 landlords for 8,035 units, a major component of the Authority’s
$83 million budget.3

2 The evaluators decided to focus the case studies on Lockwood Gardens and 3634 Foothill Boulevard. This
choice allows the evaluators to describe the breadth of HOPE VI public housing in Oakland; Lockwood Gardens
is an example of a large, Central East Oakland development, and 3634 Foothill is an example of a small, Fruitvale
scattered-site development.

Established in 1938, the Oakland Housing Authority (OHA) is governed by a seven-member Board of
Commissioners appointed by the Mayor with the approval of the City Council. Appointed in 1972,
Harold Davis has served as Executive Director of OHA for 23 years, one of the longest such tenures in
the nation. The OHA maintains a staff of 276 people—including a professional security force with peace
officer status—and has an operating budget of nearly $83 million (FY 1993-94).1

3 "Fact Sheet." OHA, 1995.
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The Oakland HOPE VI project presents a number of challenges, some of which are specific to the
Oakland context and some of which are general to the nature of public housing revitalization nationwide.

In the last several years, the OHA has been on a course of gradually making innovations in management,
being more open to partnerships with community-based organizations and units of local government, and
involving residents, as symbolized by a recent round of resident council elections. The HOPE VI
program started up in a climate marked by extensive organizing and experimentation with community
based services and self-help projects. Projects intended to bring change and resident empowerment to
Lockwood and Coliseum Gardens, through community gardening, peer support recovery programs,
efforts to build inter-racial understanding, and new community policing practices were in place by mid-
1994 and were receiving wide-spread positive attention from the press and visiting federal officials.4

4 These efforts were documented most extensively in a weekly newspaper, The East Bay Express. See "Miracle
on 66th Avenue" (vol. 17, no. 2, October 21, 1994). The subhead reads: "Three years ago Lockwood and
Coliseum Gardens were among the nation s deadliest neighborhoods. Today they are Quite literally Beginning to
bloom."

Tensions between residents and management over maintenance and hiring for construction work, and
competition among rival resident groups, were also prominent during the past year.3 The most serious
disputes were not in the HOPE VI developments but in West Oakland, the other end of the city, but some
of the issues raised there could have implications in the long term for the role of resident councils and
"outside" organizers.

reports to the OHA Executive Director. Over the past four years, marked improvements in police
practices have been noted in a number of independent accounts, cited below.

3 See East Bay Express, November 11, 1994 article titled "Oakland Housing Authority is the Landlord from
Hell" on tenant suits, which reports that problems go back at least to 1977, and November 18, 1994, "Do Public
Housing Tenants Really Deserve Democracy?" on the arguments over control of a TOP/TAG grant and more
generally, the election and conduct of resident councils.

the challenge of managing many sites and multiple modernization projects, each
with different plans;

the challenge of coordinating many agencies, most of whom have either not
previously worked together or with the Housing Authority; and

The distinctive qualities of the Oakland HOPE VI project, and many of its site-specific research issues,
arise from the presence of numerous partners and housing developments in the Oakland HOPE VI
package. Thirteen community-based organizations are scheduled to have contracts with the Housing
Authority. Supportive and community services and physical rehabilitation will take place at six OHA
sites: two large developments and four smaller scattered-site buildings. The diversity of sites leads to
the likelihood that HOPE VI will look very different at the various locations. Different tenant groups,
racial composition, community-based agencies, architecture and remodeling issues, surrounding
neighborhood, and other factors will influence the objectives and the outcomes. Three main challenges
thus arise from the Oakland context:
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As the child care director at Oakland’s Lockwood Gardens explained: "When the parents first
move to this area ... it is our place to do all we can to help the parents and children adjust."

Lockwood Gardens was originally available for occupancy in 1939 but reconstituted in 1942 as housing
for war-related shipyard and production workers. In this capacity it housed a segregated, all-white
population. From its inception the housing was accompanied by a strong emphasis on community
services and support for families. Historian Marilynn S. Johnson writes:

Oakland’s HOPE VI may also face challenges that will probably arise in other HOPE VI sites across the
country. Issues such as: resistance of the residents to buy into the project based on prior distrust of or
lack of faith in the housing authority and the impending possibility of the program being defimded.
Concerns about relocation are especially likely to trigger this lack of faith. Another challenge to the
success of the program is the cut-back of other existing support services; in such a case, HOPE VI would
be in the awkward position of partially replacing existing services rather than expanding upon them. The
cutbacks will also mean that HOPE VI components which were designed to be combined with other
federal resources will be reduced because those other funds are no longer available.

In addition, it is possible, but by no means inevitable or even probable, that previous sources of political
tension could flare up specifically over HOPE VI issues. These could include the aforementioned City
Council member who had proposed the City takeover; challenges by resident councils or other groups
to OHA management practices, particularly concerning maintenance; and differences among the resident
groups and their outside supporters.

the challenge of working with diverse populations, with special reference to the
relationships between African American and Southeast Asian refugee residents.

There are 6 public-housing developments participating in the Oakland HOPE VI project: Lockwood
Gardens, Coliseum Gardens, 1905 and 2139 Seminary Avenue, 5726 Elizabeth Street and 3634 Foothill
Boulevard. Lockwood and Coliseum Gardens are large developments located across the street from one
another in Central East Oakland. The Seminary and Elizabeth developments are small, scattered-site style
units located in East Oakland 4 to 6 blocks from the Lockwood/Coliseum are and almost 2 miles from
the Foothill Boulevard site. The evaluators decided to focus the case study report on Lockwood Gardens
and 3634 Foothill Boulevard. This choice allows the evaluators to describe the breadth of HOPE VI
public housing in Oakland; Lockwood Gardens is an example of a large, Central East Oakland
development, and 3634 Foothill is an example of a small, Fruitvale scattered-site building.

Local officials were . . . enthusiastic about these projects. The Oakland Tribune called
Lockwood Gardens "an answer to government housing officials’ prayers," hailing it as a place
where the "theories of experts in the national capital are actually working out in practice . . . ."

Description of the Developments: Focus on Lockwood Gardens and Foothill
Blvd.
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The site is located in Central East Oakland amidst 3 major boundaries: East 14th Street, the Oakland
Coliseum and Coliseum Gardens. East 14th Street, which borders Lockwood Gardens, is a commercial
strip where one finds home furnishing and apparel stores, eating and drinking establishments, personal
services, bars and a number of empty storefronts. The Oakland Coliseum, a large professional sports
arena, is also located nearby, adjacent to the BART (rapid transit) station and its elevated tracks. Right
across the street from Lockwood is Coliseum Gardens, the other "large" Oakland housing project that
is participating in the HOPE VI program. There is also a public school located across the street from
the sites and a junior high school nearby.

The Foothill Blvd, site was first available for occupancy in 1969. This scattered-site style 16 unit
development covers only 0.6 acres. Ten units are three-bedroom apartments and the remaining 6 units
are four-bedrooms. There are 4 wood-constructed buildings: 2 "low-rises" and 2 "row houses." The
site also has 16 parking spaces, a concrete courtyard with a basketball court and wide sidewalks. There
are no public streets running through the development.

This acculturative mission had a long history in social reform movements among immigrants—
now it was regeared toward domestic migrants under the rubric of winning the war.

In the post-war demobilization, the development was returned to regular public housing use and, along
with other OH A developments, formally desegregated, to the point where it became predominantly
African-American by the early 1960s.7 As one of Oakland’s larger sites, the project covers 22 acres and
contains 372 units, most of which are one- to three-bedroom apartments. The 53 low-rise and semi
detached buildings are constructed of wood and reinforced concrete. There are parking lots, public
streets and wide sidewalks throughout the development. There are no parks; however, there is a school
with playing fields within a block of the project.

Hayes (1972) citing a 1958 OHA Annual Report, wrote "Of the 4 permanent public housing projects, four
were totally segregated—three totally white, one totally nonwhite—by 1950. Three other projects had a total of 21
whites and 607 nonwhites. The remaining two projects had ratios of 15 white to 529 nonwhite, and 475 white to
9 nonwhite." Hayes, Edward C., Power Structure and Urban Policy; Who Rules in Oakland?, McGraw-Hill, 1972,
p. 87. Hayes’ broader points about the first two post-war decades are that Oakland did not build as much new
public housing as it could have, due to local real estate interests’ opposition, and that what was built was located
in predominantly black neighborhoods and did thus little to desegregate the city. His writing predates the
construction of most of Oakland’s "turn-key" projects, built by private developers and turned over to the OHA.
Many of these were built in relatively higher-income, racially mixed neighborhoods.

There are a number of positive physical features of the Foothill Boulevard neighborhood. Within walking
distance, residents can find a tot park and a collection of new restaurants and shops along Foothill
Boulevard.

The site is located several blocks from East 14th Street in the (Lower) Fruitvale neighborhood, 2.6 miles
west of the Lockwood and Coliseum sites. Residents of Foothill Blvd, find cars racing around the curve
on their street toward the main thoroughfare of East 14th St. to be very dangerous and are actually
working with the help of the Fruitvale Community Collaborative to install a traffic light on the corner.
The immediate area surrounding Foothill Blvd, is primarily residential. Right next door to the Foothill
site is a Pacific Gas & Electric Company (PG&E) abandoned, garbage-strewn lot where residents are
concerned about the presence of toxic polychlorinated byphenyls (PCBs).

6 Johnson, Marilynn S., The Second Gold Rush: Oakland and the East Bay in World War 11. University of
California Press, 1993, p. 123.
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the two often overlap; for example, a person
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The survey of Lockwood residents conducted for this study showed moderate levels of problems with the
physical condition of apartments and common areas. For most items in a checklist of maintenance and
sanitation problems, the proportion of respondents defining them as "no problem" ranged from 52 percent
to 89 percent. The issue with the highest proportion of respondents citing a "big problem" was the lack
of storage space: 16 percent. (See the Tables in Appendix 1 for survey responses regarding potential
problems at the site.)

Foothill Blvd.’s 16 units house a total of 87 residents. Almost 70 percent of Foothill’s residents are
children under the age of 18. With the exception of 2 residents, the rest of Foothill’s population are
between the ages of 19 and 61. Like Lockwood Gardens, the majority of Foothill’s heads of household
are women (69 percent). Foothill residents represent a broad ethnic spectrum; 8 heads of household are
black, 6 are Asian, 1 is white and 1 is Native American. One of the 16 heads of household identify
themselves as Hispanic.11 Seventy-five percent of Foothill families receive AFDC. The per family
income among residents is $2,811 per year.12

Lockwood Gardens is home to 826 residents. Forty-six percent of those residents are children under
the age of 12; 4 percent are between the ages of 13 and 17; 18 percent between 18 and 30; and 25
percent are between 31 and 61. The majority of households (79 percent) are headed by women.
Lockwood’s heads of households are primarily black (80 percent), with most of the remaining portion
comprised of Asians (18 percent) and whites (2 percent).8 Only 3 of the heads of household identify
themselves as Hispanic.’

Common to all Oakland’s HOPE VI sites are design flaws which make them especially vulnerable to
criminal activity such as vandalism and theft. In addition, each site lacks any facilities for common areas,
public space, recreational space or equipment, or other features which would promote community
cohesion. Many of the HOPE VI renovation strategies are based on reducing this vulnerability and
improving social interaction.13

Sixty percent of residents receive public assistance. The income per capita in Lockwood averages $2,738
per year. Just over 10 percent of working age tenants are employed.10

9 The category "hispanic" is asked separately from ethnicity as
could be black and hispanic or white and hispanic.

12 "Economic Indicators—Target vs. Non-Target Sites," ORE/HOPE VI Proposal.

10 "Economic Indicators—Target vs. Non-Target Sites," ORE/HOPE VI Proposal.

" OH A Database, 6/6/95.

8 OHA Database, 6/6/95.

13 ORE/HOPE VI Proposal, 86.
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Foothill Blvd

2.4 Baseline Management Issues

According to the OHA’s HOPE VI application (page 86-87) submitted in May 1993,

14 ORE/HOPE VI Proposal, pages 86-87
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to have been overly broad, given that there ;
developments. The HOPE VI application states:

The OHA receives about 100 requests per day for maintenance. Housing Authority staff contend that
they do the best they can with a clearly inadequate budget, and that some of the problems needing repair
are caused by residents.

Similarly, the 1993 application’s language about tenants who depart without paying all their rent appears
: are many long-term, fully paid-up tenants in these

In August 1995, in the process of reviewing our current report, the OHA staff questioned the validity and
generalizability of that statement, writing that "With the exception of an isolated incident, to our
knowledge it is not common practice to request police escorts to either of the aforementioned sites."15

In both the Foothill and Coliseum sites, it is very common for maintenance personnel to request
police escorts while performing routine maintenance. In most cases, residents reported that
maintenance work was performed hastily and not always carefully due to the maintenance
personnel’s desire to complete work and to leave these projects as quickly as possible.14

Residents of Foothill Blvd, did not receive the Resident Satisfaction Survey. Only 1 resident was
interviewed on a tour of the development, and she recounted a number of complaints regarding the
physical condition of the public areas of their home. This resident, a community organizer with the
Fruitvale Community Collaborative, pointed out the development’s "tagged" and water damaged walls,
messy, smelly garbage area, and torn chain-link fence that separates the site’s play area (where she said
one can find 40 to 50 children playing on a given day) from the aforementioned abandoned PG&E lot
where people leave junk. This resident has been instrumental in organizing residents—especially the
youth—to paint over the graffiti on the walls. She pointed out a blank wall facing the parking lot with
the trace of a horizontal gray mark 2 feet off the ground. "That whole wall used to be absolutely black
with the scuff marks of the shoes of dozens of kids who leaned against the wall all day long. We [the
residents, including some of the young people] finally painted it over and worked with them, and they
don’t hang out there anymore."

Both the public safety problems and the family economic problems contribute to the management
difficulty of these developments. Many families fall into trouble while in residence and depart
suddenly, leaving behind vandalized apartments and unpaid rent. The targeted HOPE VI sites
had an average rental debt per unit of $1,030, nearly double that for the OHA as a whole.
Among the 21 largest developments operated by the OHA, Lockwood, Coliseum, Foothill, and

15 Letter from Harold Davis, OHA Executive Director, August 23, 1995 to Victor Rubin. We can envision
some reasons why the OHA is taking issue with several descriptive passages from its original HOPE VI proposal.
First, two-and-a half years have passed since it was written, and the circumstances may have changed. Also, the
grant proposal, like most such documents, was written quickly and was intended to dramatize problems, perhaps
to the point of generalizing too broadly. At any rate, our objective in this report is simply to document the original
HOPE VI plan and the current circumstances.
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17 H. Davis letter, August 23, 1995.
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the remaining 3 Fruitvale Sites rank 12th, 13th, 1st and 2nd respectively in resident debt per
unit.16

Lockwood Gardens is located in East Oakland across the street from Coliseum Gardens, another HOPE
VI targeted housing project. In 1991, 4 murders, 80 assaults, 45 drug possessions, and 361 loiterings
on or about OHA property were reported at Lockwood/Coliseum projects.20 In Lockwood Gardens,
the 1991 murder rate (1 for every 208 residents) was 11 times higher than the City as a whole. In the
1980s, Coliseum Gardens, then known as San Antonio Villa, was the infamous former headquarters site
of Felix Mitchell’s drug empire. As the HOPE VI proposal states,

Foothill Blvd., like Lockwood, is considered by OHA to be one of OHA’s most difficult developments.
In 1990, the vacancy rate at Foothill was 6.25 percent; in 1994 all units were filled. In the past 5 years,
2 evictions have occurred due to problem tenants. OHA considers the overall maintenance of the site to
be "good" and the condition of the facilities to be "fair."19

For years Mitchell’s organization effectively controlled the development, operating an extensive
drug ring. Mitchell’s organization also operated a quasi-social service agency for the
development, providing funds to take children to ball games, paying rent for those who were in
trouble, and addressing other individual and collective needs; however, the cost of these services
was absolute allegiance to him and his lieutenants that essentially gave him total rule over the
development.21

21 ORE/HOPE VI Proposal, 4.

In its latest review the OHA reports that this $1,030 figure is incorrect and may include maintenance
charges and legal fees due to eviction.17

Lockwood Gardens is considered by the Oakland Housing Authority to be one of OHA’s most difficult
properties to manage.18 However, over the past five years, the management of Lockwood has begun
to improve. This is, in part, a result of increased resident involvement in site improvements such as
increased security. Vacancies in Lockwood Gardens have decreased over the past five years from 5.2
percent in 1990 down to 1 percent in 1995. Seventy-eight percent of surveyed Lockwood residents were
very satisfied (32 percent) or somewhat satisfied (46 percent) with their building as a place to live, and
satisfaction levels with the individual apartments were almost identical. These are relatively optimistic
findings for a project with as many past problems as Lockwood.

16 ORE/HOPE VI Proposal, 86.

18 Baseline Data Form, 12.

19 Baseline Data Form, 6.

20 "Loitering on or about OHA Property" was a specially enacted law to provide the Authority with a means
to proactively attack drug dealing on Authority property. Offenses of this nature usually indicate the presence of
drug dealing.
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Mitchell was eventually arrested, convicted, imprisoned and then murdered in prison. His lavish public
funeral, including a horse-drawn cortege through the streets of the city, provoked an outraged reaction
from law-abiding residents which was channeled into many positive actions to increase safety and youth
alternatives. His gang and most of the other large crack cocaine distribution networks in Oakland were
brought down over a period of several years in the late 1980s and early 1990s, and the dealing today,
though still a significant problem throughout the lower income parts of the city, is lower profile and
decentralized.

In 1994, there were 342 index one crimes reported to the Oakland Police Department within an
approximate one mile radius of the Coliseum/Lockwood Gardens development. Most of these reportings
were either burglary or theft; however, it is important to remember that insurance regulations provide
an incentive to report such crimes, whereas there is less incentive to report domestic abuse or
neighborhood assaults. (See Exhibit 1, on the following page, for breakdown of index one crimes around
HOPE VI sites.)

Conditions around Lockwood and Coliseum Gardens have historically caused residents to decrease normal
outside activity. According to the City’s Empowerment Zone Application, admittedly a source where
problems will be emphasized, the threat of stray bullets often prevents children from playing outdoors
or adults from attending community meetings or other events after dark.22 Some residents have told
stories of sleeping on hallway floors in order to be away from windows when they hear gunfire. Safety
is also a major factor in the success of other programs presently available to Lockwood and Coliseum
Garden residents. In March of 1992, for example, drug dealers in Oakland were suspected of committing
a triple murder in retaliation for an individual who filed a criminal complaint against them and who had
sought refuge at a relative’s home at an OHA site in North Oakland (not one of the HOPE VI
developments.) Such threats can severely impact residents’ willingness to participate in crime abatement
efforts.

Although no level of violence and criminal activity should be considered acceptable, the 1995 resident
survey shows a considerably less chilling environment at the present time, as well as a fair degree of faith
in community revitalization efforts. When asked “If residents work together, how much can they help
to solve the problems of crime and drugs in this building?" 63 percent of Lockwood residents said "A
lot and another 26 percent said "Some." As for "People selling drugs" and "People using drugs," they
were identified as a big problem by just 3 percent and 6 percent of the surveyed residents, with another
19 and 14 percent respectively calling it "some problem." Responses were similar for other categories
of crime and disorder. The problem with the highest level of concern in the survey was accumulating
trash and junk in hallways. (See Appendix A for tables of survey results.)

23 East Bay Express (vol. 17, no. 42, July 28, 1995). "The Oakland Housing Authority’s Unlikely Success
Story: Its Cops. The subhead reads: Four years ago the OHA security force was legendary for its corruption
and violence; today it has become a model of community policing.'

In recent years Lockwood Gardens has been the site of a number of interrelated crime prevention
strategies, ranging from a new fence to additional youth programs and drug recovery counseling. These
have been combined with the significant improvements and community policing perspective of the OHA
security force, which even its harshest critics have acknowledged.23 Given better training and
supervision, and closer liaison with the City’s police department, the OHA security force is able to do
more pro-active community policing activities. It is much easier to notice a collective positive impact

22 Draft of the Oakland Empowerment Zone Application, 5/5/94, 5.
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Foothill Seminary

1994 1992 19941994 1994 19921992 1992Crime

3 2 22 06 1 0Murder

12 4032 4323 4083 14Robbery

6 2 20 3 7Aggravated assault/battery 0 1

32 13 0 0 33Rape

2 42 08 4Arson

12556 90 9031154 152 54Burglary

62 8666 7138 3378 67Theft/larceny

2222 206 5 1241Other sexual/family offenses 33

61 83555852 38 4566Vehicle theft

367275 292245128431 342 154Total

On-Site Social Services and Resident Organizations2.6
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In 1994, there were 128 index one crimes reported to the Oakland Police Department within an
approximate one mile radius of the Foothill site. The majority of those reported were theft or burglary;
however, like the Lockwood case, one must remember that these statistics represent crimes reported and
that theft is probably more likely to be reported than assaults or domestic violence.

of these prevention and enforcement efforts than it is to isolate their individual contributions, but the
positive changes of the past three to five years are tangible enough.

Exhibit 1
Incidence of Reported "Index One" Crimes

Within a 1 Mile Radius of Oakland, CA HOPE VI Sites'

Coliseum/
Lockwood

On-site activities at Lockwood Gardens include activities run by the Boys and Girls Club, the East Bay
Community Recovery Project, Victory Outreach (an evangelical theatrical company that provides outdoor

Elizabeth/
Seminary

The system the Oakland Police Department uses to produce this data does not correspond with conventional
census tracts or blocks. This introduces the added problem of not being able to calculate the crime rate
because we cannot determine the populations of the areas OPD used.

Foothill Blvd., as a small site, has had less of a dramatic history than Lockwood or Coliseum. One
resident mentioned that there was a tenant that seemed to attract drug-related activity to the development.
She claims that since the tenant’s eviction about a year ago, there seems to be no "drug" problems.
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HOPE VI will not be the first assemblage of community-based service providers on-site at either
Lockwood or Coliseum Gardens. The pre-existing services (offered by agencies which will also be part
of HOPE VI) include the following:

Asian Mental Health Services, offering counseling programs, particularly for the
Southeast Asian refugee families.

East Bay Community Recovery Project, providing the comprehensive "health realization
approach" to substance abuse treatment services referenced earlier in this report, for
residents of Coliseum Gardens.

Boys and Girls Club, expanding from a small clubhouse to an integrated on-site and off
site social, recreational, and educational program which will be supplemented by sports
leagues and activities. The Club’s Smart Moves anti-drug and alcohol and sexual
postponement program will also be offered on-site.

25 ORE/HOPE VI Proposal, 30.

Foothill Blvd, has no community services on the site. Foothill Blvd, residents currently receive
community and supportive services through the Authority’s Resident and Community Services
Department, and additional needs have been and will be addressed by surrounding community
organizations. (See Community Context: 3.3 Neighborhood Resources). There are also some small self
initiated improvement efforts at the site. Examples include the addition of an activities bulletin board on
one of the outside walls of the development and the organization of Foothill youth to paint over graffiti
on their walls.

26 ORE Community/Supportive Services Implementation Plan, 1/10/95.

presentations regarding substance abuse and crime), and Moving On Up (an employment training referral
and job placement service/entrepreneurship program).24

Planned Services On-site26

24 ORE/HOPE VI Proposal, 36-37.

■ ■ - - — - - ( a substance abuse prevention program, and some recreational
activities, most social and community services for Lockwood residents are located off the site. Recently,
an important new partnership has emerged in the East Oakland community: community policing. Over
the past year or so, despite extreme fiscal pressures, the City of Oakland has committed considerable
resources to establish a comprehensive community policing program. HOPE VI plans to build on this
partnership by providing space for a Community Policing Substation in Coliseum/Lockwood Gardens and
by offering Oakland policemen and OHA security officers free rent if they reside within the targeted
developments.25 There are also local citizen/police committees and police assigned to work at the
development.
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Community Context3.0

Overall Description3.1

Oakland

368,32016,494 7,775Population

9.514.9 15.2Unemployment rate

6.67.17.6Vacancy rate

U.S. Census (1990), cited in the Oakland Empowerment Zone Application.

University-Oakland
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I

Note: These figures are for a small number of census tracts—the lowest income—rather than for the
entire districts which bear their name.

The grant application equated the scattered sites with Fruitvale and the two large developments with
Central East Oakland, thereby matching up neighborhood conditions and community-based organizations
into two divisions. This presents an interesting challenge for the project and the evaluation, since some
of the service providers do not yet work in the neighborhoods to which they are assigned in the proposal.
Two organizations have subsequently declined to take the proposed roles in those new neighborhoods,
at least partly because of this unfamiliarity.

Fruitvale/
San Antonio

East Oakland/
Coliseum

Exhibit 2
Comparing Basic Empowerment Zone Neighborhood Data’

(1990)

Lockwood Gardens and Coliseum Gardens are directly across the street from each other, so any
definitions of their surrounding neighborhoods are largely overlapping, if not the same, for both
developments. Of the four scattered-site projects designated in the HOPE VI application as being in
Lower Fruitvale, only one actually fits that description. The other three sites are more than a mile away
from the generally accepted boundaries for Fruitvale. They are in Central East Oakland and are clustered
several blocks from Lockwood and Coliseum Gardens. In many respects these three buildings share the
same surrounding neighborhood as the two large developments. Exhibit 2 shows the population
unemployment rate, and vacancy rate for the Census tracts where the six HOPE VI developments are
located.

Central East Oakland, the district surrounding Lockwood Gardens (and Coliseum Gardens) can be
loosely defined as the area bounded by High Street to the north, 73rd Avenue to the south, MacArthur
Freeway to the east and the estuary to the west. This case study primarily focuses on the smaller
triangular section bounded by East 14th Street, Foothill Boulevard and San Leandro Streets.27 Since
neighborhood boundaries vary slightly according to data source, statistics do not always correspond
perfectly.

27 Area identified by "Community Development Plan for Central East Oakland."
Metropolitan Forum, 1991.
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East Oakland is also a neighborhood victimized by prejudice, regressive economic and social policies,
poverty, high rates of unemployment, crime, violence, and inevitably drug and alcohol abuse. The
poverty rate of the census tract which includes Lockwood and Coliseum Gardens (tract 4088) is 38.7
percent—more than twice that of Oakland as a whole; 46.8 percent of youth are poor; 45.1 percent of
families with children fall below the poverty level and 62.4 percent of female-headed households are
poor. Crime-related problems are perhaps of the most noted by residents.

Central East Oakland is a community with a history of organization, with dozens of active neighborhood
organizations and churches which provide both community and political leadership. Many opportunities
exist to change and improve Central East Oakland’s social organization. Major community resources
include: newspapers, libraries, youth services, education, child care, programs for the elderly, recreation
facilities, and social services. East Oakland community efforts in the 1990s can be characterized by its
active commitment to reclaiming its streets from drug-related activities and identifying and beginning to
address economic development needs. However, many residents do not use the facilities that are available
or know what the community has to offer.31

31 Ibid. Partial list of social services available, p. 55.

30 Ibid., p. 12.

Once a solid middle-class neighborhood, Central East Oakland is now among the city’s poorest areas.
Central East Oakland is a neighborhood on one hand fraught with poverty and crime and on the other,
marked with strong cultural and community organizations. Central East Oakland’s 58,309 residents
represent a diverse range of ethnicities. According to the 1990 Census, Central East Oakland specifically
is approximately 80.6 percent African American, 14.2 percent Caucasian, 12.2 percent Latino, and 3.2
percent Asian/Pacific Islander.29 Family income distribution is fairly diverse in Central East Oakland.
Approximately one quarter of the population has an income of between $5,000-$ 14,999, one quarter has
an income between $15,000-$29,999 and approximately one quarter has an income of $30,000-$49,999.
Twenty-one percent of the population has an income over $50,000 while 6.6 percent of the population
has incomes below $5,000 per year. At Castlemont High School, the District estimates that 98 percent
of the 1,344 students receive AFDC compared with an average of 63 percent of all Oakland high school
students.30 The average math and verbal scores of the 93 students who took the SATs in 1989 were 353
and 301 respectively.

The Foothill Blvd, is located in the Lower Fruitvale section of Oakland. The neighborhood’s
boundaries can be loosely defined by the area contained by High Street, 28th Avenue, Foothill Blvd, and
San Leandro Blvd.

Residential Central East Oakland is comprised of 22,933 units—most of which are single-family detached
homes. As of 1991, 887 of the units were publicly owned. More than 32.4 percent of all homes are
owner-occupied, one-half the citywide average. The neighborhood structures are primarily two-story
bungalows. About 95 percent of the neighborhood is residential. The Oakland Housing Authority
considers the physical condition of the neighborhood housing stock to be "fair."28

29 "Community Development Plan for East Oakland," p. 10. (Totals exceed 100 percent because Latino residents
can be of any Census racial category.)

28 Baseline Data Form, 12.
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Another one of East Oakland’s economic assets is the solidarity of businesses represented by the Coliseum
Commerce Center, a non-profit organization working toward increased economic vitality in East Oakland.
To prevent the displacement of jobs from Oakland, the Coliseum Commerce Center developed a

Oakland does have a number of economic assets, including its central location and transportation
facilities. The Port of Oakland is the city’s "largest economic engine." Port maritime activities in 1992
generated direct employment for 7,300 workers and 3,200 induced jobs through the ripple effect.
Businesses that ship or receive goods through the Port are estimated to employ an additional 19,300
people and the economic impact of business revenue is estimated at $825 million.34 The airport, located
near to Lockwood and Coliseum Gardens, is also growing rapidly in both passenger and freight volume.

Fruitvale’s population is diverse and growing. Although Fruitvale has traditionally been the center of
Latino businesses and residents in the city, it is becoming increasingly ethnically diverse, with large
increases in both Asian and Latino residents. The 1990 Census also indicates Fruitvale’s population
increased from 41,685 in 1980 to 50,745 persons in 1990—representing a population increase 10 percent
greater than the citywide average.

The neighborhood around the Foothill site is mainly a residential one, with pre-1945, stucco and wood
frame single and small multi-family units. With its concrete, spartan appearance, the Foothill
development noticeably stands out in this neighborhood. While the surrounding housing units, streets
and lighting, are in relatively good condition, the increasing cost of a fairly fixed pool of housing (less
than a 3 percent increase since 1980) may account for the incidence of overcrowding (19.1 percent among
rental units in 1990) and the decrease in owner-occupied housing in the area over the past decade (down
to 32 percent in 1990).32

33 "Economic Development Categorical Report: Oakland Empowerment Zone Application," City of Oakland
Office of Economic Development and Employment, April 22, 1995, 3.

Overall, Oakland has not seen the dramatic growth in housing, business and employment that other Bay
Area cities have experienced over the past twenty years. In fact, Oakland has suffered from a large
decline in manufacturing jobs—over 20,000 from 1960-1980, and an additional 3,200 in other
employment sectors. Analysis conducted for the recent Oakland Empowerment Zone application suggests
that transportation/communication/public utilities, retail and wholesale trade businesses have relocated
away from Oakland to other cities in the region. In addition to blue collar job loss, Oakland has seen
significant decline in employment in larger firms, which tend to provide employees with access to
valuable resources such as training, counseling, and health care.33 The most significant negative
economic impact Oakland anticipates will be due to the numerous military base closure both in and
around Oakland. Although the absolute number of blue collar jobs lost has been roughly replaced by new
employment over the last ten years citywide, the new jobs tend to be at the extremes of the wage and
security spectrum: either low paid, often temporary service sector jobs, or high skill, high wage business
and technical positions, leaving the traditional working class, often unionized jobs, harder and harder to
find.

34 Ibid., 3-5.

32 Based on Census data cited in the ORE Grant Proposal, 12.



HOPE VI: Oakland, California

Oakland - 14

Due to the lack of local banks, needed businesses and other pedestrian amenities (such as benches, litter
cans, or street landscaping), economic leakage is a concern in the Central East Oakland neighborhood.
Based on analysis done by the City of Oakland Office of Economic Development and Employment, 93
percent of total expected sales are spent outside of Central East Oakland.37

Many commercial businesses have left Central East Oakland, and those that have remained do not
satisfy local consumer needs.36 There are few banks or large grocery stores in the area. For example,
several check cashing businesses are available for service, but they charge high transaction fees and do
not give local residents opportunity to invest in local banks or to borrow money toward home ownership
and business development. Of the businesses located in Central East Oakland, the majority are auto
related businesses along East 14th Street. There are also beauty salons, nail shops, liquor stores, and fast
food and regular restaurants.

37 Ibid., 38.

38 Ibid., 40.

36 Much of this section is based on "Community Development Plan for Central East Oakland," University-
Oakland Metropolitan Forum, 1991, 35.

Although the city’s unemployment rate has been declining, the rate for Central East Oakland is higher
than the overall average (5.6 percent as compared to 4.5 percent).39 Unemployment rates are defined
in terms of seeking work; adding in those not considered in the labor force, this rate would undoubtedly
be higher. Unemployment is high for young adults in Oakland, particularly for young African American
males. Dialogue at community meetings indicates that some young people drop out of high school to sell
drugs. Others drop out to enter the job market but they often feel they do not have the skills to be as
competitive for other jobs so they turn to the appeal of profitable drug dealing. Crime and violence are
among some of the problems drug-related activity brings to the community.

While Central East Oakland contains much of the city’s manufacturing areas, most residents who work
in the area, work in service-provision jobs. Interestingly, over half (56 percent) of the people who are
employed in Central East Oakland do not live in Oakland.38 Moreover, 44 percent of Central East
Oakland residents work outside of Oakland.

39 ORE/HOPE VI Proposal.

Like Central East Oakland, the physical impression of many of Fruitvale’s commercial strips is one of
shabbiness. Nearly 10 percent of all commercial properties in the key 14th St. commercial area are
vacant, and Foothill Boulevard near the HOPE VI project is much worse. The neighborhood’s
inconsistent maintenance services such as street cleaning, upkeep of bus shelters and trash receptacles,
and sidewalk repair contribute to the commercial strip’s run down appearance. A 1991 Consumer

"retention response team" of Coliseum area business leaders and local government leaders.35 More than
2,000 jobs have been retained in the East Oakland area as a result of their efforts. Since the HOPE VI
neighborhoods are physically close to much of Oakland’s employment, there is always an expectation that
job creation projects will assist the adjacent communities, but seldom is the expectation fulfilled. A
proposed redevelopment area for the Coliseum district, which includes the Lockwood and Coliseum
developments, will be another opportunity to make this connection if and when new businesses are
created.

33 Empowerment Zone Application, 5/5/94, 6.
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3.3 Neighborhood Resources

41 ORE/HOPE VI Proposal, 14.
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Another community anchor is the Allen Temple Baptist Church, the largest and most service-oriented
African American church in the East Bay. Located a few blocks from Coliseum and Lockwood Gardens,
Allen Temple provides child care, AIDS ministry, a food pantry, a Head Start center, a Mobile Health
van, affordable housing assistance and a wide variety of educational and recreational programs for youth.
In collaboration with the Haight-Ashbury Recovery Project in San Francisco, the Allen Temple is also
the site of a federally-funded comprehensive Healthy Start Family Life Resource Center, providing
services to over 1,000 East Oakland residents. Recent Alameda County statistics announced by Healthy
Start staff in July show that Oakland recently achieved a 50 percent drop in its infant mortality rate in
the 4 years since the project started.

While there are services present, there are also a number of services that are either absent from the area
or need expanding due to excessive demand such as: job training and placement, English as a Second

However, Fruitvale is not without its own economic resources. For instance, the Bay Area Rapid Transit
(BART) system bisects the area and there is a BART station in Fruitvale. This station is being targeted
for economic development projects by local community and economic development organizations such
as the Spanish Speaking Unity Council, a community development corporation (and also a HOPE VI
partner.) There have been two new health and social service agencies that have located or will rebuild
soon near the Fruitvale BART station. The critical questions for Fruitvale residents include whether there
will be more nonprofit service agencies locating in the area, whether the transit village mixed use
development will spur greater retailing activity, and if jobs are created, will they be accessible for
community residents?

was conducted by the University-Oakland Metropolitan Forum in 1991.

Demand Survey revealed interesting information regarding local resident’s shopping habits and their
assessment of the district’s shopping districts.40 Among the Survey’s findings were: local residents
spend most of their money outside of the neighborhood; accessibility and parking were secondary to the
concern of safety in the commercial areas; residents were dissatisfied with the high prices and low quality
of goods in the Fruitvale neighborhood; and local shopping was generally inconvenient.41 The
conclusion of the survey indicated that "if the goal of attracting new consumers is to be successful,
something needs to be done about the safety of the neighborhood, the quality of the products, and the
attractiveness of the area. All other concerns would help if improved, but they are secondary."42

East Oakland has a number of strong community-based organizations and coalitions. One such
organization is Project Emerge, formerly known as East Oakland Fighting Back (EOFB). The
organization’s origins can be traced back to November 23, 1986, when the community rose up through
a "March of Righteousness" against the influence of illegal drug on the lives of residents (12,000 people
marched). These efforts manifested into the Castlemont Corridor, a multi-agency service collaborative
focused on reducing drug-related crime and delinquency, and then into EOFB, an umbrella consortium
which oversaw 20 local agencies. After a rocky initial period of several years, which provided ample
evidence of how challenging this type of collaboration can be, Project Emerge is about to begin working
with local residents, public and non-profit agencies toward the objective of mitigating the harm drug-
related activities have on the East Oakland community, including the HOPE VI developments.

40 This "Consumer Demand Study"

42 Cited in ORE/HOPE VI Proposal, 14.
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3.5 Relationship between the Development and the Surrounding Community

4.0 HOPE VI Planning Process
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Because of the nature of the geographic areas covered by crime statistics and the fact that the Oakland
HOPE VI sites are embedded in larger neighborhoods, much of the information presented earlier on
crime rates and conditions applies equally to this subheading of the report.

According to the Empowerment Zone application, the average number of crimes per beat per year in East
Oakland exceeds averages for Oakland overall by as much as 160 percent—with East Oakland recording
higher than average numbers for drug offenses, weapons possession, assault with a deadly weapon, and
murder.

The HOPE VI plan for Oakland was developed as a result of collaboration of the OHA and the City of
Oakland. A consulting firm, Resource Development Associates, was retained to do much of the original
recruitment and negotiation with community-based organizations and proposal-writing, in accordance with

Language and GED classes, women and children’s health services, and day care and recreational
activities.43

Foothill Blvd., as a small building, makes less of an impact on the surrounding neighborhood than
Lockwood Gardens. Physically, however, the concrete Foothill Blvd, site clearly stands out in a
neighborhood of small bungalows with front lawns. Foothill, like the other scattered-sites, is also inward
facing. The proposed rebuilding should make it less of an eyesore and more consistent with the
neighborhood.

Lockwood Gardens and Coliseum Gardens are large enough to define their immediate neighborhoods
to a large extent, especially for children. Commonly referred to as "the villages" by residents, Lockwood
and Coliseum Gardens are also inward facing—further setting themselves off from the neighborhood, and
Lockwood now has a fence and entrance gate. One of the goals of HOPE VI service providers and staff
will be to break down some of the psychological barriers between the two projects, so that people,
especially children, feel comfortable moving to programs and facilities in either place. Elements of
HOPE VI which would provide youth teams to make physical improvements for the East 14th Street
neighborhood would also be intended to reduce the perception held by nearby homeowners and renters
of the two Gardens as separate, problem-filled domains.

One of Fruitvale residents’ primary resources is the Fruitvale Community Collaborative (FCC). FCC
was established in 1991 by the joining of more than a dozen community-based organizations, including
the Spanish Speaking Unity Council, La Clinica de la Raza, and other service providers, nonprofit
developers, and merchant associations. FCC is now a collaborative with 20 member organizations which
seeks to address Fruitvale’s community, safety, employment, health and youth development needs
through block and neighborhood-level organizing, educational campaigns and advocacy, and strategic
planning. FCC also acts as a conduit for change by encouraging community leadership. The 3634
Foothill site especially benefits from the resources and attention of the FCC, as one of its active residents
is a staff person there. (This person is also slated to become a HOPE VI staff organizer for the FCC.)

43 Baseline Data Form, 19.
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4.1 Overview of the HOPE VI Plan
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The HOPE VI plan has been undergoing a series of modifications since the original application, and while
the fundamental features remain the same, both the architectural plans and the roster and activities of
organizations have shifted in some important ways. The changes were instigated by both local and
national factors: the withdrawal of two community-based, agencies, a reduction in the availability of
matching funds, recommendations from HUD or the Corporation for National and Community Service,
or an internal policy decision by the OHA. These changes will be discussed below.

The community-based service providers cover a wide range of activities, including youth employment
training and recreation, substance abuse prevention and recovery, mental health services, community
economic development, neighborhood organizing, remedial education, environmental improvements, and
other areas. They can be divided into a small set of agencies which were already working with OHA
contracts in one or more of the same developments, and a larger group for which this would be a new
working relationship and at least partly a new client base. For the ones not already engaged with OHA
tenants and projects, there was a gap of almost two years between when they first committed to be part
of HOPE VI and when they began actually negotiating contracts to begin work in the Summer of 1995.
In that interim, they were convened for several local briefings and "dog and pony shows" for visiting
federal officials, but were not able to have any sustained involvement with the program.

Although there were no officially elected and certified resident councils at the time the HOPE VI grant
proposal was written, a large number of active residents were involved in discussions about the physical
modernization plans and, to a lesser extent, the human service strategies. Many of these same activists
were involved in council elections during February 1995 and are now poised to play a significant role
in HOPE VI, as in the other modernization projects around Oakland.

The plan was funded under the second round of grants in December of 1993. Twenty and one-half
million dollars was allocated for physical changes and $5.1 million for social and community services.
Concurrent to creating the proposal for HOPE VI, the Oakland Housing Authority was also starting
several modernization projects in other large developments, mostly without the same level of community
based services.

The basic premise of the plan is that while there is a critical need to rehabilitate and initiate long-deferred
repairs, it takes more than bricks and mortar to create sustainable improvement. It requires a
commitment to developing and implementing a comprehensive array of services and policy changes that
build upon existing strengths and provide tools with which to build those strengths. The HOPE VI plan
also stresses the importance of building a partnership in which both those providing services and those
being served jointly defining the needs and methodologies for addressing those needs. Thus, the HOPE
VI effort is aimed at effecting change at the individual level as well as at the institutional level. These
themes of assets-based development, collaboration and community determination of physical and service
needs run throughout the HOPE VI tasks.

the guidelines laid out by the OHA and Mayor’s office. The wide-ranging outreach to so many
organizations reflected a style of operating common to other initiatives of the City and County
government for whom RDA had recently worked. Similarly, the emphasis on scattered sites, while not
common in HOPE VI, reflected their relatively greater numbers in Oakland. More basically, though,
this approach ensured that HOPE VI was definitely concerned with whole neighborhoods and with social
services and community economic development, and not only with the physical renovation of housing
developments.
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Major Goals: The First Five Years4.2

Bring About Cultural Change(1)

(2) Support and Facilitate Neighborhood Organizing

(3)
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The HOPE VI project should contribute to a fundamental change in the manner in which the Housing
Authority works with its residents to design and implement community improvements. The new approach
should empower residents to make many more decisions and take responsibility for more aspects of their
community. Service providers should incorporate more of a "community service" orientation to their
everyday operations, as well as to special grants.

The organizing efforts supported by HOPE VI should have left ongoing groups of residents better
equipped to handle needs, after the paid outreach workers have ended their jobs and many of the original
residents may have departed. For the scattered-sites, the organizing among nearby neighbors should have
created groups which combine OHA residents and their neighbors. These groups should support but not
be limited to community crime prevention.

The community facilities built with HOPE VI support will still be in continual use for a wide spectrum
of neighborhood organizations.

Management innovations
Resident empowerment
Creation of community centers and recreation facilities
Multi-cultural awareness

Community-building within developments
Public safety/neighborhood watch groups
Monitoring (and improving) delivery of public services

Community policing
Alcohol/drug treatment
Case management/counseling
Improved public services

Expand and Enhance Public Safety and Social Services (concerned with substance abuse,
violence prevention and other safety-related factors of family and community life)

Residents of OHA development will have a greater understanding of other cultures. In particular,
problems between newcomer groups, such as Southeast Asians immigrants, and long-standing groups,
such as African-Americans, will have been lessened and the degree of positive interaction among residents
greatly increased.

The Oakland HOPE VI project has six main objectives set over the next five years. They focus on
cultural and community strengthening through support and community services as well as physical
changes to the site. The following statement of HOPE VI objectives was formulated in early 1995 by
the evaluators and reviewed by OHA staff, and is based on the original HOPE VI application as
interpreted in late 1994. The six objectives are described below with the main components of each
objective summarized in bullets.
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Provide New Education and Employment Training(4)

Support Local Economic Development(5)

(6) Make Physical Improvements
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Lockwood Gardens has substantial physical improvement planned throughout the development. These
changes include: additional parking spaces, tot lots, community gardens, private yards and a recreational
building. Residents will have input in the architectural design of the changes. The physical changes will
be financed through HOPE VI ($8,000,000) and the Comprehensive Grant Program ($14,000,000).

Each of the six housing developments has a different modernization work plan which generally aims at
improving safety, increasing the sense of security in and around the developments, create more functional
indoor and outdoor community spaces, and improve infrastructure, utilities, and general living conditions
in the units. The physical changes planned vary for each development. The Lockwood Gardens and
Foothill Boulevard descriptions below offer examples of these planned physical changes to apartments
and public spaces in five of the six HOPE VI developments. Coliseum Gardens, having been renovated
in the 1980s, is not slated for apartment improvements.

Neighborhood shopping districts in Fruitvale and Central East Oakland will have more viable businesses
and a more aesthetically pleasing and functional design, due in part to the facade improvement work and
other physical renovations carried out by HOPE VI work crews.

The Learning Center established through HOPE VI should still be in operation with other funding,
providing a facility for cooperation among educational institutions, business organizations, and labor
unions. The Center should be a site for apprenticeships, skills training, and entrepreneurship support.
The community work crews for youth started by HOPE VI should have found other sources of support
to continue improving the physical environment of the housing developments and surrounding
neighborhoods.

HOPE VI activities should have contributed to a reduction in crime and violence in and around OHA
properties, including both street crime and domestic violence. The HOPE VI activities should have
contributed to a measurable reduction in gang activity and the involvement of OHA resident youth in
gangs and in substance abuse.

Job training
Small business/self-employment incubation
Capital for business expansion
Technical assistance and training
Facade improvement for neighborhood shopping districts

Establishment of learning centers
Young adult work crews (training for construction and landscaping)
Youth services and community activities

HOPE VI programs will have contributed to the start-up of a number of small neighborhood businesses
which are still in operation. HOPE VI will have had a measurable impact on the physical conditions of
neighboring private sector housing, through rehabilitation and ownership programs. A measurable
amount of new small business activity, especially in construction, maintenance and rehabilitation, will
be conducted by OHA residents as a result of incentives and training provided by HOPE VI.
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Specific improvements for each of the sites as described in Exhibit 3:

Lockwood Gardens:

Coliseum Gardens:"

Scattered sites:

" Site recently underwent major renovations.

4.3 Major Goals: Ten Years Out
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Foothill Blvd, also has physical improvements planned. Through HOPE VI, OHA will add: an eight
foot high perimeter fence, a card access security system with voice intercom, site lighting, green open
space, and landscaping. The OHA also plans to reconfigure the building for visual access to the site.
There are three important reasons behind these changes: (1) the new design will enhance privacy and
supervision of children; (2) the elimination of spaces for loitering, particularly spaces unobservable from
the street, will improve safety; and (3) the new design’s more "market rate" appearance will benefit both
tenants and neighborhood residents. The OHA applied to HUD in 1995 for an amendment to their plan
to proceed with demolition and reconstruction rather than moving of several of the buildings which were
to be reconfigured on the sites, including Foothill Blvd. The total number of units and the eventual
outcome would remain the same, only the construction techniques would change from the proposal.

Exhibit 3
Planned Physical Improvements

Renovations to all units
Renovations to common areas
Fire safety
Disability access
Repainting
Improved lighting
Rebuilt parking lots, sidewalks
Security doors and windows
Improved drainage, irrigation and landscaping

Construction of Training Center
Resident designed improvements

Restructuring and redesign for increased security
Renovations and improvements to individual units

Physical changes will require the temporary relocation of some residents. Tenants who must be relocated
off-site will have the option to return contingent on the assumption that they still qualify.

Ten-year objectives are important but more problematic for evaluation given the long period of time and
intervening factors. Given that the grant period is three years, the influence of certain grant-funded
specific activities cannot be expected to continue for seven years after. The key to ten-year outcomes is
whether activities started under HOPE VI have become an integral part of the OHA culture and
operations and the surrounding neighborhoods, in which case it would be more possible to attribute ten-
year neighborhood changes partly to them. Again, the following formulations were drafted by the
evaluation team and reviewed by OHA staff in early 1995.
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Bring About Cultural Change(1)

Support and Facilitate Neighborhood Organizing(2)

(3)

Provide New Education and Employment Training(4)

Support Local Economic Development(5)
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The Five-Year Objectives still pertain, only more aspects of empowerment should be
institutionalized, rather than dependent upon outside grants. Community service organized and managed
largely by residents should be fully institutionalized in OHA developments. Southeast Asians should have
their own community-based organization to assist residents. New immigrant groups should have fewer
problems than the Southeast Asians had in the early 1990s. Intergroup relations should be measurably
improved and this improvement should be sustained through education programs from elementary school
upward.

OHA scattered sites should not be measurably different from their surrounding neighborhoods
in terms of public safety, cleanliness, or other community problems, and neighbors from OHA and
private sector housing should be well integrated in community organizations.

Expand and Enhance Public Safety and Social Services (concerned with substance abuse,
violence prevention and other safety-related factors of family and community life)

Incidence rates of substance abuse problems for OHA residents should be lower than before
HOPE VI. Access to treatment should be measurably higher. Crime rates should be measurably lower,
and long-time residents should be queried as to the reasons for these changes.

Residents should be hired and be running businesses concerned with the physical upkeep of OHA
properties, in larger numbers each year. The number of small businesses operated by OHA residents
should have grown every year.

44 Based on the description in Oakland Renewal and Empowerment Project: A HOPE VI Program, Community
and Supportive Services: Program Implementation Plan," Oakland Housing Authority, January 10, 1995. This
document also contains more detailed descriptions of the projects.

Conditions in the neighborhood shopping districts adjacent to the HOPE VI districts should have
continued to improve. However, if there is no direct connection between HOPE VI and these shopping
districts after the third year, it would be unrealistic to think of their condition after ten years being
directly affected by HOPE VI.

4.4, 4.6, 4.7 Details of Resident/Community Services/Economic Development Plan44

The heavy emphasis on resident and community services and economic development components is
perhaps what most distinguishes Oakland’s approach to HOPE VI. These services are clearly interrelated

The key issue here is also institutionalization of new programs, leading to greater educational
attainment and employment. A measurably greater proportion of young people resident in the OHA
developments will be enrolled in education or training programs. These programs, started by HOPE VI
or funded by them for a considerable time, should be continuing to serve OHA residents and have
acceptable levels of graduation, placement and retention.
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Every three months, East Bay Community Recovery Program and Asian Community
Mental Health (ACMH) community organizers will conduct door-to-door outreach to
every unit in the Coliseum and Lockwood Gardens resulting in the enrollment of a
minimum of 20 percent of the residents as voting and participant Resident Members.

Fruitvale Community Collaborative, in collaboration with ACMH, will conduct door-to-
door outreach first to every home within a two block radius of each targeted site; next,
as the Fruitvale sites are re-tenanted, each resident will be contacted within one week of
moving into the development, and every three months thereafter, resulting in the
enrollment of a minimum of 20 percent of the residents as voting and participant Resident
Members.

Coliseum Gardens will have a recognized Resident Council by June 1995; Lockwood
Gardens will have a recognized Resident Council by September 1995; the Fruitvale sites
will have joint Resident Councils within three months after the completion of the re
tenanting of the last site. Each of these Councils will have an associated Youth Council.
[NOTE: Council elections took place in February 1995, with very high turnout, and
residents have been involved in training for their roles in project design and review.]

By June 1995, a Resident Task Force will be established to meet monthly to develop and
monitor the HOPE VI project. [NOTE: Residents attended a HOPE VI training
conference put on by the Corporation in June in San Francisco. This included a
workshop on evaluation. According to an Oakland HOPE VI staff member, the residents
appreciated getting a sense of comparison from across the Bay and across the country,
and expressed relief that their problems of communication with the Authority were not
as serious as those in San Francisco or some other cities.]

Even if the funds for paying young people’s salaries or stipends will not be available as expected, the
HOPE VI staff is committed to keeping as much youth involvement in community-building activities on

but can be broken down into four major categories: mobilizing and organizing tenants; developing a
program focusing on youth-driven community services; linking resident organizing with planning physical
changes; and linking community service to the physical improvements. $5.1 million dollars is budgeted
for this plan over three years. Below is a more detailed description of each of these major strategies and
their time table for implementation, drawn largely from the plan approved by the Corporation for
National and Community Service in February 1995. The dates listed here will have to be extended
several months into the future due to the later than scheduled start, but the new calendar has not yet been
set. Work plans with new schedules are expected to be complete by early September 1995.

(2) The second broad program component was to develop It Starts Now as an integrated continuum
of youth-driven community service programs that cultivate a tradition of community volunteerism while
providing valuable educational, vocational, cultural and social lessons. As of August 1995 this
component has been greatly reduced and must be reformulated to respond to the loss of expected
matching job training funds and the lack of capacity in some of the community-based organizations. The
community service plan as approved by the Corporation included It Starts Now, and it is not yet clear
the extent to which changes in the formal plan might be necessary. A description of the new activities
has not yet been written, and the HOPE VI staff are consulting with each of the participating agencies
as of this writing, to redesign their work.

(1) Create a coordinating infrastructure mobilizing the residents of the target sites in pursuit of a
broad range of community development objectives defined by the residents themselves.
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and off OHA sites as possible. The young people might conduct door-to-door canvassing, or educational
projects which include environmental clean-up tasks, or short-term, unpaid job shadowing with local
employers, for example. Also, there are possibilities that training funds will be secured from other
federal or foundation sources to replace the lost JTPA funding. (A grant to the Office of Juvenile Justice
and Delinquency Prevention for exactly this purpose was submitted in August 1995 by the City.)

Utilize both the proposed physical improvements and the community service component to
stimulate a comprehensive, resident-driven community development plan.

Annually, four Coliseum-Lockwood Gardens residents will be trained to become Resident
Managers of other OHA housing developments.

By December 31, 1995, OHA will hire a Resident Manager for the Coliseum-Lockwood
Gardens to serve as both an on-site Manager and a Resident Manager Trainer.

By September 1995, 24 residents from the Target Areas will be enrolled in East Bay
Conservation Corps work crews to work on ORE renovations, OHA maintenance and
improvement projects, and the Spanish Speaking Unity Council’s Facade Renovation
Projects.

By June 30, 1996, a Learning Center and adult education classes will be established in
the Coliseum Gardens Vocation Training Center that will serve a minimum of 100 OHA
residents annually.

By the end of the third project year, the Task Force will utilize Technical Assistance for
the East Bay Small Business Development Corporation and the Women’s Initiative in Self
Employment and funding from the Revolving Loan Fund to develop business plans for
the expansion and/or creation of a minimum of 25 small businesses or self-employment
businesses resulting in the employment of 50 residents of the Target Areas.

By June 30, 1996, a Business and Housing Development Committee of the ORE will be
established with representatives from both the Resident Task Force and members of the
ORE Advisory Council. The Task Force will develop a written plan for collaboration
and cooperation among representatives of labor, business, and the Resident Councils to
develop the surrounding community.

By December 31, 1995, a Resident Council Task Force for Housing and Business
Development will be established. The Task Force will be responsible for conducting a
Community Needs Assessment to obtain resident perspectives on the development needs
of the community.

By December 31, 1995, Resident Councils and Youth Resident Councils will begin
planning the expenditure of their Resident Designated Funds set-aside in the ORE.
Projects to be identified and planned during the second project year and implemented by
the end of the third project year.

(4) Link the various components of the Community Service-Supportive Service continuum to both
the proposed physical improvements and the fundamental changes in management practices within the
Target Areas.
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Management changes also aim at reducing vacancies in Lockwood and Coliseum. To prevent vandalism
and illegal activities often associated with vacant units, the OH A has a two-pronged approach. First
Lockwood and Coliseum Gardens’ vacant units will have high priority for rehabilitation to reduce the

By December 31, 1996, utilizing East Bay Conservation Corps and East Bay Small
Business Development Corporation technical assistance, establish a minimum of four
resident-staffed micro-businesses performing contracts with the OHA.

By the end of the second project year, utilizing technical assistance from the Women’s
Initiative in Self-Employment and East Bay Small Business Development Corporation,
a minimum of four resident-staffed micro-businesses will be established.

By June 30, 1996, incorporation will be completed of Lockwood and Coliseum Gardens
Resident Councils as independent 501(c)(3) non-profit organizations, capable of
employing residents and developing micro-businesses operated with residents as
employees.

Resident participation will be solicited and considered to determine tenant selection and placement
at certain sites. This will establish a foundation of ownership and responsibility among the tenant
population and afford the Authority with the opportunity to build communities that are managed
via mutual cooperation between the Authority and the residents it serves. Each site will have
nuances that may require individual and detailed selection to meet the goal of a cohesive viable
community. This will be evaluated on a site by site basis.45

The management plan for addressing the distress in these developments is to provide tools, incentives,
and a clear path for change and relies on three key changes: (1) screening; (2) vacancies; and (3)
evictions. The OHA procedures for screening potential HOPE VI tenants is described by the Authority
as follows:

Critical to the success of the HOPE VI program is a tenant selection policy which will include
a selection priority for applicants who have family characteristics that would be conducive to the
enhancement of the overall community. Currently applicants are selected for placement according
to their position and preference on the Eligibility waiting list. Applicants from this group are
screened via a process that requires them to provide the Authority with documentation regarding
residency and character. In an effort to address complex housing and social issues that impact
lower income families in the target areas outlined in the HOPE VI grant, the OHA tenant
selection plan will be flexible and incorporate techniques to identify potential residents who have
the best opportunity to succeed within the structure of the new communities. Specific
characteristics may include but are not limited to family composition, ethnicity, economic status
and/or suitability.

By June 30, 1996, construction will be completed of both a Community Center in
Lockwood Gardens and Community Training Center on Coliseum Gardens in which a
wide range of training and social service programs can operate and from which
community service and Resident Council initiatives can be coordinated.

45 Harold Davis, Executive Director, letter to Victor Rubin, August 23, 1995.
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Progress on Plan Implementation5.0

47 Ibid.
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A third management-related change pertains to eviction interception. The OHA’s previous policy was
to be aggressive with residents involved in the use of distribution of illegal substances. Under HOPE VI,
management will encourage residents to avoid eviction by seeking treatment through the East Bay
Community Recovery Project.47

In addition to the above management-related plans, Foothill Blvd, expects to provide an apartment for
an on-site manager with the intention that maintenance and repair problems are solved more efficiently.

amount of time of vacancies. Second, the Site Manager for Lockwood and Coliseum Gardens will have
"rental of vacant units" at the top of her list of priorities.44

As noted above, there was a two-year period of inactivity for the community-based service providers
between the time they were signed up and when they were scheduled to begin work. Periodically, alerts
of impending contract negotiations would be sent out, only to be delayed by the slowness of the federal
approval process. One executive director of a participating agency came to jokingly refer to the program
as "Nope Six" due to the drawn-out time frame and false alarms. Many agency leaders said that this
wreaked havoc with their internal personnel planning and budgeting, since their HOPE VI contracts were
scheduled to pay for portions of various personnel, and needed to carefully mesh with other funding
sources. Those that had planned on it for the last two fiscal years had to scramble to fill those gaps.

44 ORE/HOPE VI Proposal, 37-39.

Another consequence of the delay was that some agencies hesitated to use HOPE VI as match or leverage
for other grant and contract funds. Two agencies which had been identified as likely recipients of JTPA
Summer Youth funds were supposed to apply those funds to the wages of It Starts Now participants, with
HOPE VI paying all the other program costs. When they made their 1995 applications to the Oakland
Private Industry Council, however, they did not mention HOPE VI, and were not awarded slots
specifically for it. One of the two agencies received no job slots for any purpose because their
application was rated very low—another unforeseen barrier to full implementation of HOPE VL The
unavailability of 1995 JTPA funds has necessitated a scaling back of the employment possibilities for
young people performing community service through It Starts Now.

There was also a certain amount of uncertainty and confusion as to the precise meaning of community
service" and "supportive service" in the context of HOPE VI and the mandate of the Corporation for
National and Community Service (CNCS). It was difficult for some providers to reach a shared
understanding with the CNCS as to its definitions of volunteerism, activism, and paid work. The
community groups wanted to be sensitive to the interests of many residents in obtaining paid employment
on project-related activities, a position consistent with their own usual practices. As it turns out, most
of the "community services" are being carried out in the context of broader economic development and
supportive services HOPE VI contracts, rather than as a separate component. For example, a youth may
work on a neighborhood graffiti-busters or commercial facade improvement team, but will also receive
remedial education and career counseling.

In the Spring and Summer of 1995, the HOPE VI staff stepped up the level of discussion and negotiation
with each agency, redesigning the work from what had been in the February 1995 Community and
Supportive Service Plan as necessary. As of the writing of this report in September, most of the contracts
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Formation and effective functioning of a management team.

Timely well-documented execution of billing and payments.

Establish effective linkages with pre-existing supportive services in the developments.

Resident and Conununity Involvement in Implementation
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These still stand as good measurements of implementation during the program year which started in the
Summer of 1995. They will be the starting points for the documentation of progress under the local
evaluation to be conducted by the University-Oakland Metropolitan Forum under contract to the OHA.

As is evident from the description of the Community and Resident Services section above, resident and
community involvement is integral to the implementation of the service and some of the physical
components of the HOPE VI project.

In 1991 the OHA invited Lockwood, Coliseum and community residents to a series of meetings to discuss
the needs and possible solutions for the elimination drugs in preparation for the 1991 Public Housing
Drug Elimination Program grant proposal. Although the grant proposal was not funded, the information

Establishment of clear lines of communication among all participants in the project,
including feedback from residents and service providers to management and the use of
local evaluation.

Formation and program start-up for the It Starts Now youth development consortium
among six organizations, as specified in the proposal.

Design and implementation of a community service plan with resident council and other
tenant organization and individuals.

Timely submission of all initial plan components to HUD and the Corporation for
National Service.

Changes such as these during the baseline period suggest that implementation will be a critical and
complex process during the first year. In October 1994 we proposed a number of aspects of
implementation to be measured during the next ten months:

Timely drafting and execution of all HOPE VI contracts with community-based
organizations, architects, construction companies, etc. Contracts should include
performance standards, and other items as discussed below.

are signed, and the drafting of final work plans is nearly complete. Despite the delay and reduction of
the biggest interagency collaboration (It Starts Now), the agencies are still being strongly encouraged to
cooperate with each other, with most of the specific mechanisms for this yet to be determined.

Of the original set of organizations in the proposal, two (the Narcotics Education League and the East
Bay Asian Local Development Corporation) have dropped out, and one other, the Fruitvale Community
Collaborative, has asked to restrict its work to the area around just one site—the Foothill Boulevard
building—rather than all four of the scattered-sites as proposed. The Boys and Girls Club, which already
works in Lockwood and Coliseum, was added to the partnership, and the role of the East Oakland Youth
Development Center—the agency which did not get the expected JTPA funding—is being changed.
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Progress on Physical Plan5.1

Progress on Management/Security Plan5.2

5.3 Progress on Resident Services

[This topic was discussed thoroughly in Sections 5.0 above.]

Progress on Community Services5.4

[This topic was discussed thoroughly in Sections 5.0 above.]
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n

According to the HOPE VI Grant Proposal, resident involvement in the implementation of the renovations
will be coordinated by the Resident Coordinator who will meet weekly with both the OHA Renovation
Project Managers and the City of Oakland’s Community Service Project Coordinators. In recent site
meetings with architects and OHA staff, residents at Lockwood and Coliseum have recommended changes
which have been adopted for the design of public spaces in Lockwood, especially concerning storage and
garbage collection areas.

from these meetings has been used to shape the development of subsequent programs as well as the HOPE
VI process itself.

Architectural work is underway for all projects, and relocation has begun at two of the sites as of mid
September. According to the OHA project director, this component is basically on schedule. Final
approval for the change in demolition and construction at the several of the sites, described above, has
not yet been given.

No evidence on this point specific to HOPE VI is known to us yet, but the Lockwood and Coliseum
Gardens developments are already involved in a complex array of related security enhancement projects.
These were described in Section 2.5. In this case, and at this very early stage of HOPE VI
implementation, it is not always feasible to sort out the contributions of a number of interconnected grants
and management or resident initiatives serving Lockwood and Coliseum Gardens.

The completion of the Resident Satisfaction Survey for this report was another extension of resident
voices. The evaluators contracted with the Oakland Community Partnership, a local nonprofit
organization which was involved with the recent extensive Empowerment Zone strategic planning process.
Six community residents who had worked on the Empowerment Zone application administered the
Resident Satisfaction Survey in Lockwood and Coliseum Gardens. (The survey methodology is described
in the final section of this report: "Methodological Notes and Acknowledgements" followed by several
tables of findings.)

The scope of the Council’s purview will be steadily expanded over the three years of the ORE. Resident
input will include: resident membership on the ORE Advisory Council and the Revolving Loan Fund;
Resident Council Authority to allocate Resident Designated Improvement Funds; and the eventual
development of the Resident Council into an independent non-profit organization.48

48 ORE/HOPE VI Proposal, 73-74.
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Long Term Impact Measures6.0

Physical and Management6.1

Resident and Community Changes6.2 & 6.3
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Measurement of long-term resident and community changes is difficult. Special attention will have to
be paid to the fact that other organizations that will affect housing residents already exist and do work
in Central East Oakland and Fruitvale. It is also important to be aware of whether HOPE VI funded
efforts are complementing, expanding or substituting existing efforts toward community, resident and
economic development. Evaluators must also recognize that HOPE VI plans to effect change with respect
to both people and place. This means that merely collecting data on people who remain living in HOPE
VI sites tells an incomplete story. Where possible, evaluators will try to also track residents who have
left the public housing system.

50 The HOPE VI project coordinator is Ralph Carey, Director of Housing Management for the OHA. Colin
Lacon, deputy director of the Mayor’s Office of Drugs and Crime, is under contract to the OHA to administer the
community and supportive services and resident empowerment components on a day-to-day basis, reporting to
Sharon Brown, OHA Director of Community Services. Lacon (and when necessary Carey) will review the
performance reports and invoices of the contractors, and will meet regularly with the Forum evaluation team to
review implementation of the project. RDA staff will also stay involved beyond the start-up phase.

The local evaluation team will work closely with the OHA HOPE VI management team to create an
information system based partly on the regular reporting by the contracting agencies.50 Evaluators will
also attend meetings of the participating community-based agencies with residents, and will conduct semi
structured interviews with their key staff and leaders concerning consortium processes, their specific grant
activities, and the changes in the neighborhoods. We anticipate providing periodic feedback to the entire
team of organizations, including resident groups.

Measuring the impact of the physical and changes is more complex of course. Residents will be surveyed
periodically, and the resident meetings will include opportunities for feedback on physical and design
changes. The staff of OHA will be available for interviews as necessary and will provide access to
documents concerning the physical conditions of the developments and the rehabilitation plans.49

49 They have collaborated in the completion of the Abt Associates Baseline Data Form items concerning the
housing developments, and might be persuaded to update the forms after several years for a point of comparison.

Information with which to measure physical and management changes will come from reviewing the
routine documentation of OHA rehabilitation activities; site visits and contact with HOPE VI management
teams and resident participants; and local press coverage. The specifications for the physical
rehabilitation are very detailed and have not changed substantially over the last year, it should be easy
for observers to determine whether the work was done as proposed and on schedule.

In our research design we summarized the sources from which data could be collected during the baseline
year, many of which would be continued in the following three years as we embarked on a local
evaluation. Even though neither the implementation nor the local evaluation started as soon as had been
anticipated, the sources remain just as relevant to the assessment of long term change. Therefore, we
have modified that section of our research design below to reflect the events of the last eight months.
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Reporting System with Contracted Agencies

In late 1994 we wrote:

7.0 Conclusions

Potential for Successful Implementation7.1

HOPE
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The evaluators and the HOPE VI Community Services representative are approaching the
reporting procedures for the participating agencies carefully for a number of reasons:
to convey to all parties the seriousness with which OHA, HUD and Corporation for
National Service view the successful completion of the project; to establish the processes
for time-critical flows of information in return for timely payment to contractors; to
engage the individual contractors to think through the implications of their proposed
work, particularly the relationships among their agencies and the OHA; and to create a
solid and consistent information base for management and evaluation.

In late 1994 the RDA consultants started to develop a detailed "implementation manual" for the
community-based organizations but the OHA staff stopped this in mid-production in favor of a simpler
approach. The HOPE VI services coordinator is currently meeting with staff of each organization to
develop specific objectives, units of service, and measurements of outcomes for monthly and quarterly
reports. The activities of the contracting agencies include both community services and supportive
services. This process of meetings with contractors is intended to create a common, shared understanding
of OHA procedures for billing, payment, and monitoring. Each contractor will work with OHA and the
evaluators to create several documents which will provide benchmarks and measurements of progress
useful to the local evaluation as well as to OHA management.

The high degree of structure appears to be necessary given that the HOPE VI grant
proposal was written 18 months ago, did not contain this kind of rigor and specificity,
and involved many individuals at the agencies who are different from the ones now
responsible.

This hopeful tone regarding the value of good information and clear objectives is still in evidence in the
local project. In January, OHA staff members reviewed and approved a set of five and ten year outcomes
statements which the Forum compiled as part of the Research Design for this case study. The slow pace
of implementation has meant that the OHA staff, residents, and RDA consultants have not yet had the
opportunity to update or alter these preliminary statements of five- and ten-year outcomes. Nor have
OHA staff, residents or agency staff been available to work with us to make the measurements of these
outcomes more operational. This review process will take place after our National Baseline case study
report has been completed. These descriptions of five and ten year outcomes, and the measures by which
they could be assessed, were printed in their entirety in Section 4.2 and 4.3.

VI in Oakland is getting underway in earnest just as this report is being completed. It is a
complex and multi-faceted partnership, including many groups who will be working together for the first
time. An unintended consequence of the delay in start-up has been that the managers have had more time
to develop a strategy for coordinating the diverse partners, to go beyond the rudimentary level of detail
worked out for the original proposal. As the implementation period begins, several dynamics of the
projects are emerging:
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So far, HOPE VI does not appear to be as much a working collaborative of organizations as was
proposed in the application. It could be currently described as a collection of agencies which have
contracts with a central lead organization, and which will develop task-specific working relationships as
the need arises. Interestingly, many of these organizations are working in other, more collaborative
arrangements at the same time in the same neighborhoods.

These guidelines are an outgrowth of federal laws regarding public housing, as well as the local OHA
concern for ensuring that OHA residents are targeted for attention. A question remains, however, as to
whether this may at times diverge from the broader objectives of HOPE VI to organize in the
neighborhoods surrounding the OHA buildings. It is too early to determine, for example, which HOPE
Vi-funded community and supportive services the contracted "neighborhood organizers" will promote to
private sector residents, for example, or the extent to which HOPE VI funds will be spent on the physical
improvement of non-OHA property. It Starts Now was fundamentally concerned with using youth to
improve the physical conditions of the surrounding neighborhood, and the project coordinator hopes to
maintain at least some of that focus, even with diminished resources. Also, the East Bay Asian Local
Development Corporation (EBALDC), whose HOPE VI role was entirely off-site, has withdrawn from
the grant. EBALDC was to have made a community meeting room available in a housing development
located between Lockwood and three of the scattered sites. The relationship of HOPE VI to surrounding
neighborhoods will be discussed by the OHA staff with the each of the contractors as their final work
plans are produced.

Priority to OHA Residents Contrasted with the Goal of Broader Neighborhood Organizing
and Improvement

The OHA is placing great emphasis on service to its residents through HOPE VI. Contracting agencies
will be required to give highest priority for services to legal residents of HOPE VI developments; second
priority to other OHA residents; and third priority to other qualified neighborhood residents. There are
no services officially intended for "ghost" family members not on the leases. Contractors are being
encouraged, whenever possible, to find ways to serve persons who do not qualify strictly under HOPE
VI by using their other, less targeted funds. Contractors are also asked to abide by the same federal rules
which call for priority to qualified residents of the target development in hiring for positions funded
through HOPE VI.

The Housing Authority is responsible for policy direction and overall management for HOPE VI. The
Mayor’s Office contributes a staff member, under contract to the OHA, for day-to-day coordination of
the project. This is an interesting change from the usual role of the Mayor’s Office found in Oakland’s
system of government. Typically, the Mayor provides the policy direction and/or mobilizes the
community, and the staff in City departments or contracting agencies are then the day-to-day
implementors and coordinators. (Since the OHA is independent, it does not come under the purview of
the Mayor or the City Manager.) The uncommon arrangement appears to be working smoothly, and it
has the benefit of tying HOPE VI more closely to the other safety and neighborhood revitalization
strategies of the City.

(1) Management and Decision-making Processes

The Housing Authority was strongly encouraged by the Mayor’s Office to apply for HOPE VI funds
using an approach that reflected the kinds of inter-agency collaboration and grass-roots strategies for
community safety increasingly common in Oakland. Many of the steps taken at Lockwood Gardens to
improve safety or provide on-site services were the building blocks for this approach, and had also been
joint OHA/Mayor’s Office efforts.
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Multi-agency Projects vs. Individual Agency Services(3)
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In conclusion, as a result of HOPE VI the Oakland Housing Authority has begun to develop new
partnerships with many community-based agencies and to create new avenues for resident involvement
in decision-making. While the operational reality is somewhat less revolutionary than the most ambitious
elements of the original HOPE VI proposal, it still represents a major advance for the Authority, and is
consistent with the general enthusiasm in Oakland for collaborative approaches to neighborhood
revitalization and family services. The next several years should yield many insights into the
effectiveness of this approach.

The reduction in scope of It Starts Now reduces the amount of HOPE VI activity which will be conducted
via a complex network of agencies, as had been suggested in the original proposal and community service
plan. More of the work will likely be done separately by each agency, or in smaller combinations. It
is too soon to tell what the new configuration of services or inter-agency relationships will be. The
collaborations which emerge might actually be stronger and more organic than the prescribed partnerships
that would have been mandated for It Starts Now.
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The evaluators would like to thank the staff members of the Oakland Housing Authority, under the direction of
Executive Director Harold Davis, for their extensive and very helpful assistance in gathering information for the
Baseline Data Form, their careful review of the second draft, and other aspects of this project. In particular, Ralph
Carey, Colin Lacon, Sharon Brown, Lee Ann Farner, and Sr. Marie de Porres Taylor were extremely generous
with their time, advice and records. Similarly, staff members of City of Oakland agencies including Police,
Housing and Neighborhood Development, Planning and Building, and the Offices of the Mayor and the City
Manager were all very helpful in compiling the neighborhood contextual data.

This case study was researched and written by the staff of the University-Oakland Metropolitan Forum, a multi
campus partnership based at the Institute of Urban and Regional Development of the University of California at
Berkeley. Victor Rubin, Ph.D. is the project director. Amy Sananman, who completed a Masters in Public Policy
at UC Berkeley in May 1995, was the principal researcher and co-author of the first draft of the report. James
Tharp was the data manager. Professor Judith Innes, director of IURD, is the Principal Investigator for this and
other projects of the Forum.

The report was written according to the specifications of the Abt Associates research design for the National
Baseline Study of HOPE VI, being conducted for the Department of Housing and Urban Development. The design
for the local research was reviewed by OHA staff as well as by Abt and HUD staff. Other related products from
this project include a Baseline Data Form on each of the six developments, a Windshield Survey of developments
and surrounding neighborhoods, and a Resident Survey.

In general, interviewers reported back a mostly positive interest in completing the survey on the part of residents.
However, they also reported the residents’ concern that the results really be used to make a difference in their
housing conditions. Many respondents told interviewers informally about other issues, or discussed them in other
ways than those called for by the structured questionnaire. Housing Authority staff expressed some concern that
residents of Coliseum and Lockwood Gardens were being surveyed for a large number of different projects over
a small period of time, and that some residents may not have been aware of the different purposes of this and other
surveys. The evaluation team will present the complete findings to resident groups in the Fall of 1995.

The Resident Survey designed by Abt Associates for use in all case study cities was administered by the Oakland
Community Partnership under the direction of Charles Martin, Ph.D., the Partnership’s director of research and
evaluation. Six persons who had experience with a recent peer interviewing process for Oakland’s Empowerment
Zone Strategic Planning Process were trained in the administration of this instrument. They conducted interviews
at Lockwood Gardens and Coliseum Gardens, contacting every unit and completing 107 and 63 cases respectively,
response rates of 29 and 35 percent. Interviewees were contacted at their apartments door-to-door, using a
canvassing strategy which covered all parts of each development. The questionnaire was administered by the
interviewers, with family members translating for heads of households in some cases. Ninety percent of the
interviews took place in the late afternoon or early evening, and most took about one hour to complete.

The ethnic distribution of the survey respondents was very similar to official data, with Lockwood Gardens
respondents being 83 percent African-American, 15 percent Asian and two percent white, while Coliseum Gardens
respondents were 68 percent African-American, 24 percent Asian and 7 percent white. It should be noted that the
Asian population includes persons from a wide number of countries of origin and languages, including not only
Southeast Asia but a number of Pacific islands, and no claim is made for statistical representativeness at that level
of specificity. Although there may have been some lesser participation among residents who spoke little English,
the overall numbers confirm that Asian families were proportionally represented.
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The use of professional translators was one of a number of detailed steps in survey administration that were
precluded by budget and schedule limitations. We appreciate the efforts of Dr. Martin and the interviewers (James
Lockett, Jesse Mills, Carolyn Wideman, Reginald Smith, Thadeus Washington, and Edward Bennett) in conducting
a complex survey quickly and effectively under challenging circumstances.
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Executive Summary

San Antonio - iii

Some aspects of the plan were put into effect almost simultaneously with the signing of the HOPE VI
grant agreement in September 1994. Particularly in the areas of site-management, resident relations, and
crime and disorder, HOPE VI has already made a significant difference. The implementation process
has been slowed, however, by unresolved questions between the housing authority’s proposal and final
approval by The Department of Housing and Urban Development (HUD), and the Corporation for
National and Community Service (CNCS). These questions include specific commitments by the city,
private developers, financial institutions, and social service providers, as well as definitive plans for
community service.

In spite of the delays, key elements of the plan are falling into place, and the potential for change is good.
Success with this sizable endeavor, however, depends upon the long-term diligence and commitment by
all parties to the initial agreement, including HUD, SAHA, Spring View residents, social service
providers, educational institutions, neighborhood residents, the city, private developers and banks.

The San Antonio HOPE VI site included in this study, Spring View Apartments, is located on the
predominantly African-American East Side adjoining the central city. The neighborhood was once a
flourishing community of rich farmland, modest to substantial homes, and thriving businesses. Today
the farms are gone, most businesses have closed or gone elsewhere, and although some substantial and
well-kept homes remain, the majority of the property within the one-to-two mile radius of this site is
substandard or abandoned. The incidence of crime in the area is among the highest in the city. Housing
values, income values, and employment are among the lowest. Even the schools serving area residents
are troubled.

The San Antonio Housing Authority’s (SAHA) HOPE VI plan calls for demolishing Spring View, as well
as much of the abandoned property in the immediate area, and bringing economic revitalization to the
entire neighborhood through a cooperative effort with the City of San Antonio and private developers.
It is fairly clear that Spring View residents, the city, social service providers, educators, and private
development interests were included in the planning process. It also appears that there is support among
those players, as well as neighborhood residents who have been involved, for the plan’s goals. At least
an initial commitment is there from each of these groups to fulfill their part in making the goals a reality.
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Background: San Antonio, The East Side and Spring View Apartments

San Antonio - 1

J

Editor’s Note: In general, this case study should be seen as a baseline through May 1995. A number
of events have occurred at the site since that time, some of which are included as footnotes. A future
report will capture changes and events that have occurred since that time.

One of the nation’s oldest cities, San Antonio is rich in history, as is the area surrounding one of San
Antonio’s HOPE VI sites, Spring View Apartments. When it was founded, the San Antonio community
was primarily agrarian and a major mission outpost of the Spanish church. When Spain became unable
to support the San Antonio missions, settlers near the mission requested that the unused land be
distributed among them, and the lands adjacent to the future site of Spring View Apartments were
distributed shortly thereafter.1

In a land of Spanish influence, how did the East Side become a primary settlement for African-
Americans? Interestingly, the sale of the Louisiana Purchase to the United States resulted in the
relocation of a number of settlers from the Louisiana territory to Spanish territory, where slavery was
not recognized. This led to an influx of freedom-seeking refugees into San Antonio. Among these
"immigrants" was a former slave who had purchased freedom for himself and his family, moving to San
Antonio in 1807. He acquired a substantial amount of property, including acreage in the eastern part of
what had been mission land, and what is now known as San Antonio’s East Side. By September of 1833,
he owned five or six houses and additional lots, where he grew sugar cane and cotton. Other freedom
seeking families followed. It was a good place for free blacks to prosper and to raise their families, and
remained so well into the first half of the 20th Century.

When the San Antonio Housing Authority (SAHA) built the public housing development Spring View
Apartmens in the area in the early 1950s, the neighborhood was still vibrant, with low-to-moderate
income families living, for the most part, in single-family homes. Most residents were employed;
children walked to their neighborhood schools and played in their parks; families attended churches to
which they had belonged for decades. Thus, it was still a good place for families to live and prosper.2

1 The city was founded in Spanish Territory in 1718 at a villa beside the San Antonio River, with church
missions to serve the villa’s residents, and to convert the Indians to Christianity. The first mission is known today
as The Alamo. From, Historic Assessment Study for the Proposed Downtown Park & Ride Site Development,
Prepared by Beaty Saunders Architects, Inc., and Consultants Ann Maria Pfeiffer, PastQuest, Shirley Boteler Mock,
Nov. 4, 1994.

Since that time, a combination of events moved the city’s "new growth" corridors to the north and
northwest. The population grew to more than one million, and the economy became reliant upon five
military bases, tourism, and health-sciences research. New businesses and residents followed the
north/northwest growth, and older businesses closed or relocated away from the East Side.3 By 1993,
Spring View and its neighborhood were in distress. Crime had increased to the point where residents
were afraid in their own homes at night, and feared going outside even more. Parks had become places
to avoid because of drug dealing and use. Adults were assaulted or shot walking to or from the grocery
store. Young people were killed or wounded in drive-by shootings. Dead bodies were dumped in Spring
View from crimes committed outside the development. It appeared that most of the crime in the

2 Interviews with lifelong neighborhood residents, January-June 1995.

3 Interview with city development official, May 1995.
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neighborhood and in Spring View was being committed by youths. As elsewhere in the nation, gangs
had become a way of life for many, and it seemed out-of-control young people were ruling the streets,
the neighborhood, and the housing development. The schools were desperate to keep neighborhood
young people in school. Truancy was rampant, dropout rates soared, and the schools themselves were
in danger of losing state accreditation.4

How to stop this became an urgent question, and several individuals took it upon themselves to address
the situation. Some went to the police department for answers, some to the schools, others went to their
friends and neighbors and formed groups. Among these groups was San Antonio Fights Back, an
organization created by a group of concerned individuals and organizations who had decided the chaos,
the lack of control, had gone far enough. Under that auspices, a group of East Side social service
providers and citizens, including some Spring View residents, formed Spring View Fights Back, and
began meeting with housing authority management, police, school officials, and their city council
representative.5 Resident interest in change, along with the physical conditions at Spring View and the
surrounding neighborhood, were primary reasons for selecting it as a site for redevelopment under the
HOPE VI program (see Exhibit 1).

As of May 5, 1995, SAHA owned and managed 4,858 apartments for families in 24 developments, 125
scattered-site homes for families, and 2,431 apartments for senior citizens in 30 developments. It also
managed 250 units in three housing developments built under the Section 8 New Construction program,
two housing developments with 208 units under the Section 202 program, and provided service to the
Section 8 existing program. In most developments, units are in one-story flats or two-story rowhouses.
Some elderly developments are in highrise buildings with elevators.

The SAHA was created in June, 1937 by a San Antonio city commission resolution adopted in response
to passage of the U.S. Housing Act of 1937.7 In the early years, resident rents were established based
on SAHA’s operating expenses and necessary operating reserves.8

The propulation in the conventional public housing program include 4,318 families, 2,214 elderly, 829
disabled, and 19 who are physically or mentally handicapped. Further resident demographics, using U.S.
Census Bureau definitions, show that 5,537 heads of household are Hispanic (5,533 White; 4 Black);
1,074 Non-Hispanic African-American; 6 Native American, and 17 Asian.6

7 The Act was designed to encourage communities to shelter low income families, create employment
opportunities and clear slums, problems plaguing the country from the Great Depression, and San Antonio welcomed
it as a means to help local families.

8 San Antonio Housing Authority 1989 Annual Report.

Interviews with Spring View residents, January-March 1995; San Antonio Police Department, February 1995,
local school officials, June 1995, San Antonio Express News, 11/15/93.

5 Interviews with Spring View residents, January-March 1995, city council representative, June 1995.

6 Data provided by SAHA on housing stock and management.
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The current SAHA Executive Director has led the agency since 1979. In many ways, he has been an
innovator in setting visions of what public housing should be, and in developing management systems to
make those visions work. In response to changes in attitudes toward public housing, including funding
sources, resident make-up, and physical integration into the neighboring community, SAHA has sought
ways to reduce expenses and to develop new roles in addressing housing needs independent of federal
funding by developing a series of non-profit corporations, established as separate legal entities."

Subsequent intentions for public housing and its residents changed over the years, which transformed the
way SAHA developed and administered public housing. These changes included redefining public
housing from ''low rent" to "low income,"to "very low income."9 According to a SAHA 1980-1989
decennial report, SAHA’s mission in the 1980’s was to provide decent, safe and sanitary housing to
people of very low income within a rigidly limited budget, largely comprised of rents, HUD operating
subsidies, and rehabilitation funds provided by HUD. SAHA receives no funds from the City of San
Antonio or the State of Texas, but does work in cooperative efforts with both to serve the low-income
population.10

Low income is defined as less than 80 percent of the median income for the area. Very low income is defined
as less than 50 percent of the area median income.

The existence of non-profit corporations is not unique among PHAs. However, SAHA is a leader in
developing entrepreneurial branches, and it has changed the ways housing authorities nationwide develop
and maintain affordable housing.12 The non-profit designation has allowed SAHA to purchase property
from the Resolution Trust Corporation for as little as $1, and receive tax relief from the state for that
purchase.13-14

The HUD San Antonio Field Office feels that these corporations are not without drawbacks for residents of
public housing, in that, because they are separate, non-profit corporations, SAHA is not accountable to HUD for
activities undertaken within their domain. According to the HUD Field Office, an audit conducted under the Pierce
administration by HUD s independent Office of Inspector General, cited possible conflicts of interest between
SAHA’s two efforts (public housing developed and maintained with HUD funding and housing developed outside
of HUD through the non-profit corporations), but no charges resulted from this concern. Interview with HUD Field
Office staff, June 1995.

11 The four non-profit corporations formed are:
The San Antonio Housing Development Corporation is a non-profit corporation formed to develop housing for
senior citizens and physically impaired individuals under the Section 8 New Construction program, with bonds to
finance these properties secured by rental assistance contracts with HUD, the real estate itself, and cash reserves;
The San Antonio Housing Finance Corporation issues tax exempt housing revenue bonds to finance construction,
acquisition and renovation of low-to-moderate income housing;
The San Antonio Housing Assistance Corporation was formed in 1981 to finance, organize and operate a garbage
collection service for SAHA;
The San Antonio Housing Authority Foundation, Inc. was incorporated as a 501(C)(3) non-profit corporation
for the purpose of raising, managing and disbursing funds for self-sufficiency and other upward mobility efforts for
public housing residents and Section 8 participants, and financially supported by corporate sponsorships.

12 Interview with HUD Field Office staff, June 1995.

14 Officials at SAHA, however, point out that they are accountable to the Boards of these non-profit
corporations. Comments from SAHA staff, July 1995.

10 SAHA, loc. cit..
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In addition to the Spring View site, SAHA has approval for a second HOPE VI grant. This revitalization
effort will take place at the Mirasol site on the city’s West Side.

All public housing and other housing managed by SAHA are grouped into 17 management entities, each
staffed with a housing manager, administrative personnel, and maintenance personnel. The housing
managers are primarily responsible for the intake of new applicants for housing, screening applicants,
renting units, collecting rent, recertifying families for continued occupancy, and daily maintenance. In
addition, they also handle all applications and recertifications for the Section 8 programs. Managers and
their staff receive periodic training from the National Association of Housing and Redevelopment
Officials and the San Antonio Apartment Association.

Authority-wide, vacancy rates were 3.9 percent in 1990, 2.5 percent in 1993, and 3.3 percent at the time
the HOPE VI grant agreement was signed in September of 1994. The authority does not track turn-down
rates, but the lack of affordable housing in the city would keep vacancy and turn-down rates low.
Average turnaround for a unit once it became vacant in 1994 was 22.6 days.13

According to local HUD officials, SAHA has experienced management problems over the years, and
some issues remain, in spite of changes in SAHA leadership. It is the HUD field office opinion that
SAHA housing projects continue to suffer from a poor resident-screening process, ineffective eviction
actions, and inadequate maintenance. The HUD Field Office charges that in spite of a "continual pouring
of millions of dollars into SAHA, SAHA continually comes up with shortfalls in procurement funds
(exhibiting at the least, an inability to spend funds wisely), and fails to maintain its units adequately (with
a suspicion that modernization money is used instead for operations)."16 These officials note that an
exception to these shortfalls in SAHA management is the public housing units developed and maintained
for the elderly. The senior citizen units have been managed quite well, and services to those tenants are
among the best in the city.17 The Housing Operations Division is responsible for managing two private,
non-profit, low income senior citizen housing developments of 208 units. All residents of these Section
202 developments receive Section 8 rental assistance from HUD.18

Twenty-four percent of SAHA units failed HUD’s Public Housing Management Assessment Program
(PHMAP) housing quality standards in 1993. However, 50 percent of Spring View units failed which
reflects a development experiencing more management problems than the authority as a whole.1’

16 Interview with HUD Field Office staff, June 1995.

15 Information provided by SAHA on operations and management.

18 Information provided by SAHA on operations and management

19 SAHA, loc. cit. HUD staff notes that PHMAP scores are based on information provided by PHAs, and
HUD does not have the staff or resources to confirm or contest this information. Interview with HUD Field Office
staff, June 1995.
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Resident Services1.4

20 SAHA, loc. cit.

21 San Antonio Housing Authority 1989 Annual Report, updated with staff interviews, 1995.
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Neighborhood Watch programs have been implemented at several developments (though not at Spring
View), and other similar programs (such as cell-phone patrol) have been tried as well. These programs
are coordinated with SAPD Crime Prevention Unit officers, who inform residents about crime prevention
techniques and reporting procedures.

The SAHA offers several resident services, including information and referral for substance abuse and
prevention, on-site day care at 15 developments, transportation for special events or needs, and resident
counseling at some sites on financial management, job readiness, and home ownership. The SAHA
coordinates and makes space available for other social services on-site, including Boys and Girls Clubs,
Head Start, GED classes, parenting classes, peer counseling, and sports. It has instituted an after-school
program in cooperation with the YWCA to provide tutoring and recreation. Senior Community Services
and SAHA provide social services, recreational activities, transportation for shopping, and other activities
to the elderly in SAHA developments. In addition, with the help of volunteer residents, SAHA serves
more than 70,000 meals annually to several senior citizen residents.21

The Family Self-Sufficiency Program (FSS) was established at SAHA in 1991 to help families assisted
by the public housing and Section 8 programs to achieve economic independence. Participants in this
program are guided by a case manager who conducts a needs assessment and then counsels residents on
which services they need to pursue to meet their individual goals of self-sufficiency. The individual sets
his or her own goals, and the FSS staff links the participant to the services needed to reach them. A
requirement of the program is that the goals must lead to an income that will be above entitlement levels
for welfare and public housing assistance. The individual or head of household signs a Contract of
Participation under which he or she, or the family, agree to follow the individualized plan. A contract
is terminated when family income rises above the entitlement level, after five years in the program, or

22 Ibid.

As part of the summer recreation program offered to public housing youth SAHA in cooperation with
the YWCA, sponsors Camp Flaming Arrow, a one-week summer camp experience for 40 children per
week from its family developments for nine weeks. Activities include horseback riding, canoeing,
swimming, archery, and arts and crafts.22

Crime, particularly increased substance abuse and gang-related activity resulting in theft, assault and
murder, has been an ever-increasing problem for public housing residents and management. Safety,
security, and law enforcement for public housing residents is primarily the responsibility of the city
through the San Antonio Police Department (SAPD) and other law enforcement agencies. The SAHA
funds a full-time security coordinator to monitor part-time personnel which include off-duty SAPD, Park
Rangers, and Texas Department of Public Safety officers. Some SAHA developments are also covered
by contracts with private security firms. The SAHA offers help to residents with marking their valuables
and providing necessary support materials for this.20
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2.1 Design Characteristics
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Resident employment and upward mobility is recognized by SAHA as a key incentive for self-sufficiency.
Prior to 1979, employment of public housing residents was not a high priority of management, and any
opportunity for advancement for those few who were hired was limited. Available records show that only
68 residents were hired during the 1960s and 1970s. In contrast, 301 residents were hired during the
1980s. Positions held range from entry level job classes of clerk-typist and maintenance helper to housing
manager and maintenance supervisor, with annual salaries ranging from $10,971 to $32,483. Once hired,
residents are enrolled in on-the-job training at a local community college or a federally-assisted training
program. Residents are encouraged to further enhance their knowledge and skills by enrolling in a local
college or university through SAHA’s tuition reimbursement program.24

The closure of Kelly Air Force Base, which is on the Base Closure and Realignment Commission’s most
recent closure list, may have city-wide ramifications for those seeking affordable housing, and will
increase competition for an already scarce resource.26

The SAHA’s major current challenge is to provide safe, comfortable, and affordable housing to the
community’s low-income residents. The scarcity of affordable housing in San Antonio for those on low
incomes has reached a critical stage. According to a study done for HUD, more than 22,000 people were
on the San Antonio Housing Authority’s waiting list for subsidized housing in 1992. More than two-
thirds of San Antonio’s families falling under the national definition of poor did not receive housing
subsidies, and had to sacrifice other needs to live in the local housing market. San Antonio residents
falling under the federal definition of poverty were among those paying the largest proportion of their
income for housing in the nation. San Antonio leads the nation in terms of poor condition of housing,
with 54 percent of poor homeowners living in physically deficient housing, and second in the nation for
renters, with 39 percent of renters living in dilapidated buildings.25

The Spring View Apartment Development is located east of downtown San Antonio, in an area known
as the East Side. Nearly fifty acres of property (skirting a low-to-moderate income neighborhood) were
purchased by the Housing Authority in 1951 for development as public housing, and the first apartments

26 Closing Kelly will cost San Antonio 13,000 jobs, primarily among hispanic civilians. According to one
columnist, Kelly’s employees make up one-third of San Antonio middle class Hispanics. The closing could increase
Hispanic unemployment by 73 percent. Austin American Statesman, June 23-24, 1995.

25 San Antonio Express News, 11/25/92, citing: A Place to Call Home, Paul Leonard, Center for Budget and
Policy Priorities.

24 Ibid.

when the individual or family fails to make progress on education and employment goals.23 SAHA
based the resident services plan around this program in the HOPE VI application. The resident service
plan is intended as an anchor for individuals and families participating in the plan, and as a step in
revitalizing an entire neighborhood.

23 Information provided by SAHA.



HOPE VI: San Antonio, Texas

Resident Characteristics2.2

2.3 Baseline Physical Condition

27 Data provided by SAHA.

28 From SAHA’s HOPE VI application, under: Comparison with Census Tract.

29 Ibid
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Nearly 65 percent of Spring View residents were receiving public assistance (205 receiving Aid to
Families with Dependent Children, 52 on Supplemental Security Income, 71 on both Social Security and
Supplemental Security Income, and four receiving Veteran’s Administration benefits). Only 14 percent
of persons 16 years of age and older were employed. Ninety-two percent or households had incomes
under $15,000 per year. In fact, the average income was $4,194. The average monthly rent paid by
residents was $78.50.29

According to SAHA’s HOPE VI application, the dwelling units suffer from numerous system deficiencies
that have not been addressed because of lack of funding. These include upgrades to meet city code
requirements in several areas: the electrical and plumbing systems, the number of parking spaces, and

Barriers that isolate Spring View from its surrounding neighbors include an active track of the Missouri-
Kansas-Texas Railroad and abandoned property on its east, including several acres of vacant land and an
abandoned nursing home, abandoned housing, businesses, or property on its south and west, and a major
thoroughfare, Commerce Street, on its north separating it from the Barbara Jordan and Claude Black
community centers.

The front of the one-story flats generally face a yard and walkway, while the rear faces a yard with a
clothesline and another walkway or alleyway. The two-story walk-ups (no units share a common
entry way) and one-story flats are constructed from a combination of brick, concrete block, and wood.
While some units have parking adjacent to them, most do not. Units are connected by a series of
walkways and dead-end streets. The two-story units are also surrounded by yards with clotheslines. The
yards are narrow and, because of the topography, several are atop stone wall supports. The walls are
prime targets for graffiti, and most carry the signature sprays of a local gang, the ETGs.

In 1993, there were 348 households in Spring View, with a total population of 1,126. The make-up of
those households included 46 elderly, 269 non-elderly, eight single/non-elderly disabled, and 25 disabled
living with family. There were 25 male single heads of households, 286 female, and 37 two-parent
families. The racial majority at Spring View is African-American (70 percent), with 25 percent Hispanic,
three percent White, and two percent attributed to Other. Sixty-two percent of residents were under the
age of 17; only four percent were over 65.27 Sixty percent of Spring View households were headed by
single women, with married couples comprising only nine percent of Spring View’s population. Sixty-
one percent of Spring View’s residents was under 18 years old.28

were available for occupancy in 1953. Originally named East Terrace, the development was comprised
of 219 units, ranging in size from one to five bedrooms. In 1959, an additional 202 units were added.
The latter have never been updated, while the former received some renovation in 1980. At the time of
SAHA’s HOPE VI application in 1993, 55 units were off-line, either for agency use or in need of repair,
and 366 were occupiable units.
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Figure l.The one-story flats tend to face a yard and walkway, while the rear
faces a yard with a clothesline and another walkway or alleyway.
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Figure 3.The yards are narrow
and, because of the topograph}. several are atop stone wall supports

Spring View Apartments
San Antonio, Texas

Figure 2.The two-story walk-ups
(no units share a common
entryway) and one-story Hats are
constructed of a brick, concrete
block and wood combination
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Spring View Apartments
San Antonio, Texas

Figure 4.The walls are
prime targets for graffiti,
and most carry the signature
sprays of a local gang, the
ETGs.

Figure a.There are no
outdoor play areas on-site
for children Some families
have made "swings" by
tying a piece of clothesline
in a loop between two other
clotheslines.
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Baseline Management Issues2.4

The number of units still on-line nine months after HOPE VI baseline date of September 1994, is 261 of 421.31

Interviews with HUD Field Office staff, June 1995.32

Ibid, and Resident Survey, January-March 1995.33

Interviews with SAHA staff, January-June 1995.34

Evident during Resident Survey, January-March 1995.35

Even after potential residents had paid deposits, they would change their minds and turn Spring View down.36
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removing lead-based paint and asbestos. The original site plan for the development did not adequately
address drainage issues such as sloping land and the presence of underground springs, which have caused
deterioration of retaining walls and apartment foundations and flooded units. Kitchen and bathroom
design and fixtures date back to the 1950’s; heating systems are not energy efficient and do not provide
cooling (a major factor in a subtropical area where temperatures remain above 90 degrees for much of
the year). There is insufficient exterior lighting, and there are no well-equipped and secure play areas for
children.30

Because of pending demolition under the HOPE VI revitalization plans, units are quickly emptying as
tenants are relocated.31 Spring View management has begun to salvage appliances and fixtures from
vacant units in order to discourage looting and unauthorized occupancy. In addition, security guards are
monitoring these units 24 hours.

The SAHA management structure promotes decentralized site-management, a structure requiring
competency and responsibility at the site level, as well as confidence in that ability at the central office.
Successful site management also relies on the manager having assurance that the central office will
support decisions and actions taken at the development. Those at HUD most knowledgeable about
SAHA’s management history say that there has been in the past a tendency to assign managers to Spring
View "who were not the best."32 Some of the problems were people oriented; some were technical.
During interviews for this study, HUD staff and residents referred to the past Spring View staff as
"incompetent" or "unconcerned" in attending to site management and resident needs.33 Most recently,
a new computer system had been installed by central office for local management to use. According to
SAHA staff, Spring View site-management data were lost or not kept during the equipment/program
changeover. The loss of data added to the central office’s difficulty in obtaining and maintaining
information on site conditions, resident actions and characteristics, and on-site staff performance.34
Because Spring View had become such a problem, central office staff felt a need to keep tighter control.
These unclear lines of authority at the management level caused additional resident frustration.35
Whatever caused the management breakdown at Spring View, the site’s physical condition, crime level,
and resident dissatisfaction had reached a crisis point by the summer of 1994. The number of major
repairs needing attention had reached more than 1,128. The vacancy rate was nine percent, and although
records are not kept on turndown rates, the Spring View manager said the 1994 number of refusals to
sign rent agreements in Spring View, particularly among the elderly, was high.36 The grounds were
overgrown with weeds and littered with trash. Graffiti covered buildings and walls. Residents resisted
going to the apartment office because they felt that management, including the resident-relations
representative, was an adversary, not an ally. Most residents did not attend resident association meetings,

30 SAHA HOPE VI application, under: Extent of Physical Deterioration. On-site visits confirm this evaluation.
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37 Interviews with SAHA staff, and Spring View residents, January-June 1995.

38 SAHA HOPE VI application, under: Incidence of Serious Crime.

39 From letter to Security Coordinator, SAHA, May 2, 1993.

40 Letter to SAHA Executive Director, May 18, 1993.

41 From letter to Security Coordinator, SAHA, from Office of Special Services, May 18, 1993.

42 Interview with SAPD Substation Captain, February 1995.

43 San Antonio Express News, November 15, 1993.
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From 1988 to 1991, security for Spring View was provided by one security guard per shift. According
to residents and Spring View management this level of security was not successful in controlling crime
in the development. In 1991, SAHA hired a private security company with more resources and more
guards, but even this proved to be ineffective. They had no authority to arrest, and had to call in the
SAPD when a problem arose. Criminals learned to disappear before police arrived on the scene, and
showed neither fear of nor respect for security without authority.

with a few activists claiming authority to speak for all. Fewer than ten individuals/families had shown
any interest in SAHA’s FSS program.37

By the fall of 1993, shootings had become a daily occurrence. One Friday evening in November 1993,
a couple was assaulted and robbed on a street in Spring View on their way home from a convenience
store. The man died. On Sunday of that same week-end, a second murder occurred within blocks of
Spring View.43 Later that day, a Spring View resident came home from work to find the dead bodies
of two young men in her yard. According to this resident (and echoed by others during the resident

The SAPD was called to the Spring View development a total of 2,882 times during the two-year period
between March 1991 and March 1993.38 When asked to give an example of violent activity at Spring
View, a SAPD officer cited the month of April 1993, in which there were eight SAPD service calls for
shootings, 17 service calls for incidents allegedly involving guns, and 12 service calls for assaults in the
Spring View Apartments. He stated, further, that Spring View/East Terrace has long been a focal point
for illicit narcotics activity and over recent months has been plagued by an increase in violent crimes.39
The administrator of the SAPD Weed and Seed Program stated that "Spring View Apartments is the site
for much of the drug trafficking, drug-related crimes and gang activity within the (three-mile) Weed and
Seed target area."40 Much of this activity was attributed to "gangsters" and street gangs. According
to a security services consultant, "it is common knowledge in most segments of San Antonio that Spring
View Apartments is a dangerous place to live, work or visit." Further, Spring View is known from
Washington, DC to Los Angeles, CA as "East Terrace, Texas" by members of the Crips, Bloods,
Mexican Mafia, Texas Syndicate, S.A. Kings, L.A. Kings, Puro-Oco, and Ambrose street gangs."41
The SAHA used this as an example in their HOPE VI application that the Spring View site was a high-
crime development that attracts criminal elements, not only locally, but from outside as well. The SAPD
substation captain reaffirmed this view.42
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survey) shootings were so common that Spring View residents were sleeping on the floor at night in order
to miss errant bullets.44

There are other indications that security in Spring View was either inadequate or ineffective in protecting
Spring View residents from crime within the development. Vehicles were broken into or stolen, clothes
were taken from clotheslines, groups of people (some residents, some non-residents) congregated at night,
talking loudly, trading or using drugs, shooting guns, and terrifying residents. Clearly, from the resident
survey, most residents thinking back to the summer of 1994 remembered a crime-ridden area in which
they feared for their lives and for those of their children.47

46 In addition to these security measures, the mothers requested an alternative activity center for teens from
Spring View and the neighborhood. A local minister helped them develop their request. Neither SAHA nor the
city council felt able to fund such a center, and had security concerns since the proposal specifically targeted gang
members as participants in the proposed center. Interview with resident, February 28, 1995; with SAHA staff, June
1995, and with city council representative, June 1995.

45 Resident Interview, February 28, 1995. There is conflicting information about the adequacy of security
existent before September 1994. One resident expressed support for the security guards during the resident survey
interview. She felt the guards were good and were interested in watching out for the children in the development.
They had candy for children on grade card day, and encouraged them to stay in school and perform well.

49 Significantly, children of most Resident Association officers reputedly were gang members. Resident Survey,
January-March 1995.

Spring View Residents’ Association: The residents association did not represent the needs and interests
of a majority of residents before HOPE VI.48 A small, but influential, group of residents claimed to
represent everyone. According to several residents, their influence was based on fear of reprisals if one
disagreed with them. So most residents "went along to get along." Few meetings were held, and few
attended those that were.49

47 Resident survey, January-March 1995. Because management personnel and policies were changed
considerably at Spring View at the beginning of baseline for this study, residents interviewed in the resident
satisfaction survey were asked to answer as though it were summer 1994, rather than January-March 1995.

The following spring, four young boys were taken from Spring View property by older boys from a
nearby apartment complex to a neighboring abandoned housing development. They were beaten and
raped. When mothers of the young boys became irate that security at Spring View was so bad that this
could happen, the security guards said it was the mothers’ fault for not supervising their children.45
Finally, a group of mothers approached Spring View management, SAHA, and their city council
representative. They asked them to intervene on their behalf to bring greater security to the development,
including fencing it in, making it a gated community, and adding street bumps to slow traffic.44 A
cooperative effort between SAHA and the city councilwoman resulted in a resolution ceding city streets
within Spring View to SAHA, and the installation of speed bumps, street-blocking stanchions, and a
security fence.

44 Interview with previous Spring View resident, February 28, 1995.

48 Interview with Spring View Manager, January 1995.
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There are a number of social services on-site, such as day care, youth activities, senior citizens’ activities,
continuing education, and the FSS program (see Appendix). Other services are available to Spring View
residents off-site, but with the housing authority paying any fees involved and providing transportation
if residents need it. These include educational assessment, tutoring, job training, and healthcare. (See
Appendix.)

The neighborhood surrounding Spring View, and San Antonio’s East Side in general, is a conflicting
visual mix. It is not unusual to drive down one street reflecting poverty, decay and defeat and, often only
one block away, down another street reflecting enterprise, pride, and hope. Even the public
infrastructure varies from street to street. Some streets are well-paved, while perhaps one block away,
a street may be poorly paved, without curbing or sidewalks. In general, however, a drive through the
blocks immediately surrounding Spring View reveals many abandoned homes and businesses that were
once part of a healthier economy and stronger social fabric.

As a part of the Great Society’s Model Cities Program in the 1970’s, funds came to San Antonio to
redevelop distressed areas. However, with the exception of the Barbara Jordan Community Center, few
of these funds were distributed on the city’s East Side.50 Over the years, the city has allowed the East
Side neighborhood surrounding Spring View to deteriorate. The city failed to condemn abandoned
property, to enforce cleanup policies, or to promote and enforce commercial zoning laws that would
prevent the loss of businesses favorable to a neighborhood (such as food stores, pharmacies), and their
replacement by businesses that could be termed unfavorable (such as bars and liquor stores).51

50 Interviews with HUD Field Office staff, and East Side city council representative, June 1995; SAHA staff
comments, July 1995.

The result is a neighborhood of poorly maintained and abandoned property, some of it quite large,
interspersed with some well-maintained older homes. By 1990, more homes were rented than owned,
and 18 percent were abandoned. The median value of a home was $29,700 ($22,650 in the block groups
immediately adjoining Spring View) versus $49,700 in the city as a whole. Twenty-four percent of
neighborhood residents were receiving public assistance; only 36 percent of persons over 16 years old
were employed full-time year around. Sixty-one percent of those in the neighborhood who did work
earned less than $15,000/year (median income for the city was $25,926). Fifteen percent of the
neighborhood households were headed by women living with their own children, and 39 percent of the
households in the neighborhood included married couples.52 The percentage of the population under
the age of 18 (35 percent) was higher than the city as a whole.53 The racial mix of the neighborhood

51 Ibid.

53 From SAHA’s HOPE VI application, loc. cit.

52 U.S. Bureau of the Census, block group data, 1990 census.
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3.2 Economic Development

54 U.S. Bureau of the Census, census tract data, 1990.

55 Windshield Survey, January 1995.

56 U.S. Bureau of the Census, Block Group Data, 1990.

57 Interview with Coliseum Park Neighborhood Association president, June 7, 1995.

58 Windshield Survey, January 1995.
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The greater East Side neighborhood in general is ringed on its north, east, south and west sides by
interstate highways. Proximity to these major transportation routes has encouraged non-residential
development, including a city coliseum and adjacent amusement park, a Coca-Cola bottling site, several
warehousing operations, fast-food restaurants and gas stations, and the new Alamodome and surrounding
parking lots. The old San Antonio train station and a major city public transportation (Via) station are
located next to the Alamodome. Between the latter complex and the neighborhood surrounding Spring
View sits a 103-acre cemetery district with historic designation.

The majority (approximately 63 percent) of neighborhood property is residential; eight percent of the land
is occupied by churches, schools, recreation and health care facilities; six percent is zoned commercial
or industrial, and 22 percent of the property is vacant, with or without structures on it. The majority of
houses in the neighborhood are single-family detached, with a scattering of duplexes and one multi-family
apartment development. With the exception of one apartment complex, most housing appears to predate
1960. Construction ranges from brick to frame, with most appearing to be modest or small one-or two-
bedroom frame houses, interspersed with some homes that are more substantial. Seventeen percent of
the housing units are abandoned and boarded up, including an entirely deserted, several-acre site with
approximately 60 abandoned houses, and another site with an abandoned nursing home. An additional
18 percent of the housing units appear to have major deterioration, and yet another 35 percent show
minor or some deterioration. There is an area where Habitat for Humanity has built 12 homes. These
homes stand out as above average in the neighborhood.55

is primarily Black (76.9 percent) and White (15.9 percent). In terms of ethnic identity, 21.1 percent
consider themselves of Hispanic origin.54

Forty-one percent of the housing in the neighborhood is renter occupied and 53 percent of the housing
in the blocks immediately surrounding Spring View is renter occupied.56 The neighborhood association
president said that many of the problems with inadequate up-keep of houses and property in the area is
because they are owned by off-site landlords (slumlords, in her words), many of whom live out-of-state
and are difficult to reach. Her association has repeatedly attempted to find them through the city code
and tax offices, and, when successful, to negotiate an interest in maintaining or selling the property.57

Commercial property has been abandoned to an even greater extent than residential property, and the
condition of retail businesses that remain is poor. The only large and well-maintained commercial
property contains a Coca Cola bottling plant and a warehouse/distribution center. A smaller commercial
property, somewhat less well maintained, contains a small grocery store, a pharmacy, and a general
merchandise store. The remaining businesses appear to be modest to shabby, and include five auto-repair
shops, two fast-food and two barbeque eateries, three bars, and two tax preparation offices.58
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There are 13 churches, two convents, a junior college, an elementary school, a day-care center, a
community recreation center, and a community health clinic in the neighborhood.

St. Philip’s College, a city junior college, provides academic as well as technical training, and offers
several outreach programs for the neighborhood. College officials have been working closely with Spring
View management as a resident resource.

Dorie Miller Elementary School serves Spring View and the surrounding neighborhood, and is within
walking distance for most children. The neighborhood’s middle school-aged children ride a school bus
to Martin Luther King Middle School. The city bus route includes the area’s Sam Houston High School.
These schools are troubled themselves.61

The neighborhood YWCA offers programs for school-age children in its recreation hall several blocks
from Spring View from 3:30 to 5:00, Monday through Friday. They serve a supper at 4:30 for children
who are regular participants. Children must participate at least three days per week to remain in the
program.62 Day care is offered at a site in the neighborhood outside the Spring View development, and
a Head Start program, separate from that at Spring View, exists just a few blocks to the east.

The major industries in San Antonio are the military establishment (home to five bases), tourism, the
South Texas Medical Center complex, and the biotechnology industry. Outside the military bases, the
jobs generated by the businesses in these sectors tend to be low-wage for the service industry tied to
tourism, or require college degrees for the biotechnology and health sciences research complexes.59 As
the city has grown, new residents and businesses have located, for the most part, in the city’s north,
northeast and northwest, and the East Side has continued to decline.60 There are few employment or
consumer opportunities in the Spring View neighborhood. According to a long-time neighborhood
resident, most neighborhood residents work outside the neighborhood, citing the waning existence of
retail businesses in the area, and with the exception of the Alamodome, the absence of the city’s major
industries (tourism, military bases and biotechnology) within the East Side boundaries.

59 County-wide unemployment rates climbed from 5.9 percent in 1980 to 6.1 percent in 1985 to 7.1 percent in
1990, reflecting the number of Bexar County (mostly comprised of San Antonio) residents who were not benefiting
from the new business growth during that decade. County Business Patterns, U.S. Bureau of the Census.

61 The Texas Education Agency (TEA) ordered "a total restructuring and restaffing" of MLK Middle School
in May 1995 for failure to reach state standards. [Fewer than 25 percent of students passed the Texas Assessment
of Academic Skills (TAAS) test]. The school is to be "reorganized as a pilot site for a technology school within
a school." Dorie Miller Elementary School has been placed on "monitoring" status by the local school board
because of a two-year low performance. According to an interview with TEA staff, Accreditation Division, June
1995, Miller will become a year-around school beginning July 9, 1995. School officials hope this change will
decrease students’ learning-lapse time, give the school and parents more continuity in working together, and provide
year-around activities for students, according to an interview with a site-manager, June 1995.

62 One resident stated during the resident survey interview that this and the school breakfast/lunch programs are
all many of these children get to eat. She said it is not because parents do not have food money, but because many
trade their food stamps for drugs. Other residents agreed with this opinion during the survey. (Resident Survey,
February-March 1995.)

60 Interview with city development official, May 1995.
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The Ella Austin Healthcare Center, funded by the Texas Department of Health and Human Services
(TDHHS) and the Department of Mental Health and Mental Retardation (TDMHMR), provides health
screening, immunizations and some preventive healthcare programs at their Center, located just outside
the neighborhood. The Metropolitan Health Center, located one block to the north of Spring View, offers
primary care, prenatal care, and is a provider for the Women, Infants and Children (WIC) program.

The city’s transportation system provides frequent service to the neighborhood. East Side residents make
use of this amenity, as do Spring View residents, with a bus stop located at the northern edge of the
development. There are also public pay telephones at the bus stop, which several Spring View residents
use because they have no telephone in their apartments.

There are two city parks within the boundaries of the neighborhood, but they are limited in their use by
a tendency to flood easily and retain water for long periods of time. Several residents expressed a
hesitancy to use the parks citing a fear of undesirable or dangerous activities taking place there,
particularly drug sales or use.

64 New Light Village, a privately-owned property purchased from a HUD repossesion, is the only multi-family
complex in the neighborhood outside of Spring View (according to an interview with Spring View Manager, January
1995).

The current perception of Spring View by residents of the surrounding neighborhood is that it is an area
of undesirable housing and high crime that has contributed to the area’s general decay. One older current
resident of Spring View, who has lived in the neighborhood all her life, but in public housing only since
1987, remembers the neighborhood before public housing. She said she, and most people she knew,
didn’t want the development in their neighborhood. They feared it would be a bad influence, particularly
on young people, and feels it never really fit in. According to her, it has been particularly bad the last
few years as crime, drugs, and violence escalated, isolating her and others like her from their own
community.66

The president of the neighborhood association, who has lived in the neighborhood since 1954, said her
early perception of Spring View (then known as East Terrace) was that of a well-kept housing
development where most residents worked and were a positive part of the community. Since then, she

According to the local police substation serving the neighborhood, crime is just about as bad in the
neighborhood immediately surrounding Spring View as it is in Spring View itself. The spokesman
attributed this to the large number of abandoned properties which serve as "roving headquarters" for
criminal activities, particularly drug dealing and use, theft, assault, rape, and murder.63 In addition,
the Spring View manager cites a neighborhood apartment complex as a source of youth-instigated
trouble.64 While a closer relationship with Spring View management in the past year has resulted in
stronger law enforcement and crime control in that development, the SAPD spokesman said the
neighborhood as a whole must change in order for a Spring View revitalization to be successful.65

63 Interview with SAPD East Substation captain, January 1995.

66 Resident Interview, February 16, 1995

65 SAPD, loc. cit.
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Greatest maintenance needs because of age
Crime rate in the development and area
Surrounding neighborhood of abandoned property needed revitalization
Residents’ desire for, and commitment to, change
Budgets submitted by the manager & foreman; and
Most doable with $50 million.70

1)
2)
3)

4)
«)
«)

As SAHA officials considered their various housing developments as candidates for inclusion in HOPE
VI, they looked for those with the greatest needs and with the largest potential for success using the grant
amount being proposed. Spring View ultimately was chosen for six reasons:69

68 From, "Spring View Redevelopment, Report of the findings of quantitative research conducted on behalf of
Kell Munoz Wigodsky", Promark Research, Inc., San Antonio, May 1995.

said, the physical appearance has deteriorated. She described Spring View today as "almost an ugly
word," and in her neighbors’ opinion, a place that brings trouble to the community. She said neighbors
feel Spring View is a disaster, has created fear in the neighborhood and that life for residents in Spring
View has become substandard. SAHA’s plans for renewal of Spring View, and attempts to work with
the city and private developers to revitalize the entire neighborhood, brought praise from this individual.
She said neighborhood association members are "overjoyed with and feel very uplifted by these plans."67

70 Problems at another development, Alazan Courts, are just as bad, or perhaps worse, but there are 1100 units
at Alazan, and SAHA felt the $50 million would be insufficient to revitalize it. Interview with SAHA staff, May
1995.

The lead architectural firm under contract with SAHA for the Spring View redevelopment commissioned
a market survey with a private company in San Antonio to determine (non-Spring View neighborhood)
San Antonio residents’ opinion of the East Side, of Spring View, and of the neighborhood revitalization
plans. Through this market survey, they hoped to determine the depth of demand for housing in the
revitalized area, to identify demographic groups likely to be interested in living there, reasons why or
why not, specific housing preferences, and desirable neighborhood features. The survey found interest
in a new, redeveloped area on the East Side. However, potential residents need to be convinced that the
neighborhood will be safe and secure. The concern for security was not only a desire for regular police
protection, but for concerned, responsible neighbors who will work together to keep the neighborhood
safe and adequately maintained. Respondents wanted amenities including a grocery store, restaurants,
a bank, and other retail activity, as well as access to public transportation and nearby schools.
Respondents most likely to relocate there are most interested in one-story, three-bedroom, single-family
detached housing.68 These findings complement SAHA’s plans for Spring View and neighborhood
revitalization.

69 Interviews with SAHA staff, May 1995.

67 Interview with Coliseum Park Neighborhood Association president, June 7, 1995.
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7)
8)

1)
2)
3)
4)
5)
6)

At the same time, the housing authority had been talking with city officials, private developers and banks
about the possibilities at Spring View, and the problems involved with rehabilitating it without addressing

Air conditioners in every apartment unit;
Washer/Dryer connections in apartments;
Ceiling Fans;
Twenty-four hour security, with a unit designated as the security station;
Security gates/fencing;
Enforcement of tenant laws concerning children and truancy through the Teen
Court program;
Security screens for each apartment; and
Employment of residents by each on-site agency.

meetings provided by SAHA, May 1995.

73 SAHA provided records showing a 100 percent participation rate, with results tabulated into three categories
of participants: the elderly; families with earned income; families with unearned income.

At the same time, SAHA officials met with the city’s Housing Neighborhood Action Team, chaired by
the city manager, and composed of all directors/heads of San Antonio city departments. They also met
with the San Antonio Housing Task Force, a member of which was the East Side city council
representative who had been involved with resident concerns about safety. The Task Force came to a
general concensus to accept and support the SAHA HOPE VI Plan in any way they could, including
approving necessary zoning changes, signing letters of cooperation, and declaring Spring View a
demonstration area. Such designation permits special ordinance creation.72

Once Spring View had been chosen as the site for HOPE VI renewal, SAHA management met with the
residents’ association leadership and with association members during the development phase of the
HOPE VI grant proposal. Three meetings for all residents were held in April 1993, at which SAHA
representatives explained the HOPE VI program targeting Spring View, and asked for ideas from
residents for designing the plan. One-hundred sixteen residents and other interested parties at those
meetings (SAPD, social service providers) came up with several suggestions. After discussing them all,
they narrowed the requests to be included in the grant proposal down to eight:71

The proposal was submitted to HUD by SAHA in May 1993. The original plan called for renovating
223 of the 421 units, and demolishing 198. Of those demolished, 102 were to be replaced with new
construction on-site, and 96 were to be replaced through acquisition and rehabilitation, or new
construction, of units in the surrounding neighborhood. Further examination of the units at Spring View,
however, revealed structural damage more serious than previously thought, and SAHA began considering
a revised plan calling for demolition of the entire development, with the exception of the administration
building. Safety concerns also influenced the decision to revise the plan into one with more "defensible
space" for residents. This concern was raised by residents in a resident survey, taken by SAHA in the
fall of 1994, in which residents were asked to list their needs in terms of housing, support services,
relocation preferences, and their interests in the FSS and home ownership programs.73

72 Interview with SAHA staff, May 1995, city council Housing Task Force member, June 1995.
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The cornerstone of the revised plan is a more universal attempt at community economic and social
development, with a desired outcome of an economically healthy, socially integrated community of
mixed-income families. It encompasses the entire neighborhood, rather than just Spring View.

Economically and socially, the hope is for residents to become self-sufficient through completed
schooling, job training, and employment with incomes above minimum wage. A goal is that residents
ultimately will be able to move on from public housing, with some qualifying for home ownership.
During the demolition and rebuilding stages at Spring View, residents will be relocated in other SAHA
developments or in Section 8 housing, depending on residents’ preference and unit availability.

Social services are planned in response to those requested in a resident survey, some on-site, some
requiring transportation. In June of 1995, the community services aspect of the plan was still being
developed.

The city’s role in the plan’s implementation is to address the problem of abandoned property on the tax
rolls, the disintegrating physical infrastructure of streets and sewers, the danger of public parks, zoning
changes as necessary, and the financial incentives for development the city can grant, including the use
of Community Development Block Grant (CDBG) funds. These supportive actions can be enhanced by
the city declaring Spring View and the surrounding neighborhood a demonstration area.

the neighborhood distress as well. Key to designing a revision was an agreement among SAHA, city
representatives, and private developers that revitalizing the area in which Spring View sits is important
to the success of Spring View’s rehabilitation, and to the revitalization of the city’s East Side as well.
A revised plan was submitted to HUD in January 1995.

Physically, the new development is designed to decrease population density, build homes with amenities
more in keeping with the 1990’s (such as more living space, modern appliances, and better heating/
cooling systems), and more in harmony with the single-family detached housing predominant in the
surrounding neighborhood. Security is addressed by redesigning unit placement and street layout to
provide defensible space for residents. Security personnel will be off-duty SAPD officers trained in
community policing.

The only current involvement of neighborhood residents at baseline is through contacts made by SAHA
with the Coliseum Park Neighborhood Association. The president of this association will serve on an
advisory board as the plan evolves and is implemented. Because the extent to which neighborhood
residents chose to be involved with the changes occuring over the next several years could be an
important catalyst for the plan’s success, SAHA hopes to actively involve them in the process.

Resident and community involvement in implementing the plan will be crucial to its success. Spring View
residents who choose to return to the new development are required to participate in the FSS program,
preparing themselves for productive community citizenship. Thus, enhancement of educational,
employment, and social skills, and a commitment to accepting responsibility for family and community,
are resident implementation activities. In order for residents to be able to do that, community
organizations agreeing to take part in the process, including social service agencies, educational
institutions, and banks, will need to stay committed as well.
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Rather than maintaining the current design of buildings being located far from parking areas, and having
no protected area in which children can play within sight of their apartments, the redevelopment plan calls
for units to be built in a courtyard-type arrangement, with parking behind each unit, and the front of each
unit facing toward the front of another, with a protected yard area between them. The administration
building in the original plan was to have been moved to the center of the development, with a new
community center built next to it. In the revised plan, the administration building is moved to one side
of the renewal area (abutting the railroad tracks), and the new community center, as well as a new youth
center, will be built at the edge of the development so they can serve the neighborhood as well as Spring
View. This enhances the revised design’s intentions of integrating the development with the surrounding
neighborhood, both physically and socially. The outside corner location will also limit non-resident
traffic driving into the complex for Community Center activities (see Appendix A).

Security planned for the development is to continue the working relationship with the SAPD, employing
off-duty SAPD officers trained in the SAFE program, and limiting the number of through-streets within

The housing authority’s role is to demolish the current Spring View structures, rebuild single and multi
family units in accordance with the HOPE VI plan and city codes, to maintain those units in a responsible
and timely manner, to provide space for supportive services for residents, and to help the residents attain
a goal of self-sufficiency and community integration. In addition, SAHA has purchased abandoned
residential and commercial property in the neighborhood surrounding Spring View, and will work with
the private sector to build single-family homes for low-income buyers (probably on a lease-purchase
basis), a health and social services center to serve the community, and businesses which will benefit
residents, encouraging resident ownership of businesses as well as homes.

Private developers’ role is to purchase and develop commercial and residential property in keeping with
a mixed-income neighborhood, and to gain the support of local financial institutions to fund that
development.

More in keeping with the physical design of the neighborhood, the revised plan decreases density within
Spring View by building only 50 to 75 multi-family units as one-story townhouses. A 100-to-125 unit
housing development for senior citizens will be built on adjacent property now owned and occupied by
a convent74. The senior facility will include a nutrition center which will provide meals to residents and
the community, as well as supportive services such as a clinic, transportation and recreational facilities.
The remaining 50 to 75 scattered-site units will be single-family detached dwellings, some in the target
area neighborhood, some in the greater East Side, and some in other sectors of San Antonio. Fifty to
75 single-family housing units will be designed for conversion to home ownership as residents complete
the FSS program and obtain the necessary income to purchase a house. The SAHA plans to use low
income housing tax credits (LIHTC) for all multi-family housing. They will consider the LIHTC for
scattered single-family homes if they are able to develop a home ownership program with it.75

75 SAHA has requested approval of ceiling rents for Spring View under the HOPE VI program to assist residents
in making the transition from welfare to employment, or working families to obtain higher-paying jobs. According
to SAHA, the present income-based rental payment is a disincentive to residents otherwise motivated to seek
employment or a higher-paying job. SAHA HOPE VI application.

74 Negotiations for sale of the property to SAHA are complete; final dispensation awaits approval of the HOPE
VI Plan by HUD.
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the development. The security fence that has been erected on the eastern boundary of the property,
adjacent to the railroad tract, will remain.

The plan is to continue with the site-based management staff structure that started at about the same time
as the grant agreement was signed. In addition to on-site management, SAHA will employ a HOPE VI
Coordinator to be based at central office, who will interact with all participants in the revitalization
process.

Resident services under the HOPE VI plan range from day care for infants/ toddlers and educational and
recreational programs for children to adult education, job training and employment, business-ownership,
and home ownership. These have been designed by SAHA staff, in conjunction with service providers,
based on resident- and staff-expressed needs. The SAHA has initiated a Request for Proposals process
for social service agencies to offer services under HOPE VI. The requests are for services that residents
have said they want as opposed to taking what services are offered and providing them to residents.
These include:

Drug abuse and prevention services

Continuing education for adults

After-school tutoring and other educational opportunities for youth

Daycare for infants and toddlers

Recreational activities for children and youth

Healthcare for children and adults, including screening, immunizations and dental
care

Computer skills
Healthcare
Landscaping and Horticulture
Business management

The SAHA will contract with the Urban Land Institute (ULI), of Washington, DC., for professional
advisory services on the structural portion of the redevelopment plan. The SAHA will host a panel study
in September 1995, at which they will present their proposal and get the opinions of the ULI experts.

It is the philosophy of SAHA in general, and the Spring View HOPE VI plan in particular, that residents
of public housing are best served through programs that will enhance their own potential and their
family’s economic future. Thus, the FSS program serves as the foundation on which residents can base
their future. Each resident or head-of-household will devise a personal program with the FSS
coordinator, including goals for self-sufficiency and how to meet them. These may range from
completing high school, job training and gaining employment, to attaining a college degree. A contract
between the resident and SAHA is signed as a commitment to work together in meeting the requirements.
Continuing participation in, or successful completion of, the FSS contract is a requirement for returning
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if they drop out. Local labor unions have agreed
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Another major goal of the San Antonio HOPE VI plan is for residents to qualify for home ownership and
move on from public housing. As a part of the SAHA Family Self-Sufficiency Program, a resident who
has fulfilled the agreements of his or her FSS Contract, and who has been working and qualifies for
financing a home loan through SAHA (financed by lines of credit made available by local banks), will
be eligible for home ownership.

According to the plan for community service, families participating in the FSS will be encouraged to
perform volunteer community service. This can be done on-site (through the residents’ association, in
the Spring View Learning Center, or with one of the support service providers) or elsewhere in the
community (e.g., schools, libraries, other community agencies, or businesses willing to give residents
work experience that will increase their salable skills).

St. Philip’s College has agreed to give tuition assistance, child care, and transportation to attend education
programs or job training to residents who volunteer in the new Spring View Learning Center, particularly
in a new program with computer assisted telecommunications, expected to begin in 1995-96.

are encouraged to stay in

The cornerstone of the revised plan is to revitalize the entire neighborhood, not just Spring View. The
housing authority is working with the city and with private development interests, including builders and
financial institutions, toward the revitalization. In addition, meetings have been held with the
neighborhood association and other community leaders as details are worked out. Through this plan, not
only will Spring View be demolished and rebuilt, but most of the abandoned or substandard property in
the surrounding neighborhood will be purchased, cleared and rebuilt as well. Joint efforts will be made,
both in attracting investment and in building desired homes and businesses in the area through such means
as rezoning, tax incentives, and promotional marketing. The SAHA hopes to be able to link the business
development part of the plan with the city’s use of CDBG funds on Commerce Street, a designated
enterprise zone. The development of new businesses will focus on creating resident-owned businesses
that will provide employment and training opportunities for residents. Resident-owned businesses planned

77 This program offers six-month tracking of participants, even
to take apprentices into union positions.

76 The residents set this requirement, along with one
behavior.

In addition, there are programs already in effect that will enhance Spring View residents’ opportunities
to succeed, including the local Step-Up Program,77 sponsored by SAHA, and The I Have a Dream
Program.78

78 Specified within SAHA for FSS participants, in which the children of residents
school. Those who graduate from high school will have their college expenses paid.

to the new Spring View.76 Emphasis will be placed on education and job-training for positions greater
than minimum wage. The SAHA has leveraged other funded programs to reach this goal. These are
programs in which SAHA and the service provider share costs in some way, either through facility use,
personnel, transportation, equipment, or funding. (See Appendix.)
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include child-care facilities, a laundromat, a hair-styling salon, and a plant nursery growing fruits,
vegetables, and flowers for marketing.

The housing authority has purchased the abandoned Cresthaven Nursing Home and is planning to
demolish it at the same time the Spring View buildings are destroyed. The authority plans to build a
health care facility on this site, renting space to various providers, including drug abuse counseling,
screening and immunizations, and dental care.

The housing authority has contracted with the SAPD Weed and Seed Program, Texas National Guard,
and the 5th Army to demolish the Spring View buildings and the abandoned Cresthaven nursing home
property. The demolitions will be done at no cost to SAHA as part of the Weed and Seed program to
decrease the number of sites used for selling and using drugs. The National Guard and Army are
commissioned for the work for safety reasons.

At this point, SAHA hopes to have all residents relocated by August 1995, and to begin demolition of
21 buildings by the end of August. They have begun salvaging materials from vacant buildings. As of
July 1995, there are 261 units still occupied. Management is in the process of receiving direction from
HUD on legal aspects of sending final notices to residents. Unfortunately, as the development becomes
more deserted, graffiti has increased, as has fear ofcrime among remaining residents. This is particularly
true with elderly residents, because they are grouped in a common area. Ironically, the good intentions
of the housing authority (i.e., attempts to relocate the elderly first) are resulting in those elderly who still
remain becoming more isolated than residents in the non-elderly sections.

79 Approximately 60 lots with boarded-up houses - the area alluded to by the SAPD as roving headquarters for
drug dealers, and the area to which four Spring View boys were taken and raped.

81 Interview with SAHA staff, June 1995. SAHA has signed letters of agreement for financing from Frost Bank,
Nationsbank, BankOne, and Bank of America, interview with SAHA staff, August 1995.

The SAHA has acquired 26 neighborhood properties from Bexar County at an auction of tax-reverted
properties. These properties were purchased for an average of $384 dollars each, and the county waived
payment of the back taxes for SAHA.81 SAHA plans to build single-family replacement units on some
lots, and sell others to private developers to do the same. It is SAHA’s hope that additional private

The cooperative movement between the city and SAHA to purchase available property surrounding Spring
View with the intent of including it in the overall redevelopment plan has begun. The city took
possession of the large, abandoned housing development in Coliseum Park for non-payment of back taxes,
and in May 1995, demolished it.79 This area has been announced as the site for the 1996 San Antonio
Parade of Homes (the first time ever held on the East Side).80 This designation should attract quality
builders and potential buyers to the neighborhood.

80 The Parade of Homes will showcase 20 homes built by 10 San Antonio area builders. The development is
a joint project of the city, San Antonio Housing Trust (SAHA), Greater San Antonio Builders Assoc., Coliseum
Park Neighborhood Assoc., and the Piper Foundation (Texas-based philanthropic organization), San Antonio Express
News, 8/10/95; interview with staff at Builders’ Assoc. 8/95; interview with city council representative for the east
side district, June 1995.
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The new manager faced a backlog of maintenance problems, resident dissatisfaction, and a rising fear of
crime in the development. The maintenance backlog was so great that maintenance technicians were
instructed to respond to each unit’s new request, as well as complete any work remaining to be done in
that unit from previous requests. She has instigated a quality control inspection practice, whereby she
or another staff member at her direction, spot-checks jobs to be sure they are completed satisfactorily.
She received approval from the SAHA for a one-time total grounds cleanup at no charge to residents to
improve the physical image of Spring View for its residents.

Communication between residents and management was poor, and relations tense. The manager started
a newsletter to make residents aware of their responsibilities to the development, but also as a way to
communicate among themselves about activities, interests, concerns, and SAHA information.

Upon her arrival as manager in July, she initiated immediate changes, including filling the position of
assistant manager, bringing in a new resident relations staff person, a new maintenance foreman, and
created a position for an on-site FSS coordinator. She asked for three Americorps workers, who have
assisted in various ways to enhance the proactive stance of management toward improving relations with
residents, including planning and coordinating "community days" filled with activities such as Spring
View cleanup and a Spring View picnic, helping with the FSS program, and administering the federal
surplus-food distribution day.84

Many on-site management problems began to improve almost simultaneously with the approval of Spring
View as a HOPE VI site. The current site manager came on board in July of 1994. She was already
site manager for other sites in the SAHA, and had done her initial SAHA managerial training at Spring
View for several months between late 1993 and early 1994.83

developers of business and residential property will be attracted to build in the neighborhood. Already,
construction has begun on a small apartment complex adjacent to St. Philip’s College.82

82 On the western perimeter of the windshield survey area. The developer is Earl Wright, a professor of
psychology and former San Antonio College Vice President of Student Affairs, San Antonio Express News, 3/15/95.

83 Although she returned to San Antonio only a few years ago, she was bom and grew up in the neighborhood
surrounding Spring View. She attended elementary school in the same school currently serving Spring View, and
was a classmate of several current Spring View residents. Thus, she brings not only an institutional knowledge and
memory of the Spring View Development, but of the neighborhood and its cultural history as well. This and the
following four paragraphs are from an interview with her, January 18, 1995.

Most residents were not active participants in the Residents’ Association. No clear lines were drawn
between association, or resident, responsibilities and those of management. The residents’ association
has come under new leadership since the August 1994 drive-by shooting involving the past president’s
sons.85 The new president has made several changes in the association. Her goals are for the
association to represent all residents, to build a communications network by appointing block captains,
and to keep lines of communication open among residents, as well as between residents and site

83 One son was killed, a second wounded.

84 Heretofore, Spring View was not a food distribution site because no one had organized it.
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s? Interview with Spring View manager, January 18, 1995.

ss Interview with SAPD East Substation captain, January 1995.
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Physical changes at Spring View included installation of an iron fence on the eastern perimeter of Spring
View abutting railroad tracks (with an open field on the other side, and which served as an easy entrance
of non-residents looking for trouble), speed bumps, street blocks, additional lighting and stanchions as
road blocks to all but two streets entering the development, allowing only one entrance from Commerce
Street and one from Martin Luther King Street. This was done to make it more difficult for outsiders
to drive through the development and escape quickly.91 Residents wanted a way to keep outsiders away

” This feature is not universally liked among residents. During resident interviews, one person expressed worry
about the difficulty that emergency vehicles might experience trying to reach a given address. Several others
expressed frustration at the inconvenience the new street structure caused them or friends coming to see them.

90 Management, the SAPD and residents supported each other in pursuing these evictions. Interviews with site
manager, SAPD substation captain, resident association president, January 1995.

The promise of Spring View as a HOPE VI site allowed SAHA to hire off-duty SAPD officers to provide
24-hour security at the development, with authority to arrest on the spot. Spring View residents benefit
from having patrolmen who have had training emphasizing the importance of residents and officers
knowing one another, and working together to prevent crime.89 Spring View management worked with
the patrol to find legitimate reasons to break the leases of tenants who were direct causes of crime in
Spring View.90

Perhaps the most immediately notable change in policies after the HOPE VI award was granted, was in
management’s reaction to crime and disorder in the complex, starting with a late-night drive-by shooting
that resulted in one death and another serious injury. The new manager was on-site within an hour of
the shooting (1:00 a.m.) and made it clear that things had to change, the disorder at the site was not
going to continue.87 This attitude and response resulted in a closer working relationship between the
new Spring View manager and the San Antonio Police Department (SAPD), and forced change on the
development. According to the SAPD, it was apparent from that point on that the Spring View site
manager was taking a tough stance on crime in Spring View, as well as in the surrounding neighborhood
(because Spring View had become a magnet for outside criminal activity), and was interested in a closer
working relationship with the SAPD. The officer in charge of the local police substation said eight
months later that the incidence of major crime (murder, rape, and assault) had decreased perceptively,
both in Spring View and in the surrounding neighborhood. He attributed this change to the tenacity of
the new Spring View site manager.88

management.86 The association meets monthly, and attendance has increased at each meeting. In June
1995, the association board prepared an entire Spring View newsletter with stories of residents, updates
on HOPE VI progress, and a health concerns column. A new organization has formed, under the
umbrella of the association, called Team Health, which will focus on health issues particularly pertinent
for public housing residents.

89 A Park and Walk policy, in which officers get out of their cars and walk their beats, following the guidelines
of SAFE (Safe and Fear-free Environment), a community-oriented policing program requiring 80 hours of training,

Since being elected, she has become a full-time employee at the SAHA in purchasing, in a capacity unrelated
to and independent of her association office. Working for SAHA has allowed her to take part in more activities
related to her association office.
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Their organizational meeting
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The Spring View site-manager referred to throughout this report has been named the new HOPE VI
Coordinator for SAHA, and a new site-manager has been hired. The Coordinator will divide her time
among SAHA central offices, the Spring View site, and a second HOPE VI site, Mirasol Apartments.
She will maintain contact with all participants in the revitalization process, as well as responsibility for
advisory board activities throughout implementation.

94 Their organizational meeting was held June 20, 1995. Even though it was sparsely attended, they started
working on developing "the Spring View and neighborhood vision" they want to see, listing neighborhood strengths
and weaknesses, and setting priorities for change.

96 The FSS coordinator who started in the fall of 1994 left in May 1995, causing a delay with these contracts.
A new coordinator has just been hired in June 1995.

A full-time FSS staff member came on board in the fall of 1994, as well as the three Americorps
volunteers. They have worked closely with the Spring View manager and assistant manager in
developing a "user friendly" setting in which residents are encouraged to get involved with developing
their own potential and designing their futures. Family Self-Sufficiency orientation has grown from seven
residents attending the first session in September 1994, to 131 in June 1995.95 SAHA pays for on-site
child care (at the Spring View Day Care Center) during orientation. If a parent qualifies under the
TDHHS jobs program, TDHHS’s Child Care Management Services will pay for day care during training.
Of the 68 residents who have qualified for the FSS program, 32 have developed and signed their contracts
with SAHA. An additional 36 who are "contractible" are awaiting contracts to be developed.96 Spring
View management is at various stages in working with the remaining residents who are interested in the
program.

from their families and "homespace" between late-night and early-morning hours. Thus, the city agreed
to allow SAHA to control all streets within Spring View by designating them as private streets. This
change made it easier for officers to support a curfew by ordering non-residents under the age of 17 off
the property after 10 p.m on school nights, and midnight on non-school nights.92 It also augmented the
ability of the police to arrest non-residents who were causing trouble within Spring View.

The site-manager has appointed an advisory board, comprised of Spring View residents a neighborhood
resident, SAHA HOPE VI staff, service providers, educational representatives, and the area’s city council
representative as an ex officio member.93 Her vision is for this group to work together throughout
implementation of the HOPE VI plan to assure all needs are being met, and all concerns answered.94

95 Preliminary assessment has been made of Spring View FSS participants. Of those who have gone through
assessment, 33 percent needed further education, 26 percent needed job training, and 10 percent needed
employment.

The Spring View manager modified the standard FSS presentation to include guest speakers who are
dynamic motivators, including speakers from St. Phillips Community College and other educational
institutions, as well as employers. In keeping with resident-inspired interests, Spring View and SAHA

92 Actually, the curfew is a city ordinance, but non-SAPD officers had trouble enforcing it.

93 Residents are represented by one elderly, one teen, one regular association member, and the association
president. Other Board members include: the SAPD substation captain, health case worker, school principals,
college and university representatives, the Coliseum Park Neighborhood Association President.
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No implementation progress on the community services plan can occur until the plan is approved by the
Corporation for National and Community Service (CNCS). Spring View management and SAHA have

Management has collaborated with St. Philip’s College to participate in the Texas A&M University
System’s Telecommunication Information Infrastructure Demonstration Project. This project involves
tutoring residents of all age groups at the Spring View Learning Center, which will receive computer
hardware, connection to a telecommunications network, and technical assistance from St. Philip’s
College.100

Spring View management will work with the Ella Austin Health Center to keep in touch with residents
throughout the relocation and rebuilding process. The Center’s primary health care program "tracks"
participants through their Social Security numbers. Management plans to keep in touch by maintaining
an active newsletter.

offer seminars in home ownership, financial management, business ownership, and a variety of training
and employment options. Some residents have indicated an interest in business management, and SAHA
is working to set up ties with such a program.97

In reaction to, and in anticipation of resident concerns, Spring View held three resident consultations in
April 1995. A total of 88 residents attended one of the three meetings in which discussions were held
concerning the FSS program, Section 8 certification, and relocation. In one of the meetings, they
reviewed the "New Spring View" home designs, and a site visit was made to the vacant property recently
purchased by SAHA for single-family houses.

99 There are many health care education and training facilities in San Antonio, but the manager says the biggest
obstacle to obtaining schooling or training is past debts; that with debts, the training offered under the Jobs Training
Program Act (JTPA) is the best bet for success in setting up a program, and not all careers are available under
JTPA.

98 In January 1995, 27 Spring View residents were still in contention for those 20 spots. By June, only two
remained active in the program. It is a seven month, $1,500 course meeting on Fridays and Saturdays, requiring
a 4,000-hour community service internship.

97 Four residents have already started their own businesses. One owns the day-care center at Spring View;
another owns a lawn-maintenance service (used by Spring View and other SAHA sitesjand is looking for outside
contracts; and a third owns a janitorial service and has a contract with SAHA. The fourth resident started a tree
trimming service, which has become so successful that he and his family have moved into a single-family home they
are purchasing under the SAHA home-ownership program. Information provided by SAHA staff.

The SAHA has tied into a Foundation-funded program under San Antonio Fights Back (a United Way
agency) offering training to be a Licensed Chemical Dependency Counselor to 20 SAHA residents.98
Because of a change in the law, this will be the last group to be licensed not requiring a Bachelor’s
degree. There are residents who are interested in other health care careers, but the manager has not yet
been successful in setting up connections in this area.99 They are having preliminary talks with Baptist
Hospital, as well as The University of Texas Health Sciences Center at San Antonio, about training
programs.

100 A Project funded by the National Telecommunications and Information Administration of the U.S.
Department of Commerce.
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There is some value in following implementation during the interim years between baseline and five and
ten years. Such a process could allow better insight into problems as they evolve, to follow more closely
the effects on the lives of residents displaced/replaced by the process, to maintain contacts developed
during baseline, and to pose a visibility within the community that HUD continues to be interested and
involved in the project. Useful interim activities might include: form and meet with focus groups
comprised of key players; follow a certain number of residents throughout implementation and write case
studies based on their experiences; and write an annual update on the implementation process.

A repeat of the resident satisfaction survey should be an indicator of implementation success, although
caution should be taken to understand how many residents surveyed at the follow-up intervals are from
the same universe as those surveyed at baseline. The resident population may be quite different; not
necessarily a negative circumstance, but one which may temper the results.

Measuring the long-term impact of the HOPE VI plan at Spring View may be easier than at baseline
because much of the data required at baseline will serve as a guide five and ten years later, both for the
local researcher and for the housing authority. For instance, the neighborhood boundaries, block group
numbers, community players, interview contacts, and SAHA contacts have been determined. Spring
View management and SAHA have noted the data needed for this study, and have incorporated most into
their management systems, making it easier for evaluators to track five and ten years from now.

had considerable difficulty in designing a program acceptable to CNCS. It has been apparent throughout
the course of baseline research that CNCS has not clearly outlined their requirements for a community
services plan to SAHA, and have failed to provide clear and timely assistance in correcting SAHA’s
possible misinterpretation of the guidelines. A CNCS staff site-visit in January, at which SAHA
presented their plan in a two-day session that included site tours, meetings with service providers and
residents, should have resulted in a clear explanation of discrepancies between CNCS’ expectations and
SAHA’s plans. This was not the case. A gathering of HOPE VI staff in Washington for a meeting with
CNCS in March, which was attended by the SAHA HOPE VI coordinators, the Spring View site
manager, and the residents’ association president, was another opportunity for clearly outlining CNCS’
expectations and problems with SAHA’s plan. After two further revisions expanding the details of the
plan, SAHA did not receive a reply until a telephone conference call May 8. SAHA submitted the most
recent revision/expansion on May 11, 1995. In early June, SAHA contacted CNCS to ask the status of
their latest submission, and was told that CNCS staff would not have time to review it until after the July
4th holiday.

Interviews with residents, HOPE VI staff, service providers, and neighborhood representatives should
also uncover problems experienced in implementing all aspects of the plan during the interval between
data collection years, including the provision of social services as planned, as well as supportive activities
associated with the FSS program. A valuable source of information on the implementation process will
be members of the implementation advisory board.101

101 A useful interim measure of implementation progress would be to attend meetings of the board, as well as
to include members in a focus group.
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Data SourcesPhysical and Management Measures

Appearance

Opinions

Management

Key:

6.2 Management Plan

6.3 Residents
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Evaluators can compare planned management changes and timelines for their implementation with what
is actually in place at the time of the follow-up study by reviewing SAHA documents and interviewing
HOPE VI staff and residents. Information such as vacancy rate, turn-around rate, waiting list length and
average wait time, and number of maintenance calls and average response time should be compared with
baseline (see Exhibit 8).

Probably the most important indicator of change to residents is whether or not the incidence of serious
crime decreases to a point where they feel safe in their homes and neighborhood. In addition, SAHA
should have fairly detailed information on FSS participants, and the effectiveness of the FSS program.

SAHA = San Antonio Housing Authority SV = Springview Management SAPD = San Antonio Police
Department FSS = Family Self-Sufficiency

Springview
Housing stock
Grounds

Neighbors
Residents
City officials:

Vacancy rate vs baseline
Turn-around rate vs baseline
Waiting list length & average wait time
Number of maintenance calls & average response time
Number of resident-owned/managed businesses utilized on-site

Neighborhood
Housing stock
Grounds
Business

Windshield Survey
Photos

Interview w/
Neigh. Assoc.
Resident Survey
Interviews
Interviews
Interviews

Baseline data survey/
5-year follow-up
survey/SAHA

SAPD
Neighborhood school principals
City council representataive
General population

Certainly physical change will be the easiest to observe and document. This can be done by repeating
the windshield survey and taking new photos to compare with those at baseline. Information detailing
the physical structures within Spring View should be available from SAHA. Evidence of a decrease in
population density, visually and through SAHA records, is an important indicator to document. City
officials and the SAPD cite high density as "fuel in the fire" for area crime (see Exhibit 7).
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Neighborhood Measures Data Sources

Other

Key:

7.0 Conclusions
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Social
Services

Community
Services

SAHA = San Antonio Housing Authority SV = Springview Management SAPD = San Antonio Police
Department FSS = Family Self-Sufficiency

population density
residents’ dependents’ school dropout rate
residents’ average numer of years education

Number of residents providing some form of community
service
community services being performed

Social services being provided SV residents
Number of SV residents using social services provided

incidences comparable to baseline)
Springview
Neighborhood

SAHA/city demog.
Resid. Surv./
schools/SV?
Resid.Surv./SAHA?

Neighborhood impact should be readily apparent by repeating the windshield survey, and by conducting
interviews. Because revitalization of the neighborhood target area is a cornerstone of the SAHA HOPE
VI plan, economic indicators should be examined by evaluators to determine, if possible, the amount of
economic success HOPE VI has brought (see Exhibit 9).

Resident
Survey/SAHA/
Resid.Surv./SV/
SAHA/
Community service
resipients

SAPD/SAHA/
Resid.Survey
SAPD

Resident
Survey/SAHA/
Soc.Serv.,
providers

102 Specifically, there are divided feelings about returning families taking responsibility for the school attendance,
performance, and social behavior of their children under the age of 18, as well as individual ability to perform
adequately in the FSS program.

Evaluators should determine how baseline residents’ concerns were met about relocation, standards for
returning to Spring View, and assurances that they would have a future there if they want.102,103

Crime (Rates or

The HOPE VI plan for rebuilding the Spring View development in San Antonio is an ambitious one. It
proposes not only structural rebuilding, but personal change in the lives of the residents as well. It looks

103 A useful interim indicator of changes occurring to residents would be to follow a designated number of
families during the change through individual case histories, focus groups, or both.
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Economic
Indicators

Economic
Indicators

SAHA = San Antonio Housing Authority SV = Springview Management SAPD = San Antonio Police
Department FSS = Family Self-Sufficiency

Percent employed vs percent on public assistance:
Census tract
Residents

Number/percent of SV residents in FSS program (total):
Less thant one year
Between one and five years
More than five years

Number of SV residents who have successfully completed FSS
program and moved out of public housing.
Percent of previous SV residents who returned to the new SV.

Number of new businesses in the neighborhood (windshield
survey area).
Number of resident-owned businesses.

Number of new single-family housing units:
SAHA developed
privately developed

Number of new multi-family housing units:
SAHA developed
privately developed

Percent 1995 SV FSS participants have become home owners.
Dollar amount invested in the neighborhood as part of the
revitalization effort:

the city
private developers
local banks
others

WS survey/Interviews
Resid. Survey/SAHA

SAHA/SV
Interviews/
records
(if possible)

SAHA
City bldg, permits

Census
Resid. Survey/SAHA
SV/SAHA

SAHA
SAHA/Resid. Survey

SAHA
City bldg, permits
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not at a Spring View physically and socially isolated from its surrounding neighborhood, but rather at
a revitalized Spring View incorporated within a rejuvenated community. The SAHA proposes increased
incentives for residents to look upon public housing as a temporary stop in search of permanent security
in private-sector housing, and increased leverage of private-sector and local community support in an
effort to incorporate "public housing" and "low income housing" within mixed-income neighborhood
communities.

When final approval is given by HUD and CNCS for the Spring View HOPE VI project, conditions seem
to be in place to proceed. The potential for change is good. Success with this sizable endeavor,
however, depends upon long-term diligence and commitment by all parties to the initial agreement,
including HUD, SAHA, Spring View residents, social service providers, educational institutions,
neighborhood residents, the city, private developers, and banks.

The San Antonio Housing Authority actually began developing these ties several years ago through efforts
to set up its various and separate corporations as ways to provide services to residents, and to work with
local government and the private sector in creating housing opportunities for low-to-moderate income San
Antonio residents. Some opinions were expressed, during the course of interviewing HUD staff and San
Antonio residents, that the housing developed through these corporations is better than that developed and
maintained as public housing, and more than one individual stated they thought the SAHA was hoping
to become the biggest developer in the city.104 The HOPE VI plan for Spring View and the
surrounding neighborhood provides an opportunity for SAHA to show how to use the best of both SAHA
programs. It proposes to involve those players with ties to tfie private development community and city
government, as well as neighborhood residents, in physically, economically and socially integrating public
housing residents’ needs and potential with those of an entire community.

104 Interviews with HUD Field Office staff and long-time San Antonio residents, January-June 1995.
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There is a softball field for organized ball sponsored by SAHA and the SAPD Police Athletic League
(PAL) program. Basketball courts are available for non-organized play.

Senior Citizens Activities: Seniors at Spring View have their own activity hall, the Golden Age Center.
Senior Community Services provides social and support services to the elderly in most SAHA
developments, including Spring View. This program ties into the city’s nutrition program, and provides
transportation for shopping and other activities. This is particularly important for Spring View elderly
residents because there is no shopping available near enough not to require transportation.

Non-Disabled Working-Age Individuals: The FSS program offered by SAHA did not have an on-site
coordinator at Spring View before HOPE VI, and fewer than ten individuals/families had shown any
interest in it. Those who did had to go to SAHA offices downtown where the program staff was located.
The Texas Education Agency Region 20 provides GED training two days a week on-site, and computer
training is offered another two days/week across the street at the Jordan Center.

Education/Assessment: Goodwill, Inc. of San Antonio provides educational assessment, including job
suitability, to FSS participants as a standard practice (this is paid for by SAHA). The city’s Barbara
Jordan Center offers tutoring for adults and youth free. The Texas A&M University Extension Service
offers GED training & testing.

Job Training: The Texas A&M University Extension Service offers training in office skills, computer
skills, appliance repair, electronics, fabrication, facility maintenance (e.g., plumbing, electricity, etc.),
and auto mechanics to Spring View residents who commit to the training.

Healthcare: The Ella Austin Healthcare Center, funded by the TDHHS and the TDMHMR, provides
on-site screenings & immunizations. Parenting classes and other health care services are offered at the
Center’s main office, located just outside the neighborhood. The Center provides transportation for those
who need it. A Metropolitan Health Center is located just north of Spring View, behind the Jordan
Community Center. This center offers primary care, prenatal care, and is a provider for the Women,
Infants and Children’s (WIC) program.

Youth Activities: There are no outdoor play areas on-site for children (except for those under three at
the day care center when it’s open). Some families have made "swings" by tying a piece of clothesline
in a loop between two other clotheslines. Indoor programs on-site for children, other than day care,
include organized after-school activities in the Spring View recreation hall, and a Learning Center at the
Boys and Girls Club meeting rooms. The Learning Center offers tutoring, educational activities, and
field trips with an educational or cultural purpose. Some residents volunteer to help with these activities.

Day Care: Dora’s Sure Day Care provides on-site day care for infants to three-year-olds. The housing
authority provides the facility. A Spring View resident owns and manages the center. With the support
of SAHA, she has become an accredited and licensed child care provider. Parent/Child Institute (Head
Start) offers day care to children three years and older, as well as after-school care for neighborhood
residents.
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In addition to those listed above under current services, additional ones are planned for HOPE VI:

Youth Services
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Education/Job Training: St. Philip’s College will offer residents courses in self-esteem and creative
thinking. The Texas A&M University Extension Office will offer hands-on courses in gardening and
telecommunications skills. The Alcohol and Drug Abuse agency located at the new Cresthaven facility
will offer training for Spring View residents to become Licensed Chemical Dependency Counselors.

Healthcare: The Cresthaven site (the abandoned nursing home across the railroad tracks and vacant lot
on the eastern perimeter of Spring View) is to become a facility for alcohol and drug abuse counseling,
rehabilitation and prevention training, with the buildings owned and provided by SAHA, and services
provided by a United Way Agency (San Antonio Fights Back) and the Metropolitan Health Center.

The local National Olympic Youth Corporation will recruit and train public housing residents in
alternative sports, such as fencing, lacrosse, cycling, swimming and gymnastics, thereby allowing these
youngsters increased opportunities to compete in athletics to which they otherwise might never be
exposed. Recreational facilities planned under HOPE VI are designed to encourage learning and
participating in such alternative sports.
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By the time the survey began in January of 1995, the number of units on the roles had decreased to 311.
Units were being vacated in anticipation of demolition of the site, were being boarded up and not re
rented. Thus, the sample universe needed to obtain the same results originally planned was decreased
accordingly.

When appointments were made, the residents were given reminder sheets, again printed on the bright
yellow paper. When appointments were missed, the residents were phoned if they had a telephone. The
volunteers would go to a unit to remind the resident or to reschedule if there was no phone.

Appendix B
Survey Methodology

The original universe of units at Spring View Apartments was 421, and the sample universe requested
by Abt Associates and HUD was 101, with a targeted response rate of 75% (or 75 responses). The
number 421 is that shown on the San Antonio Housing Authority’s application for Hope VI funds in
1993.

It was agreed by Spring View management and the local researcher that interviews could be conducted
in the community hall and a conference room in the Spring View Apartments Office complex. This was
chosen mainly for safety considerations, but it also made more efficient use of interview time. In a few
instances, interviews were conducted at the resident’s apartment because the resident was unable or
unwilling to come to the office complex. On these visits, interviewers always went out in pairs, again
for safety reasons.

The local researcher trained the three Americorps volunteers in conducting the interviews. When only
one interview was scheduled, the local researcher conducted it. When there was more than one interview
scheduled for a given time, the Americorps volunteers conducted interviews as well. This was
particularly helpful in the case of residents who spoke only Spanish because two of the volunteers spoke
Spanish as a first or second language.

The units included in the survey were chosen from the master list of Spring View Apartments, provided
by the Spring View management, by randomly beginning somewhere on an interior page (turned out to
be page 7) and choosing every fourth unit. Notices explaining the survey and asking residents to set up
appointments for interviews were printed on bright yellow paper, addressed to the persons named head-of-
household for those units, and distributed by three Americorps volunteers. Before distribution began,
an article was written describing the purpose of the HOPE VI study and the resident survey, and was
published in their development’s newsletter, Spring View News. In addition, the local researcher was
introduced to residents at a Residents’ Association meeting, where she talked about the study and the
coming residents’ survey. The original plan was for the notices to be distributed by Residents’
Association block captains, but because their timeliness in distributing other materials had been in
question, the local researcher asked for help from Americorps volunteers assigned to Spring View, and
the Spring View management agreed to make them available, not only for distributing the notices, but
for setting up appointments and conducting interviews.
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In a final attempt to obtain at least 65 interviews for the San Antonio sample, a decision was made to
broaden the base to include residents who walked into the Spring View offices for other purposes and
were willing to be interviewed for the survey. Ten resident interviews were conducted under this broader
category.

For the most part, residents who agreed to be interviewed were quite happy to be included in the survey.
Most questions were answered openly, although one interesting trend noticed by the interviewers was
residents’ certainty that drugs were being sold and used in the development, but only one or two admitted
it occurred in their building or in the area outside their building. Clearly their message was I don’t see
anything; I don’t know anything first-hand.

Depending on the interviewer’s ability to keep the resident focused, or the amount of information the
resident wanted to give, the time required for most interviews was 20 to 30 minutes. Some interviews
required more time because the resident had first-hand knowledge of Spring View history, or had
witnessed or had a family member involved in a murder at the development, and had much to tell.
Others required more time because the resident was unable to focus on the questions for one reason or
another. One resident, for instance, was quite hyperactive and unable to sit still for very long, looking
out the window or at the door, and was easily startled by noises. Turns out she recently had moved from
a battered woman’s shelter, her husband had found her and was stalking her. Another interview
conducted in a resident’s apartment was strained because the resident feared someone would try to break
in and she kept her gun nearby at all times. A third was conducted at a resident’s apartment in the dark,
the only light coming from the television, on which she was watching a horror film, sound cranked up,
in a smoke-filled room. Between having to shout the questions, strain to hear the answers, breathe as
little as possible and try to see the survey form, this interviewer was the one who was harried! Yet
another resident told of the drive-by gang shooting in which a next-door neighbor, her son’s friend, was
killed; her struggle to keep, her son in school and to leave the gang to which he belongs. She fears for
her son’s life, and for her own as the mother of a gang member. One just doesn’t rush the interviews
in which this kind of information surfaces. The longest interview, where a translator was required, lasted
one hour.

Overall, the impression from the interviews is one of residents concerned about when they have to move
out, where they are going to be able to go, and whether they will be able to come back to the new Spring
View after completion. Although the Spring View management is making a good-faith effort to
communicate with residents, either residents are not hearing what is being said or they are not hearing
what they want to hear. A requirement for returning to Spring View is that one must participate in the
housing authority’s Family Self-Sufficiency program, and continue to show progress toward meeting
whatever goals have been set. At first blush, it appears that younger residents are eager to tackle this
requirement, while older residents, and residents with young children at home, have reservations about

The agreement to decrease the number of units included in the universe came after the notices had already
been sent to 101 residents informing them that they were included in the sample, and they were asked
to set up appointments for interviews. Of the 101 notices distributed to residents, 63 residents scheduled
interviews, 3 declined to be interviewed, 7 had moved and their numbers reassigned, 4 of those
reassigned had moved and were not reassigned a second time, and 31 did not respond. Of the 63
residents who scheduled interviews, 12 did not come. All 12 were recontacted. Of the 12, 4 rescheduled
and came, 1 declined to be interviewed, and 7 rescheduled one or more times, but did not come.



HOPE VI: San Antonio, Texas

San Antonio - 41

the program. Many residents don’t think they will be able to fulfill those requirements, while others still
do not seem to understand them.

The second topic of most concern is crime. Although changes have been made to increase security at
Spring View since the signing of the grant agreement, crime remains a top concern of residents. There
is some indication that the development may become more dangerous and residents more vulnerable as
additional units become vacant and boarded up. Residents tell of boarded up units being vandalized and
entered, and fear the deserted areas will invite more crime and increase the danger to residents left in
those areas. The elderly are particularly concerned about this possibility. The Spring View management
is attempting to relocate elderly residents as early as possible, but the number of units available for the
elderly elsewhere in the housing authority is limited, both by number and by low turnover rates.

Finally, the information gathered in the resident surveys is meant to reflect conditions and attitudes before
HOPE VI. However, the San Antonio grant agreement was signed in September, 1994, several changes
began to occur immediately, but the interviews were not to be conducted until February and March of
1995. The local researcher was concerned that residents’ answers might be reflective of those changes
rather than how Spring View was before the changes began. After conferring with Abt Associates, it was
agreed that residents would be asked to think back and pretend they were answering the survey questions
in August of 1994 (six months earlier). Thus, every attempt has been made to coordinate their answers,
including how long they have lived in their current apartment and how long they had lived in public
housing overall, with August 1994 as the interview date, even though the forms themselves are dated
February or March 1995.
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Executive Summary

San Francisco - iii

Although there have been some significant differences in the experiences of the two sites, the Housing
Agency’s efforts to date represent a missed opportunity to involve established and trusted community
non-profit agencies and organized tenant groups. Such involvement would have given tenants a sense of
participation and partnership in the decision making process that will so dramatically affect their lives.
One important example of this lack of consultation was in the selection of the last two Executive Directors
for the Housing Authority. In both cases, the Mayor’s office failed to consult public housing residents
before making the selection. This isolation from the decision making process provided fertile ground for
the exploitation of the tenants’ natural fears by two activists at the Bernal Dwellings site.

Through the use of federal funds from the HOPE VI Project, the San Francisco Housing Agency wants
to demolish the graffiti-scarred buildings at Bernal Dwellings and Yerba Buena Plaza East, home to about
1,160 people, and replace them with low-rise townhouses and flats. The overall goal of the Project is
to create more livable dwellings on the current sites while simultaneously eliminating the courtyards and
hallways that have allowed crime to fester at the complexes. In the summer of 1994, the Housing
Authority received these funds from the Department of Housing and Urban Development on the condition
that it meet certain guidelines. These included the development of a community services plan by the
agency and the creation of job training, drug rehabilitation and other social service and community
support programs.

These activists have been a major roadblock to the HOPE VI process. One activist, Malik Rahim, was
initially hired by the San Francisco Public Housing Agency to help organize the tenants and facilitate their
cooperation with the HOPE VI plans. His results, however, were the opposite of what the Housing
Agency intended. With the assistance of Jeffrey Branner, Rahim was so successful in organizing the
Bernal tenants that some militant tenants have gone out of their way to attempt to block the development
of the HOPE VI Project. On the other hand, some Bernal residents have complained about the
intimidation tactics used by these two men.

Considering the severity of the crime and drug problems at these sites and their immediate surroundings,
their dilapidated condition, and the original design of the public housing projects (Bernal Dwellings and
Plaza East) themselves, their replacement seems to represent a worthwhile opportunity for the tenants to
have a second chance to obtain a positive living environment. But the city s failure to include the
community in formulating and implementing this critical decision has caused a backlash, which is also
due, in part, to misinformation and a lack of information among the tenants. For example, the tenants
are apparently unaware that the Housing Authority is obligated to find other housing for them to relocate.
They will not be forced into homelessness onto the streets of San Francisco even if some of them have
to be housed temporarily in neighboring cities. This lack of communication has given rise to some of
the tenants’ legitimate concerns.
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PHA Overview1.0

PHA Characteristics1.1

PHA Size, Housing Stock, Resident Characteristics

Robert B. Pitts Plaza Development

replaced by a townhouse style

San Francisco - 1

Most of the housing constructed by the SFPHA was built in the 1950s. This is reflected in its prevailing
architectural style: mass, dense high- or mid-rise housing in impersonal materials and building types.
They present stark, scarred appearances, and have proven both expensive and demoralizing to maintain.
The building types and housing sites date from an era when the dynamics of security in residential
neighborhoods was not well understood. It was thought that density of development could be mitigated
by the provision of open space. This idea has proved disastrous and the density remains out of proportion
to the neighborhoods in which the sites are located.

The San Francisco Housing Authority operates under the guidelines of HUD requirements set forth in
the Annual Contributions Contract and Public Housing Management Assessment Program (24 CFR 901).
The SFPHA is the 16th largest public housing authority in the United States and has since 1938 been
serving low-income residents by providing affordable housing. It currently owns and manages 6,772
units of housing in San Francisco. This constitutes 29 percent of the publicly assisted housing in the city,
and about two percent of the total housing in the city. Over 11,00 families are currently on the SFPHA
waiting list. As a result, all SFPHA developments have close to full occupancy. Lack of choice forces
families to endure the most distressed conditions or face homelessness.

Editor’s Note: In general, this case study should be seen as a baseline through May 1995. A number
of events have occurred at the site since that time, some of which are included as footnotes. A future
report will capture changes and events that have occurred since that time.

To a large extent, the proposed HOPE VI project in San Francisco is modelled after the city’s experience
in redeveloping Robert B. Pitts Plaza, formerly called Yerba Buena Plaza West (YBPW). Like one of
the proposed HOPE VI sites, Yerba Buena Plaza East, YBPW was built originally in 1955 as a 332-unit,
high-rise development. By the 1970s, it was plagued by high crime rates, neglected maintenance,
vandalism and vacancy rates approaching 30 percent. Beginning in the mid-1980s, through the assistance
of federal (HUD) and city funds, the high-rise development was replaced by a townhouse style
development now known as Robert B. Pitts Plaza.

The new development was designed to blend into the neighborhood, with on-the-street entrances for most
units, private yards, and building and site design to eliminate the problem of hidden and unsafe areas.
Common areas were organized into a hierarchy of spaces, with different areas for different age groups.
Common facilities, including the on-site management offices and services space, were located centrally

The overwhelming majority of residents in San Francisco public housing projects are African-American,
ranging from 75-90 percent in most developments. (This compares with the city’s overall
African-American population of approximately 11 percent.) The average level of resident employment
in SFPHA developments is 15 percent; the highest is 45.8 percent. These figures compare very poorly
with neighborhood and city-wide employment levels. Consequently, family incomes are also very low,
ranging from $7,708 to $13,769 per year; most families’ incomes, therefore, are well below the official
poverty line. About half of the projects’ residents are minor children, many of whom live in single
parent households. AFDC is the largest source of family income, followed by SSI, other forms of public
assistance and Social Security.
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1.2 Management History

at the same time the agency completely
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to increase staff surveillance. To a large extent, these design changes were successful in attaining their
goals of integration into the surrounding neighborhood.

Robert B. Pitts Plaza also contained several major administrative features which are incorporated into the
HOPE VI plan for Bernal Dwellings and Yerba Buena Plaza East. These include:

Comprehensive modernization of Yerba Buena Plaza East was recommended to be initiated in Year 3 of
the renovation which created Robert B. Pitts Plaza. However, the level of HUD funding allocated did
not enable this timetable to be realized.

Vacancy Rates, PHMAP Scores, Maintenance Problems
Legal Cases Filed, Resident Management

Maintenance staff more than doubled
decentralized its maintenance program.

decentralized management operations;
project-based budgeting and accounting;

increased emphasis on resident involvement and resident services; and

more aggressive property management practices for screening, rent collections, and lease
enforcement.

The SFPH A reduced the time to complete non-emergency maintenance work orders from
more than a month to 15 days.

Since May 1989, there have been several significant changes in the administration of the SFPHA. The
management structure has been reorganized around the functional tasks required of a housing agency,
instead of on an executive structure basis. Decentralization of field operations such as property
management and maintenance was made a priority and financial management functions were consolidated
under one department. New departments were created to serve specific housing-related functions:
Finance and Administration, Management and Operations, Planning and Design, and Construction and
Rehabilitation.

Between 1984 and 1992, the SFPHA was on HUD’s "troubled" housing authority list, primarily due to
its low operating reserves, low occupancy rate, lengthy vacancy turn-around time, insufficient unit
inspections, lack of management/maintenance, need for development stabilization, and high tenants
accounts receivable. After a series of MOAs (in September 1989 and July 1991), the SFPHA made
significant improvements in renewing the financial health of public housing in San Francisco and was
removed from the "troubled" housing list in 1992. The 1993 Performance Appraisal reconfirms that the
SFPHA is a standard performing agency. The following accomplishments each contributed enormously
to taking the SFPHA off the "troubled" status:

The SFPHA successfully maintained an occupancy rate of 98 percent plus over the
previous two years. This follows having increased the occupancy rate from 90 percent
to over 98 percent in under three years.
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Maintenance services are provided at two levels:

the turnaround rate of vacant apartments which average
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The SFPHA decreased the average time required to repair and turn around vacant units
from 125 calendar days to under 39 days.

The vacancy rate throughout the SFPHA is about 2 percent today, compared with 10 percent five years
ago. The average turnaround for a vacant apartment throughout the system is nineteen days. San
Francisco Public Housing has been a "Standard Performer" since 1991, free of the "Troubled Status"
category. Its PHMAP Score is 67.74. (See attachment, "Performance Indicator.") According to SFPHA
statistics, 92 percent of all emergency maintenance requests are completed within 24 hours.

Since 1992, the SFPHA has received $81.9 million in modernization funds, an average of $27.3 million
per year. Last year, $31 million was spent on modernization. (This compares to approximately $63
million expended between 1987-1991.) An additional $2.57 million was granted by Community
Development Block Grant Funds with over $500,000 earmarked during the past year for resident
enterprises.

The three areas that the administration is still focusing on are resident rent collection, annual unit
inspections, and vacant unit turn-around time.

Over the past several years, the SFPHA has utilized a mixed management structure—that is, there are
on-site management offices and services which are provided by the central office. This move to
decentralize field operations was intended to improve conditions at developments. The SFPHA’s
properties are now divided into three districts, two for family housing and one for elderly developments.
Each district has a District Manager, with a staff of several senior managers and property managers.
Maintenance activities are conducted via seven mini-warehouses, which allows for a more timely response
to emergency requests, better planning and reduce travel time and costs to the SFPHA.

During the past year, SFPHA maintenance staff has increased 4 percent to begin to deal with maintenance
issues at all SFPHA developments. According to Mike Meadows, SFPHA Director of Maintenance,
resident disregard for the property, particularly vandalism, is the primary cause for the deteriorating
condition at both the Bernal Dwellings and the Yerba Buena Plaza East sites. Although there are only
a few vandals at each site, the connection between these vandals and the prominent drug activity around
the sites deters the majority of tenants from stopping their destructive behavior. The maintenance
supervisor at Bernal reported that in some cases after he had worked on a vacant apartment and made it
ready to lease vandals broke into it and caused damage, which necessitated further maintenance work.
This phenomenon, in turn, reflects negatively on 1----------------
15 to 16 days.

• at the site, the property manager and maintenance superintendent control the work flow,
enabling the development staff to plan and schedule work orders and to quickly dispatch
appropriate craft personnel; and

• at the central maintenance level, tasks are performed which require specialized work
beyond the technical scope of site-specific personnel.

While most residents report mixed degrees of satisfaction with on-site staff, there is widespread
dissatisfaction with the management functions served by the central office. In turn, management is
concerned about the high level of unpaid accounts because of the low-income status of the residents. In
addition, residents are charged for damage correction, but these charges are rarely collected for the repair
work.
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Such an orientation session would cover, at a minimum:

Orientation to neighborhood and available amenities; and

Overview of resident supportive services program.
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More recently, in May 1995, a fired Commission member stated that she was considering a law suit
alleging age and sex discrimination. (She was fired by Mayor Jordan after she turned down a chance to
apply for nearly $50 million in federal funds to fix up two public housing developments.)

Residents of Plaza West, relocated to Plaza East while their development underwent complete
reconstruction, called themselves "The Dreammakers." "The Dreammakers" continued to work with the

Resident responsibilities, such as rent payment, maintenance of the unit, observation of
House Rules;

The responsibilities of the Housing Authority, such as maintenance services, grievance
procedures, and rectification of rent;

During the latter part of December 1994, residents of San Francisco public housing developments initiated
a lawsuit against the Housing Authority Commission, charging the Commission with the unlawful
sabotage of a resident management organization. This action resulted from the Commission’s 4-2 vote
in a meeting earlier that month to rescind the political authority of the Council of Resident Management
Corporations of San Francisco, Inc. (CORMCO). The Commission’s vote prevented CORMCO from
being "legally recognized" and "entering into contracts with the Housing Commission." In announcing
their lawsuit, members of the Council called the Commission’s actions "destructive and disgraceful."

Good property management involves a basic partnership between management and residents. For a good
partnership to exist, management and residents need to have clear expectations of each other. Where
expectations are poorly defined, many opportunities for misunderstandings are created. These
misunderstandings eventually have the potential to sour management-resident relations. A good resident
orientation represents the best means of beginning this partnership on a sound footing.

The recent decentralization of the SFPHA has resulted in improved maintenance of the project sites. This
major change in the management philosophy of SFPHA was designed to achieve several major objectives:
cost savings and expenditure accountability; improved services to residents; and resident empowerment.
The SFPHA now operates on a project-based budget, which means that there is a specific budget
allotment for each public housing project in the city. The individualization of these budgets has resulted
in greater accountability in the utilization of maintenance budgets. The total $418,00 maintenance budget
for fiscal year 1995-1996 represents a considerable reduction from previous years. While there has been
some improvement in the ability of residents to identify maintenance needs, this aspect of the
decentralization plan has not yet achieved its intended purpose. In part, this is because of the differential
abilities of maintenance staff at each of the sites; in part, because of the different levels of resident
organization; and, in part, because the SFPHA has focused more on reducing costs than on maximizing
resident participation.

Approximately 25 percent of the maintenance workers live in the projects. This estimate may be high.
The maintenance workers are unionized. Typically, once an individual joins the union and begins earning
increased wages, s/he decides to move out of the projects and into a different neighborhood. In this way,
the worker does not continue to pay 1/3 of his/her income towards rent and can live in a safer
community.



HOPE VI: San Francisco, California

Security and Crime Issues1.3

AdultsCategory

5584

846

56

240

41

89

14

266Calls for Service

102

67

10Community Meetings

59Court Hours
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Moving Violations

Parking Violations

Recovered Autos

Weapons Confiscated

Narcotics Arrests

Felony Arrests

Misdemeanor Arrests & Cite

Incident Reports

Vehicles Towed

Exhibit 1
City-wide Housing Unit Crime Statistics
for the Period April 21 - May 5, 1995

Juveniles

Statistics on crimes committed within San Francisco’s public housing projects are aggregated with
neighborhood crime data. From these data, a picture emerges in which the areas surrounding these
projects are among the highest crime areas of the city. They rank consistently at the top in such areas
as narcotics arrests and violent crimes such as homicide and rape.

Housing Authority and the surrounding community to rebuild a development they could return to with
pride. Now, these veterans of the reconstruction process have returned to the rebuilt Robert B. Pitts
Plaza, having established a model for what can happen at a site when residents are involved in the total
reconstruction process.

In 1994, $1.8 million in federal funds was secured by the city to deploy eight additional San Francisco
Police Department officers of the Housing Unit in order to increase security at public housing
development sites city-wide. Another on-site security program was implemented to enhance resident
safety at senior public housing developments. Over $3.5 million in federal funds was secured to deploy
additional San Francisco Police Department officers in order to increase security at public housing
development sites city-wide. According to SFPD statistics, these programs resulted in an increase in the
number of calls for service and a decrease in drug-related crime.

Police have increased their surveillance of these areas in recent years with the assistance of federal funds
obtained from the city’s Youth Gang and Drugs Program. Budget cuts at the city and state levels,
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Crime statistics for the Bernal Dwellings and Plaza East sites are presented in Exhibit 2:

Totals Bernal PlazaActivity

Felony

78 1Misdemeanor Arrests

Misdemeanor Citations 2

Traffic Citations

Tenant Arrests

Weapons Taken

Narcotic Arrests

Civilian Contacts 267 238 29

Calls for Service 49 39 10

Plainclothes Hours 20 20

Uniformed Hours 392 286 106

Incident Reports 26 23 3

Vehicles Towed 12 11 1

Recovered Vehicles 6 5 1

Community Meetings 3 1 2
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7
1

Exhibit 2
Crime Statistics for the Bernal Dwellings and Plaza East Sites

Adults
Juveniles

Movers
Parkers

35
2

10
1

7
7

7
1

5
4

1
3

35
2

10
1

5
4

6
4

1
1

1
3

Adults
Juveniles

Adults
Juveniles

Adults
Juveniles

Adults
Juveniles

Adults
Juveniles

Crime statistics reported in a June 15, 1995 report prepared by Lieutenant George Stasko (#2012),
entitled "Housing Unit Crime Statistics" are presented in Exhibit 1. These figures represent statistics
generated citywide by officers assigned to the Public Housing Task Force for the period April 22 to May
5, 1995.

however, have hindered the city’s efforts to enhance neighborhood security. There is no separate housing
police agency and attempts to establish tenant patrols in the projects have met with little success.
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Resident Services.1.4

Number and Type of Services Offered (On site vs. Off site)

Current Challenges1.5
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i

On the surface, the HOPE VI Project appears to have a real ally in the Mayor’s Office and among other
related city departments. For example, paper work related to the project is given top priority for processing,
etc. Yet, because of its power of appointment and influence over the city’s Housing Commission, the Mayor’s
Office must also bear a major share of the responsibility for the problems in SFPHA’s top management and
in the relationship between SFPHA leadership and project residents.

A major problem facing the SFPHA is the lack of resources to construct and maintain an adequate supply of
public housing for the city. Nearly as many individuals in San Francisco are homeless as live in the city’s
public housing sites. There are 11,000 people on the waiting list for public housing. Many thousands more
are in substandard housing or in crowded living conditions, doubled up with family or friends. A second
problem is the absence of a clear vision as to how to address this need and consistent leadership to develop
and implement a coherent set of policy goals.

Due to extensive budget cuts in the 1980s, the SFPHA offers few services to its tenants directly. Instead, it
has relied largely on the provision of services by other public agencies or, through contracts, by non-profit
social and community service agencies. The relationship of the SFPHA to public and private service providers
is generally good, although the range of services at each of its sites varies considerably. One significant
variable is the nature of the neighborhood surrounding the housing project. Those projects which are located
in neighborhoods which are predominantly middle income have better and more accessible services. Another
factor is the nature of the population within each project. Services for the elderly, for example, tend to be
more extensive and accessible than are services for children. Perhaps this is due to the relatively low
percentage of the city’s population which is made up of children (the lowest of any major U.S. city, in fact),
in contrast with the high proportion of the city’s population which is elderly. (A fuller exposition of the
SFPHA’s relationship with other service providers is found in Section 4.6.)

The SFPHA has not done a thorough enough job of communicating to the residents that it is obligated to
insure housing for all of them. Additionally, it has not communicated assurances to the residents that its
obligation to insure housing for all the residents includes placement in housing outside of San Francisco, if

Another problem lies in the nature of the existing housing projects and the philosophy which lies at their
foundation. An important component of this problem is the inability of SFPHA staff and management to
create and sustain constructive relationships with residents of the projects under its jurisdiction. In August
1992, the National Commission on Severely Distressed Public Housing noted that traditional approaches to
revitalizing seriously distressed public housing concentrated on the physical condition of developments and
not the human condition of the residents. The proposed HOPE VI revitalization plan is designed to address
both issues. The facts clearly point to the need to improve direct services for residents at the same time the
site is physically restructured. The demographics of the site dictate a focus on youth, family and employment
programs. While exploring child care, early childhood education, economic development opportunities, the
Project plan is also realistic in its recognition that an increase in family income is a disincentive if it negatively
affects other benefits or leads to the elimination of any income-based entitlements.

The uncertainty surrounding where the residents will eventually be settled has caused a strained relationship
between the residents and the SFPHA. To put it succinctly, the residents want assurances that they will be
permitted to return to the revitalized facility, while the reality is that some may even have to be relocated
outside of San Francisco entirely. In part, the issue is SFPHA’s relationship within the effected
neighborhoods. The working relationship between the SFPHA in the Bernal area with the Neighborhood
Association is excellent. However, no equivalent Neighborhood Association exists in the Plaza East area.
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2.0 Description of the Development

Design History2.1

Bernal Dwellings

Yerba Buena Plaza East
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Bernal Dwellings, located at the southern edge of the Mission District, is a family public housing development
of 208 units, currently housing 517 residents. It occupies an entire city block which is zoned for low density
residential use. It is bounded by Army Street, an arterial commuter street on the south, Harrison and Folsom
Streets, both major thoroughfares, on the east and west edges, and on the north by 26th Street, which
dead-ends onto a basketball court on the Bernal site. Across from Bernal Dwellings is Garfield Park and,
perpendicular to 26th Street, is the end of Treat Street, which will be extended and returned to use as a
through street under the revitalization plan.

necessary. This experience parallels the SFPHA’s relationship with residents outside the HOPE VI
development sites. In general, there is considerable mistrust of the central administration of SFPHA among
tenants and widespread frustration at its perceived lack of responsiveness to their needs. The SFPHA appears
to have learned few lessons from the Robert B. Pitts development experience, particularly in regard to the
importance of building ongoing cooperative relationships with tenants’ groups and creating clear and consistent
channels of communication.

Yerba Buena Plaza East consists of 276 apartments in four (4) low, mid, and high-rise concrete buildings. It
occupies one full-size city block and most of one narrow city block. The density is 77 units per acre, well

Bernal Dwellings was built in 1953 with the intention of providing low cost housing for working class
residents of the city including returning veterans and their families. The original site consisted largely of
small scale industrial and commercial buildings. At the time, the premise of public housing design dictated
long multiple unit buildings with wide expanses of common areas. The development faces both inward and
toward the street. There are 54 conveniently located parking spaces, which do not appear to be an adequate
number, however, for the project’s residents. There are also several "tot lots" and a sitting area in the
development. Despite the presence of through streets, the relationship of the buildings to the street identifies
and stigmatizes them as public housing as it differentiates them from the surrounding neighborhood, which
is 70 percent residential, 75 percent renter occupied and in generally fair condition. The reconfigured
development will introduce smaller blocks at the site with units oriented to face out towards the street.

Bernal Dwellings consists of twelve (12) three-story wood frame stucco buildings and one (1) eight-story
reinforced concrete building, all in deteriorated condition. It is located on 3.86 acres, with a density of 53
units per acre. The 12 three-story buildings house two and three-bedroom units. Eighty-eight of the units
are one-bedroom, 48 are two-bedroom, and 72 are three-bedroom.

The Yerba Buena Plaza East development, built in 1956, along with a companion project, Yerba Buena Plaza
West (now Robert B. Pitts Plaza), has been considered a severely distressed public housing development since
the late 1970s. The neighborhood in which it is situated, the Western Addition (formerly the Fillmore
District), suffered heavily as a result of the redevelopment projects of the San Francisco Redevelopment
Agency in the 1960s and 1970s. Much of the area’s housing was demolished and not rebuilt; the
neighborhood was disrupted by constant construction for nearly a decade. Stores were closed, hundreds of
jobs were lost and residents and businesses were displaced. In sum, a community which many former
residents have characterized as thriving, with vital commercial and cultural enterprises (particularly for the
African-American community), deteriorated as a result of misguided "urban renewal" efforts.
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In general, the conditions at this development consist of:

a history of poor and neglected maintenance;

within the

Resident Characteristics2.2

Bernal Dwellings

San Francisco - 9

above that of the surrounding neighborhood. There
three-bedroom units, and 12 four-bedroom units.

poor physical design which often lends itself to crimes being committed on housing authority
property;

a resident population which consists largely of single parents (mostly women) and children
who are vulnerable to the criminal activities conducted on SFPHA property.

The high-rise buildings are identical. Ground floors are devoted to elevator lobbies, tenant storage areas and
mechanical services, with no dwelling units. Elevator cores were located near both ends of the building,
serving a double loaded corridor with eight units per floor: two 2 BR units at either end and four 1 BR units
at the center. The top floor, with a smaller central enclosed area, is designed to include laundry facilities and
rooftop drying yards on either side.

are 104 one-bedroom units, 124 two-bedroom units, 36

Frontages along only one street can easily be made accessible for the disabled. Most of the open spaces are
asphalt, although some tree and large shrub plantings survive. There are 76 parking spaces, which are
conveniently located but insufficient for the residents. One large parking lot has been fenced off and is
presently unused. The development also contains a playground, a basketball court and some green space.

inadequate police protection services, which permits activities to go on
development that would not be tolerated elsewhere in the city; and

The low-rise buildings consist of 15 sets of flats; each building is accessed by a central stair serving 6
apartments, one apartment on either side of the stair landing of each floor. Nearly two-thirds of these flats
are three-bedroom units, stacked, although several addresses have two-bedroom units on 1 side of the stair
and 2 addresses have two-bedroom units on both sides. Secondary means of egress were provided through
fire balconies and stairs to the rear, or interior of the block. All construction is reinforced concrete.

The medium- and low-rise buildings share the orientation and image problems of the high-rises as well as their
physical deterioration. The site is oriented away from the city streets and onto an unsecurable and bleak open
space. The project’s current image is entirely foreign to the humanely scaled low-rise neighborhood that
surrounds it—a neighborhood which is 75 percent residential and has housing stock that is generally in good
condition. Yerba Buena Plaza East, therefore, is immediately identified and stigmatized as a low-income
housing development and spreads its aura of failure over the families themselves. It presents a compelling
argument for selection as a HOPE VI site.

The current resident population of Bernal Dwellings is 517, including 158 families. The average stay in the
development is 5.9 years. One hundred and two of the families residing at the current Bernal site (64.5
percent) are headed by a single parent. Nearly 22 percent of the households consist of a single person.
Fifty-two percent of all residents are eighteen or under; 22 percent are under the age of five. Over 91 percent
of the families have at least one minor child.
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Nearly 90 percent of the residents at Plaza East are African-American; 4.1 percent of the tenants are listed
as Latino; 2.2 percent as Asian-American; 3.4 percent as white; and .4 percent as "other."

The residents at Yerba Buena Plaza East have the lowest family incomes ($7,708/year) and the lowest
percentage of employed heads of households (7 percent) of any SFHA development. Education, job training
and job placement are, therefore, clear areas of need for the tenants.

Presently, there are 642 residents at Plaza East, who live within 176 families. Fifty percent of the residents
are children under the age of eighteen, nearly 77 percent of whom live in single parent households. Over 23
percent of the population is under the age of five. There is also a fairly large proportion of one person
households—34.3 percent. Residents of the Yerba Buena Plaza East site have lived at the development an
average of 6.9 years.

The annual income of a Bernal family averages $8,078, well below the poverty level and significantly below
the median income of residents of the City and County of San Francisco (which was calculated at $45,600 for
a family of four as recently as the 1990 census). Only 10.4 percent of all adults are gainfully employed.

Aid to Families with Dependent Children (AFDC) is the source of income for 53 percent of the residents.
Another 13 percent receive SSI; 12 percent receive Social Security payments; and 11 percent of residents
another form of public assistance, such as GA. Plaza East also has an extremely low rate of residents
receiving unemployment insurance (.7 percent). This suggests that many residents have dropped out of the
labor market completely or have never been employed for any consistent period of time.

Maintenance staff, however, believe they are doing a very good job. According to the maintenance
supervisor, the relationship between residents and maintenance staff is very positive. He reports on frequent
testimony before the Housing Commission by tenants on their overall satisfaction with the work of the
maintenance staff. This staff consists of three custodians and two on-site laborers, plus an on-call plumber.
One possible explanation for this seeming contradiction is that the heavy deterioration of the Bernal Dwellings
buildings renders even the most dedicated efforts of maintenance staff ineffective. Another explanation is that
the perception of maintenance staff of their performance is at considerable variance from that of external
observers.

The largest component of the resident population at Bernal Dwellings is African-American (73.3 percent).
Latinos comprise 13.4 percent; Asian-Americans 3.5 percent; whites 6.9 percent; and 3.0 percent of the
population is listed as "other."

Bernal Dwellings has a reputation as one of the worst managed sites operated by the San Francisco Public
Housing Authority. In recent years, its reputation has declined further due to the increase in drug trafficking
and violent crime. Based upon the observations of the research team, overall maintenance of the site and the
condition of site facilities are poor; garbage removal is very poor.

Consequently, many families depend on a broad range of social service provided both by government and
community-based agencies to augment their personal resources. The largest source of such support is
AFDC—which provides the primary source of income for 58.4 percent of residents. In addition, 17.3 percent
of residents receive SSI and 5.4 percent receive some other form of public assistance such as GA. Only 1.5
percent of residents receive Unemployment Insurance. The Resident Services Department of the SFHA
provides direct services to the tenants and is a liaison to other agencies on their behalf.
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In addition, it was noted that the existing fire sprinkler system is not adequate and does not meet current
building code requirements. The electrical system is also inadequate and most of the equipment and cabling
needs replacing. Other issues include upgrading of unit furnaces, inadequate kitchen ventilation, deterioration
of the building finishes, roof leakage, problems with mildew and dry rot and the lack of handicapped
accessibility throughout the site.

Maintenance concerns focus on the continuous vandalism of the elevators and interior common areas, the
replacement of lighting fixtures which are broken or shot out, broken glass littering common areas, the
continuous repair of security gates at the roof level access, and trash removal. It was also noted that garbage
collection chutes and rooms are undersized, garbage chutes backup, trash is left in the hallways, garbage is
thrown out of the windows onto the stairs, and access to the garbage rooms becomes blocked.

In addition to improved maintenance, resident concerns include the structure of the apartments’ open kitchen
and the difficulty it creates in preventing young children from entering while cooking, the small size of the
dining area that makes it difficult for families to eat together and, most importantly, the lack of site and
building security.

In interviews conducted by the research team, several Bernal residents also had complaints about unmet
maintenance needs. Repairs on fire escapes and fire doors, bathroom fixtures, and the painting of apartments
and hallways have been long deferred. What residents know all too well is what they see around them. And
until their broken toilets are repaired, the cockroaches are driven away and their homes are safe, many see
little reason to bother with what happens at the Housing Authority Management Office. Nothing gets done,
said one resident. In June 1995, this resident complained that two months previously someone hurled a rock
through her bedroom window, causing the rain to seep through the cracks onto her bed. Yet, her requests
for the window to be repaired have so far been ignored.

The SFPHA asserts that 83 percent of all emergency repair work is completed within 24 hours (compared to
92 percent throughout the city’s public housing). Eighty-five percent of all repair requests are initiated by
residents.

In 1992, a master plan by an architectural firm evaluated existing conditions at this site and developed design
solutions. A working group, consisting of residents, SFHA staff and residents from the surrounding
neighborhood, assisted in the master planning process. The investigation by the architect and consultants
documented the seismic deficiency of the buildings and revealed that the buildings did not meet current seismic
building code requirements. Constant maintenance is required for the galvanized water piping which is
deteriorating. Leakage throughout the development was noted and complete replacement of the system was
recommended.

Contributing to the decision to demolish these buildings was the engineer’s conclusion that the buildings had
inadequate seismic bracing. Damage sustained in the 1989 Loma Prieta earthquake has left the Yerba Buena
Plaza East high-rises with water leaking through the cracks in the concrete walls. This created further
deterioration of the buildings, both structurally and cosmetically. Asbestos and lead-based paint are present
extensively in all the development’s buildings. Despite recent modernization, elevators require expensive
maintenance and are frequently out of service.

In addition to structural, plumbing and other maintenance problems, there is a persistent presence of
cockroaches and mice. The presence of such pests underscores the development s problems in its oarbage
system and the failure of abatement efforts by management.

Beyond these physical problems, the Yerba Buena Plaza East site represents a major error in its design of
family housing. The high-rise buildings contribute to security problems, high maintenance expenses, and an
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The SFPHA asserts that 86 percent of all emergency repair work at this site is completed within 24 hours.
Approximately 80-85 percent of requests are initiated by residents. At present, there is a backlog of 179
repair requests. Extensive repairs are currently needed on fire doors, garbage room doors, the mailbox guard
rail, the front doors of the buildings, hall flooring, and the irrigation system. In addition, apartments need
painting and the fire escape requirement has not been satisfied. Overall, maintenance appears to be poor and
trash removal is also poor.'

Bernal Dwellings has the lowest average stay (5.9 years) of any development in San Francisco. It also had
the fourth highest rate (23 percent) of "move-outs" as a percent of the total number of units at the site. In
addition, the average delinquent balance at Bernal Dwellings indicates the second highest level of distress in
the city. These factors create a situation of resident instability comparable to that created by a high vacancy
rate.

Several possible factors account for the recent drop in the vacancy rate. One is the absence of affordable
housing alternatives in San Francisco, particularly the declining availability of Section 8 Housing, in the
aftermath of the 1989 Loma Prieta earthquake. Another explanation is that reductions in public assistance
allocations in recent years limit further the housing options of residents at Bernal Dwellings and other SFPHA
sites.

Although the current overall vacancy rate at Bernal Dwellings has dropped markedly during the past several
years, vacancies occur throughout the site. During the last twelve months, a total of 43 units became vacant.
Currently, 2.9 percent of all units are vacant. This compares with 20 percent just before the HOPE VI Project
was announced. Both SFPHA officials and residents agree that the usually high vacancy rates are due to the
high crime and drug abuse rates in the development, the deterioration and inadequate maintenance of the
buildings, the lack of handicapped access, and the poor garbage collection at the site.

The Property Manager at the Bernal Dwellings, Margaret Smith, has two primary responsibilities: rent
collection and annual home inspections. In addition, if residents are unable to contact the maintenance staff,

1 Note: Although the SFPHA now does project-based accounting, the researchers were unable to obtain
project-level financial data from the central administration. We were, therefore, unable to compare the
management and maintenance costs of Bernal Dwellings and Yerba Buena Plaza East to the remainder of the
SFPHA stock. Partial data, some of it anecdotal, some of it from interviews with key informants, indicate
that the maintenance and management costs at these sites are roughly on a par with other sites serving
comparable populations (i.e., not elderly housing) in San Francisco. Additional information on the sites’
baseline physical condition can be found in Section 2.1.

Although residents acknowledge the development’s strengths—low rent and access to good public
transportation, parks and markets—they cite the lack of physical security as a primary concern. They are
especially concerned about the drug traffic, late night shootings, vagrancy and vandalism that appear beyond
the control of local police. Other concerns include a lack of safe recreational areas for children to play and
a lack of quiet places for children to do homework.

atmosphere of anonymity. Other buildings in the development similarly reflect the orientation and physical
deterioration of the high-rises. The site is oriented away from the city streets and onto an unsecurable and
bleak open space. This contributes to the isolation and stigmatization of residents, as well as to the
intensification of crime, particularly violent crime.
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While the overall vacancy rate at Yerba Buena Plaza East is considerably lower now than in the recent past,
vacant units occur throughout the site. At any given time, the development has about 4 percent of its units
vacant, one of the highest current rates for the San Francisco Housing Authority. Five years ago, the vacancy
rate was 17 percent. The low vacancy rate masks the persistence of problems on the site and in the entire area
of affordable housing in San Francisco. (See discussion above regarding Bernal Dwellings.) Despite the low
vacancy rate, the development is plagued by high turnover, high rejections
of units, a large backlog of unmet maintenance orders, and large number of HQS deficiencies, and chronic
need for emergency plumbing work.

The Property Manager at Yerba Buena Plaza East, Frank Santiago, has similar responsibilities to his
counterpart at Bernal Dwellings. He was considerably more reluctant, however, to discuss his position or his
relationship with residents.

Plaza East has the third lowest average stay in San Francisco (6.9 years) and the second highest rate of
move-outs (31 percent). It also has the third highest rate of distress as reflected in the average delinquent
balance. This creates a situation of resident instability not unlike that created by a high vacancy rate.

she acts as a liaison between them and staff and will telephone staff to request needed repairs. She also serves
a variety of unspecified functions to assist residents. (She characterizes herself as a "social worker.") She
is on site 8:00 a.m. to 5:00 p.m. Monday through Friday.

Bernal Dwellings and Yerba Buena Plaza East have been described as dangerous places to live by both
residents and neighbors living around the sites. Violent crime rates are high and drug activity is prevalent.
Drug dealers find abundant places to hide at the sites and residents are easily terrorized and victimized by
dealers. Gun shots are heard around the clock and children learn to "hit the floor" for survival as early as
they learn to walk. Although they are of comparable population size to other police districts in the city,
almost 30 percent of the major crimes, including narcotics related crime, committed in San Francisco took
place in the Police Districts where Bernal Dwellings and Yerba Buena Plaza East are located. They rank as
the third and second worst districts, respectively.

The lots provide access to the interior open spaces and have become home to highly mobile illegal drug
markets. At the same time, entrances to the parking lots are inadequately sized for emergency vehicles. As
a result, emergency vehicles have no direct access to most buildings. The common areas of buildings closest
to the drug activity on 26th and Folsom have become loitering places for drug dealers.

Bernal Dwellings is an area frequently in the Bay Area news, either as the result of violence, the threat of
violence, shootings, street conditions or physical conditions at the site and in the surrounding area. Cars, with
occupants intent on drive-by shooting, cruise the perimeter of the development and enter interior common
areas. The parking lot at the northwest comer of the site is across from the comer of 26th and Folsom
Streets, a site of heavy drug dealing. With an unsecured perimeter, the closure of 26th Street and the
interruption of Treat Street, this parking lot is visibly isolated from most units and has become a very
dangerous place.

She is the sole'staff person in a management capacity at the site. She characterized her relationship with
tenants as positive.
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Twenty years ago, residents of Bernal Dwellings and their neighbors supported the partial closing of 26th
Street because speeding cars presented a threat to playing children. They now complain, however, that the
community is under siege by drug dealers and that the closed street blocks police patrols and traps potential
victims. The redesign of Bernal Dwellings, which emphasizes individual units with yards and balconies, not
only reopens 26th Street, it also extends Treat Street, reestablishing smaller blocks more comparable to those
in the surrounding neighborhood which has units oriented to face out. With individual open space provided,
there will be less dependence on the existing common area.

San Francisco Police patrol the public housing development. Due to heavy Latino/Hispanic gang activity in
the surrounding area, there is a Youth Gang Task Force in place. Sgt. Horton, who supervises the policing
of these Gangs, stated that the 18th Street Gang has been active since 1985 in the Garfield Park and the
Dolores Park areas. This gang has an ongoing rivalry with the 22nd and Bryant Street Gang, which operates
around 24th and Bryant and 24th and Alabama Street.

A survey of residents found unanimous agreement that the interiors of the buildings at the Plaza East site feel
unsafe. (The same residents feel with near unanimity that the streets of San Francisco are safe.) The new plan
eliminates unsafe interior spaces and puts access to the units on the streets. Each house and each flat will have
its own address and its own private backyard.

In addition to street patrols which are comparable to those described above for the Bernal Dwellings site, San
Francisco has approved a youth curfew which goes into effect each night at 11:00 p.m. The youth picked up
in violation of this curfew are detained at the Western Addition Recreation Center, which is close to the Plaza
East site.

With the straight-through access of the building, escapes from police are possible through the building and
across the site, up the stairs to the roof, across, down and out through the next building. Repeated repairs
are necessary to cover holes in hallway walls used to stash drugs and weapons. Additional evidence of the
lack of control of the common areas is found in the severity of vandalism in the form of graffiti and damage
to the building finishes. The eight-story elevator building with roof and balconies, which are accessible to
non-residents, is being used for surveillance of and sniping at police by drug dealers. The long, narrow
hallways and interior stairways used by residents also provide escape routes for those fleeing police officers.

Both sites have well-organized Tenant Associations. On paper, both Associations are voluntary in nature,
open to residents in the development, and elect their own officers. In reality, there are apparently
considerable differences in their functioning. There is some evidence that the Tenants Association at Yerba
Buena Plaza East is better organized, more democratic, more successful in encouraging resident involvement
in decision making, and more effective in advocating for residents’ needs. Despite certain reservations about
HOPE VI, it has also been considerably more cooperative throughout the planning process. The greater
proximity of the Yerba Buena Plaza East site to the recently completed Robert B. Pitts development may be

Police authorities report that they can be seen from the high-rise building within the development when
entering their cars blocks away to respond to a call for service. Everything from bricks to bowling balls rain
down upon them as they patrol the development. Residents themselves say that "the drug,” late night
shootings, crime, and people hanging out selling drugs are impediments to a safe community. Others object
to the open drug market and to people coming off the streets and to use the hallways of the development as
toilets. There are no established tenant patrols.
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At the Bernal Dwellings site, tenant support for change has been historically low. The planning process began
in 1991 and involved residents of both the development and the surrounding community. In the past year,
the growing influence of two non-residents within the Tenants Association, Jeffrey Branner and Malik Rahim,
described in the Executive Summary, has had a major impact on the Association and its relationship with the
SFPHA.

one factor contributing to the different attitude of its residents to the HOPE VI planning process. Factors of
personality, however, are also significant.

Despite the inevitable existence of factions, often tied to the personalities of Association leaders, the Yerba
Buena Plaza East Tenants Association appears to operate in the best interests of all site residents. Its
president, Cora Washington, a longtime resident, is well-respected by residents, SFPHA staff, and community
members alike. She is a hard worker, an effective advocate, and a well-organized Association leader.

Some residents report periodic intimidation by these individuals and their supporters of tenants who attempt
to participate in planning meetings which are called by the SFPHA. One of the organizers, Malik Rahim, who
claims he was originally hired by the city to organize the tenants, lives with the President of the Tenants
Association, Sharon Adams. From several conversations it appears that he is the real leader of the
Association.

Through his influence (as well as that of Jeffrey Branner) the relationship between the Bernal Dwellings
Tenants Association and the SFPHA (particularly those staff who are working on the HOPE VI Project) has
become increasingly adversarial. While the Association’s concern over displacement is legitimate, its tactics
have discouraged many residents from participating in the Association and in the Project’s planning process.
This has delayed the Project’s development and implementation considerably.

Through this process, a set of objectives was discussed, including both physical and supportive service
components. Through the Association, residents stressed their needs for a development in keeping in scale
and design with the rest of the community. They also advocated for a variety of service needs, ranging from
the functional to the aesthetic.

Through her leadership, Yerba Buena Plaza East residents have been involved in weekly planning meetings
with SFPHA and HOPE VI Project staff since January 22, 1993. These meetings designed, reviewed and
finalized relocation plans for the development. Resident involvement included input into the design of
questionnaire forms, the selection of contractors (e.g., the moving company), the formation of the relocation
plan, and all aspects of relocation planning.

In sum, the Tenants Association at Bernal Dwellings has a record of fighting against things, but no record of
fighting for things. Its opposition to the HOPE VI Project and the behavior of its de facto leaders have stifled
organization for positive change. This, in turn, has added to the site’s reputation as the worst in San
Francisco.

Through regular meetings with HOPE VI Project staff, alternative designs were developed for the physical
and support services components of the Project. Residents opted for as much personalization as possible.
Mailings in English and Spanish kept residents informed of the planning process. These meetings and
mailings will continue throughout the implementation of the Project. The level of support and resistance to
the Project is, however, not entirely clear.
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Concerns addressed by the Youth Advisory Group include the development of activities which will keep youth
off the streets and out of trouble, such as educational programs, job training programs and programs designed
to enhance individual self-esteem. The Youth Advisory Group also proposed the creation of graffiti-prevention
and recycling programs. Finally, it called for the creation of more accessible services, in which residents are
encouraged to participate in decision making which affects their daily lives, and the development of stronger
inter-organizational and inter-generational partnerships.

At Bernal Dwellings, a learning center is being established as is a recreation program at an adjacent public
playground.

At Yerba Buena Plaza East, some of the proposed programs which would be well-received by residents if they
were more fully developed are: the youth outreach program, a women’s support group, a gang prevention
program, an employment preparation and placement program, a neighborhood empowerment program, a
summer lunch program, and a summer youth employment program.

Specifically, Bernal residents have recommended the creation of a reading, study, tutoring, library and skills
center for young children, access to Headstart and child care programs, a recreation center, a drop out
prevention program, a computer learning center, a jobs for youth program, job training and job placement
programs, a GED attainment program, family strengthening programs, and a young women’s support group
to discuss domestic violence, parenting and self-esteem issues.

The services provided in this recreation program, however, actually reach only a small proportion of Bernal
residents. There is a clear need to expand existing programs and services and create additional programs
specifically focused on the needs of the Bemal site. Residents themselves have identified significant gaps in
services, in such areas as job training and job finding, tutoring, health care, and after-school recreation and
child care. They report facing a growing unemployment rate, declining performance of their youth in primary
and secondary scholastic achievement, and an increasing fear of crime. In addition, residents at both sites are
concerned about growing health-related problems such as adolescent pregnancy, substance abuse, STDs and
HIV/AIDS, and inadequate prenatal care.

A Head Start program—created by a coalition of government agencies, community groups and advocacy
organizations—-has been in existence for several years at the Yerba Buena Plaza East site. This program
currently serves 24 children in the morning and 16 in the afternoon. Attendance, however, fluctuates greatly,
perhaps as a result of inconsistency among parents. Lessons are taught in both English and Spanish to the
children, 98 percent of whom are African-American. While lunch is provided for the children, no medical
services are provided on site. A mobile clinic, however, visits the site periodically.

Over the past 3-1/2 years, with the re-establishment of the Housing Authority’s Resident Services Department,
the Authority has articulated a policy of bringing supportive services to public housing residents in San
Francisco by creating the Housing Authority’s Resident Services Department. While this effort has initiated
some important services at both Bemal Dwellings and Yerba Buena Plaza East (including child care at both
sites and a variety of health, educational and employment-related services at the Yerba Buena Plaza East site),
many of the projected programs have not yet been fully realized. One component of this policy has been the
creation of a Youth Advisory Committee to promote the development of services on-site or nearby for youth
residents of SFPHA projects.
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By observation, the natural boundary to the north is 24th Street, a major thoroughfare which appears to divide
the city’s "Inner Mission District" from the rest of the Mission District. The eastern portion extends to Bryant
Street. To the south, Precita Park acts as a boundary and, to the west, South Van Ness Street serves as a
natural boundary. While the following information may reflect resources outside these boundaries, the above
description is what is later referred to as the "immediate neighborhood."

Yerba Buena Plaza East residents identify such needs as access to infant and child care programs, nutrition
programs, after-school study and library programs, tutoring programs, drop out prevention programs, drug
counseling, a jobs for youth program, job training and placement programs, a GED attainment program,
exploration of economic development opportunities, family strengthening programs, and the continuance of
the existing women’s support group.

The neighborhood of Bernal Dwellings is primarily dominated by the Latino culture of the people residing
there. This is apparent in the neighborhood churches, school programs and local grocery stores. At the same
time, the neighborhood has an industrial and urban feel to it as there are many large service and production
sights (auto and plastics) outlined by major city thoroughfares (Cesar Chavez Street, South Van Ness Street,
and Route 101—a major freeway). This combination makes for a colorful and culturally homogeneous
community set in an environment which is particularly noisy and concrete.

I

At the development site, there are also a youth outreach program, a women’s support group, a gang
prevention program, an employment preparation and placement program, a neighborhood empowerment
program, a summer lunch program, and a summer youth employment program.

The income level of this community appears to be primarily low to moderate with working-class, Latino
families comprising the majority of the population. While there are also white, African-American and other
families living in this neighborhood, the Mission is widely known in San Francisco as home to the majority
of the local Latino population and the center of the various Latin cultures of the city. The neighborhood
around Bernal Dwellings reflects this tendency as well.

The program’s staff consists of three main teachers and two assistants; there are no counselors or social
workers attached to the program. Extremely limited resources contribute to a chronic understaffing problem.
Other ongoing problems include theft on the program site and drug activity on the street in front of the site.
Parents are offered bimonthly training sessions on a variety of issues but staff report that parents rarely
participate unless these classes are offered at the Head Start location. As part of its overall philosophy and
objectives, parents are supposed to participate in the development and delivery of the program, but, here too,
the rate of parent participation has been extremely low.

Many of the homes in the neighborhood are older, Victorian era houses which currently have two to four
units. Many of the homes on the South side of Cesar Chavez Street (formerly Army Street) are modest, single
family dwellings built primarily of masonry. While most of the homes in the area appear to be in need of
maintenance such as paint jobs, the neighborhood immediately to the north of Bernal Dwellings includes
homes which are in need of significant repair. Examples of this include broken windows, large "tags" of
graffiti, and extensive amounts of litter in the gutter and front areas of these homes. Homes in this
neighborhood are predominantly multi-family (2-4) units. There are no rowhouses in this area.
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The entire Yerba Buena Plaza East project is surrounded by redevelopment housing, consisting of low density
two and three-story apartment units and townhouses. The majority of these buildings are well cared for, with
little graffiti, and generally good maintenance.

The eastern part of the neighborhood, bordered by Starr King, Van Ness Avenue, McAllister and Gough
Streets, is defined predominantly.by the three major thoroughfares which divide it north/south. This area is
predominantly comprised of six to seven-story apartment buildings made of brick and a few Victorians.

There are two major parks in walking distance of Bernal Dwellings. One is Garfield Square, immediately
across the street from the development. The other is Precita Park, located on the opposite side of Cesar
Chavez Street, another major thoroughfare which is dangerous for young people to cross.

To the south, bordered by Golden Gate Avenue, Gough, Grove and Fillmore Streets, the dwellings are two
to three-story, rowhouse, low-income, family units made of mixed wood and masonry materials. This part
of the neighborhood is clean, has a small playground for children, and is home to the Ella Hill Hutch
Recreation Center, an important meeting place for members of the larger community.

There are four distinct communities surrounding the Plaza East public housing project; each markedly different
in physical appearance from the immediate public housing community and from one another. Yet, they are
unified by the central commercial areas, the local community amenities and by the fact that they are all
densely populated. The neighborhood to the north, bordered by Geary, Steiner, Eddy and Gough Streets, is
a pleasant, clean, tree-studded neighborhood that apparently supports an ethnically and economically-mixed
population. There are luxury, high-rise condominiums (Cleary Court) as well as simply-styled, low-income
dwellings (St. Francis Cooperatives, Laguna Street). Predominantly, the area dwellings are three- to four-
story, multiple-unit, masonry buildings. Additionally, there are a significant number of older, Victorian-styled
homes. The Robert B. Pitts development, formerly Yerba Buena/Plaza West, is the only other public housing
site in the neighborhood.

Each of the four communities which surround the Plaza East development is ethnically diverse. The presence
of various churches supports this observation. These include Glad Tidings Temple (est. 1913), a Korean
Church (on Webster Street), Bethel AME Church (on Laguna Street), and St. Mary’s Cathedral (headquarters
for the Catholic Diocese of San Francisco, on Geary Street). Additionally, the Chinese Consulate is located
within the northern part of the neighborhood, which also borders San Francisco’s Japantown.

To the west, the neighborhood extends one block before it intersects Fillmore Street, a major thoroughfare.
Between Fulton and Geary Streets, Fillmore is a primary commercial center for the neighborhood around the
Plaza East development. Significantly, however, there is not a single commercial bank in the neighborhood.
There is one check cashing service located on Geary Street at Fillmore.

According to Ms. Paula Gold (Hartford Properties), the housing market trend in this area favors unit rentals
over unit sales. In fact, property values have "depreciated significantly in these two neighborhoods (Plaza
East and Bernal Dwellings) over the past five years. To demolish both of these projects would improve
property values." In addition, of the four real estate categories of dwellings (Condominiums, income
properties (2-4 units), investment properties (5+ units) and houses), there are 16 units for sale, four are
houses and the remainder are income properties. These 16 properties are on Alabama, 25th, Florida, Cesar
Chavez, Bryant, 26th and Harrison Streets. (It was not possible to determine the number of units vacant for
rent or the renter/owner split.)

Major amenities serving the neighborhood include the Jefferson Square and Hayward Playgrounds.
Additionally, there are tennis courts located at Laguna and Ellis streets, a child care facility with a small
playground located on Turk Street at Buchanan. Although there is a relatively large grocery store on Eddy
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The overall economic climate of the community can most readily be gauged by the fact that six days per week
there are approximately 15-20 Latino men on the comer of Cesar Chavez and South Van Ness Streets waiting
for day-labor jobs. Although the Employment Development Office is located only blocks away on Cesar
Chavez and Mission Streets, this population finds more opportunity for employment on this street comer. (It
is also possible that the men looking for work on the streets may be ineligible to obtain services from the
Employment Development Office because they lack "green cards.")

Although specific details of lending patterns were not available for the city at large, there is lending data
available for this community. Two census tracts were identified and specific data for 1990 were analyzed.
The census tracts identified for the Inner Mission were #228 (north of the development between 24th and 17th
Streets, South Van Ness Street and Route 101)) and #229 (from 24th Street to Precita Street, from South Van
Ness Street to Route 101). The data show the number of loans originated for purchase of dwellings intended
for owner-occupancy.

The nearest banking facility is the Bank of America Branch on 24th Street at Bryant, approximately five
blocks from the housing development.

I
A review of these data, presented in Exhibit 3, shows a lending ratio somewhat proportionate to the current
racial dynamics in the community. In a community which is largely Latino, one-third of the loans (19/57)
were to Latinos. The average amount of the loans is $157,593, with 59 percent of the loan amounts being
in excess of $150,000.

The local business district for Bernal Dwellings is not as centralized as other parts of the city. The largest
concentration of shops is found on 24th Street at Folsom Street, although these are small, independently-owned
shops, not large grocery stores. These shops include many small groceries, which carry foods that are unique
to the Mexican and Latino culture. Other commercial and service businesses include a Taco Bell fast food
restaurant, local bars, an electrician’s shop, boat repair services, auto repair services, office machine sales
or distribution, transmission services, a Blockbuster video rental, a distribution center for plastics, an electrical
appliance store, a wash & dry laundromat, a medical clinic and an Olympic gas station. There is no known
special relationship that the area services, stores or restaurants have with the residents of the projects nor are
there pricing polices known for these stores and services.

The Mayor’s Office of Community Development (MOCD) has the most comprehensive perspective on
development initiatives in the city. Yet, this office was unable to report any plans for future investment in
the neighborhood outside of what has been proposed in the HOPE VI application by the San Francisco Public
Housing Authority.

Street at Webster (the Gold Lane Supermarket), it appears that this market serves only the immediate public
housing community and not the surrounding neighborhoods.

According to Ms. Paula Gold (Hartford Properties), the housing market trend in this area favors unit rentals
over unit sales. In fact, in Ms. Gold’s estimation, property values have "depreciated significantly in these two
neighborhoods (i.e., Plaza East and Bernal Dwellings) over the past five years. To demolish both of these
projects would improve property values." In addition, of the four real estate categories of dwellings
(condominiums, income properties (2-4 units), investment properties (5+ units) and houses), there are only
four condominium units which are available for sale in the above described neighborhoods, as of June 22,
1995. It was not possible to determine the units vacant for rent or the renter/owner split in the neighborhoods.
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Mortgage Lending in Census Tracts Near Bernal Dwelling
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The proportion of new homeowners that are hispanic is significant because it is likely to be a predictor of the
stability of the neighborhood even after HOPE VI is realized. For example, when Bernal Dwellings is
destroyed, so too will the crime, drug-dealings and fear which plague this neighborhood. Such improvements
will not drive current owner-occupiers from their homes. In fact, the improvements will likely make them
want to stay and enjoy their new neighborhood security. Such stability is important to the success of HOPE
VI because it will allow the project to be seen as an improvement to the surrounding neighborhood and not
simply a vehicle for displacement. Another sign of neighborhood stability is turnover rate. The rates of
turnover in these two census tracts, shown in Exhibit 4, are slightly lower than that of the city.

Exhibit 4
Turnover Rates in Census Tracts Near Bernal Dwellings

The local business district is on the comer of Fillmore and Geary Streets. Additionally, Japantown, located
immediately to the north, across Geary Street, is a large commercial area. The central shopping area (on
Fillmore Street at Geary) has a very large Safeway grocery store, a Taco Bell fast food restaurant, fingernail
and hair shops, shoe repair stores, Asian food restaurants, a video rental store, a Subway sandwich store, and
other small commercial establishments. All of these stores are located from one to five blocks from the
surrounding community. There is no known pricing policy for these stores. Combined with the smaller
grocery store located across the street from the Plaza East development, Safeway grocery is one of only two
grocery stores supporting the neighborhood. Access to public transportation is excellent in this neighborhood,
linking residents to employment, commercial and cultural opportunities in the city.
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Exhibit 5
Mortgage Lending in Census Tracts Surrounding Yerba Buena Plaza East
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There is good transportation in the Yerba Buena project’s area. The public transportation system (MUNI),
however, is always under attack both by the community and politicians. Crime is out of control on the
buses—day and night.
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The public transportation system throughout San Francisco is extensive and can connect residents of Yerba
Buena Plaza East to areas of the city requiring low-skilled workers, although these connections are often
numerous and lengthy. For example, to commute to the warehouse district in the southern portion of the city
from this public housing neighborhood would require at least three buses (two transfers) and could take as
long as 45 minutes, each way.

The Mayor’s Office of Community Development (MOCD) has the most comprehensive perspective on
development initiatives in the city. Yet, this office was unable to report any plans for future investment in
the neighborhood around the Plaza East site, outside of what has been proposed in the HOPE VI application
by the San Francisco Public Housing Project.

To illustrate the evidence of lending for the community immediately surrounding the Yerba Buena Plaza East
development, three census tracts were identified from which specific 1990 data were analyzed. The data show
the number of loans originated for purchase of dwellings intended for owner-occupancy. The data are
significant because they show a pattern of lending, across a diverse demographic spectrum, by banks and other
lending institutions to this community. The census tracks identified for the Western Addition neighborhood
were #159 (north of the development), #160 (east), and # 161 (south).

As the Yerba Buena Plaza East site is demolished and the HOPE VI Project is built, landlords are going to
find this neighborhood increasingly desirable to live in and could increase rents, displacing current residents.
This would dramatically alter the demographics of the neighborhood and would further add to the housing
crisis for African-American families in San Francisco. Turnover of units in these census tracts are mixed,
as shown in Exhibit 6, with rates of turnover both higher and lower than the city’s rate.

A review of the numbers reveals that the majority of the loans are currently going to white owners who are
earning over $100,000/year. The average amount of the loans was $150,812, with 38 percent of the loan
amounts being in excess of $150,000. It is significant that, in a community that is primarily
African-American, only one of the 32 loans went to an African-American owner. This suggests that most of
the buildings are owned by non-African-Americans and most of the African-American residents of the
neighborhood are renters, not owners.
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In addition, within walking distance of the development (on 23rd Street) is Horace Mann Gym, the Rolph
playground, and Potrero Del Sol Park. Finally, the Mission Recreation Center is located at 2450 Harrison
Street, a further distance from the development, and offers many of the services of Garfield Park as well as
jogging trails, drama classes, a trampoline, and video classes.

Exhibit 6
Turnover Rates in Census Tracts Near Yerba Buena Plaza East

No. of Owner/
Occupant Units

Total No. of
Loans

Percent of
Turnover

Mission High School provides a comprehensive academic curriculum which includes high school-to-college
programs, developed and assisted by San Francisco State University, advanced courses, and peer resources.
While this school is not in the immediate neighborhood of the development, it is the nearest public high
school.

Private elementary schools include St. Peter’s Parish School and the Sunshine Alternative School. These are
both within walking distance (3-4 blocks) of the development.

There are many Catholic churches in the neighborhood which are in close proximity to the development.
These include St. Anthony’s Church on Folsom Street at Cesar Chavez Street, Iglesia de Dios on Cesar
Chavez Street at Folsom, and St. Peter’s Church on 24th Street at Alabama Street. The preponderance of
Catholic Churches in the neighborhood reflects the religious beliefs of the primarily Latino population.

There are a number of recreational facilities in both the immediate and broader neighborhoods around the
Bernal Dwellings site. Garfield Square and Precita Park are within walking distance of the development.
While Precita Park only offers a children’s playground with jungle gyms and swings, Garfield Square offers
arts and crafts, ceramics, a community building, cooking classes, martial arts, a picnic area, a softball field,
co-ed sports, girls’ sports, table games, a program for Tiny Tots, and volleyball.

The schools in the area are both public and private (associated with the churches). For example, Buena Vista
Alternative Elementary, located on 25th Street, is a Spanish immersion school offering an instructional
program in which English-speaking and native Spanish-speaking students study subjects using Spanish as the
language of communications. Also, Cesar Chavez Elementary is located in the heart of the Mission District
and has a student population rich in cultural and linguistic diversity. This school offers Spanish, Chinese, and
ESL bilingual programs, pre-school and after school care. Leonard R. Flynn Elementary, Edison Elementary
and Marshall Elementary all offer Spanish bilingual programs. Parents, students, staff and community all
work together at these elementary schools towards the building of strong community.
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San Francisco General Hospital is approximately three to four miles away by car, along busy city streets.
Kaiser Permanente on Geary Street at Broderick is approximately one mile from the development. The Pacific
Coast Hospital is five blocks west of the development. All three of these hospitals accept patients with
MediCal health insurance. There is no known special relationship between these hospitals and the Western
Addition community or the Yerba Buena Plaza East residents, specifically.

The relationship of neighborhood churches to the development and the surrounding community appears to be
strong as cars are double parked on many of these streets on Sunday mornings. Many of the churches are
in close proximity to the development, particularly Uptown Church of Christ (Fillmore Street at Fulton),
Bethel AME (Laguna Street at McAllister), First Union Baptist (Golden Gate at Gough) and St. Paul’s Church
(Eddy at Laguna).

The nearest hospital to Bernal Dwellings is St. Luke’s Hospital, which accepts patients who are on MediCal
Insurance plans. Additionally, San Francisco General Hospital, approximately 10 blocks away (Potrero Street
at 23rd Street), also accepts MediCal patients. There is no known special relationship between either of these
two hospitals and the Inner Mission District or the residents of Bernal Dwellings, in particular.

There are a number of commercial establishments in the area around the project site which residents with
limited shopping opportunities. The nearest grocery store is 1/4 mile from the project site; the nearest drug
store is about one mile away. These grocery stores are small, however, and the nearest Safeway supermarket
is further away. There are also several taverns, auto repair shops, an electrician shop, a laundromat, several
fast food restaurants, and a branch of the Bank of America within a few blocks of the site.

!

There are two elementary schools located in this neighborhood, Dr. William L. Cobb (2725 California Street,
10 blocks from the development) and Golden Gate (1601 Turk Street, five blocks from the development).
Benjamin Franklin is the only middle school in the neighborhood; it is eight blocks from the development.
There are no high schools in the immediate neighborhood and there is one university in the immediate area,
the University of Pacific.

if

There are a number of community centers that appear to play a significant role in the lives of the residents
at Plaza East through the provision of cultural and educational events and the delivery of a range of social
services. The West Bay Community Center is a brand new center on Fillmore Street at Turk Street. Built
in 1992, this attractive, two-story building has a large, central space for community forums or gatherings as
well as classrooms and bathrooms. The Center for African and African-American Art and Culture is located
near the development. It has a presence in the community through the programs which it offers as well as
through the large, colorful and vibrant mural which decorates one of its exterior walls. Additional community
centers include the Ella Hill Hutch Community Center and the Western Addition Cultural Center.

fl

y

As stated in Section 3.1, this neighborhood has some play areas for adults and children, the largest and most
significant being Jefferson Square and Hayward Playgrounds, located between Laguna and Gough Streets,
Eddy and Golden Gate Streets. (See Appendix C for further details.) The Hamilton Recreation Center
provides many programs for the community. These include aerobics, arts and crafts, badminton, a baseball
field, indoor basketball, community building, a cooking class, a senior adult club, and other sports for boys
and girls. The Hamilton Recreation Center provides services to many residents of the Plaza East
Development. Additionally, the Hayward Playground programs include a children’s play area, outdoor
basketball, a cooking class, a latchkey site, a soccer field, table games, a teen program, and tennis courts.
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San Francisco Police patrol the public housing development. Due to heavy Latino/Hispanic gang activity in
the surrounding area, there is a Youth Gang Task Force in place. Sgt. Horton, who supervises the policing
of the Latino/Hispanic Gangs, stated that the 18th Street Gang has been active since 1985 in the Garfield Park
and the Dolores Park areas. This gang has an on-going rivalry with the 22nd & Bryant Street Gang, which
operates around 24th and Bryant and 24th and Alabama Streets.

Regarding past efforts to address crime, drugs, and gangs in the neighborhood, San Francisco authorities have
approved a youth curfew which goes into effect each night at 11:00 p.m. The youth picked up in violation
of this curfew are detained at the Western Addition Recreation Center, a few blocks from the development.
In addition, the Ella Hill Hutch Center was a major recipient of funds obtained for a federally-funded project

Through the interviews conducted with individual tenants, the level of social disorder in the area was reported
to be severe, specifically with regard to drug-dealing, drug use and people hanging out on the streets around
the development. Many residents commented on the drug deals which take place inside the stairwells and
entry-ways of the buildings by people who do not live in the development. Similarly, many residents spoke
of used condoms found in the stairwells of the building (an indication of widespread prostitution). Finally,
it is a frequent (if not daily) activity for the maintenance crew to hose down the stairwells to remove the
strong smell of urine.

The level of physical disorder in the immediate, surrounding neighborhood is severe. As described above,
there are many "taggings" of area buildings including "fuck the police," which is written upon the houses on
26th Street, directly across from the development. Additionally, some of the homes immediately north of the
development have broken windows and significant amounts of trash surrounding front steps and walkways.
There are no apparent abandoned buildings in the immediate neighborhood, however.

The level of social disorder is also severe. There are many people hanging out, particularly on the corner
of 26th and Folsom Streets. This is a notoriously dangerous corner for drive-by shootings to occur, as well.

Much of the gang violence is retaliatory violence. The 11th Street Gang operates around Precita Park, across
Cesar Chavez Street. Another large group operates around 24th Street and Mission and goes by the name of
“Norte". They are comprised of several gangs that wear red as their color.

In the area of 17th and 18th Streets, the "Surenus Gang" (meaning Southern Gang) wear its color blue. Sgt.
Horton also expressed some concern on behalf of the public housing residents. For example, residents are
embarrassed to live at Bernal Dwellings because the facility resembles a prison. On the other hand, drug
dealers like the projects because they provide them with multiple hiding places and a hundred possible escape
routes. Although there is no reported Asian gang activity in these projects, a Sgt. Foley has been put in
charge of policing Asian gang activity. A Sgt. Monroe is in charge of policing African-American gang
activities.

The level of physical disorder in the blocks immediately surrounding the development is great. The open,
paved area between the two primary 12-story buildings is frequently covered with shattered glass, making it
a hazard for children to play. Additionally, the exterior of the buildings are frequently "tagged" with spray
paint. The low-rise buildings on Willow Street are some of the most distressed public housing in San
Francisco. By observation, multiple apartments were burned out, windows were broken, graffiti were present,
dilapidated cars were parked on the street, and litter was prevalent throughout the area.
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Ms. Wallace could not comment extensively on the history of the relationship between the community and the
development although she did state that "many people want it to go, but for many different reasons."
Additionally, Ms. Wallace expressed concern for the one-for-one replacement rule which will not be met and,
therefore, will displace many people. While she is "sympathetic" with the situation which the current
residents face, she still strongly believes that the SFPHA can not continue "to throw good money after bad."

Not surprisingly, the surrounding community is "very supportive" of the redevelopment project, according
to Ms. Powell. In fact, she reports that she receives close to 12 calls per week from her community inquiring
about how the HOPE VI Project is progressing. Additionally, there has been contact between the SFPHA and
the Inner Mission Neighborhood Association. In fact, SFPHA makes periodic presentations to open, public
community meetings organized by the Association.

Ms. Powell concluded by stating that the "community at large is limited in the things it can do to help
facilitate the progress (of HOPE VI) because a few non-residents have monopolized control of the resident
input and have excluded the larger community completely."

A conversation with Ms. Glenda Powell, a leading member with the Inner Mission Neighborhood Association,
revealed many strongly held opinions with regard to Bernal Dwellings and the larger community. Ms. Powell
stated that the development is "degrading and a blight on the community." She believes that it "is the base
of crime in the Mission with a high impact throughout San Francisco."

After describing the broken glass on the pavement, the rats in the buildings and the elevators which do not
work, Ms. Wallace expressed that the community perception of this development is a negative one. She
described the stark contrast between Plaza East and the surrounding communities and stated that "it looks like
a sore thumb—it’s got to go—that place needs to be tom down."

The history of the relationship between the residents of Bernal Dwellings and the larger community has been
very limited and strained. The reason for this, in Ms. Powell’s opinion, is that residents live under
intimidation by a few non-residents who have become involved in Bernal Dwellings, particularly since the
HOPE VI Project began. However, Ms. Powell stated that her organization has continually worked to
encourage residents to participate in community events. Ms. Powell herself helped create a tutorial program
at Bernal Dwellings.

developed by the office of former mayor, Art Agnos. These funds were used to create gang and drug
prevention programs in the neighborhood surrounding the Plaza East site.

1'1

(The following information was provided by Ms. Cleo Wallace, a woman who has been involved with the
public housing community in San Francisco on and off for the past 30 years. Her role in this community has
ranged from tenant to Commissioner, from Housing Authority staff to tenant management. Additionally, Ms.
Wallace helped develop the Public Housing Tenant Association. Currently, her involvement includes
community activities with the residents of Yerba Buena Plaza East. She lives in the Western Addition
community, near the Yerba Buena Plaza East development.)
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There are a number of powerful actors within the Bernal Dwellings Tenants Union that have been very
disruptive of the HOPE VI process. Through lengthy conversations with these individuals, however, the local
researchers concluded that apart from the rhetoric of these individuals there were legitimate resident concerns
which were not being addressed by the Housing Authority. The biggest issues were the lack of consistent and
clear communication from the SFPHA, the mismanagement of funds, the unfair accusations of the
community-based leadership, and the lack of meaningful upgrading of the tenants’ economic condition through
promised contracts and jobs.

Dwellings and Plaza East were picked for the HOPE VI projects because of their severe physical
deterioration and high levels ofcrime. The HOPE VI plan was initiated in the Spring of 1993, when David
Gilmore was the Executive Director of the SFPHA. Many of its major features were initially developed and
implemented for the renovations of Robert B. Pitts Plaza (Yerba Buena Plaza West). The main architects of
the plan were the San Francisco Housing Commission, the Mayor’s Office, interested and concerned
community leaders, tenants groups from both sites, and other concerned residents of the projects. In San
Francisco, the HOPE VI Project is not part of a larger plan, such as Olympic Village in Atlanta. As far as
the local researchers could tell there have been no significant changes to the proposed plan since its inception.

Bernal Dwellings, although not surrounded by a strongly middle-income community, is infamous throughout
the city for being one of the most crime ridden areas in San Francisco. As is shown in other sections of this
case study, and as demonstrated by the video accompanying this report, Bernal Dwellings has been labeled
as a "killing field" by the police and public authorities.

The revitalization of the community is seen as an integral part of the project. The SFPHA expects to recruit
potential entrepreneurs and train them in business management and writing business plans. The Mayor’s
Office of Community Development will, according to the draft plan, assist residents of the sites in applying
for business loans. They will also identify ongoing technical support for the entrepreneurs who receive loans
so as to create business.

The major goal of the revitalization plan at both Bernal Dwellings and Yerba Buena Plaza East is the total
razing of all buildings on both sites and their replacement by low-rise, low-density townhouses and flats for
residents of mixed income.

Both Bernal Dwellings and Yerba Buena Plaza East HOPE VI plans share common goals. Both sites are
among the most distressed and were viewed as ideal candidates for inclusion in the HOPE VI by SFPHA.
The physical deterioration of the high-rise buildings at both sites has been blamed for much of the crime.
Easy escape routes, large sections of cemented areas, and entrances to buildings that face away from the main
thoroughfares in the surrounding neighborhoods have also contributed to the isolation of the tenants.

Plaza East was picked because it is nestled within a middle-income community and important shopping areas
of the city. It was deemed necessary to rid the surrounding community of a physical eyesore and security
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The fact that Housing Authority Commission meetings have to be held under guard says a lot about the
relationship between tenants and the city government. The fact that the staff at the Housing Authority asked
the local research team not to identify them in any way with its research activities also reflects the tone of
their relationship with tenants. There is little if any communication with residents and, what communication
exists is not being heard by the other side. We witnessed this at meetings, on the streets, and in interviews
with tenants.

Is there meaningful resident empowerment taking place? The answer is a terse "NO!" Most of the tenants
at both sites view the SFPHA with suspicion and mistrust. Some are openly hostile. While there are residents
who believe the project is for their betterment, these are a small minority.

In addition, there will be services created which will hire tenants for neighborhood beautification projects, the
establishment of public gardens at the projects, a recycling program and program designed to promote the
abatement of graffiti. Playground maintenance and the identification of trainers are other proposed service
activities.

Concerns about property vandalism, crime and trouble in keeping up with maintenance were considered in
the revitalization plan that includes the demolition of all 208 units at Bernal and the demolition of all 276 units
at Yerba Buena Plaza East.

I
i

i

As has been stated above, the nature of the residents’ participation is next to nil. Many spoke to us
"unofficially." Many others chose not to speak with us because they saw such communication as fruitless.
In sum, at present there is little to no participation in the HOPE VI planning process.

I

In sum, the tenants’ role in the planning process is, to put it politely, at best, spotty. The concerns mentioned
above have riddled the entire planning process. There is intimidation going on, particularly at Bernal
Dwellings, to discourage tenants from attending planning meetings. Reports of such intimidation indicate that
such incidents are not isolated examples.

At Bernal Dwellings, a group of about 21 Latino families communicated with one of the researchers because
of his Spanish-speaking ability. After insisting that the meeting take place away from the projects, they
expressed their feelings openly. They were upset by the HOPE VI process, they felt they had been left out
of the loop, and they were very scared of the African-American leadership at Bernal Dwellings. They said
that the SFPHA is aware of these concerns but has made no serious attempt at reaching out to them and
sharing meaningful information with them. These issues are important, especially because the Bernal
Dwellings site is largely occupied by African-American residents, although it is situated in the middle of a
predominantly Latino neighborhood.

As a result of the failure to date of the implementation and participatory process, there will be little to no role
played by the tenants’ community in the implementation process. Tenants feel that so much money is going
to SFPHA staff and the Police Department, that they do not see where there will be a future role for them in
the process.

I

The service provision component of the plan identifies the San Francisco Conservation Corps as a way of
recruiting 14 to 18-year old youth to the program. Other services to be provided involve working with the
city’s existing AmeriCorp Training program, establishing contracts with community-based organizations, and
creating a mentoring program.
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Overall, there are 484 public housing apartments in the plan with a total of 908 bedrooms in the two sites.
The HOPE VI plan would replace the old units with 353 new townhouse and flat-style apartments on site and
131 new and/or rehabilitated units off-site. The 353 new units on the existing sites will include a total of 844
bedrooms. In other words, there will be a reduction of 131 units, but only 64 bedrooms. In order to make
up for the lost units on sites, 131 affordable one or two-bedroom housing units will be created off site, using
the Section 8 Project based rent subsidy program.

The combined on site and off site replacement housing units will equal the original total of 484. There will
be a net gain of about 87 affordable bedrooms for the city.

The SFPHA will request replacement housing for all public housing demolished and not replaced on the
existing sites as part of HUD’s Demolition Application/Replacement Housing Plan. If approved, an allocation
for Section 8 Housing would come directly to the SFPHA from HUD. If less than the full amount of Section
8 Project Based Housing is awarded, the SFPHA has the authority to use up to 15 percent of the local Section
8 Tenant Based Certificate Program for Project Based housing. The SFPHA will require that the replacement
units remain affordable to applicants from the public housing waiting list for at least 40 years as part of the
request for proposals from local housing developers for the Section 8 Project Based Program.

This program would guarantee fair market rental income for units in each replacement housing building.
Discussions are taking place with the Council of Community Housing Corporations, an organization that
represents non-profit housing development corporations in San Francisco.

The SFPHA will temporarily relocate residents displaced by the redevelopment plans into existing vacant
public housing or with Section 8 Tenant Based certificates.

The emphasis at both sites will be on an increase in three- and four-bedroom units. Bernal will lose 88
existing one-bedroom units and only gain 3 proposed new ones; lose 48 existing two-bedroom units and gain
85 new ones; and maintain the same number (72) of three-bedroom units. Plaza East will see a net gain of
21 three and four-bedroom units (from 48 to 69).

The problems as presented by the residents are generated out of fear, a fear of change. All the residents
desire precise timetables for the project’s implementation, but the Housing Authority can only give them
approximate target dates. Other tenant concerns include whether they will be able to remain in the

It is the thinking of the research team, based on information obtained both from SFPHA employees who wish
to remain anonymous, residents, and members of the tenants associations, that the residents at the two sites
will be left out in the cold. We were told by more than one source that there is no Section 8 housing available
in San Francisco. Vacancy rates in public housing are some of the lowest in the country; there is no reason
to assume this will change in the near future. There have been charges and counter-charges about the SFPHA
not dealing in good faith with tenants. Some groups claim that the SFPHA officials are not to be trusted.
The history of the SFPHA has been, at best, a stormy one. Its credibility has been sadly compromised by
recent events. Too many tenants, advocates, organizers and residents see the HOPE VI project as a political
stepping stone for many, as a financial reward system for many, and as an excuse to demolish two very
politically troublesome sites. Many tenants believe that, although crime rates are indeed very high at the sites,
it is still their home and they do not wish to be pushed out into an uncertain future.

Both sites will share a similar goal and philosophy in the new housing. Large 2-story townhouses are
proposed for both sites. All units will have individual entrances and will face the centers of commerce.
Bernal residents will lose 400 existing bedrooms and gain 389 new ones. Plaza East residents will lose 508
bedrooms and gain 455 new ones.
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The security of the residents will be enhanced;

Families will have a direct connection to private outdoor space;

Linkages to the rest of the neighborhood will be enhanced;

Management and maintenance operations will be simplified;

Severe physical deterioration will be dealt with cost effectively; and

The way the SFPHA plans on integrating the public housing residents with the community at large is by way
of the mixed income plan. Some community people have expressed concern over this, seeing it as not being
very realistic and believing that moderate-income people will get first choice in the new housing.

Demolition of all 208 units in the existing Bernal dwellings is proposed. The new development will include
160 units of 2- and 3-story houses consisting of 2- and 3-bedroom flats and townhouses. There will be no
unit entrances from common hallways. Highly defined individual entrances will front new streets. There will
be no more escape routes through units or common stairways to roofs. Private rear yards for the ground level
units will provide secure play areas for children. Outdoor space is provided for the upper units in the form
of balconies.

*

The extension of Treat Street through the existing site and the introduction of a new street laterally across the
site will create four smaller blocks with 160 units distributed among 2- and 3-story buildings. The 3-story
buildings will be located on the perimeter of the four blocks and the 2-story buildings will front the new street.
The neighbors and Bernal residents have agreed that the opening of 26th Street is required and the extension
of Treat Street is necessary in order for the design of the new Bernal development to work. A community
space, offices, library and a childcare center are proposed at the corner of 26th and Folsom Streets, directly
across the street from Garfield Park.

11
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In contrast to the existing Bernal development, the size of the new units will be increased slightly to
accommodate and encourage family life-styles of eating and socializing together. This change addresses
concerns brought up by residents during working group meetings. The kitchen will be built as a separate
space. Thus, mothers’ concerns about children wandering into the kitchen while cooking is taking place have
been addressed. Space will be provided for a utility room that will include individual washer/dryer hookups.
Trash receptacles for a maximum of two or three units will be located at ground level beneath the exterior
entrance stairs.

■

This new approach will solve several problems at once:

Although the original plan had at least a tacit agreement from some community leaders and tenants based on
the signatures submitted with the proposal, it is clear to us after intensive interviews with tenants as well as
key informants within and outside the public housing system, that existing plans really do not reflect the
interests or needs of the public housing residents. Their wish is to be more
process, a process they believe, they have been excluded from to date.

The extension of Treat Street, the addition of a new street, and the reopening of 26th Street will also permit
access to each unit for emergency vehicles, if needed. At the new Bernal development, in contrast to the
existing site, buildings will face outward. This new relationship to the street will resemble the surrounding
neighborhood. The vast expanses of common areas and parking lots will all be eliminated, resulting in their
reduced susceptibility to crime and security problems.

neighborhood once the project has been completed and whether they will even be able to be relocated in San
Francisco, if they are among the residents who can not return to the revitalized development.
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The scale of the development will be appropriate to the neighborhood

Yerba Buena Plaza East

4.5 Management Plan
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Other internal changes in the plan for this site include a small increase in the amount of space in the units.
It was felt that the whole family should be able to eat together or to get together in the living room, so unit
living spaces ought to be of sufficient size to accommodate this goal flexibly. A minor increase in cost in
providing washer hookups in the one and two-bedroom units and washer and dryer hookups for the large
family units will result in much greater convenience for tenants. Two bathrooms are provided in the four-
bedroom units.

Acoustic separation, individual heating, water heating, and ventilation will increase the ability of families to
control the physical environment of their unit and will reduce overall maintenance costs. The three and four-
bedroom units will all be self-contained row houses with ground level connections to their own backyards.
The two-bedroom flats will have individual backyards. In changing from the high-rise building type to 3-story
buildings and from a mix of units with many one bedrooms to a more family-oriented one, the development
will have a reduction in the number of units. Reconfiguration means 83 units or 30 percent of the current
residents will need to be relocated. Only 53 of 508 bedrooms, however, are lost on the site, a reduction of
10 percent.

There are numerous plans for reducing crime on the sites. These are addressed elsewhere in the case study.
To date, however, all such efforts have produced little or no results. For example, the San Francisco Police
Department has received funds to increase security around the housing sites, but, as the crime statistics
included with this report attest, there has been little change in the safety of the two sites. While officials have
discussed the creation and funding of more community-based patrols, this project has yet to get off the ground.

Attached to this case study is a verbatim presentation of the SFPHA’s management plan. The researchers
decided that it would be more appropriate and efficient to introduce the plan in its entirety and then comment
upon it, based upon the data obtained from informed sources.

The reactions to the management plan are the same as the reaction to the relocation strategies discussed above.
Suffice it to say that if this plan had been submitted to HUD by, for example, the Oakland Housing Authority,
we would assert that it had a fair chance of being successfully implemented. However, due to the stormy
relationship of the SFPHA with the city at large, poor communities and particularly communities of color,
we cannot but conclude that the plan in its present form is doomed to fail.

There is currently a plan for addressing management and maintenance problems at the two sites but, based
on the experience of recent years, it does not appear to work. Tenants continue to complain about faulty
upkeep and maintenance. The deterioration of the physical sites’ conditions attests to the apparent
maintenance abandonment of the housing.

There are, to the best of our knowledge, no significant management changes. The existing resident
management system as described in the original HOPE VI Project proposal continues in place.

A survey of residents found unanimous agreement that the interiors of the buildings at the Plaza East site feel
unsafe. (The same residents feel with near unanimity that the streets of San Francisco are safe.) The new plan
eliminates unsafe interior spaces and puts access to the units on the streets. Each house and each flat will have
its own address and its own private backyard.
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To explore fully the extent of supportive services that might be available for Yerba Buena Plaza East, the
Housing Authority and resident leader at this site have repeatedly met with various public and private service
providers. These meetings resulted in a series of commitments from other agencies to provide important
services to coincide with the reconstruction of this site. Some of those other service providers are the San

Much of the plan is predicated on one basic assumption: cooperation by the tenants at the two sites. For
example, an orientation session will be put into place. Pre-occupancy training will be provided to all new
residents in a model dwelling unit at the development. They will directly observe the actual equipment and
features found in their own units. Residents from the Bernal Dwellings and Plaza East resident councils will
be invited to work with the SFPHA staff to develop a program for welcoming residents to the revitalized
developments.

It has been our experience since the beginning of the data collection process that there exists little or no
cooperation between SFPHA and the residents. There are too many warring parties, factions and agendas both
on the part of the SFPHA and the residents. If HUD assumes it can find representative spokespeople on the
sites, it will have a long wait on its hands. So much intimidation, threats and empty promises are flying
around that it is impossible to get a fair and half-way objective reading of the dynamics of the process. But,
we believe, that whatever the process, it is already flawed and will only get worse as the project continues
to evolve—if it is able to continue at all.

HUD continues to investigate the mismanagement of the SFPHA. It is our contention that what they have
seen is but the tip of the proverbial iceberg. Anyone can write a management plan. It reads well. But,
implementing that plan in a political context is an altogether different project. At present, we cannot see how
trust and open communication will ever exist between the SFPHA and the tenants at the project sites, given
the history of the SFPHA and the nature of its relationships with the communities it purports to serve.

There also does not seem to be any service planning between residents and the Housing Authority. Even if
one existed, we can not see how such a plan could ever be implemented given the hostile climate which
currently exists. In the HOPE VI Project, the SFPHA’s Resident Services Department will assign one
Development Organizer to each development to recruit, establish and coordinate the resident services to be
provided both on-site and within the neighborhood. Services identified so far include Head Start, tutoring,
learning centers, recreation programs, gang prevention, drop-out prevention, women’s support groups, job
training and placement, resident organizing and empowerment, economic development activities, and HIV and
sexually transmitted disease services. The above services will be coordinated with the Authority’s drug
elimination efforts. Both the drug elimination and revitalization efforts involving supportive services will be
directed by the Authority’s Resident Services Department to ensure proper coordination.

So much of the information we obtained was provided to us in secrecy and fear, attesting to a level of
paranoia never before experienced by any of the researchers. This was true on both sides of the
problem—management and tenants. Can the management plan and the HOPE VI Project be rescued? We
think not. Can the new Executive Director of the SFPHA plan a significant role in its implementation? We
think not, not because she lacks the personal capacity, but because there are too many stakeholders on both
sides of the current situation who have no reason to compromise. And without compromise, the project will
never be implemented. We hope to be proved wrong.

At both sites there are few services which residents utilize at this time. There is limited child care at both
sites, and an array of services on paper at the Yerba Buena Plaza East site. Nevertheless, resident
participation in these services appears currently to be minimal. Part of the research team’s concerns have to
do with the obvious lack of integration between the sites and the communities surrounding them. If anything,
the surrounding communities view the projects as blights on the neighborhoods that should be eliminated. The
SFPHA has a long way to go in addressing these concerns.
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Francisco Conservation Corps, the Mayor’s Gang Prevention Program, the Department of Public Health, the
Women’s Support Group and the Self Employment and Enterprise Development Program.

The Housing Authority has established working relationships with the key city departments and leading
non-profit social and community service organizations that provide services to public housing residents.
Meetings with the Recreation and Parks Department, the Department of Social Services, the Department of
Public Health, the Mayor’s Office and the Police Department are held regularly. This open relationship has
resulted in a strong list of programs scheduled for delivery to both the Bernal Dwellings and Yerba Buena
Plaza East residents.

There is an ambitious community service plan on record. Some of the plan’s components and their outcome
objectives include: (1) the creation of social and health services which would produce a 30 percent increase
in the number of children who are immunized, a 20 percent decrease in the rate of transmission of HIV and
other STDs, and a 10 percent decrease in the rate of adolescent pregnancy and low birth weight infants; (2)
the expansion of existing child care facilities to provide services for 50 children annually and to enable five
program participants to obtain licenses in home care; (3) the development of a "Block Builders Program"
which would involve sixteen residents at each site and would produce a 75 percent approval rating for the
project; (4) a tutoring program designed to improve the academic performance of 250 children and to increase
children’s participation in extra-curricular activities; and (5) a crime prevention program including the
implementation of a "Block Captain Program" and a "Neighborhood Watch Program."

After some renegotiations, contracts have been signed with the architects selected for the design of the sites.
(They are Powell and Partners for Yerba Buena Plaza East and Hardison, Komatsu, Ivelich and Tucker for
the Bernal Dwellings.) There had been delays in the negotiations with the architects selected for the HOPE

The revitalization of the community around the HOPE VI sites is seen as an integral part of the project.
Proposed economic development activities include the establishment of one temporary employment agency,
the creation of jobs for 10-15 residents per site per yearly quarter, and collaboration efforts with City College
of San Francisco and San Francisco State University to train 30 residents per site. The SFPHA also plans
to recruit potential entrepreneurs from among the residents and train them in business management and the
drafting of business plans. According to the draft plan, the Mayor’s Office of Community Development will
assist residents of the sites in applying for business loans and identify ongoing technical support for the
entrepreneurs who receive loans so as to create and sustain small business enterprises.

The physical plan implementation is proceeding slowly yet deliberately. There are many issues to be worked
out pertaining to contracts, unions, affirmative action hires, etc.

Additional information in this area was not provided to the research team. We have extrapolated some
information and analysis which appear in other sections of the case study about this critical issue. Based on
many conversations with tenants, interested people, and key informants, however, we believe that whatever
plans are now in the development stage will be difficult to implement because of the severe climate of distrust
between the SFPHA management and the residents at the project sites. Many tenants, especially the leaders
of the tenants organizations which represent them, simply refuse to believe that any of the planned economic
development activities will come to pass. Consequently, they are taking a "wait and see attitude."
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An interim plan was submitted to HUD on February 27, 1995. A reformatted plan was submitted in May
which contained few differences.

Two new project managers have been hired to work with fiscal matters and in oversight capacities. These
staff are working under Barbara Smith as Grants/Program Development workers.

The plan’s time-line is based on a three-year schedule. The SFPHA sees the relocation of tenants taking place
in October/November 1995; that process should take about three months. Demolition of the existing sites will
begin on February 1, 1996 and last for about three months to May 1. New construction would begin in May
1996 and last for fifteen months until August 1, 1997. The city is obligated to complete the Project within
four years of August 12, 1994. Project officials are confident that they will meet the prescribed schedule.

The SFPHA has submitted a request for conditional use permits from the city, which has promised to expedite
the matter as quickly as possible. A traffic study has also been prepared. No significant problems have been
encountered in the progress of the physical plan, other than the fact, of course, that there are many vocal
critics of it.

Not all is running smoothly, however. The organizer and spokesperson for the Tenants’ Union, a community
organizer who has been mentioned already, is proposing to buy the Bernal Dwellings and privatize them. His
group apparently has financial backing and the SFPHA is taking this request "very seriously.

VI Project. The SFPHA initially thought it had reached agreement but modifications to the original contract
were required by the Office of the City Attorney. The agreements were approved by the Housing Commission
on March 9, 1995.

S

The major problems encountered to date have been with residents, especially at the Bernal site, because of
their apprehensions about displacement. Another difficulty stems from the complicated nature of the
architectural agreements. They are new types of agreements and there are potential problems in defining the
scope of work of general contractors. The project staff are endeavoring to minimize these problems through
the development of clear contracts.

Other problems stem from efforts to solicit proposals from outside property management firms and from
consultation with residents about policies and procedures regarding house rules and selection criteria for
tenants. (Apparently, residents are more interested in who will be hired and trained for construction positions
than they are in working on such policies and procedures.) Relations with Plaza East tenants are improving,
however, and there is optimism that work on this aspect of the Project will proceed according to plan. In this
way, Plaza East will serve as a "testing ground" for the Bernal Dwellings site.

While the Interim Management Plan discusses how relocation, demolition and construction will be done, it
is not clear how and by whom the Project will be managed after reoccupancy in August 1998. Project staff
believe it is premature to assess this issue. If there is no outside consultant hired, the SFPHA would manage
the Project. (There is a draft plan for this contingency which has not yet been reviewed.)

8

San Francisco unions pose another barrier to the project’s implementation. The San Francisco Labor Union
Council and SFPHA have developed a Memorandum of Understanding regarding the issue of hiring for the
project. HUD requires, in Section 3, that residents be employed in the construction process. In the first year,
10 percent of residents are to be hired. The tenants, however, are not union members, and the unions object
to their being given priority in employment. The MOU seeks to work out these differences. There is a
similar problem regarding the implementation of Affirmative Action guidelines in the employment of personnel
to work on the HOPE VI Project.
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The Corporation for National Service has been actively involved in this component of the Project. It is the
government body acting on behalf of HUD. The SFPHA submitted its final Community and Support Services
Plan to the Corporation on April 10, 1995.

The director of the services component has sent out an RFP to cover the support services area. Opposition
has manifested itself from concerned community people. Their criticisms of the RFP process is similar to
those raised by tenants and community residents about other aspects of the planning process which have been
discussed elsewhere in this report—the lack of community input in the decision making process.

A long-term outcome of these changes will be a greater integration of the project, both physically and socially,
into the surrounding neighborhood. Buildings will face outward; the architecture and scale of the buildings
will more closely resemble the surrounding houses. The elimination of vast expanses of common areas and
parking lots have the potential of reducing the area’s susceptibility to crime and security problems. At the
same time, the upgrading of facilities at Garfield Park and the creation of new facilities, such as a child care

Finally, the relationship of the previous Executive Director of the SFPHA created problems for the Project.
He dealt directly with residents and thereby undercut SFPHA staff. He allowed residents to play "both ends
against the middle." By contrast, the new Interim Executive Director has established clearer lines of
communication and authority. He has held meetings with residents at both sites and appeared personally to
address their concerns. Since his appointment in early Spring 1995, relationships between the residents and
the SFPHA have improved.

Another problem emerged in regard to the action plan for family self-sufficiency which as part of the
SFPHA’s original grant application. In the grant agreement, HUD questioned the method by which a certain
percentage of residents’ rent could be escrowed in an account controlled by the SFPHA. (The purpose of this
proposal was to allow residents to accumulate enough resources—for first and last month’s rent—to obtain
rental housing or purchase housing in the private sector.) The SFPHA is beginning to look at the pros and
cons of what was proposed vis-a-vis HUD’s standards. No decision has been made yet on this issue.

Physical changes to the sites include the demolition of existing units and their replacement with a smaller
number of reconfigured units. At Bernal Dwellings, the new development will include 160 units of two and
three-story houses, consisting of two- and three-bedroom flats and townhouses, instead of the present 208
units. The new units will have a different relationship and orientation to each other and to the existing and
new streets. There will be no unit entrances from common hallways. Highly defined individual entrances
will front new streets. There will be no more escape routes through units or common stairways to roofs.
Private rear yards for the ground level units will provide secure play areas for children. Balconies will
provide outdoor space for the upper units.

These problems notwithstanding, program directors believe they can get the implementation of the HOPE VI
Project back on their timeline if all the existing loose ends and problems are dealt with quickly and resolutely.

In response to tenants’ requests, the size of the new units will be increased slightly to accommodate and
encourage family life-styles of eating and socializing together. Parking will be provided directly in front of
each building. Former lookout areas will be eliminated with the demolition of the high-rise. Vehicular access
to the interior of the blocks will no longer be possible, while the extension of Treat Street, addition of a new
street, and the reopening of 26th Street will permit access to each unit for emergency vehicles.
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center, at Bernal Dwellings, will facilitate greater positive interaction between Bernal residents and their
neighbors.

At Yerba Buena Plaza East there will also be a complete restructuring and reorientation of the existing site.
All current buildings will be demolished and transformed from an inward-looking to an outward-facing design.
Each unit will have direct access to the street. Each house and each flat will have its own address and its own
backyard. One negative consequence is that 83 units (30 percent) will be relocated; the number of bedrooms
lost, however, will be only 53 out of 508 (10 percent).

Other physical changes such as the elimination of the enclosed parking lots have the potential of heightening
security for the residents and of reducing crime in the community. All parking in the new development will
be fully open to surveillance from the public way and to patrol by the police. It will also be conveniently
located to the front doors of houses as it is throughout the city.

Stabilization of the resident population at the two sites. This will be measured largely in
terms of the vacancy rate. A critical consequence of the HOPE VI plan, however, will be

■
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The success of these initiatives depends to a considerable degree on the establishment of effective, ongoing
patterns of communication between housing authority staff and residents. The failure of the SFPHA to date
in this regard casts a cloud on the potential impact of the proposed management changes. Another important
factor is the ongoing commitment of local government and other community institutions to providing the
long-term support which the project needs. Given the political volatility and fiscal uncertainty of urban
government in the 1990s, there are also serious questions as to whether this vital component of the project
will be able to be sustained at the level necessary for its continuing viability.

Potential benefits of the new site design are economies of construction and operation, as well as the
elimination of currently dangerous and unusable open space areas. At the same time, the articulation of the
facades and the alternation of flats and four-bedroom houses on the wider streets and of three and four-
bedroom houses on the internal streets will foster the impression of variety, rather than oppressive uniformity.
This pattern will also locate large families on a street with traffic controls, thus contributing to greater safety,
particularly for children.

The HOPE VI design also includes a variety of improvements in the current management structure for the
sites. These include (1) a fully decentralized property management model that includes direct supervision of
all management and maintenance activities. The position of Development Director will be created to supervise
all major activities at the sites; (2) the involvement of residents in an advisory capacity in the screening of
applicants for the two revitalization sites; (3) the development of a new lease and house rules for the sites that
reflect the sense of community and new beginning critical to the success of the plan. The experience of
Robert B. Pitts Plaza indicated how critical the latter was for the success of revitalization programs; (4) the
development of a family self sufficiency style program to address the core need of residents for improvements
in their economic circumstances and to allow the public housing program to serve as a means for achieving
upward mobility for residents; (5) the provision of an orientation program for new residents regarding the
operation of appliances and equipment, community rules, and available services in the development and the
community; (6) the creation of on-site maintenance facilities to promote full decentralization of operations;
(7) the development of programs and systems for needed on and off-site services. This will require the
ongoing cooperation of local government and non-profit organizations; and (8) the development of a process
for monitoring management and program performance at the sites. In addition, the new allocation of space
at the sites will significantly reduce maintenance responsibility by giving residents the responsibility of caring
for their own yards and eliminating the need to care for elevators.
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the inevitable temporary displacement of all the sites’ residents and the permanent
displacement of an as yet unknown proportion of current residents. It will be important to
monitor (a) what proportion of current residents return to the renovated sites; (b) what
happens to the residents during the period in which the will be temporarily displaced; (c)
what happens to those residents who are not permitted to return; and (d) what criteria were
utilized to determine which residents were permitted to return.

Achievement of economic self-sufficiency by residents. This will be accomplished by the
establishment of a ceiling on rents, the creation of a savings fund for residents, and the
development of support services in such areas as education, job training and placement, child
care and social services. It will be measured by the number of residents/households who are
employed and obtain their primary source of income from employment or ownership of a
small business in comparison to those whose primary source of income is some sort of public
assistance.

Integration of site residents into the surrounding community. This will be accomplished by
the construction of new or the improvement of existing recreational, service and cultural
facilities in the site neighborhoods, the reduction in crime on the project sites, the physical
integration of the sites into the surrounding community (which will reduce the stigma attached
to living in public housing), and outreach efforts to involve site residents in the economic,
political and cultural life of their neighborhoods.

Potential outcomes for the completion of the HOPE VI Project include a broad range of positive and negative
effects. While the positive effects of increased property values and a potential decrease in crime are likely
to occur, it is also likely that the residents’ fears, particularly those expressed by the Bernal Dwelling Tenants
Association, will also occur—namely, the displacement of a large number of low- income families of color
who are dependent on public housing for shelter, send their children to San Francisco’s public schools, rely
upon the informal support networks that they have developed in their communities, and live in the
neighborhoods which they know best.

Another significant negative short and long-term impact which must be considered is the likely creation of a
housing crisis in San Francisco when destruction of the projects begins. While the San Francisco Public
Housing Authority has committed itself in writing to the provision of Section 8 housing certificates to those
families who are displaced by the demolition of the two sites, it is unlikely, if not impossible to believe that
the SFPHA will be able to deliver on this promise for several reasons.

Like all the features of the HOPE VI plan, however, the long-term outcomes of the project for residents are
contingent upon a variety of external factors—e.g., federal and state funding for education, health care and
social services, and the health of the nation, state and local economies—which are beyond the control of
residents and SFPHA staff. Consistency of support for the service components of the project and the
development and maintenance of a comprehensive, effective network of service providers, however, are within
the authority of the SFPHA and are critical elements in the long-term success of the project.

Improvements in the residents’ sense of security and opportunity for themselves and their
families. This will be accomplished by improvements at the sites designed to reduce crime
and by programs (e.g., tutoring, recreation, after-school care) designed to enhance school
performance of the residents’ children. The success of these measures will be assessed by
such quantitative indicators as crime statistics at the sites and in the neighborhoods, school
tests results and drop out rates for residents’ children, a decline in rates of adolescent
pregnancy and drug abuse, and an increase in college attendance and voter registration/
participation among residents.
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Methods of collecting the needed information to make this assessment would include contacting local police
stations for crime statistics (this information can also be obtained by calling the San Francisco Public Library).
Employment statistics can be obtained from the Employment Development Department of the city.
Demographic statistics can be obtained from the Mayor’s Office of Community Development (MOCD).

First and foremost, the current budget cuts that have occurred within the Federal Department of Housing and
Urban Development (e.g., the proposed elimination of $2.7 billion in funding for new Section 8 certificates
and vouchers) will eliminate the funding which has already been appropriated to realize such promises. Even
if the SFPHA manages to obtain sufficient resources to fulfill its promise to the tenants, there simply are not
enough available housing units in the city of San Francisco to accommodate the relocation of these families.
Consequently, some of these families will have to relocate to other cities in the Bay Area. This will result
in the disruption of their children’s education and the dissolution of existing support networks, and will require
heads of households to reapply for employment and/or public assistance.

Objective measurement indicators of these long-term impacts include crime statistics, employment statistics,
the number of homeless families, and demographic statistics of families living in San Francisco before and
after the demolition of Plaza East and Bernal Dwellings. Additionally, subjective (i.e., qualitative)
measurement indicators should be considered. These include the opinions and experiences of individuals who
participate in community organizations both in the communities surrounding the projects and in the public
housing sites themselves.

With regard to sources of qualitative data, community leaders who have been named in this document could
be contacted (e.g., Glenda Powell of the Inner Mission Neighborhood Association and Cleo Wallace of the
Western Addition). In addition, as a measure of the changes in the neighborhoods’ appearances, windshield
surveys and resident interviews can be conducted, as they were for the baseline study.

In addition, because 85 percent of the public housing tenants scheduled to be displaced are African-American,
many residents of San Francisco’s public housing projects believe they are being systematically forced out of
the city in a racist attempt to depopulate the city’s African- American community. The city s experiences in
the post-World War II era, particularly the 1960s, give some credibility to this belief.

The majority of the tenants want to stay in San Francisco. With a vacancy rate of less than 5 percent among
all rentals city wide, this is neither a practical nor a probable outcome. Consequently, current residents of
public housing fear that they may be forced to double up in "voucher slums" or join the ranks of the city s
homeless population.

The concept of "spatial deconcentration" was originally developed by a conservative economist named
Anthony Downs in 1969, under the authority of the Kerner Commission, which was established after the Watts
riots, and the Pentagon. Critics of Downs’ ideas argue that their intent was to create a forced exodus of
low-income African-Americans to the poorer white suburbs, where they could be more easily policed. It is
further argued that another objective of such policies was to fragment low-income communities by sending
them to the suburbs, where they would have little political representation and could not easily organize their
community to fight back. In other words, the downside of a voucher plan is the further isolation of a
population which is already marginalized within the city.
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Another important concern of the residents of the effected sites is that many landlords do not want to rent to
voucher tenants. Also, often vouchers are not adequate to pay existing market rents. In addition, families
who live in public housing usually do not possess sufficient resources to make the "upfront" payments required
to move into private apartments. As a result, many of the people who will be displaced by the demolition of
the Project sites will probably wind up living on the streets. Others will be forced out of the city, away from
their friends and families, or forced to "doubleup" in already overcrowded and dilapidated apartments. This
will exacerbate many of the problems these families currently experience.

The tenants’ concerns are further fueled by their knowledge that the replacement housing that was supposed
to be built during the 1960s and 1970s was not actually built until nearly ten years after the first demolition
started. There are still African-American people living in public housing who witnessed this displacement and
its impact. Their fears are real and have the legitimacy of historical documentation.

Finally, although residents who are up to date on their rent payments are supposed to have priority on rebuilt
units, residents have very real concerns that they will be displaced and not have the opportunity to move back
when the projects are torn down and replaced by townhouses. The knowledge that there will be fewer units
in the renovated development adds to their fears of displacement.

Tenants have felt as though they have been sandbagged throughout the planning process when trying to get
their concerns addressed by the Housing Authority Commission during its monthly meetings. For example,
because public comment on non-agenda items is not scheduled until the conclusion of the business portion of
meetings, residents often sit for more than six hours before they can take the microphone and address the
commission. At other times, when tenants think that they have their issues placed on the agenda, they have
been arbitrarily removed. Tenants have not been made aware that the Commission’s President and the
Executive Director of the SI'PH A have the sole authority to place items on the Commission’s agenda.

In this regard, a harsh lesson was learned during the San Francisco Redevelopment Agency’s "urban renewal"
in the Fillmore District and Western Addition during the 1960s and 1970s—a project many African-Americans
refer to today as "Negro removal." Less than one-fifth of the 5,600 displaced people actually returned to the
area. Census data show that the citywide African-American population has dropped a full 20 percent since
1970.

All proposed agenda items must be checked to see if they comply or conflict with procedures already passed
by the Commission and approved by HUD and to see whether they are legal. Only those resolutions that pass
these tests are put on the agenda. Unfortunately, in many cases, requests do not pass the tests and are not
put on the agenda. Therefore, it is recommended that monthly informational meetings be held by the
Commission prior to its regularly monthly meetings whose primary goal would be to hear the concerns of
tenants and place those concerns that require Commission approval on the agenda of the regular meeting.

At present, many landlords in San Francisco do not accept vouchers at all. Tenants have reported that when
they tell a landlord they have a voucher they are told "No Section 8s," and that is the end of the conversation.
It is currently legal for a landlord to reject a Section 8 applicant. We recommend that legislation be passed
to make such conduct an act of illegal housing discrimination.
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4. Increase the Role of Tenants in the Management of Housing Sites

Epilogue
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Given the history of disorganization, miscommunication, misinformation and political turmoil within the San
Francisco Public Housing Authority (SFPHA), it is unlikely that the HOPE VI Project will be able to adhere
to the timeline which the SFPHA has established. In fact, the start date for demolition has changed a number
of times already. (Most recently, the date for the initial moving of tenants has been extended to June 1996.)
The general perception of many of the tenants as well as others in the larger housing community is that the
HOPE VI Project will never be implemented and that Bernal Dwellings and Yerba Buena Plaza East will not
be demolished.

Tenants should be given a bigger role in the management of their housing developments. Along these lines,
consideration should be given to giving residents an ownership interest in their apartments. Instead of turning
to private developers, community-based nonprofit organizations can help run troubled projects and build new
ones.

Mayor Jordan has taken a positive step by suggesting that HUD be assisted in revamping the San Francisco
Housing Authority through the creation of an oversight committee. This committee would not control the
agency but could recommend wholesale changes to the system. Such a committee would be composed of one
HUD official, one public housing tenant and one mayoral appointee.

■

There are also many potential problems to the implementation of the community services component of the
HOPE VI Project. As a blatant example, SFPHA states (in its 1995 Community Services Proposal) that San
Francisco State University’s School of Social Work will be providing the necessary student interns to facilitate
a job training component of the Project. In fact, there have never been any discussions of such collaboration
between SFPHA and the School of Social Work. An agreement between the two entities has never been
developed, despite the printed statements made by the SFPHA. Without the unpaid labor of graduate students
which they are apparently relying upon for this component of the community services plan, the SFPHA will
not be able to implement it. A suggestion for resolving this problem would be for the SFPHA to make contact
with San Francisco State University’s School of Social Work and make a proposal for the work that it wants
done.
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The Role of the Researchers, the Community and the SFPHA
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While both sites evidenced considerable physical decay and had a hostile environment, Bernal Dwellings was
a particularly frightening location. We were, generally, treated as enemies. On one occasion a glass bottle
was thrown at the research students. Although none of us was threatened directly, it was made very clear to
us on numerous occasions that we did not belong there and were not welcome there.

The researchers also had a difficult time collecting data at the two sites. The Bernal Dwellings Project was
an especially troublesome location, due to the presence and influence of the two individuals mentioned above.
We met with one of these men, Malik Rahim, discussed our intentions with him and assured him that we did
not represent the SFPHA, but were working for Abt Associates and HUD.

Following this meeting, a plan was devised by one our team leaders, Michael Reisch, to offer each tenant that
responded to the Abt questionnaire, $10 in Safeway food vouchers. The money to pay for these vouchers did
not come from the HUD funding for the Project (which was inadequate for this purpose) but from other
sources. We used these vouchers as an incentive for tenant cooperation after it was made quite clear to us
that without some kind of inducement the tenants would not be allowed to cooperate with us.

It became evident almost immediately to the research team that the SFPHA, tenants’ groups and community
leaders in the effected communities wanted nothing to do with us. The Housing Authority informed them that
they had not authorized our presence and that any contact we had with the tenants was done by the
authorization of Abt Associates and HUD. The Housing Authority initially offered us little support; many
of our telephone calls went unanswered. Whatever data are missing in this report is due to the lack of
cooperation of some employees at SFPHA.
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APPENDIX S

202 (97.1% of units)Occupied Units208Total Units

Age Breakdown

30-39 40-49 50++19-24 25-2915-1800-05 06-10 11-14

40 4154318332113 71 52
7.9%7.7%10.4%6.0%16.1%6.2%21.9% 13.7% 10.1%

Ethnic Breakdown

OtherWhiteHispanicAsian

511427148 7
2.5%.5%I 6.9%13.4%73.3% 3.5%

NLKFHGJA B
1139 11213118 35
.5%1.5% .5%5.4%4.5%10.4%1.5%58.4% 17.3%

Planning and Design Division, San Francisco Housing Auihoriry

African
American

(51.8% of residents)
(48.2% of residents)

(78.2% of occupied units)
(21.8% of occupied units)

Native
American

Average stay
Total number of families
Total one person households
Families with minors
Single parents
Total family members
Avg members/family
Total minors
Total adults
Total people in development
Average income

5.9 yrs
158
44
144
119
473
3.0
268
249
517

$8,078.10

Bernal Dwellings Demographic Report
daia as of 3!18 /93

Income Breakdown by Source
A - Aid to Dependent Children (AFDC) B - Aid to partially or totally disabled (SSI)
D - Old age assistance E - State welfare
F - Other public assistance (includes other G - Gainful employment
city welfare, GA) H - Social security
J - Unemployment K - Other government (incl. vet. and RR ret.)
L - Private pension __________ N - Other________==—=====
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268 (97.1% of units)Occupied Units276Total Units

Age Breakdown

25-29 30-39 40-49 50+ +19-2411-14 15-1800-05 06-10

468954 71625343149 75

8.4% 13.9% 7.2% 11.1%6.7% 8.3% 9.7%23.2% 11.7%

Ethnic Breakdown

White OtherHispanicAsian

9241 6 111

89.9% 3.4%4.1%2.2% .4%

K E NJDA H GF B

5 1 121142 36 32 1929

.4%2% .4%.4% .7%53% 13% 7%11% 12%

Plaza East Demographic Report
data as of 3/18/93

African
American

(65.7% of occupied units)
(34.3 % of occupied units)

(49.8% of residents)
(50.2% of residents)

Average stay
Total number of families
Total one person households
Families with minors
Single parents
Total family members
Avg members/family
Total minors
Total adults
Total people in development
Average income

6.9 yrs
176
92
161
136
550
3.1
320
322
642

$7,708.26

Income Breakdown by Source
A - Aid to Dependent Children (AFDC) B - Aid to partially or totally disabled (SSI)
D - Old age assistance E - State welfare
F - Other public assistance (includes other G - Gainful employment
city welfare, GA) * H - Social security
J - Unemployment K - Other government (incl. vet. and RR ret.)
N - Other



Field Operations Bureau - Second Patrol Division (continued) ;•
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Ingleside District Crime Reports

W61987-881988-89Part I Crimes 1989-90

!

I

!

= •. ! •

i ,
! '

I

:: ;
ii i

i

i
1986-87

I ‘
! :

Rape
Robbery

T-
■ ■

{

I
I

Part II Crimes
Other Assaults

Burglary
Larceny
Motor Vehicle Theft

Total Part 1

8
0

42
713
517
948

2,639
1,682

8
0

53
416
423
955

2.681
1376
TJIT

14
0

42
598
518
879

2391
1,517
733T

1987-88
936
112
81
19
41

154
126
409 .

1,281.- •
3,361
6,520

12,432

1985-86
1989
; 113
! 80
: 17
i 35
>205

J101
>311
1329

■ ! 2350
. .ii 3*30

J 10584
~ W

1988-89
909

91
67
11
38

197
99

231
1,131
2,992
5,766

12525

•hi

7
1

57
469
421

;995
2638
1)157

19&6-87
1056

99
86
12
34

220
94

409
1316
2^679
7^5

UM)
. > ;■ J

i '
Forgery & Counterfeiting
Fraud & Worthless thecks
Embezzlement I ! [
Receiving Stolen Fsoperty
Weapons, carrying I ■
Sex Offenses (notj Ri

Familj

-------- ich^s [
Total Part JJ j
Grand Total; i

' I 1

. ifinn

i the County line, and
tyl to 19th Avenue/ The

District includes! the Miraloma Park-^amond
Heights, Glen P^rk-Sunnyiride, Bernal Heights,
Excelsior, Crocker-Amazon^ Ingleside-Ocpanvi ..
and St Francis Wqod neighborhoods, as well as Mt
Davidson and Cil
has more schools I
City.

■ 11
' 0
i 50
■553
>403

1345
2379
•913

: I 5354

________ L
Murder, (Nan-negligenjt

Manslaughter^ i ;
Negligent Manslaughter

I
Aggravated Assai Itj

1989-90
864

93
81
12
28

167
.apd. Pros) 99

Off. Against Family &[Child 226
Malicious Mischipfj 1,273
Other Miscellaneplls | 2,430

53^—
11822

I
Ingleside Police District || \

The Ingleside Police District encompasses the
areasouth of Army Street to tic Countyline, ^nd west
from the Bay short Freewa;.-------------
District includes! the Miraloma Park-L-------
Heights, Glen Park-Sunnyjside, Bernal Hights,
Excelsior, Crocker-Amazon| Ingleside-Ocpanview,.

food neighborhoods, as well as Ml
ity College. The Ingleside [District
than any ot ia police Disdjecin the

• !
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1989-90 1988-89 1985-861987-88 1986-87

1,
!

I

I
I

11 of Market ant 1 Duboce
•rdered by Lea'’ enworth

I

i
Northern District Crime Rep'orts

Part II Crimes
Other Assaults

15
0

75
1,190

778
2,037
6,526
1,442

127)63

20
0

68
977
725

1,927
7,161
1,430

12.7308

-4
1,295
4,425 '
8,162

20225

21
0

79
1,012

696
1,799
5,663
1,222

10392

14
0

70
1,078

.653
1,872
5(127

980
‘Tiw”

Off. Against Farni yj& Child 242
Malicious Mischie f!
Other Miscellaneous

Total Part 11
Grand Total

d

Field Operations Bureau - Third Patrol Division
iI

1988-89
1,246

216
• 142

' 31 , '
(102 'i
\ 296 :
n 81

218
1329
5,022
8,683

20291 .

1989-90
1296

225

Northern Police District
ThisDistrictextendsnc

streets to thenonhBay. Itis
Street oh the east knd Steiner, Broadway, ahd Lyon
Streets on tie west! Northern Station, with d e largest
District station staff of any station, serves it diverse
area that includesjHayes Valley, the Marina^ Civic
Center, Polk Gulch, a portion of the Tender otn, and
the eastern parts or Pacific I (eights and the Western
Addition. |

1985-86
. 1;418

196
182

* • 46
.162

: ‘431

->94
. 1JD72
! 5,537
119357

I
i

- -i'
■ -7^1343 •

.....M 6360
~ 10,488 .

-• 20380

1987-88
1383

, 215
... 207•/T 41 ". V 131'1"

Part I Crimes ;
Murder, (Ncn-negli ;ent

Manslaughter!
Negligent Manila ighter
Rape |
Robbery
Aggravated Assat It'
Burglary i I
Larceny | >
Motor V ehicle Th '

Total Part 1 | i

24
0

86
178
569

1,920
5,^33
1,064

10,^74

1986-87
1.391
pl
194
136
28

■' 428
.98
|80.

- 1.183
■ .. 4,841

8j9d
" 18364

Fraud & Worthless Chebks 169
Embezzlement
Receiving Stolen Property
TTC4JAJIU, carrying j . , vv-'

Sex Offenses (not Rfcpe; Pros) 81
Off. ill 0/40

I___.
K-7 UI Cl ZVJiHUlli j ,

Forgery <t Counte ffiling

Weapons, carrying ! !■; vv\ -295



Sdore
Performance! Indicator

i

i

I
i
i

Indicator
Component

0.00
10.00
10.00
30.00
10.00

0.00
10.00
0,00
0,00

0,00
0,00
0.00
0.00

Performance
Indicator

0.00
7.00
7.00

30.00
0.00

30.00
15.00

8
9

10
11
12

25.50
10.00
14.00
0.00
3.75

3
4
5
6
7

142.25
67.74%

Total Score
Percentage (Maximum Score = 220)

Hating /$ Standard Based on Percentage Score

San Francisco Housing Authority
Public Housing Management Assessment Program

Internal Performance Assessment

1 . Vacancy Number
•2 J Modernization

1 Unexpended fiqnds
2 Timeliness of Fpnd Obligation
3 Contract Administration
4 Quality of Woilk
5 Budget Controls

Rants Uncollected
Energy Consumption
Unit Turnaround
Outstanding Work Orders
Inspection and Condition of Units

1 Tracking System
2 Annual Inspection of Units
3 Correction of Unit Deficiencies
4 Inspection and Repair of Systems

Tenants Accounts Receivable
Operating Reserves
Routine Operating Expanses
Resident Initiatives
Development

1 Quality Of Contract Admin
2 Timeliness of Development
3 Quality of Physical Work
4 Budget Controls
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EXISTING DISTRESS

i3i

PM 3C9

The developments represent a major error in approach to the design of family
housing. Both developments are 1950’s style mass, dense housing in impersonal materials
and building types. It was thought that density of development could be mitigated by
provision of open space. The density remains out of proponion to both neighborhoods and
the open spaces have proved to be disastrous.

SAN FRANCISCO HOUSING AUTHORITY
URBAN REVITALIZATION DEMONSTRATION PROGRAM

J
Cl
<ni

=i
2!

The residents of the 208 unit Bernal Dwellings and the 276 unit Yerba Buena Plaza
East family high-rise developments now face serious crime and social problems that spill
over into the adjacent communities. These problems are exacerbated by the high density of
the developments, fundamentally flawed building and site design, inadequate infrastructure
and extensive physical deterioration. Asbestos and lead based paint are present. The
developments have been plagued by high turnover, high rejections of units, a large backlog
of unmet maintenance work orders, a large number of HQs deficiencies, and chronic need
for emergency plumbing work.

S
tXUTINa ICHtjXL OWCUL1NC3

The Urban Revitalization Demonstration (URD) Program will enable the San
Francisco' Housing Authority (SFHA) to comprehensively address two of the most severely
distressed developments in the city. Complete revitalization of these sites, with a combined
total of 484 of the SFHA’s 6,772 public housing units, will go far toward establishing a new
standard for low income family housing and create stable, attractive, and safe places 'in
which to live. The comprehensiveness of the URD program will also enable the SFHA to
reinforce physical improvements with a compliment of management improvements,
supportive services and community services activities.
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The high-rise buildings contribute to security problems as lookout points for drug
dealers, create an atmosphere of anonymity and are both expensive and demoralizing to
maintain. The medium rise buildings share the orientation and image problems of the high-
rises as well as the extensive physical deterioration. The sites are oriented away from the
city streets and onto unsecurable and bleak open spaces. The images are entirely foreign to
the humanely scaled low rise neighborhoods that surround them. They are immediately
identified and stigmatized as low income housing and spread an aura of failure over the
families themselves.
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Open spaces have become frightening and alienating areas that people scurry across as
they seek the security of their own apartments. The courtyards are not viewed as shared
amenities but as wastelands appropriated for the control of small groups. For many, they are
an unavoidable part of the path to and from apartments, compromising privacy and exposing
residents to hazardous encounters.
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PROPOSED PHYSICAL CHANGES
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a new street
•—® £

J
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At both sites, a large percentage of the residents are under 18 and more that 82
percent of the youth live in families headed by a single parent. Aid to Families with
Dependent Children (AFDC) is the source of income for more than half of the residents and
the developments have the lowest rates of working families in the SFHA.

In the traditional city block, the street is the public way. The transition between the
privacy of the house and the publicness of the street occurs in a well-defined zone of front
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No matter how innovative a rehabilitation plan might be, it would not be adequate to
create the kind of change that is needed in the developments. The costs for such
rehabilitation would be prohibitive and such an approach would not correct the fundamental
flaws of both the building and site designs.
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ARMY STREET ©
 NEW BERNAL DWELLINGS

The URD program will address existing physical problems by rebuilding both sites
entirely, establishing a network of resident and community services, and contributing to the
revitalization of the neighborhoods. Both sites will be turned around both literally and
figuratively. They will be changed from inward looking to outward looking designs. All
new houses and flats will face the streets. Instead of long dangerous internal corridors and
elevators each unit will have direct access from the public streets. Each house and flat will
have its own address and its own private backyard.
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Yerba Buena Plaza East Replacement Plan
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yard and porch. People associate this zone with the residents of the house and behave
accordingly.
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The rear yard areas can be either potential courtyards or potential private zone's,
depending on the presence or absence of fencing and other defining features. Residents have
repeatedly stated that they only feel safe about letting their young children play in close
proximity to their homes. This open space will be reclaimed and secured for the use of the
families living next to it. It is accessible only through the units and can thus be used only by
residents and their guests. Large open public spaces are available in the adjacent
neighborhood parks. What is not available is the intimacy, privacy, and control afforded by
private back yards. In laying out the blocks along traditional lines we achieve a variety of
choices for residents: direct access to city streets, privacy, and easy mobility to large
recreational open spaces nearby.

By doing away with enclosed parking lots another set of problem spaces will be
eliminated. Over the history of these developments, half the parking lots have been fenced
and closed because of security issues. The new streets provide for more frontage and more



J

The New Approach Solves Many Problems Al Once:

o

o
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There will be a change in emphasis from smaller to larger units reflecting a
recognition of the overwhelming need for more affordable multiple bedroom units in San
Francisco. Reducing the number of one bedroom units and replacing them off site enables
the on site supportive service programs to be focussed on family needs and off site
replacement housing to have services that focus on the needs of single residents.

Internal changes include a small increase in the size of the apartments. Residents
want and need living spaces that are large enough to enable the whole family to eat or get
together in the living room. In addition, a minor increase in cost for providing washer hook
ups will result in much greater convenience for the families. Two bathrooms will be
provided in the four bedroom units.

parking. /\11 of the parking in the new developments will be fully open to surveillance from
the public way and to patrol by the police. The parking will also be located conveniently to
the front doors of the houses, as it is throughout the city.

Creation of the masterplans and program implementation is being done with resident
involvement and their enthusiastic support.
New site plans reduce density and are in scale with the surrounding neighborhoods.
Housing will face out toward the community to reinforce linkages, not isolation.
Community spaces will be located for easy connection with the neighborhoods.
Severe physical deterioration will be dealt with cost effectively.
New housing will be free of all lead and asbestos contaminated materials.
Construction will be in full compliance with codes for plumbing and other
systems creating safe and livable environments.
Flexible woodframe structures will fully meet all current seismic design standards.
Management and maintenance operations will be simplified.
Three story townhouses and flats will not require elevators or interior public areas.
Buildings will match site and street grades with' disabled accessibility throughout
public areas and ground floor one and two bedroom flats will be adaptable for the
disabled.
Residents will have direct access to private outdoor space that could enable them to
earn income as licensed family day care providers.
A site plan with defensible public and private spaces created with smaller secured
blocks and controllable streets and parking areas.
New street frontage will create additional parking conveniently located in front of
apartment doors.
New social services spaces will be provided.
Apartment living areas will be sized to match family sizes and needs.



Bernal Dwellings

TWO BEDROOM FLATI TWO BEDROOM FLATTWO BEDROOM FLAT
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TWO
BEDROOM

THREE STORY
FLAT/TOWNHOUSE ELEVATION

TWO STORY
FLAT ELEVATION

TWO
i BEDROOM

TWO________
BEDROOM
TOWNHOUSE

The extension of Treat Street through the existing site and the introduction of a new
street laterally across the site will create four smaller blocks with 160 units in two and three
story buildings. The three story buildings will be located on the perimeter of the four blocks
and the two story buildings will front the new streets. At the new Bernal, in contrast to the
existing site, buildings will face outward. This new relationship to the street will resemble
the neighborhood. The vast expanses of common areas and parking lots have all been
eliminated resulting in reduced susceptibility to crime and security problems. The height of
the new buildings is characteristic of the neighborhood and the articulation of the facades is
appropriate to the area.

THREE_______ TWO_________  TWO________ THREE
BEDROOM I BEDROOM . BEDROOM ’ BEDROOM
TOWNHOUSE‘TOWNHOUSE TOWNHOUSE'TOWNHOUSE TOWNHOUSE ;
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Yerba Buena Plaza East

-

As at the new Bernal, the new Plaza East reconstructs a more flexible small block
size by recreating Larch Street through the middle of the large block. The same advantages
of a more secure and manageable layout are accompanied by a cost effective accommodation
to the sloping side. The modular housing adapts to the large elevation change without
requiring costly retaining walls. The floor levels will step down the site in small increments,
allowing almost all the disabled units to be entered easily from the sidewalk and without
costly ramping. The lack of large internal courtyard eliminates further retaining walls,
ramps and drainage problems. Both practically and as a good neighbor, the new Plaza Fast
will better fit its location.



MANAGEMENT PLAN FOR THE NEW DEVELOPMENTS

o

o
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The Authority’s reconstruction plans are not limited to new apartments and buildings
but also include a completely new management plan for both developments. A totally'
decentralized system is proposed which will give the on site manager full responsibility to
direct the management and maintenance of the new complexes. It is also proposed that each
site develop its own lease and house rules, create incentives to encourage residents to become
employed, strive for a wider representation of income levels and site-base all important
management and maintenance functions.

o
o

The maintenance responsibility for the authority is significantly reduced by the new
allocation of spade. Residents will take over responsibility for their own yards, leaving
maintenance with the responsibility for the small amount of community space adjacent to the
community rooms and along the sidewalks and parking areas. The buildings share only the
fire exit stair and corridor, and are therefore much less of a burden on the maintenance
operation. A major maintenance problem is eliminated with the absence of elevators.
Features of the New Management Plan include:

Sense of community and resident stake in lease requirements as a result of resident
involvement in development of lease and house rules.
Private year yards that eliminate PHA maintenance work, enable residents to garden
or adapt outdoor space to their needs, and place responsibilities for upkeep on the
residents.
Trash removal .system that does not utilize large SFHA maintained chutes and
collection areas..
The persistent backlog of work orders resulting from frequently damaged large
common areas will be eliminated.
On-site maintenance facilities and decentralized management will give managers full
responsibility- and improve responsiveness.
An orientation program for new residents that will cover how to operate appliances
and equipment in the units, what the community rules are for the development and
how to access the many services and programs available to residents at the
development and throughout the community.
Wider representation of income levels through eligibility screening.
Development and use of qualitative measures and processes for measuring
performance under the program and evaluation of the unique compliment of
management, social support, economic development and other services at the sites.
Individual heating, water heating, and ventilation, will increase the ability of families
to control their own units and reduce overall maintenance costs.



SUPPORTIVE SERVICES FOR RESIDENTS

o

o

o

0

COMMUNITY SERVICES PLAN

A very important element of this URD Program is a focused Community Services
program that has been developed with the assistance of the San Francisco Conservation
Corps. It will provide an opportunity for public housing high school aged residents to
perform community service activities and at the same time receive educational support and
job preparedness training.

o
o

Strong commitments from City agencies and other institutions in the area of social
support services have been made. A process for advocacy and identification of
service organizations that can be called upon to provide assistance has been
developed.
Implementation of coordinated plans by the SFHA, service providers, and community
service organizations.
Job training and employment linked childcare, a rent cap and escrow account to help
residents benefit from increased income, and resident economic development
initiatives. Referral and counselling in income support programs coordinated with the
Department of Social Services.
Tutoring assistance for school children, literacy assistance for adults, and incentives
for teens including an after school program, college preparatory program, and
apprenticeship program.
Stepped up community policing programs in cooperation with the police.
Development of a Family Self Sufficiency style program that addresses the core need
to provide opportunities for residents to improve their economic circumstances and
allows the public housing program to serve as a means for achieving upward mobility
for residents.

Both public and private service providers have joined with the Authority to develop a
focused plan to deliver needed supportive services to the residents of Bernal Dwellings and
Yerba Buena Plaza East. Programs included in this plan are designed to keep children in
school, provide, tutoring, provide supervised recreation, deter gang activities, provide support
to the many single head of household residents, provide education on HIV and sexually
transmitted diseases, provide job training and placement services, provide self employment
expertise and loan access and continue to provide Head Stan programs for residents.
Features of the Proposed Supportive Services include:
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