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Chapter One:
Overview

I INTRODUCTION

This Report presents the working papers which have been prepared by the National
Commission on Severely Distressed Public Housing (NCSDPH) to introduce to
theUnited States Congress its findings and evaluation of severely distressed public
housing. This chapter serves as an introductory chapter to the other chapters which fol-
low.

Congress established the National Commission on Severely Distressed Public Housing
through the 1989 National Affordable Housing Act (Public Law 101-235). The Com-
mission was assigned the following Lasks:

1. To identify those public housing developments in the Nation thal are in a severe siate
of distress;

2. To assess the most promising strategies to improve the conditions of severe distress
that have been implemented by public housing authorities and other government
agencies; and

3. To develop a National Action Plan to eliminate the conditions that contribute to unfit
living conditions in public housing developments determined by the year 2000.

While devising the plan, this bipartisan, diverse group of Commissioners was charged
with identifying the causes of severe distress as well as effective methods of treatment.

The Commission conducted an extensive survey of conditions at severely distressed
developments across the country. Its evaluation of severely distressed public housing
involved several forms of research:

» analysis of physical needs databases;
»  collecting data on the resident population from the U.S. Department of Housing and

Urban Development (HUD);

« examining HUD's treatment of troubled PHAs and developments in need of rehabili-
Lation; '

+  soliciting comments and examples of severely distressed public housing from
industry trade groups;

»  conducting case studies of 14 developments at 12 public housing agencies around the
country which examined conditions at both distressed and revilalized developmenits.

In the course of conducting their research, Commissioners visited 25 cities, held over
20 public hearings, talked to numerous public housing residents and interviewed PHA
staff.

Using this research, a series of working papers on several aspects of managing se-
verely distressed public housing were written. Several consultants participated in this
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effort, so that specialists in public housing design, maintenance and financial manage-
ment all contributed to developing these detailed working papers. To accompany the
frequent references to industry-specific terms, a list of terms commonly used in the
public housing program is provided in Exhibit 1 of this volume.

Congress directed the NCSDPH to develop proposals for undertaking rehabilitation
strategies to address not only the capital improvement needs of severely distressed
public housing developments, but also their management and operations systems. The
NCSDPH believes that its recommended physical rehabilitation and management strat-
egies must be viewed in conjunction with the support services and other needs of the
households that reside in severely distressed public housing, since it is the residents of
these housing developments that public housing was created to serve.

Congress instructed the NCSDPH to assess the most promising strategies which in-
clude:

«  measures to correct management deficiencies;

«  provision of support services to residents, and if necessary, the redesign of buildings
10 accommodate such services;

+  redesign of projects to reduce density and otherwise eliminate harmful design
elements;

»  conversion of projects to mixed income housing developments; and

+ toial or partial demolition or disposition of projects. Evaluation of such strategies
includes efforts 10 provide for replacement of public housing dwelling units that
were demolished, disposed of or otherwise removed from use by low-income
persons.

A successful approach 10 addressing the needs of severely distressed public housing
will consist of many components integrated into a program that encompasses manage-
ment, capital improvements, support services and resident initiatives. The strategy
must involve a wide range of participants including local governments, the private sec-
tor, federal agencies and, of course, public housing residents. These working papers
contain numerous recommendations for addressing conditions in severely distressed
public housing and are the basis for the National Action Plan (NAP) which can be
found in the Final Report of the NCSDPH (August, 1992). The NAP contains the ac-
tual action plan and programs being proposed by the NCSDPH for correcting dis-
tressed conditions. A brief outline of each working paper follows.

Chapter Two, “Defining Severely Distressed Public Housing”, offers the
Commission’s definition of “severely distressed public housing™ and the methodology
used to establish the definition. Categories of distress and a rating system for measur-
ing distress are also discussed in this chapter.

Chapter Three, entitled “Resident Initiatives and Support Services,” provides a discus-
sion of the social and support services available to residents, as well as resident initia-
tives that promote resident invol vement and participation in the process of revitalizing
public housing. Often the human conditions in severely distressed public housing are
ignored in order 1o concentrate on physical needs, causing the people who live in se-
verely distressed public housing to also become distressed. This population has be-
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come increasingly poorer and has exiensive social service needs. This chapter exam-
ines the need to coordinate both existing services and provide additional services to
residents, as well as resident initiatives that promote self-sufficiency and empower-
ment such as economic development activities, homeownership programs and Resident
Management Corporations.

Chapter Four, “Management and Operation,” discusses the importance of effective
on-site management in running efficient public housing programs. A PHA that is expe-
riencing management difficulties and fails to provide decent, safe and sanitary housing
to its residents often loses conwol of its developments, resulting in severely distressed
public housing. Indicative of such a failure is the inability of PHAs to control access to
the developments, high vacancy rates that result in lower rental income, and high
crime rates. The NCSDPH believes that the management of public housing must not
only include traditional services such as maintenance and lease enforcement, but also
the delivery of social services as a part of the overall full-service housing management
approach. This chapter highlights the need to focus on the management operations of
public housing and the necessity of providing PHAs with the tools to do this,

Chapter Five, “Capital Improvement Programs and Physical Conditions,” focuses on
one particular aspect of severely distressed public housing, the underfunding of mod-
ernization needs. Severely distressed public housing receives a disproportionately low
share of funding appropriations, thus perpetuating and enlarging the circle of distress.
This chapter includes a discussion of capital improvement programs, modernization
funding requirements, design approaches and planning issues that must be addressed in
order to recreate viable public housing communities. The NCSDPH quantifics the por-
tion of the public housing program that is severely distressed and recommends inter-
ventions described in this and other sections of the report.

Chapter Six, entitled “Assessing Housing Viability,” discusses HUDs viability process
which is currently the only method for determining “severe distress™ and the non-vi-
ability or obsolescence of a housing development. In this chapter, criteria for determin-
ing the feasibility of rehabilitating or replacing a severely distressed public housing
development are described in detail.

Chapter Seven, “Regulatory and Statutory Barriers,” was writien because Congress
asked the Commission to review those regulations and statutes that should be modified
in order to improve the operations of public housing for staff and residents. This chap-
ter contains a discussion and analysis of regulations and statutes that may creale barri-
ers to effective public housing operations, including rent regulations, operating sub-
sidy, total development costs, and other HUD regulations that limit PHAs® and RMCs’
ability to manage their housing.

Chapter Eight, “Evaluation and Performance Standards,” discusses the importance of
evaluation and performance standards for determining whether essential operating ser-
vices are being provided. Methods of assessing performance and issues pertaining to
the evaluation of operations of individual housing agencies are discussed in this sec-
tion of the report. The NCSDPH believes that it is important to consider both the meth-
ods and the process for evaluating the performance of those who manage public hous-
ing. It ultimately proposes implementation of a national accreditation system with the
purpose of evaluating PHAs based on their performance rather than on compliance
with HUD regulations. This method of assessing performance would be done by an
objective third party and would provide technical assistance based on weaknesses un-
covered in the performance review.




1-4

Chapter 1+ Ovetview

Chapter Nine, entitled “Non-traditional Strategies,”argues that, since not all PHAs are
alike in needs, goals and objectives, they should not be governed by a uniform set of
regulations. The Congress indicated that it was interested in strategies pursued by pub-
lic housing agencies. A discussion of how the public housing program can be modified
to allow high-performing PHAs more flexibility, to encourage alternative management
entities and to allow PHAs to participate in other types of housing programs is in-
cluded in this chapter.

Chapter Ten, Conclusion: Summary of National Action Plan,” summarizes the
Commission's main policy recommendations. These were developed based on the re-
search conducted through the case studies and the working papers in this volume.

Appendix A, “Occupancy Issues in Distressed Public Housing,” provides an overview

of the demographic changes in public housing occupancy over the past 20 years. It also
identifies a broad range of design, management and service delivery issues which arise
as PHAs attempt to meet the current and future needs of the public housing population.

Appendix B, * The Modernization Needs of Severely Distressed Public Housing,” ex-
amines the modernization needs of the distressed housing stock and provides an esti-
mate of the number and characteristics of these severely distressed developments. An
estimate of the funding required 1o meet the physical needs of these severely distressed
developments is also discussed.

Each section of the report presents research that has been conducted by the NCSDPH
and offers strategies to resolve problems presented by severely distressed public hous-
ing developments. Of particular interest is the discussion of management standards and
evaluation of the operating performance of housing organizations in which the
NCSDPH recommends a new approach for public housing that can in fact be followed
by all large housing organizations.

A number of new approaches to improve the conditions of severely distressed public
housing recommended by the NCSDPH were enacted into law by Congress. Some of
the recommendations are in legislation entitled “The Revitalization of Severely Dis-
tressed Public Housing”, which is contained in the Housing and Community Develop-
ment Act of 1992 and in the Veterans’ Administration, Department of Housing and
Urban Development and Independent Agencies Appropriations Act for FY 1993, The
Reviulization program provides grants to PHAs to develop and implement revitaliza-
tion programs for their severely distressed public housing developments. Severely dis-
tressed public housing requires major modemization in conjunction with economic de-
velopment and self-sufficiency programs in order to be turned around. Some
developments may need to consider redesign issues as part of their modernization pro-
gram. All of these activities appear to be eligible for funding under this new competi-
tive grant program.

IIl.  PUBLIC HOUSING OPERATIONS AND SEVERELY DISTRESSED PUBLIC
HOUSING

In discussing severely distressed public housing it is important to consider the environ-
ment in which many of the larger PHASs operate. Many severely distressed public
housing developments are located in large urban areas and in blighted neighborhoods.
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PHAG s are, in most cases, providing housing services for households which are not
served to an significant degree by the private sector. These PHASs experience problems
not commonly encountered by other housing providers. While much of the public
housing stock is in good condition, or can be treated through conventional programs
that have been implemented by Congress and HUD, the condition and problems of se-
verely distressed public housing are of concern in the NCSDPH's review,

Severely distressed housing developments can place an enormous strain on the overall
operation of a PHA and can have an adverse impact on a PHAs ability 10 provide ser-
vices 1o its other sites. Unless these conditions are addressed, severely distressed de-
velopments will continue to strain a PHA’s ability to direct modemization funds 10
other sites and impair its management of non-distressed complexes. In fact, the number
of “high modernization needs” housing developments have increased over the past few
years, and this gives every indication that the number of severely distressed public
housing developments may be increasing. Bascd on research conducted by the
NCSDPH an estimated six percent of the public housing program can be considered
severely distressed. This is important, since it means that approximately ninety-four
(94) percent of the public housing program does not appear 10 be severely distressed.
Therefore, some of the programs and approaches for treating severely distressed public
housing should not be confused with or woven inio the programs and approaches for
addressing the needs of the remaining portion of the public housing stock that does not
require such treatment.

During the past two decades, the public housing program has become more complex as
the requirernents for the programs have increased. PHAs span a wide range of organi-
zational types in terms of the programs and types of housing that they manage. There
are more than 3,000 PHAs nation-wide, but fewer than 800 own and operate more
than 250 units of conventional low-rent public housing. Severely distressed public
housing is not found in a majority of PHAS, but tends to be found in PHAs that operate
a larger number of housing units. The conditions found in severely distressed public
housing often appear to be related to conditions found in distressed urban communi-
ties. Problems in urban locations that are found throughout various regions of the
country can be reflected in conditions found in severely distressed public housing. The
NCSDPH has noted that conditions in severely distressed public housing relate not
only to distressed physical conditions at the housing developments, but also to the
households residing in these developments. These conditions of distress are character-
ized by: poverty brought on by high unemployment, unstable family structure, high
incidence of crime, lack of education, and a lack of support services. PHAs find it in-
creasingly difficult 1o address the capital improvement, support services and manage-
ment needs of severely distressed public housing. Therefore, the NCSDPH believes
there is a clear need to develop a separate program to treai severely distressed public
housing.

While most PHAs consider their basic mission to be providers of decent, safe and sani-
tary housing, the complex regulatory and social environment of public housing calls
for PHAS to ensure that essential on-site operating services are provided at the housing
development level in order to meet other regulatory and statutory requirements. Essen-
tial on-site operating services include collecting rents, maintaining housing, lease and
occupancy management, and management of basic services. There is no definition of
appropriate operating services, but PHAs are expected to develop programs and activi-
ties that meet the needs of the housing they operate and the residents they serve. PHAs
are 10 operate in a manner consistent with local needs, but must follow nationally es-
tablished rules based on Congressional iegislation and regulations promulgated by
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HUD. Laws and regulations governing PHA operations have increased substantially
over the past 25 years to include rules ranging from the establishment of rent levels
and selection of households, to the manner in which funds can be obtained to cover
operating and modernization costs. Many of the rules governing PHAs must be applied
universally to all public housing regardless of location or type. The flexibility afforded
PHAs is considered to be quite limited based on the information and testimony given
to the Commission. The environment in which PHASs operate impedes their ability to
address conditions in severely distressed public housing.

Larger urban PHAs are considered to be some of the largest real estate operations in
the areas where they are located. The level and complexity of PHA operations are
quite important to consider when determining the management systems and controls
that are necessary for the effective operation of public housing. The activities of these
organizations must be supported by management information systems, sufficient inter-
nal controls and sound financial management practices. Attention needs to be given to
the organizational health of the agency, to ensure that systems are in place to support
the delivery of essential on-site operating services. PHAs, like any real estate opera-
tion, must balance the organization-wide need to maintain sound management systems
with the need 1o provide services at specific public housing developments. This bal-
ance becomes increasingly difficult when the housing portfolio contains severely dis-
tressed public housing.

There has been significant effort and attention given at the national level to public
housing resident initiative programs. All of these initiatives are designed to empower
public housing residents by incrcasing opportunities, choices, and major participation
in shaping their own destiny, For example, Resident Management Corporations
(RMCs) have been established to affect the operation of public housing developments
by undertaking oversight responsibility for managing public housing units. Further,
resident initiatives embody a “self help process” to assist residents in making the tran-
sition from being recipients of public assistance to becoming actively involved in ad-
dressing the needs of their communities. Pan of the work of the NCSDPH has involved
reviewing successful resident-owned businesses which have been developed o en-
hance employment and entrepreneurial skills of public housing housechold members.
Although some self-help efforts have been exemplary, there remains a need to create
support service delivery systems that are comprehensive, well-coordinated and de-
signed to impact each family member residing in public housing developments, espe-
cially those developments that are considered to be severely distressed.

The operation of severely distressed public housing is affected by many factors that
must be taken into account when determining appropriate treatment for a such a public
housing development, Any program must address the physical conditions of the hous-
ing, resident services, manageability of the housing, and programs to complement im-
provements in a distressed neighborhood where a housing development is located. The
program for treating severely distressed public housing must allow for greater flexibil-
ity in the conventional public housing program. Proposed changes and new approaches
required to treat severely distressed public housing form the basis for the subsequent
chapters in this report.

WPR VR VPR TR O



L
L
L

g

Chapter 1 - Overview 1-7

. FINANCIAL SUPPORT FOR THE OPERATION AND MODERNIZATION OF
PUBLIC HOUSING

PHA s are required to give preference 1o public housing applicants that have the great-
est need for housing. The significance of this practice is that higher percentages of
residents on public assistance are occupying public housing units across the country,
One issue resulting from the policy of housing large numbers of poverty impacted
households is the reduced amount of rental income PHAS can obtain to cover the cost
of operations. Developments with very low rental income combined with large num-
bers of uninhabitable vacant units increase the percentage of operating subsidy re-
quired to manage public housing. For most PHAs, operating subsidy is provided
through a formula established under the Performance Funding System (PFS).

The PFS was created in response to language in the Housing and Community Develop-
ment Act of 1974 and was based on a study of PHAS in the early 1970s. The formula
was based on the operating services supported by PHAs that were included in the
study. Since the early 1970s there have been many changes to the public housing pro-
gram. The enactment of new laws and the establishment of new regulations have re-
sulied in changes to the public housing program. There have also been significant
changes 10 the level and type of operating services considered appropriate for PHAs to
provide. As indicated earlier in these working papers, no firm definition of operating
services exists for public housing or for derived PFS funding levels,

The operating service needs of severely distressed public housing do not seem 1o be
adequately funded under the current method of setting expense levels for PHAs. Under
PFS, an expense level is established (o support the operations of a PHA’s entire public
housing program. This does not account for the changing needs for operating services
and funding of a particular (severely distressed) public housing development. In fact,
the operating costs of a severely distressed public housing development can drain the
resources of a PHA and result in a lower level of service being provided to other hous-
ing developments. This problem can also result in PHAs limiting the services available
to address conditions in a severely distressed public housing development in order o
address the needs in other public housing developments, Neither situation is desirable
or appropriate for meeting the essential operating service needs of public housing.
Since currently there is no required system for reporting operating costs by public
housing development, it is difficult to determine the extent to which operating costs of
severely distressed public housing developments impact the overall level of funding
provided to other housing developments within a particular PHA.

In 1987 the Congress required that HUD establish a system for enabling PHAs to ap-
peal the Allowable Expense Level (AEL) set under the PFS. HUD has recently issued
regulations providing for PHAs to appeal AELs but there is no evidence that this sys-
tem will enable PHAs to adequately address the funding needs of severely distressed
public housing throughout the country. Many PHAs and housing organizations have
raised concerns over the level of funding provided to support public housing opera-
tions under the PFS. However, the NCSDPH is concerned with the level of funding for
severely distressed public housing and is recommending a process for setting expense
levels separately for these housing developments. This approach is designed to help
assure that the programs and other initiatives proposed to treat severely distressed pub-
lic housing developments can be implemented and sustained.
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While the 1990 National Affordable Housing Act authorized two studies of funding for
public housing to be undenaken, neither of these studies have been completed. Major
public housing organizations have collaborated to undertake their own study of public
housing operating funding provided under the PFS. Preliminary reports from this study
have been reviewed by the NCSDPH.

The other major source of public housing funding is modemization funding. Until re-
cently, all PHAs received modernization funding under the Comprehensive Improve-
ment Assistance Program (CIAP), For PHAs with 500 or more units (250 or more be-
ginning in Fiscal Year 1993) a new program called the Comprehensive Grant Program
(CGP) is being used which provides funding through a new formula. This program is
designed to provide a higher degree of flexibility for PHAs by providing them with
more consistent funding levels from year-to-year to support the modemization needs
of public housing developments, The NCSDPH's review indicates that the funding
amount to be provided 10 PHAs under the CGP formula in a number of cases is sub-
stantially below the amount needed to address the amounts indicated in PHA capital
improvement plans. This is of concern to the NCSDPH since it may result in a lack of
funding for severely distressed public housing developments which usually have high
moderization needs.

In a study conducted by the NCSDPH, units with a relatively low level of rehabilita-
tion needs in 1985 have received a disproportionate share of CIAP funding over the
past five years. For example, units with needs below 20 percent of total development
cost (TDC) received roughly 40 percent of all CIAP allocations. In contrast, units with
needs in excess of 60 percent of TDC accounted for roughly 19 percent of aggregate
needs, yet these same units received only 8 percent of available funding. Available
funding for the modernization program has fallen far short of existing needs. Appar-
ently, the majority of PHAs have concentrated their limited resources on those'seg-
ments of the public housing stock where available funds can make a difference. One of
the apparent outcomes of this targeting was an increase in the number of units whose
modemization needs were relatively high.

Congress has provided funding for a program designed to address the needs of certain
public housing developments with high modernization needs, known as the Major Re-
construction of Obsolete Properties (MROP) Program. For Fiscal Year 1992, $200 mil-
lion was appropriated for this program, however the Administration has proposed that
these funds be rescinded. The MROP program offers a separate source of funds to sup-
port the major rehabilitation of what the NCSDPH would consider severely distressed
public housing with high modemization needs. The NCSDPH has reviewed this pro-
gram and is recommending that it be modified and expanded to support the rehabilita-
tion of severely distressed public housing. One such modification should be the allow-
ing of funds for construction of replacement housing, as an alternative to rehabilitation
of existing units, depending on the comprehensive treatment considered most appropri-
ate for a particular severely distressed development.

The review of existing HUD funding programs for public housing has been conducted
with the objective of determining how these programs address the needs of severely
distressed public housing developments. Special grant programs, such as the Public
Housing Drug Elimination Program (PHDEP), have also been reviewed. In the work-
ing papers the NCSDPH examines ways in which existing funding programs can be
used or adapted 1o meet the needs of severely distressed public housing. In cases where
new or different funding approaches are needed, the NCSDPH recommends new pro-
grams or program changes.

WPy TR VPR VO VO VOO VP VU VN SUR TP U SO TR UTNN YUY UORNE VRN W



B e B e B L I N e L Ll

Chapter 1+ Overview

-9

Each of the following chapters presents Commission research, issues framed by site
visits and public hearings and strategies that can be used to resolve the findings pre-
sented. The issues presented in these chapters match those issues presented in the Na-
tional Commission of Severely Distressed Public Housing's Final Report published by
the Government Printing Office in August of 1992.
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CHAPTER TWO:

A DEFINITION OF SEVERELY DIS-
TRESSED PUBLIC HOUSING

I.  INTRODUCTION

The National Commission on Severely Distressed Public Housing (NCSDPH) has at-
tempted to define severely distressed public housing. The definition that has evolved
includes traditional measures such as modernization and non-traditional measures such
as school drop out rate. This definition takes into account as many aspecis as possible
so PHAs may have latitude in determining which public housing developments are se-
verely distressed. Reviews of housing developments were undertaken by members of
the NCSDPH as were site examinations and case study reviews. Based on these re-
views and studies a definition for severely distressed public housing is being offered. It
was decided by the members of the NCSDPH not to use time and resources to identify
specific severely distressed public housing developments but rather to develop a work-
ing definition and proposals that would direct resources toward the development of a
comprehensive program to treat these severely distressed housing developments.

The NCSDPH developed the definition of severely distressed public housing with the
intention that it be used so that PHAs can apply for severely distressed housing desig-
nation and for these housing developments to then qualify for remedies proposed by
the NCSDPH and enacted by the Congress. The definition is expected to be further
refined based upon the collection of data for the indicators covered in the proposed
point system. It is recognized that there is a significant lack of data on many indicators
that the NCSDPH has included in its definition and point system and recommends that
Congress provide funding to HUD’s Office of Policy Development and Research to
undertake a project to better identify how the data required for the point system can be
collected and maintained.

Il. PROPOSED DEFINITION OF SEVERELY DISTRESSED PUBLIC HOUSING

The NCSDPH believes that severely distressed public housing is characterized by a
combination of several factors or an extreme degree of one condition, The factors cho-
sen to be included in the definition combine physical and social characteristics that
seem 1o best capture the range of conditions observed. A qualitative definition was
considered, but the Commission decided that a point system had the advantage of be-
ing more definitive and practical. Therefore, based on factors identified by the Com-
mission through public hearings, case studies and Commission meetings, the Commis-
sion designed a point system for designating developments as severely distressed. The
Commission believes however, that the definition should be further refined and should
incorporate more qualitative factors.

As a starting point the Commission relied upon four identifying features stated in the
Congressional authorizing language in the 1989 legisiation:

* 500 or more units;
= elevators;




2-2

Chapter 2 + A Definition of Severely Distressed Public Housing

»  vacancy rates of higher than 15 percent;
* tenants who are predominantly families with children.

The Commission was charged with identifying what other factors, beyond these four,
are most influential in affecting the living conditions at public housing developments.
The factors listed above are, then, only a starting point, and while the Commission did
focus its work on family public housing, it found that none of the other three condi-
tions were definite indicators of severely distressed public housing. Distressed condi-
tions were found in projects with fewer than 500 units, in walk-up and low-rise build-
ings, and in buildings with vacancy rates of less than 15 percent.

The Commission began the process of defining severely distressed public housing with
a long list of factors gleaned from public testimony from residents, PHA staff and di-
rectors, and local government officials. The list cited causes ranging from a lack of
applicant screening, lack of funding 1o implement the one for one unit replacement
rule, age of housing stock, density of units in developments, a lack of security and po-
lice protection, lack of social services for residents, and resident apathy. To focus its
efforts, the Commission ranked and oragnized the factors into the following groups:
conditions at the development itself, conditions in the immediately surrounding neigh-
borhood, and factors relating to the PHA's management capability.

. CONDITIONS AT DISTRESSED DEVELOPMENTS

Severely distressed public housing is most immediately recognizable in physically de-
teriorated buildings. When a building can no longer provide its residents with the
means for self-protection or sanitary living conditions, it has failed in its only purpose.
A building’s inability to serve or function as a residential facility can be caused by de-
ferred maintenance, obsolescence or physical deterioration of major building systems,
flaws in original design, or high physical concentration, or density, of units on the site
making the development difficult to manage.

Conditions of socio-economic distress were also observed and cited frequently as indi-
cators of severe distress at public housing developments during the Commission’s site
tours and case study work. Public housing has typically been considered temporary
housing and “housing of last resort.” In fact, because eligibility regulations require that
applicants have minimal incomes, many public housing developments now physically
support high concentrations of low income families. The resident population at many
family housing developments was found, in a strikingly consistent pattern, to be made
up of large numbers of single parent families who are minorities and whose only form
of income is public assistance. Also common 1o these developments is a high concen-
tration of units on small sites, most often high-rises and low-rises, located in areas re-
moved from the city center or isolated by geographic barriers (¢.g. highways or rail-
road tracks).

Public housing residents have limited access 10 employment opportunities and little
exposure 10 people who might serve as constructive role models of economic success.
There is thus an extreme lack of diversity among public housing residents, both eco-
nomically and racially, so that generations of families grow up thinking of public
housing as permanent. This often occurs in combination with exposure to poor educa-
tional facilities and little access to potential job markets. Residents of developments
visited or studied by the Commission were often found to be discouraged or apathetic
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about conditions of their living environment; ciling such reasons as the of a relation-
ship with the housing authority management, and lack of faith in the ability of the
PHA or any residents’ organization 1o bring about any change.

V. SURROUNDING NEIGHBORHOOD

Although distressed public housing is often blamed for a community’s social prob-
lems, research indicates that public housing developments and their immediate sur-
roundings are closely linked. Economic conditions, crime rates and drug trafficking,
and activities conducted by social agencies and institutions all affect the public hous-
ing development and its surrounding neighborhood. The “surrounding neighborhood”
refers 1o immediately adjacent neighborhoods containing private market housing or
property owned by an entity other than a public housing agency (aithough in some
cases the only surrounding neighborhood may be other public housing developments).

Separating the two communities 10 identify causes and effects is often difficult. The
issue of crime and drugs is an ¢example of how a problem perpetrated by a few (both
public housing residents and residents in surrounding neighborhoods), affects many,
again from public and private housing. In some cases non-public housing individuals
use public housing developments as escape routes because of the large unprotected ar-
cas; in others, it is public housing residents who commit crimes in the surrounding
neighborhood and then disappear into a monolithic public housing development. The
problem of crimes being committed on public housing property, even by those who do
not live there, also contributes 1o public housing’s poor image. Also, it is generally
believed that the population of public housing residents, which is now predominantly
single parent families (i.e. very young single women and their children), is more vul-
nerable than in the past.

Resident safety and securily was the most commonly identified concern across all the
Commission’s field work. A definition of “distressed” public housing thus should dif-
ferentiate between the two neighborhoods and consider crime rates in both communi-
ties, the public housing development and the surrounding neighborhood, so that appro
priate recommendations can be made to correct the situation. If a public housing
development is considered distressed when their residents’ safety is threatened due to
criminal activity spilling over from adjacent communities, the recommended action
would include increased police protection and possibly tenant patrols. If security is
seen to be threatened by the criminal activity of public housing residents, the PHA
would need to implement stricter applicant screening and lease enforcement provi-
sions.

As discussed above, public housing developments are often located in low-income ar-
cas and therefore the surrounding neighborhood is also often lacking in necessary
amenities. These neighborhoods do not offer the types of services needed most by pub-
lic housing residents, such as social service agency offices (for public assistance, food
stamps, public health services, daycare facilities), and recreation facilities for children.
Public transportation facilities rarely serve these areas so that residents have greate dif-
ficulty in travelling to other areas of the city. In addition 10 a lack of public services,
commercial amenities such as grocery stores, banks, and pharmacies are also often
missing from the immediately surrounding neighborhood.
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V. PUBLIC HOUSING MANAGEMENT

A Public Housing Agency’s inability to manage its property is also high on the list of
potential causes of severely distressed public housing, When assessing conditions at a
severely distressed development, however, the Commission recognizes the important
distinction between a development that is distressed because of particular site prob-
lems which make the development difficult to manage and may be beyond the control
of the PHA, and a development that is distressed because the PHA operates with inad-
equate management systems or financial resources.

Therefore, a housing authority could be managerially competent, but appear to have
little control over a particular development because of the conditions of high density,
high crime rates in the surrounding neighborhood or the development, and poor build-
ing design. All of these factors contribute to distress and “unfit living conditions” at an
individual site. This situation would call for such actions as taking back physical con-
trol of a building by controlling the access points, making a conceried effort to main-
tain the common spaces such as hallways and stairwells in a safe and sanitary manner,
and encouraging strict lease enforcement.

However, in a situation where the PHA has lost control of buildings because its basic
management operations do not function, corrective action must be remedial and fo-
cused on the PHA itself. Signals of such failures include an inability tum around va-
cancies, resulting in unauthorized tenants moving in, high vacancy rates (possibly
caused by high rejection rates by perspective tenants), and low rent collection rates.
Conditions at a PHAs’ developments may have deteriorated because the agency does
not have either the systems in place or sufficient staff on-site to monitor conditions at a
development and related factors.

VI LOCAL GOVERNMENT CONDITIONS

Finally, environmental influences outside the PHA certainly have a great influence on
its ability 1o provide housing 10 low income families. A PHA can benefit greatly from
the support of the area’s local government, whether it is functionally an agency of that
local government or an independent local entity. Historically, however, there has been
very little coordination between PHAs and local governments. Municipalities are re-
sponsible for services such as public transportation, police protection, educational fa-
cilities and recreational facilities - all of which benefit public housing residents. City
infrastructure can also greatly affect public housing, especially in its proximity to the
development. However, local govemments do not always take the needs of PHAs and
their residents into account when planning new facilitics or public transportation sys-
tems, or attending 10 street and lighting maintenance and repair. Coordinated housing
policy planning has also been patently absent from city-PHA relations. This fosters
compeltition among local entities such as community development corporations and
PHAs for local (and federal) funds, instead of constructive joint planning. In addition
the provision of state and locally-provided social services is seldom coordinated with
public housing programs, even though public housing residents make up a large per-
centage of the population served.

While a PHA must to be able 1o respond to local conditions, it is often restricted by
regulations imposed by the U.S. Department of Housing and Urban Development
(HUD). HUD rules and policies are imposed across all PHAs, with few exceptions
made for local conditions even though PHAs operaie in a wide variely of environments

(VR USR UUURY UURY VORI ORI VOO O

(PR VR W TOR TSR



¢

Chapter 2 + A Definition of Severely Distressed Public Housing 25

under both local government policies and HUD regulations. HUD's handling of the
“one-for-one™ unit replacement rule is frequently cited as an unduly restrictive regula-
tion, so that even if a community has a badly deteriorated building that is no longer
safe for living, the PHAhelpless to act if it cannot replace all the original units (per-
haps because of a lack of buildable space) rather than redevelop some fraction (say 80
percent) of the units,

VIl. CATEGORIES OF INDICATORS

With the charge of identifying public housing projects that are in “a severe state of dis-
tress”, the Commission felt that the most straightforward manner of categorizing such
developments was to design a rating system based on the factors discussed above. The
Commission thus sorted factors into four categories, which may be applied to public
housing developments using quantifiable measurcs to determine the level of severe
distress. What follows are the categories of factors that contribute most to severely dis-
tressed public housing and a bricf explanation of whyeach category was chosen.

Physical deterioration of buildings. While deteriorating physical conditions can be the
outward manifestation of deeper problems within PHA management, they also repre-
sent unacceptable living conditions resulting from the lack of a coordinated capital im-
provement program. A PHA'’s inability to maintain its buildings in livable condition
can be a result of long-term neglect, poor management sysiems, an inability to respond
1o maintenance needs, or a fundamental lack of control over the actual building be-
cause of insufficient staff presence, maintenance and moderization resources.

Crime in developments and their surrounding neighborhoods. Public housing develop-
ments and their immediate surroundings are closely linked. Economic conditions,
crime rates, drug trafficking, and activities conducted by social service agencies and
institutions are all activities that affect and are influenced by the public housing devel-
opment and its surrounding neighborhood. While the Commission does not lay blame
on any one aspect of public housing, we make this distinction so that appropriate mea-
sures can be taken.

Families living in distress. Families living in public housing often face adverse condi-
tions such as a lack of social services in the immediate area and a lack of employment
opportunities; their physical residential environment is often one of high concentra-
tions of very low income families living on a small site; socio-economic characteristics
include low education levels, low employment rates, and low household incomes.

Severe management deficlencies and manageability problems. Basic management func-
tions of a PHA also serve as indicators of distress at developments and illustrate the
impact that poor management or the lack of operating resources can have on living
conditions at severely distressed developments.

While the above four categories do not capture all aspects of severely distressed public
housing, the Commission believes a rating system based on these categories covers the
range of possible indicators of distressed conditions and can be used as a starting point
10 identify developments requiring attention. The Commission’s intent is not to use the
rating system 1o lay blame or point out poorly managed PHAs, as it clearly recognizes
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that distressed conditions at a particular housing development do not necessarily indi-
cate a troubled PHA. In most cases, severely distressed public housing requires correc-
tive action which must be some combination of site-based improvements and manage-
ment improvements, as its nature is determined by external as well as internal forces to
the PHA,

DEFINITION OF SEVERELY DISTRESSED PUBLIC HOUSING

. PREAMBLE

The National Commission on Severely Distressed Public Housing (NCSDPH) defines
“severely distressed public housing” as exhibiting the presence of one or more of the
following conditions: physical deterioration of buildings, high crime rates in the devel-
opment or the surrounding neighborhood, families living in distress, and severe man-
agement deficiencies or manageability problems.

The NCSDPH considers safety an important indicator of distress because of the funda-
mental threat 1o residents’ personal security. Safety can be affected by design of resi-
dential buildings that do not meet residents’ needs for self-protection, or a breakdown
of social order within the housing development, resulting in criminal activity and
crime rates that are significantly higher in the development than in the surrounding
community.

Neighborhoods surrounding severely distressed public housing developments are often
seen lacking in economic and social viability. The absence of social and support ser-
vices typically affects social and economic viability as does a weak or nonexistant in-
stitutional presence, of schools, churches, and social/youth organizations. These condi-
uons can be affected by the relationship between the local government and the Public
Housing Agency.

The NCSDPH also recognizes that other significant conditions contributing to the cre-
ation of severe distress include a lack of resident control and involvement in a public
housing development. Another condition relates to the inadequacy of the building to
serve as a residential community. Such conditions can result from deferred mainte-
nance, obsolete or physically deteriorated building systems, flawed design, poor sile
conditions, density and other related factors,

The NCSDPH has outlined its methodology for measuring distress and setling thresh-
olds for determining severe distress in the attached description and ratings of deficien-
cies. The process is based on rating a housing development using indicators in each of
the above areas. The NCSDPH proposes that public housing agencies apply the indica-
tors to those public housing developments that they believe may be eligible for desig-
nation as “severely distressed.”

Il. CATEGORIES OF DISTRESS

A public housing development can be considered “severely distressed” when the de-
velopment falls seriously short of being able to provide a safe, secure, and decent resi-
dential environment and a supportive community for its residents.
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Severely distressed public housing developments are typically characterized by serious
deficiencies in the following categories:

+  Families living In soclally distressed conditions. Families living in public housing
often face adverse conditions, such as a lack of social services in the immediate area
and a lack of employment opportunities, so that the resident population suffers from
high rates of unemployment, high drop-out rates from school, and very low levels of
household income;

«  Level of crime In developments and their surrounding nelghborhoods. Public housing
developments and their immediate surroundings are closely linked. Economic
conditions, crime rates and drug trafficking are all activities that affect and are
influenced by the public housing development and its surrounding neighborhood;

«  Barmiers to managing the environment. Basic management functions of a PHA also
serve as indicators of distress at developmenis, which can be caused by poor PHA
management and/or by local political or community conditions that interfere with a
PHA's ability to manage its developments.

«  Physlcal deterioration. While deteriorating physical conditions (including dwelling
units, building envelopes, development sites) are often outward manifestations of

deeper problems with housing management, they also represent unacceptable living
conditions.

RATING SYSTEM FOR SEVERELY DISTRESSED PUBLIC HOUSING

In order to make the Commission’s definition of “severely distressed public housing”
operational, quantifiable measures were identified for each of the categories of dis-
tress.! Points were then assigned to reflect the degree to which a particular aspect of
the development exceeds the local average or the PHA’s own average standard.
Accordingly, public housing developments are designated ‘‘severely distressed” based
on their score under the following four evaluation categories (criteria and points for
each category are specified below):

Families living in distress 60 points

Rates of serious crime 45 points

Severe management deficiencies 45 points

Physical deterioration 80 points

A 101al rating of 80 or more points would qualify a development for designation as “se-

verely distressed.” Also, a rating of the maximum points allowable in any one of the
above categories qualifies a development as severely distressed, even if a total point
score of 80 has not been achieved.

Since this rating system is being established to measure the degree of distressed living
conditions at public housing developments, and not PHAS, it is imporiant to define
what constitutes a development. The Commission has used the same definition as that
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used in the regulations for resident management corporations and a project-based ac-
counting proposal: “(a) one or more contiguous buildings” or “(b) an area of contigu-
ous row houses” (24 CFR 964.7). In other words, a development or project is not lim-
ited strictly to being identified by HUD project identification numbers; a development
can be any either a cluster of contiguous units, or an area defined by the PHA for man-
agement purposes as an organizational unit.
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I.  EVALUATION CATEGORIES
A.  Familles Living In Distress

Levels of distress among resident population as measured by social indicators
(drop- out rate, unemployment rate, and average median income):

Families Living in Distress : maximum category point total of 60 points
- Max. .
Criteria Points Points Based on Score
A. Percent by which development drop-out 15 1.25% 1.5% 2%
rate exceeds city drop-out rate 6 8 15
B. Percent by which development
unemployment rate exceeds city rate (Note:
PHA unemployment rate includes those who 0 0 0
are not full time students and are not working; 15 3;" 5§° 1%’
this will increase the PHA unemployment rate
because the city rate reflects only those who
have sought unemployment benefits)
C. Average median income below percent of 30% 25% 20%
o ) 30
local median income: 12 16 30
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B. Rates of Serious Crime

Because public housing developments are greatly affected by co‘ndit‘ion‘s in the
surrounding neighborhoods, this section incorporates the following indicators to
show how elements of adjacent communities can cause a development to be
severely distressed (raies by which incidents of serious crime exceed the commu-
nity-wide median):

Serious Crime Rate: maximum category point total of 45 points
(measured by percent by which development statistic exceeds that of city-wide average)

e . Max. .
Criteria Points Points Based on Score

A. Development crime rate vs. city crime rate

(Note: If development crime rate exceeds 10 1.5% 2% 2.5%
city-wide average by five percent, development 6 8 10
automatically receives 40 points)

B. Development drug crime rate vs. 20 5% 10% 15%
city drug crime rate 12 16 20
C. Development violent crime rate vs. 10 1.5% 2% 3% +
city violent crime rate 6 8 10
D. Access to buildings controlled by security 5 ygs rgo
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C. Barriers to Managing the Environment

A demonstrated inability of the PHA and/or City to deliver management and other
services required to support the resident population, o control the residential
environment, and o maintain the housing stock. Indicators of management
deficiency may include, but need not be limited to:

Barriers to Managing the Environment: maximum category point total of 45 points

Criteria ;\g la:ts Points Based on Score

A. High vacancy rate (Note: PHA
vacancy rate reflects the number of units o 0 o
not specifically permitted to be vacant 14 1?’ 2:)0/5 215 f
by the PHA's Comprehensive Occupancy
Rate) ‘

: 10% 15% 25%
B. High turnover rate 9 5 5 9
C. Low rent collection (percent of rents 13 85% 80% 75%
collected monthiy) 7 10 13

0, 0, G,

D. Rate of units rejected by applicants 9 3%/" 5%'6 759’%
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D. Physical Deterioration

Physical deterioration and/or obsolescence requiring an extensive cost of
remediation which falls within the range of 62.5 - 100 percent of Total Develop-
ment Costs (TDCs); 105 percent of TDCs shall be the threshold beyond which any
remediation costs shall qualify the development as severely distressed;

Physical Deterioration: maximum category point total of 80 points

Criteria

Max.
Points

Points Based on Score

A. Percentage of reconstruction cost
(Note: If a development's reconstruction
costs exceed 105% of TDCs, it is
automatically designated as severely
distressed)

20

62.5%

80%
12

100%
20

B. High density, units/acre (Note:
Criterion is measured in percentage by
which the individual development
density exceeds that of the PHA average
density)

10

C. High level of deferred maintenance

(1) Work order backlog/ annual avg.

(2) High Housing Quality Standards
failures/units

20

35%

40%
10

20%
10

D: Major system deficiencies

Lead paint peeeling and chipping in
greater than 20% of units

Lack of heat or hot water

Major structural deficiencies
Electrical system under code
Evaluation of site conditions
Leaking roofs

Deteriorated laterals and sewers
High plumbing leaks

30

WWWwWwbHh bhorOn

70%
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DISCUSSION OF QUANTIFIABLE INDICATORS FOR SEVERELY
DISTRESSED PUBLIC HOUSING

In order for the National Commission on Severely Distressed Public Housing to fulfill
its charge 1o define severely distressed developments in practical terms, the Commis-
sion decided 10 establish quantifiable measures of distress. The Commission also felt
that, extreme degrees of any of the individual conditions listed above (i.e. physical de-
lerioration, high crime rates, high percentages of families living in distress or high
rates of management deficiencies), should represent threshold levels at which a devel-
opment automatically qualifies as “severely distressed.” In other words, if a develop-
ment receives the maximum number of points in any one category, it should automati-
cally be designated as “severely distressed.”

“Development” refers to whatever management entity is used by the PHA: al-
though technically on HUD’s records there may be a single designated development, in
physical reality the development may be broken up into two sites several city blocks
apart which are wreated by the PHA as two different sites for the purpose of delivering
maintenance services. The converse may also exist, where the PHA consolidates devel-
opments for the purpose of delivering services but HUD’s records show that there are
actually several developments built under different contracts.

What follows is a brief discussion of how these measures were chosen to represent dis-
tressed living conditions in the four categories of distress in public housing and how
the Commission intended the categories to be interpreted.

I.  FAMILIES LIVING IN DISTRESS

The Commission included these measures because, in addition to physical distress
found in public housing buildings, residents also experience high levels of distress ac-
cording to basic socio-economic indicators such as education level, unemployment
rates and income levels. These measures have been included because they are gener-
ally used as standard figures for comparison, as in the U.S. Census, so that data may be
fairly easy to collect. PHAs can simply use the data from their own HUD Form 50058
and compare this with data for census tracts. Consultants to the Commission conducted
further research on appropriate measures for examining socio-economic conditions,
using federal Department of Labor and Department of Health and Human Services re-
sources. The NCSDPH therefore includes the following measures:

1. School drop out rate: high drop out rates for high-school age children are generally
accepted as an indicator of low education levels and therefore a lesser ability to
become economically self-sufficient; this statistic measures the extent to which the
drop-out rate of public housing resident children exceeds that of children city-wide,

2. Unemployment rate: this indicator will be slightly skewed towards public housing
population because the PHA should include all residents who are not working and are
not full time students.

3. Average median income: this indicator measures the degree to which the average
incomes of public housing residents are lower than the average median incomes City-
wide; it relies upon data from HUD form 50058, Tenant Data Summary.
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Il. CRIME RATE

The Commission felt it important to include some measure of crime rates 10 determine
severely distressed public housing since security was frequently mentioned as a pri-
mary concern by residents. However, the Commission also recognizes the need to dis-
tinguish between crime commitied on PHA property and criminal activity committed
in the immediately surrounding neighborhood. To the extent tha tcrime rates commit-
ted and reported at the public housing development exceedcity-wide crime rates, the
development is considered distressed.

To determine the most appropriate manner for measuing crime rates, consultants to the
Commission conducted research on how crime statististics are reported and catego-
rized (i.e. drug crimes, violent crimes). The types of crimes measured and the rates
used are based on the FBI Standard Crime Report figures.

The difficulty in making this element of the definition operational is finding data re-
ported on the localities to be evaluated. While police departments often report crimes
by ward, the boundaries of public housing developments do not exactly coincide with
the boundaries of city wards or police precincts. Housing authorities will have to re-
search crime rates by referring 10 police reports by address of the developments. For
all three mcasures used in this category, the indicators express the percent by which
the incidence of crime at the public housing development exceeds the incidence of
crime in the city in gencral.

if the crime rate in any onc of the following categories of criminal activity at the de-
velopment is more than double that of the city, the development is automatically con-
sidered to be severely distressed:

1. Development crime rate: measures the extent 1o which the rate of all crimes commit-
ted and reported as occurring at the development exceeds the rate for all crimes
committed in the city;

2. Drug-related crimes: examines the extent 10 which these types of crimes occur at
public housing developments vs. in the city in general; points assigned to this measure
and the percentages used are higher than for the other types of crime measured
because it is generally observed that there is a higher propensity for drug use amongsx
distressed and vulnerable populations;

3. Violent crimes committed: includes assaults, rape, and homicide and is included as a
measure because of the level of concern among residents of public housing.

lil. SEVERE MANAGEMENT DEFICIENCIES

Because the Commission has observed a direct link between severely distressed public
housing and management deficiencies, this category is appropriate for examining the
extent to which conditions at distressed developments signify larger management prob-
lems. Although distressed developments can exist within the portfolio of a competent
PHA, conditions of severe distress indicate that there are problems either with the
PHA'’s control over the site or that a PHA's management operations systems do not
adequately serve the residents and their particular living environment. The indicators
used in this section are commonly used by private property management firms as well
as public housing agencies:

'
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1. High vacancy rate’: large numbers of vacant units almost immediately signal dis-
tressed conditions, unless the units are vacant for a comprehensive modemization
program. Vacancies can be the result of applicants rejecting units due to the question-
able safety of the building or the PHA is insufficiently preparing the units for re-
occupancy {which in turn may be due 10 lack of siaff, limited funding, or simple
neglect.)

2. High turnover rate: instability in the resident population signifies that residents are
not comfortable living in public housing developments. Given the long waiting lists
for family units in most cities, it is unlikely that applicants are leaving because of
other options. More likely, units turn over frequently because residents feel their
safety is threatened either by criminal activities in the buildings or on-site or because
the units are in substandard condition. A contributing factor to these circumstances
could be that the PHA does not have sufficient control over the site and therefore
cannot improve living conditions.

3. Low rent collection rate’. low levels of rent collection may reflect several problems,
either low occupancy levels for the reasons mentioned above or simple non-payment
of rent. In the latier case a PHA should enforce its leases more strictly or evaluate its
rent collection system for efficiency.

4. Unit refection (by applicants) rate: this measure is calculaied on the number of times
a unit is offered to prospective tenants before an applicant actually signs a lease. A
high level of unit rejections signifies a low level of acceptance of the development’s
conditions.

IV. PHYSICAL DETERIORATION

Elements to be evaluated in the calegory of physical deterioration include dwelling
units, building envelopes, and development sites, While deteriorating physical condi-
tions are often outward manifestations of deeper problems with PHA management,
they also represent unacceptable living conditions. The measures used in this category
were chosen because they are statistics commonly used by HUD, as in the Public
Housing Management Assessment Program (PHMAP). They are also used by the pri-
vate sector to evaluate the performance of property management firms, and by a PHA's
own intemal evaluation of conditions at public housing developments:

1. Reconstruction Cost: expressing a development’s estimated reconstruction cost as a
percent of HUD's total development costs will indicate the extent to which the
building and its systems have deteriorated; estimated reconstruction costs which are
105 percent or more in excess of HUD TDC’s reveal that a building and its compo-
nents are no longer functioning at an acceptable level.

2. High density as measured by units per acre: since acceptable density levels may vary
by city (e.g. density levels in New York City may not be considered acceptable in
Washington, D.C.), the measure to be used is the percent by which the development’s
density exceeds the PHA-wide average density level.

3. High level of deferred maintenance: the development will be evaluated for the extent
to which its units have fallen into disrepair and do not meet Housing Quality Stan-
dards; the measures used are the percent that uncompleted work orders represent of
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the PHA’s annual number of work orders and the number of units in the development
which do not meet HQS.

4. Major system deficiencies: this category evaluates the non-functioning elements of the
building’s mechanical and electrical systems, whether due to neglect or the need for
modemization.

The Commission recognizes that one of the difficulties in implementing an operational
definition such as the one proposed above is collecting sufficient data, both at the de-
velopment and at the PHA level. In the future, the definition of “severely distressed
public housing” should be further examined by reviewing the quantifiable measures
included in the preceding definition, as they may be modified or discarded depending
on the availability of data. This effort could be conducted with assistance from HUD's
Office of Policy Development and Research on how to develop data collection meth-
ods for the desired quantifiable measures.

Some of the data is not currently available, but HUD should be direcied to develop a
system 1o collect data and PHAs should begin data collection on those indicators. Also,
under the new Public Housing Management Assessment Program (PHMAP), PHAs are
required to collect some of the data on measures included in the proposed definition of
“severely distressed public housing.” To the extent possible, the following measures
should be incorporated:

Crime rate components
Unil turn-over rate
Work order turn-around
Unit turn-around (vacant unit preparation)
Unit rejection rate by prospective residents (marketability)
Delinguency rate (rent collection rate)
Percent of single heads of households
Percent of residents receiving public assistance and percent employed;
Average number of bedrooms;
. Units per acre (density)
. Average age of household members;
. Percent of median income households; and
. Indicators of physical distress.

....._.......
G o 00NN B

NOTE: for measures 6, 10, and 11 HUD may currently have data.

Until adequate data exist to implement this or an appropriately revised version of the
Commission’s definition, PHAs should be permitted 10 submit narrative justifications
for designating housing developments as severely distressed. These narrative justifica-
tions should be based on qualitative information on the categories of indicators used in
the Commission definition.

This chapter has attempted to examine issues facing the NCSDPH in conducting its
review of severely distressed public housing. A discussion of issues pertaining to the
definition of severely distressed public housing has also been presented including a
definition of severely distressed public housing developments. The following chapters
contain a further review and examination of the research, findings and recommenda-
tions of the NCSDPH. These chapters correspond with the Final Report of the National
Commission on Severely Distressed Public Housing published by the Government
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Printing Office (GPQO) in August of 1992, This working paper report contains more in
depth discussions of the research than does the Final Report.
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ENDNOTES

I Please see the following discussion as to how quantifiable measures were chosen.

2 The Commission has used the same definition of development as that used in the
resident management corporation and project-based accounting regulations, which
say that a development is “(a) one or more contiguous buildings” or *(b) an area
of contiguous row houses” (24 CFR 964.7).

3 Vacancy rate is to be calculated on units that are scheduled to be occupied, and
should not include those units that are permitted 10 remain vacant per HUD ap-
proval of a Comprehensive Occupancy Plan or scheduled modernization work.

4 Rent collection rates are defined here as monthly collection rates, because the
amount of tenant accounts receivable can be distorted over a longer term by a few
tenants with very high arrearages.
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Chapter Three:
Resident Initiatives and Support

Services

I INTRODUCTION

In conducting its research the National Commission on Severely Distressed Public
Housing (NCSDPH) has found that conditions in severely distressed public develop-
ments are not just the result of poor physical conditions in these developments, but that
these housing developments are occupied by a population which is in great need of ser-
vices and attention. In other words, social distress is a very real phenomenon among
the public housing resident population.’ Traditional approaches to the revitalization of
severely distressed public housing have too often disproportionately emphasized pro-
grams to fix the physical conditions of the housing development at the expense of ad-
dressing the human condition of residents. No strategy designed to address conditions
in severely distressed public housing can ignore the support service needs of public
housing residents. The nation must recognize and address the conditions of the house-
holds that reside in severely distressed public housing developments.

Much attention has been given to correcting management and physical conditions but
atiention must also be directed toward rehabilitating housing developments in a man-
ner that promotes family living, provides needed space for services required by public
housing residents and creates an opportunity for developing a comprehensive service
plan that meets resident needs (and which is based on sound assessment of the service
requirements of the households residing in these developments). It is the unequivocal
opinion of this Commission that a true and long lasting fix of what’s broken requires
equal attention to both in sufficient magnitude to make a difference.

This chapter covers the three main areas of concern: (1) resident needs as demon-
strated by their demographic profile; (2) the need for resident participation in planning
for reatment of severely distressed public housing; and (3) the means by which HUD
resident initiatives can be used to address severely distressed public housing environ-
ments. The chapter also gives a background on key programs and strategies and offers
recommendations that have been considered by the NCSDPH. Many of these ideas
have been included in the National Action Plan submitted to the U.S. Congress.

While the Final Report contains summarized chapters, this working paper, like the
other full working papers, provides more thorough discussions of issues and concerns
of the NCSDPH with respect to severely distressed public housing. The Final Report
chapter summaries derive from the research and analysis that has been conducted by
the NCSDPH and drawn up in a series of working papers. Chapter Two of the Final
Report contains a summary of this working paper. The NCSDPH believes that the re-
port must begin at the most logical point: the condition of the people public housing is
intended to serve. Other elements of the revitalization plan may be of equal impor-
tance, but none are more important. The NCSDPH has focused its efforts intensively
upon public housing residents and its recommendations assume thal there will be
maximum and meaningful resident participation at every step of developing programs
to improve conditions in severely distressed public housing.
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Severely distressed public housing affects both residents and the overall communities
in which this public housing is located. Strategies for addressing the needs of severely
distressed public housing must therefore account for the needs of the surrounding
neighborhoods in which the housing is located. A program for treating these develop-
ments cannot occur in a vacuum. Public housing is a community resource. Any revital-
ization program for such housing must reaffirm this fact and include steps not only to
restore severely distressed public housing as a community resource but also to being
perceived as such by the surrounding cornmunity.

In developing its assessment of resident needs and services the NCSDPH conducted
public hearings and case study research which examined resident needs and programs
at selected PHAs and housing developments. The NCSDPH held a two-day resident
roundtable and a teleconference which provided a forum for residents to express their
concems and ideas and to offer comments on early drafls of this report. The NCSDPH
also developed and disseminated a survey form 1o gather information from residents
living in severely distressed public housing developments, This working paper is de-
signed to reflect the concerns of residents and to include specific recommendations (of
which some were made by residents) adopted by the NCSDPH.

A full discussion of the subject of the human condition in America’s inner cities would
require far more time and analysis than the NCSDPH had to accomplish its task. In
conducting its analysis and in preparation for the final report one issue seems Lo have
risen to the top of every list: the absence of economic resources among public housing
residents is a consistent, pervasive, and inexorably destructive contributor to distress.

Accordingly, this paper pays atiention 10 support services, economic development and

a host of other areas that must be addressed in order to meet the needs of the people
who reside in severely distressed public housing.

What follows is a discussion of a number of critical areas that are of concern to the
Commission with respect to the human condition of those residing in severely dis-
tressed public housing. This chapter attempts 10 examine some of the major problems
that exist in severely distressed public housing as well as to discuss various initiatives
and program activities that can be undertaken to improve the lives of the residents of
severely distressed public housing. In some cases the NCSDPH believes that additional
funding and resources are required. In other cases new program approaches as well as
improved coordination of existing resources would greatly improve the support ser-
vices provided to residents. The improved coordination of existing resources and the
redirecting of resources must be given a high priority at all levels of government if
programs to improve severely distressed public housing are to enhance the lives of
residents,

. RESIDENT POPULATION

The NCSDPH has conducted research from several perspectives to determine the char-
acteristics of the households that are residing in severely distressed public housing. As
part of its effort, the NCSDPH studied occupancy in public housing and the modern-
ization needs of public housing using information from the Nationai Study of Modermn-
ization Needs conducted for HUD. These two studies were supplemented by case study
research as well as the surveys, resident roundtables and the teleconference mentioned
above. During much of the time that the research was being conducted the Commis-
sion engaged in site visits to numerous cities throughout the country and held public
hearings. All of these activities have provided a strong understanding of the condition
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of the residents of severely distressed public housing. It is this information that has
been used to analyze conditions and develop approaches to meeting the needs of resi-
dents of severely distressed public housing.

In the NCSDPH studies it has been assumed that the resident characteristics of se-
verely distressed public housing developments do not differ dramatically from overall
national trends, but rather reflect exacerbations of those larger trends.? Prior to
NCSDPH’s research, no recent generalizable surveys had attempted 1o separate out
tenant characteristics in severely distressed public housing developments from those
considered to be more stable.® For purposes of estimating the number of public housing
units that are severely distressed, the NCSDPH has used as a measure the number of
public housing units with high modernization needs. This is a broad measure and does
not necessarily relate to some of the major categories of distress identified by the
NCSDPH as part of its definition of severely distressed public housing. In fact, two
major categories (discussed later in this chapter) do not necessarily relate directly to
high modernization needs (i.e. categories of “families living in distress™ and “rates of
serious crime”) but consist instead of other factors pertaining to the condition of resi-
dents and the quality of the living environment.*

The research, involving data from the Abt Study of Modernization Needs, provides
some insight into the characteristics of certain public housing developments, particu-
larly upon the relationship between certain characteristics of families and the level of
modernization needs.® For example, the national data indicates that the higher the level
of modernization need of a unit, the lower the average income of a household tends 1o
be for family public housing. The NCSDPH has carefully considered how the inclusion
of households with incomes slightly above very low income limits would achieve
greater diversity and perhaps create a more stable environment in severely distressed
public housing. The NCSDPH recommends major policy changes to promote income
mixing in public housing as well as setling maximum rents to increase the number of
working households living in the development.

A key finding of the NCSDPH’s research is that the majority of public housing resi-
dents are poor and getting poorer, whether or not they live in public housing that is
judged to be “severely distressed”. In the vast majority of PHAs, the average house-
hold income of residents has been declining since at least the mid-1980s. Both HUD
and Congress have shown a strong interest in providing public housing to the very
poorest households, which has affected the decline in household income for those re-
siding in public housing. Nationwide, it is estimated that over eighty percent of the
non-¢lderly population now lives below the poverty line. A majority of households liv-
ing in units owned and operated by large PHAs have incomes below twenty percent of
the local median. During the last decade there has been an increase in the number of
households with incomes below ten percent of the local median (from about 2.5 per-
cent in 1981 to almost 20 percent in 1991).¢ The case study research found that a num-
ber of PHAs were realizing less in rental income than had been projected as the for-
mula level under the Performance Funding Sysiem atiributed 10 lower growth in
household income than projected.”

In large PHAs approximately two-thirds of non-elderly families are headed by single
women. As a percentage of only those families with dependent children, the percent-
age of female-headed households is significantly higher. The national average is 85
percent and in some cities is above 95 percent. As of 1991 more than 86 percent of
such female-headed families with children had incomes below the poverty threshold.
About 75 percent of public housing families report receiving no incorae from employ-
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ment and a growing majority of non-elderly households receive welfare.? Information
gleaned from public housing waiting lists and other factors suggest that these trends
will continue.?

Data on resident characteristics included in the national study of modernization needs,
which was assessed further by the NCSDPH, indicate that in a number of instances the
characteristics of households residing in public housing family developments are be-
coming more similar. With regard to the level of modernization needs the information
gathered in the mid 1980s indicates that for housing developments with modernization
needs in the 20 to 30 percent of Total Development Cost (TDC) range the portion on
welfare'® is 47 percent, and for households in housing developments with moderniza-
tion needs of sixty percent or higher of TDC, the portion is 42 percent.” Such informa-
tion in conjunction with site visits, case studies and public testimony has been used by
the NCSDPH to develop strong indicators of the characteristics of severely distressed
public housing. No single factor can generally be used to determine severe distress al-
though it is clear that in a sociological sense, the residents of severely distressed public
housing are themselves severely distressed. Often the residents of these housing devel-
opmenis are isolated from the greater community and are less likely 1o be in a position
to receive needed support services even when such services may be generally available
in a locality. Often the isolation and poverty along with other factors create conditions
of severe distress. Moreover, these circumstances make it more difficult for PHAs to
treat severe distress.

One measure of the stability of the resident population is the length of time residents
have lived in public housing. According to 1991 data provided by HUD, the length of
time residents remain in public housing varies. Nationally, about 25 percent of non-
elderly households have been less than one year in pubc housing, however, about 8
percent have been in public housing more than twenty years.'? A sample of the
NCSDPH's case study research of currently severely distressed public housing devel-
opments indicates a range of between five and 39 percent of households have lived in
the housing developments less than one year and between four and 29 percent have
lived in public housing for more than twenty years. An average of 25 percent of non-
elderly households living in public housing less than one year indicates that nationally
the tummover rate for an aggregate number equal to all units could be four years. In
other words, PHAs must literally repair and make ready for occupancy a number of
public housing units equal to the entire public housing stock every four years in order
to avoid an increase in the national public housing vacancy rate for family develop-
ments. This may further contribute to the increase in very low income non-¢lderly
households since it appears that new residents tend 1o have very low incomes for the
reasons cited earlier.

As indicated above, what often differentiates severely distressed public housing devel-
opments from other public housing developments is the tremendous isolation and lack
of attention that these developments receive in virtually all areas of service delivery.
These public housing communities are often abandoned by the very institutions which
supposedly exist to serve the overwhelming needs of low income families. Research by
the NCSDPH indicates that some institutions believe that the service needs of the resi-
dents are primarily the responsibility of the PHAs or HUD, while others tend not 1o
provide services in the general areas in which the developments are located since the
areas themselves are severely distressed. Institutional abandonment in such services of
police protection, health care, employment and training, education, counseling and
youth programs has been noted in the residents testimony and by the NCSDPH in its
reviews,
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Certain regulations in key programs sometimes discourage very low income house-
holds in public housing from taking steps to increase household income. In another
working paper prepared by the NCSDPH, a study of the effects of the statute and regu-
lations governing the setting of rents for public housing residents using the rent-1o-
income ratio guidelines is cited. This study suggests that in many instances a working
household residing in public housing can eamn substantially above the amount they
would receive under welfare programs (i.e., AFDC) but after the increase in rent (un-
der the federal public housing rent formula tied to income), the loss in benefits and tax
payments (state, social security, federal income, etc.) a family actually has less dispos-
able income. This study reveals that current regulations (including the rent formula)
can create a disincentive for families residing in public housing to pursue employ-
ment.”?

In the 1990 National Affordable Housing Act Congress authorized some relief for
working families living in public housing. The legislation allows for a len percent de-
duction from total income in calculating the rent these households must pay. The de-
duction has not been implemented since its estimated cost is approximately $100 mil-
lion per year to cover the projected loss in rental income, This loss in rental income
may not be as great when other important factors are considered. First, family public
housing units tend to “turm-over” every four years and the houscholds moving in to
replace the departing households appear to be poorer. This circumstance results in a
PHA requiring higher subsidy levels and increases the number and concentration of
very low income families in need of services. The NCSDPH believes this situation re-
quires further study before steps are taken to determine the true costs (if any) of imple-
menting the working household deduction. Further, the NCSDPH believes there are
many benefits in having an income mix in public housing, which would further argue
for the retention of working families.

Another important point here is the noticeable change in the characteristics of working
families noted by the 1990 Census. It has been determined that nearly one in every five
Americans who worked full time did not make enough money at the end of the 1980s
10 keep a family of four out of poverty; this number is up sharply from the 1970s.1
The census figures are the latest evidence of a fundamental shift in the national
economy from one that improves the fortunes of almost all working people to one that
leaves many behind, even when they do work. Therefore, there is a need for the public
housing program to provide units to the working poor since there are so many working
poor households and the number appears 10 be growing (by forly nine percent over the
same level in the 1970s). Again, this change in policy would provide an opportunity
for a greater household and income mix in severely distressed public housing develop-
ments. The change in focus with regard to public housing occupancy could have the
effect of minimizing any costs resulting from the implementation of the working
household rent deduction in the 1990 National Affordable Housing Act. The NCSDPH
believes that the change should first be implemented in severely distressed public
housing.

One of the major public services generally offered all members of a community is edu-
cation. A recent HUD study indicates that public housing residents are not as well edu-
cated as the population as a whole and that they fall behind the median education level
of all renters as well as are two times more likely to drop out of high school and one-
sixth as likely to graduate from college. The study concludes that public housing resi-
dents are more educationally disadvantaged than other HUD assisted residents.” The
NCSDPH is concerned over the lack of services and support offered residents of se-
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verely distressed public housing and believes that the findings such as those cited in
the study may even be more pronounced in severely distressed public housing. For this
reason indicators of family distress are used in the definition of severely distressed
public housing.'® The indicators of family distress used in the definition are school
drop out rate, unemployment rate and average median income. Unfortunately, the data
on these indicators is quite poor; however, research indicates that households residing
in severely distressed public housing are generally more disadvantaged than the house-
holds residing in the overall service areas covered by the PHA. Like other characteris-
tics of distress, these appear to be the result of poor service by education and other
providers. The effect of these inadequate services is of great concern to the NCSDPH
as the lack of services tends to have a profound impact on the quality of life of all resi-
dents and especially children.

Studies have shown that early intervention programs can have a strong positive effect
on the environment and help counteract other negative influences that can have an ad-
verse impact on children. A comprehensive program which includes health care and
teaches social skills and academics to children in their first few years is considered one
of the keys to improving lives for youngsters growing up in poverty, according to a
recent study. Too many youngsters arrive at school ill-prepared 10 learn and soon be-
gin to lag behind their peers. Surveys of kindergarten teachers show that one of the
biggest challenges is trying to meet the needs of youngsters who lack basic skills, such
as the ability to write or to get along with other children.!” Unless the environment is
improved and support services are directed at the needs of the residents of severely
distressed public housing, all residents and especially children will suffer the conse-
quences.

The NCSDPH cannot overemphasize a major problem of severely distressed public
housing is severely distressed people. With appropriate services and support (and the
resources that permit the delivery of services), these individuals can address the condi-
tions of severe distress which impede their ability to improve their community and
their own lives. There are many examples where public housing residents have tackled
significant problems in their communities, but for the program to be successful, the
residents must be given the opportunity to participate in its delivery. This is why the
NCSDPH has directed many of its recommendations toward resident involvement and
resident controlled service programs,

lll. NEED TO PROVIDE SOCIAL AND SUPPORT SERVICES

The NCSDPH recommends that a comprehensive, integrated, holistic human services
delivery system using guidelines developed by residents be implemented to address
conditions in severely distressed public housing. It has been noted that a significant
lack exists of those services needed by residents such as education, day care, health
care, employment services, job counseling, and literacy training. Programs to provide
social and support services to residents must be developed in such a way that residents
can be assured that services being offered meet the needs of the specific severely dis-
tressed public housing community. These programs must also afford residents in the
development an opporiunity to ensure that services are provided in a sound and effec-
tive manner. A recent study of the Family Self Sufficiency Program (FSS) indicates
that the cooperation and commitment of service providers is essential to the success of
support services programs for public housing." Such service programs should not only
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be designed to encourage interaction between the residents and the community at large
but should alse promote a system that facilitates such interaction.

Since the needs of these severely distressed communities are so great, a higher level of
attention is required to ensure that current programs actually reach the residents. Ac-
cordingly, it is imperative that not only the funding and procedural recommendations
for improving social and support services be supported by the Congress but that the
White House takse an active role in meeting the needs of severely distressed public
housing. The President should appoint one or more people to coordinate delivery of
social and support services to severely distressed public housing. Coordination should
be similar to that used by the President’s Domestic Policy Council. The activities of all
federal agencies need to be coordinated with HUD in order to see that programs and
budget allocations within these agencies are set aside specifically for programs to ben-
efit the residents of severely distressed public housing. Participating agencies should
include the Depariments of Labor, Commerce, Health and Human Services, Agricul-
ture, Justice, Education and the Armed Services. All of these agencies have a role to
play and an obligation 10 the very poorest and distressed residents of public housing
communities.

A Memorandum of Understanding (MOU) signed by the Secretaries of HUD and HHS
indicates thal these agencies recognize the importance of coordinating services and
targeting services to them. The notice covering this MOU issued by HUD clearly en-
courages partnerships between agencies and residents. It lists examples of what part-
nerships can do that range from employment programs to the provision of on-site child
care.'” Such efforts are crucial to ensuring that existing scrvices are targeted to meet
the needs of severely distressed public housing residents. Similar action must be un-
dertaken with all of the agencies referenced above and the partnership must include all
levels of government. There must be a service delivery model so that services actually
reach the residents and satisfy their needs.

In any service program, the recipients of the services must have a clear role and be
able to exercise some meaningful measure of control over the programs Lo ensure the
programs are effective in both the short and long term, The NCSDPH has recom-
mended the creation of a Community Planning and Services Council (CPSC) to assist
in coordinating the delivery of services to severely distressed public housing. This ap-
proach is designed to address problems of “institutional abandonment,” lack of coordi-
nation, resident control and delivery of services which meet the actual needs of the se-
verely distressed public housing development. The process covers planning, creation
of an entity to coordinate the services (i.e. a non-profit corporation), underaking a
needs assessment, developing a parinership process among all participants and the cre-
ation of a comprehensive program for the delivery of services and the evaluation of
their effectiveness. A discussion of the CPSC model follows (see Figurel for a CPSC
process flow chart).

The first component of the program is planning which must involve the PHA and the
residents. In another section of this volume (Chapter 5) planning grants are discussed
as a crucial component of a program 1o treat severely distressed public housing. Ap-
proximately two percent of the $7.5 billion recommended for the treatment of severely
distressed public housing ($150 million) is proposed to fund all planning efforts. Plan-
ning should cover the comprehensive treatment of a severely distressed public housing
development; such treatment would include physical rehabilitation, management pro-
grams and suppori services. In too many instances programs have been implemented
without proper pianning. Steps must be taken to address issues pertaining to the orga-
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nizational capacity of the CPSC to undertake a complex set of service program activi-
ties. As indicated in other sections of the report, a program for severely distressed pub-
lic housing cannot be successful if it fails to address the problems pertaining to the ser-
vice needs of residents. For investments in the physical plant and buildings to work,
steps must be taken to improve the management of housing developments and the sup-
port service needs of the residents. Therefore, an investment in a comprehensive plan-
ning program is essential. The PHA and residents must be given the opportunity and
funding to undertake a planning process that will lead to a well developed social and
support services program.

Planning activities will also result in long-term savings. Research indicates that many
social and support services exist in communities where severely distressed public
housing is located, but that, these services are not always availat ‘¢ to residents. The
NCSDPH does not want to duplicate existing services but is interested in ensuring that
these services are actually delivered to those in need. It is clear from the research that
residents of severely distressed public housing require many of the available social and
support services, but do not always receive them. When they do, the services are not
necessarily “tailored” to meelt their needs. The planning process is expected to include
service providers that currently provide or are expected to start providing services to
severely distressed public housing developments. The planning grant should be used to
identify the participants in the services program for the development and to develop a
process or model for the participation of service providers. The service planning and
delivery process needs to allow for resident participation and control over the key ele-
ments of the programs which affect them.

The structure designed as a part of the planning process to promote the participation of
all providers, the PHA and the residents is the basis for creating a non-profit corpora-
tion referred to as the Community Planning and Service Council. The CPSC would be
a local non-profit (commonly referred to as a 501(c)3 corporation, which is the IRS
code reference) designed to serve as the coordinating entity for all programs delivered
to at the public housing development. A strong resident presence is needed on the
CPSC and the planning grant must be used to develop the residents’ capacity to assume
a strong role and leadership position. The majority of voting members of the CPSC
should be residents, so that the issue of who receives the services and the requirements
for the services are clear throughout the existence of the CPSC. Resident involvement
and participation must occur with strong support and participation of the PHA.

As indicated above, the CPSC is designed 1o be a partnership among all involved in
the programs that affect severely distressed public housing. Participants should include
local government representatives, service providers, federal agencies, stale agencies,
and community organizations in the housing redevelopment neighborhood. The part-
nership process must be inclusive and must provide residents and the PHA with active
partners able to successfully develop and implement the service plan at the housing
development,

Since not every program is needed at each housing development (and in some cases
certain programs which are needed by the residents may not exist in a particular local-
ity), it is critical that a full needs assessment be conducted. This needs assessment
must result in a comprehensive examination of the conditions at the development and
the support services requirements of residents. Indicators such as those defined in the
NCSDPH'’s definition (i.e. family distress indicators) should be considered when deter-
mining the necessary services as well as identifying the service provider and the means
of delivering to residents. An assessment of whether existing services must be redi-
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Figure 1: Community Planning and Services Council
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rected to better meet the needs of residents should be a component of any program. It
cannot just be a listing of the conditions of residents, but must go beyond this tradi-
tional method to include how 1o deliver services effectively. An evaluation component
must also be developed to ensure that services are being provided efficiently and effec-
tively.

In cases where critical services do not exist in the community or for certain reasons
cannot be provided at an appropriate level 10 the residents of severely distressed public
housing, funding for these new or additional services will be required. The NCSDPH
has recommended that as a part of the overall management plan for a housing develop-
ment the PHA be provided with the funds required to coordinate and deliver needed
services. These funds are to be made available through the provision of additional op-
erating subsidy by calculating a separate Allowable Expense Level (AEL) under the
Performance Funding System for severely distressed public housing. This revised AEL
is to be determined through the development of a management plan for the housing
development which defines the appropriate operating services and their cost. The
method for setting the AEL using the management plan should be similar to that used
to set the AEL for Resident Management Corporations in a recently published HUD
Guidebook.” In addition to operating subsidy the NCSDPH has recommended an in-
creased funding for management improvements. These funds should also be consid-
ered as a way 1o start new programs or to fill in short term “gaps” in funding for exist-
ing programs. The NCSDPH recognizes that any initiative as important as the services
delivery program under the CPSC model will require some additional support and
funding.

The needs assessment should produce a plan that essentially outlines all of the imple-
mentation steps for programs required by the residents. Any plan must reflect the other
activities and components of the overall revitalization program for the severely dis-
tressed public housing development. These include programs relating to the physical
rehabilitation of the housing development as well as any changes in the management
of the property. For example, the service program should account for the need for so-
cial services and community space as a part of any physical design changes. It should
also consider any management changes required to supplement or support the delivery
of social and support services. The delivery of social and support services must be in-
tegrated with the delivery of other “hard” (i.e. real estate) management services at the
housing development before, during and after the revitalization program has been com-
pleted. By ensuring that the program components are developed in a way that is both
interdependent and compatible, the PHA and residents will increase the likelihood that
the investment made in the revitalization of severely distressed public housing will be
sustainable.

As can be seen from the above, undertaking a planning process which leads to ad-
equately assessing resident needs is too critical to be ignored. Many programs are de-
veloped based on short-term funding and a limited set of year-to-year goals. The CPSC
model addresses these common problems in the area of the delivery program for social
and support services. But a high level of coordination and adequate planning is essen-
tial to the success of this program model. The other component critical to the success
of this model is the agency coordination described above at the federal level. The
CPSC offers a framework for delivering services at the housing development level,
while the proposals at the federal level encourage support for an environment where
funds and services can be prioritized for severely distressed public housing develop-
ments. A common shortcoming is that attempts are made to establish priorities for pro-
grams at the federal level without an effective and workable mechanism to deliver the
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services at the local level. Conversely, attention is sometimes directed towards locally-
based service delivery without there being a specific process for supporting these ef-
forts at the federal level. Moreover, in public housing PHAs and residents are often
called upon to undertake programs and initiatives without a system in place to provide
funds and resources to carry out the initiatives. The above mode! provides a sound
framework for covering all areas needed to create a process that can successfully de-
liver services 1o residents of severely distressed public housing.

Along with the CPSC model there needs to be a change in the direction and focus with
the management of other development level human services programs that are de-
signed to meet the needs of residents of severely distressed public housing. The
NCSDPH believes that where qualified resident organizations or a majority of resi-
dents who are not formally organized desire to participate in either the development or
actual delivery of social and support services, the PHA should facilitate such participa-
tion. Since funds are proposed to support the coordination and provision of social ser-
vices for severely distressed public housing, the PHA should ensure that social and
support services are delivered to severely distressed public housing. The lack of a
CPSC does not mean that social services are not made available to severely distressed
public housing developments. Even when residents do not choose or do not have the

capacity to actually deliver the services, the PHA must take steps to seek and consider
resident input.

Just as it is important to have resident inpu, it is critical that the PHA does not auto-
matically assume that a resident organization necessarily constitutes an organization
qualified for managing a complex service delivery program. “Qualified” means having
the organizational capacity and expertise to manage the delivery of a program. Ulti-
mately, the PHA is responsible for taking steps 10 address the condition of a severely
distressed public housing development and the quality and effectiveness of the services
provided. The residents and the PHA must agree upon standards and qualifications for
effectively managing and delivering services. This process of sctting reasonable stan-
dards and assisting residents in obtaining sufficient organizational capacity to manage
the delivery of social and support services, should be a PHA priority. It should be in-
corporated into any work plan for revitalizing severely distressed public housing. The
process must include a mechanism for involving residents in the monitoring and evalu-
ation of social and support services programs.

There is a need for existing RMCs and RCs with established social services programs
1o receive support and training in managing programs. One recommendation offered
by the NCSDPH suggests that drug forfeiture funds be redirected toward severely dis-
tressed public housing communities. These funds should be used to train residents as
drug counselors and community organizers. Also, steps can be taken to allow residents
to design education programs and other programs such as drug abatement. Redirecting
resources to severely distressed public housing for use by residents in programs that
have a profound and positive impact on the community will assist in improving condi-
tions at the development. PHAs should assist in improving the level of predictability in
funding for social services programs. Resident organizations (i.e. RMCs, RCs}) must be
given the opportunity to request funds for social services programs and have these pro-
grams included in the PHA operating budget requests. Budget line items and programs
for social services should not be modified without direct consultation with residents.
Unexpended funds should remain for future use by the severely distressed public hous-
ing development. Predictability in program support in the area of public housing op-
erations is imporiant for residents as well as for increasing the effectiveness of social
services programs at the local level.
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The NCSDPH has carried out substantial research on conditions in severely distressed
public housing upon which its recommendations are based. Case studies will provide
further information on the social and support services needs of severely distressed pub-
lic housing. One case study of a formerly severely distressed public housing develop-
ment which has been revitalized reveals that strong resident involvement and substan-
tial commitment on the part of social service providers was essential o sustaining the
investment made in that housing development. This housing development (located in
the Northeast) included residents in the planning and development of social services
programs, the future management of the property as well as in the detailed redesign
and physical rehabilitation of the property. Many of the elements described above per-
taining to the CPSC (and related recommendations) were incorporated into the pro-
gram for revitalizing this formerly severely distressed public housing development
NCSDPH plans to issue these case studies as part of a separate volume.

Currently, a major planning effort is underway at a PHA in the Midwest which will
result in the comprehensive revitalization of a large severely distressed public housing
development, This planning process has involved the PHA, residents, community orga-
nizations, a metropolitan wide planning organization, representatives of the local and
state governments, HUD, private foundations and business groups. The planning pro-
gram takse into account bath the issues affecting the housing development and the
overall community in which the housing development is located. In many respects this
revitahzation program follows the “work-out” approach which is discussed in detail in
the chapter on Housing Viability. Residents are organized and participate in every as-
pect of the revitalization planning. A core group of residents is organized into four
program subcommittees on economic development, social services, security, and site

improvements. The process is intended to ensure that the revilalization program fully
accounts for the needs of the community.®

{v. SECURITY AND CRIME PREVENTION

As a part of its research the NCSDPH conducted a survey of residents at certain hous-
ing developments. Through information obtained from the survey as well as through
the case study research and site tours, that an overwhelming concern of residents in
severcly distressed public housing is personal security. The Congress and HUD have
taken steps to increase funding for drug elimination and related security initiatives.
Problems of drug abuse and drug related crime have had a significant impact on the
lives of residents of severely distressed public housing. The Congress has responded
with the creation of the Public Housing Drug Elimination Program (PHDEP) which is
designed to target funds to PHASs for the development and implementation of programs
to combat drug abuse and crime. Many important and effective programs have been
developed with the use of PHDEP funds. Substantial funds have been allocated, have
increasing dramatically from $8.2 million in 1989 to $140.7 million in 1991.

Ehgibie activities under the PHDEP include: employment of security personnel or of
additional security or protective services, physical improvements designed {0 enhance
security (such as lighting, locks, reconfiguration of common areas), the employment of
investigators 10 invesligate drug related crime, aid to tenant patrols and innovative pro-
grams designed to reduce the use of drugs in and around public housing. These pro-
grams must include prevention and intervention strategies. The grant can also be used
to fund RMCs’ and incorporated RCs” efforts to develop prevention and intervention
programs involving the site or residents. Examples are law enforcement activities, drug
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education, drug intervention and referral, counseling and outreach efforts, Grants are
awarded through HUD’s Office of Drug Free Neighborhoods based on the extent of
the drug problem , the quality of the applicant’s plan to address problems, the
applicant’s capability to carry out these plans, and the extent to which government and
local law enforcement and the community offer support for the applicant.® Grants are
made available on a year 1o year basis depending upon the avaiiability of funds from
Congressional appropriations. Even though there has been a significant level of funds

appropriated in recent years, there is no guarantee that funds will be available in future
years,

The NCSDPH includes rates of serious crime in its definition of severely distressed
public housing. Proposed measures include development crime rate, drug-related
crimes committed, violent crimes committed, and access to buildings controlled by
security. Public safety is a major problem in many of the public housing developments
reviewed by the NCSDPH. There is a growing concern of the effects that crime and
drugs arc having on communities; in severely distressed public housing these can be
quite substantial and include drive by shootings, control of buildings and even whole
development sites by gangs and the development of an underground economy around
the drug trade that along with drug abuse can have an extremely destabilizing effect on
a severely distressed public housing community. Three types of crime have a particu-
larly destabilizing effect on residents” safcty and the community stability:

Violent Crimes - such as murder, rape, assault, and robbery, which violate residents’
personal safety; ‘

«  Property Crimes - such as burglary, larceny, and auto thefi, which violate the
integrity of residents’ homes and property;

Drug Crimes - including trafficking, possession, and associated offenses, which
create neighborhood disorder, increase violence, promote delinguency, and have a
variety of other negative effects.

Some types of crime not considered serious by the legal system are very serious to
public housing residents. For example, high arrest rates for drug possession which are
a serious safety problem in a public housing community, are recorded as misdemean-
ors.* The PHDEP and other programs must be used in ways that can address issues

pertaining to the quality of life and safety of residents of severely distressed public
housing.

In Chapter 4, the NCSDPH recommends that besides PHDEP funding and support, ad-
ditional operating funds be committed to support public safety programs in severely
distressed public housing. Overall, the PHDEP does provide a substantial level of
funding for public housing. However, with regard to severely distressed public hous-
ing the funds and resources made available are simply not enough. An additional
amount estimated at $93 million per year, must be allocated to support public safety
programs in severely disiressed public housing. These funds would be available on a
consistent year to year basis 10 support programs that are developed as part of a man-
agement plan for the property (as described above for funding supplemental social and
support services). It is proposed that the PHA, with the residents, develop a public
safety program that relates to the needs of the housing development and addresses

problems of controlling the environment of residents and making the community a
safer place to live,
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The NCSDPH has recommended that Resident Management Corporations be eligible
10 apply for and receive PHDEP funds. Under PHDEP requirements, RMCs are eli-
gible subgrantees to PHAs and others receiving drug elimination grants, but RMCs
cannot apply directly and compete for available funds. Even the HUD Secretary has
cited this issue as an impediment to resident management, and has asked that RMCs be
eligible to apply for and receive PHDEP funds directly from HUD.® The NCSDPH
suggests that operating funds for public safety purposes be made available for use by
an RMC, if the RMC is responsible for managing a severely distressed public housing
development.

Efforts by both PHAs and RMCs (o address living conditions in severely distressed
public housing must continue. Resources required to address the needs of residents of
severely distressed public housing should be made available to L.c organization re-
sponsible for a program or the management of the development regardless of whether
it is the PHA or a RMC. The NCSDPH has observed that site based management
seems 1o be the most effective form of management and service delivery in cases in-
volving severely distressed public housing. Site based management and control can
only occur if the organization managing the property maintains the property (site and
buildings) and creates an environment in which residents can feel safe from crime and
drugs. Therefore, since RMCs operate at the site level, they should have the same re-
sources and supports being requested for PHAs.

V. PROMOTING RESIDENT PARTICIPATION IN THE PHYSICAL
REVITALIZATION OF SEVERELY DISTRESSED PUBLIC HOUSING

A number of steps have been Laken in recent years to promote resident participation in
activities that pertain to housing development-based management and modernization
programs, For example, a major change has been made in the administration of the
new modernization program, the Comprehensive Grant Program (CGP),* and in the
development of a PHA’s Comprehensive Plan (which governs the use of modemiza-
tion funds under the CGP). The CGP HUD Handbook (7485.3) requires that PHAs de-
velop, implement, monitor and amend annually portions of its Comprehensive Plan in
consultation with residents of the developments covered by the Plan. The PHA mus,
in partnership with the residents, develop and implement a process for resident partici-
pation that ensures meaningful resident involvment in all phases of the CGP. Partici-
pants in the overall process consist of the PHA, development residents (i.e. resident
leaders, RMCs, RCs, PHA-Wide Resident Groups), HUD, the community and the local
government.

HUD suggests that the participants in the CGP partnership process develop a MOU
which outlines the activities of each participant in the CGP process. The MOU should
perform important tasks such as those listed below:

A. Spell out the responsibilities of each group of participants;

B. Ensure that all participanis know their respective responsibilities;

C. Assure that PHA understanding and position on the partnership is flexible enough to
implement a viable partnership;
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D. Determine what resources are available 1o meet resident technical assistance and
capacity building needs;

E. Determine the policies and procedures that will be used to resolve disputes between
the PHA and residents;

F. Define clearly those specific tasks that each partner agrees to perform to achieve the
objectives of the CGP.

The MOU is a common type of document for confirming understandings derived from
group participation and is recommended as one vehicle for resident participation (as
cited elsewhere in this report).

The partnership process outlined for thé»_“‘CGP has supposedly been used in the devel-
opment of the Comprehensive Plans for all public housing agencics with more than
500 units, These plans, required by HUD, were to be submitted by July, 1992, 1t ap-
pears that the process in most cases has worked well, although data on the success of
these efforts is still largely unavailable as the plans are currently under HUD review.
Resident participation in modernization and revitalization strategies such as the strong
participation role outlined earlier in this paper for social and support services is needed
if programs that can be supported by residents are 1o be implemented.

With respect to severely distressed public housing the NCSDPH recommends that resi-
dents become involved in the overall planning process involving the physical rehabili-
tation of the units. This involvement includes participating in decisions that determine
housing viability and whether any program for treating severely distressed public
housing should involve the demolition or disposition of units. If demolition or disposi-
tion is proposed, residents should also participate in the planning for the creation of
new units to meet statutory requirements of “one-for-one” replacement. The NCSDPH
recommends that in cases where a RMC exists, the RMC be given preference in con-
sidering a replacement housing plan that has been developed by or under the auspices
of a RMC. The preference relates to the plan that is being proposed and considered,
not necessarily the process or organization to be responsible for the execution of the
plan.

The working papers and research used in preparing Chapter 5 "Capital Improvement
Programs and Physical Conditions” recommends the creation of a separate unit within
HUD to administer programs for severcly distressed public housing. A steering com-
mittee would participate with HUD administering programs for severely distressed
public housing. Along with PHAs, RMCs and even RCs should be given the opportu-
nily to participate on the steering commitiee. Therefore, with regard to the revitaliza-
tion of severely distressed public housing, resident involvement and participation is
expected to be required at all levels,

Another area where resident participation is needed is in the management of severely
distressed public housing. The following section discusses in further detail issues per-
taining to resident management. As indicated in one of the case study site reports refer-
enced above, residents have been involved in decisions about the level and type of
management during a program for revitalizing a severely distressed public housing de-
velopment, Residents must be involved in the management planning that should occur
as a part of the process for addressing current and future management needs of a se-
verely distressed public housing development. In this regard, residents need to be in-
volved in the development of a managemerit plan as well as selection of a management
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entity to operate the housing development (where applicable). Participation in the
monitoring of the management entity’s performance and continued presence at the site
should also be considered. Overall, resident participation in the management and op-
eration must be encouraged and the actual management of severely distressed public
housing by RMCs are options that should be considered as a part of a strategy for im-
proving conditions at these developments.

VI. RESIDENT INVOLVEMENT IN THE MANAGEMENT AND OPERATION
OF SEVERELY DISTRESSED PUBLIC HOUSING

Resident participation in the operation of public housing can take many forms and be
designed to accomplish a number of critical objectives. In addition to participating in
the planning activities described above, residents can become involved directly in the
management of the housing development. There are many types and levels of involve-
ment and which provide sound benefits to the development and community. For ex-
ample, a number of resident groups or committees have become involved in the selec-
tion and screening of applicants for public housing units. In these cases, residents
participate in the review of applications and sometimes even in direct interviews.
They also work with PHA staff in conducting home visits. This type of involvement
can help ensure adequalte screening of households to determine whether they meet the
appropriate criteria for occupancy in the public housing development. Such activities
can foster a sense of community and assist the residents and the PHA in tightening
control over the tenant selection and assignment process while still meeting legal and
regulatory requirements for the screening of eligible households for admission to the
public housing program.

Another way residents can play an active role in the operations of a public housing de-
velopment is by joining with the housing management staff 1o identify critical work
items for management and maintenance as well as assisting in the monitoring and
evaluation of the property maintenance program. Resident participation and involve-
ment in management planning, monitoring and evaluation can be quite important in
cases where a housing development is in a poor state of management or physical dis-
tress. Housing developments considered as severely distressed are often experiencing a
significant number of problems and the involvement of residents can help ensure that
the steps being taken to address problems are understood and agreed to by the resi-
dents. Active participation in the development of a work program can help build com-
munity support among residents of the housing development.

One successful strategy followed in some instances as a part of a program to stabilize
or even to revitalize a severely distressed public housing development is involving
residents in the development of a management plan. In Chapter 4, we propose a man-
agement plan be developed which would consist of a program for operating the devel-
opment before a revitalization program is undertaken, during the revitalization process
and then after completion of the revitalization program. This plan should consist of a
detailed set of policies and procedures for operating the housing development. A plan
such as this must clearly define an appropriate level of operating services for the hous-
ing development and set out a program for providing the services. Management plans
generally address staffing requirements, location of staff, type of maintenance program
1o be undertaken, and social and support services to be offered. These plans must indi-
cate how resources will be obtained and used to provide all of the services outlined by
the PHA and resident participants.

e e B B ho b b Ly L

e e L

TR WP W W



™ ™ ™ ™

Chapter 3 « Resident Initiatives and Support Services

3-17

The management plan must be the basis on which the budget for operating the property
is established. The NCSDPH recommends that the AEL for the housing development
be established using the cost ofservices outlined in the management plan as the
method for determining the total operating expenses and the operating subsidy re-
quired to meet these expenses. A process similar (o that allowed for RMCs under
HUD’s Guidebook is recommended.” The major difference between the current pro-
cess and that proposed by the NCSDPH is that the former operates on a historical basis
while the latter is cost-based. In other words, when calculating a new AEL for a devel-
opment under-going revitalization, the anticipated costs for covering the services in the
management plan will be used, as opposed to the historical costs of operating the hous-
ing development. In fact, HUD has indicated that the amount allocated by a public
housing agency to developments where resident management interest is high has been
typically found 1o be less than what is usually needed for good maintenance.® The
NCSDPH's case study research indicates that many severely distressed housing devel-
opments appear to have been funded at levels that arc below that needed to cover
needed operating services. This is one important reason why steps to increase the
availability of operating subsidy to cover an appropriate (gencrally) higher level of ex-
penses has been recommended in the National Action Plan.

As part of developing a management plan, the participants (primarily the PHA and the
residents) can clearly define the roles and responsibilities of all who are involved in
the delivery of essential on-site operating services. The role of residents, PHA staff,
the local government and service providers can be outlined along with the duties to be
assumed by each participant. In some cases the management plan should include steps
that for increasing the role of residents in the operation of the development, Resources
needed for the operation of the housing development and how the resources are 1o be
allocated among various activities should be described in detail along with the budget
developed for the property.

Some resident groups help develop an operating budget for the public housing devel-
opment and thus have an opportunity to request funding for certain programs or activi-
ties. Since the budget serves as the primary planning document for a housing develop-
ment, it is important that residents have an opportunity 1o review the budget that is
prepared and even participate in the actual preparation of an operating budget. Not all
PHAs have a housing development-bascd budget or accounting system, but this does
not preclude residents from having the opportunity to participate in the development of
a budget request or in making requests for the funding of certain programs or services.

The NCSDPH strongly supports resident involvement in management and budget plan-
ning as a means for increasing the role of residents in helping address the needs of se-
verely distressed public housing. Some of the recommendations that have been offered
by the NCSDPH include a proposal that RCs and RMCs have the opportunity to design
the social service programs for their developments and submit budget requests to their
PHA for inclusion in the PHA operating budget. It is also recommended that residents
participate in the local development and the monitoring, evaluation process and setting
of criteria for current PHA service delivery. Without a management plan and resident
involvement in the budget process for severely distressed public housing it will be dif-
ficult for these recommendations to be implemented effectively without a management
plan and resident involvement in the budget process for severely distressed public
housing developments. The NCSDPH has indicated support for Project-Based Ac-
counting systems which can further assist PHAs and residents in developing housing
development-based budgets and in monitoring expenses.

O
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For any individual or organization to be a meaningful and active participant in a pro-
gram, they require the skills, resources and other supports needed to have the capacity
1o participate. Without adequate capacity the participation of residents is greatly lim-
ited and the benefits that can be obtained by resident participation will be minimized.
Residents and resident organizations need to be provided with training, technical assis-
tance and facilities to ensure that they can operate properly and participate fully in pro-
grams designed to improve severely distressed public housing. In terms of facilities,
the NCSDPH has indicated that planning and design activities must account for the
needs for adequate service and community space. With regard to training and technical
assistance, efforts need to be made to ensure that residents are provided with the sup-
port required to be fully informed and participate in activities that affect the severely
distressed public housing developments in which they reside. Congress has taken some
important steps in providing funds for resident training and assistance in order to build
the capacity of resident organizations.

Technical Assistance Grants are made available to resident organizations (RMCs and
RCs) to assist them in a variety of activities including the formation and development
of resident management entities. Other major uses of these grants include assisting
resident organizations in the development of management capability, identifying social
support needs and securing funding for social support services. The amount of finan-
cial assistance available 1o any single resident organization is $100,000.%

The Technical Assistance Grants can be used for providing financial management
training and technical assistance to resident organizations, training in the provision of
housing management services, assistance in the development of basic administrative
systems, and training for the organization’s Board of Directors. These grants are now
provided directly to the resident organization which must apply for the funds and pro-
vide a work plan that is acceptable to HUD. Technical Assistance Grants are the only
widely available source of funding that can be provided directly to resident organiza-
tions for capacity building activities and training. PHAs (when funds are available) can
use management improvement funds under the CIAP and CGP to support resident
training and technical assistance. In fact, the CGP Handbook issued by HUD indicates
that many resident initiatives activities are eligible uses of CGP funds. PHASs are en-
couraged to use management improvement and planning funds to support resident in-
volvement and resident initiatives activities at severely distressed public housing de-
velopments. In addition, the NCSDPH believes that resident organizations at severely
distressed public housing developments should be eligible to receive Technical Assis-
tance Grants in excess of the current limit of $100,000.

In its report to Congress on barriers to resident management referenced above, HUD
has proposed that the maximum amount allowed for Technical Assistance Grants be
increased to $250,000. Whether or not there should be a maximum for Technical As-
sistance Grants is less of a concern than the existence of a process for taking steps to
ensure that needed training and capacity building efforts which benefit residents of se-
verely distressed public housing. Since the challenges facing all participants involved
in the revitalization of such housing are so great, funds from many sources (i.e. Tech-
nical Assistance Grants, CGP, operating funds, and private source) need to be obtained
to ensure that residents are trained, supported and given the opportunity to participate
meaningfully and actively in decisions which affect their lives. This participation can
include involvement in the operation of the public housing development.

L
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Along with steps to become involved in the development of a management plan, par-
ticipating in budgeting, planning, tenant selection and developing programs for support
services, residents can also take part in the actual delivery of basic operating services
at a public housing development. They can assist in performing maintenance services
as well as in the administration of modernization programs. Resident participation in
providing grounds maintenance, hallway maintenance, maintenance of common areas
and facilities is becoming more common. These activities are ways in which residents
can secure employment al their public housing development and help improve the pub-
lic housing community. Activities such as these can assist the PHA in increasing par-
ticipation in improving the living environment of severely distressed public housing.
Involvement in programs pertaining to maintenance can also give residents an opportu-
nity to expand their role in the daily operations of a development and move 1o a more
full-service approach to resident management.

Whether or not residents are interested in managing the development, they need to be
given the training and support necessary to build their capacity to participate in activi-
ties that affect their housing development. Sieps to increase such capacity are of criti-
cal importance, When conditions of severe distress exist, residents can easily become
apathetic given the sense of overwhelming problems. As noted by the NCSDPH re-
search, poor service delivery, high crime rates, deteriorating physical conditions and
barriers to effective housing management are significant factors in the definition of
severely distressed public housing. Without the participation and involvement of resi-
dents, the success of stabilization and revitalization efforts will be limited. Any pro-
gram must be undertaken in a way that increases resident participation in the operation
of the housing development and improves the capacity of resident organizations so
they can have an active and meaningful role in working in partnership with the PHA,

VIIl. RESIDENT MANAGEMENT AND RESIDENT MANAGEMENT
CORPORATIONS

Actual resident involvement in the management and operations of public housing can
be traced back to activities of residents undertaken twenty-to-twenty-five years ago.”
In 1975 a national demonstration was begun with funding provided through aprivate
foundation and the federal govermment. This experiment tested the potential advan-
tages of transferring the management of developments to low income public housing
residents. Due to the initial success of Resident Management Corporations in St.
Louis, HUD and the Ford Foundation decided to sponsor jointly a demonstration. The
Manpower Demonstration Research Corporation (MDRC) was selected to manage the
project and their duties included designing the project, determining its feasibility, se-
lecting the participating sites, arranging and conducting training and technical assis-
tance, and evaluating the demonstration.”

The demonstration was designed as a partnership between PHAs and the board of di-
rectors of the non-profit RMCs. Residents were responsible for electing a boardwhich
was then trained in organizational skills and in the principles of real estate manage-
ment. Responsibilities of the board of directors included formulating policy, determin-
ing rules and regulations, governing the development and ensuring resident participa-
tion in policy making and in day to day operations. Daily management of the
development was the responsibility of the staff, Training of staff is the last step before
the execution of a contract transferring management control from the PHA 10 an RMC.
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Under the demonstration, the PHA was still responsible for providing overall direction
to the RMC and selting performance criteria. Under this arrangement the PHA retained
ownership of the development and was ultimately responsible to HUD for the condi-
tion and operation of the development. The sites were selected to participate in the
demonstration based on the criteria listed below:

PHA commiiment to resident management;

Organizational and managerial potential;

Existence of a cooperative relationship between the PHA and residents;

Support of the city and state governments and HUD regional and area offices;
Geographic location, physical condition of buildings (Note: the MDRC made an
attempt to include a variety of housing types, locations and populations and physical
conditions in their study).

bW

Seven housing developments in six cities were chosen out of twenty-four applicants.
All the developments were family developments located in urban areas (i.e. no elderly
developments were included in the demonstration). The seven housing developments
consisted of 4,788 units which housed approximately 19,000 residents. Households
were primarily female-headed households on public assistance.

The housing developments reccived approximately $20 million from HUD, $15 mil-
lion of which came from the modernization program for physical improvements and $5
million came from the Target Projects Program (TPP)® to provide training, technical
assistance, resident salaries and social services. Some of the major findings and con-
clusions of this three year demonstration are summarized below:

1. In most of the public housing developments in the demonstration, resident manage-
ment worked just as well as previous management by housing authorities.

2. Resident management provided additional benefits of increased employment of
residents, a sense of personal development among resident participants and greater
overall satisfaction with housing management.

3. Creating successful resident management required varying amounts of time and a
positive, cooperative attitude from the PHA, including a commitment to mobilizing
PHA resources. Success also required adequate time 1o train staff in organizational
and management skills.

4. Technical assistance throughout the planning and implementation stages was essential
to the development of a successful RMC although adequate technical assistance was
difficult to identify. The presence of a non-PHA technical assistance provider was
essential in order (o develop a truly independent entity.”

5. Long-term impacts of RMCs proved difficult for MDRC to evaluate. It was recom-
mended that HUD support resident management in the demonstration developments
for several years and monitor and evaluate their performance. MDRC indicated that
future analysis should focus not only on housing but also on non-housing effects,
social benefits and costs not dealt within the demonstration. ™

6. A number of qualified residents were available to fill board and staff positions in all
but one of the demonstration developments. The initial turnover of top staff was high,
but their performance was judged to be adequate. It was noted that it is hard 10
maintain support from the PHAs that have high turnover among Executive Directors.
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This early demonstration study was an attlempt 1o understand how resident involvement
in the management and operation of public housing could work. 1t is important to note
that the study did not review all of the resident management activities that took place
during the review period (since it only included seven RMCs).

Since 1989 resident management has received an increased atiention from HUDwhich
has created an Office of Resident Initiatives within the Office of Public and Indian
Housing to address many programs relating 10 resident management and other critical
services 1o public housing residents.” HUD defines resident management as one or
more management activities for one or more developments by a resident management
corporation under a management contract with a PHA, HUD also describes the four
phases of resident management.

Phase I: Start-up

Phase I Board Resident Leadership Training

Phase Ill:  Advanced training for resident boards and staff
Phase IV:  Management by RMC

The resident management activities undertaken by HUD’s Office of Resident Initia-
tives are based on legislation contained in the Housing and Community Development
Act of 1987. This legislation has as its purpose (0 encourage increased resident man-
agement of public housing as a means of improving existing living conditions in public
housing. Regulations have been established to implement the provisions of the legisla-
tion under 24 CFR Part 964. These regulations outline the rights and obligations of
PHAs and residents in regard to resident management and participation in the opera-
tions of public housing.

HUD’s policy on resident management can be found in Section 964.12 of the regula-

tions:
It is HUD's policy to encourage resident management. HUD encourages
PHAs, tenants, and resident management organizations to explore the various
functions involved in project management and to identify appropriate oppor-
tunities for contracting with a resident management corporation, Potential
benefits of resident management include improved quality of life and resident
satisfaction, and other social and economic benefits to tenants, the PHA and
HUD.

The policy makes it quite clear that HUD is interested in pursuing situations where
resident management can improve the operations of a public housing development. As
stated earlier, the HUD Secretary has taken an important step by redirecting the focus
of public housing on residents. In addition 1o the creation of HUD's Office of Resident
Initiatives, HUD has also created Resident Initiatives Coordinator (RIC) positions in
the HUD Field Offices to assist residents in the area of resident management and other
important activities.

Resident involvement in the management and operations of severely distressed public
housing can contribute to the overall effort to improve the stability of the public hous-
ing community and to assure that activities which are of priority to residents are in fact
undertaken. In some of NCSDPH's case studies, resident involvement in actual or
planned revitalization program has been reviewed. Some of the revitalization efforts
have included resident involvement in one or more aspects of the management of a
housing development. Resident management clearly is one method for increasing resi-
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dent control and participation in the delivery of essential operating services for public
housing.

It is important to note the case study research indicates most PHAs have or are moving
towards a more site-specific form of management. These PHASs are developing decen-
tralized forms of management where management control of the site and buildings, is
excerised in some cases literally building-by-building. Proponents of decentralized
management claim that this enables the PHA to be more accountable to the residents
since management and maintenance service delivery and the staff are generally located
on site. Resident management is a form of decentralized management where the RMC
is present on-site and residents can have a high degree of accountability from the
RMC, It is expected that the board of directors of the RMC is elecied democratically
and that residents can influence the policies and practices of the RMC.

As indicated above, Congress has mandated the evaluation of resident management in
the 1987 Housing and Community Development Act. The results of the study are not
yet available. This evaluation will likely provide further insights and information on
the benefits of resident management and perhaps reveal how this form of management
can be applied to severely distressed public housing. The MDRC study indicated that a
longer term evaluation needed to be conducted of resident management. Often evalua-
tions occur with too little information or cover oo short of a time period. The
NCSDPH is concerned about this basic problem and has therefore recommended in its
National Action Plan (under the Chapter "Other Strategies™) that an evaluation of alter-
native forms of management be undertaken which covers the benefits of resident man-
agement, private management and non-profit corporations. In the action plan a follow-
up study is suggested afier the first evaluation in order 10 measure the long term effects
of these alternative forms of management.®

HUD’s efforts to provide funding and support for resident management enable the ben-
efits of resident management as a part of a management plan and overall revitalization
strategy to be explored. Such approaches have appeal since a decentralized form of
management appears to be the most appropriate method of addressing the needs of se-
verely distressed public housing. In some research it is indicated that a successful rede-
velopment program must decentralize the implementation of various programs 1o the
neighborhood level where residents, because of their knowledge of the area, can utilize
local, state and federal funds more efficiently. Once the decision on how to utilize gov-
ermment funds has been made, neighborhoods are more more able 1o deliver the needed
social services.” Further, since the NCSDPH has made a number of recommendations
regarding the involvement of residents in the provision of social and support services,
it would seem that a strong resident organization such as an RMC would help facilitate
resident involvement and administration of these needed services.

In an earlier section of this paper, certain recommendations for the involvement of
resident organizations and RMCs in the development of social and support services
and in the administration of these programs are discussed. The creation of non-profit
Community Planning and Service Councils which include residents and represent the
social and support needs of residents is also reviewed. Since RMCs are non-profit cor-
porations, they or their subsidiaries could facilitate the creation of the CPSC and play a
key role as a part of the CPSC. It is clear that the goal and mission of most RMCs is to
identify and obtain needed social support services. Therefore the role of the CPSC
must be coordinated with and complement the activities of an RMC (where an RMC
exists or is being established) in a severely distressed public housing development.
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It is important to note that an RMC which is already operating, or is soon to be estab-
lished in a severely distressed public housing development, needs to be viewed or
evaluated in a manner that reflects the level of difficulty in managing the housing de-
velopment. As indicated by the NCSDPH research, severely distressed housing devel-
opments are often much more difficult 1o manage. An RMC, like a PHA, needs to be
evaluated based upon the goals and objectives that it establishes for meeting the oper-
ating needs of the housing development and the services required by residents of the
development. This is especially important when operating a severely distressed public
housing development, since these developments often require a very high level of at-
tention and have far more difficult problems 1o address through routine management
and maintenance. Therefore, for severely distressed public housing, RMCs require a
significant level of support as would any other housing organization operating severely
distressed public housing.

One way of providing management support to RMCs is by clearly defining the ex-
pected roles of the PHA and other involved agencies in the management contract be-
tween the RMC, PHA and in the management plan described earlier in this paper. In
establishing the RMC, it is recommended that not only funding for management train-
ing and organizational capacity building be provided, but that the PHA and RMC first
undertake resident management by initiating dual management. Dual management can
be defined in a contract which indicates that the PHA will work with the RMC during
a transition period to full management and provide training and assistance so that the
RMC can in fact achieve full management of a housing development.® Training and
related activities in a dual management phase should be included in the management
plan, with costs included in the revised AEL for severely distressed public housing.

In the chapter of this report covering management standards and performance evalua-
tion, it is recommended that RMCs and any other housing management organizations
operating 250 units or more be included in the national accreditation system. For the
reasons indicated above, RMCs managing severely distressed public housing need to
establish plans and performance targets. A number of the perceived benefits of resident
management cited by HUD and even mentioned in the MDRC study relate to qualita-
tive factors such as resident satisfaction and sense of personal development among
residents. These qualitative factors are important and can best be measured and evalu-
ated under the proposed system for accreditation.

In many cases conditions of severe distress in certain public housing developments
have resulted in some of the early efforts to try resident management.® With adequate
support and resources directed toward severely distressed public housing, residents
will have a strong interest in participating in the revitalization of their developments.
In some cases, this participation can and should include resident involvement in the
actual managemenl and operations of severely distressed public housing.

VIil. ECONOMIC DEVELOPMENT INITIATIVES

One major component of the resident initiatives programs supported by HUD and Con-
gress is economic development. Programs to promote economic development through
the creation of job and business opportunities are critical to improving the financial
condition and future of households residing in severely distressed public housing. As
noted earlier in this chapier, the absence of economic resources among public housing
residents is a significant contributor of distress. To improve the economic condition of
residents, effective programs need to be developed and implemented which promote
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job opportunities, provide for the creation of new businesses, allow for the expansion
of existing businesses, allow for a healthy living and business environment, and
thereby promote stronger communities within and around public housing. Such pro-
grams must also, support residents in acquiring the necessary skills to take advantage
of job opportunities with the PHA or other employers.

Economic development usually encompasses a combination of public and private ef-
forts to reshape and encourage private investment that will expand local business ac-
tivities and increase employment opportunities. The use of funding for neighborhood
incentives, along with investment in the rehabilitation of the severely distressed public
housing, will provide a strong platform for community wide improvements through
economic development. As indicated above, RMCs can have a strong role in the eco-
nomic development activities and overall revilalization programs being recommended
by the NCSDPH.

The revitalization of severely distressed public housing developments often result in a
large expenditure of funds in severely distressed neighborhoods which have previ-
ously experienced long periods of disinvestment, Major revitalization programs help
creale resident employment through actual placement and training as part of the con-
struction and rehabilitation activities, Furthermore, job opportunities can also be cre-
ated as a pari of the administration and the support services component of the revital-
ization program. Revitalization programs designed to address conditions in severely
distressed public housing should generally include the construction of facilities which
can be used for business activitics and/or support service programs. Funds provided
and programs implemented in severely distressed public housing can, with proper
planning provide an excellent basis for improving the economic condition of residents
in the public housing development as well as the entire neighborhood. To further sup-
port this use of the revitalization program as a platform for other improvements the
NCSDPH has also recommended that funds be provided for neighborhood incentives
to stimulate production of affordable housing and economic development in the imme-
diate *“targeted” neighborhood.

One major initiative authorized under the National Affordable Housing Act of 1990 is
the Family Self Sufficiency Program (FSS).* This program promotes the development
of local strategies to coordinate the use of public housing and public assistance under
the Section 8 certificate and voucher programs with public and private resourceswith
the aim of encouraging eligible families to achieve economic independence and self
sufficiency. Starting in FY 1993, each PHA that receives funds for new public housing
units, or for additional Section 8 certificates or vouchers, must operate a FSS program,
Some of the major provisions of the FSS program are described below.¥

Coordinating Committee: Each PHA is required to establish a program coordi-
nating committee to help secure commitments from public and private re-
source providers to deliver the supportive services that program participants
will need. Each PHA should develop an action plan which describes the needs
of program participants, the program for delivering needed services and which
offers a timetable for implementation.

Services to be Provided: The supportive services to be made available to the
family may include remedial education and education to complete high
school, job training and preparation, child care, transportation (o receive ser-
vices, and training in money management, parenting skills, etc.
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Participation and Selection Process: The participation of families is voluntary.
The Act does not specify how participants are to be selected. HUD’s program
guidelines require PHAS to select participants on an impartial basis from
among current public housing residents, Section § participants, and persons on
the waiting list to receive assistance.

Contract for Participation: The PHA and the participating families enter into a
contract that identifies the resources and supportive services to be made avail-
able 1o the participating families and the families’ responsibilities. The con-
tract can last as long as five years and may be extiended for good cause. The
head of each family is required 1o seek suitable employment during the term
of the contract.

Escrow Account: An escrow savings account is established for each participat-
ing family. The contribution to the escrow account is phased out as the
family’s income reaches 80 percent of the area’s median income. The family
may withdraw the funds in the escrow account only after it no longer receives
any federal, state, or other public assistance.

The General Accounting Office (GAO) found that neither the legislation nor HUD’s
guidelines explicitly define “self sufficiency” or “economic independence” though it
appears that the goal is to have the family end its dependence on public assistance. Im-
provement in the lives of residents of severcly distressed public housing is a primary
goal of the NCSDPH, and the FSS program is an important vehicle for achieving that
goal. However, funds to support the services and related program activities needed to
achieve self sufficiency are obviously critical to the success of the program. The fund-
ing proposed by the NCSDPH and the creation of Community Planning and Service
Councils seem well suited to supporting efforts under the FSS program. The activities
and requirements outlined above can and should be incorporated into the activities to
be undertaken by the CPSCs.

The NCSDPH has recommended that HUD modify its rules and regulations to allow
sole-source contracting with resident businesses. The NCSDPH notes that HUD has
begun taking steps to develop a regulation on sole source contracting with resident-
owned businesses. One of HUD’s goals of this regulation is to promote resident em-
ployment. This regulation has now been issued as a final rule and permits resident-
owned businesses 1o receive up to $500,000 in contract work with a PHA through a
“resident bidding preference” for resident-owned businesses which can provide ser-
vices (including supplies or construction) to a PHA . The NCSDPH believes that this
preference can assist in the formation of businesses that are substantially resident-
owned in severely distressed public housing.

The change in the resident-owned business preference in bidding can also be used to
encourage incubator programs that have been promoted by some PHAs. These incuba-
tor programs generally offer support to residents by creating new small business enter-
prises which serve the public housing community and sometimes even the greater
community. One such program is the Resident Enterprise Assistance Program (REAP)
undertaken by the Tampa Housing Authority. This program offers management and
technical assistance to residents who wish to own or operate their own business. Once
established, these businesses can enter into contracts with the agency and in time can
develop the capacity to seek other contracts outside of the agency. The program is
based on the idea of crealing businesses through an incubator approach, and has
evolved from a program of education and technical assistance to one primarily con-
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cerned with creating contracting opportunities for residents. The new HUD regulations
discussed above should further assist PHAs that pursue business incubator programs.

The NCSDPH has recommended (subject to budget restrictions and/or private
fundraising) that PHAs should implement paid internship programs to train residents to
manage and form businesses, and should furtjher give preference for employment in
public housing. Two recent initiatives may lend additional support for implementing
these recommendations. One initiative relates to an interim rule issued by HUD which
implements provisions enacted as a part of the National Affordable Housing Act of
1990 exempting volunteers from the requirements that workers be paid Davis-Bacon or
HUD determined prevailing wages under certain HUD programs.*® This provision al-
lows that upon a joint request of an RMC and the PHA, a waiver may be granted by
HUD of requirements that volunteers be paid prevailing wages 1 ates and may then
volunteer services for programs benefiting public housing. Another initiative relates to
a notice which provides clearer guidance to PHAs and others in implementing pre-ap-
prentice, apprentice or trainee wage rates that can benefit residents by presenting fewer
to their participation in job training and related programs.* The notice also offers vari-
ous administrative options for employment and training specially tailored to meet the
necds and objectives of RMCs. The interim rule and notice may give further opportu-
nities for job training and resident employment under revitalization programs which
can be used to complement the recommendations that have been offered by the
NCSDPH.

The NCSDPH has recommended that PHASs and residents conduct periodic confer-
ences with HUD, SBA, HHS and union leadership to stress economic opportunities
such as resident employment {or resident apprenticeship programs, job banks, enter-
prise zones, resident self sufficiency programs and day care. These conferences should
be jointly developed and sponsored by residents (including resident organizations) and
PHAs. Given the need to address the economic conditions in severely distressed public
housing, these conferences should be eligible for funding through the planning and sta-
bilization components of the program outlined by the NCSDPH. Also, the use of the
CPSC:s to sponsor such conferences would be appropriate since they would have
strong representation from residents, the PHA and service providers in the greater
community. PHAs and the programs for severely distressed public housing cannot on
their own be expected to address all of the economic problems or the conditions of
poverty affecting public housing residents described earlier in this report. Strong pri-
vate sector participation in the creation of business and job opportunities is necessary.
To accomplish this goal there must be capital investment in these communities by
both private and public institutions.

One step to promote a more positive economic climate for severely distressed public
housing communities is to encourage lending and technical assistance for the creation
of new businesses enterprises for both resident and non-resident owned enterprises. As
indicated earlier, a number of severely distressed public housing developments appear
10 have experienced disinvestment (especially when the surrounding neighborhood is
also distressed). Financial institutions do not appear to be interested in these neighbor-
hoods and there is little capital available to support the creation of new business enter-
prises. Institutions such as Chicago’s South Shore Bank which have taken a position of
assisting distressed neighborhoods and community-based business enterprises, need to
be encouraged. According 10 a recent news article the Bank seems to be willing “to
make loans as much on character as collateral.” It is this type of participation from
private institutions that is needed 10 help support the creation and sustaining of busi-
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ncss enterprises in severely distressed public housing communities. A further discus-
sion of this issue is included as an appendix to this chapter.

The NCSDPH has recommended that severely distressed public housing developments
be linked to an enterprise zone even when the developments are outside of the physical
boundaries of the enterprise zones, Linking these properties to enterprise zonges is an
important way of assuring that other public and private efforts to promote economic
development in poverty-impacted communities do not ignore public housing. Congress
has empowered the Secretary of HUD 10 designate up to one hundred zones as enter-
prise zones based on rank order of distress. The Secretary has been authorized to
waive HUD regulations in these areas in order to expedite all HUD programs within
the zone. The purpose of the enterprise zone is to encourage business to invest in dis-
tressed areas, thereby creating jobs and assisting in economic revitalization.

One major objective of the enterprisc zone program is to stimulate the creation of new
jobs, particularly for disadvantaged workers and long term unemployed individuals.
Other major objectives include the provision of tax incentives at state or local levels,
actions to reduce, remove or simplify government requirements, improvment of local
services and an cffort to increase the economic stake of the enterprise zone residents in
their community through the greater involvement of private and local neighborhood
organizations. The objectives of the enterprise zone program(s) are clearly consistent
with the recommendations of the NCSDPH and could help to meet the needs of resi-
dents of severely distressed public housing,.

Recently, the U.S. House of Representatives passed an urban aide bill (HR 11} that
includes authorization for eight urban enterprise zones in FY 1993 which was summa-
rized in the NAHRO Monitor. Federal funding for a variety of current programs from
six federal departments and agencies is authorized in the zones through “Enterprise
Community Block Grants™. The block grant could be used at the locality's option for
an array of twenty-eight federal programs, but the bill specifies that funds must be al-
located equally among five categories: crime and community policing, job training,
education, health and nutrition, and housing and community development. The federal
programs involved include community policing, Job Corps and Job Training Partner-
ship Act JTPA) training, child care, Head Start, Chapter I summer youth employment,
Vocational and Adult education, Women Infant Care (WIC} feeding program, drug
treatment, CDBG, Public Housing Modernization, Family Investment Centers, Public
Housing Drug Elimination, Section 8 Vouchers, and Section 108 Loan
Guarantees.Under this program the fifteen percent cap on public service spending
would be lifted for enterprise zones, The provisions of this bill seem to make the link-
ing of enterprise zones to severely distressed public housing even more critical so that
these housing developments can benefit more directly from the funding and programs
cited above.

Overall, a strong and well-coordinated set of programs and activities are needed to ad-
dress the problems of poverty and lack of economic opportunity in severely distressed
public housing. The NCSDPH’s rescarch and recommendations attempt 1o provide a
framework for directing programs and activities toward economic development and
including these activities in a revitalization program for severely distressed public
housing.

i
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IX. HOMEOWNERSHIP

The NCSDPH has indicated that homeownership should be considered as part of a
strategy for developing a revitalization program to address conditions in severely dis-
tressed public housing. Recommendations include making "one-for-one" replacement
requirements for units sold under the HOPE (Homeownership and Opportunity for
People Everywhere) consistent with the "one-for-one” replacement requirements for
other reductions in the public housing stock pertaining to demolition and disposition,
If adopted, this recommendation would require that any unit sold under a
homeownership program be replaced in accordance with the requirements of Section
121 of the Housing and Community Development Act of 1987.

HUD has established several programs that promote homeownership and has made
funding available to assist residents in acquiring homes. These programs provide a va-
riety of incentives and assurances to promole homeownership. Financing has been
made in a variety of different ways. Some programs provide financing guarantees to
lenders while others provide grants or even property. Most of the recent emphasis has
been on targeting the low income residents for homeownership programs.

While some public housing residents have sufficient income 1o qualify for
homeownership under previous HUD programs, only a small percentge of public
housing lamilies have become homeowners. An individual’s credit and income histo-
ries arc the major obstacle 1o homeownership. There are some major restrictions Lo
homeownership which include that the dwellings for sale must be suitable housing
stock, the units must be in sound sanitary condition with supportive financing and sus-
tainable operaling income. Given the condition of many severely distressed public
housing units and the incomes of many of the households residing in these units it is
difficult for homeownership programs to be readily undertaken in the developments
covered by the NCSDPH. Recent proposals would offer some increased funding and
support for undertaking homeownership in public housing. 1t is not clear whether

many of the Secretary’s proposals in the area of homeownership will be enacted, and if
enacled, whether they will have a major immediate impact on the ability of residents of

severely distressed public housing 10 become homeowners.

As discussed in the section above on economic development, the ability to address the

economic condition of residents will result in improved choices for residents and better

equip them to become homeowners. Supporters of homeownership believe it can im-
prove the quality of life for residents by bolstering their self esteem and sense of con-
trol over their lives. The NCSDPH is particularly interested in programs that promote
an improved sense of community and increase the economic stake households have in
the neighborhoods which contain severely distressed public housing.

There are several issues and questions to consider when contemplating
homeownership. First, a suitable development must be selected for homeownership.
The units must not fall under any statutory restrictions on conversion and if the prop-
erty is occupied, the rights of residents who are ineligible or do not wish to purchase
homes must be taken into account. Finally, the physical condition and operating costs
of the property must be taken into account as well as the market condition of the sur-
rounding property.

Planning and design questions relating 1o homeownership include who will plan the

changes, what form of homeownership should be used, and who will develop the units.
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Financial issues which must be considered include the capital costs of the property for
the life of the loan, costs of the property in both the transition and regular phases and
income and asset restrictions that may be placed on prospective homebuyers. Con-
struction and rehabilitation issues that must be addressed can relate to who will make
the design decisions, who will manage the construction process and how will vacant
units be marketed. Questions regarding occupancy involve who will provide training
for participants, who will manage the properties, how will reports be developed and
made, and how will sales and vacancies be handled.

For most homeownership programs both the initial and future affordability of units
must be taken into account. Factors affecting initial affordability of the units include
the participants access to credit, and their debt loads. As indicated above, most public
housing residents have poor or no credit history. This affects the types of
homeownership programs that will work as well as what counseling or training will be
needed. The monthly costs of homeownership are important. Most affordable programs
kcep the monthly costs to no more than thirty percent of the buyer’s income. This may
create a need for a subsidy to cover the gap. As indicated above, subsidies for very low
income public housing residents have been made available and are proposed by the
HUD Secretary.

The concentration of very low income residents in homeownership buildings such as
are likely to exist in severely distressed public housing, may lessen the ability to gen-
erate adequate reserves for vacancy and collection losses. Homeownership programs
such as HOPE 1 were created in anticipation that resident management programs, eco-
nomic self sufficiency and other initiatives will improve conditions because of in-
creased income and financial capacity of public housing residents and housing devel-
opment based resident organizations such as RMCs.

In another chapter of this report, the NCSDPH has recommended steps (o promote the
mix of incomes of houscholds residing in severely distressed public housing. Increas-
ing the mix of household incomes by having higher income (but primarily public hous-
ing eligible) households residing in public housing will improve the likelihood that
residents and PHAs can successfully explore homeownership option