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The demonstration and research forming the basis for this report were
conducted pursuant to a Contract with the Department of Housing and Urban
Development (HUD). The statements and conclusions contained herein are
those of the Contractor and do not necessarily reflect the views of the
U.S. Govermment in general or HUD in particular. WNeither the United
States nor HUD makes any warranty, expressed or implied, or assumes
responsibility for the accuracy or completeness of the information here-
in.
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PREFACE

The Department of Housing and Urban Development became ‘actively
involved with tenant management in 1975. At that time, tenant manage-
ment seemed to be working well at four public housing developmegt:s in
the St. Louis Housing Authority where vacancy rates had declined, rent
collections had increased, and vandalism had been reduced. A more
systematic test of the idea was needed, however, to determine whether
tenant management would work at other places and, if so, under what

conditions.

To meet the need for a careful assessment of tenant management,

the Department of Housing and Urban Development and the Ford Foundatiom---———":

jointly sponsored a demonstration of tenant management in seven public
housing developments (involving six public hou.sing authorities) across
the country, beginning in June 1976. The rationale was that tenants,
because they are uniquely knowledgeable about life in'public housing
and have a stake in improving their 1living conditions, will do at
least as good a job at management as the current system. In addition
to improving management performance, it was expected that tenant manage-
ment would increase tenants' satisfaction with their housing and expand
employment opportunities for residents. The first year of the three-
year demonstration was to be devoted to start-up and training of the
tenant board of directors and staff, with the remaining two years
spent managing the development under contract to the public housing

authority.
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Because the start-up phase of the demonstration required more time
than anticipated, the tenant management corporations had not had much ex~
perience managing their developments under contract when the three-year
period ended. Accepting the recommendations contained in this report,
the Department extended the demonstration at four of the sites for an
additional two years. The extension will make it possible to evaluate
tenant management over a longer period of time as well as in a more
"real world” situation as the public housing authorities and tenant
management corporations assume full responsibility for directing their
own programs.

A conclusive assessment of tenant management must await the end
of the demonstration extension. In the meantime, this report summarizes
what occurred during the first three years of the demonstration and offers
some preliminary conclusions based on the initial demounstration per_:iod.
Overall, the report suggests that tenant management can perform as well
as conventional public housing authority management. The additional
costs incurred in tenant management are substantial, however, both in
terms of dollars and time commitments by residents and housing authority
staff alike. Whether the benefits associated with tenant management
can outweigh the additional costs may ultimately depend on the value
assigned to the basic idea of sharing public housing management preroga-
tives with residents and the satisfaction derived by residents who are
thereby empowered.

This report 1s the first in a multi~volume series on tenant manage-
ment. Subsequent publications in the series will offer an historical

and analytical overview of tenant management efforts outside the demon-
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stration as well as outline the steps involved in implementing tenant
management for public housing authorities and tenant groups considering
tenant management. At the end of the extension period, a follow—up report
will assess progress at the sites during the final two years of the

National Tenant Management Demonstration.
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BASIC CONCLUSIONS OF THE NATIONAL TENANT MANAGEMENT DEMONSTRATION:

THE FIRST THREE YEARS

Nature of the Demonstration

The National Tenant Management Demonstration ﬁas designed in 1975 to
test the potential benefits of having low—income public housing residents
manage their own housing developments. The model for this demonstration
evolved in St. Louis, Missouri, when, after several years of a traumatic
rent strike, the tenants themselves were given management responsibility
at several public housing developments.

Initial results in St. Louls seemed quite favorable. They included
lower vacancy fates, improved rental collections, reduction of crime and
vandalism, and improvement in the morale and self-confidence of the tenm
ants compared to previous conditions. The U.S. Department of Housing
and Urban Development (HUD) and the Ford Foundation, which was an eArly
supporter of the St. Louis experiment, were Interested in this approach
to easing public housing problems. They recognized that a careful,
limited test of tenant management was needed to assess how well it would
work under circumstances different from those in St. Louis.

Therefore, HUD and the Ford Foundation agreed to pursue a jointly
sponsored national demonstration of tenant management fin public housing.
They believed that training, technical assistance, and improvement of the
khousing structures would be important ingredients if such a program were
to succeed. HUD and the Ford Foundation, therefore, agreed to supply

funding for technical assistance and training, physical improvements, and

a careful evaluation of the program. In June 1975, the two funding



partners asked the ﬁanpower Demonstration Research Corporation (MDRC) to
maﬁage such a program. Its responsibilitiqs were to design the program,
determine its feasibility, help select the participating sites, conduct
or arrange for training and technical assistance, monitor the sites, and
evaluate the results.

The demonstration model devised by the planners of the Natiomal
Tenant Management Demonstration involfed a partnership between the local
public housing authority (PHA) and the board of directors of a nomprofit
tenant management corporation (TMC). Residents of each participating
development elect a board of directors from among themselves. That board
is trained in organizational skills and in the principles of real estate
management. Major board responsibilities include formulating policy,
determining the rules and regulations governing the development, and
ensuring that residents can parti_c.ipate in policy-making and operations.

The routine daily management of each development is carried out by a
staff hired from the reéident population. The board chooses a resident
manager at a point well into its own training process. Then that mana-
ger, with the aid of the board, hires a staff. Staff training is the
last step prior to signing a contract which transfers management control
from the housing authority to the tenant management corporatiom.

Details of the working partnership between tenants and housing
authority are specified in the management contract. The PHA delegates
certain policy and management responsibilities to the TMC. Generally,
the PHA still provides overall direction and sets broad performance
criteria, while the TMC exercises direct control over day-to—day manage-

ment. The housing authority retains owmership of the property and is
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ultimately responsible to HUD and the taxpayers for ensuring that the
development 13 well maintained and that all laws and regulations are
followed.

In'selecting demonstration sites, three initial criteria were
established: - (1) housing authority commitment to the concept of tenant
management; (2) organization and managerial potential of the tenants;
and (3) existence of a cooperative relationship between housing authority
and tenants. Also considered were the support of city and state govern=-
ments and of HUD’s regional and area offices, geographic location, and the
physical condition of the buildings. MDRC tried to 1include a broad
variety of housing types, locations, populations, and pre-demonstration
conditions. Following extensive field visits, discussions, and formal
applications to HUD, a reasonable balance among these elements was
achieved. |

Seven public housing developments in six cities were selected as
demonstration sites from among 24 applicants. These sites were among 51
originally identified as potential sites by HUD regional offices. The
seven developments selected were:

A. Harry Moore
Jersey City, New Jersey

Curries Woods
Jersey City, New Jersey

Iroquois Homes
Louisville, Kentucky

Quinnipiac )
Riverview )
New Haven, Connecticut

To become Que-View TMC

Calliope
New Orleans, Louisiana
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Sooner Haven )

387 scattered ) To become Sunrise Acres TMC
site units )

Oklahoma City, Oklahoma

QOlean Townhouses )

Capsule Dwellings )

Fairfield Village ) To become Ashanti TMC
Bronson Court )

Edith Doran )

Rochester, New York

These are predominantly family developments located in urban areas.
Altogether, they contain 4,788 dwelling units housing 19,000 people. They
have heavy concentrations of female~headed, welfare-dependent families,
and the residents are predominantly black. The Urban Institute, a
subcontractor for part of the research, found these demonstration sites
similar to a representative sample of 168 other projects in 39 large
housing authorities with respect to population, physical characteristics
of the structures, and neighborhood enviromments. Since none of the
demonstration projects has a predominantly elderly population, the sites
have a younger average age of adults and a lower percentage of households
receiving disability pensions and social security than the average public
housing project.

Over the three years of the demonstration, the six public housing
authorities received funds totaling $20.2 million from two HUD programs:
$15,000,000 from the Modernization Program (MOD) for physical improve-
ments, and $5,200,000 from the Target Projects Program (TPP) for train-
ing, technical assistance, tenant salaries, and social services. In
;ddition, MDRC made about $90,000 of its Ford Foundation grant available

to the TMCs to cover incidental expenses.

-xii-
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Nature of This Report

This report represents the culmination of the national demon-
stration experience. It contains research findings on the results of
the program and describes how tenant management was implemented, what
changes, 1if any, occurred under tenant management, and how they came
about. The research was conducted by MDRC with the assistance of the
Urban Institute. It has four major components:

The historic context component examines past and current

tenant management efforts to allow comparison of those efforts
and the national demonstration.

The documentation component describes the development of the
program at the local level to identify possible explanations
for results, and to supply the information necessary for
replication in other housing authorities.

The impact component assesses the degree to which tenant
management improved operating performance and increased
resident satisfaction. .It uses information from monthly and
quarterly reports submitted by the sites on management perfor-
mance indicators, as well as baseline and follow—up surveys
conducted by the Urban Institute. The site reports and
surveys are used to assess whether positive changes occurred
under tenant management. The Urban Institute also selected
similar housing developments not under tenant management to
assess whether any observed changes in the demonstration sites
significantly differ from changes in similar developments
during the same period.

The cost analysis component measures the cost of the demon-
stration, from the point of view of both one-time expenditures
and regular line item costs in the site’s operating budget.
It compares costs under tenant management with operating costs
before the demonstration in an effort to determine the added
or decreased expenditures associated with tenant management.
It also projects ongoing costs associated with tenmant manage—
ment.

-xiii-



Major Findings and Conclusions

Tenant management was never regarded as an answer to all the prob-
lems of public housing. Many of those problems are rooted in general
social conditions extending far beyond the public housing projects
themselves, including long-term welfare dependency, high unemployment, and
low education levels. The sponsors of this demonstration thought that if
tenant management were administered with care and evaluated thoroughly,
it might prove an effective form of property management under certain
circumstances. The major findings and conclusions of the National Tenant
Management Demonstration and recommendations for future action, where
appropriate, are presented below.

1. In most of the public housing developments in the demonstration,
tenant management worked just as well as previous management by housing
" authorities. This suggests that tenants can manage public housing
projects effectively under certain conditions attainable in many pro—
jects. But it also indicates that at least in the short-run, tenant
management does not usually produce results markedly superior to those
stenming from conventional housing authority management.

Specifically, tenant management was not significantly better than
housing authority management in terms o'f individual performance indi-
cators such as average rent collectibt’xﬂs,-iva'cancy rates, or speed of
response to maintenance requests. However, resident satisfaction with

overall management was higher in tenant-managed developments than it had
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been previously, or than it was in other similar conventionally managed
developments. Also, tenant management was perceived as stricter than
conventional management by the TMC board and staff and by the tenant
community. |

None of the above findings depended upon pobr past performance by
housing authority management; tenant managers were just as effective as
their predecessors even where the latter had been performing well and
where no traumatic events like the St. Louis rent strike had occurred.
Nor did these findings depend upon the use of Modernization funds as a
concomitant of temant management.

Therefore, we believe tenant management could work effectively in a
Qizable fraction of existing public housing .authorities, subject to
the conditions described further below.

2. Compared to traditiomal public housing management, tenant man—
agement produced several additional benefits, but also incurred signifi-
cant additional costs. The benefits were (1) increased -employment of
residents, (2) a sense of personal development among participants in
the tenant management organization, and (3) a greater overall satis-
faction with project management among residents. These benefits are
quite important, but it is difficult =— perhaps impossible == to quantify
their importance.

On~site tenant employment increased over the course of the demon—
stration and exceeded HUD's desired -~ but infrequently attained -—
target of hiring 25 percent of project workers from among residents.

Many jobs were created, particularly in the T™MC core management, social

-~



services, and aide categories. However, it appeared that without com-
tinued supplemental funding from HUD, most of these added jobs could not
be sustained beyond the demonstration.

Increased persounel accounted for most of the additional costs at
the sites, adding from 13 percent to 62 percent to what continued tradi-
tional management would have cost in the tenant-managed projects. This
wide range of added costs resulted from variations in levels of both
tenant employment and numbers of units involved at each site., It indi-
cated the range of additional costs likely to be required by tenant
management. However, many of the residents employed in tenant management
positions would otherwise have been on welfare or receiving other public
agsistance. Thus, among a sample of such workers interviewed, 70 percent
had previously been receiving some type of public assistance they no
longer required; Therefore, not all the additional personnel costs that
housing agencies would have to pay to sustain tenant management represent
net additional costs to society. Assessing the "true magnitude™ of such
net social costs, however, was beyond the scope of this demonstration.

3. Creating effective tenant management takes widely varying amounts
of time in different developments and requiraes certain preconditions.
The most important of these 1is a strongly positive and cooperative
attitude on the part of the public housing authority, and the ability of
the executive director to translate his or her commitment to this new
idea to the PHA staff, and to mobilize housing authority resources in

implementing it. In addition, adequate time should be available to train
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residents in general organizational skills, as well as in the specific
tasks of managing public housing. Many residents elected as board
members had limited or no previous experience functioning in such a
setting; they had to learn basic board skills before they could deal with
tenant management issues effectively. However, neither extremely adverse
prior conditions nor traumatic events like those preceding tenant manage-
ment in St. Louls are necessary for successful tenant management.

4. Technical assistance is essential to the development of effec—-
tive tenant management throughout its planning and implementation and
well into the period after contract signing. The effectiveness of
technical assiscanée depends upon support and acceptance from both the
PHA and the T™C. However, identification and recruitment of adequate
technical assistance personnel are difficult and time consuming because of
the many skills required for this role. Board training took twice as
long as had been anticipated by program planners, and provision of techni-
cal assistance to each board was necessary throughout the course of the
demonstration. Although this need diminished in intensity, the boards
required ongoing helh to consolidate, further develop their decision~
making and planning abilities, and resolve internal conflicts. Moreover,
the presence of non~-PHA technical assistance appeared necessary for the
TMC to develop as a truly independent entity. However, use of both PHA
and non—PHA faculty in the training of board and staff seemed succegsful.

Therefore, any attempt to institute tenant management in a large
number of public housing pfojects would probably be most effective 1f

some one organization were responsible for arranging and overseeing the
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complex process of training and technical assistance.

5. Because the tenant management organizations formed during this
demonstration were not in operation very long, it is difficult to draw
firm conclusions about their possible longer—-range impacts upon either
management performance or resident satisfaction.

Therefore, we strongly recommeﬁd that HUD support continued tenant
management in these projects for several more years, and carefully
monitor and evaluate their performance through existing HUD channels.
Such monitoring and evaluation should_cover benefits and costs of the
employment and community development impacts of tenant management.
Future analysis of tenant management should not focus solely upon
its housing aspects, but should also include broader non~housing effects
which are likely to produce significant social benefits and costs not
dealt with in this demonstration. D

6. The prerequisites of successful tenant management exist in
varying degrees in public housing projects across the United States.
Sufficient numbers of qualified residents were available to fill tenant
management corporation'board and staff positions in all but one of the
projects in the demonstration. Although initial turnover among top—level
TMC staff was high, performance was generally adequate, and the conti-
nuity and strength of the TMC were not impaired. We believe that resi-
dent capabilities for adequate tenant management exist in nearly all
other public housing projects as well.

There are greater variations in the attitudes of public housing

authorities and their executive directors toward tenant management. When

-xviii-

[

'y



this demonstration began, very few expressed much interest in trying
tenant management, even though major financial incentives to do so were
offered. Their interest may rise once the results of the demonstration
become known and they ‘realize that tenant management does not unduly
disrupt housing authority operations. However, maiﬁtaining the necessary
continuity of housing authority support for tenant management is often
difficult because of relatively rapid turnover among executive directors.
Consequently, we believe tenant management has mixed probabi‘lities of
success in the nation's public housing projects.

7. It would be unwise to mandate a universal approach to tenant
management of public housing —— either requiring it everywhere, or pro—
hibiting it everywhere. Rather, individual housing aut:horitie.s should
be able to pursue it if they so desire, and if they meet certain pre-
conditions. HID should act as a sympathetic respondent to an interest
in tenant management expreésgd locally if it has enough resources to
help local housing authorities finance the additional costs involved.
However, in view of the limited benef;!.ts of tenant‘ management, the
additional costs it requires, the administrative difficulties of estab—
lishing effective tenant management in any large number of public housing
projects, and the stringent limits upon resources now available to HUD,
we do not regard widespread implementation of tenant management as a
high~priority objective.

Therefore, while we recommend that HUD continue the existing demon—~

stration as noted above, we would not now expand tenant management further.



In conclusion, the demonstration has established that tenant manage-
ment of public housing is feasible. It has also identified the condi-
tions for success and most of the mechanics and costs of implementation.
Although the 'costs associated with tenant management may seem to exceed
the benefits realized by the demonstration sites ﬁo date in\terms of
improved managément performance, other factors may enter into the decision
to pursue tenant management in any particular case. These include the
importance attached to the basic idea of sharing public housing management
prerogatives with residents and the satisfaction derived by residents
who are thereby empowered. Where these less tangible benefits are highly
valued, they may outweigh the costs and tip the balance in favor of tenant

management.
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I. THE ORIGINS OF THE DEMONSTRATION

Tenant management is one response to the profound problems that
afflict public housing in the United States. These problems include the
deteriorating physical condition of much of this houéing and the finan-
cially pressed state of many public housing authorities. Moreover,
public housing has become, to a large extent, home for a somewhat per—-
manent class of economically depressed people often victimized by forms
of social disorganization such as crime, drug abuse and vandalism. For
many public housing authorities, these multiple difficulties have re-
sulted over the years in seemingly insurmountable management problems.
For the residents, whose existence may be shaped by circumstances beyond
their control, these problems created a growing demand for greater
participation. In response to these needs, the federal government has
laﬁnched several initiative§ that increasingly ﬁandate tenant involve-
ment. Tenant management seéks to deal with the problems of public
housing within the context of that federal response.

The National Tenant Management Demonstration was designed to test
the effectiveness of entrusting the residents of public housing with
large areas of management responsibility. Authority was vested in an
elected tenant board and the staff it selected from among the tenant
population. The basic model for the national demonstration originated
with a tenant management experience in St. Louis, Missouri. While this
was not the-only existing model, its preliminary success indicated that
it merited testing on a broader scale. Before the specific aspects of

the demonstration itself are detailed, an examination of the historical



setting of public housing will provide the context for the demonstration.

The Historical Setting: Highlights and Issues

Public housing is not only the oldest program of direct government
housing asesistance for the poor, it is also the iargest.l In the
mid-1970s, it comprised about 2 percent of the housing stock in the
United States, and sheltered over 3 million peopla. Approximately
2,800 public housing agencies (FHAs) or local housing agencies (LHAs)
were responsible for about 1.2 million units in approximately 10,000
projects, ranging in size from 10—~ or 20~unit complexes to huge develop-

ments with 1,500 units or more. The size of the PHAs, as measured by the

number of units under management, also varied widely: about half managed

100 units or fewer, while about 13 percent (including all the housing
authorities selected for participation in the demonstration) managed 500
uniFs or m&re.

Public housing is an expensi?e program. Revenues come almost
exclusively from rents and from the federal government, which subsidizes
operating expenses and covers local debt service associated with initial
construction costs; Washington guarantees over $12 billion in tax—exempt
PHA securities. For the 1978 fiscal year, the federal government spent

nearly $1.8 billion om public housing — over $l.1 billion for debt

service and $0.7 billion in operating subsidies.

1 Hartman, Chester W., Housing and Social Policy. Englewood Cliffs,
N.J.: Prentice Hall, Inc., 1975, p.l13.
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The United States Housing Act of 1937 (also known as the Wagner-
Steagall Act) served as the cornerstone for all subsequent public
housing legislation. The major purpose of the original act was to
provide employment for comstruction workers idled by the Great Depres—
sion. Its secondary purpose was to house middle-class families dis-
located by the Depression’s economic ravages.l Although public housing
was created originally for the temporarily poor, not the chronically
unemployed or impoverished, the latter havé become its primary tenants.
Yet not all of public housing has succeeded in meeting the challenge of
serving the changing population.

A Supreme Cc;urt decision had held that the federal govermment could
aot build or own public housing, but it could finance state and local
ownership by paying the original capital costs of construction. Accord-
ingly, the Housing Act provided for financing with two components. The
federal govermment was to cover debt service (amortization plus inter—-
' est) tvhrough an Annual Contributions Contract; and tenant rents (linked
to residents’ incomes) were to support all administrative and operating
costs. In addition, housing projects were exempt from payingi local
property taxes. In lieu of taxes, however, a payment by the housing
authority (PILOT) ggaranteed local services to the projecgs.

World War II transformed the economic, social and political environ-
ment in which public housing had originated. During the war, industrial

production was mobilized for military ends, and the postwar economic boom

1 - Rabushka, Alvin and Weissert, William, G., Caseworkers or Police?
How Tenants See Public Housing. Stanford University, Stanford, Cal.:
Hoover Institution Press, 1977, p. xvi.
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made irrevelant a program spawned during the Depression. Construction
worke.rs found ample jobs in private industry, and middle-class families
acquired the means to move out of public housing. These families were
increasingly replaced by tenants who were poor, welfare~dependent and
black. The changing racial and socioceconomic composition of the tenant
population became more apparent during the 1950s. The Korean War, the
1954 school integration Supreme Court decision, and several other factors
shifted national priorities elsewhere, so public housing became a d@pim
ground for poor immer—city residents displaced by urban renewal and
highway constructionm.

By the 1960s and early 1970a, some large urban housing projects
had come to be characterized as "vertical slums.” Physical appearance,
sometimes the product of poor design, suffered from the aging process,
deferral of repairs and vandalism, and resulted in developments unat-
tractive to v;orking-class families. It bec;m necessary to f£ill vacant
units with the unemployed .and welfare~dependent, and especially in cases
where these tenants became the majority, housing authorities found rent
revenue inadequate to cover the increasing costs of operations. Under
these pressures, those local housing authorities afflicted by these
compound problems "were forced to behave like the slum landlords they had

nl

become, increasing rents while services declined. In extreme cases,'

law-abiding tenants were frequently fearful for their safety and that of

1 Branch, Alvia Y., From Tenants to Tenant Managers: A Documentation

of Early Program Implementation in the Tenant Management Demonstration
Program. (Unpublished) New York: Manpower Demonstration Research
Corporation, 1979. '
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their children. Triple locks on apartment doors did little to alla.y
anxiety and much to preclude the development of a sense of community.

The 1960s saw some important activities on the federal level, both
in terms of housing legislation and in terms of the growiug importance of
the American poor on the federal domestic policy agenda. 1In 1961,
housing legislation was enacted to supply federal subsidies for units
occupied by the elderly and to give PHAs more flexibility in determining
income limits and setting rents. A provision of the 1965 Housing and
Urban Development Act freed PHAs of their obligation to pay all operating
expenses out of rents collected, and in 1968 the federal govermment was
authorized to subsidize the rents of very poor families with four or more
dependent children. The Brooke Amendments (1969, 1970, 1971) to the 1937
Housing Act provided operating subsidies to PHAs on a permanent basis and
granted additiomal reseﬁe funds for those housing authorities facing
severe financial problems. However, the net effect of the amendments,‘
which set rent ceilings at 25 percent of tenmants’ incomes, was to impose
an even greater fimancial burden on PHAs than had been the case in the
1960s.

In 1967, as part of a new emphasis on guaranteeing due process,
HUD issued its first directive dealing with tenants’ rights, which
specifically ensured that the tenant be given the reasons for an evic-
tion, but did not require that those reasons constitute a good cause for
eviction. Subsequent rules liberalizéd practices associated with the
denial of admission and eviction of tenants because of the presénce of
illegitimate children or police records, and established a model lease

and grievance procedure for tenmants. Moreover, the 1968 legislation



required PHAs to provide educatiﬁn and occupational counseling and
stimulate tenant participation. Another factor strengthening tenants’
rights was the extension to public housing of the Supreme Court’s 1969
action striking down the residency requirement of welfare benefits.

The Modernization Program (MOD) was created in 1968 in recognition
of the financial 1inability of the PHAs to undertake major repairs of
older public housing projects; it provided federal funds for financing
physical improvements. The 1968 act was one of several which also aimed
at improving management practices. The Turnkey II program permitted PHAs
to contract with private real estate firms to manage public housing
projects under PHA jurisdiction. The Housing Management Improvement
Program (HMIP) provided $25 million to 13 PHAs during fiscal years
1972-1975 to create and test new approaches for handling management
problems. . In 1974, the Target Projects Program (TPP) replaced HMIP.
Directed at “troubled" housing projects, TPP funds w;re to be used for
"gsoftware" projects, which include special social services, tenant
education, and employment programs. A total of $35 million a year was
made available through TPP and, along with MOD, the program was an
important source of funding for the recipient sites, including those
participating in the tenant management demonstration.

The Housing Act of 1974 attempted to deal with alleviating the
financial burden of the PHAs by recommending that they adopt a range of
rents approach. This involved the selection of applicants for public
ﬁbusing from all points along the income contimuum, including those
tenants able to pay ceiling rents as well as those dependent on welfare,

in order to encourage a greater economic mix among public housing resi-
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dents and thereby enhance rent revenues. In addition, procedures were
adopted to improve the financial viability of PHAs by guaranteeing éromp:
payment- of rent and prompt eviction for non-payment. PHA management and
tenants were charéed with working together to assure adequate security
and maintenance, and HUD was authoriied to provide up to $500 million
each year in subsidies for operating expenses. This amount was increaqed
by $60 million in 1975 and further in subsequent acts. ,

A key feature of the MOD, Turnkey II, HMIP, and TPP programs in
their efforts to improve management was their provision for tenant input
in deciding on both allocations of monies and the determination of
management policies; This concern reflected a broader impetus to involve
the poor in the political process, an impetus that largely came from the
tenets and tactics of the civil rights movement and was institutionalized
through the federal Office of Economic Opportunity (OEO). OEO supported
ana offered funding for activities using a strategy of community action
that focused on the income, housing, and educational problems of the
poor. An important aspect of this strategy was the mobilizatiom of
opposition toward traditiomal providers‘of these services using various
confrontation-type protests. The strategy also included supplanting
these providers or gaining.power to ensure that their activities re-
flected the self-determinatign of the poor.

Two organizations aided by the OEO momentum during the 1960s had
special relevance for public housing tenants. These were the National
Welfare Rights Orgaqiz;tion (1966) and the National Tenants Organization
(1969). Using protest tactics similar to those in many OEO-initiated

efforts, these organizations moved to attack the problems of the poor in



their respective focal areas — with the poor themselves, mnot their
representatives, on the front lines of the protests. Through the myriad
of activities fostered by OEO, the civil rights movement, NTO, NWRO and
many other community action-type programs, greater empowerment of the
poor took place and went a long way toward building recognition of

the poor as a force to be dealt with in the management of their lives.

Pre~Demonstration Experiments in Tenant Managgentl

Tenant management was the logical outgrowth of a set of historical
trends, involving the empowerment of the poor in an effort to reverse the
physical, financial and social deterioration of public hous:l.ng.2 It
was anticipated that management by tenants would result in improved
living conditions for several reasons. First, tenants could establish
their owm priorities in improving their developments by deciding how MOD
monies sﬁould be spent. Tenants would respond more promptly to their
fellow residents’ housing and social service needs and could exert
pressure on their peers to stop vandalism and to help make public housing
developments more attractive places in which to live. Higher~income

residents might therefore be attracted to public housing to offset the

1 For a more complete discussion of pre-demonstration experiments in
tenant management, see Diaz, William A., Tenant Management: An Histori-
cal and Analytical Overview. New York: Manpower Demonstration Research

Corporation, 1979.

2 HUD has recently indicated that they believe improved management to
have been the only important concern in the conception of the demonstra-
tion. MDRC records show that although management was often the stated
i1ssue in written material, the underlying issue in many discussions was
the potential of tenant management to foster greater independence and
self-determination among the residents.
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low rents of welfare recipients. Rent rolls might also be increased
because tenant managers would be better informed than housing authority
employees about the activities of their fellow tenants and would be able
to 1denti.fy tenants whose rents did not accufately reflect their current
employment status. Employment among tenmants could also be boosted
directly by the h;l.ring of residents for tenant management staff positions
and indirectly through community development activities.

The National Tenant Management Demonstration was modeled on a
specific set of roles and institutional arrangements developed between
the St. Louis Housing Authority and several tenant mnagemenﬁ corpora-
tions in public housing projects in that city. That model represents
only one of a number of pre-demonstration efforts at tenant management,
broadly defined here as granting some responsibility to residents for
day-to-day management decisions. It is gseful to examine these other .
efforts briefly in order to understand the variety of forms that tenant
management can assume.

All these efforts can be placed along a continuum from low to high
tenant involvement. At the low end of the scale falls the Tenant Manager
Program in Washington, D.C. Initiated at two developments in 1973,
extended to three other developments in 1977 as a result of TPP funding,
and continuing until the present, the program merely entails the instal-
lation of a tenant as project manager. There are no requirements that
other tenants be involved in any way. The manager’s duties include the
usual array of day-to-day management tasks; policy-making responsibility
is shared with PHA area supervisors and central office staff. One of

the original managers undertook to provide social services and recrea-



tional activities that do not ordimarily fall within the purview of
conventional management.

At the opposite end of the spectrum lies the Bromley-Heath program
in Boston. An outgrowth of OEO efforts to explore tenant management on a
demonstration basis, a tenant management corporation (TMC) was estab-
lished at the development in 1971. After a limited pilot program in
which the TMC was responsible for some of the buildings comprising the
development, the Boston Housing Authority signed a five-year contract
with the TMC to manage the entire project. The contractual arrangements
devolve virtually all managemént functions onto the TMC, including account=-
ing, legal, and purchasing vesponsibilities. The Bromley-Heath Tenant
Management Corporation thus functions as a "mini" housing authority.

Between these two extremes in the tenant management spectrum was
another effort in Washington, D.C;, that involved a private housing
management corporation and an elected tenant governing board. After two
years, the tenants there voted not to continue the arrangement. An
effort in Hawaii, similar in structure to the national demonstration, was
terminated after less than two years when federal funding ran out.

The third and most significant tenant management experience that
also falls in the middle of the spectrum, was that of St. Louis. 1In St.
Louis it would seem that all that was wrong with public housing came to
rest. It began in 1954 with akdevelopment called Pmitt-Ig‘oe, built with
great hope and public expectation of success, and meant to represent
ﬁublic housing as it should be. So.innovative was its design that it won
an architectural award. By the 1960s, however,

Robbers, burglars, mnarcotics pushers, and street gangs roamed at

will through the buildings. Anarchy prevailed. Windows were
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broken faster than they could be replaced.

The steam pipes were not covered and children were seriously

burned. People fell out of windows or walked into elevator shafts

to their deaths...

Last winter, with windows out, pipes froze and broke on some of

the top floors, sending streams lof water through the buildings

and forming glaciers on the stairs.

During the years of Pruitt-Igoe’s decline, other precipitous events
were taking place in St. Louis. Tenant power clashed with a financially
beleaguered housing authority apparently unable to halt the physical and
social deterioration of its projects. Tenant management in St. Louis
evolved as part of the settlement to a series of long and bitter rent
strikes by public housigg residents. Under this agreement, provisionms
were made for the election by tenants authority-wide of a Tenant Affairs
Board (TAB) that would be significantly involved in formulating housing
authority policy.

In th‘e three years following the strike settlement, the TAB, with
the support of the PHA, developed tenant associations =-— whose members
had often been active in the ad hoc groups that had emerged during the
strike =— 1in each project. Strong tenant associations soon emerged at
two developments, Carr Square Village and Darst, and the first two tenant
management corporations were established at these sites. Board members
were selected from existing tenant organizations, and these boards went

on to hire tenant staffs. The Ford Foundation provided moral and finan-

cial support and assumed the cost of training, salaries, and technical

l Hartman, Chester W., Housing and Social Policy. Englewood Cliffs,
‘N.J.: Prentice Hall, Inc., 1975, p. 120.




assistance. In March 1973 the first two developments signed management
contracts with the housing authority; a year later, two other temant
management corporations, also supported by the Ford Foundation, followed
suit, and a fifth was added in 1975. Ford Foundation staff members were
instrumental in directing the attention of HUD Central Office personnel
to the development of tenant management in St. Louis. With strong
foundation encouragement, St. Louis was successful in obtaining Target
Project Program funds for the tenant management corporations. Somewhat
after their inception the developments also received substantial funds
under HUD’s Modernization program.

In addition to the sites involved in the national demonstration, the
St. Louis experience also spawned interest in other communities, most
notably in Newark, New Jersey, where a major teﬁant management program
modeled on the St.. Louils example is currently under way.

Tenant management as it operates in St. Louis and ‘in the natiomal
demonstration involves the tenant management corporation and the housing
authority in a contractual relationship under which responsibility
for the performance of management tasks is shared. Unlike tenant man-
agement at Bromley-Heath, where tenants have almost total independence,
the housing authority retains control over accounting and purchasing,
continues to set general personnel and wage policies, and collects
rents. And in contrast to the Washington Tenant Manager Program, where
the housing authority retains control over all decision-making, mem=—
bers of tenants’ boards are charged with hiring and firing staff and
establishing rules and regulations, while their counterparts on the

staff are responsible for supervising routine maintemance jobs, leasing



vacant apartments, conducting rent reviews, delivering social services
and so on.

Early evaluations indicated that the St. Louis tenant management
program effected improvements in several areas of both "hard" and "soft"
management performance, and that it compared favorably with past and
éonCurrent modes of management within the St. iouis Housing Authority.
Other experiments with tenant managem?nt have also resulted in positive
evaluations. Collectively, these experiences suggest that tenant manage-—
ment can work, but that it is not feasible in every development.

One factor that constrains tﬁe implementation and survival of the
program has been lack of tenant interest. For a variety of reasons,
residents are sometimes unwilling to take on the demanding task of
managing their own developments; they may lack the time, they may feel
that management is the responsibility of the housing authority, or they
may be satisfied with conventional management. Early réports suggest,
too, that tenant management 1is costlier than conventional management, and
heavily dependent on the existence of federal funding initiatives and

alternative, private funding sources.

The Need to Test the Model

Neither the St. Louls experience nor those of other pre-demonstra-
tion experiments, however, provided systematic evidence on the'precon-
ditions and outcomes associated with tenant management. In particular,
ghey supplied few clues about the interéctions between housing authority
and tenants that would lead to. the successful implementation of the
concept.

In mapping out the direction of a wider test of the St. Louis model,
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the funding agencies agreed to stage. comparable tenant management efforts
in a small number of cities, coupled with a careful evaluation of the
results and an assessment of the impact of varying local conditions.
The research findings and the lessons they suggested were expected to
provide a much firmer basis for addressing issues ‘of feasibility and
viability than had prior evaluation efforts. HUD agreed to provide
substantial allocations for the demonstration in the form of Moderniza-
tion, Target Projects Program, and research monies, and the Ford Founda-
tion agreed to provide supplementary funds. In June 1975, HUD a;:d the
Ford Foundation designated the Manpower Demonstration Research Corpora-
tion (MDRC) as program manager for the demonmstration with responsibility
to determine its feasibility, select participating sites, cdnduct train-
ing, provide technical assistance, monitor site operations and evaluate
the results.

While hopeful that the results of the demonstration would be posi-
tive, the funding agencies recognized that regardless of its relative
success, tenant management would not be a panacea for the problems
inherent in much of .public housing as it currently exists in this coun-
try. wh.atever the judgments one makes about the potential of this
innovation, they must be made in the context of the intractability of the
basic plight of public housing: a system that does not have the finan-
cial resocurces to meet the needs of a tenmant population suffering from
very severe and long-standing deprivation. Tenant management alone could
not overcome these barriers but it could, if successful, begin to reduce

them.
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I1I. THE DEMONSTRATION IDEA: CONTENT, ORGANIZATION AND PLANNING

The National Tenant Management Demonstration was conceived to test,
under varying local conditions, the effectiveness of the St. Louis model
as a means of improving the operating performance of public housing
management, expanding tenant employment and increasing tenants’ satis-
faction with their housing. Program evaluators were to examine the
relationship between tenants and PHAs, and the quality of leadership in
both necessary for a succeasful program. In addition, the demonstration
would assess the accomplishments of tenant management and determine
whether the additiomal costs, training and technical assistance involved
were worth the effort required. A study of the demonstration’s outcomes

should provide &), assessment —— however, tentative —— of the feasibility,

viability and initial consequences of tenant management as an option for .

public housing in the United States.

Tenant Management Model and Process

The demonstration model closely paralleled the St. Louis effort.
Basic to both programs was a partnership between the housing authority
and the tenant management corporation (TMC). The demonstration model
defined the nature of the TMC, the respective responsibilities of each

"partner,"

and the key events in which the TMC assumed operating respon-
sibilicy. This model served as the prototype for the participating
sites, but was flexible encugh to allow for much variatiom.

The central element of the model is the tenant management corpora-

tion, the organizational mechanism through which tenant mangement is
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implemented and sustained. It is a nonprofit corporation, governed by an
elected board of directors; its membership includes all legal project
residents over the age of 17.

'After the board is elected by the tenant membership, the TMC becomes
the single authoritative tenant entity at the development. Tﬁe responsi-
bilities of the TMC board include policy formnlation,_developing rules
and regulations governing project residency, and ensuring that tenants at
large have the opportunity to participate in policy-making and opera-
tions. 1In cooperation with the housing authority, the board develops a
rostef‘of TMC staff positions to be filled by project residents. It
recruits and selects the TMC manager and may, depending on local arrange-
ments, participate in the selection of the remaining staff. Board
members are elected to regular terms of office that ranged, during the
demonstration, from one to three years. They receive no salary, but are
compensated for out-of-~pocket expenses, such as babysitting, transporta-
tion and telephone calls. The board ﬁemhets, along with the subsequently
hired staff, play the pivotal roles in the TMC.

A minimum typical staff includes a tenant manager - who replaces
the PHA’S on—-site manager after the PHA-TMC contract is signed —— and
building or lane managers. Lane managers, representatives from low—-rise
developments, and building managers, representatives from high-rise
developments, are unique to tenant management. Their position was
designed to diminish the distance between tenants and management by
ﬁaving a staff member residing in — or respomsible for — each geogra-
phical area of a development to serve as a direct, two~way communication

link between the tenant manager and the residents. Their duties include

™
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explaining project policies, enforcing rules and regulations, and provid-
ing services directly to residents within their area of respomsibility.
They also convey tenants’ needs, problems, complaints and the like to
the tenant manager. The TMC staff may additionally include an assis=-
tant manager, social services and/or recreation director or aides, and
a security force. With the exception of the manager, who replaces a
PHA employee, the TMC staff represents an addition to PHA personnel (such
as wmaintenance workers and clerks) at the project. These PHA staff
members remain PHA employees, although they are usually supervised by
the TMC. For PHA staff, existing collective bargaining agreements
and/or civil service regulations continue to be observed under tenant
management.

The model calls for the PHA and the TMC to sign a management con-
tract, &elegating to the TMC certain policy and management responsibili-
ties assocliated with the day-to—day operation of the project. These
responsibilities fall into four broad categories: policy development,
budget preparation and control, management operations, and tenant rela-
tions. Among 1its specific responsibilities are: tenant screening and
selection (after eligibility has been determined by the PHA), apartment
leasing, establishment of rules and regulations for continued occupancy,
development of grievance procedures, budget preparation and monitoring,
administration of annual rent review, follow-up on rent delinquency, the
determination to imnitiate evictions,vand the provision of routine main—-
tenance. In the performance of these functions, the TMC works within
existing HUD rules and regulations and under the supervision of the PHA,

which retains ownership of the property and is ultimétely responsible to
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HUD and the taxpayers for it. While the TMC assumes respomsibility for
some functions, the PHA retains authority over others such as payroll
accounting, purchasing, legal processing of evictions and the provision
of extraordinary maintenance. In addition, the PHA monitors TMC perfor-
mance. Chart II-1 delineates the prototypical division of labor between
the PHA and the TMC.

In addition to defining certain essential elements of tenant manage—
ment, the demonstration model includes a sequence of steps, some of which

overlap, for the ideal TMC developmental process:

Planning Phase: The fashioning by interested residents of tenant

management goals and a genmeral approach to achieve them; deter-

mining preliminary distribution of management functions between

W/

the PHA and future TMC; outlining the scope and length of TMC
training; assessing the amount and kind 6f traiﬁing and technical
assistance that will be needed.

Election of Board of Directors: The designation of a slate of

candi&ates by fair and open means, assuring representation of

various geographical areas of project development; development of

election criteria and election mechanics; monitoring of the elec-

tions and certification of their results by a duly authorized body
such as the League of Women Voters or the American Arbitration

Agssociation.

Incogpofation of the Tenant Management Corporatiom: Taking the

legal steps necessary to make the board of directors a nonprofit

corporation under the laws of each individual state, ensuring

O
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CHART II-1

DIVISION OF RESPONSIBILITY UNDER TENANT MANAGEMENT DEMONSTRATION PRCTOTYPE

TASKS

and
PHA

. pHA

Tenant selection and screening
Development of annual operating budget

Allccation of operating funds among
selected budget line items

Preparation and disbursement of
TMC payroll :

Provision to TMC of incentives to encourage
cost-savings and discourage over-expenditures

Leasing vacant apartments

Institution of eviction proceedings and
documentation of relevant information

Processing of evictions, including legal
proceedings and physical removal when
appropriate

Physical collection of rents

Following up on rent delinquencies
Conduct of annual rent reviews

Processing work orders for maintenance
service requests

Inspection and preparation of vacant apartments
Supervision of on-site maintenance personnel

Hiring, firing, and supervision of management
personnel

SOURCE: Manpower Demonstration Research Corporation file material.



-management contract, specifying the responsibilities of the TMC
and PHA; creation of a site-level budget; formal signing of the
contract by the PHA and TMC.

Assumption of Management Responsibility bLthev TMC: Re—-assign-

ment of the PHA manager; TMC staff’s full assumption of day-to—
day project operation under the supervision of the TMC board; TMC
board’s full assumption of policy-making and community relatioms

functions.

Organization and Management of the Demonstration

The structural and financial organization of the demonstration was
rather complicated and unconventional in desigﬁ. A variety of human and
financial resources was mobilized to test the model described above.

Chart II-2 depicts the organization of the demonstration. Four
ma jor organizatidnél groups were involved in the effort: the U.S.
Department of Housing and Urban Development {(central and field offices),
the Ford Foundation, the Manpower Demonstration Research Corporation, and
the local participants (PHAs and the tenants living at the respective
developments). Within HUD, two units were involved: the Office of
Policy Development and Research, which monitored MDRC and provided funds
for MDRC’s administration and evaluation of the demonstration, and the '
Office of Housing, which provided MOD and TPP fu;ding to the sites
through its network of field offices. HUD and the Ford Foundation’s
Office of National Affairs, as spomnsors of the program, provided the
requisite funds to implement tHe demomstration and supervised the conduct
of work by the demonstration manager, MDRC. A Project Review Committee

was established among the sponsors of the demonstration to review program
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CHART

) 11-2.

ORGANIZATION OF THE NATIONAL TENANT MANAGEMENT DEMONSTRATION PROGRAM

Ford Foundation

HUD
office of Policy

Development and Research

Project Review Committee

Manpower Demonstration

Research Corporation
(MDRC)

—

HUD
Office of Housing

HUD Regional office®

HUD Area Office®

i |

L

|

Jersey City PHA
A. Harry Moore THC
Curries Woods TMC

Louigville PHA
Iroquois Homes Resident)
Management Corporation

New Haven PHA
Que-View TMC

New Orleans PHA
Calliope THMC

Oklahoma City PHA
Sunrise Acres TMC

Rochester PHA
Ashanti TMC

SOURCE: Derived from Charts II and III in:
Relationships and Management/Work Plans®, prepared for the U.§. Dapartment of Housing and Urban Development by the

“Tenant Management Program:

Hanpower Demonstration Research Corporation, July 23, 1976 (mimeographed).

NOTES: 27To simplify the presentation, HUD Regional and Area Offices have been represented by one box each.

Program Design Organizational

In reality, there were four Regional Offices (I, II, III, and IV) and six Area Offices (Newark, lLouisville, Hartford,

New Orleans, Oklahoma City, and Buffalo) involved.

However, the relationships were the same as indicated above with

regard to each mgi‘qml Office and its respective Area Office(s), and each Area Office and its respective PHA.
- wl ]
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performance, provide policy direction for the demomstration and to
resolve critical issues arising during its tenure.

To a large extent, MDRC acted as an intermediary between the pro-
gram’s sponsors and {its participants, although there was also direct
contact between these two. At each site, the participating PHA and
tenant group were responsibie for the local implementation of the program
with the active assistance, guidance and supervision of MDRC.

Funding for the demonstration was budgeted at $21,400,000. Tables
II-1 and II-2 summarize the funding structure of the demonstration.
Table II-2 indicates t‘he distribution of Modernizatién Program (MOD) and
Target Projects Program (TPP) funds among the participﬁting'sites.

The total of $1,200,000 from the Ford Foundation and HUD’s Office
of Policy Development and Research (PD & R) went directly to MDRC;
$600,000 from PD & R was earmarked for evaluation and §600,000 from
the Ford Fout;dation to support MDRC’s role as managing agent. The
$20,200,000 from HUD’s Office of Housing went to the sites through the
HUD field offices. On MDRC’s recommendation, the sites received quar—
terly TPP paymeni:s from the respective HUD field offices. Out qf the TPP
portion ($5,200,000) of the latter allocation, MDRC received 30 percent
($1,560,000) from the participating sites to support its responsibilities
for training, technical assistance, and monitoring. In addition, a
portion of MDRC’s grant from the Ford Foundation was made available to
each TMC to cover incidental expenses other than those reimbursable under

ﬁUD funding; this amount totaled almost $90,000.

MDRC’s Role: Managing the Demonstration

In its role as demonstration manager, MDRC provided general oversight



TABLE II-1

FUNDING SOURCES, AMOUNTS AND RECIPIENTS:
NATIONAL TENANT MANAGEMENT DEMONSTRATION PROGRAM

Source Amount Recipient
Ford Foundation $ 600,000 MDRC
HUD, Office of Policy

Development and Research $ 600,000 MDRC

HUD, Office of Housing:
Modernization Program

Target Projects Program .
Monitoring and Technical
Assistance
Direct Site Expenditures

Total HUD

$°15,000,000

$ 1,560,000
$ 3,640,000

$ 20,800,000

Participating sites

MDRC

Participating sites

TOTAL

$ 21,400,000

%

SOURCE: MDRC file material.
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TABLE II-2

MOD AND TPP ALLOCATIONS TO PARTICIPATING SITE§:
NATIONAL TENANT MANAGEMENT DEMONSTRATION

Site TPP Amount MOD Amount Total

Jersey City, N.J.

A. Harry Moore $ 580,700 $ 997,000 $ 1,577,700

Curries Woods 581,000 1,015,000 1,596,000
Louisville, Ky. 671,400 3,500,000 4,171,400
New Haven, Conn. 442,100 1,650,000 2,092,100
New Orleans, La. 2,010,500 6,524,000 8,534,500
Oklahoma City, Okla. 514,300 1,007,000 1,521,300
Rochester, N.Y. 400,000 ’ 307,009 707,000
TOTAL $5,200,000 $15,000,000 $20,200,000

NOTES: The allocation of TPP and MOD funds was based upon the num—
ber of units at the sites and whether there had been TPP and MOD alloca-
‘tions in the recent past. In addition, for MOD amounts the age and
condition of the tenant management development was considered.

SOURCE: U.S. Department of Housing and Urban Development, HUD News,
No. 76-238, June 30, 1976. :
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of the planning and implementation of the program. Once the parameters
of the program design were sketched broadly, MDRC’s role fell into three
major functional categories: operations, research and information. These
were to be performed in a manner flexible enough to allow the individual
sites to adjust their TMC organizational structures and models of opera-
tion to local circumstances. Sites were allowed to take other initi-
atives so long as they were in keeping with the general purpose, time
schedule and structure of the demonstration.

Program Operations

Under the category of program opefations came training, technical
asgsistance, monitoring and reporting of ongoing activities at each site.
These tasks were coordinated by the MDRC field representative assigned to
each site, with the assistance of PHA staff, local technical assistants,
and other consultants. From the inception of the demonstration, an
important resource in progr@ operations was the expertis? in public
housing brought to the program by McCormack, Baron and Associates,
the consulting firm that had been instrumental in the implementation of
tenant management in St. Louis. During the planning period, McCormack,
Baron and Associates designed the Program Sequence Guide, which was the
basic training and implementation plan for the demonstration sites. As
the program got under way, they provided training and technical assist-
ance at several of the sites, and trained the locally recruited technical
assistants in the fundamentals of tenant management, housing management

and budgeting skills.

MDRC field representatives were in weekly telephone contact with their

respective sites, and made at least one on-site visit per month. During
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the visits, they attended TMC meetings and training sessions and met with
technical assistants and appropriate individuals from the TMC and PHA to
review progress and discuss problems. At these gatherings they also
helped formulate plans. Field representatives and local technical
assistants submitted monthly written reports and reviewed management
performance data submitted monthly and quarterly by the demonstration

sites.

Research

The research designl was organized into fﬁur ma jor components:
(1) historical context of the demon;tration; (2) documentation of the
demonstration; (3) impact of the demonstration and (4) cost of the
demonstration.

®  The historical context compohent placed the demonstration in a

comparative framework by examining other ﬁast and current tenant

' management efforts in public ﬁousing. It was hoped that an
exploration of their forms, problems, successes and failures
would provide some preliminary insights into the viability of
tenant management as an option for public housing.

The documentation component focused on the evolution and develop—-

ment of the demonstration at the local level. . Its descriptive
and analytic account was guided by the following concerms: the
effect of various local factors and characteristics on the

development and success of tenant management; the problems and

See Appendix A for a more detailed déscription of the research
methodology.
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issues typical of the various phases of site operations; the
organization of and progress in the areas of management responsi-
bility; and the relationships among the various participants in
the TMC and between the TMC and other important groups such as

the PHA.

The purpose of the impact component was to assess the extent to
which tenant management achieved the major goals of the demon-
stration and realized other anticipated and unanticipated con-
sequences such as physical improvements, PHA-wide changes in

policies, procedures, and community development.

The cost component focused on the incremental cost of establish-
ing and operating a tenant management corporation. The analysis
also considered the additional cost of operating an ongoing
tenant management corporation. On the benefit si'dé, increases in
revemue were discussed insofar as they affected increased costs.

Although this report is an institutional document weaving together
perspectives of MDRC’s administrative, operations and research
staff, the authors relied heavily on the findings from the research
effort. Many data sources were utilized in the demonstration research.
They“iincluded archival materials, questionnaires, interviews, the Tenant
Management Information System (described below), field reports prepared
by MDRC operations staff, and fiscal information and progress reports
i‘outinely submitted to the demonstration sponsors. In addition, the

impact component partially relied on a large-scale survey conducted by
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the Urban Inst:ltute.l

The Urban Institute was selected because of its experience with
public housing research and its extensive data base on a large number of
public housing projects. Its primgry function in the evaluation of the
demonstration was to: (1) select a group of non-tenant management pro—
jects from its data base with which to compare the tenant management
sites and (2) collect and analyze survey data from both groups 'before"
and "after" the implementation of tenant management at the demonstration
sites. The Institute’s data base consisted of information on some 170
randomly-selected ﬁrojects in 40 large PHAs across the country. These
projects provided the pool from which to select the comparison (control)
group for the tenant management sites. After excluding projects with a
predominantly elderly population from the pool, tﬁe tenant management
sites were matched with a subset of these projects. In the matching
process an attempt was made to achieve a match that reflected similarity
on the amount of TPP/MOD funds as well as on an array of variables which
previous Urban Institute research had identified as important in an
evaluation of performance. Eighteen control sites were selected for
comparison with the six demonstration sites remaining in the program for
its entirety.

Baseline ("before") surveys were conducted in Spring 1976 before
the implementation of tenant management and follow—up ("after") surveys

were adminfistered in Summer 1979 at both the demonstration and control

1 A full report of the Urban Institute Survey 1is contained in Loux,
Suzanne B. and Sadacca, Robert, "Analysis of Changes at the Tenant
Management Demonstration Projects," unpublished working paper #1335,
Washington, D.C.: Urban Institute, 1980.
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sites. For each of the PHAs represented, these surveys included inter-
views with a sample of public housing tenants at the tenant management
and the control projects, selected HUD field office personnel, PHA board
of commissioners’ chairperson, PHA executive directors and questionnaires
administered to the central office staff. The interviews were conducted
using prestructured questionnaires developed by the Urban Institute. 1In
addition to the Institute’s standard question requesting facts, evalu-
atidns, amount of satisfaction and opinions, at MDRC’s request, other
questions were added eliciting m?re.detailed information about tenant
particip#tion in management, management-tenant interaction, and in 1979
only, activities of the tenant management corporation and attitudes
togard tenant management. In their analysis, the Urban Institute
aggregated the tenant management projects into one group and the control
projects into another for comparison purposes. This survey included
baseline (1976) and follow-up (1979) interview§ with a sample of public
housing tenants, selected HUD field office personnel, PHA board of
commissioners’ chairpersons, PHA executive directors, and other PHA staff
at the project and central office levels. These interviews were admin-
istered at both the demonstration sites and a comparable set of sites

selected by the Urban Institute that were not participating in the

——

demonstration.

Tenant Management Information System

The Tenant Management Information System provided support to both
the operations and research efforts of the demonstrationm. It supplied
the information necessary for careful monitoring of the demonstra-

tion, and provided data primarily for the impact and cost components
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of the evaluation design. The system consisted of Monthly Information

Reports, Quarterly Information Reports and a mamual of instructions fér
their completion. These reports were prepared by the participating
housing authorities and submitted to MDRC. The monthly reports provided
_ data on items such as occupancy, maintenance performance and rent collec-
tions, while the quarterly reports included information on expenditures ‘
and income, tenant employment and various other aspects of management

performance.

Planning Phase

With the major organizational components in place, the design and
planning phase of the demomstration was launched in June 1975, one year
prior to its intended official beginning. During this phase, si'te
selection criteria were developed, potential particip‘ants were identified
and briefed about the demonstration, the evaluation design was formu-
lated, and field visits were conducted to PHAs and their respective
tenant groups which had applied for participation in the program.
Tentative selection of sites was made following negotiations and comple-—
tion of formal proposals for HUD funding. Finally, in June 1976, HUD
:0fficially selected the program participants.

In choosing the sites for the demoﬁstration, program planners
weighed a number of factors in an effort to achieve a balance geographic-
ally, physically, and demographically. Of primary interest was choosing
both high-rise and low-rise developments that were neither deteriorated
beyond reasonable TMC efforts nor in such good condition as to discourage
incentives for improvement. Also considered were the commitment and

capabilities of the local housing authority, the interest and managerial
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potential of the site tenant organization, the cooperation between those
two groups, and the expected cooperation from city and state governments
and HUD regional and area offices.

HUD suggested 51 PHAs for preliminary consideration; 24 authorities
were subsequently interested enough to submit applications for considera-
tion as demonstration sites. After a seque;xce of events, the applicant
field was narrowed to six. Two of these dropped out later during the
planning phase =-- the Cambridge (Massachusetts) and Dallas Housing
Authorities. They were replaced by the New Haven and the Oklahoma City

Housing Authorities. The final six participants were:

PHA Project
Housing Authority of the A. Harry Moore
City of Jersey City Curries Woods

Housing Authority of ‘
Louisville Iroquois Homes

New Haven Housing Authority Quinnipiac ) To become ome TMC

Riverview )
Housing Authority of
New Orleans Calliope
Oklahoma City Housing Sooner Haven )
Authority . 387 scattered ) To become one TMC

site units )

Rochester Housing Authority Olean Townhouses ) -
Capsule Dwellings ) To become
Fairfield Village ) one TMC

Bronson Court )
Edith Doran )

In three of the six participating housing authorities, New Haven,
Oklahoma City and Rochester, the decision was made to merge previously

separate housing projects into one TMC. Jersey City was the only city
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with two separate sites, both high-rise projects. These two sites were
chosen because, in addition to the working relationship aiready estab-
lished between the PEA and tenant groups at both sites, 1,376 units in
the two projects combined represented one-~third of the public housing for
families in Jerséy City and thus presented 'an opportunity to stu-dy the
impact of tenant management on a large proportion of a housing author-
‘ ity’s population.

Once projects were tentatively selected, MDRC held extemsive discus—-
sions with representatives from the sites, and the preparation of pro—-
posals to HUD for TPP and MOD fundiﬁg, as well #s commnity organization
activities geared to the election of TMC boards, began. The process of
incorporation also started during this time. Additional activities
included the identification of PHA tenant management liaisons and other
PHA staff to be involved with the demonstration. Along with MDRC, the
priﬁcipals at each site formulated plams for locating and for training
qualified technical assistant candidates. At only two sites were tech-
nical agsistants chosen prior to the start of the demonstration.

On June 30, 1976 HUD and the Ford Foundation jointly issued a press
release announcing the comﬁencement of the demonstration, and on July 8,
1976 RUD advised the participating sites of their selection, officially

marking the beginning of the National Tenant Management Demonstration.






III. STATUS OF TENANT MANAGEMENT AT THE DEMONSTRATION SITES

In order to provide a basis for the cross—;ite perspective used
throughout most of the report, this chapter will briefly describe each of
the participating sites and their progress toward temant maﬁaggnen:.
Rates of progress between the sites varied widely, and, as these profiles
show, rapid attainment of the various tenant management benchmarks did
not always ensure permanent success. Of the seven sites, four most
closely appréximated the demonstration model and were considered to be

the most viable by the demonstration’s end, in June 1978.

A. Harry Moore Tenant Management Corporation, Jersey City, New Jersey

In selecting the A. Harry Moore development in Jersey City for
participation in the National Tenant Management Demonst%ition, program
planners weighed séveral factors. For example, the develbpmen; had
relatively few households with working adults. An overwhelming portion
of its population consisted of female—~headed welfare-dependent families.
The development itself, a 25-year—old high-rise complex of 664 units, was
in serious disrepair. Entry h;ll doorways were missing, the condition of
the grounds was deplorable, and vandalism was widespread. In addition to
the conditions specific to A. Harry Moore, there were potential union
problems in Jersey City, wherelunion job displacement was feared.

However, in spite of a history of high tenmant turnover and a reputa-
tion as a poorly maintained, troubled site, the development had in its
favor an active and vocal site-wide tenant organization and very strong
building organizations. With the encouragement of the acting director of

the Jersey City Housing Authority (JCHA), these organizations were
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that it can receive funds and carry out business.

Board Training: A general orientation to tenant management and

public housing using the Program Sequence Guide (discussed 1in
Chapter VI) as a framework; familiarization with the policies and
practices of the PHA; development of corporate bylaws and rules
and regulations for the resident community; presentation of real
estate management principles and practices; and establishment of
procedures for the recruitment and hiring of TMC staff.

Recruitment and Hiring of TMC Staff: The development of job

descriptions and qualifications; notification of residents about
job availability; checks of candidates’ references and status as
tenants; interviews for candidates and selection of future TMC

employees.

On-the-Job Training of the TMC Staff: The assignment of newly
hired staff to work alongside their PHA counterparts and, where
no counterpart exists, under the supervision of the PRA manager
or tenant manager trainee. (During this period, the TMC board is
still in training and receives oral and written reports on the
staff trainees’ progress in 0JT.)

Classroom Training of the TMC Staff: Formal, intensive presen-

tation of real estate management principles and techniques, e.g.,
finance, maintenance, and other day-to-day management issues

provided by appropriate PHA staff and consultants.

Negotiation and Signing of the Management Contract: Gradual
delegation to the TMC of responsibilities it will fully assume

upon consummation of the contract; discussion of the terms of the
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already moving toward increased tenant responsibility. A. Harry Moore
had received a MOD grant of $3 million im 1975, and work had already
begun on the repair of incinerators, tiles, and roofing. In additionm,
tenants were beginning site beautification measures under a TPP grant.

The active interest in the demonstration dispiayed by the acting
director and several crucial members of the board of commissioners
allayed many initial reservations. However, there was no guarantee that
the acting director would be appointed director or that the impact of MOD
and TPP grants offered by the demonstration would not be overshadowed by
the previous grants. Planners were reassured when attendance at the
introductory public meetings held to explain tenant management was both
sizable and impressive in terms of the questions asked by the residents.
Interest in participation was clearly expressed.

As the site moved toward election of the board of directors,
critical issues were dealt with effectively. The prior tenant organiza~
tion had been seven separate groups, each able to work with the other,
but lacking the authority to speak for the whole development. The
board of directors would have that authority, and would consist of one
representative from each building. A preliminary work program outline
for A. Harry Moore was drawn up, and meetings were held to formulate
proposals for MOD and TPP budgets.

Turnout at the initial board election was good, and the sevem
member board was elected, with the only male member as its chairperson.
Interestingly, four of these board members had.been a representative to
the old tenant council but none had been an active participant in the

preliminary tenant management meetings.
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Board training began in July 1976. One year later, staff training
began and lasted until September 1978 when the contract with the Jersey
City Housing Authority was signed. McCormack, Baron and Assoclates and
representatives from the housing authority co;ducted the training, and
there was steady progress through the Program Sequenée Guide.

Several problems did arise during the comparatively uneventful
training of the board. Early in the process, complaints were made by an
unaffiliated local maintenance union that tenant management constituted
an unnegotiated change in working conditions and therefore violated fair
labor practices. This resulted 1in -the uﬁions being promised that no
employees would be laid off, demoted, or have their salary lowered
because of tenant management; in addition, housing officials consented
to the unionization of TMC employees, should they choose to organize.

The issue of nepotism rose during'staff hiring when a clogse rela-—-
tive of a béard member applied for a staff job. To avoid tainting the
TMC with charges of nepotism, the board amended its bylaws and excluded
relativgs from eligibility for full-time positions or any job funded by
its operating budget. Summer youth Jobs funded by CETA or part-time
positions would be open to family members. The board also mandated that
relatives already employed on the site must transfer to another develop-
ment. The board's action on this issue ﬁas a clear example of its over—
all ability to functionldecisively and effectively as a cohesive body.

The board recruited and hired 22 staff members. The manager they
chose had, in fact, been an original board member w;o resigned from the

board specifically to apply for the position. A majority of the building
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managers had been active in the former site committee, so the staff was
~ fairly experienced as well as supportive of the tenant management con-
cept. However, throughout the demonstration, issues concerning staff
proved to be somewhat cdmplex and troublesome.

The relationship between the board and the staff was strained from
the start and was compounded at one point by a turnover in the position
of manager. Staff came to view itself as doing the "dirty work" of the
TMC, collecting delinquent rents, inspecting apartments, and locking
out non—-paying tenants who were being evicted, while the board received
the credit for community management. Staff morale was negatively af-
fected by its feeling of being caught between the board and the resident
population.

T™MC employees found themselves being blamed for problems that were
the responsibility of the board, or for things that were beyond their
control. For instance, the new manager was .pressured by the TMC board to
improve the site maintenance situation, one of the original goals of the
demonstration. However, maintenance crew .members =— JCHA employees —
were‘ frequently absent, did not complete tenant service requests in a
timely fashion and generally allowed the site grounds to appear unkempt.
AThese problems affected the staff’s image in the community, although they
were, in fact, the result of the board’s failure to follow up on its
complaint to the housing authority. The manager held weekly meetings
with the site crew to assign work schedules and follow up on service
fequests, but these efforts did not appear to improve the situationm in a
lasting way. The difficulty in dealing effectively with this maintenance

problem led to mutual recriminations among the board, staff and housing
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authofity. Staff was also frustrated in its attempts to accelerate
action om MOD projects that it felt would benefit the community. How-
ever, sloppy workmanship discovered by TMC staff caused delays in comple-
tion of much of this work. -

Community tensions reached a climax when a dissident tenant group
presented a list of complaints to the board. Board members agreed tt;
consider the gri.evances and met with this group. The board’s attentive-
ness to the tenant‘complaints helped mend community dissent and strength-
en tenant management, and although it took nearly two years to resolve
this problem, the h§using authority, TMC board and TMC staff were
finally able to reorganize the maintenance department and impose a
reasonable level of control.

At the end of the demonstration, in June 1978, the TMC was effec~-
tively and routinely managing the A. Harry Moore development. It re—
ceived ongoing technical support from McCormack, Baron and Associates and
the housing authority in facing the usual problems of managing large,
multifamily urban housing complexes. The clear and consistent leadership
of the board’s chairi)erg:on was a key factor in A. Harry Moore’s progress,
as was the supportive attitude of the housing authority. The housing
authority decentralized certain aspects of management, such as budgeting,
to the site level at all other PHA managed housing developments, and was
sufficiently encouraged by this experience to initiate tenant management

in a third project and to plan for a fourth.

Curries Woods Tenant Management Corporation, Jersey City, New Jersey.

At the beginning of the demoustration, Curries Woods’ well organ—

ized, active tenant body led program planners to believe the site resi-

w38



dents were capable of taking on management responsibilities. The site --
consisting of seven high-rise buildings built in 1959 and containing 712
apartments -— had a strong tenant association, “United Community Council,”
a housing authority committed to tenant participation, and previous Modern—
ization funding. Yet Curries Woods was the only site remaining in the
demonstration that did not achieve the major threshold of tenant manage-
ment, the signing of a management cont;act.

Contrary to initial belieés, tenant assoclation participants and
strong community support did not autdmatically transfer allegiance to the
tenant maanagement corporation. In faect, the Unitedv Community Council
wanted to co-exist with the TMC rather than disband, as required by the
demonstration. This initial challenge to the T™C by the tenant associ-
ation lay dormant for a period, but was later voiced by alternative resi-
dent associations such as the Concerned Tenants Committee and the 71
Merritt Street Tenants Assoéiation.

Initial community reaction to the TMC was favorable; attendance at
tenant management introductory meetings was high, and many residents sought
positions on the TMC board. Initially the 7-member board began training
with the A. Harry Moore board. Curries Woods board members were active in
training sessions and seemed better organized than the A. Harry Moore group.
But weak leadership did not inspire sustained enthusiasm, and by late
summer, the lack of a quorum postponed many meetings and thus crippled
the board. In later months, disﬁatisfied residents vocally criticized
the TMC. This criticism, coupled with internal board struggles and poor
attendance, left the board virtually paralyzed.

Tensions between the ™C and community occurred largely because
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articulate, aggressive residents who had beeﬁ involved in the earlier
tenant association chose to challenge the TMC participants -— whom they
perceived a; inarticulate and compromising -.rathef than to seek TMC
board and staff positions. Community unrest manifested itself not only
in alternative tenant organizations but also in public forums where
local politicians criticized the tenant management program. The weak TMC
board was unaﬁle to defend itself against these criticisms or manage the
TMC. Finally, in the spring of 1977, under pressure from the housing
authority, residents, and MDRC, the board members agreed to resign, but
they felt forced from office and refused to advise the interim tenant
cc;mittee.

The site’s technical assistant helped to prepare for the Septembef
1977 board election and to ease the transition to a new board. Some
members had served on the earlier board while others had been members of
the interim committee. As with the previous board, attendance at train-
ing sessions soon,dropped, with only nine of the 13 board members consis-
tently attending the meetings. This board, however, showed more stabil-
ity than its predecessor, and by Jamuary 1978, after three months of an
accelerated but relatively smooth training process, it was ready to begin
screening prospective tenants and soliciting staff resumes.

The TMC staff was hired by May 1978, and training progressed
without considerable delay. Staff training was primarily conducted by
the PHA, with some assistance from McCormack, Baron and Associates.
During this period, staff members promoted tenant 'ﬁmgment throughdut
the community by holding building meetings, discussing residents’ pro-

blems, and establishing a rapport with the housing authority. Resident
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cooperation with staff members varied among buildings; at several build-
ings meetings were well attended and tenants participated in clean-up
efforts.

The relationship between the board and staff was less cooperative.
The board’s continued efforts at site management undermined the staff’s
assumption of these responsibilities and evoked questions within the
commnity as to who actually managed the site. Many residents were
confused.by what seemed to be tripartite management — the TMC staff, the

TMC board and the PHA site manager — and questioned the authority of the

TMC, especially the board. The housing authority augmented this confu- .

sion by bypassing the board, in whom they had little confidence, and
.dealing directly with the staff. Rather than working as partners,
these groups often related to each other as adversaries. This breach was
crucial in the Curries Woods board’s failure to coalesce as an'effective
management body. Housing officials saw the board as incompetent and
unwilling to work with: the housing authority. The board responded with
claims that the housing authority had undermined the first TMC board and
was hoping to undermine the entire tenant management program by heighten-
ing community polarizationm.

The difficulties at Curries Woods were, no doubt, exacerbated by
the fact that the PHA liaison was the sole technical advisor to the TMC
during much of the first board period. 1Initially, when no qualified
technical assistant could be found, all parties agreed that the liaisonm,
who previously had worked success.fully with the tenants, could carry out
those functions effectively. However, as normal conflicts arose between

the TMC and the PHA, the tenants came to feel that because he was a
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housing authority employee, he could not be trusted. Thus, during the

early, formative period of the TMC, the board did not have a local

advisor they trusted, and later, when independent technical assistants were

hired, they lacked the expertise needed to guide the board into efficient
management. |

Because community dissatisfaction usually focused on the individuals
who managed the TMC rather than on the program itself,Aby the demonstra-
tion’s end, most residents neither actively denounced nor condoned the
tenant management corporation. While the chaotic relationships made it
impossible for the TMC to achieve a reasonable level of productivity,
tenant management did bring some improvements to Curries Woods. The TMC
board successfully organized a site security program composed of off-duty
city police officers, and managed to involve local politicians in ten—-
ants’ concerns. . Demongtration monies also helped make improvements in
Curries Woods’ physically deteriorated buildings.

Although the Jersey City Housing Authority and Curries Woods TMC did
not sign a management contract, they did agree to a six-month period of
redirection during which JCHA would supervise the staff while the board
would act in an advisory capacity. Should the board stabilize during
this period, the tenants’ organization and housing authority could
eventually enter into a contractual agreement; However, the board’s
history of attendance problems and high turnover, coupled with commnity

quarrels, makes tenant management’s future at Curries Woods questionable.

Iroquois Homes Resident Management Corporation, Louisville, Kentucky

Iroquolis Homes is made up of 72 low-rise buildings built in 1952 and

containing 854 units; it 1is located in a predominately white, lower-

42~



middle-class community in Louisville. The site itself is currently more
~ than 50 percent white. Prior to site selection, Louisville was in the
midst of a racial upheaval as a result of a court—ordered school busing
policy, but Iroquois, located in an anti-busing neighborhood, survived
the racial discord;. Evidence of racial cooperation was manifested with
the election of a black president and a .white vice president to the
Iroquois Resident Council. .

This element of racial integration was one of several factors
weighed in choosing Iroquois as a demonstration site. In addition,
Iroquois had a history of active resident participation. The resident
council that functioned as advisor to the housing authority prior to the
demonstration supported the concept of tenant management, which it
perceived as a means to increase resident control and independence. The
Louisville Housing{Authority (HAL), Jjoined by Louisville’s mayor,
and the city~wide tenant organization, also fully supported the idea. In
fact, HAL’s executive director had been in the forefront of an earlier
experiment in tenant management, and was strongly committed to its value.
Thes; factors overshadowed any reservations program planners had in
Aselec:ing Iroquois as a demonstration site, such as the ahsence of rent
ceilinés in HAL developments and the poor financial status of the housing
authority.

Six of the nine members elected to the new Resident Management
Corporation (RMC) were former members of the resident council. Although
members of the new board lacked many of the skills necessary for effec—-
tive organization, membership was stable, and board training, disrupted

at times by a dissident group, was facilitated by HAL and MDRC field
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representatives and consultants. The board established a budget commit-
tee to review the RMC’s budget and outline its finances. New bylaws were
distributed to the community for review and comment, a process that the
boafd followed for any RMC action. The first board chairperson, an
experienced resident council president, served from the inception of the
RMC through May 1978.

The board survived a period of uncertainty within the housing
authority following the resignation of the executive director in April
1977. After six months of operating under an acting director, HAL hired
a permanent director who also was énthusiastic about the tenant manage-
ment concept.

The recruitment of staff members produced a generally low response.
However, by October 1977, all staff positions were filled. Staff
training lasted six months, and although both the board and the housing
authority Qere apprehensivenabout giving the staff management responsi-
bilities, the RMC staff has performed efficiently, and on July 13, 1978,
the Resident Management Corporation signed a mmnagemént contract with
the Housing Authority of Louisville. Contract terms included the RMC’s
reaponsibility for budget, and provisions concerming the repair of
vacant and unrentable units, maintenance, and supervision of on-site HAL -
employees. An amendment was added in April 1979 to reconfirm the RMC’s
supervising role of HAL employees working at Iroquois. A post-demonstra-
tion contract is currently being negotiated giving the RMC even greater
ﬁudgeting responsibilities than had been previously assigned.

A real partnership between the RMC and HAL has emerged slowly.

Although HAL upper—-level officials were cooperative, communications oftemn
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broke down within the middle levels of the bureaucracy. HAL's initial
reluctance to relinquish management responsibilities to the RMC was
prompted by employees' fear of losing jobs to the RMC staff. The RMC, on
the other hand, perceived HAL as being “"too busy.” Efforts to assuage
these tensions resulted in the establishment of monthly meetings between
HAL and the RMC as well as an orientation program for HAL employees
designed to enhance the relationship between the two groups.

Community support for tenant management has also been occasionally
troublesome. Most residents at Iroquois remained uninvolved in the RMC
and, especially at the beginning of the demonstration, acceptance of the
RMC board and staff was colored by suspicion and misunderstanding,
engendered by local dissidents. Some members of the community felt that
tenant management merely duplicated the role of the housing authority;
others felt that tenant management was inappropriate for their‘community
and should be reserved for more troubled developments. There were rumors
that tenant management advocates wanted to replace whites with blacks in
public housing communities, and this heightened racial tensions as the
local media publicized these and other allegations. Negotiations with the
housing authority and confrontations with dissatisfied residents, how—
ever, aided the RMC in developing leadership ability, expertise, and the
impetus to emerge as a strong, cohesive group. Community relations ef-
forts were undertaken to involve the resident population in tenant man-
agement and to clarify the role of the program within the community.

At the close of the demonstration, in June 1979, bdoth the RMC and

HAL were satisfied that the responsibilities delineated in their contract
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had been met. Many improvements in HAL’s operation stemmed from the
demonstration, and the housing authority felt that tenant-managed facili-
ties decreased both vacancies and rent arrears. The RMC management also
appeared better able to complete maintenance work than central manage-
ment. Corrections in record keeping increased the efficiency of HAL’s
modernization, accounting and management departments. Other improvements
included more accurate site budgeting and work logging. The impact of
the program is evident in HAL’s decision to implement tenant management
in another public housing project through the assistance of Public
Housing Urban Initiatives funds.

The Iroquois board is currently developing a market;ng strategy to
encourage higher—income residents to move to Iroquois, and has recently
received a Ralston-Purina grant to finance future youth empioyment. In
addition, a Community Development Block Grant award will finance main-
tenance repairs at the site. :

Iroquois Homes -developed into one of the most successful tenant
management corpofations in the demonstration. Motivated board members

worked hard, and as a unified group became effective community leaders.

Que-View Tenant Management Corporation, New Haven, Connecticut

No doubt some of the difficulties that»plagued tenant management in
New Haven, such as the large and growing housing authority deficit, could
have been anticipated. 'But the overall drain on staff energies and
morale produced by a housing authority tottering on the brink of bank-
Tuptcy was not foreseen. Likewise, the strong-willed and somewhat
intimidating presence of the initial executive director of the New Haven

Housing Authority (NHHA) was recognized as a potential problem, but the
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instability within the housing authority that occurred after his depar—
ture was not anticipated. These were probably the major factors that
undercut the potential of tenant management in New Haven, and impeded
the development of a partnership between the Que-Yiew board and the
housing aqthority.

The Que-View TMC consisted of two housing communities in the Fair-
haven section of New Haven. Quinnipiac Terrace, with 248 units dwarfed
its sister site, Riverview Terrace, which consisted of only 12 apart-
ments. Both developments were low~rise facilities, but Quinnipiac,
built in 1941, was 29 years older than Riverview.

Many tensions among the TMC, NHHA, and MDRC surfaced during the
board‘s training. NHHA’s executive director doﬁinated the TMC and
many board members felt reluctant to express disagreement. A strained
relationship between NHEA and MDRC also characterized the early demon-
stration period for Que-View. The housing authority viewed MDRC as a
consultant, to.be employed only when needed, rather than as an active
program participant. Disagreements culminafed in late 1976 when housing
officials 1insisted that training be executed according to their own
manual rather than the demonstration’s Program Sequence Guide. 1In
addition, training consultants, McCormack, Baron and Associates, were
dismissed and their respomsibilities taken over by the executive director
and his staff. Although the NHEA training manual was adequate, the
housing authority staff did not have the experience or sensitivity to
tenant needs to properly convey its contents in a TMC training context.

Domination of the tenant management corporation extended into the

contract~signing period when the housing authority insisted that Que-View
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be among the first demonstration sites to sign a management contract, and
hurried the T™C participants’ training in order to meet an October 1977
signing date. MDRC initially opposed this course, maintaining that the
TMC board was unstable and lacked adequate training to enter into con-
tractual agreement. It also questioned the TMC’s preparedness since
staff hiring and training had not been completed. But it eventually went
along with aréuments presented by the TMC board itself that they were
ready and that further delays would exacerbate existing hostilities
between the TMC and its community. This early contract signing allowed
the housing authority to dictate the agreement’s contents since the
inexperienced board lacked both the siills'and the confidence to chal-
lenge the NHHA. It also inflated the board and staff’s sense of their
own capacities, leading them to believe that they were more prepared to
manage their community than in fact they were.

Internal problems within the TMC also kept Que-View from having a
strong tenant management cofporation. The board lacked leadership and
was hesitant to confront issues concerning lease requirements, griev-

ances, rent payments, and TMC participation. Board members were also

intimidated by the TMC staff manager, a former board chairperson, who was

an aggressive and formidable supervisor. As board chairperson shé had
often dominated her colleagues, and this carried over into her staff
role.

There were internal staff probléns #s well. Many of these origin-
ated in the staff’hiring process when ﬁhe Que-Vieﬁ TMC board hired two
"manager trainees" before selecting a manager. As trainees, both resi-

dents had equal authority. But after a short time, the board chose one



trainee to be the assistant manager and the other trainee as the manager.
~ In their new capacities, these staff members continued to compete with
each other. This caused resentment which handicapped their performance
and divided their colleagues and the community.

Whether, in light of all these difficulties, a viable TMC could
have eventually emerged is questionable. But, in the end, the demonstra-
tion fell prey to the intermal unrest and financial difficulties of
the housing authority. In June 1978, after six months of extreme tur-
moil, the executive director resigned. His successor was not as suppor—
tive of the tenant management program, and pursued a policy of "benign
neglect."” This further antagonized board members, who felt tﬁey were not
receiving the necessary support from the housing authority. Throughout
the demonstration period, NHHA’s financial deficit increased, causing
maintenance delays, a union strike, staff resignations, reduced tenant
services, and drastic staff cuts. Although no TMC staff members were
fired, the housing authority’s hiring freeze prevented the filling of
staff positions as they became vacant, including the offices of assistant
manager, lane manager and security officers. Maintenance delays affected
_the credibility of the TMC because residents blamed the board and staff
when needed repairs were not made.

Because the NHHA faced a large financial deficit, it was made clear
that unless additional funds were available from HUD, the TMC would not
be continued after the demonstration. However, even before learning
v—hether funds would be allocated, the NHHA decided not to continue tenant
management at Que-View. New Haven’s experiment with tenant management

has ended.
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Calliope Development Tenant Management Corporation, New Orleans,
Louisiana.

Although Calliope Development Tenant Management Corporation (CDTMC)
initially showed 1little potential for effective _Leadership, the New
Orleans TMC grew during the program to become a verj stable management
body. -Earli in the demonstration, intermal strife virtually para-
lyzed the TMC board, but advantageous turnovers on the board, favorable
working relations with the housing authority, and strong community
support helped create conditionms that allowed the temants to develop into
capable managers.

Calliope 1is located on 56 acres of land near downtown New Orleans,
and was the largest de;elopment in the National Tenant Management Demon-
stration. Its 95 low-rise buildings contain 1,550 units, the oldest ones
erected in 1940. At the beginning of the demonstration, Calliope was in
need of extensive refurbishment and modernization. Yet, because of New
Orleans’ very tight market for low—income housing, there were virtually
no vacancies at Calliope and its rent-collection rate was consistently
over 90 percent.

For most of the 10 members on the TMC board, the demonstration was
their first experience participating in a decision-making process. Their
lack of organizational experience became evident during training, and was
characterized by dissension among board members. To overcome this
problem, MDRC training consultants and field representatives deviated
from the training schedule to instruct the board in community organi-
zation, decision-making and group relations. Although members regularly
attended training, the board progresaed slowly. In September 1976, a

technical assistant who had worked previously in the city’s social

-50-



services division was hired. She worked with the TMC throdghout the
demonstration and was instrumental in pulling the board together and in
helping them overcome many early difficulties.

The support of key Housing Authority of New Orleans (HANO) offi-
cials, especially its executive director, also helped the TMC board
increase its leadership capabilities. They were confident that temant
management could work, but ﬁuestioned the capability of some board
members to function in such a setting. Turnover within the board,
however, removed troublesome members and thus helped pave the way for
tenant management to progress at Calliope.

Housing authority support beyond the executive level was far from
universal, however. Some HANO site employees, for example, were con-
cerned that tenant management would leave them unemployed, but once HANO
guaranteed their jobs, relationships improved considerably. A key factor
in site progress was the hiring of the former site manager as Calliope’s
full-time technical assistant. BHe was able to bridge many gaps between
the housing authority and the TMC, and was well accepted by the resi-
" dents. This trust was especially important because although they had
completed formal training, board members still needed considerable
assistance in dealing with the intricacles of managing such a large
. project.

Because of the need to strengthen leadership skills, the TMC board
delayed hiring its staff until the fall of 1977. The large Calliope
community provided a diverse tenant body from which capable leaders could
be drawn. The board reviewed over 40 staff applications and, by November,

hired 14 TMC employees. Many of these residents were qualified for
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management responsibilities by virtue of their educational histories or
work experiences.

Even with this relatively experienced pool to draw from, the board
had difficulty matching the right person to the right Jjob, and a good
deal of shifting of positions took place. Perhaps the most significant
was the board’s reversing the positions of manager and assistant manager.
The new manager, who -started her TMC involvement as a clerk-typist,
alleviated many counflicts within the staff and successfully led the TMC
staff through the remainder of the demonstrationm.

With the aid of the technical assistant and the promotion of the neﬁ
manager, early tensions between board and staff were largely eliminated.
These tensions usually centered on staff complaints of board interference
with staff prerogatives.

HANO and the TMC worked successfully as partners in site management.
The residents of Calliope and HANO officials accepted the responsibili-
ties delineated in the management contract, which was signed September
10, 1978. HANO’s board of commissioners also supported tenmant manage—
ment, especially after the TMC’s discovery of poor workmanship on
the part of contractors hired by the HANO technical department. Such
action together with the revamping of the housing authority staff led to
improved modernization procedures at all New Orleans public housing
sites. HANO later expanded tenant man#gement to another site and asked
Calliope TMC participants to help with the new program.

Unlike several demonstration communities, Calliope residents were
generally very supportive of the TMC b;ard and staff. The TMC board

fostered this support by door-to—door canvassing, ticket sales to



TMC-sponsored events, and staff application procedures that enabled
residents to meet personally with board members. The TMC quarterly area
meetings were consistently well attended. At these meetings, exchanges
between TMC leaders and residents enabled tenants to participate actively
in the tenant management corporation. Calliope proved to be a positive

test of tenant management.

Sunrise Acres Tenant Management Corporation, Oklahoma City, Oklahoma

Oklahoma City was chosen to participate in the demonstration to
ensure geographic representation, and of the PHAs in that area being
considered for tenant management, the Okl;homa City Housing Authority’s
(OCHA) interest was the most sustained and seemed the most viable. While
none of Sunrise Acres TMC’s difficulties were unique to that site, their
combination and intensity provide a good lesson in predicting when tenant
management is likely to go awry. Program activities were characterized
by a long period of disorganization with continuous turnover in trainers,
field representatives, housing authority persommel, and board chairper—-
sons. The site’s problems had been foreshadowed early in the demonstra-
tion: the OCHA’s scattered site units were mixed with nearly identical
private homes, and the housing authority could not readily identify its
own property. There were also conflicts between the OCHA board of
commissioners and its executive director, and the TMC evidenced a virtual
void of leadership. This lack of leadership among the tenant representa-
tives left the program without a real foundation, and Sunrise Acres
Tenant Management Corporation was dropped from the National Tenant
Management Demonstration after two years of participation.

Sunrise Acres incorporated several geographically and structural-
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ly distinct communities into one tenant management corporation. The
most cohesive neighborhood was Soomer Haven, a conventional housing
development of 150 units. Other developments included a four-block
area of 170 unattached single-family houses, 90 attached single~family
houses clustered in private neighborhoods, and 127 scattered single-
family units. The geographic dispersion of units resulted, in part of
the site’s isolation from the TMC. Since the housing authority did not
know the precise location of the scattered site units, it 1is 1little
wonder_that many residents of the demonstration communities were unawvare
that they were part of the tenant management program. Some of those who
did know, however, felt negleéted because they had no real input into
site management.

The lack of resident participation in TMC functions wa§ obvious
from the beginning. Only four residents initially filed for election to
the TMC board. After an extended registration period this number in-
creased to l1l6. Only 5 percent of the eligible voters cast ballots in
the first board election. Board members’ participation in the TMC
decreased soon after their election. Because of the high absentee rate,
nine additional members were appointed to the board in the fall of 1976
to ensure a quorum at meetings. This expansion required that board
training begin ;;ew since oniy one~third of the board had received any
training. Unfortunately, this board soon followed the example of its
predecessor and stopped attending TMC meetings.

_ Management problems within the housing authority compounded those of
the TMC. Internal disputes among housing authority officials caused some

employees to leave OCHA; included among these employees was the executive



director.

The OCHA board of commissioners forced OCHA’s executive director to
resign in 1977. Although the executive director had not been personally
active in Sunrise Acres’ day-to-day activities, he had vocally supported
the program. His successor, however, was even less supportive. From his
initial encounters with the TMC, the new executive director insisted on
maintaining control of the TMC’s actions. Along with failing to delegate
responsibilities to the board, he demanded to interview candidates for
the TMC staff and approve amy TMC expenditure of more tham $10. 1In
February 1978 he 1imstructed his gtaff to write a management contract
for OCHA and the TMC without involving the tenants. Although this
contract was not signed.until after the site had been dropped from the
demonstration, the executive director’s stance toward Sunrise Acres
residents on this and other matters exemplified the housing authority’s
general attitude toward the demonstratien.

The fluctuation of leadership at the housing authority was accented
by the lack of leadership among the Sunrise Acres residents. Although
training instructors worked continuously with the board, 1its members

never acquired organizational or leadership skills. The weakness of the

-board was evident throughout the community. Grounds deteriorated during
the demonstration, modernization needs were not met, and communications
between TMC officials and residents was minimal. Moreover, some board
members refused to comply with apartment inspections, and their violation
of rent rules further lowered tenants’ respect for the TMC.

Only the TMC staff members emerged as a really capable force as they

moved successfully through the training curriculum. However, contrary to
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the basic demonstration model, most of Sgnr:l.se Acres’ staff did not 1live
in the development. Though the board canvassed the Sunrise Acres’
community for staff applicants, qualified candidates did not emerge. The
TMC therefore solicited and hired non—-site residents to f1ll most of ‘the
staff positions, including those of manager and assistant manager.

Hope for Sunrise Acres’ TMC was further undermined by resentment and
harassment of the TMC staff. Soon after the staff began functioning, the
board began to voice petty complaints against Vstaff members and to
scrutinize their actions during working hours. These investigatioms,
coupled with staff members’ beliefs that the board was incompetent and
that the staff performed the "dirty work," caused the commitment of many
TMC employees to diminish.

By the spring of 1978, it was clear that the narrow conception of
tenant management held by the Sunrise Acres TMC board and OCHA officials
blocked the growth of tenant ménagement. It was felt that only a recon-
stitution of the board, coupled with intensive, long-term training, and a
new commitment by the housing authority, could create a successful-tenant
management program at Sunrise Acres. None of these conditions appeared
likely to materialize, especially in light of the limited time remaining

for the demonstration. Thus, in mid-1978, Oklahoma City was dropped
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from the national demonstration.

Ashanti Tenant Management Corporation, Rochester, New York

In Rochester, New York, five separate public housing developments
located within one square mile — Bronson Court, Capsule Dwellings,
"Edith-Doran Townhouses, Fairfield Villages and Olean Townhouses —— were

combined to form one management unit called Ashanti, the newest and the
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smallest site of the demonstration. The oldest building in the five
developments had been constructed in 1968, and together they contained
only 211 units.

The demonstration value of a site such as Ashanti was that many
middle-~sized cities had relatively small developments which, by them—
selves, could not mount such a program, but which might be able to do so
in cooperation with others; the Rochester Housing Authority’s (RHA) area
management structure provided the opportunity to test this alternative.
There was one manager for the five developments, but each had its owm
tenaﬁt organization. With the merger of the five developments, the
tenant associations continued to exist in the form of "block clubs" under
the auspices of the tenant management corporation. Each of the five
developments elected a representative to serve on the TMC board of
directors.

The conversion of Ashanti from an area management unit to tenant
management occurred without major difficulty. The smooth tramsition
was due to the enthusiasm and support of the Rochester Housing Authority,
its board of commissioners and to the TMC board’s leadership capa-
bilities. The active participation of the RHA in board training and
the very 'heavy infusion of technical assistance and training resources
provided by a full-time tenant assistant and McCormack, Baron and Associ-
ates assisted in board growth and in the establishment of an excellent
working rapport between.the RHA and TMC. In addition, the stability of
the RHA’s directorship supplied the necessary continmuity for the imple-
mentation process. '

Throughout board training, members demonstrated dedication and
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perseverance. Ashanti was the only site in the demonstration to com=-
‘plete the training phase for board members as scheduled. Attendance
during training was excellent; almost every board member attended each
session. While some members were somewhat timid initially, their active
participation increaséd as they became more acquainted with management
concepts and developed self-confidence. Two of the board members, the
chairperson and vicé chairperson, possessed leadership experience ac-
quired from earlier tenmant organization involvement. Together with the
technical assistant and key RHA personnel, they were instrumental in the
continued grovfh and resourcefulness of tﬁe board in managing tenant
services and community concerns such as additiomal funding.

There was little board turnover at Ashanti; the initial chair-
person remained in office through the crucial first two year;'s of program
operation. The positive attitude of board members coupled with the
'detemination to make tenant management work resulted in early contract
négotiations, and on Jume 10, 1977, less than one year after Ashanti
residents elected their first board, the TMC and RHA sigﬁed a mapagement
contract. Responsibilities delegated to the TMC included supervising
on-site maintenance staff, security, monitoring budget issues, exercis-
ing authority over social services and tenmant service requests, preparing
vacant apartments, and scheduling intervi'ews for prospective Ashanti
residents.

Recruitment for management staff was initiated by board members
who publicized job availabilities and descriptions for the mc management
staff, clerical workers and security personnel. Because the initial

resident response was low, the board undertook additional recruitment



efforts that included further district canvassing and the circulation of
job notices. By early 1977, the TMC board had completed recruitment
activities and hired management and support staff. The experience level
of the new TMC staff varied; many had had prior work-related experience
with community-oriented groups, and the housing manager had been a
president of one of the tenant associatious.

Staff training was condﬁcted by a combination of RHA staff including
the executive director, the technical assistant, training consultants and
MDRC staff. The TMC social service/recreation coordinator received
special training from an RHA recreation center employee. Like the board,
staff members completed their training according to schedule.

The TMC was not without its share of internal problems. Allegatioms
were made by some residents that the TMC was being manipulated for the
benefit of a few board mgmbers, an4 in one instance, charges of discrimi-
nation were lodged with the N.Y. State Equal Opportunity Commission.
Others charged that the TMC failed to keep the community informed or
relayed inaccurate information concerning tenant 1issues. Staff griev-
ances and turnover also proved troublesome. Despite these problems, the
Ashanti TMC maintained stability, efficiency and effectiveness.

While the additional funding for increased social services, recrea-
tional programs and tenant employment opportunities made residents
receptive to tenant management, thelr participation in TMC meetings was
not great. Prior t§ the start of the demonstration, Ashanti was in
ébod physical condition, and tenant services were adequately delivered.
Therefore, because the development was not beset by major problema; the

residents saw very little need to participate in TMC meetings. Those
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needs or concerns they deemed important could be expressed at the project
level through their respective block club representatives.

The Rochester Housing Authority plans to contimue tenant management
at Ashanti, with post-demonstration plans varying little from the program
model. Currently the TMC board is seeking additiomal funding from both
private and public sectors. To date, the Rochester Community Chest and
United Way have awarded funds to the TMC in the amount of $7,000 to meet

TMC personnel expenses.






IV. THE TENANT PARTICIPANTS

This chapter examines the two groups of tenants chiefly respomsible
for making tenant management work: the board of directors and staff of
the tenant- management corporations. Beyond essentially descriptive
concerns, the chapter assesses those features that have contributed to
the success of the tenant management corporations, and identifies those
elements that have caused problems in interpersonmal relationships and
job performance. The conclusions, positive and negative, that caﬁ be
drawvn from th; experiences of bo;rd and staff members at the seven
demonstration sites provide preliminary insight into tfle viability of
tenant management there and at other sites where tenant management may be

tried.

The Tenant Management Board of Directors

As the summaries in Chapter III indicate, the seven tenant manage-—
ment boards, working from a similar game plan, followed widely divergent
paths. This section examines the extent to which these differences can
be explained by factors in the early period of program implementation,

before management contracts were signed.

:Recmitment of Board Members

Strong leadership within the comnunity.of public housing residents
is critical to implementation of the tenant management concept. ‘I.t is an
axiom of community organization that natural leaders are present in any
assembly of individuals; sometimes they are officers and members of
established groups, sometimes their leadership potential is latent and
must be cultivated. Given the luxury of time, a plan might have been

devised that deployed organizers to conduct intensive field work at
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potential sites to identify existing leaders and other talented indivi-
duals within the community. Because of the exigencies of the demonstra-
tion, however — the need to get tenant management off the ground in
relatively short order —— sites selected for participation were primarily
those where a tenant association was already in existence, although the
tenant association at Calliope in New Orleans had been organized only a
few months before the demonstration began. The demonstration model
assumed that these tenant associations enjoyed community support and that
leaders of tenant associations would run for, and be elected to, posi-
tions on the tenant management board of directors,'and thus build on
existing community strengths.

Organized by PHA and MDRC staff and by the technical assistants,
where they were used, the first tenant management corporation board
elections took place during the spring and summer of 1976. Voter
response gseemed quite high when compared to other special elections, such
as for a school board and even when compared to the turnout for municipal
elections. There was an average participation rate of about 25 percen:,
the lowest being Oklahoma City’s Sunrise Acres (5 percent) and the
highest A. Harry Moore in Jersey City (40 percent).

The early experience of Rochester’s Ashanti Tenant Management
Cofporation provides a "best case" example of the demonstration model in
operation. Most of the members of Ashanti’s first board of directors had
been officers of the tenant associations at the five small developments
that united to form the tenant management corporation. Propelled by the
drive and ability of several strong members who were supported by their

constituencies, the board proceeded quickly through training, and Ashanti



was the first site in the demonstration to sign a management contract
with the housing authority. In spite of this smooth beginning, however,
Ashanti eventually experienced many of the same problems that faced
other sites.

The transition from resident council to Resident Management Corpora-
tion at Iroquois Homes in Louisville was also fairly smooth. Two leaders
of the earlier council were elected chairperson and vice chairperson of
the new board, and one other member of the council was elected to serve
on the board. A later election brought three additional former council
members to the RMC board.

At A. Harry Moore, the situation was a little different. The Jersey
City Housing Authority had for several years promoted the development of
both site-wide and building tenant groups to act as temant advocates, but
the tenant management board did not succeed in tapping the leadership of
the site-wide committee. Although the resident population generally
supported the A. Harry Moore Tenant Management Corporation, throughout
the demonstration ad hoc dissident groups contimied to charge that the
tenant management corporation focused on the managem.znt and performance
goals of the housing authority rather than the needs of the community.

At these three sites, the electoral process produced boards that
demonstrated capable, responsible leadership within a matter of monthﬁ
after the program was established. In New Orleans, however, what leader—
ship potential existed had to be identified and carefully nurtured by
MDRC field representatives and technical assistants, together with the
supportive leadership of the housing authority. After a year of absen~

teeism and dissension among board members, a single dominant leader with
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a loyal following emerged who, once elected to the position of board
chairperson, has wieldéd power virtually single-handedly but effectively
ever since.

While the electoral model could work reasonably well, it was not
without its difficulties. Several recurring problems resulted in insuf-

ficient numbers of candidates running for board elections:

¢ strong members of existing tenant organizations were not always
eager to transfer their loyalties or involvement to a new
organization;

¢ some active members hoped to secure staff jobs;

¢ board elections based on geographical representation pitted
community leaders against one another; and

°

tenant association members did not necessarily want to join
management’s side.

Other problems developed specific to individual sites. At Que-View
in New Haven, while several members of the tenant association were
elected to the board, the association itself had had little credibility
within the community and was said to be no more than an ineffective
voice for complaints to the housing authority. In spite of this, the
initial weakness of the board might; have been overcome had the housing
authority made a concerted effort to build the board’s organ;l.zational
independence and strength.

Oklahoma City‘’s program ::ffered from a lack of housing authority
support. VIn addition, Sunrise Acres was geographically dispersed,
and logistical difficulties were compounded by board members’ widely
i;rying interests and priorities. The first tenant board was reconsti-

tuted in the hopes that absenteeism would decrease and membership would

stabilize. But the new board, although able to overcome some of these
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without an employed adult, and many received public assistance.l The
average board member left high school in the middle of the eleventh
grade. Nine-tenths of all board members were women, and most were
divorced or separated heads of households containing, on average, two or
three children. Except in Louisville, virtually all board members were
black. Three-quarters of board members were between the ages of 35 and
59; and 15 percent were 65 or over.

These characteristics reflected both the nature of the wider popula-
tion living in the developments and the special demands that board
membership placed on participants. Although many board members found it
hard to estimate the time they spent each week on board matters, most
said between 6 and 20 hours. A few described it as a 24-hour-a—day,
seven-days—a-week job, that often entailed responding to telephone calls,

inquiries, and complaints from residents at any time, day or night.

1 Demographic data on board members that follow were compiled from
questionnaires completed by members of the boards and staffs at the six
demonstration sites in the spring of 1979. Because of turnover among

board members, they do not describe with complete accuracy the composi--"

tion of the boards at the beginning of the demonstration or over its
course (these data are unavailable), although at each of the sites, there
were several respondents who had been on the board since its inceptiom.
In addition, because some board members were unavailable to complete
the questionnaire (they were out of town, or otherwise away from the
developments, or did not attend board meetings regularly), the data do
not describe the full complement of board members at the developments.
These problems notwithstanding, the data do give a picture of the human
regsources available to the tenant management corporation boards of
directors.
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These requirements account for the fact that the boards generally at-
tracted neither people who worked full-time nor many young wmothers of
pre-school-age children. Time was also the major reason cited for the
decision of some board members to resign or not seek re-election. Many
resignations occurred early in the demonstration, when newly elected
board members found their positions entailed a far greater expenditure of
time and energy than they had foreseen. When turnover occurred later in
the demonstration, it was often because board members had the opportunity
to return to work, take new jobs, or go back to school.
Another trait shared by board members at the different sites was
long-time residency in their developments. Often they could recall a
time when buildings and grounds were well maintained, and when the
developments had housed a "better class of tenants."” They had been
eyewitnesses to the deterioration that had taken place since. Consider— .
ing themselves stable, permanent residents of public housing, these
tenants looked to tenant management as a way of making their communities
once again clean, safe, pleasant places to live, without the stigma
atta-ched to a home in "the projects.” And they wanted to be personally
involved in that pfocess.
| Most board members were, by nature, doers and joiners. Most had
been active in a variety of organizations, including tenant associlations,
church groups, school organizatioms, and social clubs before they became
involved with tenant management. They were not likely, however, to have
been officers in these organizations, and they generally lacked experi-

ence in how decision-making organizations operate. Until this problem
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was addressed, many boards made little progress through the formal

training curriculum.

Board Development

Building board strength was a major responsibility of the local
technical assistants, who were eventuaily hired by MDRC for all sites
except A. Harry Moore, where the PHA liaison served in this capacity.
The role of technical assistants, along with the training in manage~
ment procedures that board and staff members received, is discussed in
Chapter VI.

If the major effort of the pre—contract period involved preparing
the boards to act as bciards = to work together to make responsible
decisions =—— the period after contract-signing may be seen as a test of
how well the lessons presented during ‘Saining were learped. This
section describés the boards, their leadership, stability and fhe way in
which they handled the major tasks required of them.

Chart Iv-i summarizes the salient findings.

Styles of leadership

Four different kinds of leadership characterized the tenant manage-
ment boards in the spring of 1979. At Curries Woods in Jersey City, and
Que=-View in Ngw Haven, leadership could be described as weak; at Ashanti
in Rochester and Iroquois in Louisville, it was strong and diffused (among
many board members; and at Calliope in New Orleans it was strong and
c-oncentrated in a single individual, the board chairperson. Jersey

City’s A. Harry Moore’s board fell between the latter two types.
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problems and to progress through training and staff hiring, could not
ﬁerform effectively without cooperation and support from the housing
authority.
MCuﬁquainhmqfnmahMmhnmnwhekaﬁbum
members had previous experience in the site-wide organization, they
represente& factional interests rather than the community consensus. The
model’s stipulation that only the tenant management corporation be
recognized as the official tenant entity —— capable of receiving funds or
making policy decisions --— led to opposition by other tenmant factions
that ultimately helped cause the downfall of the ofiginal board.
The Curries Woods experience led some observers to suggest that the
problem of securing leadership for the tenant management corporation
could be solved by retaining the existing tenant association and adding
management to its scope of responsibilities. However, there is no.reason
to assume that a tenant association, which acts primarily as an advocacy
group, would want to expend its energies on complex and extensive mana-—

gerial duties.

Characteristics of Board Members

Board members at the six sites still in operation at the end of the
demonstration shared the problems of public housing residents in particu—-

lar and poor people in general; many board members lived in households



Although through much of its history it had been dominated, if not
controlled, by the chairperson, a politically sophisticated clergyman,
other board members eventually began to express their views more freely.

Throughout the course of the demonstration, strong leadership that
won the respect and cooperation of fellow board members, the housing
authority, and, to some degree, the wider resident community, has been
associated with the presence of at least one assertive, decisive indivi-
dual who was both able to control the behavior of fellow board members
and to confront the housing authority when necessary. No such leader
existed on the Que-View (New Haven) and Curries Woods (Jersey City)
boards, in part, perhaps, because board members lacked confidence in
their own abilities, in part because (at least at Que-View) there was an
emphasis on achieving consensus among board members that made them
unwilling to "rock the boat.”

After a year of bitter squabbling at New Orleans’ Calliope, capable
leadership emerged in a feisty older woman who was elected éhairperson
and who has ruled the board with something close to an iron hand ever
since. So complete was her authority that little other leadership has
developed; when she was absent from board meetings, members seemed
reluctant to make decisions. How a board would fare should such a
chairperson resign is an open question.

The board in Louisville and the one in Rochester have each included
at least two forceful personalities throughout the demonstration.
Diffuse leadership can, of course, breed factionalism, and this was not
entirely absent from these boards. But it is a sign of the strength of

both boards that they were able to overcome intermal divisions and
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CHART 1IV-1

CHARACTERISTICS OF TENANT MANAGEMENT CORPORATION BOARDS;

JUNE 1979

Demonstration
Site

B8ize and Structure

Attendance

Leadership Style

Extent of Turnover

Special Features
Of Board
Flunctioning

Jersey City:
A. Harry Moore

Tenant ¢
Management = {¢
Corporation

7 members ~ 1 for each
building.

- Attendance of most mem-

bers has been regular.
There is one current
vacancy.

Strong, largely centered
in chairperson, with in-
creasing participation
from éther members.

Chairpersén: There has
been one chairperson
throughout. Other mem-
berss Since the original
election, there have been
three changes in repre-
sentation. There has been
little disruption due to
turnover.

The board func-
tions well in
identifying and
resolving prob-
lems but has had
a somewhat troub-
led relationship
with staff. Re-
lations with the
housing authority
are qooda.

Jersey City:
Curries Woods
Tenant
Management
Corporation

7-14 memberg - because
of attendance and other
problems, the board has
varied in size, with one
or two representatives
from each building.

Attendance has been spotty
throughout; frequently a
quorum has not been
present,

Weak.

Chairperson: There have
been three chailrpersons;
the most recent one was
elected in 10/77, Other
members: The original
board was dissolved, and
a new board was reconsti-
tuted in 9/77. i

The board has been
ridden with dis-
sension and absen-
teeism throughout
and has never won .
the support of the
housing authority,
the staff, or the
community.

Louisville:
Iroquois Homes
Resident
Tenant
Management
Corporation

9 members ~ geographical-~
ly based plus at-large
representation.

There 1s a solid core of
members who attend regular-
ly and a peripheral group
whose attendance is irregu+
lar. There are two current
vacancies,

8trong and diffused among
several members.

Chairpersons Two indivi-
duals have rotated as
chairpersons. Other mem-
berss Although there was a
moderate amount of turn-
over, little disruption
resulted from the changes.

The board has
several strong
leaders and a wellk
developed subcom-
mittee structure.
Planning efforts
include an annual
plan against which
progress is '
checked.
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Continued

8pecial Features

Demonstration . ' of Board

_Bite 8ize and Structure Attendance Leadership Style Extent of Turnover Functioning

New Haveni 6 members - geographical- Attendance 18 regular. Weak., Chairperson: There have The board has had
fue-View Tenant ly based representation. There 18 one vacancy. been four chairpersons difficulty in
Management : during the demonstration. making decisions
Corporation These changes in leader-~ and tends to defer

ship have had a disrup-
tive effect on the TMC.
Other members have been on
the board since its incep-
tion.

to the housing
manager and the
housing authority.

New Orleans:
Calliope
Developmant
Tenant
Managemant
Corporation

9 members - geographical-
ly based representation.

Attendance at the beginning
of the demonstration was
irregular; with a change
of personnel it has improv-
.d’

8trong and concentrated in
the chairperson/

Chairperson: The initial
chalrperson was removed
early in the demonstration;
since then one person has
presided continuously.
Other members: Five of the
original members remain on
the board. Several board
members who were disruptive
resigned at variocus points.

Although the
board has made
immense strides
since the begin-
ning, when it
was plagued with
divisiveness, it
still relies
heavily on the
chairperson for
leadership and
absenteeism some-
times hampers
decision making

Rochester:
Ashanti Tenant
Managemant
Corporation

5 memberg - 1 for each
of the 5 developments
camprising Ashanti.

Attendance has been regqular,
with the exception of one
member, throughout the
demonstration.

Strong and diffused among
several members.

Chairperson: There have
been two chalrpersons; both
are current board members.
Other members: Three of th
five original members re- T
signed and were replaced.
There has been little disg~

ruption due to turnover,

- Throughout, the

board has been
marked by strong
leaders with poli-
tical savvy in
dealing with the

‘housing authority.

NOTE: Oklahoma City 18 not included because it Aid not complete the demonstration.




enlist several assertive personalities in a common cause.

During the early phase of program development, assertiveness was
the trait board members most prized in their leaders. As tenant manage-
ment evolved, additionmal qualities became highly regarded; the ideal
chairperson, as depicted in recent interviews, combined firmmess with a
willingness to listen to different points of view. The demands placed on
the board as a whole, also shifted over time. Once the staff was ade-
quately performing day-to-day management functions and amicable relations
had been established with the housing authority, it éas no longer neces-

sary for the board to be closely involved in all aspects of corporation

affairs, and it could concentrate on its main business of making policy -

decisions.

Continuity in Board Membership

Stability in board membership had both advantages and drawbacks. On
the plus side, a stable board meant that most members were familiar with
the goals and techniques of tenant management and that energies did not
have to be diverted to the training of new members. In some cases it
also meant that the resident population was satisfied with its chosen

'board's performance. On the other hand, board continuity that resulted
from members running unopposed for re—election could suggest that the
tenant management corporation had not been able to spark a high level of
interest or participation on the part of the resident commnity. And, as
indicated in the preceding section, the contimuous chairpersonship by a
éingle figure could signal the weakness of the other board members.
The board at A. Harry Moore in Jersey City was under the leadership

of one chairperson throughout the demonstration; at Calliope, one person
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had been chairperson since early 1977; and at Curries Woods, the same
individual had been chairperson since the fall of that year. The remain-
ing sites have all experienced turnover in the position of chairperson.

At Que-View in New Haven, four people have occupied the position of
board chairperson since the beginning. Of these, one resigned to apply
for a staff position, one resigned before moving out of the develop—-
ment, and most recently, one left in favor of a younger women who, it was
hoped, could provide stronger leadership. While the majority of the
Que-View board members had served since the inception of the demonstra-
tion, Que-View was a site where turnover at the top had a detrimental
effect on the functioﬁing of the rest of the board. Two of the resigna-
tions deprived the board of individuals who had demonstrated perhaps the
greatest leadership capacity.

Turnover in the position of board chalirperson may sometimes be seen
as a demonstration of board strength rather than weakness, for it showed
that bbards were willing to coalesce behind more than one leader. After
one person had served as RMC board chairperson for nearly two years,
several members of the Louisville board apparently concluded that someone
else deserved a chance. Although there is a general consénsus that the
new chairperson was not as dynamic a leader as her predecessor, the board
continued to function smoothly under her stewardship. After a year,
however, the former chairperson was -reinstated.

At Ashanti, turnover occurred for another reason. When the first
éhairperson's wife was promoted to the top management position on the
staff, he resigned his office and was succeeded by another wvocal board

member. The transition was particularly difficult because the former
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chairperson was re—elected as a board member and had difficulty relin—
quishing his position of authority. Ashanti’s technical assistant played
a crucial role in smoothing ruffled feelings and ensuring his coatinued
cooperation.

Beyond turnover at the top, the boards also experienced change
among other members. Sometimes this was the consequence of regularly
scheduled elections; more often, it was caused by resignations. As
mentioned abqve, some board members did not anticipate the large commit-
ment of time and energy, and others had to give up that commitment when
they started new jobs or went back to school. Still others moved out of
the developments. Finally, it appears that some members resigned because
they feit that the board was ineffectual and preferred to voice their
opposition from the ocutside rather than to participate from the inside.
This was particularly the case at Curries Woods, where the board was
constantly plagued by turmover. As a rule, however, former board members
were not active in spearheading opposition to the tenant management
corporations.

Board elections were seldom hotly contested affairs. On several
occasionb, residents seeking a place on the board, or board members
seeking re-election, ran unopposed, sometimes, it would seem, because
potential opponents were reluctant to risk defeat. Where TMC boards
had a stable contingent of members involved with tenant management from
the beginning of the demonstration, turnover, whatever its cause, and
the resulting need to assimilate new mgr;lbers, did not create seriocus
problems. Veteran board members were able to instruct new members in the

goals and operations of tenant management, sometimes through efforts to
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provide systematic training for newcomers, sometimes simply through

on-the-job experience. But where a basic cadre of board leaders was not

retained, the turnover endemic to the demonstration seriocusly undermined
the board’s progress. |

Continuity in membership has been a marked asset to the boards
during the demonstration, but this continuity presented risks as well as
strengths. There was little effort among the TMCs to nurture increased
interest in board membership. Without a continuing influx of potential
new leadership, there would be no new members prepared to take the places
of longer~term board members as they resigned or retired. Board
members seemed only mildly concernmed with this problem; although board

seats were vacant at all sites except Ashanti in Rochester, the boards’

efforts to fill these vacancies were lackadaisical. If failure on the

part of community residents to come forward and f£1ll -vacant seats be-

tokens lack of interest in the tenant management corporation or inability

to take on the responsibilities of board membership, then the viability
of the board, over the long term if not the short one, becomes an open

question.

Patterns and Problems in Board Functioning

The following discussion 1is not intended as an evaluation of the
overall effectiveness of the tenmant boards. Such an evaluation involves
a number of considerations, among them the way in which tenant manage-
ment has affected management performance and the degree of support the
tenant management corporation has garnered in the community. Both of

these topics are treated in a subsequent chapter. Here, the aim is to



describe the patterns that have arisen among the tenant boards and to
assess their implications for the viability of the program.

Over the demomstration, the scope of board activities and the time
demands placed on board members shifted. Whereas at the beginning of the
demonstration, training sessions often took up several evenings a week, .

board meetings at the end occurred only weekly or biweekly. Nonetheless,
most board members said they spent at least six hours a week on tenant
management-related matters. And once the tenant management staff took
ov;r day-to-day management, the board had other responsibilities:
supervising staff performance, soliciting the views of residents, making
policy decisions and communicating them to the community, securing
additional funds from outside parties, and planning for the future.

Documentation interviews indicate that board confidence grew with
experience. For many board members, conquering shyness was a difficult,
although liberating, procéss. Speaking up was especially hard because it
raigsed the specter of divisiveness. Particularly at the outset of the
demonstration, lack of confidence often led board members to avoid or
procrastinate on issues where there was disagreement. With time, however,
came greater self-assurance and enhanced decision-making ability.

At every site, the boards had problems with staff members whose
performance was poor. This is a normal management problem, but in tenant
management, much of the board’s reluctance to terminate unsatisfactory
employees was grounded in sympathy for their fellow tenants and the
knowledge that staff members needed the job and its income. Therefore,
they usually looked for‘alternatives to firing, such as demotion and

probation. While demotion often cured the problem, probation was a



less effective remedy, and staff members were sometimes
placed on probation several times before more decisive action was taken.

While the boards were not successful in dealing expeditiously with
poor staff performance, they did not hesitate to monitor and criticize
staff members, occasionally in ways that strained relations between the
two groups. Board members sometimes trespassed on the housing manager’s
territory by complaining directly to‘s:aff members about behavior
and job performance. In the Urban Institute survey, tenant management
project managers did not, however, indicate that board interference with
staff functioning was viewed by sﬁaff as a major proﬁlen, although
problems did seem to exist.1 ‘

Why the boards had these problems observing the proper procedure in
their dealings with the tenant management staffs is a question for which
there is no simple answer. For one thing, board members themselves
received training in management procedures, often working alongside
housing authority personnel to become acquainted with the tasks that
needed to be done, and they wanted to make sure that these tasks were
properly performed. Then too, after the board members had qompleted
training, many found themselves with free time and, not knowing quite
what to do with themselves, intruded into areas where they were not
welcome. Finally, unpaid board members had made a major commitment to

tenant management, a commitment that some of them suspected the salaried

1 Urban Institute Survey. Tenant management project managers reported as
somevhat less than a medium—sized problem board members making decisions
that the staff should make, and “disagreed some" with the statement that
board members tried to do the manager’s job. _



members of the staff did not share. Some of the boards’ requests might

have appeared unreasonable to staff, for example, having to give up a
weekend in order to conduct a clean-up campaign or having to patrol their
buildings in the evenings without receiving extr; compensation. But these
were the kinds of activities in which board members participated without
receiving anmy compensation at all.

| Two things made board and staff members more comfortable in their

respective roles: the passage of time and the intervention of the tech-
nical assistants. The technical assistants helped TMC personnel define
the limits of their separate spheres of activity, and also aided the
boards when problems developed with the housing authorities concerning
matters on which the board had not received training. Indeed, at several
sites, board members named the technical assistant as the first person
they would turm to should such an issue arise.

A common criticism leveled at the boards, particularly by héusing
authority officials, was that the boards practiced "crisis-management,"
handling problems as they occurred (and sometimes failing to deal with
theﬁ until they truly became crises) rather than carrying on long-term
planning. Iroquois in Louisville was the only board that engaged in

:advance planning for ends rather than means. Each year, the Iroquois
board established a set of‘goals, and once a month it checked its own
progress in achieving theme A serious shortcoming among many boards
concerned community development and, most importantly, an effort to
dcquire additional funding for it. Although several boards co;sidered

soliciting funds from private and public agencies for the post-demonstra-

-78~

&



tion period, Louisville and Rochester were the only sites to have under-
taken such an effort.

All this suggests that even in the best of cases, there was a
continuing need for technical assistance’ to help the boards comnsolidate
and develop further their decision-making and planning abilities, and to
conciliate internal conflicts. While the level of assistance can almost
certainly be reduced in the post-demonstration period, it was probably
unrealistic to expect that 1in three years most boards could have ad-
vanced to the point where they no longer needed the expertise and advice

that sympathetic outsiders could provide.

The Tenant Management Staff

One of the major responsibilities of the tenant management board of
directors during the pre—contract period is to oversee the recruitment
and hiring of a staff to whom the daily b\.;siness' of management 1is en-
trusted. This section examines the characte:istics, organization and
performance of staff at the six demonstration sites (excluding Oklahoma

Recruitment, Selection and ‘Characteristics of Staff Members

Staff job descriptionms v;ere posted and applications solicited
through an assortment of techniques, including fliers distributed door-
to-door or stuffed in mailboxes, posters, p‘ersonal visits by board members
and, at Calliope in New Orleans, a job fair. Although in some instances,
i:'epeated recruiting efforts had to be made, the boards were eventually
able to secure a sufficient number of qualified applicants from within the
developments. At several sites, these candidates included fomer‘board
members who resigned to seek salaried staff positions. According to
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interviews, the factors that spurred residents to apply for jobs with
the tenant management corporation were different from those that induced
others to join the boards. While staff applicants may have appreci-
ated the opportunity to serve their commnities, they were attracted
chiefly by the conditions of work: the prospect of getting out.of the
house yet remaining close to home and family, and of interacting with
others rather than being confined to a desk or a factory post.

The importance of following open hiring procedures in order to
deflect charges of favoritism was thoroughly impressed on board members.
A related issue was whether immediate relatives of board members could be
hired for staff positions. An anti-nepotism position was enunciated for
the demonstration as a whole, but it was not rigidly enforced in the face
of varying local conditions. What was insisted upon, however, was that
each board arrive at a final decision only after a careful discussion of
the issue. Thus, in Jerséy City, the A. Harry Moore board decided that
because the tenant population was large and diverse enough to provide an
adequate supply of qualified applicants, relatives of board members would
be ineligible for full-time tenant management corporation positions. The
Louisville and Rochester boards, on the other hand, determined that as
long as all eligible candidates for staff positioné were carefully
screened, the best candidates, regardless of relationship to board
members, would be hired.

At most sites,.job applicants were interviewed and references were
checked by board members, and then they were rated on a mmerical scale
according to a number of criteria that included appearance, work experi-

ence, education, past involvement in the community, rent payment record,
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and responses to the board members’ questions. These scoring sheets
figured prominently .in each board’s final hiring decisioms.

Tenant management staff members, coming as they did from the same
~ housing development, tended to sharg certain demographic charactgristics
with board ﬁembers: they were predominantly black, female, and head of

households.

Staff Organization, Past and Present

Chart IV-2 shows the staff line-up at each of the sites as of June
1979 and summarizes the changes in staff organization as well as personnel

that have taken during the demonstrationm.

Staff Size. The chart indicates that there was considerable vari-
ation among the sites in the size. of the staff and the duties they ﬁerf-
formed apart from the number of dwelling units in the development.

Staff size fluctuated over the course of the demonstration. In some
instances, staff positions were added, and in other cases, positions were
deleted as board members came to fegl that the same quantity of work
could be done equally well by fewer people. Sometimes these events
occurred at the same site; in Rochester, for instance, security aides and
laundry room attendants were hired several months after the initial
managerial staff had been installed, while the number of lane hanagérs
was cut back. At another site, several factors entered into the board’s
decision to .redﬁce staff: the inability of the first manager to organize

work efficiently, the unsatisfactory performance of two of the four
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~ CHARACTERISTICS OF TENANT MANAGEMENT STAFF:

CHART 1IV-2

JUNE 1979

Demonstration Site

TMC Staff Titles®

Tumover in Personnel

Special Features 6r Changes
in staff Responsibilities

JERSEY CITY
A. Harry Moore

Housing Manager; Building Managers; Secre-
tary) Security Officers; Mallroom Clerk.

The firat Housing Manager regigned. A
Building Manager was promoted to the posi-

wWork is organized geographically, with
each Building Manager responsible for per-

Tenant Management . tion. forming a number of management functions
Corporation One Building Manager position turned avol:J in her building.

because of death, and another due to poor
(664 units) health.

In 5/79 the Social Service Coordinator

yesigned. Recreation Aides and Tutors were

hired but then suspended because they had

no supervisor and the gchool year was over.

All these positions remained vacant until

the demonstration's end.

JERSEY CITY Manager; Building Wanagers; Social There has been turnover in every job wWork 1s organized geographically, with
Curries Woods Tenant | SBervice Coordinator; Security Aldes) title except that of the Manager. The each Building Manager responsible for
Management Senior citizens' Helper; Desk Clerk; first Social Service Cvordinator and a a particular building.

Corporation Typist Clerk, Building Manager were terminated.
{712 mits)
LOUISVILLE Manager) Assistant llnnugerb: Management The first Manager was demoted to

Iroquois Homes
Resident Management
Corporation

(854 nits)

Aldes; Becurity Officers.

Assistant Manager, and a former board
member became Manager.

Originally, four Assistant Managers were
hired. One resigned because of illness,
and one was terminated.

Security turmovers resulted from
transfers and resignations.

. velopment.

At first the work was organized on a
geographical basis, with Assistant Mana-~
gers sexving different areas of the de-
After a general staff
reorganization, tasks were divided along
functional lines with two Assistant Mana-
gers continuing to perform managerial
duties and the other assuming social
gexvice functions.

NEW HAVEN
Que-view Tenant
Management
Corporation

(260 units)

Housing Manager; Lane Manager; Secretary.

The Assistant Manager resigned in mid
1978, after confilcts with the Manager.
The resignations of the Secretary and one
Lane Manager soon followed. By the end
of the demonstration two more lane mana-
gers had resigned. Except for the Secre-
tary, all of the ahove positions remained
vacant until the end of the demonstration
becauge of the New Haven Housing Autho-
rity's hiring freeze.

The duties of the Lane Managers are
restricted to inspecting grounds, dis-
seminating information to tenants, and
assisting in the recreational programs
becaugse the board has been unwilling to
allow anyone except the Housing Manager
and the Assistant Manager to have access
to reasidents’ files.
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Continued

pemonstration Site

THC Staff Titles”

Turnover in Personnel

Speclal Peatures ér Changes
in Staff Responsibiliteis

NEW ORLEANS
Calliope
pevelopment Tenant
Management
Corporation

(1,550 Units)

Housing Manager; Housing Assistant Manager,
Management Aides®) Account Clerk; Typist
Clerks; Social Service Aides.

The only resignations which occurred were
those of one Typist Clerk, and one Manage~--
ment Aide during mid 1978. But a series
of position exchanges followed these re-
signationss the Assistant Manager became
a Management Alde, a Typist Clerk. became
Assistant Manager. The Assistant Manager
and Housing Manager then switched posi-~
tions.

In 6/79 the Soclal sService Coordinator
was texminated and her position eliminated.

After the position of Soclal Service
Coordinator was eliminated, the Social
Service Aldes were supervised by the
Housing Managpr.

Work is organiged geographically, with
each Management Aide performing manage-
ment functions in a particular area.

ROCHESTER
Ashanti Tenant
Managament
Corporation

(211 nite)

Housing Manager; Assistant Manager; Lane
Managers; Clerk; Security Aides; Laundry
Attendants.

In 7/78, the first Housing Manager was
terminated. A Lane Manager was promoted
to the top position.

The Social Service Coordinator was
terminated, and the position remains
vacant.

There has also been turnovers in the
Lane Manager, Security, and Clerk posi-
tions.

originally, the TMC hired five Lane
Managers, each of whom was responsible
for one of the five small developments
at Ashanti. One Lane Manager was pro-
moted to Housing Manager and another
one to Clerk) the same duties are now
divided among three Lane Managers, whose
work includes same Soclal Service
functions as well as management ones
(e.g., Lane Managers assist residents
with welfare problems}.

NOTES:

Oklahoma City is not included because it did not complete the demonstration.

%pcsitions listed hers include only those jobs filled at the end of the demonstration. Vacant and eliminated positions are désignated in the
second column, "Turnover in Personnel."™

b

at Calliope the Lane Manager duties were carried out by the Management Aides.

At Iroquois the Assistant Managers performed the Lane Manager responsibilities; Management Aldes ware office assistants.
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original lane managers, and the board’s budget priorities. At a third
site, the board, in dismissing the social sefvices coordinator, decided
that tﬁe position was expendable.

Three tenant management staff positions deserve special mention,
the housing manager and social services coordinmator positions because
they experienced a high degree of turmover, and the lane manager position
becaugse it represents an innovation introduced by the demonstration to
bring management closer to the residents and also experienced turnover.

All three are discussed below.

The Housing Manager. Changes of personnel were most frequent at the

top; at four of the six sites, the first housing manager had to be
replaced. Much of this turnover was probably inevitable, inasmuch as
most applicants were inexperie:_xced and any prior work experience they had
had seldom provided the board with clues about how they would fare in
their new jobs. At one site, the housing manager was terminated after a
housing authority evaluation found the manager to be ineffective in
supervising staff and organizing work. Another resident manager had
worked as a teacher’s aide; in the new position, however, the manager
proved ineffective in organizing work tasks and was unsympathetic toward
residents. With the wisdom of hindsight, a board member at another site
acknowledged that the board made a wrong choice in hiring its first
housing manager because it was so taken with a candidate’s pleasant,
outgoiﬁg personality that it did ﬁot consider whether that candidate
possessed the requisite firmmess to deal with subordinates and recaleci-

trant tenants. A fourth housing manager was fired after being arrested

Gy



for a minor offense (the case was later d:!.sm:l.ssed).1

An example of turnmover that could have been avoided occurred at one
site where the housing authority allowed two people to train for the top
management position. Although the "loser" was appointed assistant
manager, the rivalry that had developed during training continued after
the trainees assumed management responsibilities; it sparked into a
full-scale conflict that ended only when the a.ssiétant manager resigned.

The problem of finding new people to fill top management slots was
mitigated by the fact that at all four sites where the housing manager
was replaced, the vacancies were filled from within the tenant management
éorporation. At two sites, lane managers were promoted; at another site
the housing manager and asgsistant housing manager switched places; and at
a third site, O\ board member resigned to become housing manager, while
the housing manager was demoted to assistant housing manager.

It appears that the early period after staff assumed management
responsibility was one in which both inappropriate choices were weeded
out and potenti;al supervisory staff were identified and brought to the
fore.

The Social Services Coordinmator. The temure of social services

coordinator was as perilous as that of housing managers. At all but one
of the sites where a social services coordinator was hired, the first
person appointed was subsequent;y terminated. The high rate of turnover

resulted not only from the incumbents’ poor performance, including one

1 There were other infrequent instances of malfeasance followed by
termination of the guilty party that did not pose special problems for
the tenant management corporation but that represented instances of
necessary unpredictable turmover.
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instance of malfeasance, but also from the boards’ failure to define
responsibilities clearly.

Tenant management board training covered the provision of social
services to site residents almost as an afterthought; the Program Se~
quence Guide discussed "soft management” only after an extended treatment
of management principles, maintenance, marketing and leasing, security
and other "hard management" topics. When the social services coordinators
assumed their new jobs, they often found the mandates they were givenm
broad and vague: to help residents with personal problems, to refer them
to other agencies where appropriate, to establish recreation programs and
so on.

While other members of the tenant management staff usually received
extensive training for the responsibilities they would assume, the social
services coordinators did not. Although they went through the same
general management training as the rest of the staff, at only one site did
they receive training especially geared to their future roles. In most
cases, what the coordinators did was left to their own ingemuity and
enterprise. As a rule, they solicited the cooperation and sometimes the
advice of staff in local community agencies.

At ome site, these problems were compounded by the fact that a
social services unit staffed by housing authority personnel continued to
operate on the site. Despite repeated efforts (abetted by the technical
assistants) to integrate and coordinate the functions of the housing
authority unit with those of the new tenant management social services

staff, an effective solution was blocked by continmuing mutual jealocusies.
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Attempts to delineate spheres of activity while respecting pre-existing
boundaries sometimes produced absurd results. Social services aides, for
instance, were given responsibility for counseling residents about poor
housekeeping practices, while housing authority staff continued to
provide advice on family budgeting; the tenant management staff was
charged with planning special holiday évents, while the housing authority
unit, as in the past, distributed Christmas toys.

In general, the coordinators appeared to have discharged their
‘referral function adequately. Their performance was less satisfactory in
the area of program development and follow-through. For instance, it took
one social services coordinator over a year to get a recreation program
going, and then it consisted largely of ceramics classes, sewing classes
and educational films, which drew only a limited audience.

Before attributing the problems of social services delivery to a
lgck of initiative and perseverance on the part of the people hired to
£fi11 the position, it should be noted that social services coordinators
at several of t';he sites lacked support from the tenant management board.
They complained their proposals for new programs had not been given a
hearing and that requests for space and materials were turned down.

The two sites where this roie was performed satisfactorily share
certain features which may account for the success more than the charac-
teristics of the people in the position. Both sites were fairly isolated .
from the center of the city, and they had relatively large numbers of the
elderly, a group both needy and appteciative of assistance.

Given the checkered experiences of the social services coordinators

at the different sites, the question has been raised whether the position
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is feasible or desirable at all developments under tenant management.
Some observers feel that the position is unnecessary at small scattered-
site developments, or at sites where the housing authority has already
established a social services staff. On the other hand, the social
services coordinators performed valuable services for tenants at all the
sites, including the two sites that eliminated this position. Public
housing residents, by virtue of their low incomes, often face a host of
problems whose solution requires negotiating a maze of social agencies
and govermment bureaucracies; the social services coordinator could ﬁelp
residents cut through this tangle. And residents’ childremn, too, could
gain from organized recreation and tutoring programs that give them
an alternative to just "hanging out."” Before deciding that the position
.f soclal services coordinator is expendable, it would probably make
sense to attempt to strengthen the position by clearly identifying 1its
purpose and ensuring that the person who holds it receives adequate

training and resources.

The Lane Manager. At every site the tenant management staff was

larger than the on—site housing authority staff had been. Increased
staff size was primarily accounted for by the lane ’managers. The lane
managers -— sometimes known as building or assistant managers or manage-
ment aides -— were usually the management representatives for a specific
geographical area of the development. ﬁu staff position was criﬁical

to tenant management as embodied in the demonstration model, for it was

the vehicle through which residents had most immediate access to, and

interaction with, management. Through their close contact with the
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residents, lane managers also served as management’s "eyes and ears"
_ within the community. They were in a position to warn management of
potential sources of unrest as well as to uncover illegal activities
among temnants, such as unreported income.

According t§ the model, the lane manager was responsible for mana-
gerial duties and community organization in the section of the develop-
ment where he or she lived. The lane manager referred residents’ re-
quests for maintenance to the central office and followed up to‘make sure
they were attended to, determined building cleanliness and maintenance
needs, iﬁspected apartments to check on housekeeping practices and
unreported maintenance problems, contacted rent-delinquent tenants,
circulated fliers and informational literature, held building meetings
and generally served as the person to whom tenants first turned when they
had a housing-related problem. In addition, as a neighbor, the lane
manager was often privy to‘residents' personal problems and could bring
these to the attention of the social services coordinator.

All sites initially hired several lane managers. The original
Mgﬁndﬂdphnmuhﬁiﬂutabuhhchnyuusmdme
k0r1eans~. In Rochester and Louisville, the tenant management boards
ds;ided to cut back on the number of lane managers, and in New Haven the
st;ff was reduced through attrition and a hiring freeze.

Just as the number of lane managers differed from site to site and
over time, so did their responsibilities. These appeared to be most
varied in ‘Rochester, where lane managers performed some of the functions
elsewvhere delegated to the social services coordinator, such as trans-

porting elderly residents to the soclal security office and interviewing
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prospective tenants. In Louisville, the geographical organization of the
assignment was abandoned.completely in favor of a functional division of
work, with one lane manager (or assistant manager) continuing to perform
management tasks, and another taking over the responsibilities of social
services cqordinator.

The lane managers’ duties were most curtailed in New Haven due to the
board’s reluctance to allow anyone except the housing manager and the
assistant manager access to personal information about tenants, an atti-
tude that seemed particularly ill-advised because of the burden it placed
on the housing manager. Given the small size of the development (260
units) and the restriction on the duties that lane managers performed, it
was doubtful whether, if the hiring freeze were lifted, additional lane
managers would have had much of a job to do, even though their positioms
were slated as part-time.

The major risk in using lane managers was overstaffing — having too
many people on staff without enough to do. However, in cases where the
duties were clearly defined, the position did serve its intended purpose
as a bridge between residents and management.

Staff Performance. Ultimately, an evaluation of the tenant manage-

ment staff, as of the board, must look at wvarious management indicators;
e.g., the amount of rent arrearage, the vacancy rate, the per—unit rent,
and the 1like, which are examined in Chapter VII. Even without this,
however, the general consensus among MDRC field representatives, housing
authority personnel, and othef observers was that after initial shake-ups
in personnel, the managerial staffs performed at least adequately, and

sometimes better than conventional management. This finding was further
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confirmed by the Urban Institute survey in which housing authority
personnel generally rated TMC staff management as equal to or slightly
better than previous management.l The only site to receive an official
housing authority staff évaiuation was Ashanti in Rochester. The evalua-
tion cited some positive gains, but also pointed out staff inefficien-
cies. The board found the evaluation to be excessively negative and
protested. In Jersey City, the executive director of the housing author-
ity .considered the resident manager at A. Harry Moore to be one of his
best project managers.

Staff performed adequately even where tenant management board
performance was problematic. Although the Curries Woods board in Jersey
City had never been able to display cohesiveness and decision-making
abilitf, the staff carried out its duties competently. In New Haven,
evaluation of Que~View’s staff’s performance was clouded by several
considerations. These included the authority-wide hiring freezé that
left staff size below the level necessary to take care of management
functions in a timely manner, thevboard’s decision to restrict the
responsibilities of the lane manager, and a long strike of ﬁousing
authority maintenance personnel. Nonetheless, it was widely acknowledged

that the housing manager worked hard and vhad done a reasonable job with

PR

few resources.
Where problems arose with respect to staff performance, they gener-
ally centered on the twin issues of supervision and delegation. Some

managers felt uncomfortable giving orders to, and some staff members

1 Urban Institute survey. PHA central office staff rated TMC manage-
ment of the projects as 1.11 in comparison with prior PHA management
where Owyorst; I=same; and 2= better.
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resisted taking orders from, their fellow tenants. Possibly as a way of
avoiding confrontation (and also of ensuring that the job would get done),
top~level managers sometimes took om tasks that should more properly have
been delegated to lane managers. Technical assistants worked with the
housing managers to sort out those duties that they should have attended
to themselves from those that should have been handled by other staff.
Learning to delegate responsibility consumed a great deal of time during
training. This was due, in part, to the fact that as the demonstration
progressed and duties changed, levels of responsibility also changed, and
the human chemistry of the personalities involved required contimocus

accommodation.

The Burdens and Benefits of Board and Staff Participation

Involvement with tenant management has brought definite rewards to
board and staff members of the corporations. For staff members, of
course, the rewards were in large part financial; but both board and
staff members cited an array of non-material benefits that have come to
them through participation in the demonstration. Involvement has also
exacted sacrifices, however =—— of time, of other commitments, of friénd-
ships. In this section, board and staff members speak of the gains and
losses they have experienced, and of how they see their dual role as

tenants and as managers.

Burdens of Participation

"I think I‘ve kind of lost out on my children growing up...it seems

1like all of a sudden all of them were grown,” is the way one board member

&
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at Iroquois expressed a theme that frequently recurs in the documentation
interviews. The time commitment that tenant management demands -— long
evenings in training sessions and meetings and being constantly available
to deal with irate or distressed residents — means that the families of
board and staff members have to adjust their lives accordingly. This is
not necessarily viewed as all bad; some interview respondents feel that
their children have gained in maturity from the independence that has
been thrust upon them. But most voice regret that they have not been
able to spend more time with their families. This problem, hardly unique
to the demonstration, 18 one shared by many working women. 1In this
instance, however, it i1s compounded by the fact that many of the board
and staff members had previously perceived themsielves only as homemakers
with no other skills, and by the widespread feelings that even when they
are home, they "are on the job." - |

Board and staff members have> sometimes become so dedicated to temant
management that relatives and friemds accuse them of having ;ost all
interest in anything else. Recreational activities and social life of ten
are neglected. The former board chairperson at one site and his wife,
the current housing manager, recount parallel versions of the same story.
In his words:

Homewise, my wife, before she became part of (the p;béfam)
used to tell me, ‘I‘m tired of hearing about that damn tenant
management. That’s all you talk about, you spend all you time
there. You’re never with the kids or me. We don’t go out, we don‘t
do this.’ Then she became part of it, and now I tell her I’m tired
of hearing...

Although being on the tenant management staff has brought financial

gains to participants, these have not been unalloyed. Rising incomes
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have brought rent increases for many staff members, and the requirement
that all board and staff members behave in an exemplary manner has meant
that rents must be paid on the first of the month. And some staff
members speak of their initial qualms about leaving the security of
welfare for the vicissitudes of an unfamiliar and impermanent job.

Board and staff members have also had to sacrifice amicable rela-
tions with some of their neighbors. Some residents of public housing
resent the fact that their peers have access to files containing personal
information about them. Hostility is also engendered when tenant manage-
ment personnel, by virtue of their dual position as temants and managers,
find out and act on the krowledge that other residents are behaving in
ways that violate the rules -=— for instance, by failing to report in-
creases in income, residing with individuals who are not on the lease, or
keeping pets. And finally, some residents are ammoyed _that othei;:}enants
have any authority whatsoever over their conduct. As one lane manager
expressed it:

If you have friends, this job honestly does make enemies out
of them sooner or later. Because they feel, ‘What right has she
got? She lives out here just like me, she don’t have no more than
I do. What right does she have to come here and tell me what 1
got to do? She better get over there and clean her own yard or house
or vhatever.’

Efforts to enforce the regulations have met with responses ranging
from acquiescence to verbal slurs to threats of physical harm. Board and
staff members have had garbage throwm on their lawns; one board chair-

person had his windshield broken three times. Although a relatively

small number of tenants at any site have been involved in such incidents,

board and staff members have come to expect a certain degree of tenant

hostility as part of the job.
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Role Perceptions

Interview responses indicate that when staff members at the various
developments encounter the antagonism of .residents, they tend to respond
in a similar vein. One lane manager put it this way:

There were times when the tenants got uptight when I would go
to them...for instance, inspecting their homes. I would tell them,
‘Look, I‘’m not the manager, I°’m only here doing my job, I‘m only
carrying out orders...’

And a housing manager says: ‘I know I‘ve a job to do and I
just have to do it. And then I explain to them, You know, this is
my job. Just because you’re a friend of mine or a neighbor, I can’t
do you any different than I would anybody else.

The question then arises, how do tenant managers view the jobs they
do and the orders they carry out? That is, how do they perceive their
dual roles as tenants and as managers? A subsequent chapter examines
this issue in relation to the tenant management corporations’ interac-
tions with the local housing authorities. Here the question is addressed
with respect to the relations between tenant management persounel and
other tenants.

In their dealings with fellow tenants, board and staff members side
with management, but a management that they see as both stricter and
more beneficent than housing authority management. At every site the
"board and staff who were interviewed maintained that they enforced the
rules more rigorously than the housing authority. Those provisions that
went unenforced (for instance, stipulations as to how tenants could

decorate their apartments) had usually been ignored by the housing

authority. Several respondents commented that in contrast to the twice-

yearly inspection conducted by tenant management staff, under housing

authority management their apartments had not been inspected for years.'
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The training curriculum emphasizes the importance of rent collection to
the entire management enterprise, and tenant managers assert that they
are quicker than their housing authority counterparts in taking action on
rent delinquencies and instituting eviction proceedings for non~payment.

At least one housing manager seems to believe that what 1s good for
the tenant management corporation is also good for tenants, as a means of
enforcing self-discipline and planning.

It’s taken me a long time to kind of straighten out the bad
habits of some tenants. They’re inclined to come in and give you
half here and half there. I just put my foot down and said ‘No more
of this.’ Really, it’s helping the residents. This business of
‘I’ve got to give you my rent weekly because I cannot save it for a
month,’ this is crazy. You’ve got to learn to do this. We’ve just
put our foot down and said, ‘No, we can’t accept that.’ I think
we’re really helping the residents. The rent collection has really
gone up. We don’t have too many problems now,

But 1f board and staff members are awara that they ask more of
tenants, they are also convinced that they do more for them and are more
responsive to their needs. They contrast their own round-the~-clock
availability to assist temants who have lost keys or who need emergency
repairs with the attitudes of housing authority personnel, who disappear
from the site at 4:30 p.m. sharp. They pride themselves on the speed
with which they respond to tenants’ requests for services. And they see
themselves as being in touch with tenants’ problems and providing a
sympathetic audience for their complaints, in large part because, as one

housing manager put it, "you’ve had the same problems, the same miseries,

the same frustrations that they are going through."”

The Benefits of Participation

The last comment notwithstanding, being a sympathetic listener and

having the requisite patience to respond to tenants who are angry or
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upset are not traits that tenant managers automatically possess by dint
of their shared status as residents of public housing. Rather, these are
skills that must be learned and practiced in training sessions and on
the job.

Many board and staff members surveyed in the spring of 1979 felt
great satisfaction that they had acquired these abilities; when asked to
name the best part of their experience with tenant management, a siz-
able number of them answered, "learning to work with people."” Greater
patience and understanding were just two of a panoply of positive per—-
sonality changes they saw produced by their involvement with tenant
management. Several people said they had conquered shymess and overcome
self-doubt and feelings of inferiority. ©Pride in mastering the tenant
management curriculum is reflected in this exchange between an inter—
viewer and a board member whose formal education had ended after the
fifth grade:

The information I got, I didn’t know I would be capable of
absorbing all of this very important information that it takes to run
and manage public housing, but I did. I did, I absorbed an awful
lot. I have a lot of knowledge in my head...

So your feelings about yourself have changed?

Changed considerably. (Laughing) 1I’m not as dumb as I
thought I was. _

And the development of self-worth- and importance are also reflected
in a lane manager’s musings:

eee I didn’t have any confidence in myself. Ms. X (the assis-
tant manager), if it weren’t for her, I wouldn’t be here, because
she took me into her office and she gave me a good talking to. She
told me that I didn’t have any confidence in myself, because I felt
that this job was more than my education called for ... Then I found
out that I wasn’t the only one low in education, and then it didn’t
bother me too much ... I stopped downing myself, and said that I was

going to do the best I could ... I was afraid to ask them different
things about coming to help me ... I didn’t want to sound so dumb.



But I stopped that. If I’m going to learn, I will have to ask. So

I started asking, and didn’t care what they said. The more I

worked, I felt more like a business lady who carried a briefcase.

Oh! I felt good. Coming to work nice and clean; carrying my

briefcase made me feel real important. I still feel important about

my work. 1I’d get up and tell my husband, Well, I guess I‘ll go to

the office. .

These positive feelings have been enhanced by the fact of participa-~-
tion in a national demomstration, which had occasionally afforded board
and staff members the opportunity to travel to different places (for
some, to take their first plane rides) and to meet their counterparts at
other sites.

Staff members, of course, have derived financial benefits from their
involvement with tenant management. Along with many board members, they
expect their tenant management experience will stand them in good stead
when it comes to finding other jobs in either real estate management or
human services occupations.

Beyond these essentially personal rewards, board and staff members
believe that they are engaged in an important mission, and they take
pride in what they have been able to adcomplish for their developments.
The completion of physical improvements, the provision of transportation
for the handicapped, the employment of a security force, even a quick
response to a tenant’s service request — all.of these things heighten
their sense not only of personal efficacy but also of altruism and public
spirit. They are especially aware that they have been able to accomplish
these things in the face of skepticism on the part of some housing

authority personnel who doubted that tenants could do the job as well as

experienced managers, if at all.
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In short, what those involved with tenant management have tasted is
power — power to change their own lives and power to change the communi-
ties in which they live. And having tasted it, they are reluctant to
relinquish it. Asked what they would do should the tenant management
corporation be dissolved at the conclusion of the demonstration, a few
said that they would do nothing, that their energies had been burmed out
on this single activity that had become so central to their lives. But
most said that they would remain active in the community, fighting to
ensure that its needs were met. "They (the housing authority) would never

just say, ‘Well, it’s all over. Be quiet.” Oh no. It’d never happen.”






V. THE HOUSING AUTHORITY/TENANT MANAGEMENT CORPORATION RELATIONSHIP

The development of an open, cooperative relationship between the
tenant management corporation and the housing authority is perhaps the
single most critical factor for the successful implementation of tenant
management; A partnership between the two relies on the acceptance of
several key premises and principles. On oite side, the tenant management
corporation must realize that, in taking on managerial responsibilities,
it can no longer adopt an adversary stance vis-a-vis the housing author-
ity, and that it must work within the broad framework of housing author-
ity operations. On the other side, the housing authority’s executive
director must make a philosophical commitment to the concept of. tenant
management (or at least to the value of testing that concept), and must
impart that commitment to other housing authority staff. . The housing
authority must also be willing to make changes in 1its practices 'and
procedures to accommodate tenant management. And both parties must be
prepared to negotiate and theﬁ live with a reasomable division of respon-
sibilities and of power.

In St. Louié, tenant management arose after a period of mutual
mistrust and confrontation between tenants and the housing author-
"ity. Four years elapsed between the initial tenant strike and the
implementation of tenant management at the first two housing authority
developments, however, during which a new relationship of mutual respect
necesgsary for tenant management evolved between the tenants and the
PHA.

As the demonstration neared its conclusion, a viable partnership

-100-



between housing authority and tenant management corporation could be
discerned at four of the original seven demonstration sites. At A.
Harry Moore in Jersey City, Iroquois Homes in Louisville, Calliope
Development in New Orleans and Ashanti in Rochester, occasional prob~-
lemg and troublesome issues had been resolved, and a successful partner—

ship had evolved. However, the other three sites were experiencing

serjous difficulties. At Curries Woods in Jersey City and Que-View in .

New Haven, relations between the tenant management corporation and the
PHA = in both cases troubled from the outset -— had deteriorated to a
critical state. The Jersey City Housing Authority and the Curries
Woods board decided not to sign a management contract, and the Que-View
Tenant Management Corporation =— one of the first in the demonstration
to sign a management contract -— was in a state of limbo as to whether
its contract would be extended beyond the three-year demonstration
period. (That state of ambiguity was resolved a few months later when
the New Haven Housing Authority's Board of Commissioners voted to
terminate the Que~View contract.) At the third troubled site, Oklahoma
City, the situation had become so aggravated that the site was dropped
from the demonstration.

Where a partnership does exist, it hag not always been easy in
coming. Frequent and open communication was required to conquer mis-
trust and maintain amicable relations while unfamiliar policies and
procedures were put in place; disagreements, at times intense, occasion~
ally divided the parties. Furthermore, it would be misleading to view
the tenant management corporation/housing authority rela?ionship, even
where it appears to be solid, as a partnership of peers. The hous-
ing authority starts off with the upper hand in the relationship
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because of its managerial experienée, its role in board and staff train—-
ing, and its control of materials and skilled labor. To be able to work
effectively with the housing authority, the tenant management board needs
a degree of assertiveness, unity, and self-assurance" that 1is not always
found among board members.

This chapter traces the patterns of cooperation and conflict between
the tenant management corporations and the housing authorities as they
have evolved over the course of the demonstration. It analyzes sources
of strain in the relationship and examines how these strains have — or
have not =— been resolved. It assesses the advantages and drawbacks of
participation in the demonstration from the housing authorities’ stand-
point and discusses their plans for the continuation or replication of

tenant management.

Pre—-Demonstration Relationships

An examination of the pre-demonstration relationships that existed
between tenants and housing authorities in thé demonstration cities
provides some idea of the effort required to form a partnership. Al-
though no such partnership existed prior to the demomstration, in some
cases a foundation for a cooperative relationship had been 1laid.
In five of the demomstration citles, a tenant member sat on the housing
authority’s board of camiss\ioners, aﬁd in several of them a city-wide
tenant organization interacted wif:h the housing authority on specific
matters. In addition, at most of the developments selected as demonstra-
tion sites, tenant assoclations were already in place, although they

varied greatly in effectiveness. These tenant associations had generally
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received some measure of housing authority support, sometimes through
community organization specialists deployed to assist in their establish-
ment, sometimes through namihal allotments for operating expenses. The
responsibilities of the tenant associations were restricted, however. At
some sites, the tenant associations were the means by which residents
provided input into modernization decisions, but at others, their res-
ponsibility was limited to such tasks as arranging ou;ings for the
children of the development or distributing food to needy families.
Tenants were not involved in management duties at any ;ite.

The relationships that existed between tenants and housing author-
ities ranged from indifference -— with the parties interact;ng over
routine matters such as rent collection or maintenance requests — to
occasional tension, when tenants would mobilize to protest specific
housing authority actions. Perhaps the best relationship had developed
in Jersey City. There, a stable pattern of tenant participation in
housing authority affairs had been established prior to the demonstra-
tion, and tenants were involved, through their site-wide and building
organizations, in such decisions as the use of MOD and.TPP funds. It is
significant to note that neither Oklahoma City, whose public housing had
received bad publicity in the local press, nor New Haven, whose housing
authority was embroiled in conflict with the city-wide Tenants’ Repre~
sentative Council, were originally slated for participation in the
demonstration; both were substituted when other sites in the Northeast
and Southwest dropped out of the program.

The experience of the tenant management demonstration suggests that

the difficulties that marked the relationships between the New Haven and
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the Oklahoma City housing authorities and their tenants foretold the
problems that would appear once the demonstration was under way. More-
over, the fact that Curries Woods in Jersey City was unable to implement
tenant management fully indicates that even a reasonably cooperative
relationship between housing authority and public housing residents is no
guarantee of program success, and underscores the extent to which tenant
management corporations in Oklahoma City and New Haven were at a distinct

disadvantage from the beginning.

Attitudes of Housing Authority Personnel

The institution of tenant management inevitably imposes new demands
on housing authority persomnel at all levels and places thqn.in a new
relationship with public housing residents. The responses of housing
authority administrators and staff, their perceptiongbof the newly
emergent organization, and their reactionﬁ to the.new roles in which they
have been caét are critical determinants of the outcome of tenant manage-
ment. While one person obviocusly cannot be credited with the success of
the program or blamed for its failure, the executive direﬁtor has been
the central figure in shaping the attitudes and actions of lower—echelon
personnel. In the following section, the posture of the executive
directors t&ward tenant management at the ocutset of the demonstration is
discussed; how they ultimately came to evaluate the program is considered
later in this chapter. '

The Executive Director. The executive director’s commitment to the

concept of tenant management was recognized as important and was a factor
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considered in site selection.l As a result, executive directors at
several of the sites had already demonstrated a high degree of interest
in tenant management or other forms of tenant participation in public
housing management.

Most executive directors were attracted to the demonstration, at
least in part, because they subscx.’ibed to its basic premise -— that
greater control by tenants over their housing enviromment would lead to
improvements in its general condition. An exception to this generali-
zation was the original executive ditector of the New Haven Housing
Authority, who, although reluctant to participate in the demonstrationm,
was ultimately lured by the prospect of funding for his financially
pressed housing authority. Skeptical about what he viewed as the. pro—-
gram’s "hidden" premise —— that tenants could manage better than housing
professionals —— he believed that the wholesale infusion of funds, rather
than any inherent value in tenant management, would be responsible for
positive outcomes that might result from the demonstration.

Once the demonstration was under way, the interaction of the execu-
tive directors with the tenant management corporations was marked by two
distinct styles of leadership. In Rochester, New Haven, and, to some
degree, Louisville, the executive directors devoted a good deal of
personal time to the implementation of the program; in the other cities,
the executive directors maintained a more distant stance. Although the

personal attention of the executive director was associated with the

1 Urban Institute survey. The executive directors uniformly agreed
that in order for a tenant management program to succeed, the executive
directors must give it high priority.
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relatively rapid signing of a management contract, an in'dependent,
effective tenant management corporation did not necessarily result. 1In
retrospect, it is difficult to conclude that either of these styles of
interaction per se was critical to the development of a successful
relationship between tenant management corporation and housing authority.
What seems to have been more important was the executive director’s
ability to impress on housing authority ataff his commitment to the
concept of tenant management and to ensure their full cooperation with
the tenant management board and staff.

The executive director of the Rochester Housing Authcrity estimated
that at the beginning of the program he spent as much as 15 hours a week
on tenant management-related affairs, including evening meetings at the
tenant management corporation office. Moreover, he insisted that housing
authority personnel refrain from taking any action on matters affecting
Ashanti without first discussing the situation with the tenant ;amgement
board, thereby allowing the board to develop as an independent entity.
Where differences of opinion between the housing authority and the boarci
emerged, they were resolved in an atmosphere of open discussion and
mutual respect. Due to both this cooperative relationship and to the
unusually extensive organization experience of the members of Ashanti’s
board of directors, the board proceeded quickly through training, and
Ashanti was the first temant management corporation to sign a management
contract with the housing authority.

As an aside, it may be noted that while the executive director’s
early attention to and support.  of the program accelerated the tenant

management corporation’s progress, his personal involvement, though not
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his support, diminished considerably after the signing of the management

. contract. He then delegated the tenant management-~related functions he
had previously performed to the housing authority’s deputy director.

By contrast, the personal involvement of the executive directors in
Loulsville and New Haven was probably counterproductive to the establish-
ment of a successful relationship between the housing authority and the
tenant management corporation, although for different reasons and with
different ultimate outcomes.

The consistently troubled relationship between the New Haven Housing
Authority and the Que~View Tenant Management Corporation wil; be dis-
cussed throughout this chapter. Here it is enocugh to point out that the
New Haven Housing Authority’s executive director, having pressed for the
removal of outside trainers, devoted much of his own time to the program,
visiting the site as often as twice a week to deliver lectures from the
housing authority’s training manual. His presence on the scene, however,
inhibited the development of a competent board capable of negotiating
with the housing authority from a position of strength. The executive
director’s forceful personality deterred board members from asking
. questions and expressing doubts; also, the housing authority became
the main arbiter of what tenant management —— a concept it had never
wholly supported — was and was not, and what it could and could not do.
Despite the board’s weakness, the executive director pushed to have a
management contract signed early on, and Que-View was the aecon& site in
the demonstration to enter into such a contract.

In the case of Louisville, the support accorded the program by the

executive director of the Housing Authority of Louisville at the begin-
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ning of the demonstration apparently was threatening to housing authority
staff, who viewed his accessibility to members of the tenant management
board as his allowing temants to go over their heads. Already alienated
from the director for a variety of reasons, staff may have transferred
animosity to -the program he was seen as favoring. He was eventually
replaced bf a new director who had both more respect from staff and a
positive attitude toward tenant management. The Iroquois board, however,
was strong enough to overcome the obstacles hostile staff members erect-
ed, and after an initial period of mutual distrust, the Housing Authority
of Louisville and the Iroquois Homes Resident Management Corporation
developed a satisfactory, if sometimes strained, working relatiomship.

The second group of housing authority executive directors maintained
a more routine, less personalized relationship with the tenant management
program. After instituting the procedures necessary to get the program
off the ground, they adopted a "hands-off" policy with respect to day-to-
day program operations. For example, attendance at board training
sessions was a responsibility usually assigned to the person designated
as housing authority liaison to the program. This attitude seemed
to be the expression of an explicit philosophy — to prevenf tenant
management from becoming a "pet project” receiving extraordinary atten-
tion at the expense of other equally important efforts.

Just as the direct personal involvement of the executive director
did not necessarily signal commitment to the concept of a strong, inde-
pendent tenant mnagemeﬁt corporation nor ensure the support of other
hoﬁsing authority staff, so too, this second style of operation producedl

mixed results. In the best instances, exemplified by A.-  Harry Moore in
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Jersey City and Calliope in New Orleans, generally harmonious and co-
operative relationships developed, although some areas of interaction
(e.g., maintenance and modermization) continue to present difficulties.

The most complex case is typified by Oklahoma City. The original
executive director, while philosophically interested in temant manage-—
ment, was embroiled in difficulties with the board of commissioners and,
as a result, housing authority staff never really became involved in the
program. His replacement perpetuated this lack of involvement and never
exhibited any interest in, or understanding of, the program. The result
was that, for different reasons, neither executive director participated
regularly in board training sessions, made any effort to win over those
members of the board of commissioners who were opposed to tenant manage-
ment, or impressed on staff the necessity of sharing respomsibilities
with the tenant management corporation. Without either querying or
informing the tenant management corporation, the ﬁousing authority
carried out plans to use TPP funds allocated for the demomstration to
hire securi}:y guards, thus denying the board any say in a matter of
eritical concern to the development. Similarly, the housing authority
received only nominal input from the tenant management corporation about
the use of MOD funds. In effect, the Oklahoma City Housing Authority
conducted its business as much as possible as if the Sunrise Acres Tenant
Management Corporation did not exist.

Ensuring that housing authority personnel understand the aims of the
demonstration and follow through in their support and cooperation is a
panicﬂarly important responsibility of the executive director given

the high turnover in that position. The executive director in many cases
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inherited a housing authority fraught with problems =- among thenm,
impending bankruptcy —— and tenant management was, perhaps necessarily,
low on his 1list of priorities. Finally, some Que~View board and staff
members, especially the housing manager, found it hard to get along
with the new deputy director authorized to deal with tenant management

matters.

The Housing Authority Board of Commissioners. The attitude of the

housing authority board of commissioners toward the tenant management
corporation has largely 5eenra function of the commissioners’ relation—
ship with the executive director. In Rochester, Jersey City and New
Orleans, board members have joined the executive director in endorsing
the tenant management experiment, but generally have stepped back from
direct involvement with the program. In both Oklahoma City and Louis-
ville, on the other hand, the board of commissioners lacked confidence in
the competence of the first executi#e director and in both cases inter—-
vened in tenant uﬁnagement corporation affairs. Their involvement at
worst threatened the autoncmy of the tenant management corporation and at
best slowed its progress. In Oklahoma City, for instance', the board of
commissioners attempted to have a say in the selection of tenant staff
members and went so far as to interview applicants for these positions.
In Louisville, when the first executive director left, the Iroquois board
took its case for tenant management directly to the commissioners in an
effort to muster support for the program. This public relations effort

eventually paid off.

Other Housing Authority Staff. Where the executive director has
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shown little interest in or support of tenant management, that attitude
has quickly been translated to his or her staff. But the converse does
not always hold; the executive director’s support of the program has not
always been sufficient to ensure the cooperation of other staff. members.
Sometimes that cooperation has been extended from the beginning; the
former site manager at Ashanti still telephones the tenant management
corporation housing manager periodically to offer his help with problems.
But even in Rochester, which in many respects provides a model of posi-
tive housing authority-tenant management relationships, the knowledge
that the executive director stood squarely behind the tenant management
corporation did not prevent the housing authority’s on—-site maintenance
persomnel from resisting Ashanti’s efforts to exercise control.

Resistance to the tenant management corporation by housing authority
personnel stems from various sources. Some staff members harbor negative
attitudes r;oward public housing residents,' regarding them as the passive
objects éf administrative directives or as the active causes of the ills
that have befallen public housing. Tenants, on the other hand, feel that
housing authority staff have doubted their ability to master the techni-
- cal aspects of maintenance, security, modernization, and the mytiad other
details associated with management. In addition, owing to the fact that
most tenant management board and s-taf f members are women, a measure of
sexism has often compounded their skepticis.m. One executive director
cited as a reason for hostility the resentment ﬁhat arises wﬁen a "new
kid on the block"™ gets special treatment, while the efforts of more
experienced staff are taken for granted.

In addition, the program has inevitably meant changes in policies
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is not in office to see the program through to completion. There was
turnover in the position of the executive director in four of the six
cities where the demonstration was mounted (only the heads of the Jersey
City and Rochester Housing Authorities remained at the end). In all of
these cases, the departure of the first executive director and the
ensuing period of instability within the housing authority impeded the
tenant management corporation’s development. While Oklahoma City’s first
executive director never expressed more than lukewarm enthusiasam for the
demonstration, the program fared worse under his successor, who never
committed housing auf:horit:y resources to it. The new executive director
of the Housing Authority of Louisville was sympathetic to tenant manage—
ment, but could give the program only limited attention when he assumed
his new responsibilities. In New Orleans, the extremely supportive
initial - executive director was replaced first by aan acting director
who, knowing his tenure was temporary, did little more than ma:l.ntain the
housing authority in a holding pattern. Because his eventual successor
was not appointed until very near the end of the demonstration, his
ultimate attitude toward the program was' not known.

The departureland replacement of the executive director of the New
Haven Housing Authority merely exacerbated the already ailing condition
of the Que~View Tenant Management Corporation. Although his successor
had been deputy director of the housing authority, he had not been
involved in the original planning for the demonstration and was unfami-
liar with the philosophy and practices of tenant management. In addi-
tion, most staff members who were knowledgeable about the program left

soon after the initial executive director. The new executive diresctor
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and procedures, and with change has come uncertainty and sometimes
inconvenience. On-site personnel often were fearful they would lose
their jobs to tenants; although regular housing authority staff have not
been dismissed, they sometimes were transferred to assignments they
considered less desirable. At times, tenant management has entailed
changes that run counter to established, or newly established, ways of
doing things. For instance, shortly before the demonstration began,
Louisville had implemented a centralized maintenance system, but for
purposes of the demonstration Iroquois became the only development in the
housing a;.xthority to have its own on-site maintenance crew.

Tenant management has also placed additional demands on some staff
members who have been expected not only to fulfill their customary
responsibilities but les'o to assist in the training of tenant manage-
ment personnel and to. take on additional activities associated with
the demonstration. A prime example involves the development of site-
specific budgets. A central tenet of the program has been that the
tenant management corporation control its own budget and that in order
to ;io this, it must have an accurate and up—to-date accounting of its

revenues and expenditures. None of the housing authorities had insti-
tuted site-specific budgeting prior to the inception of the demonstra-
tion, and the design and implementation of a new account':[né gystem was a
ma jor task. Some. accounting departments were able to convert to the new
system relatively quickly; this was the case in Rochester and Jersey
City, vhere the executive directors believed that projectfbased budgeting
would benefit the housing authority as a whole, not merely the demonstra-

tion site. In New Orleans, site-specific budgeting was already in use
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for many aspects of HANO’s projects, making the transition for the
remaining items fairly smooth at Caliiope. However, in Louisville
site-specific budgets were implemented for the entire housing authority,
and the changeover had not been completed before the demonstration
ended. In New Haven the effort to develop a site—specific budget for
Que~View ceased when the executive director and the head of the data
processing department left the housing authority. The failure of these
housing authorities to proceed with dispatch in developing this important
tenant management tool has been a source of contimuing strain.

Relations between the tenant management corporation and the main-
tenance and modernization departments have also been less than amicable
at many of the sites. On-site maintenance staff often resented taking
orders from tenants, especially female tenants. Housing authority staff
frequently considered the details of modernization too arcane for public
housing residents to assimilate and excluded tenant.management personnel
from discussion of specifications and openings of competitive bids;
Further, tenant management board and staff members charged modermization
department employees with holding up progress even beyond the usual
bureaucratic delays. They also accused modernization staff of being
willing to settle for shoddy work and, at several sites, board members
withheld payment to contractors until they had made repairs on work that
had been done incorrectly. In Louisville, the Iroquois board appears to
have disrupted an allegedly improper relationship between certain con-
tractors and the modernization department.

The tenant management corporations followed several routes to gain

the cooperation of housing authority staff. While differences between
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the tenant management corporation and the housing authority were usually
settled through meetings with lower~level housing authority staff,
sometimes residents went over their heads to appeal directly to the
executive director. Some change came naturally; as tepant management
personnei acquired and demonstr‘ated increased expertise, they won the
respect of initially skeptical housing professionmals. And time also
alleviated fears that tenant management would be accompanied by lai'ge-
scale layoffs and other disruptions. On the other hand, some change was
enforced from aboye;‘ at nearly every site it was necessary to transfer a
site manager or maintenance supervisor whose hostility toward the temant
management corporation proved intractable. |

The necessity of dealing with recalcitrant housing authority staff
had varying effects on the different tenant management corporatioms. In
Louisville, the uncooperative atﬁitude of the modernization department
spurred the board to gather its own forces. 1Its tenacity in 1t§sisting
that it participate in decision-making and that it pay only for quality
work resulted in both the eventual replacement of the housing authority’s
modernization coordinator and a greater degree of board strength and
self-confidence. On the other hand, at Curries Woods, distrust of the
housing authority liaison and feelings of impotence with respect to
decision-making resulted in diséatisfaction actively expressed in the
refusal of board members to proceed with training, and more passively
expressed in high absenteeism and turnover.

The relationship between the A. Harry Moore Tenmant Management
Corporation board and the Jersey City Housing Authority was a case unto

itself. Al]l parties described it as a close, cooperative partnership.
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But the tenant management corporation encountered at least as much
resistance on the part of the on—site maintenance crew as did any site in
in the demonstration. Although the board's reaction to these difficulties
was one of concern, it was unwilling to press Athe housing authority
to correct the situation and appeared to accept its rationale that the
problems were ones that afflicted the entire system -— overly bureau—
cratic procedures and inadequate staff. While to some. extent this
explanation may be wvalid, the point is that the board, to preserve a
smooth wbrking relationship with the housing authority, opte& against a
more activis; stance that might have produced more favﬁrable and immedi-
ate results for the development. The reluctance of board members to
stand up to the housing authority 1is probably rooted in part 1in their
pergonalities, but it may also reflect reluctance by the housing author—
ity liaison (who acted as technical assistaﬁt) to encourage the board
to question housing authority practices and policies.

The Management Contract

Two interpretations can be assigned to the management contract which
the tenant management corporation signs with the housing authority. The
firsﬁ of these considers the documenﬁ a statement of the formal relation—
ship between the two parties, one that determines the actual responsibil-
itigs granted to the tenant managemént corporation, how closely these
responsibilities conform to the demonstration model, and the extent to
which the contract protects ﬁhe tenant management corporation and its
empioyees in the event of a change in administration within the housing

authority.

~116-



The second interpretation, advanced by the executive directors
of the Rochester and Jefsey City housing authorities, regards the con-
tract as a document that is primarily symbolic. 1Its signing marks the
transition from one stage to another in the development of the housing
authority-tenant management corporafion relationship. But, according to
this view, the signing of a contract camnot guarantee either that the
relationship will be amicable and cooperative or that the provisions of
the contract will be adhered to.

The experience of New Haven’s Tenant Management Corporation suggests
that while both interpretations have some validity, the second is more
discerning; In conformity with the demonstration model, the Que-View
contract ceded the tenant management corporation responsibility for
tenant selection, leasing of units, rent reviews, followups on rent
delinquenciés, and the selection, supervision, and termination of tenant
management corporation staff. However, contrary to the model, the
contract provided Que-View with neither control of nor input into the
budgetary process; instead, the housing auihority allocated funds among
budget 1line items. Im denying tenant management budget comntrol, the
c&ntract negated a central feature of the program.

The experience of Que-View in the post-contract period suggests that
a sheet of paper cannot protect the tenant management corporation if the
housing authority fails to live up to its obligations. Although the
Que-View contract stipulated that the tenant management corporation had
responsibility for supervising on~-site maintenance personnel, the housing
authority reassigned maintenance staff without consulting the tenant

management corporation. The contract stated that the housing authority
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would provide the tenant management corporation with monthly reports omn
income and expenditures; but, efforts to the contrary, the housing
authority seldom met this contractual obligation. A change of leader—
ship in the New Haven Housing Authority meant that the contract provided
even less of a buttress for the tenant management corporation because the
new executive director and his deputy did not become familiar with its
contents and, furthermore, showed little sympathy for the concept of
tenant management in general.

Those who hold to the second interpretation of the management
contract could well argue that the contractual arrangements between
Que-View and the New Haven Housing Authority were less significant than
the long history of mutual mistrust between the two parties, the reluc-
tance of the housing authority to transfer power to Que-View tenants, and
the tendency of the Qu.e-v:la; board to defer to housing authority deci-
sions. Conflicts surrounding the sharing of authority resulted in
charges and countercharges, and often ended with the tenant management
corporation’s bitter but resigned acceptance of the housing authority’s
dictates. And indeed, the only practical racourse available to Que-View
would have been to terminate the contract; that is, to write itself out
of existence.

At sites where the relationship between tenant management corpora-
tion and‘® housing authority had been less conflict-riddén, the contracts
that were negotiated adhered more closely to the St. Louis model. These
contracts met with the general approval of housing authority administra-
tors and tenant management boards, and complaints that one party or the

other had not lived up to its responsibilities were few and muted.
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Except at Louisville, there was little sentiment in favor of large-scale
_ comtract revisiona. The Housing Authority of Louisville staff and
Iroquois board members agreed that the initial contract had been essen~
tially correct in somewhat limiting the scope of responsibilities of the
newly instituted tengnt management corporation, but concurred that a
revised contract should grant the resident management corporation a
larger role in budgetary matters, confer on it the authority to institute
on-site leasing procedures, and delineate more clearly its power to hire
and fire staff. Clearly, the importance given to the technicalities of
contract ‘language made the Louisville contract far more than a mere

symbolic document.

The Housing Authorities View the Demonstration

The executive.direc:ors participating in the demonstration were a
diverse group. They were mixed in terms of age, race and experience, and
the only characteristic that might have distinguished the directors of
the more successful programs from other housing authority directors as a
whole was that they were generally newer to public housing management.
Within the demonstration itself it 1s not possible to characterize either
. the qualities or the predispositions that separated those executive
directors who were associated with successful TMCs from those who were
not.

At the close of the demonstration, four of the five executive
directors of participating housing authorities told MDRC researchers that
even with the wisdom of hindsight, they would unequivocally opt to
participate in the demonstration all over again. Their informal assess-
ment of the value of participation convinced them that the gains out-

weighed the time demands and disruptions tenant management entailed.
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This is not to say they necessarily viewed tenant management as having
improved managerial practices and performance; two of the executive
directors interviewed favored the program at least as much because of
their belief in giving residents a greater say over their oﬁn homes and
lives as because of an; concrete benefits they felt tenant manage-
ment brought to the developments. These four executive directors
intended to continue with tenant management after the demonstration has
elapsed, and all were at least considering extending tenant management to
other developments in their housing authorities.

The fifth respondent, the current executive director of the New
Haven Housing Authority, saw few gains of any kind stemming from the
program. Two months after the end of the demonstration, the Board of
Commissioners of the New Haven Housing Authority voted to terminate the
contract with the Que-View Tenant Managemén: Corporation and fo return

the development to conventional management.

Time Demands and Disruptions

Executive directors met with TMC boards concerning such issues'as
budgeting, maintenance, modernization and general TMC management respon-
sibilities. As previously discussed, however, the extent of the execu-
tive director’s participation in the program varied by site. Regardless
of the personal time involved, most of the executive directors agreed
that participation in the demonstration consumed a disproportionate
amount of staff time and energy. The housing manager coordinator for
the Rochester Housing Authority’s family units, for example, traced his
activities for a month and found that he spent twice as much time at

Ashanti as at any of the other family developments under his supervision.
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These time demands did not decrease over the course of the demon-
stration. The executive director of the Rochester Housing Authority
asserted that while the tenah: management corporation no longer imposed
demands on his own time, these burdens had merely been shifted to other
housing authority personnel. Although the liaison to the Calliope
Development Tenant Management Corporation in New Orleans felt that his
role had become less time consuming, his counterparts in Jersey City and
Louisville did not share that assessment.

For the most part, the executive directors viewed these extra time
demands as necessary and perhaps inevitable. If tenant management was
worth doing, said the executive director of the Housing Authority of
Louisville, it was wortﬁ doing right. His counterpart in Jersey City
believed that the additional demands imposed by A. Harry Moore and
Curries Woods were attributable not to particular administrative problems
associated with ;enant management but to the fact that tenant managers
were more in touch with residents’ needs and therefore more likely to
bring problems to the housing authority’s attention. The Rochester
executive director maintained that the housing authority had expected to
devote additional time to Ashanti. But he also expressed the desire to
treat Ashanti like any other faﬁily development and noted that in the
post-demonstration period the housing authority would have to weigh the
extra attention tenant management required against the benefits it
produced.

Except in New Haven, where the executive director viewed what he
considered the rash decisions of Que~-View’s board and staff as impeding

the smooth transaction of housing authority business, no executive

-121-

~

(&)



T e

director saw the demonstration as unduly disruptive of housing authority
operations. Some saw those disruptions as positive — for example, the

changes involved in the implementation of a more responsive accounting

system or the elimination of irregularities in the modernization depart-

ment. Several executive directors mentioned that the program had created
jealousy on the part of other developments, which envied the time and
money expended on the demonstration site. But the executive director of
the Jersey City Housing Authority intérpreted this resentment in a

positive light, as a goad to other developments to become more organized.

Benefits of Participation

The executive directors who were interviewed expressed basic satis-
faction with the manageﬁent performance of the tenant management cor—
poration at four of the six demonstration ;ites. The current executive
director invNew Haven was one of the dissenters. Although the housing
authority liaison to Que-View believed that tenant management had re-
sulted in a higher average rent and a reduced vacancy rate (a gain
vitiated when the housing authority, due to fiscal pressures, abolished
its vacancy preparation crew), the executive director, and especially his
deputy, were highly critical of Que-View’s board and staff.

Ironically, given Ashanti’s position in the vanguard of the demon-
stration (as the first tengnt management corporation to sign a contract
with the housing anthérity), the Rochester Housing Authority has been
less than enthralled with Ashantifs management performance. At the
time the interviews vere-conducted, Ashanti was the only site in the
demonstration to have undergone a formal evaluation Sy the housing

authority. The evaluation uncovered, among-other'things, an excessive
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amount of board involvement in day-to-day operations and a lack of
clarity as to the responsibilities of the lane manager. Although under
tenant management the amount of rent arrearages and the vacancy rate
declined, Ashanti’s performance in éhese respects was not as good as that
of the housing authority’s other family developments. Despite these
negative indicators, the executive director’s support for Ashanti was
evidenced by his stated intention to extend tenant management at the site
even if HUD funding should no longer be available. His commitment to
tenant management appears to be grounded not in a belief that residents
can effect turnarounds in managerial performance (in discussing why the
Rochester Housing Authority had entered the demonstration, this factor
was played down), but in a philosophical belief that tenants should have
a greater say in governing their communities.

To some degree, these views were shared by the executive director
of the Housing Authority of Louisville, who held that te;mnt management
should be regarded as desir#ble in and of itself, regardless of any
benefits in the way of improved management performance. These benefits,
he felt, were minimal; in his view, the demonstration site had been
adequately run before the advent of tenant management. Although he
conceded that Iroquois’ resident manager had done a good job, he believed
that the extensive technical and financial assistance the development had
received placed it in a "can’t lose"™ situation, and he attributed
Iroquois’ drop in vacancies to renovations that would have beeﬁ under—-
taken with or without tenant managers om the site. He appeared to regard
tenant management as a inmnovation worth trying, but he also expressed
interest in experimenting with other forms of management, such as con-
tracting with a private management company.
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The executive director of the Jersey City Housing Authority was
no less committed than the others to the .philosophy of tenant manage-
ment; it was under his leadership that significant temant participation
in decision-making began. Unlike the other two executive directors,
however, he was highly enthusiastic about the performance of tenant
managers. He rated the performance of A. Harry Moore’s housing manager
as equal to or better than that of any other manager employed by the
housing authority. He mentioned, too, the positive response of resi-
dents of the development and praised the board for dealing with genetal
problems arising in the community, as well as with strictly housing-
related matters. Although his opinion of the Curries Woods board was
much less sanguine, he commented that the staff at the site had performed
well, reducing the rate of rent arrearages and cutting the number of
vacancies. .

The positivé assessment of the tenant management corporation’s
management performance was shared by the acting executive director Aof
the Housing Authority of New Orleans. He asserted that maintenance at
Calliope had improved and that rent delinquencies had dropped; he also
cited cleaner grounds as evidence that Calliope residents had responded
well to this management innovation.

The Urban Institute survey material reports that regular central
office housing authority personnel believe tenant management 1is work—

able, but probably only at carefully selected projects.l They were

1 Urban Institute survey. On a scale where 3=agree strongly, 2=
agree some, l=disagree some and O=disagree, the central office staff
scores averaged 2.16 when asked to indicate their level of agreement with
the statement "tenant management can probably only work at carefully
selected projects." . '
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generally impressed with the dedication of the tenants involved in the
demonstration and with their level of cooperation with regular staff.l

If most executive directors did not feel that tenant management had
interferred excessively with housing authority operations, neither did
they tend to see the program as having improved those operations signifi-
cantly. The benefits of participation were perhaps felt most profoundly,
in Rochester. There, the project—-based budgeting developed for Ashanti
was coﬁsidered such a valuable management tool thati it was extended
throughout the housing authority. In addition, the executive director
mentioned that in the process of training Ashanti’s board and staff, the
housing authority had updated its rental and occupancy policies and had
attended to numerocus "hqusekeeping procedures” that needed revision but
had been left in abeyance.

Elsevhere, bexcept for the development of site-specific budgets, most
executive directors did not feel that changes that might logicaliy be
associated with tenant management were in fact produced by it. However,
in the Urban Institute interviews, the majority (67 percent) of execu-
t:lve> directors reported that changes have taken place at other projects
due to tenant management. The executive director at Louisville argued
:that his support of decentralized operations antedated his involvement

with the demonstration, and his counterpart in Jersej City maintained

that while improved systems for tracking occupancy and reporting vacan—

l Ibid. In their evaluation of the TMC boards, the central office
rated them between "good" and "very good" on cooperation with PHA regular
staff (2.05) and interest in making TM a success (2.37) where 3=very
good, 2=good, l=poor and O=very poor.
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cies were "part and parcel" of tenant management, these changes might
have been introduced even without the impetus it provided. Few proce-
dural or policy changes were cited by the executive directors in New
Haven or New Orleans.

On the other hand, it might be argued that the executive directors
have vested interest in viewing their housing authorities as well-run
and innovative. They did not mention, for'example, that the tenant
management corporations at several sites saved the housing authorities
thousands of dollars by refusing to pay for shoddy modernization work.
In addition, tenant management board and staff members have highlighted
the performance, and sometimes secured thé removal, of incompetent (and
occasionally venal) housing authority persdnnel. And they have intro-
duced innovative ways of doing things; Iroquois’ self-help paint pro—
gram, whereby tenants were supplied with paint to refurbish their own
apartments and volunteers were recruited to paint the residencés of the
elderly, is an example of a beneficial and cost-effective practice that
was transferred to other Housing Authority of Louisville developments.

Finally, the tenant management demonstration has brought a new level
of aﬁareness of tenants’ capabilities and interests to housing authority
staff. Housing authority personnel have come to admire the commitment of
tenant management corporation board members, who have spent long hours in
training sessions and meetings with at best minimal reﬁuneracion, and to
respect the efforts of staff members to combine tight management with

responsiveness to residents’ needs.
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The Extension of Tenant Management

Perhaps the greatest effect of the demonstration om the housing
authorities has been that it has widened the avenues for future tenant
participation in policy and management decisions.

Whether they, were convinced by the ideology of tenant management
or by its achievements, four of the five executive directors inter-
viewed were contemplating or had actually initiated the extension of
tenant management, not only at the demonstration sites but also at other
developments.

Continuation of tenant management at Calliope and Iroquois was,
however, conditional on the receipt of additiomal HUD funding. The
executive directors in New Orleans and Louisville did not believe that
the costs associated with tenant management’s additional persomnel could
be borne by their housing authorities’ operating budgets, and the former
argued that it was unrealistic to expect that temant mana'gement could
ever generate enough revenue to become self-supporting. On the other
hand, the Rochester Housing Authority’s executive director asserted that
the housing authority had embarked on the demonstration with the inten-
tion of continuing tenant management at Ashanti, whether or not addi-
tional HUD funding was made available. In the absence of such funding,
Ashanti would have to cut back 1its' security staff and eliminate the
social services coordinator’s position, but the basic managerial struc-
ture would remain intact. And the Jersey City Housing Authority execu-
tive director told the interviewer that the housing authority gave the
tenant management program high budget priority and would contimue to

support it at A. Barry Moore and at Curries Woods, if that site even—
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tually achieved tenant management, whatever HUD’s refunding decision.

None of the four executive directors saw reasons to change the
tenant management model; all anticipated that after the demonstration
ended, the tenant management boards would continue to make policy deci~
sions and the staff would continue to carry out day-to-day management
tasks. The only change suggested for future tenant management efforts
was that more time be allotted for both formal and on-the-job training of
TMC staff. In addition, the executive directors generally recognized a
need for contimued technical assistance, although on a much reduced level
(a few days a.month).

The situation at Curries Woods prompted the only exception to
this. There, the executive director intended to extend tenant management
for a six-month period, during which time the Curries Woods staff would
continue to work under the direction of the housing authority site
manager rather than under the tenant management corporation's board of
directors. He expressed the hope that during this interim period the
board, freed of management oversight responsibilities, would jell into a
capable policymaking body that could eventually enter into a management
contract with the housing authority.

The willingness of the executive directors to test tenant management
and to provide the necessary support doe; not necessarily mean the
program will be extended to other developments. In Jersey City and New
Orleans, where the executive directors were most pleased with residents’
management performance, efforts to institute tenant management at other
housing authority projects were under way at the close of the demonstra-

tion, supported in part by HUD Urban Initiatives funds. The lure of
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federal funding, rather than a particular‘attachment to the tenant
management model, seems to have spurred the Housing Authority of Louis-
ville to pursue tenant management at another site. Although the execu-
tive director of the Rochester Housing Authority mentioned one family
development as a possible candidate for tenant management, his attitude
toward the program might best be characterized as "wait and see." At the
time he was interviewed, he was not sufficientiy impressed with Ashanti’s
managerial competence to be convinced that the housing authority should
devote itself to the repetition of a long and arduous process.

Both the executive directors who had made plans to extend tenmant
management to other sites and those who were considering expansion were
certain about one thing: tenant management cannot work everywhere. All
agreed that the program requires the presence of strong leaders in the
resident community who enjoy wide respect and who are capable of being
trained. The events at Curries Woods and Sunrise Acres reinforce this
view, but the overall experience of the demonstration indicates that an
interested, cooperative housing authority is perhaps more vital to

effective tenant management.
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VI. TRAINING AND TECHNICAL ASSISTANCE

The design of the national demonstration called for the tenant
management board and staff to receive extensive training in the details
of public housing management. The design did not, however, anticipate
the tenants’ lack of background in dealing with crucial organizational
issues. This lack of experiénce became apparent as the first boards of
directors were elected. The original training model was modified accord-
ingly almost from the outset in recognition of the boards’ need to
address basic organizational activities: setting agendas and conducting
meetings, dealing wiﬁh internal dynamics, and planning and carrying out
activities. Not until this was achieved could they accomplish the requi-
site tasks. o

This chapter discusses both the original conception and the actual
implementation of training and £echnica1 assistance at the demonstration
sites. While a relatively uniform manner of providing such assistance
was envisioned, there were in fact wide variations in the type and
continuity of the assistance that was supplied as well as in the people
or firms who provided it. 1In exploring these variations, the aim
is to identify those factors related to training and technical assistﬁnce

that fostered or inhibited program development.

Modification in the Program Model

At the outset of the demonstration, McCormack, Baron and Associates,
a consulting firm with extensive experience in tenmant management dating
from the St. Louis program, was engaged both to design and participate in

implementing the training and technical assistance component of the
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demonstration. Specifically, they were charged with developing a curri-
culum and lesson plans (what was to be known as the Program Sequence
Guide) for the training of technical assistants and the tenant manage-
ment boards and staffs. To the extent possible given the firm’s small
size, théy were also to conduct training at the demonstration sites or to
guide its delivery.

In addition, MDRC planned to hire a technical assistant for each
demonstration site before beginning operations. The role of the techni-
cal assistant was envisioned as complex, challenging, and demanding of a
range of talents. Because this pe?son's job was to reinforce or actually
lead the training sessions devised by McCormack, Baron and Associates, as
well as guide the board in making informed policy decisions, he or she
had to be knowledgeable about public housing operations, including
accounting and finance, property management, and social services. The
technical assistant also had to be supportive and sympathetic to tenant
management board and staff members, helping them resolve internal
problems and restore flagging energies. In addition, the technical
assistant would be responsible for facilitating the tenant management
. corporation’s initial dealing with the wider community, so that experi-
ence in community organization and group dynamics was also required.
Because of anticipated disagreements between the housing.authority and
the tenant management corporation, the technical assistant needed to be a
skilled negotiator, acting at times as tenant advocate, at other times as
a disinterested third party. Finally, the nature of the demonstration
required that the technical assistant be able to prepare written reports

and be available for the duration of the program on a full-time or
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part-time basis.

During both the design phase and program implementation, fundamental
alterations were made in the nature and the amount of technical and
training assistance provided to the sites. These alterations resulted
from a number. of considerations and in turn, were to have a major impact
on the progress of the demonstration.

One deviation from the program design was the fact that by the
begimming of the demonstration, technical assistants had been hired at
only two of the seven sites. The most difficult problem was the recruit-~
ment of technical assistants with the desired ?nowledge and range of
experience who were acceptable to the three groups most immediately
involved: th? housing authority, the tenant management corporation,
and MDRC. As a result, from the outset there was considerable variation
in the amount and nature of the technical assistance provided to the
sites.

The cases of Rochester and New Orleans illustrate two different but
successful ways of providing technical assistance. " In Rochester, the
hiring process went exceptionally smoothly. There MDRC was able to
engage a former member of the housing authority’s board of commissioners.
In addition to his housing background‘and experience, he had previously
been successful in assisting local community organizations, and these
organizational skills were to prove important in helping the TMC deal
with a wide variety of situations.sucﬁ as peer pressures, deveioping and
maintaining open communication with housing authority personnel, genefal
management concerns, and crisis intervention.

In New Orleans, referrals from resources such as local universities,
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private consulting firms, housing authority personnel, and the League of
Women Voters produced three candidates who were serious possibilities to
£f111 the technical assistant position. All had very broad community
organizational skills but limited knowledge of housing authority opera—-
tions. The person finally chosen was a trained social worker with
expeﬁ.ence in the area of group agencies. Considering the highly disor—
ganized state of Calliope’s tenant management board, it was decided that
expertise in this area was more appropriate to Calliope’s immediate needs
than extensive knowledge of housing authority operations, and that later,
a second, part-time technical assistant could be hired to help with the
specific aspects of property management. This, in fact, did occur: the
first technical assistant worked to help the board develop organizational
strength and to create leadership ability; the former on=-site housing
authority manager was then hired as the second ;echnical assistant. He’
brought to that position thorough familiarity with housing authority
procedures and a demonstrated ability to work with both housing authority
and tenant management staff.

Another major divergence from the program model was the decision not
to give systematic training in public housing management to the technical
assistants prior to the start of the demomstration. This decision was
reached for t'wo reasons: because the hiring of technical assistants had

been delayed, and because the extensive training program outlined by

" McCormack, Baron and Associates would require a minimum of several months

and, within the demonstration’s time comstraints, would constitute an
unjustifiable delay in program operations. Although an attempt was made

to compensate for this change by holding several short training sessions

-133-



for technical assistants to clarify roles and share information and
experiences, the technical assistants were basically placed in the
position of learning the fundamentals of public housing management one
step ahead of the temant management board members whom they were respon-
sible for assisting. When, as was ffequently the case, they lacked the
requisite technical knowledge to present training materials, their
credibility with both the boards and the housing authorities was dimi-
nished, and the progress of the demonstration vas slowed.

In the remainder of this chapter, techmical assistance and training
are discussed as separate program elements. Althoﬁgh training is
defined here as a formalized, classroom effort — complemented by on—the—
job experience —— and technical assistance as a broader, less confined

process, there is a great deal of overlap between the two.

Technical Asgsistance

As a result of the modifications in program design noted above, the
provision of technical assistance did not proceed in orderly and consis-
tent fashion across the sites. Chart VI-1 highlights these differences,
and indicates that, over the course of the demomstration, a complex set
of arrangements for the provision of technical assistance evolved.

Those people who were responsible for providing technical assistance
to the sites during the early period of the demonstration had certain
common functions. Their initial responsibility was to arrange for the
election of the tenmant management corporation boards. Then came the task
of coordinating with the housing authoritf the schedule, format, and
faculty for the board’s formal training. At the same time, the technical

assistant helped the board Abegin to operate as a policymaking entity,
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CHART VI-1

TECHNICAL ASSISTANCE AND TRAINING AT THE TENANT MANAGEMENT SITES

[

8ite

Barly Board ard Staff Development

staff Training and Contract-Signing

Post-Contract Operations

Jersey City:s
A. llarxy Moore
Tenant
Management
Corporation

A housing authority liaison func-
tioned to a large degree as technical
assistant and played this role through-
out the demonstration. MNcCormack, Baron
and Associates provided technical assis-
tance as necessary. Good relations with
the housing suthority were establighed.

- -
. ™

- The PHA liaison continued in his capacity
as technical assistant with ongoing support from
McCormack, Baron and Assoclates.

Jersey City:
Curries Woods
Tenant
Management
Corporation

- The housing authority liaison initially
functioned to a large degree as a technical
assistant. McCormack, Baron and Associates
provided technical assistance as necessary,
These personnel were not successful in
helping ths board resolve problems of in-
ternal dissension and community non-support.
A part-tima technical assistant was hired
in March 1977 to help reorganize the
tenant management board and to win
community support. This TA resigned in
March 1976. A full-time technical assistant
was hired in January 1978 and remained with
the site for the rest of the demonstration.
He continued the comaunity organization
strategy.

McCormack, Baron, and Associates continued
to serve as training consultants to the board
and staff and often mediated issues between
the JCHA and TMC. The technical assistant
worked with McCormack, Baron and Associates
in these efforts and also helped resolve
internal tensions within the TMC and with the
community. But though the staff completed
training with the assistance of these con-
sultants, Curries Woods could not resolve
enough of its problems to proceed to the
point of initiating contract negotiations.

Not Applicable

Louisville:
Iroquois Homes
Resident
Management
Corporation

MDRC initially assigned a special con-
sultant to organize the board. 7The tension,
present because of the school busing issue,
provided the opportunity for training in
community and political organization. Two
part-tima technical assistants who were
familiar with community development and
the functioning of public agencies were
hired in March 1977; they focused on
strengthening the board's internal organi~
zation through committees and such con-
cepts as management by objective.

The technical assistants focussed on
board decision-making and management organi-
zation, and coordinated staff training with
the PHA liaison. They also arranged for
supplemental training, demonstrating that
all resources necessary for staff training
were available within the city.

Rather than introduce issues on which
they felt the board should focus (as dur~.-
ing the earlier phases), the technical
assistants relied more on the tenant
management corporation to identify issues
and provided the support and guidance
necessary to resolve them. They mediated
among the board, staff, and wider
coomunity.
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Continued

8ite

Early Board and Staff Devol;op.o.nt

staff Training and Contract S8igning

Post-Contract Operations

" Mew Haven:

gue-View Tenant
Management
Corporation

A local lawyer was retained as a
technical assistant prior to program
start-up and remained until May 1977.
McCormack, Baron and Associates pro-
vided some technical assistance. The
housing authority insisted that tech-
nical asgistance be pravided only in
the presence of a housing authority
representative.

The first technical assistant resigned,
and the tenant management corporation re-
lied on housing authority and MDRC operation
staff for assistance.

In March 1978 two special consultants

were hirgd-to assist the board in decision--
making and conflict-resolution techniques.

Mew Orleans:
Calliope
Development

" Tenant -

Management
Corporation

MDRC assigned a special consultant to
assist in early organizing activities, In
September 1976 a part-time technical
assistant, experienced in community
organization, was hired and was able to
remain throughout the demonstration. In
May 1977 a second part-time TA was hired.
This TA, however, failed to gain the
board's confidence and remained only
until November 1977. McCormack, Baron
and Associates visited the site several
timas but did not provide ongoing
technical assistance. The consultant
and TA helped the board to deal with
attacks from the tenant community
and with its own lack of stability.

Good relations with the housing
authority were established.

‘A full-time technical assistant, the
former housing authority project manager, was
hired in February 1978. His managerial
experience and familiarity with housing
authority personnel and procedures were of
benefit to the board and staff and facili-
tated cooperation between the tenant
management corporation and the housing
authority. The original part-time techni-
cal assistant continued to focus on board
development while the new TA concentrated
on staff training.

The technical assistants continued to

help the board identify problems, reach
well-considered decisions, establish a
professional relationship with staff, and
interact with the housing authority.
Technical assistants remained involved
in all program issues.
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8ite

Early Board and Staff Development

Staff Training and Contract-gigning

Poat-Contract Operations

Oklahoma Citys

Sunrise Acres
Tenant
Management
Corporation

- MDRC assigned a special consultant
to assist in organizing board elections.
McCormack, Baron and Assoclates visited
the site to plan a specialized training
program, hut the plans were aborted
because of high turnover. The first
technical assistant, hired on a part-
time basis in November 1976, was
teminated in July 1977. In August 1977
a second part-time TA was hired. She
was joined in October 1977 by a full-
time technical assistant; these TAs
assisted in board training. Both of
these consultants stayed with the
program until the site was dropped

from the demonstration.

After a slow start-up and a revision of
the training manual, the technical assis~
tants coordinated the training of the board.
They worked with the PHA on assigning
appropriate staff to conduct the variocus
aspects of training.-

Not Applicable (Site dropped from
demonstration Bdfore a contract was
consumated.)

Rochester:
Ashanti Tenant
Management
Corporation

A full-time technical assistant, who was
knowledgeable about community development
and who had previocualy sat on the Housing
Authority Board of Commissjoners was hired
befors program start-up and remained through
out the demonstration. McCormack, Baron
and Assoclates also provided technical
assistance. Good relations with the
housing authority were establighed.
technical assistant helped the board
with staff hiring.

The

The technical assistant assisted the staff
with classrocm and on-the-job training, He
helped draft the management contract and me-
diated between the tenant management board
and the housing authority. McCormack, Baron
and Asgsociates conducted 10 weeks of formal
staff training in conjunction with the PHA.

1

The technical assistant functioned as
an advisor to the T™MC. He acted as am-
budsman, helping to avoid crises and to
resolve onvgoing problems among board,
staff, PHA, and the wider tenant commun-
ity. His position was full-time until
December 1977 and part-time from then
until the fall of 1978; thereafter, he
visited the site monthly. McCormack,
Baron and Associates continued to pro-
vide in-sexrvice training for board and
staff throughout the demonstration.
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subsequently hired to take over these duties were versed in community

’organization but lacked knowledge and experience with housing management,

and thus could not secure the housing authority’s respect. As a result,
progress at Curries Woods was severely hindered.

While every technical assistant at a given site need not have
housing management expertise, the Curries Woods case suggests that at
least one such person muat be avaiiable to provide technical guidance
when the board requires it. There are, however, drawbacks to using a
housing authority employee for this purpose. Although the same housing
authority liaison who had ;rouble at Curries Woods did establish a
successful relationship with the A. Harry Moore board, it was thought
that an independent technical assistant mnight have coptributed more
significantly to the board’s development. If a technical assgistant
remains a housing authbrity employee, his loyalties could be questioned,
and the board’s sense of having an advocate in matters of conflict with
the housing adthority would be undermined. In New Orleans, when the
on-site manager was hired as the sec.ond technical assistant, he took a
leave of absence from the housing authority and devoted himself to the
TMC board, thus reassuring the board of his support.

There are some similarities between the roles of technical assistant
and PHA liaison, but there are also fundamental differences. Thg~§fih¢i-
pal function of the liaison is to coordinate and expedite tenant manage-
ment corporation business within the housing authority, while a major
task of the technical assistant is to help the tenant management corpora-
tion clarify its options and choose among them. In presenting primarily

the policies and points of view of the housing authority to the A. Harry
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Moore board, the liaison may have limited its choices to those acceptable
to the housing authority. As a consequence, at community meetings some
residents of the development expressed the opinfion that the tenant manage-
ment corporation was merely an extension of thg housing authority with

little pover to effect change.

Training

The training curriculum was designed to present, in 34 lessons over
the course of nine months, the basic technical information that first
the board and then, building on that, the staff needed to know in order
to assume management responsibilities. The areas covered in the Program
Sequence Guide include: the legislative background of publiic housing,
the philosophy of tenant management, and the organization of a tenant
management corporation; principles of real estate management; the oper—
ation of a maintenénce and custodial program; the use of Modernization
and Target Projects Program funds; marketing and leasing procedures;
security considerations; and “"soft management”™ and community organization.

The demanding job of organizing the delivery of training fell to the
technical assistant and required close coc;peration with the housing
authority, particularly with the housing authority liaison. Once the
tenant management corporation board had been elected, their formal class—
room training began. The technical assistant scheduled classes and
selected faculty members (including McCormack, Baron and Associates,
MDRC operations staff and housing authority personnel) to present the
lessons. The techmical assistant then conducted review sessions with
the board to ensure that the concepts had been learned.

Because staff training followed board training, and because a good
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deal of the material was identical,. staff benefited from the experience
-acquited during board training. While similar to board training, staff
training was conducted primarily by housing authority personnel and
focused on the more technical aspects of housing ‘mar.mgement. Classroom
sessions were often supplemented by on~the-job training. To .implenent
this on~the-job staff training program, the technical assistant and
housing authority liaison worked together to find appropriate housing
authority persomnel to act as trainers. When no housing authority staff
members ﬁerformed duties analogous to those set forth in tenant manage-
ment corporation job descriptions (as was the case with the lane manager
and social services coordinator positions), the technical asqistant
helped the housing authority make ad hoc training ptovisiéns. The
technical assistant also met with the staff during this training process
to review progress and resolve problems.

As was the case with technical assistance, training efforts encoun-
tered various problems and met with varying degrees of success at the
different sites. Except at Ashanti in Rochester, the inrplenientation of
formal board training was delayed because a technical assistant had not
been designated and/or because the board required prelimiﬁary assistance
in basic group dynamics. In Rochester, McCormack, Baron and Associates
began formal board training immediately; the executive director arranged
for housing authority staff to serve as instructors as needed; the
technical agsistant followed up each lesson with an informal review; and
board training was successfully completed early in 1977. Staff training
proceeded equally smoothly.

McCormack, Baron and Associates also initiated training in Jersey
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City, with the Jersey City Housing Authority liaison acting as technical
assistant. The A. Harry Moore board, and shbsequently the staff, made
steady progress through the curriculum; but the Curries Woods board,
beset by intermal problems discontimued formal training with McCormack,
Baron and Assocliates and did not resume until almost two years later with
a reconstituted board and a technical assistant hired by MDRC.

While the ongoing assistance of McCormack, Baron and Associates
produced outstanding results, some TMCs were successfully trained
through other resources. For instance, in both Louisville and New
Orleans, the housing authority took the lead in presenting the board
training curriculum. The commitment of the executive directors to the
tenant management concept provided the high-level impetus for the suc~’
cessful completion of training in spite of the ambivalence of some of the
middle-level housing authority personnel who ran the training sessions.

Staff training in Louisville was conducted in a somewhat unique
fashion. First, a retired housing authority site manager was hired to
supervise the entire on-the-job training component. Second, classroom
training conducted by housing authority staff was supplemented by train-
ing sessions led by a number of professionals from the Louisville area,
including a local attornmey, a real estate manager, a city government
official and a member of a local civic organization. While this arrange~-
ment required a good deal of work on the pa.lrt of_ the technical assistants
(as well as the judgment to know when a presentation by the housing
authority could not be dispensed with), it exposed staff to a wide range
of viewpoints in addition to developing the required level of technical
expertise. 4

An early indication of the problems that later developed in New
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Haven came when the executive director and housing authority liaison
insisted on taking over from McCormack, Baron and Associates and con~
ducting board training using housing authority materials rather than the
Program Sequence Guide. On occasion, the board expfessed its digsatis-
faction with this arrangement, but was unable to effect any change. The
" imposing manner of the executive director and liaison discouraged ques-
tioning, and the board was exposed only to the housing authority’s
concept of tenant management. Formal staff training at Que-View was also
conducted without a technical assistant on hand to coordinate activities.
However, the tenant manager sat in on housing authority site manager
meetings and felt that this was an effective means of on-the-job training.

Board and staff training were most disorganized at Sunrise Acres in
Oklahon_:a City. Because the technical assistants assigned to the site
did not have the requisite technical background, moét training presenta-
tions were conducted by Oklahoma City Housipg Authority personnel, many
of whom were unfamiliar with and unsupportive of the tenant management
concept. MDRC operations staff attempted to fill the breach, but they too
lacked technical .expertise, and changes in staff assignments hindered
continuitye. “

In response to an MDRC questkionnaire administered to board and staff
members at the six remaining sites in the spring of 1979, most stated
that the training they had received had prepared them quite well for the
management duties they had to asaume; moreover, they were proud of having
mastered so much information in a relatively short time. Although they
generally found the Program Sequence Guide an excellent management
curriculum, certain complaints about training did surf.ace across the

\
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sites. Several board members felt, for example, that the Program Se~
quence Guide was too detailed in its technical coverage and was more
appropriate for staff members concerned with day-to-day operations.
However, where the Program Sequence Guide was deficient (in matters of
- group process, for instance), technical assistants generally devised
means of filling the gap.

The quality of instruction was also a source of some dissatisfaction
to board and staff members either because technical assistants lacked
expertise in housing management or because housing authority staff were
unable td present material in an interesting manner or were ambivalent
about the tenant management program. In addition, trainees often felt
that on~-the~job training was poorly coordinated, The housing authority
staff member responsible for training the tenant management staff
counterpart usually had a full-time job and saw this responsibility as an
additional burden. When no housing authority counterpart for a tenant
management position existed, the training that was delivered tended to be
catch-as~catch-can.

| McCormack, Baron and Assoclates received special praise for its
ability to present clear, lively lessons. And when housing authority
.staff were motivated to participate wholeheartedly in training tenant
management corporation members, better relations between the two parties

frequently resulted.
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VII. ACHIEVEMENT OF DEMONSTRATION GOALS

The demonstration was designed to test the effectiveness of tenant
management as a means of improving public housing managemenf, of expand-
ing ten.ant employment, and of increasing tenants’ satisfaction with their
housing. In' addition, the infusion of large amounts of Modernization
funds to the participating developments was expected .to produce signifi-
cant physical improvement;s. Barlier chapters, such as those on the TMC
board and staff, and the PHA, provided insights into these areas, but did
not cover the specific program goals. It is therefore the focus of this
section to examine program outcomes in terms of the purposes of the

demonstration outlined in its design.

Real Estate Management

The qt.;ality of real estate management performance is important for.
assessing the viability of tenmant management as an option for public
housing communities in the United States. Vhile some housing authority
directors who participated in the demonstration indicated that the actual
performance of the tenant management corporation may be less important
than the benefits derived from community participation, the tenanﬁs must
perform at least as well as conventional management to be considgred
effective. If rents cannot be collected in a timely fashion, vacancies
kept low, and tenants’ maintenance requésts responded to promptly, the
social, financial and physical condition of the housing will deteriorate,
and public housing’s mandate to provide decent, safe and sanitary housing

will be negated. Moreover, one of the fundamental beliefs on which the

~146=


http:participat.ed

tenant management concept 1is based is ghat public housing residents can
manage effectively because of their more intimate knowledge of tenants’
needs, desires and behaviors as well as their own self-interest in
achieving and maintaining improvements in management. This seems to have
been the case in St. Louis, the model for the demonstration where tenant
management compared favorably with other modes of management within the
St. Louils Housing Authority.1

The demonstration goal of improving operating performance over that
of conventional housing authority management was perhaps an unrealistic
one. The demonstration was designed to last just three years, and one of
the primary lessons learned by program sponsors was that the training of
both board and staff took considerably longer than anticipated. 1In fact,
as mentioned earlier, only one site (Rochester) actually signed a manage-
ment contract within the nine-month period originally allotted for
training. Three of the sites that achieved tenant management did not
complete training and sign contracts until something over two years after
the start of the demonstration (Iroquois in Louisville signed in July
1978 and both A. Harry Moore in Jersey City and Calliope in New Orleanms
signed in September 1978). Thus, they actually managed the developments

on their own for less than one year before the demonstration officially

'éndéﬂ. Given the complexity involved im public housing management, it

hardly seems possible that inexperienced residents could have been

expected to do better than experienced housing personnel.

~

Baron, Richard D., Tenant Management: A Rationale for a National

Demonstration of Management Innovation, St. Louis: McCormack and Asso-
ciates, n.d.
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In assessing the management performance of'the tenant wmanagement
corporations, three dimensions — rent, occupancy and maintenance — were
evaluated. 1In terms of rent, concern is with the average monthly rent
due per unit as well as with rent collection and delinquency. The
discussion of occupancy includes attention to vacancies and the prepara-
tion of vacant units. The section on maintenance focuses on routine
maintenance work completion.

Determining whether change occurred in any of these management
performance areas during the demonstration is a fairly straightforward
process. Rowevér, determining how much —~ 1if any -—— of that change
to attribute to the effects of the demonstration is a more complex
process. In this context, the demonstration includes far more than the
concept of tenants managing a publie hbusing development. The demonstra-
tion also included an enrichment of resources in the form of.HOD and TPP
funds, the provision of exp;ercise in the form of technical assistance and
specialized training, national attention and publicity, and other bene-

fits not characteristic of ordinary operating conditioms. Moreover, the

program undoubtedly elevated the status of the individuals involved, and

‘prompted a commitment from them to make it work.

A major task in the analysis 1is sorting out whether the demonstra-
tion or other factors, singly or in concert, accounts for any of the
changes identified. There are a mumber of factors outside of the demon-
stration that could have contributled to any change that occurred. First,
simply participating in an innovative experience in and of itself often

produces change; the special attention received —— the so called "Haw—
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thorne effect” — motivates better performance. It is also possible that
change was due to the fact that PHAs participating in the demomstration
were required to make certain management and other improvements at the
sites prior to the transfer of management responsibility to the tenant
management corporation. In some cases where they were not achieved
before the management contract was signed, a commitment to do so was
inéluded in the contract. A third possibility is that whatever change
occurred was due to PHA~wide forces and conditions affecting all PHA
developments or other local forces and conditions to which the tenant
management site was subject. This was an especially compelling possi-~
bility in examining vacancy rates since the local private housing market.
and the PHA-wide occupancy situation can have an important impact on a
project regardless of tenant management. The fourth possible explanation
is omne 'vhich views change in management performance at the demonstration
sites as the result of a normal evolutionary or maturation process that
would have occurred anyway without tenant management.

Although these various explanations are analytically distinct, they
often combine to producé an observed effect. Moreover, it is not possi-
ble in the analysis that follows to show positively that the enriched
resources of the demonstration or the actual effectiveness of tenants as
managers were responsible for any omne of'iﬁe'-’ éﬁanges identified. Instead,
the possible factors that could account for the change are examined. The
atrategy utilized is first to examine the trends in management perfor-

mance at the six tenant management sites participating in the demonstra-
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tion throughout its full terml to ascertain whether or not change
occurred.2 Secondly, if change occurred, performance in the period
before and after the transfer of management responsbility is compared.
In assessing whether the observed changes can be attributed to the
demonstration or perhaps to tenant management, other candidate explana-
tions are examined to a limited extent by ;ooking‘at larger PHA-wide
forces or conditions, the local hoﬁsing market and the performance of a
group of control sites. The use of a control group of sites permitted a
limited assessment of what would have occurred in the absence of tenant
management. Statistically significant differences betweep these sites
and those in the demonstration could be validly attributed td.the pro-
gram. The absence of such differences would imply that changes occurring
at the demonstration sites were part of the normal evolutionary process
common to public housing developments with or without tenant management.

Several data sources were utiiized in the analysis: the T;nant
Management Information System (TMIS), a survey conducted by the Urﬁan
Institute, #nd a housing market analysis of the tenant management
cities. The TMIS, consisting of monthly and quarterly reports ptepéred

by participating PHAs, was developed for the demomstration. It provided

information regarding such areas of management performance as rents, remt

1 Oklahoma City was not included.

2 A .10 level of significance is used throughout the discussion as the
statistical criterion against which to determine whether change occurred
and to denote a difference. A trend or a difference is statistically
significant only if it is highly unlikely that it could have occurred by
chance alone. Results are considered statistically significant if they
can be assigned a probability of chance occurrence of no more than 10
cases in 100 hundred (p = .10).
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collection rates, vacancy rates and maintenance. The Urban Institute
survey consisted of a 1976 pre—demonstratiom interview effort and a 1979
follow-up at the tenant management sites and at a comparable group of
sites which were neither in the demonstration nor had tenant management.
These sites served as a basis of comparison, and are called control sites.
» Interviews were conducted Qith the PHA executive directors and other
central office staff, managers at the tenant management developments and
at the projects serving as their controls, a sample of project employees
and & random sample of tenants. The information collected dealt with
evaluatioﬁs of and satisfaction with project conditions and the tenant
organization, and performance in terms of selected conventional manage-—
ment ind:lcators.1 The 1local housing, markeil analysis for the tenant
management sites included an examination of the major trends in housing
supply and demand as they related to lowincome families for the years

1976-1979, the period of the demomstration.

Rents

- It is to the advantage of any management entity to maximize the
dollar amount of rents collected. In keeping with this maxim, all tenant
-management corporations sought to increase rental income as an explicit
demons:raﬁian goal. However, achievement of this goal posed somewhat of

a dilemma for tenant management corporations as managers of housing where

l A more detailed description of the data sources and methodology used
in the research 1s contained in Appendix A. A full report of the Urban
Institute’s demonmstration survey effort is contained im: Loux, Suzanne B..
and Sadacca, Robert, Analysis of Changes at Tenant Management Demonstra-
tion Projects, unpublished working paper 1335, Washington, D.C.: the
Urban Institute, 198Q.
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limits based on income are placed on eligibility. With a legislative
mandate limiting public housing eligibility to persoms of low incoume,
rents had to be maximized in ways other than allowing them to rise to
whatever level the market would bear. |

Two major strategies were available to the tenant management cor—
poration in obtaining more rental income: maximizing the legitimate rent
charged and the rate of collection. The latter strategy 1is relatively
straightforward and needs no explanation. However, the operation of the
former is more complex and involves two techniques. The first technique
is the most potent tool available for the purpose of increasving rental
income for current residents of public housing. It is the timely ad-

ministration of rent reviews, which involves monitoring any changesl in

residents’ incomes in order to modify rents charged in accordance with

those changes. Rent reviews are conducted either upon lease expiration
for each individual unit or at one specific time during the year for
all units. At this time, the income and employment status of each adult
occupant in each unit 1is verified. Rent reviews can have a positive
effect upon project revenues if there have been certain changes in
status among residents. Examples are family members who have obtained
employment during the year, members who have received increases in social
secufity or welfare benefits, and additional wage—earmers occupying the
unit. Another instance in which careful rent reviews can increase

average monthly rent due per unit is when there has been extensive

l Most tenants’ rent is based on a percentage of family income.
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under-reporting of income to PHA staff. TMC staff members' resident
status puts them in a position of knowing who is living in a given unit
and is working or has received increases in salary or benefit payments.

The second means of increasing renial income applies to new appli-
cants for public housing, and involves attracting. eligible higher—
income tenants. The Housing and Community Development Act of 1974
encouraged the development of tenant selection criteria designed to
ensure that projects include households with a broad range of incomes.
During the demonstration, all tenant management corporations were
concerned with tenant selection strategies that would increase the
number of residents who were able to pay maximum rents.

One potential disincentive to employing any or all of these tech-
niques for maximizing rental income would have to be overcome by a
tenant management corporation/housing authority operating without the
special status accorded the demonstration. According to the Perform—
ance Funding System, which determines the amount of annual federal
subsidy a given PHA receives for operating expenses, any income beyond
that projected represents only a one-year “windfall” since it figures
into the next year's income projection. The ‘dilanma arises from the
need to maximize rents to cover operating costs on the one hand and
the disincentives to do so given the resultant reduction in subsidy.
In fact, rental income at the demonstration sites never increased to
the extent that it would have affected the PHAs' subsidy allocations.
But as a way of partially offsetting this potential dilemma, the PHAs
informally agreed not to alter the tenant management sites' share of
the total PHA subsidy during the demonstration. However, under non-
demonstration conditions, this might not occur.
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In this section, changes in average monthly rent due per unit are
looked at to ascertain if any increases occurred in established rents.
In addition, the extent to which the tenant management corparation was
able to maximize the collection of established rents 13 examined by
looking at three indicators — average monthly rent collected per unit,
monthly rent collection rate and the percentage of units owing more than

one month’s rent.

Average Monthly Rent Due

Table VII-1 and Chart VII-1 show findings on average monthly rent
due, that is, the current rent due divided by the total number of units
occupied at the beginning of the month.

Because rent is tied to regidents' incomes, it can be expected to
increaﬁe with inflation, as residents’ wages or welfare grants are
augmented by cost-of-living allowances. The data on average monthly rent
due shown here, as well as the data on average monthly rent collected in
the following section, were therefore controlled for itxflat:ion,1 80
that these data are presented in 1976 constant dollars..

The data in the table and chart suggest a mixed picture. At three
of the six sites (A. Harry Moore in Jersey City, New Haven, and New

Orleans), the amount of average monthly rent due rose significantly over

the course of the demonstration. These increases ranged from 4 percetit

1 Ad justments for inflation were made using factors computed on a
local basis by HUD for determining the level of subsidy under the
Performance PFunding System. Anmual publication, U.S. Deptartment of
Housing and Urban Development, Low-Income Housing Program ~— PHA Owned

Rental Housing, Performance Funding System HUD - 52723D, Appendix 13,
Table 4. For a more complete discussion of the HUD factors, see Chapter
VIIiI.
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TABLE VII-1

PERFORMANCE INDICATORS IN THE TENANT MANAGEMENT DEMONSTRATION
BY SITE AND CALENDAR QUARTER

AVERAGE MONTHLY RENT DUE PER UNIT
(1976 CONSTANT DOLLARS)®

Monthly Average in Quarter Endinc Damo. Pre va. Poat
gite Dec 1976 | Mar 1977 | Jun 1977 | Sep 1977 [ Dec 1977 | Max 1978 | Jun 1976 | Sep 1978 | Dec 1978 | Mar 1979 | Jun 1979 ] P Valueb P ValueC
JERSEY CITY a . 4t e

A. Harry Moore 69.54 67.30 66.74 66.85 67.04 67.98 69.20 69.95 4} 60.18 72,09 1}.,53 Q.001%+ 0.001**
JERSEY CITY
Curries Woods 67.53 66.67 67.20 66.71 67.77 66.53 64.01 63.29 60.689 65.41 67.23 ] 0.001%* R/AP
LOUTSVILLE ' . 1
Iroquois Home N/A 42.3(:l‘l 45.79 43.20 41.79 ° 42,04 44.56 1 42.39 39.17 38.91 39.58 0.000*¢ 0.000%
r
A
NEW HAVEN J
Que-View 67.58 66,49 70.37 71.61 " 71.15 72.80 72.89 73.82 74.51 75.85 80.78 | 0.000%* 0.000%
A
y
NEM ORLREANS A
Calliope 38.22] 37.60 37.48 38.17 37.93 38.00 38.53 40.19 | 40.70 40.75 41.82 |0.000%+ 0.000%#
A
ROCHBSTER - '
”h""tl‘ 65.65 59.29 58.79 | 60.98 67.06 63.50 59.45 56.59 64.71 62.58 63.33 0.309 0.619
4

BOURCE: Tabulation of data in the Tenant Management Information System.
NOTES s 'Avangc monthly rent dus per unit is defined as the current rent due (rent roll adjusted for prorated rent of turnover units and allowance

provided) divided by the total number of ocoupied units at the start of the -onth. These calculations have been adjusted for inflation to show rents in
1976 constant dollars.

bzstinate of the probability that changes in average monthly rent due per unit over the oourse of the demonstration are attributable to
chance. This estiwmate takes into account the differences in average wonthly rent due from quarter to guarter for each of the eleven quarters of the
demonstration.

Cestimate of the probability that changes in average wonthly rent due per unit between the pre-contract periods are attributable to chance.
This estimate contrasts the average monthly rent due for the entire period subsequent to contract signing. The number of guarters in the pre-and post-
contract periods vary by site.

95ased on two months' data.

4¢significant at the 0.10 level or above.
N/AP - Not applicable.

N/A -~ Not available

- Indicates the boundary line between the pre- and post-contract periods.



CHART VII-1

PERPORMANCE INDICATORS IN THE TENANT MANAGEMENT DEMONSTRATION
B8Y SITE AND CALENDAR QUARTER
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at A. Harry Moore to 20 percent in New Haven when the first and the last
quarters of the program are compared. Moreover, these three sites also
show significant increases in the post—contract period, when the temant
management corporation was managing the development, in comparison with
tﬁe period prior to management transfer (see Chart VII-l). In Louis-
ville, there was a 6.4 percent drop in the average monthly rent due
between the quarter ending March 31, 1977 (the first quari:er for which
data from this site were available) and the end of the demonstration.
This decline 1is also evident when the pre-contract and post-contract
perio&s are compared. At Curries Woods in Jersey City average monthly
rent due fluctuated over the course of the demonstration and on the whole
showed an overall significant increase. No change in this indicator was
apparent at Rochester. Overall, then, average monthly rent due rose at
three sites, fell at two, and shows no change at one. -

' Other data, aggregated for the tenant management sites and separated
for the control sites, suggest that there was a greater increase in
average monthly rent due at the tenant management sites than at the
control projects. Significantly more tenant management tenants reported
that their‘ggqt had gone up in the last two years (1977-1979) than did

tenants at the control sites.l

1 Urban Institute survey. Eighty percent of the tenants interviewed
had lived at the development at least two years. The gain score (1979
mims 1976) for the tenant management sites (.39) differed significantly
from that for the control sites (.08) on "Resident’s rent went up, down
or stayed the same in the last two years™ at the .10 level. In additionm,
significantly more tenants reported in 1979 than in 1976 that their rent
had increased. The gain score was used as the measure to assess the
amount of change that had occurred between 1976, when the baseline survey
was conducted and 1979 when the follow-up survey occurred. The score
represents the difference between the 1976 value of a variable and the
1979 one. See Appendix A for further details.



were able to do as well as conventional management in this area.

Average rent collected per unit. Quite separate from the rent due

per unit is the amount of rent that was actually collected each month.
The average monthly rent collected per unit 1is defined as the total rent
collected from tenants in residence all or part of the month divided by
the total number of dwelling units in the development. This £igure
therefore reflects not only the tenant management staff’s ability to
collect rents but also their success in filling vacant units.

Three sites (New Haven, New Orleans, and Rochester) showed signifi-~
cant increases in the average rent collected per unit per month, adjusted
for inflation (see Table VII-2 and Chart VII-2). This significant
increase ranged (between first and last quarters) from 8 percent in New
Orleans to 24 percent in New Haven. For New Orleans and New Haven, but
not for Rochester, average rent collected during the post-contract periocd
was signific;ntly higher than for the pre-céntract period.

In Louisville and at Curries Woods, there were no significant
changes in average rent collected per unit over the course of the demon-
stration.

Rent collection rate. Table VII-3 indicates that the sites did not

substantially increase their performance in collecting due rents. Only
three sites showed significant changes in the rent collection rate, that
is, the ratio of total dollars collected to total amount due, over the
course of the demonstration. Of these, at two (A; Harry Moore in Jersey
City and Louisville), there was a significant increase indicating im-
provement. Only in Louisville was there a significant increase in the

post-contract period (see Table VII-3 and Chart VII-3). The period prior
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TABLE VII-2 . r

PERPORMANCE INDICATORS IN THE TENANT MANAGEMENT DEMONSTRATION
BY SITE AND CALENDAR QUARTER

AVERAGE MONTHLY RENT COLLECTED PER UNIT
(1976 CONSTANT DOLLARS)®

Monthly Average in Quarter Ending Demo. Pre vs. Post
site Dac 1976 | Mar 1977 | Jun 1977 [ Sep 1977 | pec 1977 [Mar 1978 [ Jun 1978 | Sep 1978 | pec 1978 [ Mar 1979 | Jun 1979] P valueb P Value ©
- Ll
JERSEY CITY ' 1 ‘
A. Harry Moore 59.78% | 65.75 63.28 87.50 62.71 67.02 67.37 64.90 1 65.22 70.93 71.05 | 0.295 0.0324+
J .
JERSEY CITY
Curries Woods 64.61 66.89 64.22 61.87 63.62 66.95 61.99 59.65 59.39 66,09 64.17 | 0.937 N/AP
y
LOUISVILLE . - . a ‘,
Iroquois Home N/A 35.30 38.56 38.10 35.54 34.35 32.68 " 35.10 32.83 37.01- 36.78 ]0.387 .0.784
A
< 1
NEW UAVEM !
Que-View 58.72 62.18 63.03 64.28 65.15 Aj, 68,20 68.35 70.34 70.37 72.15 72.79 | 0.006#%+ 0.000%+
" NBd ORLEANS 1 .
Calliope 38.21 37.16 37.32 37.45 37.66 38.56 38.31 39.94 1 39.29 41.65 41.20 | 0.004%+* 0.000%+
A
Yy
ROCHESTER - /
Ashanti 56.26 58,36 55.46 ), 54.80 63.00 61,40 54.95 53.29 57.38 65.04 61.06 |0.075%¢ 0,304
. A

BOURCEs Tabulation of data in the Tenant Management Information System,

NOTES: .Avougo monthly rent collected per unit is defined as the total rent collected from tenants in occupancy all or part of the month diyjded
by the number of dwelling units in the development. These calculations have been adjusted for inflation to show rents in 1976 constant dollara,

Blthato of the probability that changes in average monthly rent collected per unit oyer the course of the demonstration are attributable

to chanca. This estimate takes into account the differences in average monthly rent collected from quarter to quarter for each of the eleven quarters of
the demonstration.

®gatimate of the probability that changes in average monthly rent oollected per unit between the pre~contract and post-cantract periods are

attributable to chance. This estimate contrasts the average monthly rent collected for the enth-o period subsequent to contract signing. The mimber of
quarters in the pre- and post-contract periods vary by site. .

9Based on two monthe' data.

**gignificant at the 0.10 level or above.
N/AP - Not applicable.

N/A - Not available.

- Indicates the boundary line between the pre~ and post-contract period.
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CHART V1II-2

PERPORMANCE INDICATORS IN THE TENANT MANAGEMENT DEMONSTRATION
SY SITE AND CALENDAR QUARTER
AVERAGE MONTHLY RENT COLLECTED ($)
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Tabulations of data in the Tenant Management Information System. .

$0118 line graphs Tepresent trends which are significant at the 0.10 level or above.
Dottad line gzaphs represent trends which are not significant at the 0.10 level.
Vertical line indicatss the houndary between the pre- and post contract periods.
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PERFORMANCE INDICATURS iw dias smeiass - . }
BY SITE AND CALENDAR QUARTER'

RENT COLLECTION RATE (3)®

Monthly Average in Quarter Endin . Demo. Pre vs. Post
Bite Dec 1976 | Mar 1977 | Jun 1977 | Sep 1977 | Dec 1977 | Mar 1978 | Jun 1978 | Sep 1978 | Dec 1978 | Har 1979 | Jun 19791 P Value® P Value®
JERSEY CITY - 4;
A. Harry Moore 62.8 63.2 71.7 64.0 67.0 7.0 75.7 71.0 4 70.8 70.2 74.). . | 0.lo%s 0.20
. ’ \
JERSEY CITY .
Curxies Woods 7.4 70.3 70.7 70.9 68.2 68.0 72.5 69.5 71.2 72.4 67.0 0.97 N/AP
4
LOUISVILLE a Jr
Iroquois Howe N/A 75.9 7.7 73.2 73.4 68.0 61.1 /' 71.0 74.4 82.6 83.6 0.003%+ 0.02%*
/)
f
NEW HAVEN j A
Qua-view 86.1 | 89.4 89.7 8.8 1, 88.6 81.6 62.2 79.5 76.2 Bl.6 85.0 0.000%# 0.000%#
-4
NEW ORLEANS /: :
Calliope 89.1 90,1 91.1 88.1 89.7 92.1 92.0 91.0 '( 88.8 91.8 90.9 0.28 0.91
i Ay
ROCHESTER , : : .
Ashanti 80,0 84.7 87.3 /, 77.3 78.6 a7.5 87.9 84.9 83.9 87.5 93,7 0,15 0.69
. A ‘

SOURCE; Tabulation of data in the Tenant Management Information Systewm.
NOTES: “"Rent collection xate is defined as the proportion of total rent due (arrears and current month) collected in the month.

bzntillto of the probahility that changes in the rent collection rate over the course of the demonstration are attributable to chance.
This estimate takes into account the differences in the rent collection rate from quarter to quarter for each of the eleyen quarterg of the demonstration.

%gstimate of the probability that changes in the rent collection rate between the pre~contract and post-contract poiiodl are attributable to
chance. This estimate ocontrxasts with rent collection rate for the entire period prior to contract signing with the rent collection rate for the entire
period subsequent to contract signing. The number of quarters in the pre- and post-contract periods vary by site.

dsnod on two months' data.

*tgignificant at the 0.10 level or ahove.

N/AP - Not applicable.

N/A - Mot available.

- indicates tha boundary between the pre~ and post-contract period.



CEnRE VIZ-3

PERPORMANCT INDICATORS IN THE TERANT MANAGEMENT DEMONSTRATION
BY SITE AND CALENDAR QUARITER
MENT COLLECTION RATE (M)
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Explaining th;se changes is not as simple as documenting their
occurrence. Between 1976 and 1979, tenants’ educational level, average
annual income and working status were measured at the demonstration sites
treated as a group, and at the non-demonstratiom -counterparts, also
aggregated. Increases occurred for both groups on all three measure-
ments, but only at the tenant management sites was the improvement in
working status significantly better. This improvement may have been the
result of both the demonstration’s efforts to attract higher-income
tenants, and the Jjobs createﬁ for residents by the demonstration 1tsglf.
The significant increases in tenants’ average anmual income and education
level and the fact that only 20 percent of the tenants interviewed were
new tenants within the past two years, combine to suggest that these
newer tenants may have possibly been higher~income tenants.

These findings suggest that increases in average monthly rent due
per unit over the course of the demonstration may be attributable to two
factors: the tenant management sites’ success in implementing new tenant
selection criteria and their ability to administer rent reviews in a
timely manner. However, some tenant management sites appear to have been
somewhat less forceful in administering rent reviews, for example, Jersey
City. 1In Louisville, th; one site where there was a decline in av;tage
monthly rent due, this was in all likelihood caused by concentration on

the serious problem of preparing and filling vacant units.

Rent Collection/Delinquency

Rent collection and rent delinquency show a mixed picture during the
course of the demonstration. There was neither overall improvement nor a

worsening condition at the majority of the sites, indicating that the
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to management transfer was characterized by a decline to a low of 61
percent followed thereafter, during the post—contract period, by an
increase to 84 percent at the end of the demonstration.

The rent collection rate in New Haven suffered during the demonstra~
tion, declining significantly. It reached a low of 76 percent in the
quarter ending December 1978. 1In addition, there was also a significant
decrease between the pre~ and post—contract periods. This decrease in
New Haven together with no discerﬁible change in three sites (Curries
Woods in Jersey City, New Orleans and Rochester) produce avgenerally poor
showing during the demonstration in terms of impact on rent collection
rates.

Percentage of units owing more than one month’s rent. Only three

sites showed significant improvement in this indicator (A. Harry Moore in
Jersey City, Rochester and Louisville). (See Table VII-4 and Chart
ViI~4.) Despite an overall significant decrease at these‘sites, the
percentage of units owing more than one month’s rent fluctuated. At none
of the three sites showing improvement did the transfer of management to
the tenant management corporation seem to make a difference; a comparison
of pre~ and post~contract rates shows no significans difference.

In New Haven, the situation worsened, with the percentage of units
owing more than one month’s rent increasing significantly not only over
the course of the demomstration, but also during the post-~contract
period. New Orleans’ experience demonstrates no clearly discermible
linear trend indicating a pattern of increase or decrease. A high of 3.6
percent and a low of 1.4 percent characterized the pre-contract period in

New Orleans, while the post-contract period saw a decrease from 3.0
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TABLE vII-4

PERFORMANCE INDICATORS IN THE TENANT MANAGEMENT DEMONSTRATION
BY SITE AND CALENDAR QUARTER:

UNITS OWING OVER ONE MONTH'S RENT (8)"

Monthly Average in Quarter Endinc : Demo, Pre vs. Post
Site Dec 1976 | Mar 1977 | Jun 1977 | Sep 1977 | Dec 1977 | Mar 1978 | Jun 1978 | Sep 1978 | Dec 1978 | Mar 1979 JJun 1979 | P anueb P Value©
y
JERSEY CITY ) 1 - 1.
A. Harry Moore 18.2 . 18.1 9.3 12.9 13.4 11.7 7.7 10.0 4 0.8 11.1 10.5° |. 0.000%# 0.22
) .
JERSEY CITY
Curries Woods 9.3 12.7 10.3 9.7 11.7 11.7 9.7 11.2 11.2 10.4 13.4 0.33 N/AP
A( .
LOUISVILLE ’
Iroquois Home N/A 5.5 5.6 4.9 3.8 5.7 . 5.1 4 6.4 6.1 4.2 3.9 | 0.01%+ 0.74
A
4
NEW HAVEM 4,
Que-View 1.6 1.6 1.9 2.1 ‘( 1.5 2.7 3.8 4.3 5.2 4.7 3.7 0.000%¢ 0.000%¢
A
y
NEW ORLEANS 4!
Calliope 2.3 3.6 2.7 3.4 2.3 1.7 1.4 2.4 1( 3.0 2.4 1.9 0.06%* 0.89
: A
4
ROCHESTER ‘, , .
A
Ashanti 11.9 5.6 3.7 4 1.3 1.6 2.0 2.0 1.8 3.0 10.0 0.5 0.01%¢ 0.26
/

BOURCE: Tabulation of data in the Tenant Nanagement Information System.

NOTES s 'Poroont of units owing over one month's rent is defined as the proportion of ococupted units at the end of the month for which tenant
owes wore than one month's rent. ’ _

b .

Estimate of the probability that changes in the percentage of units owing over one month's rent over the course of the demonstration
are attributable to chance. This estimate takes into account the differences in the percentage of units owing over one month's rent from quarter to
quarter for each of the eleven quarters of the demonstration. '

Sgstimate of the probability that changes in units owing over one month's rent between the pre-contract and post-contract periods are
attributabls to chanca. This estimate contrasts the percentage of units owing over one month's rent for the entire period prior to contract signing
with the percentage of units owing over one month's rent for the entire period T-‘j)uquent to contract signing, The numbers of quarters in the pre-
and post-ocontract periods vary by site. V4 .

s*gignificant at the 0.10 level or above.

N/AP - Not applicable.

N/A - Not available.

- indicates the boundary line between the pre-~ and post-contract period.



CHART VII-4

PERPORMANCE INDICATORS IN THE TENANT MANAGEMEWT DEMONSTRATICN
BY SITE AND CALENDAR QUARTER .
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.between 1976 and 1979.

percent to 1.9 percent over the last three quarters of the demonstration.
No significant change 1ﬁ the percentage of units owing more than ome
month’s rent was evident at Curries Woods in Jersey City.

The Urban Institute survey indicates that there was no significantly
greater improvement at the demonstration sites alone or in comparison to
their non~demonstration counterparts in matters of rent collection/delin—-
quency. It also corroborates the finding that the tenant management
sifes as a group experienced little change in rent collection/deliﬁquency
l This suggests that the tenant management sites
were no better or worse off than their control countemarts.z Thege

findings suggest that tenant management did not have a noticeable effect

on this area.

Occupancy )
The level of occupancy in any type of rental housing is inextricably

linked to the ability to generate income. Consequently, the ability to
reduce vacancies 1s an important measure of management performance; the
lower the vacancy rate, the higher the overall project income. Given the
importance of vacancies to project income, the tenant management sites
sought to decrease their incidence over the course of the demonstration.

However, in any effort to fill vacant units, a management entity is

subject to conditions prevailing in the local private housing market that

1 Urban Institute survey. The gain source (1979 minus 1976) for the
tenant management sites for "percent rent delinquent units" was not
statistically significant at the .10 level (14 percent in 1976 and 14.8
percent in 1979). ‘

2 Ibid. The gain score (1979 minus 1976) for the tenant mna‘gement
sites (0.8) did not differ significantly from that for the control sites
(1.2) on the "percent rent delinquent units.”
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affect the choices of the tenants whom management 1s trying to attract to
its own vacant dwelling units. Consequently, it could be expected that
the local housing market would have a significant impact on the ability
of the tenant management corporations to reach their goals with respect
to vacancy reduction and improvement in other management areas.

The availability of decent, affordable housing in the private market
affects both the occupancy level of public housing and other performance
measures such as rent collection rates and per unit rental income. When

nl the acceptable alternmatives to

the local housing market 1s "tight,
public housing are reduced. Under such circumstances, public housing
residents are probably more responsive in meeting such obligations as
prompt payment of rent because there is little chance of their finding
comparable housing should they be evicted. A tight market could also aid
public housing managers in attracting higher income tenants, if fewer
private market alternatives were available or if the price differential
between public and private housing was compelling.

In light of its importance in interpreting changes in management
performance, especially in the area of vacancy, an examination of each of
the local housing market at each of the demonstration sites was under-

taken. This examination included an investigation of major trends in

housing supply and demand as they relate to low-income families for the

1 Traditionally, a 5 percent vacancy rate has served as the rule
of thumb in measuring the adequacy of the available housing supply. A
vacancy rate in excess of 5 percent has been viewed as sufficient to
afford housing consumers reasonable choice within a given market. A
vacancy rate of less than 5 percent has been generally accepted as an
index of tight supply or an "owner’s market."
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years 1976 through 1979, roughly the period of the demonstration. On the
demand side of the equation, major population and economic trends were
explored; on the supply side, the nﬁmber of available dwelling units was
tabulated, and net change over time was measured by factoring in demoli-
tion, abandonment, and new construction. To the extent possible, major
changes in the quality of the available units were examined. Data
represénting demand for other subsidized housing == such as the availa-
bility of housing at other PHA developments — were also examined, as
were data indicating the availability and supply of private, non-subsi-
dized housing generally ;ffordable by low—income households. Despite
these efforts, the information uncovered in the housing market analysis
was limited.l It should also be understood that data for housing
market analyses are often inadequate with respect to both availability
and reliability. 1In the discussion that follows, vacancy rates during

the demonstration are examined, followed by a considerafion of the role

1 Data sources for the analysis included the 1970 Census, Housing
Assistance Plans, PHA data on vacancy rates and applications for housing,
and interviews with PHA personnel, city community development officials,
and knowledgeable private market brokers. A Housing Assistance Plan is a
mandatory component of an application for a Community Development Block
Grant. It includes a description of a city or locale’s existing housing
inventory as well as estimates of current demand and need for housing.
The limitations of the data uged introduce several caveats that should be
kept in mind. Overall vacancy rates are not particularly useful in
describing the market for households of particular sizes or economic
situations. Nor do they provide insight into aspects of housing quality
- standard or substandard conditions, aesthetic factors, availability of
transportation, neighborhood reputation for crime and safety — that
significantly affect housing consumption. Still another factor that was
virtually impossible to assess was the degree to which landlords discri-
minate against certain consumers, particularly minority families who are
welfare dependent.
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of the local housing markets in any changes identified, and the role of
the tenant management corporation in the attribution of such changes.

Vacancy rate. All sites experienced improvement in occupancy over

the course of the demonstration as indicated by the significant decline
in vacancy rates presented in Table VII-5 and Chart VII-5. However, a
similar improvement also occurred among the control counterparts, indi-
cating that tenant management did not do amy better, but certainly no
worse, than conventional PHA management. In three sites (A. Harry
Moore in Jersey City, New Haven and Rochester), there were significant
differences between the pre~ and post-contract periods, indicating
greater success in reducing vacancies after the transfer of management to
the tenant management corporation. Although the vacancy rate in New
Haven dropped from 10 percent in the first quarter to less than 3 percent
in the eighth, it began climbing again, reaching 8 percent by the end of
the demonstration. However, this late reversal was not strong enov;xgh to
negate the significant reduction (9.0 percent vs. 5.1 percent) in vacan-
cies between the pre-contract and post=-contract periods. In Rochester,
the_re were some fluctuations, but the post-contract vacancy rates were
significantly lower than the pre~contract ones.

Although the vacancy rates in Louisville and New Orleans decreased
signifiqantly over the course of the demonstration, the pattern of change
differed from that for the other sites. The trend in Louisville included
a four-quarter period (October 1977 and September 1978) dur:l.ng wvhich the
vacancy rate went as high as 17 percent before it began to decline to the
5.6 percent figure shown in the last quarter of the demounstration. In

New Orleans, vacancies remained quite low thtoughout the demonstration,
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TABLE

vII-5

PERFORMANCE INDICATORS IN THE TENANT MANAGEMENT DEMONSTRATION
BY SITE AND CALENDAR QUARTER

VACANCY RATE (V)"

U~

Monthly Average in Quarter Endin: Demo, Pre ve. Post
8ite Deac 1976 | Mar 1977 | Jun 1977 | Sep 1977 | Dec 1977 | Maxr 1978 | Jun 1978 | Sep 1978 | Dec 1978 | Maxr 1979 | Jun 1979] P vValuad P Value®
y
JERSEY CITY 4 -
A. Hazxy Moore 7.9 5.3 5.7 6.6 5.2 4.4 2.0 2.0 /, 2,6 2.6 23 0.000%* 0.003%*
A
JERSEY CITY
Curries Woods 1.5 1.8 3.5 4.8 2.6 1.4 1.0 1.0 1.0 1.3 1.1 0,0004% N/AP
LOUISVILLIE A
Iroquois Home 12.3 13.1 11.4 8.3 9.0 9.8 13.4 4 1721 11.9 5.9 5.6 0.000%#* 0.48
4
NEW HAVEN 4
Que-View 10.2 8.6 9.1 8.1 / 5.7 4.4 2.5 2.8 4.7 7.2 8.2 0.000%# 0.000%*
A
NEW ORLEANS A:
Calliope 0.2 0.3 0.5 0.7 0.3 0.1 0.2 0.2 A' 0.4 0.5 0.1 0.000%* 0.88
4
ROCHESTER - /'
Ashanti 6.7 7.2 4.4 A' 2.6 4.4 3.7 3.2 4.9 4.4 2.5 1.4 0.000%+ 0.000**
4

SOURCE: Tabulation of data in the Tenant Management Information System.

NOTES: ‘Vaccncy rate is defined as the proportion of total project dwelling units vacant at the end of the month.

b

Estimate of the probability that changes in vacancy rate over the course of the demonstration are attributable to chance.

takes into account the differences in vacanocy rate from quarter to quarter for each of the eleven quarters of the demonstration.

This estimate

°gstimate of the probability that changes in vacanoy rate between the pre-contract and post-contract periods are attributable to chance.
This estimate contrasts the vacancy rate for the entire period prior to contract signing with vacancy rate for the entire period subsequent to contract
signing. The numbers of quarters in the pre- and post-contract periods vary by site.

*4gignificant at the 0.10 level or above.

N/AP ~ Mot applicable.

- indicates the houndary line between the pre- and post-contract periods.
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CHART VII-5

PERFCRIANCE INDICATORS IN THE TENANT MANAGEMENT DEMCHSTRATION
. BY STTE AND CALENDAR QUARTER
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at no point did the rate reach 1 percent. What fluctuations there were
seemed erratic and not associated with the development of the tenant
management corporation.

The housing market analysis provides a framework for conclusions
to be drawn for Louisville, New Haven and New Orleans.l In both
Louisville and New Haven, forces internal to the PHA seemedl respousible
for the changes in the vacancy rates rather than the more general housing
market. In Louisville, despite a "soft" market for private rental
housing (vacancy rates hovered near 7.5 percent throughout the demonstra-
tion) with affordable alternatives available for low income individuals,
demand for public housing remained high. The fluctuations in the
vacancy rates for the tenant management site cannot be differentiated
from those that characterized other family developments as they responded
to management 'cont_:rol efforts of the PHA. In New Haven, the market for
private rental housing varied, but in a manner that was not useful in
explaining changes in the vacancy rate at the tenant management site.
That is, during those periods in which the private rental housing market
tightened, the vacancy rate at the tenant management site rose. As the
_mai:ket became soft, vacancies at the tenant management site fell.

Factors affec:ing the PHA as a whole do seem to have had an impkact, since

1 There was insufficient data for the other three sites. In Rochester
there was only limited data available on the demand for public housing
and the vacancy rates for conventionally managed PHA projects. The PHA
was unable to provide information on applications for housing prior to
Jamuary 1977, and there were no data available for vacancies PHA-wide for
1976 and 1978. 1In Jersey City, there was no information on the private
housing market for 1976, and only very limited data on vacancy rates in
conventionally managed PHA projects and on total number of PHA appli-
cations for housing in 1976.
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vacancy rates for all family developments exhibited a pattern similar to
that of the tenant management site. These changes seem related to the
worsening financial condition of the housing authority and its inability
to commit resources to vacant unit preparation.

Only in New Orleans was the private rental housing market a possible
factor in explaining the observed trends in vacancy at the tenant manage-
ment site. There, the private rental market tightened in the last year
of the demonstratibn, and the vacancy rate dropped as low as 1 percent.
The increase in the gemand for public housing and the decrease in the
vacancy rate for the PHA as a whole resulted from this. There was no
discernible difference in the vacancy rate pattern for the tenant manage-
ment site and the other family developments in the PEHA, except in the
case of two high-rise projects reputed to be problem-ridden, where
vacancy rates were higher.

Thus, where reasonable judgments can be made, there is little reason
to attribute improvements in vacancy rates to the demonstration or to
tenant management per se. Forces affecting the PHA as a whole in Louis-
ville and New Haven and the condition of the local private housing market
in New Orleans provide more likely explanations for those changes in

vacancies.

e

Furthefaéﬁpport for the absence of a demonstration impact on vacancy
comes from comparing the gain scores of the tenant management sites with
those of the control sites (1979 vacancy rate mimus 1976 vacancy rate).

There was no significant difference between them.l

1 Urban Institute survey. For vacancy rate, the gain scores for the
tenant management sites was .00 and the one for the control sites was
-.01; the difference (.0l) was not significant at the .10 level.
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Vacant Unit Preparation. Vacant unit preparation is closely linked

to vacancy rate and rental income. When vacancies occur, some decision
must be made as to whether, and how quickly, the vacated unit will
be prepared for occupancy. In most instances, this requires scarce
resources. If there is an available pool of applicants, prompt vacancy
preparation means the unit will be ready for occupancy and begin to
generate income sooner. If no pool of applicants exists, however, prompt
vacancy preparation, unless coupled with security procedures, may result
in vandalism and be more costly than would have been the case had the
unit not been prepared. At the tenant management sites there was usually
an available pool of applicants, so prompt vacancy preparation became an
important factor in the financial state of the developments.

At A. Harry Moore in Jersey City, Louisville, New Orleans and
Rochester, there was significant improvement in the vacant unit prepara-
tion rate (Table VII-6). Louisville is an interesting case in point
because of the fluctuations that occurred there. Although on balance
there was aﬁgignificant increase in the rate, for the period April 1977
through September 1978, there was a precipitous drop (from 27 percent to
5 percent), after which the rate climbed again. In Louisville, as well
as at A. Harry Moore in Jersey City and in Rochester, increases in the
vacant unit preparation ¥ate were significantly greater after transfer of
management responsibility to the tenant management corporation than had
been the cgé; in the pre-contract period (Table VII-6 and Chart VII-6).

In New Haven, a PHA-wide situation cleﬁrly hindered vacant unit
preparation performance. Aggravation of the housing authority’s finan—

cial position and a PHA-wide cutback in the maintenance workforce begin-
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PERFORMANCE INDICKTONS ™ LN THE T ENANT MANKGEMENE  ULraats £ 5 s aciv
BY SITE AND CALENDAR QUARTER

VACANT UNIT PREPARATION RATE (s)*

Monthly Average in Quarter Endi Demo. Pre vs. Post
8ite Dec 1976 | Maxr 1977 | Jun 1977 | S8ep 1977 [ Dac 1977 [ Maxr 1976 | Jun 1976 | Sep 1978 | Dec 1978 | Mar 1979 { Jun 1979 | P value® P value®
JERSEY CITY 1 -

A. Harry Moore 17.7 11.1 12,7 6.8 24.6 22.1 41.2 35.5 4 28.¢4 33.5 4027 | 0.02¢0 0.07¢+
/V R
JRRSBY CITY ’
Curries Woods 57.5 32.9 17.0 19.2 4.3 46.5 49.8 57.8 57.3 54.9 53.6 0.23 N/AP
LOUVISVILLE ’ [
Iroquois Home 6.7 6.7 27.3 25.8 12.7 8.9 6.5 4 5.2 27.0 30,7 22.8 0.000%* 0.05%¢
J'
)V
NEW HAVEN . A : -
Que-View 7.4 7.0 13.9 20.5 l' 25.4 37.9 27.0 6.7 10.3 9.8 5.0 0,074+ 0.34
I N .
/
NEW ORLEANS' ?
Calliope 78.5 4.1 50.2 62.2 76.6 9.4 91.1 96.3 70.6 69.3 91.9 0.01** 0.93
4 {
BOCHESTER , _ :
Ashanti 15.5 36.6 46.4 " 31.9 35.0 70.8 88.9 36.1 63.9 42.9 50.0 0.000%* 0.03%
A

SBOURCE: Tabulation of data in the Tenant Management Information System.
NOTES, \hoant unit preparation rnto is defined as the proportion of unprepared vacant unit workload ptepu'od in the month.

bx-tiuu of the probabnity that changes in vacant unit preparation rate over the course of the demonstration are attributable to chance.
This estimate takes into account the dittetenool in vacant unit preparation rate from quarter to quarter for each of the eleven quarters of the
demonstration.

s-thnto of the probnbility that changes in vacant unit preparation rate between the pre-contract and post~contract periods are
attributable to chance. This estimate contrasts the vacant unit preparation rate for the entire period prior to contract signing with vacant unit
preparation rate for the entire period subsequent to contract signing. The numbers of quarters in the pre- and post-contract periods vary by site.
‘Q> ]

**gignificant at the 0.10 level or above. o v ) )
N/AP - Not applicable.

-~ indicates the boundary line between the pre- and post-contract periods.
[
W

——
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CHART V1I-6

PERFORMANCE INDICATORS IN THE TENANT MANAGEMENT DEMONSTRATION
BY SITE AND CALENDAR QUARTER
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ning in the third quarter of 1978 considerably reduced the resources
available for vacancy preparation work. This situation res;xlted in an
overall worsening of the vacant unit preparation rate over the course of
the demonstration, despite a pattern of increase in the six quarters
before the third quarter of 1978. No change in the vacant unit prepara-
tion rate was detected at Curries Woods in Jersey City.

On balance, the majority of tenant management sites improved vacant
unit pteparat:pon performance, and most of these experienced greater
success after the transfer of management responsibility to the tenant
management corporation. However, this improved performance cannot be
clearly attributed to the effectiveness of tenants as managers. First,
at several sites — for example, Louisville and Rochester -—— extraordin—-
ary efforts were exerted on thev part of the PHA in cooperation with the
tenant management corporation to reduce the vacant unit preparation
workload as a condition of the tenant management corporation’s acceptance
of management responsibility. Although their success in increasing the
vacant unit preparation rate may not have occurred in the absence of the
demonatration, certainly one cannot attribute it to tenant management
alone. Moreover, in comparison with their control counterparts, the
tenant management sites did no better (or worse) in improving vacant unit

preparation. 1

1 Urban Institute survey. For the "number of days to prepare a vacant
apartment for a new tenant," the tenant management sites showed a gain
score of 1.0 and the control sites, a gain score of ~9.3; the difference
(10.3) was not significant at the .10 level.
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Maintenance

Maintenance of a housing development, the routine completion of
repair work and similar jobs, has the most direct relationship to the
day-to-day comfort and convenience of the tenants themselves. Respon~
siveness to their requests for repairs 1s an ongoing and very visible
function of management to which tenants can readily react, and it sub-
stantially affects the quality of life in the project from the tenants’
perspective. Tenants are concerned that their maintenance requests are
completed within a reasonable amount of time and that the quality of work
done is high. Although the tenant management sites did experience some
difficulty in this area when compared to their control counterparts,
there was no statistically significant difference.

Routine Job Completion. The data available to assess the level of

routine job completion were limited at three of the six tenant management
sites. No information was availlable for New Haven, and in the case of
the Jersey City sites, data were only available for the last five of the
eleven quarters of the demonstration. Despite these limitations, some
trends were discernible.

Overall, the completion rate for routine maintenance requests from
tenants worsened over the course of the demonstration (Table VII-7 and
Chart VII-7). In both Jersey City sites and in New Orleans, this was
clearly the case as indicated by gignificant decreases in the routine
job completion rate. In New Orleans there was improvement followed
by a steady decline, in spite bf the fact that the average number of
work-order requests decreased significantly. At the other two sites,

there was no significant change in work-order requests. In the case of
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ROUTINE JOB COMPLETION RATE (t)‘

Monthly Average in Ouarter Ending Demo. Pre vs. Post
site Dec 1976 | Mar 1977 | Jun 1977 | Sep 1977 | bac 1977 | Mar 1978 | Jun 1978 | Sep 1978 | bec 1978 | Max 1979 | Jun 1979 { » valueb P value ©
:
JERSEY CITY A a A,
A. Harxy Moore N/A N/A N/A N/A N/A ‘N/A . 82.9 59.4 4(' 47.4 45.4 424 - | 0.004%« 0.002#%#
. /
JERSEY CITY . a .
CurIQOl Woods N/A N/A N/A N/A N/A N/A 85.5 77.0 70.9 70.6 65.4 0.08%* N/AP
X
LOUISVILLE 1
Iroquois Home 87.9 92.1 87.2 91.1 81.4 79.7 89.5 ‘( 102.6° 88.6 80.6 93.7 0.09%¢ 0.48
) .
. /
NEW HAVEN 4 ’
Que-View N/A N/A N/A N/A j A N/A N/A N/A N/A N/A N/A N/A N/A N/A
. v
NEW ORLEMNS - 1
Calliope 57.% 57.0 70.9 68.2 4.3 92.7 90.6 74.8 ” 64.1 49,3 37.4 0.000%% 0.000%**
/
4
ROCHESTER 1
Ashanti 62,5 78.7 61.3 A 68.2 74.0 82.6 86.3 83.4 85.7 90.6 91.1 0.000%* 0.000%%
A

SOURCE:s Tabulation of data in the Tenant Management Information Bystem.
NotES: “Routine job completion rate is defined as the proportion of the total job workload completed per month.

butinca of the probability that changes in routine job completion rate over the course of the demonstration are attributable to

chance., This estimate takes into acoount the differences in routine job completion rate from quarter to quarter for each of the eleven quarters of
the demonstration. .

®gatimate of the probability that changu in routine job coqplotlon rate between tha pre-~contract and post-contract periods are

attributable to chance. Thia estimate contrasts the routine job completion rate for the entire period prior to oontract signing with routine 16b
completion rate for the sntire period subsequent to ocantract signing. The numbers of quarters in the pre- and post-contract periods wary by site.

dﬂued on one month's data.

. ®The value for this quarter adds to more than 100.0% because of re-calculation of the workload identified several jobs completed but not
"puvioully included in the completion rate calgulation.

*s3ignificant at the 0,10 level or above.
N/AP ~ Not applicable.
N/A ~ Not available.

~ Indicates the boundary line between pre- and post-contract periods.



CHART VII-?

PERPORMANCE INDICATORS IN TME TENANT MARAGEMENT DEMONSTRATION
BY SITE AND CALENDAR QUARTER
ROUTINE MAINTENANCE JOB COMPLETION RATE (W)

\

——
0.0 Sep Sep 78 Dec 78 Mar 79 Jun 79

80.0 ‘ e———

Jersey City - 80,0
Curries ¥Woods 0.0

20.0
0.0

Dec 76 Mar 77 Jun 77 Sep 77 Dac 77 Mar 18 Jun /8 Sep 78 Dec 78 Mar 73 Jun 19

lm‘o N
80.0 e —— e
Ilouisville - 60.0
Iroquois i
40.0
2.0
0.0 sov e T 77 e 77 Sep 77 Dac JJ Mar 78 oJun 78 Sep 78 Dec 78 Mar 79 Jun 79
100.0
80.0
New Haven = §0.0 NA
Que~View
40.0
2.0
0.0 Dac 16 Mar Jun Sep 77 Dec 17 Mar 18 Jun 78 Sep 18 Dec 78 Mar 79 Jun 19
100,0
80.0 ~
¥ev Orleans - 60,0 -
Calliope 40,0
20.0 B
0.0 Dec 76 Mar 77 Jun 17 Sep J7 Dec 77 Mar 78 Jun 78 Sep 18 Dec 74 Mar 19 Jun 79
100.0 .
L m————
80.0 /
mg.: - w.o A-
Ashanti
40,0
20.0
0.0
Dec Mar “Sep 77 Dec 77 HMac 78 Jun '8 Sep 78 Dec 7§ Mar 79 Jub 15

SOURCE: Talulations of data in the Tenant Managenent Information Systam.

WOTES: $olid line graphs represent trends which are significant at the 0.10 level or above.
Dotted line graphs represent trends which are sot significant at the 0.10 lsvel.
VYertical line indicates the boundary betwesn the pre- and post contract periods.
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A. Harry Moore and New Orleans, the decrease was even more significant
after the transfer of management. Only in Rochester was a clear pattern
of significant improvement evident in the routine job completion rate.
It increased 46 percent over the course of the demonstration, with most
of this improvement occurring in the post-contract period, when improve-
ment was significantly greater than during the pre-contract phase. This
improvement in performance was accompanied by significant decreases in
the number of service requests both over the course of the demonstration

and between pre—~ and post-contract periods. The routine job completion

rate changed significantly in Louisville, but although the overall trend

is toward improvement, it included several fluctuations with low points
in the December 1977 and March 1978 quarters in the pre~contract periced,
and the March 1979 q;xarter in the post-contract period. No significant
change occurred between the pre—~ and post—contract phases.l

The generally poor maintenance performance of the tenant management
sites 1is corroborated by other data. In 1979, tenants at the sites
reported significantly longer periods for management to respond to

routine job.requests than did tenants in 2!.976.2 However, on balance,

the tenant management sites did not seem to fare any worse than the

1 During the pre-contract period there was a decrease in the average

number of requests and an increase during the post~contract period.

2 Urban Institute survey. For routine maintenance, tenants reported,
on the average, 27 more days than in 1976 to respond (significantly
different from zero at .10 level); the calculation of this number in-
cluded several outlying values and obscures the fact that the median
mumber of days in 1979 was 6.5 days to respond to a request.
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control projects in terms of routine maintemance performance. There was
no significant difference between the two in the number of days that

tenants reported it took to respond to routine maintenance requests. 1

Summary

A wide array of management performance indicators was monitored
over the course of the demonstration. Those selected for discussion
were chosen because of factors such as whether what occurred added
important knowledge, whether the findings were comprehengsible, and whether
the data on which the findings were based were reliable.

The indicators selected provided 42 cases (seven variables for' six
sites). In two cases data could not be analyzed. 2 An examination of
the remaining 40 cases (displayed in Chart VII-8) indicates that improve-
ment in management performance definitely occurred at the tenant manage—
ment sites over the course of the demonstration. In 23 cases (58 per—
cent) there was improvement, and 13 cases (32 percent) showed greater
improvement after the transfer of full management responsibility to the
tenant management corporation (during the post-contract period). Some
improvement occurred at all sites, and at three (A. Harry Moore in Jersey
City, Louisville and Rochester), improvement occurred omn at least five
_of the seven management performance indicators. In nine cases (23

percent) there was no change, and in another eight cases, three of which

1 yrban Institute survey. The gain score for the tenant management sites
was 27.2 days and for the control sites 6.1 days; their difference of 2l.1
was not significant at the .10 level.

2 In one case, the data were unavaillable, and in the second, it was impos—
sible to determine what the trend was.
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SUMMARY OF MANAGEMENT PERFORMANCE MEASURES BY SITES

CHAR? VII-8

R gite Rival theses?
Jersey Clty Jersey City . Housing | Control
rformance Measures Overall Performance® | A. Harry Moore Curries Woods Jouisville New Haven New Orleans Rochester| PHA | Market |' Group
verage Monthly Rent +
ue Per Unit (§) 0 improveds worsened worsenadt improveds improveds no change - - no
verage Monthly Rent +
‘ollected ($) ] no change no change no change improvedt improved* improved - - -
lent Collection Rate +
) ) improved no change improved®* worsenedt no change no change - - -
Units Owing Hore Than + . unable to
One Month's Rant (%) )] improved no change improved worsened® detormine improved - - yes
Vacancy Rate (%) + improved* improved improved improveds improved improved*| yes yes yes
Vacant Unit
Preparation Rate (8) + improveds no change {mproveds worsened iwproved improved? | yesa - yes
Routine Job
Completion Rate (A) - worsened?® worsened improved N/A worsened® improved - - yes

%: » izprovemant)

*Pre-post contract difference significant at the .10 level.

- = worsening) 8 = mixed pattern; O = little or no changs.

the post-contract period showsd greater improvement than the pre-contract period,

b(-) indicates that rival hypothases of this type were not examined.

N/A ~ Not Available

The assessment of ovg_r_lll change was_based on whether

i
. e e e e e ——
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were in New Haven, there was a decline in management performance.
Improvement was most often shown in terms of vacancy rate and vacant unit
preparation rate.

In assessing the meaning of these findings, an attempt must be made
to evaluate circumstances outside of tenant management that might account
for their occurrence. There does seem to be some evidence that at half
the sites tenant management had a positive effect on the average monthly
rent due, which in turn led to an increase in average monthly rent
collected. The improvement in vacancy rate and vacant unit prepara-
tion, on the other hand, seems to have been associatad with PHA commit-
ment in terms of staff and resources, and the improvement that occurred
at the tenant management sites was not significantly different from that
experignced by the control sites.

™
The major finding on management performance is perhaps overshadowed

by the several caveats related to the improvement which did occur. 1In

comparison with their_conventionally managed control counterparts, the
tenant management sites performed as well in all management areas. 1In
essence, the weight of the evidence seems to indicate that public housing
residents are fully capable of performing "hard" management tasks —— the
muts and bolts of real estate management ~— at a level that seems compar—

able to that of conventional public housing managers.

=185~



Physical Improvements

Fifteen million dollars in Modernization Program (MOD) funds and
additional monies under the Target Projects Program (TPP) were designated
for physical improvements at the demonstration sites. .While none of the
program’s predecessors in the pre~demonstration period had received such
funds as' part ofh the introduction of tenant management, the demonstra-

tion’s sponsors felt that the infusion of funds for physical improvement

was needed to provide an incentive for participation and to give the .

program a fair test.

Rationale for Modernization Funding

The provision of MOD funds was a direct response to the tenant
management experience in St. Louis. As a prime exgmple of aging public
housing stock, the St..Louis tenant management develop;nents suffered from
a myriad of problems. associated with physical deterioration. This
deterioration was a constant visible reminder of the 1ills of public
housing both to the fledgling tenant managemént corporations and the
tenants at large. As such, it overshadowed any positive steps toward
more efficient and sensitive management taken by the tenant management
corporations, and their inability to reverse it threatened temant manage-
ment:

It 1s very hard for a (TMC) to keep credibilicy with
its community if it can’t deliver on broken pipes or
grounds that don’t have a blade of grass.... The
incinerators were in violation of the code and...were

spewing all kinds of debris on the people and the
ground.... The tenants had to be given the tools
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they Teeded to give the demonstration an honest
test.

The two initial TMCs did not receive TPP funds until their second
year of existence, in 1974, nor MOD monies until even later. Although
they maﬁaged to survive without the extra money, program observers and
participants felt that when the funds did become available, they helped
the new tenant management corporations solidify their management posi-
tioms. A major implication of the St. Louis experience was that addi-~-
tional funds were needed as a source of visible physical improvements
to encourage tenant support of the tenant management corporation. In
essence, improvements realized under MOD would increase the developments’
safety, comfort, and attractiveness, and thereby earn tenant support for
the tenant management corporations as sponsors of such improvements.

In selecting sites for the national demonstration, planners tried to
strike a balance between, on the one hand, sites that were so dilapidated
that the dim préspects for making any progress would frustrate and
detract frcﬁ any successful effort to stage the program, and, on the
other hand, sites needing only minor repairs that would not be noticeable
enough to bring credit and support to the TMC. However, physical condi-
tion was not the only criterion for site selection; resident interest and
PHA support were also crucial, as was the case in Rochester, for'iﬁ-;
stance, a re}atively new development where the offer of MOD funds was not

the overriding factor in favor of participation. For other, older sites,

l Talbot, Allan R., The Evolution of the National Tenant Management
Demonstration Program, New York: The Ford Foundation, February, 1977

page 8.
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the guarantee of MOD funds would be a major inducement for involvement,
and improvements realized as a result would:- contribute to their ability
to operate efficiently.

Finally, MOD was seen as an important factor inAachieving the goals
of the demonstration. It was anticipated that these improvements would
make the sites attractive encugh to draw tenants with higher incomes,
whose rents would boost site revenues and perhaps facilitate better
management performance. It was also hoped that improvements in the
safety, comfort and attractiveness of the developments would 1ncrease(
resident satisfaction with their community and heighten residents’ pride
so they would cooperate more fully in upkeep efforts. Im addition, MOD
projects were viewed as a vehicle for increasing resident employment, a

third goal of the demonstration.

Modernization Activity: Process and Outcomes

Since its inception in 1968, the MOD program has sought to include
tenant input in local activities and to increase tenant mpl;:'ynent. In
teaiity», tepant involvement very often was little more than the expres-
sion of minor preferences after major decisions had already been made.
There were some notable exceptions to this practice, for example in St.
Louis, where tenant organizations’ input was solicited for the MOD
program, which predated tenant management, and decisions on 2.10D alloca-
tions among the PHA developments were made by the Tenant Affairs Board
(TAB) in cooperation with the PHA.

The MOD process is a protracted and complicated. one involving

considerable technical expertiﬁe. Aside from the potentially cumbersome
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process of getting residents to agree on needed improvements and to
select among altermatives, it involves a series of bureaucratic approvals
and a long sequence of designing, estimating, bidding and contracting
activities. Following these tasks, the actual work must be monitored.
And, over time, inflation may undermine the best laid plans.

Residents began participating in Modernmization decisions during the
planning phase of the demonstration since a request for funds for
specific Modernization plans was far: of each site’s initial proposal.
These MOD activities were usually discussed and negotitated between the
housing authority, tenant representatives, and MDRC, subject to further
modification, however, as subsaquent events occurred.

One of the first tasks facing tenant management corporation board
members was to review the Modernization priorities and modify them in
light of resident preference, or according to their understanding of how
Modernization funds could be used to further the goals of the tenant
management cérporat:lon. These modificatioqs usually included completing
more visible site improvements or Arenovating individual units first in an
attempt to gain resident support for the tenant management corporation
early in the demonstration. Sometimes the tenaﬁ: management corpora-
tion’s modifications were in response to a poll of resident preferences
or to budget constraints. In Rochester, for .example, a tenant survey
indicated that the planned day-care center would be under-utilized and
funds would be better spent for a community center. On other occasions

in the demonstration, changes in MOD plans originated with the PHA; these
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repair work, as in Jersey City’s Curries Woods, where emergency replace-
" ment of a boiler took priority over previocusly scheduled improvements.
The MOD set-aside of $15,000,000 for the demonstration was allocated
among seven sit'es; allocation was based primarily oﬁ- the size of site,
ﬁth some consideration given f.o the site’s conditi_on and wvhether of not
it had previously received MOD fnndj.ng.x In Louisville and New Or-
leans, portions of the TPP allocations were also used for physical
imptovements.z Chart VII-9 and Table VII~8 provide an overview of
activities made possible by Ho;iérnization Progranm fund¢.3 'rhese.
can be g;'ouped into several categories. Physical safety was an ;ssue
important to all tenants, and sizable amounts of money were allocated
to enhance safety and security, imcluding installation of exterior
lighting, deadbolt locks and doors, and hallway fire doors. Other

physical iuprovenenﬁs were geared to enhancing residents’ comfort, such

1 With the dropping of Oklahoma City in 1978, this amount becanme
$13,993,000; this amount was increased by $19,480 from other funds, such
as pre~demonstration PHA MOD monies, bringing the total allocation to
$14,012,480. This latter figure is the one used in computations per-
formed for Chart VII~9 and Table VII-8.

2 $875,000 of the TPP allocation for New Orleans (Calliope) was
" designated for proposed physical improvements, as was $24,000 of the
TPP allocation for Louisville (Iroquois). The projects for which TPP
funds were used in New Orleans included: repair and replacement of
drainspouts and gutters, painting of public halls, termite-proofing of
buildings, replacement and/or repair of screen doors, removal of graffiti,
new refrigerators and ranges, subsidence and drainage, sewer machines,
bathroom fixtures, exterior and cycle painting, stairway pans, purchase
of an electric truckster, two pick-up trucks, various maintenance ma~
chines, and tree trimming. For Louisville, the projects were: a self-
help paint program, grounds improvement and landscaping, and purchase of
a passenger van.

3 Information in Chart VII~9 and Table VII-8 is limited to projects

supported by Modernization funds; projects for which TPP funds were used
are not included in the discussion. Nor is Oklahoma City included.
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CHART  VII-9 |

MODERNIZATION PROJECTS AND STATUS ACTIVITIES IN TENANT MANAGEMENT BITES

BITR Total Mo. of Total Demonstration Specific odernization Acitivities s Coupleted
Dwelling Units MOD Allocation® (§) Activity Status on 6/30/73, on 6/30/79°
Jersey City: .
A. Harry Hoore 664 997 *Fire standpipe refurbishment Substantially completed 46
SHallway fire doors No work begun
sCompactor renovation Substantially completed
*xitchen modernization Completed
®Raplacement atoves and refrig-
erators Completed
¢Refurbishment of vacant
apartments Completed
Installation of gas burning
incinerator systea Work begun
Elevator modernization Completed
Exterior of bulldinga (masonry) | Ko work begun
Heating system refurbishment Completed
Tile installation wWork begun
Painting and cleaning stairwells] Completed !
*Bathroom modernization Bubstantially completed
'; Jexsey City:
' Curries Woods na 1,015 *Grounds improvement Work begun 8
: *Electrical system rehabilitation] Substantially completed
sLexan glass installation Completed
¢Elevator modernization Completed
¢Installation of gas burning
incinerator pystem Work begun
Bathroom modernization Subsatantially completed
Kitchen modernization Completed
Boiler system replacement Compléted
Hallway painting Work begun
Hallway tile installation wWork begun
Exterior of buildings (Masonry) No work begun
Stairwell painting wWork begun
Apartment painting ongoing
Louisville:s
Iroquois Homes RNC 854 43,500,000 ®Construction of daycare center Completed
*Repair of roofs, gutters, and . .
downspouta Completed
*Repair and replacement of boiler|
systems gaslines, heating .
systems Completed
“Electriaal rewiring Completed
Replacement of doors and
. _Anstallation of deadlocks Completed
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Purchase of office furniture

Continued
site Total No. of Total Demonstration Specific Modernization Activities § Completed
Dwelling Units MOD Allocation® ($) Activity Status on 6/30/79® on 6/30/71¢F
con't
Louisville:
Iroquois Homes RMC Replacement of stoves Completed
Renovation of units for the .
handicapped ) Work bagun
Sidewalk and structural repairs No work begun
Graffiti removal ‘| Completed L e
New Haven:
Que-View 260 1,650 *Thermal windows Substantially cospleted 28
*Grounds improvement Congultant design phase
*Renovation of community center Architect design phase
*New entry design Work begun
Bathroom renovation Completed
Storm windows, doors, and locks wWork begun
Repairs to building exterior ongoing
Heating system repairs Ongoing
Apartment interiors Completed
Laundry room renovations No work begun
Daycare center renovation Architect design i)hll"
Master TV antenna system No work begun
Plumbing system repairs No work begun
Basement cleanout No work begun
N Kitchen exhaust fans No work begun
New Orleans:
Calliope 1,550 6,524 *Plumbing renovation Completed 60
*Bathroom tile Completed
*Renovation of administration bldg | Architect design phase®
#gdcurity hardware (steal locks/do
and doors) : Completed
*Electrical rewiring No work begun
*xitchen renovation Architect design phase
*Space heaters Completed
Purchase of truck Completed
purchase of office furniture and
and equipment Completed
Interior and exterior lighting Substantially completed
Roshester: i
Ashanti 211 307 *Landscapjing Completed 93
: *purchase of recrestion equipment Completed
- *purchase of automotive equipment Completed
*Storm windows Completed
*Bagsement remodeling Completed
Fascia and gutters Completed
Commsunity building renovation Completed
Concrete etoops Completed




Continued '

Total No. of

Total Demonstration

Specific Modemmization Activities

-£61~

. $ Completed
sITR Dvelling Units MOD Allocation® (§) Activity Status on 6/30/79° on 6/30/79°
oon't . .
Wocheater Telephone equipment Completed
Ashanti Window repair Completed
Heating aystem renovation Completed
Linoleum stair treads No work begun
SOURCE: Quarterly MOD reports submitted by the sites and PHA Staff.
NOTESs Oklahoma City is not included in this table) the total MOD allocation by that eite was $1,007,000 and the site included 537 unite.
Spctual monies designated for the MOD projects listed in the table actually totaled $14,012,480
bre following statuses ars identified;
- No work Bagun
Axchitsct Design FPhase ~ indicates projects which were still in the planning stage.
Work Begun - denotes projects in which plans have been drawn up and work had started, but were not near completion.
Substantially Completed ~ projects in which the great majority of work had been done and funds expended.
Completed

Ongoing Projacts - those undertaken as the need arose.

* denctes those items considerad to be top-priority in the sites' application to WUD

9%Completed® and "ongoing® used in the computetion of “percent completed on 6/30/79%,

d1¢t was decided not to build the planned daycare center. $1,450 was spent before deciding not to build the facility.

®plans to renovate the administration building were stapped when the housing authority decided to build a new structure,’
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TABLE vII-8

MODERNIZATION PROJECTS: SUMMARY OF ACTIVITY AT END OF DEMONSTRATION

Items not hegqun or in
Funds spent as of Items completed as of Architect’s Design Phase
Actual/Funds 6/30/79 6/30/79 as of 6/30/79

a : Allocated to s of % of Total | & of Total % of Total | % of Total

Site” MOD Projects($)] Amount($) ‘| Allocation | Projects | Allocation Projects | Allocation
Jersey City: A. Harry Moore 966,734 675,030 68 46 46 15 10
Jersey City: Curries Woods 1,015,266 751,004 74 k{:] 43 7 7
louisville: Iroquois 3,500,000 3,254,837 - 93 80 91 10 6
New Haven: Que-View 1,669,800 690,059 44 28 13 47 39
New Orleans: Calliope 6,524,000 2,738,123 42 60 25 30 46
Rochesters Ashanti 306,680 287,006 94 93 94 7 6
All Sites 14,012,480 8,395,059 60 57 45 20 29

SOURCE: Quarterly MOD yeports submitted by the sites and PHA Staff

NOTES: 0k lahoma City not included; total MOD allocation was §$1,007,000.



as electrical rewiring in New Orleans and Louisvilie to permit the
installation of air conditioners, and the installation of storm windows
in Rochester. Proposed projects also included improvements to individual
units such as bathroom and kitchen renovation as well as aesthetic
imprerments to the developments as a whole, including graffiti removal
and grounds improvements. In four sitgs, construction or major remnova-
tion was proposed — a community center in Rochester, New Orleans and New
Haven, and a day=-care center in Louisville.

An assessment of the demonstration’s Modernization (MOD) efforts
will be a.pproached from several perspectives, including the percentage of
proposed projects completed, percentage of allocated funds expended,
tenants’ assessment of the tenant management corporation’s ability to
accomplish physical improvements, and the quality of the work done. The
assessment of the quality of the work is provided in the discussion of
the tenant management corpc;ration board’s monitoring of workmanship.

Chart VII-9 and Table VII-8 indicate that the sites varied consi-
derably in the extent to which MOD work had been completed at the close
of the demonstration. Overall, 57 percent of the total projects planned

had been completed by June 30, 1979 ‘;rith a range from 28 percent in New
Haven to 93 percent in Rochester. At A. Harry Moore and Curries Woods in
Jersey City and Que-View in New Haven, less than 50 percent of the
projects had been completed.. However, it should be borne in mind that
failure to complete MOD projects on schedule is not an uncommon pheno-
menon. The majority (73 percen:‘) of the top priority projects had

been completed or substantially completed by the demonstration’s end.
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The fact that the overall completion rate of 57 percent represented
only 45 percent of the total MOD allocation indicates that some of the
more expensive projects had not been completed. New Orleans is the prime
example of this situation. Sixty petﬁeﬁt of the MOD projects had -been
completed, but they represented only 25 percent of the total MOD alloca~
tion. Work had not begun on the community/administrative building or
electrica.‘!. rewiring; exterior and interior lighting had not been com-
pleted. The allocation for these items was $3.9 million of a total MOD
allocation of $6.5 million. Projects on which virtually no work had been.
done ("m; work begun" and "architect’s design phase" in Chart VII-9)
represent 20 percent of the total projects for all sites. On a site~by-
site basis, the percentage of projects not yet begun ranged from 7
percent in Rochester and Curries Woods to 47 percent in New Haven; with

the figures for four of the six sites below 20 percent. Overall, ﬁow—

ever, 60 percent of the total allocation had been spent by the demon—

stration’s end, ranging f.rom 94 percent in Rochester to 42 percent in New
Orleans.

As the discussion of the status of MOD items strongly implies, the
pace of the work varied widely among the sites. In Rochester, the work
rate was exceptionally rapid; virtually all projects undertaken had bdeen
executed by mid-1978. Modernization in New Haven got off to a good
start, but progress was derailed by a nine-month strike of housing
authority electricians. At Calliope in New Orleans and the Jersey City
sites, Modernization work proceeded at a faltering pace.

Encouraged to take a substantial role in both determining which

activities would be wundertaken and monitoring their implementation,
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tenant management corporations at the demonstration sites experienced
both the benefits and problems associated with the MOD process. The
tenants’ new role was a limited one. .‘rhough the tenant management
corporation had power of oversight regarding MOD vdrk, they had little
actual control when work did not go according to plan. Thus, the tenant
management corporation could communicate its concerms to the housing
authority over delays in scheduling and poor quality work, buf only the
housing authority could deny a contract, withhold a. payment until
satisfactory completion of work, or take other action. |
Delays in the completion of MOD work proved to be a major problem
for the tenant management corporations; they were the rule rather than
the exception. It i3 difficult to ascertain to what extent the delays
resulted from business as usual or from the involvement of the tenant
management corp;:rations in the MOD process. The considerable lead-time
required for drawing up plans, consulting architects and engineers, a'nd
letting the projects out for bid was a source of delay at all sites.
Some additional causes of delay included union problems and strikes which
held up repairs and constructionm. This dilemma plagued all housing
authority developments in New Haven and Jersey City, as did misunder-
standings with local HUD officials in Louisville. Other sources of delay
may be attributed to tenant management corporation involvement in moni-
toring the MOD processs. Furthermore, the encroachment of novice temant
management corporation board and st_aff members onto the purview of the
housing authority’s modernization department engendered resistance at all

sites and may have complicated normal procedures. At ome site, for



assisting it in preparing its corporate bylaws, formulating rules and
regulations for residents, and establishing a positive relationship with
the resident' community through such vehicles as site-wide meetings and
newsletters. Another major activity of the technical assistant was to
help the board and the housing authority forge an open, comstructive
relationship, and to resolve such potentially nettlesome issues as the
development of site-specific budgets and the monitoring of modermization
work. Staff organization was the tenant management corporation boards’
next area of concern, and they r.ece:!.ved a great -deal of support and
guidance in formulating job descriptioms, hiring procedures, and person-
nel policies.

Staff hiring and training was the ime'diate precursor to the nego-
tiation and signing of the management contract. By October 1978, con-
tracts had been signed at all sites except Oklahoma City and Curriés
Woods in Jersey City. It had taken longer than anticipated. At this
point ==~ once the basic relationship between tenant management corpora-
tion and housing authority had been established, and board and staff were
carrying out their respective functions — the technical assistant could,
and generally did, step back from intense, day-to-day involvement with
the affairs of the tenant management corpox;ation and provide advice and
mediate conflicts om an as-needed basis. a |

Technical assistance efforts met with varying degress of success.
At Rochester, the tenant management board, aided by the knowledgeable
technical assistant who served in that position throughout the demon-
stration, developed into a stable and competent management organizatiom.

Although the development of management skills was slower in Louisville
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and New Orleans, there, too, the technical assistants helped the boards
build a sense of organizational competence and independence.

While technical assistants were undoubtedly essential to the success
of the program at these sites, it is difficult to measure the extent of
their contribution. Where technical agsistam:e was effective, it worked
in conjunction with other important factors -— tenant management board
members with prior organizational experience and/or natural leadership
ability, and housing authority executive directors who were committed to
the concept of tenant management.

The several sites where technical assistance was unguccessful
confirm that its effectiveness depends on support and acceptance from
both the housing authority andAthe tenant management corporation. In New
Haven, for example, the executive director’s intention to dominate the
TMC board was manifested by his efforts ?o prevent meetings between the
tenant management board or staff and the MDRC-hired technical assistant
without the presence of a housing authority representative. In the
generally indifferent atmosphere of the Oklahoma City Housing Authority,
tecﬁnical assistance to the Sunrise Acres Tenant Management Corporation
was unavailing.

In Jenef City, where a qualified technical assistant could not
" be found linitially, the parties agreed that the housing authority
liaison to the two Jersey City tenant management corporatioms, working in
conjunction with McCormack, Baron and Associates, could perform technical
assistance fuqctions. Although this employee had been active in organi-
zing tenants in various other efforts, he failed to win the confidence of

the Curries Woods tenant management board. The two technical assistants
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example the PHA MOD department failed to invite the TMC board members to
pre—construction conferences on MOD prajects, and the PHA staff often
treated board members in an abusive manner. In another site, the PHA MOD
department failed to follow plans jointly made with the TMC in the
installation of new door locks.

Apart from the physical improvements made possible by the infusion
of funds, the MOD experience had other consequences, both positive and
negative, for the demonstration participants. PHA staff, for instance,
tended to view t>enant management corporation involvement as. a mixed
blessing. On the one hand, tenants were seen as ﬁovices, untutored in
the technical nature of MOD work, and causing delay and disruption of the
process as a result. On the other hand, the tenant management corpora-
tion was seen as emncouraging progress by arranging for contractors to _
gain access to individual apartments. At one site, problems with the PHA
regarding MOD proved to be a catalyst in uniting the board against
questionablei?figgices in the PHA MOD department. MOD not only provided
a focus around which the tenant management board coalesced and took
decisive action but also served to rectify some undesirable condiﬁions
within the PHA. A positive consequence of tenant management corporation
involvement in monitoring the implementation of MOD work, where it
occurred, was the tenants’ careful examinpation of ongoing and completed
work to ensure its quality. Their viéilance in this effort and insis-
tence that shoddy work not be paid for were of obvious benefit to both
the PHA and their fellow residents.

Negative reactions from the tenants at large were also a consequence

of the MOD experience. In its role as liaison with the tenant community,
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the TMC was the entity that was most exposed to both the heightened
expectations of the community and the frustration and blame when im-
pfovements did not materialize. At one of the southern sites, for
instance, a high-priority MOD expenditure was to be rewiring of the
site’s electrical system to support such apartment appliances as air
conditioners. Serious delays occurred when the tenant management cor-
poration board discovered that the plans drawvn up by the PHA engineer
placed the air conditioners in bedroom windows which were also the only
access to each apartment’s fire escape. This discovery necessitated a
complete re-design of the wiring plans and resulted in residents spending
another summer without air conditioning. Residents accused the tenant
management corporation of not producing the promiséd improvements, yet it
was never really in the power of the tenant management corporation to
deliver on many of these MOD promises, and in fact, in this particular
instance, it was the tenant management corporation’s discovery that
probably prevented an even more serious problem. |

In spite of the difficulties that this situation imposed, delays in
completion of MOD work do not seem to have seriocusly undercut the viabi-
lity_of tenant management at any of the sites. Residents in the wider
community seemed, in fact, not to have measured tenant management cor-
poration success in terms of MOD achievements; less than 1 percent of the
tenants surveyed by the Urban Institute indicated physical improvements
as the most important purpose of the tenant management corporation.
Among tenants surveyed, physical improvements were most frequently

mentioned as an area in which the tenant management corporation was able
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to get tﬁings clc»me.1 When MOD improvements did not materiaiize, ™C
board and staff memﬁera reported that residents became angry, and ex~
pressed that anger, yet they did not seem to withdraw their support from
the tenant ﬁmgement corporation and its general purposes. It appears
that residents judged the tenant management corporation no different from
the housing authority overall; no better, but no worse. Only 6 percent
of the residents who felt that the tenant management corporation did a
better job than ghe PHA in managing the development mentioned physical
improvements as an example,z and only 3 percent of those who said the
TMC was doing a worse job mentioned this area. ‘

On balance, perhaps the most important positive cou;quence of MOD
funds was largely unanticipated. They provided a focus around which the
tenant management corporation boards could make concrete decisions and,
in the process, build organizati;onal strength. At some sites, the board
members’ sense of their own powers was augmented :tgrough negotiations
with housing authority staff concerning MOD issues. Whereas the mana-
gerial policies implemented by the tenant management corporation seemed
to be more stringent than those of the housing authority —— tenants were

pressed to pay their rents on time and were responsible for hallway

1 Urban Institute survey. Among the tenants who knew about the TMC,
47percent (N=62) felt that the organization was able to get things donme.
Of these, 37percent (N=23) mentioned "physical improvements" as an area
in which this was the case; physical improvements were also mentioned
more than any other area of activity. Among the tenants who felt that
TMC was not able to get things done (33percent, N=43), only l2percent
(N=5) mentioned physical improvements as an enuple.

2 Ibid. Twenty-seven percent of the tenants felt that the PHA did a

better j job than the TMC, 34 percent, the same, and 22 percent, worse, and
27 percent did no know.
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clean-ups — the introduction of physical improvements to the sites
allowed board members to feel like benefactors rather than policemen.
MOD monies thus provided board members with the capacity to do for their

fellow residents, rather than merely to them.

Is MOD Necessary to Tenant Management?

The demonstration’s plapnmers felt that the infusion of large doses
of MOD funds was a necessary ingredient of the program. It was thought
that the monies would encourage PHAs and tenants to participate" in the
demonstration, improve the deteriorated physical condition of public
housing, enhance the credibility of the tenant management corporation
and, finally, facilitate the achievement of some of the demonstration’s
goals.

Based on program findings, the assessment of MOD’s importance to
tenant ﬁmguent is mixed. Certainly MOD monies served as incentive to
PHAs to participate in the demonstration; this 1is evident from the
executive directors’ comments in interviews. Substantial improvements in
the physical condition of the developments were realized despite signifi-
cant delays and other aggravations faced by the tenant management cor-
poration board and staff. These aggravations included complaints from
fellow tenants as the TMC became the wh:[.pping boy for residents’ frustra-
tion over the delays. In some instances, MOD &forts may have even
temporarily damaged or undermined a tenant management corporation’s
credibility rather than heightened it. Moreover, housing experts have
suggested that physical iﬁprovgments to the sites are not a very- satis-
factory means of ga_ining resident support for tenant management because

tenants feel that 1living in clean, safe and attractive housing is a

-201-



right, not a privilege and because improvements are not unique to tenant
management but have been or may be made under the aegis of the housing
authority.

With regard to the demonstration’s goals, Hodgrnization funds did.
not have their anticipated impact of increasing resident employment.
Relatively few site residents weée employed in MOD activi:ies.l With
regard to a second demonstration goal related to MOD — attracting higher
income tenants -— it 1is difficult to ascertain whether there was any
success. Data suggest that some higher income tenants did become resi-
dents at the tenant management projects during the demons:ration,z but
it 1is difficult to link this to MOD improvements, especially in view of
the slow pace at which th;y occurred.

MOD funds did, on the other hand, have some important and positive
unanticipated consequences. These:'\funds provided a focus around “ihich
the tenant manag?men: corporation boards made decisions, and in the
process, bullt organizational strength. Moreover, the funds provided the
opportunity for board members to feel that they were doing something for
their fellow residents rather than just acting as strict managers.
Finally, the participation of TMC members in monitoring workmanship
resulted in the identification of shoddy work and its correction.

The conclusion most readily suggested when looking at the demonstra-

tion experience and those of pre-demonstration tenant management programs

l See the section of this chapter on tenant employﬁent.

2 See the section of this chapter on real estate management.

-202~



is that Modernization funds are not a necessary ingredient for an incipi-
ent tenant management program. What seems more important 1is that the
TMCs have control over site improvements whenever they occur. At the
first two non-demonstration tenant management sites still in existence
{St. Louis and Boston), MOD funds were available to the tenant management
corporation only after several years of operation. When MOD funds did
become available, they were seen as helping the TMCs solidify and streng-
then their position with the regident community.

During the demonstration, where MOD monies were initially a part of
the tenant management package, drawbacks were evident: universal delays
in implementing MOD and perhaps additional ones occasioned by the in-
volvement of fledgling tenant management corporatiom boards; poor perfor-
mance in terms of ~generating tenant employment; and complaints associated
with MOD that a novice tenant management corporation is especially likely
to experience. These experiences suggest that MOD funds may not contri-
bute significantly to enhancing the credibility of the young tenant
management corporation through early visible improvements to the site or
through increased tenant employment. Mofeover, the overall conditions
surrounding the utilization of these monies did not contribute in a major
way to the instruction of the demomstration board and staff members since
they were more immediately concerned with achieving stability in their
new management roles. Consequently, sui:h funds may not be that benefi-
cial during the first year or so of tenant management.

What all this suggests is not that MOD funds are unimportant to
tenant nanaéement but that their availability may not be indispensable to

mounting a successful tenant management program or to tenant management
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per se. It may be preferable, then, to postpone major MOD activities
until the tenant management corporation has achieved some stability in
its new management role, gained the confidence of tenants and can better

deal with a possibly reluctant housing authority modernization department.

Tenant Employment

Increasing the level and affecting the patterns of employment for
the residents of public housing were seen as important potential benefif.s
of the demonstration from its inception. Whether viewed as ceﬁtial
to the demonstration’s purposes or a natural consequence, there were
a number of ways in which the demonstration could h#;e an impact in
-:he employment area. The most direct way in which tenant managment could
improve employment levels was through the creation of tenant management
corporation staff positions. Not only were these positions restricted to
residents but, by design, the program increased the number of employees
comprising the on-site management staff. The availability of supervisory
types of positions within the tenant management corporation could be
viewed not only within its job creation context, but also as a means of
upgrading the skills and longer~term employment potential for the
residents who secured such positions.

It was hoped, in additiom, that the tenant management corporation
would be able to increase tenant employment through a number of iﬁdirec:
mechanisms. For example, it; its role as developer and coordinator of
on-site social services, the TMC could ensure that su;ih programs ‘gave
priority to residents in its hiring. The tenint management corporation
could also exert influence in obtaining ptiorify conaideration for

residents when housing -authority positions became available, especially
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on~site positions in conventional areas such as maintenance an& clerical
work. In addition, it was felt that the TMC could be instrumental in
increasing resident employment in Moderization Program projects directed
at physical improvements to the sites — a function strongly supported by
HUD regulations, which stipulate that residents be given préference in
hiring for MOD work to the extent feasible. In each case, however, the
tenant mapagement corporation’s potential influence would be limited by
union and/or civil service requirements concerning pre—=qualifications and
seniority. Finally, the tenant management corporation could serve as the
on~site coordinaﬁion_ or management mechanism for federally-funded pro-
grams having job creation potential for residents, especially the Compre-
hensive Employment and Training Act (CETA). The tenant management
corporations would not only manage the funds and allocate jobs to resi-
. dents, but also incresse the level of such rescurces flowing into the TMC
community.

This section explores these tenant' employment issues during the
demonstration at the six sites participating in the program for its
full-te‘:m.1 The primary discussion centers on the levels of employment
and job development efforts with less attention to the types of indivi-
duals employed and their job experience. The liﬁited data which are
available on the latter topics come from a questionnaire administered to

a subgsample of employed tenants.z

1 Oklahoma City is not included in the discussion.

The primary sources of data used in this section are: the Tenant

Management Information System (TMIS), Tenant Employment Survey and the
TMC Staff Questionnaire.
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Tenant Employment: An Overview

Over the life of the demonstration, at least 425 tenants were
employed at various times and in various on-site jobs at the tenant
maﬁaéement projects.l This number includes tenants employed on the TMC
basic management staff; in clerical, 'ma:lntenance, and security positions;
in jobs as aides, assistants, and other ancillary staff; in physical
improvements projects; and in summer programs. Table VII~9 indicates
that tenant employment levels increased steadily during the program with
some minor fluctuations .2 For all sites combined, the level of tenant
employment rose from an average of slightly under 23~ percent of all
employees at the housing developments during the first year to over 48
percent during the final year.

Most tenant employment at the start of the demonstration was ac-
counted for by the two Jetqey City sites, which had a fairly well-esta-
blished history of hiring tenants prior to the demonstration. Over 80
percent of such employment was in maintenance jobs, with the rest scat-
tered among clerical and aide positions. From the quarter ending December
1976, when 45 positions were filled by temants, to the quafter preceeding

the hiring of TMC management staff (which varied by site), tenant employ-

1 This number includes employed tenants tracked by the Tenant Manage-
ment Information System (TMIS) (N=279) and tenants listed in the Tenant
Exployment Survey compiled by the TMC manager but not in the TMIS (N=
146). The oumber is probably somewhat understated because New Haven did
not complete a survey form and Oklahoma City was not included in the
analysis. The best information available on Oklahoma City indicates very
limited resident employment, however.

2 Table VII-9 includes only tenants tracked in the TMIS. For the
most part, the TMIS included the tenant management staff, clerical,
security and some maintenance employees.
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ment increased to 87 po?itions filled by tenants. Tenant employment as a
percentage of total employment thus increased to about 30 percent (an
increase of about 45 percent). The major change occurred in New Orleans,
where over 20 maintenance personnel were hired trom among the residents,
but smaller increases occurred at most other sites as well, primarily in
the hiring of clerical aides and maintenance personnel.

Once TMC management staff came on board at the sites, total site
employment increased, and the proportion of residents to total personnel
also increased. From then on, the percentage of tenants employed fluctu-—
ated b;tdeen 40 and 50 percent in total, depending on circumstances at
particular sites. There was a measurable decline in tenant employment in
the last quarter as the sites began cutting staff sizes in anticipation
of rgduced tenant management funding.

It is clear that tenant employment increased over the course of the
demonstration at all sites as compared with the levels at the beginmiﬁg.
In addition, with the exception of the Jersey City sites where the HUD
recommended level of 23 percent_had already been reached before or early
in the demonstration, all sites surpassed that benchmark over the course

of the program.1

The Jobs and the- Target Population

Positions. The exact positions held by tenmants varied widely

among the tenant management sites. The array of Jobs, however, can be

1 HUD encourages PHAs to hire tenants for available positions. It is
considered desirable to have PHA tenants comprise at least 25 percent of
the total PHA workforce. See U.S. Department of Housing and Urban
Development, "Upward Mobility of Low-Rent Public Housing Residents,"
Notice No. HM73-28 (LHA), November 28, 1973.
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grouped into five principal categories: core TMC management, social
services (recreational and educational aides) and other aides and assis-
tants, clerical, security, and maintenance (see Chart VII-10 and Table
VII-lO).l With the exception of maintenance jobs in New Haven and
security jobs in New Haven and New Orleans, tenants were found in every
employment category at all sites.

Table VII-10 briefly summarizes the major parameters of tenant
employment by job category during the demonstration. Of the 313 tenants
employed, excluding tenants employed in the summer only, the largest
percentage of tenants were employed in the maintenance category (41
percent). During the program, however, tenant employment in other job
categories increased to the extent that, overall, the majority of tenants
were employed in non-maintenance areas, including 18 percent as core
management staff and 20 percent as aides and assistants of some kind.
Sixty-two percent of all jobs held by tenants were created during the
demonstration period. The total number of job slots available was.
108.

Salaries for the jobs held by tenants covered a very broad range
(see Table VII-10) — from an average anmual salary of $16,000 for top
management and maintenance positions to $2,000 for part-time aide and
assistant positions of various types. . Sources of funds for tenant
salaries varied. Demonstration funding was used to support 56 percent of

all tenants’ salaries, with 85 percent of this coming from TPP monies and

1 Chart VII-10 and Table VII-10 do not iﬁclude miscellaneous summer
employment. All told, 112 tenants were included as summer employees.
This group primarily included youths employed with CETA funding.
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CHART vii-10
. DISTRIBUTION OF EMPLOYMENT CATEGORIES BY TENANT MANAGEMENT SITE
Bite- _
Jersey cu:'y | Jexsey City Louisville New Haven New Orleans Rochester
EMPLOYMENT CATEGORY A. Harry Moore Currie Woods Iroquois Que-View Calliope Ashanti o -
Core THC Management® x x x x x x
Social Bervice, Recreational,
Educational and Other Aides
and Assistanta® x x x x
Clerical® z x = x x x
Securityd x x x x
. Maintenance® x x x x x
g ; Miscellaneous Susmer Employment . x x x x

SOURCE: Tenant Management Information Systes, Tenant Employment Survey and MDRC files.

worES: SIncludes; manager, assistant manager, lane/building managers, social service coordinator.

brncludes: housing assistant, social service aides and advisors, recreational asides, sducation assistants,
youth coordinators, senior citizen coordinator, special program coordinators, laundry attendants, day care workers, paint
" coordinator, TMC MOD liaison, MOD inspector, community activity workers, teacher aides, parent-ckild coordinator, mailroom udq.

. OIncludes: ' hccount cler?‘, oclerk~-typists, and desk clerks.

S1ndludes: security officers and aides.

®1ncludes: building maintenance workers, janitors, ‘laborers, maintenance repairmen, firemen.
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TABLE VII-10

PARAMETERS OF TENANT EMPLOYMENT

a No. of Bmployees Source of Funds
Employment Category Slots , No. s Salary Range for Salaries
Core TMC Management 46 58 18 $5400-16,500 Demo. TPP, PHA

Social Service, Recreational,
Educational and Other ..
Assistants and Aides 42 63 ..20 $§2318- 8,800 Demo. TPP, Demo. MOD,

: CETA, non-Demo. TPP

Clerical 15 24 8 $5400- 9,775 PHA, CETA,

Ly non-Demo. TPP
Security 3l 40 13 $6552- 8,920 Demo. TPP, CETA
Maintenance/Constxuction?P 74 128 | 41 $6772-16,429 PHA, Demo. TPP,

Demo, MOD, CETA

TOTAL 208 13 100 N/AP N/AP

SOURCEs Tenant Management Information System and Tenant Employment Survey
NOTES: 3see footnotes a-e, Chart VII-

brncludes tenants who were employed in connection with physical improvements to the sites.

N/AP ~ Not Applicable



the remainder from MOD funds. Regular PHA funds were used to cover about
30 percent of salary costs, with CETA and miscellaneous other sourcesl
each accounting for about 7 percent.

Employees. To assess the demographic characteristics of those
residents securing jobs through tenant management, a quest;onnaire was
administered to core TMC staff ig the spring of 1979. Thirty—seven
persons were interviewed ocut of 58 who had ever held such positionms.
Because this small subsample represents only about 12 percent of all
tenants employed at tenant management sites during the demonstration, it
must be judged as more typical of tenants who responded to temant manage—-
ment jobs per se than of all temants who held any on-site job. Neverthe—-
less, the survey does provide a profile of an important segment of
resident employees. 2

The profile of core TMC staff members revealed them to be females
(89 percent), between 21 and 44 years of age (81 percent), heads of
households (81 percent) with at least onme child (89 percent) and high
school graduates (84 percent). With regard to employment history, almost
60 percent had not had a regular job in the two years prior to employ-
ment, and 70 percent had received some of their income in the prior year
from welfare benefits. The majority who reported holding regular jobs

had been marginally employed and had received welfare and other income

Some positions were funded by more than one source during the
demonstration; the figures include these instances of multiple funding
sources. Summer CETA employees are not included in these figures.
"Miscellaneous other sources" include non-demonstration TPP and MOD,
Title XX and other sources.

2 Excluding tenants in summer empléymznt.



transfer benefits as supplements to their wages. In virtually every
instance, accepting employment with the tenant management corporation
represented an increase in salary for these residents. Given this faect,
it is not surprising that many had left other jobs in order to accept
employment with the temant mahagement corporation. Although inecrease in
salary was undoubtedly a reason for doing so, these residents cited ogher
factors such as reduced transportation costs, the ability to be near
their families during the day, and the opportunity to perform work that
would benefit their communities as important in their decision. In
taking t;nant management corporation jobs, these residents voluntarily
assumed the risk that the program would be discontimued once the demon-
stration was over. Employment in tenant management markedly improved the
situation of tenants surveyed. Only 22 percent reported receiving

welfare benefits as additional income once they became employed.

Job Experience: Tenure, Turnover and Post-Tenant Management Employment

Since resident employment at'the tenant management sites was to some
extent a temporary situation whose duration was dependent on the availa-
bility of funding, there was no real job security for employees. The
overall turnover rate during the demonstration was 68 percent,1 and
among the TMC core management staff, the turnover rate was 43 percent.
It is difficult to put these rates in perspective, however, because an
appropriate comparison is lacking, especially with turnover among regular

public housing authority employees.

l Summer employment excluded.
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It was anticipated that the work experience gained by resident
employees at the site during the demonstration could be a stepping-stone
to lohgertem improved work situations, but since a large ?ercentage of
employed tenants were still on the job at the deml;nst':aﬁion's end, it was
not possible':o estimate this potential benefit. Information on a sample
of 32 employees representing 16 percent of those who no longer held their
original postions indicated that about two-thirds were still employed in

some other position at the tenant management corporation site or elsewhere.

Tenant Management and Job Development

Tenant management can be viewed as a job developnent.: vehicle to
counter some of the results of structural unemployment_ so evident in
urhan low—-income communities. In this section, attention is therefore
focused on the job development activities undertaken during the demon~

stration.

Job Creation. Of the 208 new positions which tenants filled during
the demonstration, the majority fell in the categories of core TMC
management, aides and assistants, and security. With minor exceptious,

each site created a core tenant management staff of manager, assistant

- manager, building/lane managers and a social services coordina:or.l

The level of job creation varied among the TM sites, however, with

1 Except in New Haven, the tenant management corporation manager was
not a created position but one in which a tenant was substituted. New
Haven also did not create a social services position. Although Louis-
ville created four assistant manager positioms, it did not add any lane
managers or a soclal services coordinator; it chose instead to incor-
porate the responsibilities of these positions into the assistant mana~
ger’s duties. In New Orleans, there was an assistant manager as well as
a manager prior to the demonstration.
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some, but not all, sites emphasizing the job creation potential of tenant
management and using it as an opportunity to get as many residents as
possible on the payroll. 1In so doing, while understanding that it might
be difficult to sustain a relatively large workfo;qe once funds were
exhausted, they seemed gemuinely to have believed that savings realized
from improved management, when ‘combined with outside funding, could
sustain a large number of these jobs.

Rochester provides omne example of a site where significant job
creation took place in the core TMC management and security areas.
Throughout most of.the demonstration, Rochester’s staff complement
fluctuated between 16 and 22 full-time employees although the site was
the smallést in the demonstration. This is scarcely smaller than the-
staff of 21 fielded in New Orleans which, at 1,500 units, was the largest
site. The size of Rochester’s staff was large relative to that of New
Orleans and other tenmant management corporations primarily because of its
substantial tenant security force (eight full-time members). Other sites
have either not fielded a security force (New Haven and New Orlﬁans) or
have hired a combination of residents and non-residents (A. Harry Moore
and Curries Woods in Jersey City and Iroquois Homes in Louisville).

| Job creation efforts in the two Jersey City sites and Louisville
included jobs generated through the operation of an expanded social
services program (reflected in the aides and assistants employment
category). In Jersey City,it was understood that scme poai‘:ions were
created to provide resident employment as much as to render services to
the wider tenant co@d:y. Accordingly, the tenant management corpora—

tions at the Jersey City sites hired and supervised several tenant



employees responsible for providing recreational, tutorial, and senior
citizens’ programs for their communitiés for the relatively short period
that these programs operated. Although these employees were largely
hourly workers at or near the minimum wage level and although their
continued employment was dependent on uncertain funding, the created
positions nevertheless provided some degree of financial support for the
residents who were employed. In Louisville, an expansion of éocia.l
services in the form of a new day~care facility provided the TMC with an
opportunity to fill’five full-time jobs as day-care workers. Each
available position was filled by a tenant.

During the demonstration, most of the Jjob creation efforts were
supported by demonstration funds (TPP and MOD) although CETA funds
supported some positions. It is desirable for the housing authorities to
absorﬁ the salary costs of created Jobs 1into their regular operating
budgets to the extent possible; it ensures the contimmation of such jobs
when special funds have been exhausted. This occurred to a limited
extent. For example, in Rochester, the PHA absorbed into its regular
operating budget the assistant manager, two lane managers, the socilal
services director and three of the eight security positions over the
course of the demonstration. Similarly, the PHA in New Haven assumed a -
portion of the costs of the newly creat;d manager and assistant manager
positions. In New Orleans, the PHA absorbed the_ salary of the social
services coordinator beginning in ﬁhe last quarter of 1978. 1In Jersey
City and in Louisville, none of the salary costs of TMC-created positions
vere incorporated in the PHA’s operating budget during the demonstration.

CETA funds were used largely to pay for summer jobs, primarily for
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youths (see Chart VII-10). Other CETA positions (23 in all) provided
employment for maintenance, security and clerical workers, but all
indications are that these jobs would have been available whether tenant
management existed or not. |

Post-demonstration support of created positions is an important
issue if any sustained impact is to be realized from job creation efforts
during the demonstration. The contimuation of those jobs with some
potential for permanence (mostly in the TMC core management, clerf{cal and
security areas) requires alternative sources of funding once demonstra-
tion funds are exhausted. Options include increased operating receipts,
absorption into the PHA operating budget, private monies and possibly
ongoing federal employment and training programs (CETA). Incressed
operating receipts are an unlikely prospect, especially in light of the
concomitant decrease in federal subsidy that would take place pursuant
to the dictates of the Performance Funding System. In some cases,lthe
PHA can absorb some of the salaries for the created positions, but there
is a limit to this given the precarious financial condition of maﬁy
large urban PHAs. Private funds raised in Rochester did support ome
position during a part of the demonstration and are likely to contimue
after it ends, but although the other sites had several additiomal
efforts underway to secure funds from private sources, none had been
committed by the end of the demomnstration. Given the socio-economic
characteristics of the individuals who held these positions, the entry-
level nature of the positions and salaries (ranging from $2,318 part-time
to $9,000 for the most part), public service employment under CETA (Title

II(D) and VI) would seem the most logical source of support. During the
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TABLE vII-9

TENANT EMPLOYMENT DURING THE TENANT MANAGEMENT DEMONSTRATION

BY SITE AND CALENDAR QUARTER

IR

Nuarter Ending

Decembey March June September] December March June September| December March June
8ite Category 1976 1977 1977 1977 1977 1978 1978 1978 1978 . 1979 1979
JERSEY é!ﬂ Number of Tenant Bmployees® 19 27 s 25 29 k} 26 16 18 24 23 19
A. Harry Moors | Total Number of Project
Employcas® 54 60 57 58 62 se 37 30 45 50 9
Percent Tsnants of Total
Employees 35.2 45.0 43.9 50.0 50.0 44.8 43.2 47.4 53.3 50,0 _44.2
JERSEY CITY Nusber of Tenant Employaes® 14 15 18 15 17 16 2s as 22 24 22
curries Woods Total Number of Project
Employees® kY] 1 12 3l 22 4 “ 4" Q 4“ 46
Percent Tenants of Total .
Exployees 43.7 40.4 56.3 46.4 53.1 36.4 56.8 56,8 51.2 54.5 47.8
LOUISVILLE Number of Tenant lhployool. 5.5 6.3 6.5 5.5 ¢ 20.5% 20 17 20 16 18 20
Iroquois Home Yotal Number of Project
Employees® 30.0 2.1 32.5 29.3 50.% 38.8 8.8 35.0 » 3 4 .
Percent Tenants of Total ’
- BEmployees 18.3 19.6 20.0 16.8 40.6 51.9 47.9 57.1 43.2 46.2 44.4
NEW HAVM Sumber of Tenant Employees® 0 0 ¢ 2.0 2.0 4.2 3.5 3 2 3 2.3 3.78
Que-View Total Number of Project
Employees® 1.38 1.3% 5.38 6.3 .45 .78 9.38 5.6 8 7.8 9.78
Percent Tenants of Total
Employses 0.0 0.0 37.4 30.8 49.7 45.2 32.1 35.7 37.8 33.3 38.5
NEW ORLEANS Wumber of Tenant Employees® 2 2 [ 22 + 23 18 2 21 26 24 21
Calliope Total Mumber of Project
Employees® 57 s2 67 93 107 69 n 72 64 60 58
Percent Tenants of Total n
Employeas 3.5 3.6 1.5 23.7 23.4 20.2 20,0 29.2 40.6 40.0 38.2
ROCHESTER Wumber of Tenant Employees® 1 18 17 21 19 20 20 15 10 18 16
Ashanti Total Number of Project
Employees® 7 1 13 27 24 26 23 19 F31 22 20
Percent Tefants of Total '
Bmployees 14.3 75.0 73.9 7.8 79.2 76.9 80.0 78.9 85.7 81.8 80.0
All gites § Tenants of Total Employees| 22.0 4.1 33.9 30.6 41.8 40.1 45.6 47.3 50.0 50.1 46.93
SOURCE; Tenant Managemant Information System.
NOTES) 'Bxpruud as full-time equivalents and include only workers employed at the site.

*
Quarter in which THC management staff hiring was bequn.
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demonstration period, however, little use was made of this potential

funding source.l

Use of MOD Funds in Job Development

As Chart VII-ll indicates, relatively few (28) tenants realized jobs
as a consequence of the millions of dollars in MOD funds used for physi-
cal improvements at the sites. 1In fact, only seven or eight of these
tenants worked directly on physical improvements; the remainder fell in
the security, maintenance and aides and assistants employment categories.
For those who did work on MOD projects (in Louisville and New Orleans),
the periods of employment ranged from 3 to 12 months. Louisville was
most successful in this respect. .For four workers who were hired by
contractors doing on~site work, jobs lasted as long as a year while the
replacement of roofs was being completed. There is no readily apparent
reason for the underutilization of MOD projects as a source of tenant
employment. Perhaps, however, the TMC was too busy with other problems
surrounding MOD work to prevail upon contractors to hire tenants at

least for laborer positionms.

Overall Changes in Employment Patterns

The Urban Institute survey looked at the question of resident
emp]_.oyment during the demonstration in a broader context, measuring the
working status of residents overall. Between 1976 and 1979, there vas a

significant decrease at the tenant management sites in percentage of

1 In Oklahoma City an agreement was reached between the TMC and the
CETA prime sponsor to fund several positions using this mechanism, but
the housing authority refused to allow it.
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CHART VII-1l

TENANT EMPLOYMENT: UTILIZATION OF MOD AND CLTA

O ’ CRTR :
Site No. of Tenants | Employment Area/FPosition | Duration No. of Tenants | Employment Area/Positions | Duration .
Jersey City: )
A. Barry Moore 13 Security 1-2 Mos. 95 - Maintenance and lhcrntlolw Summer .
: . Mdes
Jersey City:
Curries ¥Woods 1 Laborer 20 . Mos. 2 Maintenance N/A
Louisville: '
Iroquois 9 Laborers 3-12 Mos. ] Beautification Program Susmer
3 ’ Community Workers WA e Seourity 2-13 Mos.
i 2 Clerical 14 Mos.
1 social Service Advisor WA
1 MOD Inspector /A
Total 1 1°
New Haven)
Que-0iew 1 THC MOD Liaison WA o n/ap wap
Naw Orleans:
Calliope 2 Laborers "7/ \ e Beautification Prograa Summer -
2 Community Workers 2-15 Mos.
Total - 2 10
Rochester,
Ashanti . 4 Maintenance Summer
e un ¥ .
7 Maintenance 4~12 Mos,
Total ] N/AP N/AP 1
TOTAL TEMARTS 20 135*
SOURCE: Tenant Ewmployment Survey and Tenant Management Information System.
NOTEB:s N/A - Mot Available - )

- M/AP ~ Not Applicehls

rnants

4pxoludin;

in muumner employment programs, the total tenants employed using CETA funds is 23.



non-retired individuals in non-working statuses. In addition, the
percentage decrease was significantly greater at the temant management
sites than at the control projects.1 .Significantly larger percentages
of tenants were working in 1979 than in 1976, and the statistically
significant improvement was maintained when demonstratioq sites were
compared to the control prbjects.z Between 1976 and 1979 there was
also a significant gain in average annual income at the tenant management
sites ($1,239), but while a difference in gains was maintained between
tenant management sites and control sites ($838), it was not statistical-
1y significant. To some extent, inflation contributed to this gain in
income. Although it 1s not possible to attribute this change in employ-
ment patterns solely to the presence of tenant management, it is fespon-
sible for at least a portion of this gain because of the TMC’s role in

job creation.

1 For, "X non-retired households who do not work, attend school or
job-training," the gain score (1979 minus 1976) for the TM sites was
significantly different from zero at the .10 level. For this same
variable, the gain score for the TM sites was -12.6 (a decline) and the
one for the control sites, 0l.l; the difference (13.7) was significant at
the .10 level. The significant differences emerged even though 80
percent of the tenants surveyed had lived at the TM sites at least 2
years. This fact suggests that although some of the difference may be
accounted for by newer, higher income, better educated and more skilled
tenants, some of the change is also due to improvements among the longer—
term residents.

2 The gain score (1979 minus 1976) for TM sites for the percentage of
tenants working either full-time or part-time was significantly different
from zero at the .10 level. For this same variable, the gain score for
the TM sites was .22 and the one for the control projects, =.0l; the
difference (.23) was significant at the .10 level. Although the changes
were not statistically significant, there were decreases at the TM sites
between 1976 and 1979 in "average number of adults usually home between
9:00 a.m. and 6:00 p.m." and the "X households receiving income from
welfare."” The decreases were greater at the TM sites than at the control
projects, although not significantly so.
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Summary

The demonstration was successful in increasing tenant employment
levels beyond those in existence at the beginning of the program and
exceeded the HUD recommendation regarding resident employment. The
extent to which increased employment occurred varied with the particular
job development strategy adopted by the sites.

| The greatest job creation potential was realized in terms of the TMC
core staff, which was the source of more’ job creation than any other
employment category. In its expansion of on-site social servic.es, the
TMCs did succeed in providing employment for many residents, but many of
these positions were short-lived. Maintenmance remained the most usual
employment category for tenants although the numbers of tenants employed
in maintenance jobs decreased in proportion to other categories over the
course of the demonstration.

The demonstration was successful in reaching its target populationm.
Most of the subsample of tenant employees examined in this respect had
not worked at a regular job in the two years prior to their TMC job and
had been receiving welfare during the previous year. Success was also
realized in the demonstration’s impact on the employment status of

tenants with related reductions in the receipt of welfare. It is diffi-

cult to assess the extent to which employment during'%ﬁe‘demonstration
eased the transition of former employees at the tenant management sites
into the wider labor market because very limited information was avail-
able.

Little success was realized in generating resident employment

tﬁrough MOD projects. With regard to CETA, the TMCs largely played a
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deployment role.
During the demonstration the securing of more stable funding sources
for created jobs was limited. At three sites, the PHA supported wholly

or in part some of the created positions during the latter part of the

demonstration, and CETA funds were used at four of the sites (excluding

summer employment). Private funds supported one position at one site.
On balance, the sites fared reasonably well in the amount of tenant
employment that occurred during the demonstration. The real ch‘allenge

that remains is sustaining those jobs still in existence at the end of

the demonstration and ensuring that tenants continue to occupy those

conventional PHA on-site jobs which were obtained during the program.

Tenants’ Satisfaction and Assessment:
Tenant Management and the Resident Community

The concept of tenant management and the goals of the demonstration
are inextricably 1linked to the resident comnmnit‘y, and tenant manage-
ment was seen as having a variety of purposes with regard to this consti-
tuency. Through the performance of management functions, the tenan;:
management board and staff were to deliver appropriate services in an
efficient manner to ensure that their fellow tenants were provided with
decent, safe and sanitary housing. The TMC was also seen as a vehicle
for soliciting and interjecting residents’ input on matters of importance
to the housing community, as well as gaining their cooperation in achiev-
ing and maintaining improvements that would enhance the vitality of the
community physically, socially and econdnically. Finally, for some, the
TMC was seen as a more effective representative of the temant body in

dealing with the PEA.
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Any discussion of tenant management must include efforts directed
by the TMC toward its constituency, the resident community. Although
indicators of good performance such as rent collection rate and temnant
employment may improve, a dissatisfied’ constituency can threaten the
consolidation of such gains. At least on a conceptual level, any efforts
by the TMC to improve project conditions and maintain that improvement
must be met with a positive or, at minimum, neutral response from the
community. In this section, tenant management community relations
efforts and other tenants’ experiences, perceptions and assessments of
the TMC are d:l.s.c:ussed.1

Tenants’ Experience with and Response to Tenant Management:
Experiences and Perceptions

A part of the rationale for tenant management included the expecta-
tion that somehow it would differ from PHA management because of the
tenant status of the TMC board and staff members. In addition, as
previously noted, the management policies implemented by the TMC and the
management style adopted by it were much more vigilant than was the case
under PHA management. Interviews with tenants at the tenpant management

projects and their control counterparts have borme this out in a rather

1 Information in this section 1is primarily based on tenant surveys
conducted by the Urban Institute in 1976 (baseline) and in 1979 (follow-
up)s One hundred and eighty-one randomly selected residents were inter-
viewed at the six tenant management projects, and 395 residents at 18
control projects. Comparisons between the tenant management group and
the control group were made using gain scores, 1i.e., the difference
between the absolute value of a variable in 1976 and 1979. A .10 per—
cent level of significance is used throughout the discussion as the
statistical criterion against which to determine whether change occurred
and whether there was a difference between the tenant management and
control sites. For further details on the Urban Institute surveys, see
Appendix A.
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cogent fashion as Table VII-1l indicates.

The TMC's vigilance in preventing apartment abuse and maintaining
appliances and other aspects of individual units in good repair is
suggested by the statistically significant differences between the temant
management sites And_ their counterparts in terms of. the first two items
in Table VII-~1ll. In comparison to the tenants at the control sites,
tenant management residents reported a significant increase in apartment
inspections by management; in addition, significantly more residents of
the demonstration sites in 1979 than in 1976 reported t:hat; management had
shown them how things worked when they moved into their respective
apartments. Moreover, both of these increases were gignificantly greater
than those at the non~demonstration sites; The firmer hand of the T™MC is
illustrated by the tenant management residents' perception of greater
s:ri;tness on the part of management. In analyses of public housing data
collected by the Urban Institute in 1973, 1974, 1976 an& 1977, the
variable measuring residents' perception of management strictness has
consistently shown a strong posifive relationship to management perfor—
mance. Not only did the tenant management projects report a significant
increase in strictness between 1976 and 1979, but their gaiﬁ scores in
1979 were significantly greater than those of the control sites.l 1In
fact, while the tenant management sites showed an increase in strictness,
the controls showed a decrease. The tenant mnaéement sites’' positive

showing on this indicator may very well be a prelude to better perfor—

1 Strictness was in terms of management generally (1976 versus 1979 and
T™ versus controls) and rent collection rules specifically(TM versus
controls).
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RESIDENTS'®

EXPERIENCES AND PERCEPTIONS OF MANAGEMENT

TABLE VII -11

Residents' Experiences

Average Gain Scores

Average Actual Scores

% residents reporting someone from

No. of times project manager or
staff inspects apartment?

tion rules

Residents’ perceptionﬂof the strict-
ness of management

% residents believing management or

complaint

8% households knowing the name of the

(1979 minus 1976 {1976)
: TM-Contrxol
™ Control Difference ™ Control
managenent showed them how things
worked when they moved in 19.10* 2.70 16.40%* 51.6 67.7
0.30 -0.20 0.50%% 0.6 0.8
Residents' perception of how strictly
management enforces rent collec-
0.12 -0.10 0.22%% 0.69 0.85
0.09* -0.02 0.114% 0.33 0.40
her staff is the best person to
contact to get some action on a
-4.30 -13.20 8.90 69.50 80.40
management person to contact in
-0.90 -8.40 7.50 60.70 65.00

cage there is a complaint

SOURCE: Urban Institute Survey

NOTES:

*agjgnificant at the .10 level.

therage no. of times per year.

b
1 = strict; 0 = not strict.

*Dj fference between 1979 and 1976 scores significantly different from

zero at the .10 level.



mance than that evidenced within the short time frame of the demon-

- gtration.

Compare& to these positive indications of the way in which residents
view TMC management, the TMC seems to have experienced less success in
making management more accessible and responsive to the tenants at large.
There were no significant differences between 1976 and 1979 at the
tenant management sites or between the tenant management and control
sites in terms of tenants’ believing that project management staff were
the best people to contact to get action on a complaint or knowing the
name of the management person to contact in case there was a conplaint.l

Management: perceptions of improvements in management functions. An

important related question is whether the TMC’s more vigilant and strin-
gent style was accompanied by improvements in the performance of manage-
ment functions as perceived by the tenants. Tenants ai both the tenant
management sites and the control projects were asked in 1979 whether any
change had occurred over the last twp years in the performance of selec-
ted management functions. Tenants at the demonstration sites were then
asked how much of the change was due to tenants taking over management.

As Table VII-12 indicates, tenant management residents perceived
little change over the two-year period and little, if any, change attri-

butable to the tenant management corporation. In addition, the amount of

1 Interestingly enough, there was also no statistically significant

difference between the tenant management project managers and the control -
project managers in the increase in the number of households they knew by

name and sight, but there was a larger increase (non-significant) at the

tenant management sites than the control between 1976 and 1979.
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' TABLE VII-12

TENANTS' PERCEPTION OF IMPROVEMENT
IN THE PERFORMANCE OF MANAGEMENT FUNCTIONS

Improvement Score? ] 5
T™-Control Change Due€,
Management Function ™ Control Difference | To TMC
Management .06 .01l .05 .06
Maintenance .04 -.11 .15 -.01
Security _ -.06 -.21 | .15 .00
Social Services .02 .00 .02 .02
Tenant-Management Relations .07 -.02 .09 .0l
Tenant Selection -.15 -.15" .00 -.07

SOURCE: Urban Institute Survey

NOTES: 3Tenants wers asked whether performance in six management
areas ("management functions") had gotten better, stayed about the
same, or gotten worse during the two preceding years; 1 = better; 0 =
same; -1 = worse (the original scores were: 2 = better, 1 = same, 0 =
worse, but were changed to reflect negative, i.e. losses, scores).

brM minus Control: The control projects’' improvement score mean was
subtracted from the T™ projects' improvement score mean. A positive result indicates!
that the TM projects improved more (or declined less) than did the control
projects. The extreme and midpoint scores are: +2.00=TM projects' improvement
score averaged +1.00 (all better) and the control projects' improvement score
averaged -1.00 (all worse) ; 0.00=no difference between TM and Control project
improvement scores; =-2.00=TM projects' improvement score averaged -1.00 (all
. worse) and the control projects' improvement score averaged +1.00 (all better).

Crenants were asked whether they thought the change ( better or
worse) was due to the tanants taking over management; +1.00=change was for the
better and attributed to TMC; 0.00=no change, or change was not attributed
to TMC; -1.00=change was for the worse and attributed to TMC.
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change perceived did not differ from that seen at the control sites.
However, if the analysis is limited to the four tenant management sites
" which most closely approximated the demonstration model (A. Harry Moore
in Jersey City, Louisville, New Orleans and Rochester), a somewhat more
positive picture emerges. Tenants at these four sites reported signifi-
cant improvements in social services and management~tenant relations, and
when these sites were compared to their control counterparts, the demon-
stration sites fared significantly better in the area of security. At
the four tenant management sites, the residents reported no improvement
in security while tenants at their control counterparts viewed security
~ as worsening over the past two years. This indicates that in the absence‘
of the demonstration, conditions might also have deteriorated at the
tenant managegnj‘nt sites.l Relévant experiences were in line with

the perception of no change at tﬁe tepant management sites, with no
significant changes perceived in vandalism, burglary, personal victimi-
zation or the addition of security devices to apartments by tenants.z

Management: satisfaction with project conditions. Perhaps the acid

test of tenant management from the tenants’ perspective is their satis-
faction with project conditions regardless of what they feel about

management style or performance. This perception of the importance of

1 Urban Institute survey. For the four tenant management sites, the
"improvement score" for security was .00, while for their 16 controls it
was =.20 (a difference of .20, significant at the 10 percent 1level).

2 No significant differences in estimate of annual cost of vandalism
per unit; percent of apartments broken into, vandalized or with personal
victimization; or percent of households which have added special locks
and alarms when tenant management sites’ improvement scores are compared
to zero or when tenant management sites’ scores are compared to controls.
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tenant satisfaction was shared by the demomstration’s sponsors who saw as
one of the program’s major purposes the evaluation of tenant management
as a means of increasing residents’ satisfaction with their housing.

There were consistent p@itive trends at the tenant management sites
in all areas of tenant satisfaction when 1976 scores were compared to
1979 scores, and when the tenant management projects were compared to
the controls (Table VII-13). That is, there were increases in satis-
faction between 1976 and 1979 at the tenant management sites and greater
increases than there were at the control projects. In four areas (con-
dition of units, management, maintenance and safety and security), the
1979 scores at the tenant management sites were significantly better than
the 1976 scores. Despite these positive 1indications, in only two of
seven areas of project conditions (management and recreational facili-
ties) did the difference between the tenant management and control
project gainvscéres reach statistical significance.

These positive trends have appeared in spite of the perceptibn at
al; six tenant management sites that there had been little change in the
performance of important management functions over the two-year period.

Additional analyses using composiﬁe gain scores of satisfaction with
project conditions in general yielded findings that tenant satisfaction
increased more at the temant management projects than at the control
projects. An average of the first six variables in Table VII-13 indi-
cated a significantlylgreater increase in the level of satisfaction at

the tenant management sites.l

1 Seet Loux and Sadacca, op. cit.
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TABLE VII-13
RESIDENT SATISFACTION WITH PROJECT CONDITIONS

Average Actual Scores

- Average Gain Scorxes
{1979 minus 1976) (1976)
TM Control ‘
Area of Project Conditions ™ Control Difference T™ Control
‘Satisfaction with neighbors? , .05 -.01 .06 .59 .62
Evaluation of condition of units® .08 * .00 .08 .68 .74
satisfaction with management?® .06 * -.04 L10%% .53 .65
Satisfaction with maintenance® .03* -.03 .06 .59 .66
' Satisfaction with cleanliness of _ -
S buildings and grounds? . .05 -.06 11 .43 .57
? o | .
Satisfaction with safety and security® .o8* .00 .08 .35 .44
.12 ~.,03 .15%® .20 .30

Satisfactioﬂ with projec%'re-
creational facilities

SOURCE;:; Urban Institute Survey
*pifference between 1979 and 1976 scores significantly different from zero at the .10 level.

NOTES
**Significant at the .10 level.

3) = satisfied; O = not satisfied.

b) = good; 0 = poor,
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Community Relations

The TMCs used a variety of techniques to solicit their constitu-~-
encies’ ~ support and cooperation, to gain input concerning residents’
desires and attitudes, and to inform tenants about the TMC and its
decisions. These techniques included meetings for the entire resident
comminity or some geographical portion of it, newsletters, flyers, home
visits, and more informal encounters with tenants by TMC board and staff
members in the course of going about their daily business. Surveys were
also used occasionally to obtain information. For example, it was.
through a survey that the Rochester TMC learned that a proposed day-care
center would be underutilized and that funds would be better spent for
the construction of a community center.

Social, recreational, educational and special events provided
vehiéles for publicizing the TMCs, gaining resident suéport,‘ meeting
community needs, and raising money. The sites sponsored'such activities
as pafties, dances, fairs, bingo evenings, flea markets, a celebration of
Black History Week, outings for children and Thanksgiving dinners for the
elderly. Most of the TMCs organized at least one site~wide clean-up day
and launched other programs to improve the physical appearance of the
development, such as beautification campaigns. In addition, the TMCs at
several of the sites ran health, recreatiomal, consumer and tutorial
programs.

Knowledge of the TMC. The tenant management demonstration Btought a

mich greater awareness of site activities among residents than was in
evidence at the control sites. - Almost 75 percent of the tenants surveyed

at the demonstration knew of the existence of a tenant organization at
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their development. Of those, 86 percent knew the TMC by name, and 30
pefcent knew the name of the chairperson. By contrast, at the control
sites, only 32 percent of‘the residents surveyed knew of the existence of
a tenant organization, and of those, 30 percent knew the name of the
chairperson of ﬁhat organization.

Participation in tenant organization-sponsored events was consider-
ably greater at the demonstration sites because of this increased aware-
ness. For example, 36 percent of the residents at the tenant management
sites had attended a TMC meeting. At the control sites, on the other
hand, only 15 percent had attended'any meetings at all. For non-meeting
events such as social gatherings, fairs, or what one board member charac-
terized as "give-aways," 37 percent of the residents surveyed at the
demonstration sites said they ever attended, while only 9 percent of the
control sites’ tenants reported attending such events.

When asked about the tenant qrganization's responsibilities, the
tenant management site residents most frequently mentioned managing the
project (33 percent), taking care of maintenance (39 percent) and hand-
ling complaints (30 percent). There was less familiarity with many of
the specific aspects of the TMC’s management role such as setting project
rules and regulatioms, hiring project employees, selecting new tenants,
handling rent delinquencies and eviction of tenants. Awareness of these

responsibilities ranged from 15 percent to 5 percent.l

Percentages based on a total number of tenants who knew of a tenant
organization (N=132) which includes 32 percent of the respondents who did
not know what the TMC did.
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In spite of the substantial difference between involvement by
tenants at the demonstration sites as compared to the control sites,
board and staff members still felt that the community was not suffi-
ciently active or when active, was negative. A few TMC board and staff
members mentioned the lack of visible improvements at the sites and the
residents’ suspicion that meetings would be "all talk and no action" as

possible reasons for this.

Evaluation of the TMC

According to the documentation interviews, most board and staff
members felt that the attitudes of other tenants toward tenant management
were mixed, ranging from active support through neutrality and indif-
ference to active opposition. They did not consider the latter to be a
wi&espread problem, but rather a specific reaction to the increased
strictness of tenant management by residents who were violating project
rules and fearful of being discovered, for example, in housing a person
not listed on the lease.

However, opposition with accompanying hostility also occurred in
situations other than those involving a single rule—breaking temant. At
all sites, the TMCs encountered dissident factions who sought to mobilize
other tenants against the TMC and to contest the TMC’s authority through
appeals to the PHA and, at least in one case, to HUD officials. Over
time, most of the TMC bo#rds managed to isolate and counter the dissi-
dents, and in the process establish their own legitimacy and become
stronger, more effective groups. However, at one site, dissident resi-
dents were instrumental in toppling the first TMC board and contimued to

attack the subsequent board for the remainder of the demonstration.
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In general, the Urbaa Institute survey reports that residents of the
demonstration sites were satisfied with tenant management. Table VII-1l4
summarizes findings in this regard. Forty-seven percent of the tenants
who knew about the TMC felt that it was able to get things done, while 33
percent thought it did not. Fifty percent felt that the TMC had made
things better for at least some of the tenants, while 10 percent felt
that no tenants had benefited. The majority also felt the TMC was doing
as well or better than former tenant organizations in representing
tenants (55 percent) and the PHA in managing the project (61 percent).
Moreover, on the average, the tenants felt that the TMC did a slightly
better job (1.13) representing the tenants than the former ténaﬁt organi-
zation and a slightly better job (1.06) than the PHA in managing the

project.1

Summary

A generally positive picture of the TMC emerges from an examination
of its performance from~the tenants’ perspective. Although little
improvement in the performance of specific management functions was
perceived, the increase in satisfaction with overall management was
significantly greater for tenant managem;n: residents than for their
control counterparts. Moreover, management at the demonstration sites
was seen as having become stricter, a characteristic strongly and posi-
tively correlated with improved management performance — a good omen for

the future. Tenants at the demonstration sites were much more aware of

1 Refers to the "average score" where 2 = better and 1 = game.
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Table VII-1l4

TM TENANTS' EVALUATION OF THE T™MC2

Average or Number
Percent of of
Tenant's Evaluations Respondents |Respondents
Overall
% Residents Believing TMC is Able to Get Things Done: |
Yes 47.0 (62)
No 32.6 (43)
Don't Know 20.4 (27)
Total 100.0 (132)
% Residents Believing TMC has Made Things Better For:
Most of the Tenants 26.5 (35)
Some of the Tenants 23.5 (31)
Few of the Tenants 23.5 (31)
None of the Tenants 9.8 (13)
Don't Know 16.7 (22)
Total 100.0 (%32)
TMC vs O0ld Tenant 0ld Tenant Organization
% Residents Belleving TMC Represents the Tenants: :
Better Than 0ld Tenant Organization 28.0 (37)
Same as Old Tenant Organization 27.3 (36)
Worse Than 0ld Tenant Organization _ 18.1 (24)
Don't Know 26.5 (35)
Total 100.0 (132)
Average Score® . | 1.13 (97)
T™™C vs PHA
% Residents Who Believe TMC is Managing Project:
Better Than PHA 26.5 (35)
Same as PHA 34.1 (45)
Worse Than PHA ) 22.0 (29)
Don't Know ) 17.4 (23)
Total 100.0 (132)
Average Score® 1.06 (109)

SOURCE: Urban Institute Survey
NOTE: 2Limited to respondents who knew there was a TMC/tenant organization (N-13:

bz-Better; l=Same; O=Worse.
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the tenant organization’s existence, and the level of their participation
was greater than at the control sites. Evaluation of the TMC produced a
fairly positive assessment of it -— approximately half of the tenants
felt that it was able to get things donme and, on the average, it was

‘rated as doing a somewhat better job than the previous tenmant organi-

zation and the PHA.
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VIII. COSTS OF TENANT MANAGEMENT

The experience of the Nationmal Tgnant Mapnagement Demonstration, like
that of its precursors, indicates that tenant management 1s more expen-
sive than conventional housing management. Increased budgetary outlays
at all of the demomstration sites are due primarily to increésed gsite
personnel. Whéreas before the demonstration the typical staff at a given
gite consisted of a project manager plus a secretary, the tenant manage-
ment corporation buttressed this administrative core with an assistant
manager and lane managers, and often added social services staff and
security officers as well. The salaries and fringe benefits pai& to
these employees along with the cost of technical assistance account for
most of the incremental cost of the program.

. This chapter analyzes the costs of tenant management at each of the
demonstration sites. Two sets of data are presented. The first of these
compares the actual expenditures for each site throughout the three-year
demonstration with an estimate of the costs that would have been incurred
over the period had the housing authority contimued to provide its former
level of management services. The actual cﬁsts include heavy start-up
expenses assoclated with technical assistance and board and staff train-
ing. This first comparison, then, shows the incremental cost of estab-
lishing and operating a tenant management corporation.

The second data set shows the actual cost of operating the three
functioning tenant management corpora;ions for which data were available
(Ashanti in Rochester, Calliope in New Orleans, anﬁ A. Harry Moore in

Jersey City) for a year—~long period after the signing of the management
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cont?acts, along with an estimate of the costs the housing authorities
would have incurred &uring the same time period for the pre-tenant
management level of services.l By excluding start-up expenses, this
comparison gives a more accurate picture of the additional annual cost of
operating an ongoing tenant management corporation.

The analysis does not deal with the benefits of tenant management at
any length. A thorough cost—-benefit analysis was not planned primarily
because of the difficulty of measuring and assigning monetary value to
such important benefits as increased resident employment, greater tenant
satisfaction, and improved monitoring of Modermization contracts.

The chapter opens with a discussion of the methodology used in the
analysis. Then the costs of tenant management are presented for each
site to identify the items that accounted for increased or reduced costs.
The chapter ends with some cross—site comparisons about the costs of the
program. )

The Methodology of the Cost Analysis

As noted above, the analysis compares the actual costs of tenant
management with the estimated costs that would have been incurred had the
housing authority continued to provide management at the pre-demonstra-
tion service level. Two major tasks, then, were to arrive at reasonable

cost projections and to determine what actual costs were.

1 Because the Housing Authority of Louisville failed to establish
project—based budgeting during the course of the demonstration, the
expenditures reported for Iroquolis represent a proration of all housing
authority costs, based on the fact that Iroquois' 584 units make up 14
percent of all units under HAL's aegis.
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Estimating the cost of continued PHA management. Before the demonstra-

tion began, the accounting system used by the participating housing
authorities reported revenues and expenditures for the housing authority
as a whole, rather than on a site~by-site basis. It was therefore
necessary to find a method of determining what proportion of total
housing authority expenditures the demonstration site accounted for over
time as well as at the outset of the demonstration. Because there was
not an easy alternative available, PHA personnel suggested using a
proration based on number of units. That is, the number of units in the
demonstration development was divided by the total number of units under
housing authority management; the resulting percentage, applied to total
housing authority expenditures during the 12-month base period, ylelded

the base~period dollar expenditures attributable to the demonstration

 site.l This procedure has clear deficiencies; it does not. take into

account such crucial factors as the age and type of the development, its
state of repair, or the nature of the resident population (a family
deveiopment is expected to incur more “wear and tear” and higher costs
than projects for the elderly). On the other hand, use of the proration
procedure was recommended by its conceptual clarity, as well as by the
fact that four of the six housing authorities had not developed alterma—
tive proration formulas by the end of the three~year period. Because

the Jersey City and Rochester housing authorities, however, had devised

1 The base period was the most recent 12-month period Aprior to (or, in
the case of New Haven, overlapping) the demonstration period for which

the housing authority reported annual costs. Base periods, therefore,
varied depending on when the housing authorities began their £fiscal

years.
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their own methods for allocating total expen&itures to individual pro-
jects, those procedures were adopted for the cost analysis 6f the A.
Barry Moore, Curries Woods, and Ashanti TMCs.

Once an allocation method had been devised, it was necessary to
develop a means of projecting base costs using a reasonable set of
inflation factors. An investigation of possible methods was.undertaken,
and the inflation factors decided on are those used in HUD's Performance
Funding System to determine operating subsidy allécations for local
housing authorities.l Computed each year for metropolitan areas and
counties, they are based on U.S. Census Bureau surveys of local governm
ment salaries (excluding teachers' salaries).

These inflation factors were applied to all housing authority line
items except utilities and non—routine expenditures. Because utility
expenditures are handled separately under the Performance Funding Sys-
tem, actual rather than projected costs for utilities were figured
into the total estimate. By definition, nomroutine expenditures (such
as the emergency purchase of a new boiler) could not be projected with
much accuracy; nomn-routine expenses of $250,000 one year could shrink to

a fraction of that amount the next. Here, too, actual costs, not pro—

Jections, were used.

1 Annual publication, U.S. Department of Housing and Urban Development,

Low-Income Housing Program —— PHA Owned Rental Housing, Performance Fund-
ing System, HUD - 52723D, Appendix 13, Table 4.
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Determining actual costs. Monies available to the sites during the

demonstration came from three funding sources: the housing authority
operating budget, the special demonstration allocation of HUD TPP funds,l
and small supplementary amounts made available from foundation funds. 2
Funds from these sources were combined in arriving at the actual costs
of tenant management at each site.

Expenditures charged to the PHA's operating budget were drawn from
quarterly data feports submitted by the sites as part of the Tenant
Management Infomation.System. The data submitted were verified for
accuracy and adjusted where appropriate.3

Demonstration monies received through TPP were to be spent for
activities that would improve the economic and social conditions of the

developments, such as special social services and tenant education

programs, and for the salaries of tenant management staff. Special

1 Target Projects Program funds were ‘awarded to more than one hundred
specially~selected housing authorities to “turn around”™ distressed pro—
jects over a two—year period through a concentration of efforts and
funds on management aid and physical improvements. A portion of the
funds was set aside for the sites participating in the National Tenant
Management Demonstration.

2 Modernization expenditures are excluded from this analysis. Al-
though these represent costs incurred during the demonstration, they are
not costs of tenant management as such. The use of Modernization monies
1s discussed in some detail in Chapter VII,

3 MDRC fiscal and information systems staff visited Jersey City, New
Orleans, and Rochester and compared, in some detail, financial and
management performance data for the four tenant management sites with
underlying books of accounts, internmal housing authority fiscal reports,
and monthly occupancy, vacancy, and rent records. In general, the
information reported to MDRC was found to be fairly accurate; where there
were errors, these were verified with the responsible housing authority
official, and appropriate changes were made in the tables used for this
chapter. In addition, data for Louisville and New Haven were spot—
tested in-house using previously published reports as a reference. No
data verification was undertaken for Oklahoma City.
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demonstration expenditures were reported in requisitions for additional
funds the sites submitted quarterly through MDRC to the HUD area offices.
The categories for reporting these expenditures were somewhat different
than the categories used by the housing authorities in their budget
reports. One task of the analysis was to fit. special demonstration
budget line items into the housing authority classifications in order
to give a clearer picture of the ways in which these monies were used in
conjunction with operating subsidy funds. With the exception of expendi-
tures for technical assistance, this could generally be done with little
difficulty.

The sites were required to turn over 30 percent of their TPP allo~
cation to MDRC. These funds were used primarily to pay for the costs
of technical assistance and training provided at the sites. Most of
this work was contracted out by MDRC to individual consultants or to
McCormack, Baron and Associates, but some technical assistance and
training was provided by MDRC field staff. To a lesser extent, these
funds also went toward the cost of monitoring, research and adminis-
tration. The funds received by MDRC for technical assistance and
training were included-in determining the actual costs for each site.

MDRC made about $90,000 of its grant from the Ford Foundation
available to the sites for expenses that could not be paid for by the
housing authorities and were probably not reimbursable under HUD fund~
ing regulations. These funds covered such items as stipends for board
members, babysitters' fees, reimbursement for telephone calls, and so~-
cial activities. The demonstration projects used these funds in fairly
similar ways, and variations by site are not discussed. In the accom

panying tables these are included in Administrative costs.
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Some of these expenses could probably be dispensed with im a "no-
frills” tenant management budget. But others were important morale~
boosters and eased the financial burden that participation in tenant
management would otherwise have imposed on peopl‘g with limited discre-
tionary income. In any event, expenditures charged to this grant consti-~
tuted a mimscule fraction -~ no more than 2.5 percent —— of total

incremental costs at any site.

The Incremental Cost of Establishing the Tenant Management Corporatiom

Jersey City, New Jersey: A. Harry Moore Tenant Management Corporation

The Jersey City Housing Authority has developed a method for allo~
cating total housing authority costs to specific sites. According to the
housing authority's formula, differeat allocation proportions ax."e used
for different line itgans, with such factors as the development's age, the

- total mumber of units, the mumber of bedrooms, and the mumber of children
in the resident population taken into account.

By this reckoning, A. Harry Moore, a 25 year—old, high-rise develop~
ment with (as of September 30, 1977) almost 1,300 children among its 600
households, accounted for 18 percent of all housing authority expendi-
tures in the fiscal year ending March 31, 1976. These base costs were

,.‘__then inflated by the BUD approved factors: 8 percent for the 1976-77
fiscal year (6.4 multiplied by 1.25 to cover the three months between
the end of the housing authority’'s fiscal year and the beginning of the
demonstration), 7.1 percent for the 1977-78 fiscal year, and 6.1 percent
for the 1978-79 fiscal year. The cost of contimued housing authority
management at the pre-demonstration level of services is thus projected
at $4,156,000 for the three-year demounstration period, as seen in the

first column of Table VIII-l.
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TABLE VIII-1

COMPARISON OF ESTIMATED COST OF PHA MANAGEMENT
AND ACTUAL COST OF TENANT MANAGEMENT:

July 1, 1976 —~ June 30, 1979
JERSEY CITY - A. HARRY MOORE

I
Projected PHA Actual Total
Cost, Pre-TM ™ Incremental Percentage
Services Cost Cost Increase
Expense Item | ($000) | ($000) ($000) (Decrease)
Administration 508 1,044 | 536 105.5
General Expenses 286 487 201 70.3
Tenant Services 3 30 27 900.0
Utilities 2,268 2,268 0 0
Maintenance 1,075 1,265 190 17 .7
Protection | 0 48 48 N/AP
Total Routine _
Expenses 4,140 5,142 1,002 24,2
Technical Assistance 0 94 94 N/AP
Other Non—Routine
Expenses 16 17 1 6.3
Total Operating o I
Expenses 4,156 5,253 | 1,097 26 .4
}

NOTE: N/AP - Not Applicable



As shown in the secgnd and third colummns of Table VIII-l, the
total cost of operations at A. Harry Moore came to $5,253,000, an@
the total incremental cost of operations at the site was $1,097,000.
Increases over projected levels were marked in most line item catego~
ries, especially Administration and General Expe_nses.l The percentage
increase was highest for Tenant Services because at the beginning of
the demonstration the housing authority decided to grant developments
the full amount of HUD tenant serviées dollars to which they were
entitled, rather than only a part of that amount. The proportion of
incremental costs allocated to technical assistance, 8.6 percent, was
the lowest of all the demonstration sites since the housing authority
liaison to the tenant management corporation provided technical assis—
tance throughout the demonstration. The $94,000 reported in technical
‘assistance costs covers a partial allocation of the time of MDRC field
representatives, along with the fees paid to McCormack, Baron And
Associates, who providéd ongoing training throughout the demonstration.

Well over half the incremental cost went for personnel, including
salaries of tenants employed by the tenant management corporation on its
administrative, social services, and security staffs, and portions of
the salaries of central office housing authority employees who spent
time on the program. The total addi;}gpal costs represent an increase
of 26.4 percent oyer"lﬁe‘entire threevféars of the demonstration, with
the bulk of the increment occurring during the second two years of the

demonstration.

1l The General Expenses category 1includes insurance, payment in lieu of
taxes, terminal leave payments, employee benefit contributions, collection
losses, and interest on administrative and other notes. An 1increase in
this expense category may reflect factors other than the introduction of
tenant management.
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Jersey City, New Jersey: Curries Woods Tenant Management Corporation

As might be expected, the analysis of costs at the Curries Woods
Tenant Management Corporation yields results similar to those at
A. Harry Moore except for the fact that Curries Woods incurred higher
technical assistance costs. |

Curries Woods is five years younger than A. Harry Moore and larger
by some 50 units. Usiné the same base period as was used for A. Harry
Moore (the fiscal year ending March 31, 1976), and inflating line item
expenditures by the same HUD-approved factors, the projected cost of
continued housing authority management at Curries Woods over the three
years of the demonstration was $4,185,000 -- about $30,000 more than
the comparable estimate for A. Harry Moore. (See Table VIII-2.)

Actual costs associated with tenant management at Curries Woods
. totaled $5,344,000 or $1,159,000 more than would have been expected had
the housing authority continued to provide services at the pre~demon-
stration level. Again, the preponderance of the 1increase 1is accounted
for by administrative costs and general expenditures, with personnel -
costs constituting 422 of the total incremental cost. The largest part
of the increase occurred in the second and third years of the demon-
stration rather than at the outset.

Technical assistance costs at Curries Woods were approximately
$40,000 higher than those at its companion site. Although at the
outset of the demonstration the housing authority liaison functioned

as technical assistant, this arrangement proved unsatisfactory and,
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TABLE VIII-2

COMPARISON OF ESTIMATED COST OF PHA MANAGEMENT
AND ACTUAL COST OF TENANT MANAGEMENT:
July 1, 1976 - June 30, 1979
JERSEY CITY - CURRIES WOODS

1.
| Projected PHA Actual Total
Cost, Pre-TM | ™ Incremental Percentage
Services Cost Cost Increase
Expense Item ($000) ($000) ($000) (Decrease)
" Administration 545 1,033 | 488 [ 89,5
General Expenses | 308 ' 648 340 110 .4
Tenant Services | 3 24 21 | 700.0
Utilities | 2,252 | 2,252 | 0 0
Maintenance | 1,053 = 1,181 128 12.2
Protection | 0 | 47 47 | N/AP
|
Total Routine
Expenses 4,161 5,185 | 1,024 | 24.6
Technical Assistance ' 0 133 | 133 I N/AP
. v
Other Non-Routine | ! |
Expenses - 24 , 26 | 2 | 8.3
. I I
Total Operating | | |
Expenses : = 4,185 5,344 | 1,159 { 27.7
' '

NOTE: N/AP - Not Applicable



therefore, MDRC contracted with two successive individuals to provide
technical assistance to the ailing tenant management corporation on a
part-time or full-time basis. The $133,000 in technical assistance
expenditures shown in Table VIII-2 includes their fees, along with
part of the costs of MDRC field representatives' tiﬁe. In addition,

McCormack, Baron and Associates assisted at the site initially and

later returned to train the tenant management staff.

Rochester, New York: Ashanti Tenant Management Corporation

The Rochester Housing Authority had begun to plan for site-
specific budgeting before the demonstration began. Although Ashanti,
with 211 units, represents only 1l percent of the units under housing
authority management, as a family development it could be expected to
incur higher costs than a project for the elderly. In fact, the
budget devised by the Rochester Housing Authority for the fiscal year
beginning October 1, 1975 allocated 15 percent of the total housing
authority budget to Ashanti, although this proportion varied by line
item., Base costs were calculated by applying the percentages of costs
allocated to Ashanti to total expenditures, by line item,; for the
October 1, 1974-September 30, 1975 period. These base costs were
then multiplied by the HUD-approved annual inflation factors: 6.5
percent for the period through June 30, 1977 (increased by 5 percent
(.75 x 6.5) to cover the nine months from October 1, 1975 through the
beginning of the demonstration in July, 1976), 6.9 perceant for the
period from July 1, 1977 through June 30, 1978, and 6.0 percent for
the period from July 1, 1978 through the end of the demonstration on

June 30, 1979. The estimated cost of continued housing authority
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management at Ashanti over the three years was thus projected at $1,134,000.
(See Table VIII-3.)

The third colummn of Table V;III-3 shows that the total incremental
cost of opei'ations at Ashanti during the demonstration period came to
$701,000, representing a 622 increase over the three years of the demon-
stration. Three areas of expenditures accounted for most of this increasg:
salaries paid to tenant management corporation employees, general expenses,
and technical assistance. Ashanti received more technical assistance —
$198,000 = than any other site in the demonstration. This sum paid for
the services of McCormack, Baron and Associates during the training period,
the full-time employment of a technical assistant throughout most of the
three years of the demonstration, and that portion of the MDRC field repre-~
sentative's responsibilities that involved technical assistance rather
than monitoring. Indeed,_ bec#use_ the amount expended was so high, tech~
nica.l assistance made up a larger proportion of the total incremental cost
at Ashanti than at any other site —— nearly 30 percent:.

There was also a large increase in costs of protection, a category
covering both the salaries of 14 new security personnel and security

hardware.

New Haven, Conmecticut: Que-View Tenant Management Corporation

The 260 units in the Quinnipiac.and Riverview housing projects account
for 7 percent of the federally assisted units under the management of the
New Haven Housing Authority. To arrive at siﬁe-specific expenditures, this
proportion was applied to total reported housing authority costs for thé
12 months ending September 30, 1976. Although this period overlaps the

first quarter of the demonstration, it was selected because it provided
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the most reliable cost information. Consequently, it was necessary
to deflate the HUD-approved inflation rate to 5.25 percent (.75 x
7.0) for the fiscal year ending June 30, 1977, to account for the
fact that only nine months of that period were covered; the inflation
factor used in the second year of the demonstration waé 7.1 percent,
and in the third year, 6.5 percent. Thus the estimated total cost of
providing management at the pre—~demonstration level of services was
$1,909,000 for the three-year period. (See Table VIII-4). |

“The total cost of operations at Que-View came to $432,000 above
the model. Personnel costs accounted for 47 percent of this ingrease,
with maintenance and technical assistance costs responsible for most
of the remainder. Additional administrative costs for housing au-
thority personnel were low compared with those incurred at other sites,
most likely because of high turnover and attrition among those New
Haven Housing Authority staff members who had been concerned with
tenant managemént. Protection costs dropped below prbjected levels
because the financially pressed housing authority substantially reduced
its expenditures for this purpose. On the other hand, actual expendi-
tures exceeded projected costs in the area of maintenance because
several maintenance workers were stationed at the site itself, rather

than assigned to a general geographic area.
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TABLE

VIII-4

COMPARISON OF ESTIMATED COST OF PHA MANAGEMENT
AND ACTUAL COST OF TENANT MANAGEMENT:
July 1, 1976 - June 30, 1979

NEW HAVEN - QUE-VIEW
|
Projected PHA Actual Total
Cost, Pre-TM ™ Incremental Percentage
Services Cost Cost Increase
Expense Item ($000) ($000) ($000) (Decrease)
Adninistration 216 417 201 93.9
General Expenses 195 268 73 37.4
Tenant Services 5 5 (1} 0
Utilities 943 943 0 0
|
Maintenance 415 515 100 25,1
Protection 118 89 (29) (24.5)
Total Routine '
Expenses 1,892 2,237 345 18.2
Technical Assistance 0 87 | 87 N/AP
|
Other Non—-Routine
Expenses 17 17 0 0
Total Operating
Expenses 1,909 2,341 432 22,6

NOTE: N/AP - Not Applicable



=062~

TABLE VIII-3

COMPARISON OF ESTIMATED COST OF PHA MANAGEMENT
AND ACTUAL COST OF TENANT MANAGEMENT:
July 1, 1976 - June 30, 1979
ROCHESTER -~ ASHANTI

I | |
| Projected PHA Actual | Total
| Cost, Pre-TM ™ | Incremental Percentage
| Services Cost | Cost Increase
Expengse Item { ($000) (5000) I ($000) (Decrease)
| ' ]
Administration | 284 | 430 { 146 51.4
General Expenses 211 351 I 140 | 66 .3
Tenant Services 32 | 33 I 1 = 3.1
Utilities | 198 | 198 | 0 = 0
| |
Maintenance 349 | 443 | 94 | 26.9
' | |
Protection 20 = 142 I 122 610.0
| |
Total Routine | |
Expenses 1,094 | 1,597 | 503 | 46 .0
| |
Technical Assistance | 0 I 198 | 198 N/AP
|
Other Non-Routine | |
Expenses | 40 | 40 0 0
| |
|
Total Operating |
Expenses 1,134 } 1,835 701 61.8
|

NOTE: N/AP ~ Not Applicable



New Orleans, Louisiana: Calliope Development Tenant Management Corporation

Calliope, with 1,500 units, was the largest site in the demonstrationm,
and the development accounted for 12.6 percent of all units under the manage-
ment of the Housing Authority of New Orleans. To arrive at base period
costs, this proportion was applied tc'> expenses incurred by the housing
authority during the fiscal year ending September 30, 1975. The resulting
figures were then adjusted by the HUD-approved inflation factors: 14
percent (8.0 x 1.75) for the period between September 30, 1975 and June
30, 1977, 8.6 percent for the year ending June 30, 1978, and 8.0 percent
for the year ending June 30, 1979. 1In this way, the cost of operations at
Calliope at the same level of services as existed prior to the demonstra-
tion was projected at $3,954,000. (See Table VIIITS.)

Actual operating expenses totaled §$4,486,000 over the three~year
period, exceeding the projection by $532,000, Personnel coSts, reported
on both the Administration and Tenant Services bﬁdget lines, were responsi-
ble for the major share of the increase. In terms of tenant services, as
at the New Jersey sites, the housing authority granted the development
the full funding for tenant services to which it was entitled. Costs of
both maintenance and protection, however, dropped below projected levels.
Overall, Calliope experienced the smallest increase (13.5%) in actual costs

over the demonstration period.
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TABLE VIII-5

COMPARISON OF ESTIMATED COST OF PHA MANAGEMENT
AND ACTUAL COST OF TENANT MANAGEMENT:

July 1, 1976 - June 30, 1979
NEW ORLEANS - CALLIOPE

Projected PHA Actual Total
Cost, Pre-TM ™ Incremental Percentage
Services Cost Cost Increase
Expense Item ($000) ($000) ($000) (Decrease)
Adainistration | 203 414 211 103.9
General Expenses 541 663 122 22,6
Tenant Services 48 230 182 | 379.0
Utilities 1,951 1,951 0 0
Maintenance I 1,079 996 ( 83) I « 7.7)
Protection 27 0 ( 27) (100.0)
Total Routine
Expenses 3,849 4,254 405 10.5
Technical Assistance 0 127 127 N/AP
I I
Other Non-Routine | |
Expenses 105 105 0 0
Total Operating |
Expenses 3,954 4,486 532 13.5
NOTE: N/AP - Not Applicable



Louisville, Kentucky: Iroquois Homes Resident Management Corporation

As noted above, the Housing Authority of Louisville had not
developed a site—specific budgeting system by the end of the demon—
stration. The costs it reported to MDRC as actual management expendi-
tures for Iroquois represent a proration of total housing authority
costs for each line item. It is therefore impossible to assess
increased costs for Iroquois in particular rather than for the housing
authority as a whole. In addition, the information in Table VIII-6

covers only the final two years of the demonstration.

>Oklahoma Ci:ylfoklahoma: Sunrise Acres Tenant Management Corporatiomn

The Sunrise Acres Tenant Management Corporation was dropped from
the national demonstration in July 1978, never having approached the
level of self-sufficiency required for true tenantimanagement. The
costs incurred by the site are shown in Table VIII-7 only to present
a complete picture of the costs of the National Tenant Management
Demonstration. Because it is not meaninsful to consider incremental
tenant management costs at this site, no detailed cost analysis was
undertaken.

Actual costs were derived from quarterly reports submitted by the
housing authority from July 1, 1976 through March 31, 1978. Over the
21 months covered, the actual costs associated with tenant management

at Sunrise Acres totaled $1,103,000, ,
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TABLE - VIII-6

COMPARISON OF ESTIMATED COST OF PHA MANAGEMENT
AND ACTUAL COST OF TENANT MANAGEMENT:
July 1, 1977 =~ June 30, 1979

LOUISVILLE - TIROQUOIS HOMES
Projected PHA Actual Total
Cost, Pre-TM ™ Incremental Percentage
Services Cost? Cost Increase
Expense Item ($000) ($000) | ($000) (Decrease)
Administration N/AP _ 597 N/AP N/AP
General Expenses | N/AP 398 | N/AP N/AP
Tenant Services N/AP 89 N/AP | N/AP
Utilities N/AP I 799 : N/AP N/AP
Maintenance | N/AP 611 = N/AP | N/AP
. , |
Protection | N/AP | 62 | N/AP N/AP
I
Total Routine |
Expenses : N/AP I 2,556 | N/AP | N/AP
|
Technical Assistance N/AP 84 : N/AP N/AP
Other Non—~Routine |
Expenses i N/AP 25 N/AP [ N/AP
N
Total Operating
Expenses N/AP 2,665 N/AP N/AP

NOTES: ©ZExpenditures represent a proration of total housing authority costs, so that the
figures shown here cannot be considered as funds expended for tenant management per se.

N/AP - Not Applicable
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TABLE VIII-7

COMPARISON OF ESTIMATED COST OF PHA MANAGEMENT
AND ACTUAL COST OF TENANT MANAGEMENT:

July 1, 1976 - March 31, 1978
OKLAHOMA CITY — SUNRISE ACRES

Projected PHA Actual Total
| Cost, Pre-T™ ™ Incremental | Percentage
Services Cost Cost Increase
Expense Item ($000) ($000) ($000) (Decrease)
Adminiatration N/AP 330 N/AP ' N/AP
General Expenses | N/AP 129 N/AP N/AP
Tenant Services N/AP 27 N/AP N/AP
Utilities N/AP 100 N/AP | N/AP
Maintenance N/AP 361 N/AP % N/AP
Protection N/AP 77  N/AP | N/AP
Total Routine
Expenses N/AP 1,024 N/AP N/AP
Technical Assistance | N/AP 62 N/AP | N/AP
|
Other Non-Routine .
Expenses N/AP 17 N/AP N/AP
|
Total Operating |
Expenses N/AP 1,103 N/AP N/AP

NOTE: N/AP - Not Applicable



The Annual Incremental Cost of an Operating Tenant Management Corporation

Along with determining actual expenditures during the three-year
demonstration period, the analysis sought to establish what an effec-
tively operating tenant management corporation would cost annually. For
this purpose, the cost of a year of full-fledged tenant management
operations was calculated for three of the fourl tenmant management corpo-
rations judged to be viable and closest to the demonstration model. This
annual cost was computed by determining total costs for the period under
the management contract and arriving at an annualized figure. Ashanti in
Rochester was the only one of the tenant hanagement corporations that
functioned under the contract for at least a full year — 24 months, in
fact == so that the yearly operating cost for this site is a true average
of costs incurred during the post—contract period. For  the other sites,

the anmual cost represents a projection arrived at by extrapolation.

Tables VIII-8, VIII~9 and VIII-10 show the results. The tables
largely replicate the earlier analysis, but cover only the period fol-

lowing the signing of the management contract.

Jergsey City, New Jersey: A. Harry Moore Tenant Management Corporation
Table VIII-8 indicates that during the nine-month contract period,
the increment in operating expenses at A. Harry Moore totaled $365,000;

annualized, the amount comes to $469,000. A comparison of Table VIII-8

1 For reasons discussed earlier in this chapter, it was not possible to
include Louisville in this analysis.
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TABLE VIII-8

COMPARISON OF ESTIMATED COST OF PHA
MANAGEMENT AND ACTUAL COST OF TENANT MANAGEMENT:
CONTRACT PERIOD ANNUALI ZD
JERSEY CITY: A, HARRY MOORE (CONTRACT PERIOD 9/20/78 - 6/30/79)

B
Projected PHA | Actual Total
Cost, Pre-TM ' ™ Incremental Percentage | Annualized
Services Cost Cost | Increase | Increment
Expense Item ($000) ($000) (5000) (Decrease) (5000)
Adminiatration ' 140 : ' 345 | 205 ' 146 .4 264
General Expenses | 79 | 75 = (4) | (5.1) | (5)
Tenant Services 1 18 = 17 - 1700.0 22
Utilities 696 696 ' { 0 ] 0
Maintenance 296 | 409 | 113 | 38.2 | 145
Protection 0 15 15 N/AP 19
- Total Routine
Expenses 1,212 1,558 346 28.5 445
Technical Assistance | 0 19 19 N/AP | 24
Other Non-Routine
Expenses 4 4 0 | 0 | 0
Total Operating [ ,
Expenses 1,216 1,581 365 30.0 { 469

NOTE: N/AP ~ Not Applicable



and Table VIII-1 suggests that the incremental cost of operations at
A. Harry Moore was disproportionately heavy in the third year of the
demonstration; the anmualized increment in the cost of operations under
the contract, $469,000, is 42.7% of th; entire increment in operating
costs of $1,097,000. Increased tenant management personnel costs were

responsible for this in part.

Rochester, New York: Ashanti Tenant Management Corporation

In contrast to A. ﬁarry Moore, the incremental cost of operations
at Ashanti was spread eveniy over the demonstration period; the $234,000
annualized increment in operating expenditures during the contract period
represents 33.3 percent of the $701,000 total for t'he demonstration period
as a whole. (See Table VIII-9.) While expenditures for technical assis—

tance declined with time, expemses in other cost categories increased.

New Orleans, Louisiana: Calliope Development Tenant Management

Corporation

With the smallest 1increase in total costs associated with tenant

management over the three years of the demonstration, Calliope also
experienced the lowest increase during the period under the management
contract, $155,000, or $192,000 on an annualized basis. This sum
‘represents 36,1% of the total increment, suggesting that the incremental
cost was spread fairly evenly over the test period. (See' Table VIII-10.)
Summary ; |

Table VIII-1l recaps the data on incremental costs and also displays
these costs on a per unit basis. The table makes it clear that the

cost of implementing tenant management varied widely across the sites.
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TABLE VIII-9

COMPARISON OF ESTIMATED COST OF PHA
MANAGEMENT AND ACTUAL COST OF TENANT MANAGEMENT:
CONTRACT PERIOD ANNUALI ZD
ROCHESTER: ASHANTI (CONTRACT PERIOD 6/19/77 - 6/30/79)

| | I
Projected PHA | Actual Total |
Cost, Pre-TM | ™ Incremental | Percentage Annualized
| Services | Cost Cost | Increase | Increment
Expense Item ($000) ($000) | ($000) | (Decrease) | (5000)
Administration 200 297 : 97 | 48.5 | 47
|
General Expenses | 149 256 | 107 71.8 52
|

Tenant Services , 23 26 3 13.0 . 1
Utilities 115 | 115 . 0 0 | 0
Maintenance 246 N4 68 | 27.6 33
Protection 14 112 98 | 700.0 48

|

- |

Total Routine | |
Expenses , 747 1,120 373 | 49.9 181
Technical Assistance 0 109 109 N/AP 53

Other Non-Routine
Expenses 28 28 0. 0 0
Total Operating

Expenses ' 775 1,257 482 . 62,2 234

NOTE: N/AP ~ Not Applicable.
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Table VIII-10

COMPARISON OF ESTIMATED COST OF PHA

MANAGEMENT AND ACTUAL COST OF TENANT MANAGEMENT:

CONTRACT PERIOD ANNUALI ZED
NEW ORLEANS: CALLIOPE (CONTRACT PERIOD 9/10/78 - 6/30/79

—
Projected PHA | Actual Total
Cost, Pre~-TM | ™ Incremental Percentage Annualized
Services Cost Cost Increase Increment
Expense Item ($000) ($000) ($000) | (Decrease) ($000)
Administration 59 129 70 118.6 87
General Expenses 157 151 (6) (3.8) n
Tenant Services 14 68 54 385.7. 67
Utilities 563 563 0 0 0
Maintenance Ky K] 315 2 (0.6) 2
Protection 8 0 (8) |  (100.0) (10)
Total Routine
Expenses 1,114 1,226 112 10.0 139
Technical Assiatance 0 43 43 N/AP 53
Other Non—-Routine
Expenses 49 49 0 0 0
Total Operating |
Expenses 1,163 1,318 155 13.3 192

NOTE: N/AP - Not Applicable
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TABLE VIII-11

INCREMENTAL COSTS OF TENANT MANAGEMENT

Incremental Operating Expenses

-
I
|

Demonstration Period: 1976 — 1979 Period Under Management Contract Annualized
Tenant Management Percentage Cost Per Percentage | Cost Per
Site Total (§) Increase® Unit (S) Total () Increase? Unit ($)
. _ I
Jersey City | !
A. Harry Moore |
(664 units) 1,097,000 26 .4 1,652 469,000 30.0 706
Jersey City
Curries Woods , '
(712 units) 1,159,000 27.17 1,628 N/AP N/AP N/AP
New Haven
Que—~View '
(260 units) 432,000 2246 1,662 N/AP N/AP N/AP
New Orleans
Calliope | ,
(1550 units). 532,000 13,5 343 | 192,000 13.3 124
Rochester |
Ashanti | : |
(211 units) 701,000 61.8 3,322 234,000 62.2 1,109
l l I |

NOTES: ®Percentage -Increase of actual total operating expenses during the demonstration period and during
the period under the tenant management contract over the projected operating expenses that would be incurred
at the pre-demonstration service level, :

N/AP - Not Applicable



Over the course of the demonstration, Ashanti in Rochester was most
expensive, on both a percentage 1increase (‘61.8 percent) and per unit
($3,322) basis. The tenant mnanagement corporation there fielded a
sizable staff of management and security personnel and incurred high
technical assistance costs, expenses which were spread over a small
number of units. At the other end of the spectrum, the cost of estab-
lishing tenant management at Calliope in New Orleans exceeded the cost
of continued management at the pre-demonstration level by only 13.5
percent; per unit, the operating cost was only $343 more over the t:hree-
years. Calliope's incremental costs on a per unit basis were low in"
part because they were spread over the development's 1,550 units. On a
per unit basis, the other sites were in the middle of these extremes,
clustering around $1,650. The same range 1s evident when the incremental
cost of operating the tenant management corporation for a year under the
management contract 1s considered; again, the per unit cost is lowest at
Calliope ($124) and highest at Ashanti ($1109).

When the actual costs which TMCs incurred are examined by line item
on a per unit month (PUM) basis over the three years of the demonstration
and for the period under contract, the same general conclusion holds. In
terms of total routine expenses and total operating expenses (both
exclusive of utilities) over the three-year period, Ashanti's costs were
highest and Calliope's lowest, with costs for the other three sites
clusté.ring in between (See Table VIII-12)., In terms of the component
line items, Ashanti's expenditures were highest in every case except

tenant services, although the differential with regard to maintenance
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TABLE VIII-12

ACTUAL TENANT MANAGEMENT COSTS PER UNIT MONTH:
JULY 1, 1976 - JUNE 30, 1979, IN DOLLARS

L
| A. Harry Curries Que-
Expense Item | Moore Woods Ashanti View Calliope
|
Administration I 44 40 57 45 7
General Expenses { 20 25 46 29 12
Tenant Services { 1 1 4 1 3
Maiantenance } 53 46 S8 55 18
Protection { 2 2 19 9 0
|
Total Routine |
Expenses? | 120 114 184 139 41
| : _
Technical Assistance |
| 4 5 26 9 2
Other Non-Routine |
Expenses } 1 1 5 2 2
|
Total Operating |
Expenses? 1 125 120 215 150 45
. | B2 = .

NOTE: 2 Exclusive of utilities-:
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costs was slight. With regard to PUM line item costs for the period
during which the TMCs were operating under contract (See Table VIII-
13), Ashanti again showed the largest expenditure 1iIn every category
except for maintenance although the difference in the case of admin-
istrative costs was very slight. Calliope had the lowest costs
except with regard to tenant services, technical assistance, and other
non-routine expenses. The number of units included in each TMC clearly
affected the extent to which certain basic costs could be apportioned
over individual units on a PUM basis.

Examinationt;f line’ item expenditures as a percentage of total
operating expendituresl offers another perspective on the costs asso—
ciated with tenant management. Tables VIII-14 and VIII-15 show that
there was consideréble variation in the proportion of total resources
‘which the participating PHAs devoted to vafious line item expenses.
With regard ta technical assistance, for example, Ashanti spent 12% of
its total opgrating resources on this line item over the demonstration
perlod as compared to A. Harry Moore, which devoted 3% of its resources
to this purpose. In the contract period, these percentages were reduced
to 9.52 for Ashanti and 2% for A. Harry Moore although Calliope's per—
centage increased slightly from 5% -to almost 6%. In terms of admin—
istration, which varied with size of TMC staff, the percentage of
resources expended over the three years ranged from 16% at Calliope
(172 in the contract period) to 352 (392 in the contract pericd) at
A. Harry Moore. While Ashanti devoted a larger proportion of its

resources to technical assistance and protection than the other sites,

1 Exclusive of utilities
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TABLE VIII-13

ACTUAL TENANT MANAGEMENT COSTS PER UNIT MONTH:
THE CONTRACT PERIOD, IN DOLLARS

|
| A. Harry

Expense Item | Moore Ashanti Calliope
|

Administration | 58 59 8
|

General Expenses | 13 51 10
|

Tenant Services | 3 5 4
|

Maintenance | 68 62 20
|

Protection | 3 22 0
|

Total Routine [

Expensesd { 145 199 - 42
Technical Assistance { 3 22 3
Other Nom-Routine |
Expenses | 1 6 3

[
|
Total Operating |
Expensesd ’ 149 227 48

NOTE: a Exclusive of utilities
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TABLE VIII-1l4

LINE ITEM EXPENDITURES AS A PERCENTAGE
OF TOTAL OPERATING EXPENDITURES:
JULY 1, 1976 -~ JUNE 30, 1979

Total Operating
Expensesd

I
| A. Harry Curries Que-~
Expense Item |] Moore Woods Ashanti View Calliope
[
Administration | 35.0 33.4 26.3 29.8 16.3
| _
General Expenses { 16.3 21.0 21.4 19.2 26.2
Tenant Services } 1.0 0.8 ' 2.0 0.4 9.1
Maintenance } 42,4 38.2 27.1 36.8 39.3
Protection i 1.6 1.5 8.7 6.4 0.0
Total Routine |
Expenses? | 96.3 94.9 85.5 92.6 90.9
|
Technical Assistance I 3.1 4.3 12,1 6.2 5.0
Other Non~Routine | :
Expenses | 0.6 0.8 - 2.4 1.2 4.1
|
|
|
|

1000 1000  100.0 © 100.0  100.0

NOTE: 8 Exclusive of utilities
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TABLE VIII-15

LINE ITEM EXPENDITURES AS A PERCENTAGE

OF TOTAL OPERATING EXPENDITURES:

THRE CONTRACT PERIOD

-269-
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. | A. Harry
Expense Item | Moore Ashanti Calliope
: |
Administration : 39,0 26.0 17.1
General Expenses | 8.5 22.4 20.0
|
Tenant Services , 2,0 2.3 9.0
Maintenance | 46,2 27.5 41,7
|
Protection : 1.7 9.8 0.0
Total Routine |
Expenses? | 97.4 88.0 87.8
|
Technical Assistance { 2.1 9.5 5.7
Other Non—Routine |
Expenses , 0.5 2.5 6.5
Total Operating |
Expenses? | 100.0 100.0 100.0
|
NOTE: 3 Exclusive of utilities



it devoted the smallest percentage to maintenance, both over the three
years and during the contract period, in part because its buildings were
the newest among those of the participating sites. Thus, while all sites
were implementing the same general model of tenant wmanagement, they
utilized resources differently in attempting to achieve a common goal.

The analysis of costs associated with tenant management under the
demonstration suggests the cost parameters within which tenant manage-
ment can be successfully established. The actual expenditures and the
incremental costs experienced in the demonstration, however, reflect
both the specifics of tenant management as it was implemented at each
site and the cost of operations at that PHA., While it is unlikely that
many TMCs could achieve the economies of scale that helped keep costs
low at Calliope, a PHA might be able to institute tenant management at
a lower cost than that reported by the other sites 1f, for example, its
usual cost of operations were less than that experienced by the demon-
stration PHAs located in the Northeast. The costs associated with tenant
management in the demonstration may also reflect the relatively short
period of time that these sites have been involved with tenant manage-
ment. Subsequent analysis of the costs associated with tenant manage-
ment over the demonstration extension will enable researchers to deter—

mine whether these costs will be lower with more operating experience.
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CONCLUSION

The National Tenant Management Demonstration has shown that management
b& tenants is a feasible alternmative to conventional public housing manage-~
ment under cértain conditions. In the majority of the demonstration sites,
the tenant participants —— all long—~time residents of low~income public
housing, most unemployed, and the majority black female family heads --
developed in three years the skills necessary to assume management respounsi-
bility for the housing developments in which they lived. At least in the
short period of the demonstration, however, the process was costly in
terms of both the financial and the human resources needed to achieve
stability.

The evaluation of the tenant management corporations on a series
of standard performance indicators, such as rent collection and time~
liness of maintenance, showed that res%dents were able to manage their
developments as well as prior management had and, in so doing, pr;:vide
employment for some tenants and increase the overall satisfaction of the
general resident population. Other indicators showed that although parti-
cipation in tenant management required dedication and sacrifices of board
and staff members, most of those involved said that these have been out-
weighed by the benefits. Board and staff members reported a number of
positive personality changes: greater patience and ability to get along
with people, mastery of sthess, pride in learning complex material and
greater confidence in their future. Participants took pride in what tenant
management accomplished for their developments, and felt =~ perhaps for the
first time — power over their own 1lives and power to change their
communities.
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Although the tenant management corporations did as well as former
cﬁnventional management, congiderable expense was involved 1in the
form of additional funds committed to the demonstration sites both
for larger staffs and for long term physical improvements. The time
and energy devoted by key housing authority personnel and by the
involved tenants were also crucial and must be considered as a real
but more intangible cost of temant managemeﬁt.

Beyond additional funds, a necessary ingredient for successful
tenant management 1is a cooperative housing authority. The executive
director must firmly support the concept or at least be willing to
give it a fair trial. While he or she need not devote a great deal
of personal time and attention to the program, subordinate housing
authority staff must be strongly encouraged to support the program.
The director and the housing authority staff must also be willing to
make changes in established procedures in order to accommodate tenant
management needs.

Successful tenant management also depends on strong leadership
within the resident community. Leadership potential probably exists
in any tenant group and, normally, given sufficient time, resources,
and housing authority support, those individuals who possess latent
talents can be identified and their organizational skills developed.
Thus, existing organized leadership was not a precondition of tenant
management success, although its presence facilitated the early devel-
opmental process at three of the successful sites in Jersey City,
Louisville and Rochester. At these sites, the demonstration's elector—

al process produced boards that won the respect of the housing authority
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and the wider community. In the other instances, the first boards
experienced considerable dissension, instability, and difficulty in
making decisions, although initial board weakness wa‘s not necessarily
a signal of permanent failure as the experience of énother successful
site ~— New Orleans ~— indicates. |

The experience of the demonstration suggests that no more than
one forceful leader need emerge in order for the board as a whole to
function successfully, although longer term continuity of the tenant
management corporation would seem to require that other members pos—
sess basic organizational knowledge. While turnover among board mem—
bers has occurred at all the sites as a result of resignations or
regular elections, most boards have retained a stable cadre of long-
term members who have been able to-issimilate newcomers and inmstruct
them in thé goals and techniques of the program.,

. One important task accomplished by all of the boards was the
recruitment and hiring of a resident manager and, subsequently, a
tenant management staff. Again, as with the boards, turnover among
staff occurred, but it was not a serious problem; in fact, in the
early period following staff assumption of management responsibility,
inadequate personnel were weeded out and potential talent brought
forth. More problematic, however, were 1issues of supervision and
delegation of authority. Some staff members had trouble giving orders
to, or taking orders from, their fellow tenants. Technical assistance

was required to help TMC partieipants sort out the sensitive area of

board-staff relations.
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Where tenant management achieved stability, technical assistance
played a critical role. The need for technical assistance was
especially pronounced at the outset because most board members lacked
such basic organizational skills as group decision—~making and conflict
resolution. Throughout the demonstration, however, technical assistants
helped the boards resolve internal conflicts and deal with both the
housing authority and the resident community.

Although technical assistance is indispensable, it is not possible
to generalize from the demonstration experience as to how much or how
little is required. That depends on the organizational sophistication
of the tenant management board members and on the quality and quantity
of resources the housing authority commits to the program. Once
again, the housing authority's attitude towards the program is crucial;
if the housing authority endorses the program, the technical assi;tant
has a firm base on which to buiid the genant management corporation's
organizational competence. But the technical assistant's best efforts
to build an effective board and staff will go for naught in an atmos-
phere of housing authority indifference or hostility..

Technical assistance functions can be divided among several people
without impairing effectiveness, and, given the difficulty of finding
a single individual who possesses all the requisite skills, this is a
reasonable course of action. Although all technical assistants need
not be familiar with the details of housing management, at least one
must be reasonably conversant with housing authority operations so as
to maintain the tenant management corporation's credibility as a manage-
ment entity. Technical assistants who are independent of the housing
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authority will normally be essential to foster the TMC's independence,
especially given the predictability of disagreements between the
tenant management corporation and the\housing authority. At Jersey
City's A. Harry Moore site, however, a housing authority staff member
functioned effectively as the technical assistant.

Training for board and staff is absolutely essential, but there
is not an exclusive training fomat-that is required as long as there
is a core program curriculum which stresses housing management issues
and is flexible enough to accommodate local circumstances and varying
rates of mastery. Outside trainers may well be unnecessary since
housing authority personnel can perform effectively as trainers 1if
they have come to see tenant management as an important priority'for ~
the housing authority as a whole.

These three crucial elements then == housing authority coopera-
tion, strong tenant leadership, and carefully administered technical
assistance and training — work together to create the optimal condi-
tions under which tenant management can flourish. By the end of the
demons tration, most of these conditions had been met, and cooperative,
if not always amicable, .relations between housing authority and TMC
had been established at four of the original sites: New Orleans,
Louisgville, Roche.ster and Jersey City's A. Harry Moore. The executive
directors of these four housing authorities reported that while
participation in the demonstration taxed the time and resources of

housing authority personnel, they would unequivocally opt to do it
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all over again. Their commitment to\ tenant management appeared to be
grounded largely in the belief that residents of public housing should
have a greater say in decisions that affect their lives.

At two of the sites that failed either to achieve or sustain
tenant managément -— New Haven and Oklahoma City =— difficulties were
evident from the start and, to some extent, these outcomes could have
been predicted from the relationships that existed between the tenants
and the housing authorities before the demonstration. Outcomes at
the third unsuccessful site == Jersey City's Curries Wéods == were
less predictable, and perhaps the‘ principal lesson to be drawn from
that experience is that housing authority support and organized tenant
leadership are necessary.but not always sufficient conditions for the
development of a positive relationship between the parties.

The judéments on the efficacy of tenant managemet;t within the
context of the national demonstration were made within a fairly narrow
framework of improving housing management. Essentially, the demom
stration was not conceived as, nor was its time frame conducive to,
an assessment of tenant management as a means to achieve broader
social reform and improvement within a low income community. The
more extensive experience of tenant management in St. Louis, which
served as a model for the demonstration, however, indicates that as
these fledgling tenant management corporations take hold, they have the
potential for exerting a broad influence on a variety of community
development issues. By harnessing available resources for employment
and training, education and social services as have tenant management
corporations in St. Louls, they can effectively halt the downward
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spiral of community decay. Such a possibility represents a far greater
potential benefit than tenant management's outperforming conventional
management in terms of a set of management indicators. Whether the
more successful sites in the demonstration, having acquired the rudi-
ments of property management, can move on to this higher level of
community development 1is a question which merits the continuation of

the sites and an ongoing assessment of their progress.
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APPENDIX

RESEARCH METHODOLOGY FOR THE
NATIONAL TENANT MANAGEMENT DEMONSTRATION PROGRAM

This report capitalizes on the full scope .of MDRC's involvement
as manager of the demonstration, drawing upon the perspectives, experiences
and efforts of the administrative, operations and research staffs. However,
much of the information used in the report was collected and analyzed
according to the research design for the evaluation of the demonstration.
This appendix presents the major features of that design including the
primary areas of concern, the data sources utilized and the analyses perform-

ed in the preparation of the report.

Regsearch Design

The substantive aspect of the research design was organized 1into
four major components: (1) historical' content of the demonstration,
(2) documentation of the demounstration; (3) impac't of the demonstration
and (4) cost of the demoustration.

e The historical context component placed the demonstration in a

comparative framework by examining other efforts at tenant management
in public housing. The exploration of their forms, problems, succes-
ses and failures provided some preliminary insight into the viability
of tenant management as an option for public housing.

e The documentation component focused on the development of the

demonstration at the local level. 1Its descriptive and analytic

account was guided by the following concerms: the effect of local
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factors and characteristics on the development of tenant management,
the problems and issues typical of the various phases of site opera-
tions, the organization of the areas of management responsibility,
and the relationships among the various participants in the TMC and
between the TMC and other important grouﬁs such as the PHA,
e The purpose of the impact coﬁponent was to assess the extent to
which tenant management achieved the major goals of the demonstration
and realized other consequences such as physical improvements.

® The 'c_os_t component focused on the incremental cost of establishing
and operating a tenant management corporation. In addition, the
analysis considered the additional cost of operating an ongoing
teﬁant management corporation.

The research for the historical context, documentation and cost
components was done wholly by MDRC staff, while the Urban Ianstitute
agsisted MDRC in the collection and analysié of data for the Impact
component. The historical context component was the subject of another
document and hence is not discussed further in this appendix.l

In designing the research, an attempt was made to be sensitive to
both program ouccom;s and program features. The former would permit the

drawing of inferences about success or failure at the demonstration sites;

the latter would provide some sense of the process and substance of the

1 piaz, William A., Tenant Management: An Historical and Analytical Over-
view. New York: Manpower Demonstration Research Corporation, 1979.
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program as a context in which to understand outcomes and to generate
information needed for replication. The design effort was constrained
by several factors in meeting its goals. These included the small
number of sites (seven) participating in the demonstration, deviations
frbm the tenant management wmodel, and variations" in local operating
conditions. The dearth of evaluation models on broad~aim social pro~
grams such as the demonstration presented an additional challenge.
Finally, the unanticipated length of time it took most of the sites
to establish fully functioning tenant management corporations severely
limited the amount of program experience under tenant management avail-
able for analysis. This fact together with the demonstration time frame

precluded the consideration of any long~term effects of the program.

Data Sources

A variety of data sources was utilized in the demonstration research.
Chart A~1 provides a list of the major sources used for each of those
components of the research discussed in the final report. Much overlap
is apparent. In addition to those listed, other sources of information
included archival materials, journal articles, books and previous MDRC
reports on the program. What follows is a brief description of the
major sources of the data. ._;rhe MDRC staff was responsible for the col-
lection and é.nalysis of gll th:a data from these resources with the except-

ion of those from the Urban Institute survey.
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CHART A-1l

DATA SOURCES: Tenant Management Demonstration Research

Research Design Component

Major Data Sources

Documentation

Impact

Cost

o —— . — — — — A — —— T — ——— — N — — N — — — S— — ——— — —— ——

e Interviews with TMC board and staff members,
PHA executive directors and tenant management
liaisons and MDRC field representatives

e Questionnaires administered to TMC board and
staff

e MDRC operations staff field reports

e Interviews with TMC board and staff members

e Questionnaires administered to TMC board and
- gtaff

e Tenant Employment Survey
e Tenant Manésement Information System

e Urban Institute Survey (interviews and
questionnaires) '

e Modernization Program (MOD) Quarterly Reports

e Target Projects Program (TPP) Quarterly
Requisitions

o Tenant Management Information System
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o MDRC Operations Staff Field Reports

Based on regular visits to the sites and reports submitted by
local technical assistants, MDRC field operations staff prepared
monthly and quarterly written reports on each of the demonstration
sites. These reports detailed the process of program implementation,
its problems, issues, and progresa. They served as an ongoing record

of the development of the demonstration at the local level.

e Interviews 1l

These interviews were conducted by MDRC research staff as opposed
to those conducted as a part of the Urban Institute survey discussed

below.

1. TMC board members

Interviews were conducted with selected TMC board members in
1978 and 1979. The board chairperson, another current member of the
board and the ex-board chairperson (if there was one) were interviewed
at each site. Topics covered in the interview included board
composition and functioning, board-staff relations, temant management
operations, the tenant management site community, TMC~PHA relation-
ships, management performance, MDRC, perception of the board member's

role and overall perspectives on the TMC. A total of 17 interviews

———

with board members were conducted in 1978 and 15 1o I979.

1 In addition to the MDRC interviews listed below, the technical
assistants were also interviewed in 1978.
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2. TMC staff members

In 1979 the persons curfently holding the positions of TMC
manager and social services coordinator were interviewed at each
site. In addition, one lane/building manager was interviewed and one
ex~employee where it was possible to do so. The TMC manager was asked
to comment on TMC staff turnover, management procedures, board-staff
relations, the tenant management site community, management perform
ance, his or her perception of the TMC manager's role and his or her
overall perspective on tenant management. The lane/building manager
and social coordinator interviews focused on various aspects of their
respective positions with some additional attention to their percep—
tions of tenant management. A total of 17 interviews were conducted
with current TMC staff, and five ex-employees were interviewed. In
1978, four TMC staff members were interviewed.l

3. PHA Executive Directors and Liaisons for Tenant Management

The PHA's executive director and its liaison for the tenant
management program were interviewed in 1978 and 1979 except in Oklahoma
City. Topics covered included an assessment of TMC performance and
its principal actors, TMC~PHA relationships, PHA efforts in establishing
tenant management, management performance, and future PHA-wide and

site plans with respect to tenant management.

1 Management contracts existed at only two of the sites at the time.
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4, MDRC Operations Staff

MDRC field operations staff provided the research staff with
information on an ongéing basis throughout the demonstration. In addi-
tion, each staff member responsible at that time. for monitoring a site
was formally interviewed in 1979 as a part of the documentation component
of the demonstration. These interviews focused on factual 1issues about
the TMC board and staff members as well as the larger tenant community.
They also included questions on the TMC-PHA relationship and such general
issues as MDRC's role at the site, the adequacy of technical assistance,
non-demonstration sources of funding, and post-demonstration plans for
tenant management.

® Questionnaires

1. TMC Board and Staff

C_urrenc TMC board and staff members a; all sites except Okla-~
homa City completed questionnaires prepared and admini#tered by MDRC
research staff in the spring of 1979. Both groups were asked questions
about their personal background and their perceptions of TMC management
performance. TMC board members were queried about their exﬁerience
as such and asked to assess staff-board relations and staff performance.
Staff were asked about their respective positions, training, supervisors
and board-staff relations. Owing to the unavailability of some parti-
cipants at the time the questionnaires were administered, only 27 of
the intended SO board members and 50 of the intended 58 staff members

completed questionnaires.
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2. Tenant Employment Survey

Each TMC manager was asked to .complete a standard form on
employment during the demonstration. Information requested on current
and former TMC employees included name, title of position, hours worked
per week, dates of employment, annual salary and an evaluation of job
performance. For current employees, job responsibilities were described.
The reason for leaving his/her TMC position and current employment status
were requested for former employees. \In addition, information was request—
ed on the extent of tenant employment in regular PHA positions, in tempo-
rary projects such as MOD, and in others using CETA funds. Tenant Employ—
ment Surveys were completed by five of the six TMC managers of sites
remaining in the demonstration for its full duration.

e Tenant Management Information System

The Tenant Management Information System (TMIS), consisting of
Monthly Information Reports, Quarterly Information Reports and a manual
of instructions for their completion, was designed by MDRC to provide a
ma jor portion of the information for assessing the impact and cost of
the demonstration. The monthly reports provided information on occu~-
pancy, rent collectlion, response to tenant maintenance service requests,
re-examinations for continued occupancy, and vacant unit preparation.
The quarterly reports included information on expenditur‘es and income,
tenant employment, evictions anfl move-outs. The reports were prepared
by housing authority staff and submitted to MDRC where they were checked

for accuracy, consistency, and completeness, If errors or other prob-
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lems were identified, they were discussed with the PHA in order to

make the necessary adjustments. Other quality control techniques

included a series of site visits by MDRC staff to compare the infor-
mation provided in the reports with the records on which they were
based.

e Urban Institute Surveg,l

A large—scale survey conducted by the Urban Institute provided
a significant segment of the information used in the chapter oﬁ the
achievement of demonstration goals, especially in the areas of real
estate management and tenants' satisfaction, and assessment of manage—
ment performance and housing conditions. The importance of the sur—
vey stems from the fact that it provided information not accessible
from any of‘the data sources discussed above. First, the survey pro—
vided information on a set of sites not participating in the demon~
stragion (controls) with which the tenant management sites were com-
pared. Secondly, it provided the opinions, assessments and percep—
tions of the counstituency of the various tenant management corpo—
rations — the resident commumity at the public housing developments
participating in the demonstration.
The primary function of the Urban Institute comparison effort
was to select a group of controls and to collect and analyze data

from both them and participating sites before and after the implemen-

1 A full report of the survey is contained in: Loux, Suzanne B. and
Sadacca, Robert, Analysis of Changes at the Tenant Management Demon—
stration Projects, Working Paper 1335, Washingtom, D.C.: The Urban
Institute, 1980.
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tation of tenant management at the demonstratioh sites. The Institute
was selected because of 1its experience with public housing research
and its extensive data base on a large number of public housing projects
from which control sites could be selected. Moreover, the economies of
scale realized in the collection of baseline ("before”) datal and the
methodology developed for the Institute's evaluation of the Housing
Management Improvement Program made it a particularly suitable candidate
to assist ‘in the research effort.

Baseline surveys were conducted in the spring of 1976 before the
implementation of tenant management and foliow-up surveys were adminis—
tered in the summer of 1979 ac both demonstration and comparison sites.
These surveys included interviews with a sample of public housing ten~
ants, selected HUD field office personnel, PHA board of commissioners
chairpersons, PHA executive directors and other staff at the project
level, and questionnaires administered to PHA central office staff. The
data used for the analysis in the report were obtained at the six tenant
management sites remaining in the demonstratiom through its entirety
and 18 comparison projects selected in 1979 from the Urban Institute's

Standard Sample.Z Table A~l presents the sample sizes of the respondent

1l The Urban Institute concurrently collected data at 120 PHAs in spring
1976 when the baseline interviews were conducted at the tenant management
sites.

2 The Standard Sample includes 120 PHAs (40 large, 40 medium—sized, and
40 small) across the country. The 40 large PHAs were used as the PHA
pool from which the comparison (control) sites were sgelected; the 40
PHAs included a total of 170 randomly selected projects.
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TABLE A-1

URBAN INSTITUTE SURVEY: Sample Sizes by Respondent Category?

: ™ | Control
Respondent Category 'l 1976 { 1979 | 1976 } 1979
S R S Bl
Board Chairperson | 13 | s | 13 | 12
Executive Director’ % 13 : 5 } 13 { 12
Central Office StaffP } 99 } 96 { 262 : 258
Project Manager } 6 : 6 } 18 ': 18
Project Staff % 30 ! 30 { - 70 = 71
Project Residents i 181 ; 181 i 383 ! 395

SOURCE: Urban Institute Survey
NOTES: 3gxcludes Oklahoma City.

Drhe figures for board chairperson, executive director
and central office staff are included as part of the TM sample if any
of their projects were in the demonstration. The following sites had
both TM and control projects in the same PHA: Jersey City, Louisville,
and New Haven. !
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groups. Survey data used in the final report came primarily from the
analysis of the project residents' interviews. To a lesser éxtent,
information from the project managers' interviews was used.

It was possible to select the 18 control sites subsequent to the .
1976 baseline survey because all candidate projects for the match had
been surveyed in 1976 as part of the Institute's follow—-up survey for
a large—scale HUD-sponsored housing management study onto which the
tenant management evaluation was piggybacked. The inclusion of wmore
control or comparison than demonstration sites was a response to prob~
lems of small sample sizes mentioned earlier. Since the number of
tenant management sites could not be increased, enlarging the mmber of
controls increased the likelihood of detecting statistically significant
differences between the two groups.

After projects with a predominantly elderly population were excluded
from the Standard Sample projects, the tenant management projects were
matched with a subset of the remaining projects using a computer matching
process developed by the Urban Institute. An attempt was made to achieve
similarity in the amount of TPP/MOD funds, as well as on an array of
variables which previous Urban Ingtitute research had identified as
1qurtant in evaluating performance. The matching procedure initially
1n§§1ved selecting a group of 16 controls for the four tenant management
sitesg most closely approximating the demonstration model. Subsequently,

the remaining two demonstration projects were each matched with a control

site, bringing the total mumber of control projects to 18.

-289-



In their analyses, the Urban Institute aggregated the tenant
management sites into one group and the control sites into another
because this increased the power of the statistical tests and because,
in reality, it is virtually impossible to find a "twin™ project for
each tenant management project. Two separate analys‘es were performed
by the Institute,, one using the four "purer” tenant management
sites and another using all six tenant management sites. In the
final report, only the latter were used. Where the subgroup af four
manifested a different pattern than the total of six, this fact was
discussed in the text.

Interviews were conducted using prestructured questionnaires
developed by the Urban Institute on the basis of its previous public
housing surveys. In addition to the Institute's standard questions,
others were added to elicit more detailed information about tenant
participat:.ion in management and tenant-~management interaction. 1In
1979, respondents at the tenant management sites were also queried
about the activities of the TMC and attitudes concerning tenant
management.

& Miscellaneous Qther Sources

A variety of other data sources was used in the preparation of
the report. Many were reports routinely prepared by the sites pursu~
ant to MOD and TPP funding. These included quarterly TPP requisitions
prepared by the sites for approval by MDRC before submission to the
HUD field offices for payment, MOD plans drawn up at the initiation of

the demonstration and subsequent modifications, and MOD Quarterly
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Progress Reports (HUD Form 52995) submitted by the sites to the HUD

field offices directly responsible for monitoring physical improvement

activities.

Data Analysis

Aside from the introductory and descriptive chapters, the bulk
of the report focuses on the results from the documentation, impact
and cost components of the research design. Some of the data sources
described above, such as the interviews with the principal tenant
management participants at the sites and the Urban Institute survey,
were used in several chapters, while others, such as the Tenant
Employment Survey, were used in a more limited fashion.

The analysis done for the documentation, largely covered in

Chapters IV, V and VI, relied primarily on interviews and question~
naires administered to the T™C board and staff, PHA staff, and MDRC
field staff as well as operations staff field reports. Data from
these sources were compiled, ordered and analyzed in order to reach
conclusions regarding the major documentation concerms. Little sta-
tistical manipulation was undertaken in this analysis, except the prep-
aration of frequency distributions and some simple cross tabulations.
The impact analys;g, :eported in Chapter VII, drew from a wide
variety of data sourc;s (see Chart A-1) and utilized statistical
analyses beyond the level of the descriptive in the discussions of

management performance and tenant satisfaction and assessment.

The real estate management section relied primarily on: (1) TMIS

data for information on rent, occupancy and maintenance available on
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a monthly basis throughout the demonstration and (2) limited data from
the Urban Institute surveys in these same areas. The TMIS data were
more thorough and systematic for assessing the occurrence and pattern
of change in performance over the course of the demonstration because
of the frequency of reporting. They were also reported on a site~by—
gite basis. On the other hand, the Urban Institute data, aggregated
for all sites, provided information at two points in time for the
tenant management sites and provided comparable data for the control
sites. In the analysis, the TMIS data were examined initially to ascer—
tain the fact of chaﬁge and any patterns in 1it. Where they existed,
similar variables from the Urban Institute survey were examined to assess
further the significance of any change and to compare it with what occur—
red at the control gsites. Essentially, the Urban Institute survey report
was used as a source document to expand the TMIS analysis. ~

The analysis of variénce with planned compafison wés the strat;;y
used in the assessment based on TMIS data. Concern was with the
measurement of change over the course of the demonstration and a
comparison of change between the pre— and post-contract periods on a
site-by-site basis. The direction of change was determined by obser—
vation and an e#amination of the linear and quadratic terms of the
anal}sis of variance.

The Urban Ingstitute analysis on which MDRC drew was based on three
sets of information: data measuring conditions in 1976, data measuring
conditions in 1979 and data measuring change between 1976 and 1979 (the
“change” or "gain” scores). Two major analyses were performed. First,

to assess whether statistically significant change had occurred between
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1976 and 1979, i.e., a difference between the change score and zero,
the t-test was used. In order to assess whether change that had
occurred at the tenant management sites was significantly different
from that occurring at the control sites during the same period,
analysis of variance tests (F;tests) were run. Ounly 1979 scores were
used for certain groups of variables, i.e., tenants' perceptions of
improvement in management functions (improvement variables and tenants'’
evaluation of the TMC). With regard to the improvement variables,
average ratings were subjected to t-tests to ascertain if the perceived
level of improvement was significantly different from zero (no perceived
change). Subsequently, average ratings of the tenant management pro-
jects were compared with those of the control groups using an analysis
of variance procedure to ascertain 1f there were any statistically
significant differences. For tenants' evéluation of the TMC, simple
frequency distributions were utilized in the analysis.

The physical improvements section of Chapter VII relied largely
on analysis of qualitative data from field reports and interviews and
simple percentage distributions based on various reports submitted in
connection with funding under the Modernization Program. In the tenant
employment section, quarterly data from the TMIS were used as well as
questionnaires completed by TMC board and staff and the Tenant Employ—
ment Survey completed by the TMC manager at each site. 1In assessing
the extent of tenant employment, frequencies of the number of tenants
employed by quarters were compared to total on-site employment, and
change was assessed through observation of what occurred over time
and through comparison with the HUD suggested level of 25 percent.
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The analysis of the tenants' assessment and satisfaction relied basically
on the Urban Ingtitutek analysis. Similar statistical analyses were
performed for this section as for the analysis of management performance
except only data from the tenant sample for the tenant management and
control sites were used.

The cost section relied on data from the TMIS, TPP requisitionms,
and MDRC fiscal records. Raw data were available on a quarterly basis.
The analytic strategy initially involved the conversion of TPP reporting
categories to PHA operating budget categories to provide a total cost
picture. Relevant quarters were then combined to arrive at total actual
costs during the demonstration. Costs under conventional PHA management
were estimated using th; year before the demonstration as the bagse year
and factoring in inflation for subsequent years to arrive at figures
indicating what management would have cost in the.absence of the demon—~
stration. Simple numerical comparisons were then made between actual
costs under the demonstration and the estimated cost in its absence.
To agsess what ongoing costs could be, available data on costs after
the management contract was signed were annualized. The information
was based on post—contract operating experience at three of the sites
closely approximating the tenant management program model. At two
sites, nine months' data were _available for this- purpose and at omne

site, one year's data.
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