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September 12, 1956

Honorable Thomas D'Alesandro, Jr.
Mayor of the ·City of Baltimore
Baltimore, Maryland

Dear Mayor D'Alesandro:

The Urban Renewal Study Board, 'Which you appointed in February, has
reviewed the urban renewal activities of the City of Baltimore. We
attach a report recommending extensive changes in program, administra­
tion, and organization to achieve the objectives of urban renewal
'Which are clearly accepted by all of those we have met in Baltimore.
The summary of the report presents the fundamental conclusions and
recommendations of the Study Board, and details are spelled out in the
six chapters which follow.

Baltlmore has established an enviable reputation for leadership in
urban renewal activities during the postwar years. Its pioneering work
in several fields, particularly code enforcement, has commanded national
attention. The community's greatest resource today is the unanimous
determination of its leaders in public and private life to press ahead
to a program 'Which will eventually eliminate slums and blight from
Baltimore.

Baltimore's present renewal activities are not keeping pace with the
rate of deterioration. Its clearance and redevelopnent program is ad­
ministratively bogged down and far too small. Its code enforcement
program has never been adequately tied in to other renewal activities,
has overemphasized areas requiring clearance and neglected areas 'Which
could benefit most from enforcement with other activities. Its public
housing program haa progressed steadily but haa participated directly
in. renewal only through its relocation service. C1ty planning has
failed to keep pace with the development of renewal concepts. It has
not established criteria for the full range of renewal activities, or

I completed a comprehensive general plan 'Which should provide a frame­
york for renewal. Other essential activities, including rehabilitation,
neighborhood organization, coordination of capital expenditures, and
realistic neighborhood planning, have scarcely been undertaken.

HA86067



Honorable Thomas DfA1esandro, Jr. - 2- September 12, 1956

Baltimore's goal should be the elimination of its present slums and
blighted areas within 20 years. Such a program will require a three­
fold increase in present-renewal activities. It will require th~
clearance of about 65,000 substandard dwellings. An additional
80,000 dwellings will require conservation, rehabilitation, or code
enforcement. In all, 45 percent of Baltimore's dwellings must be
cleared or improved within 20 years.

In addition, new, improved, or enlarged parks, playgrounds, schools,
and other community facilities will have to be provided for most
neighborhoods. While maintaining sufficient residential districts,
substantial areas may require conversion from residential to commercial
or business reUse. Obsolete commercial and industrial areas must also
be renewed. Baltimore must concentrate much attention on slum prevention
in order to reduce its future problems. .A 20-year program will involve
public outlays of $900 million or more. With present Federal aids,
$600 million or more of this total can be paid by the Federal Govern­
ment; the remaining $300 million is well within Baltimore's fiscal
resources.

To achieve this program, the people of Baltimore must make up their
minds to attack the whole urban renewal problem with vigor and determina­
tion. A policy of bits and pieces or of drift will not do. What is
needed is to tie together in a single coordinated endeavor all of the
existing pieces, with some new additions, and to give this comprehensive
program a single J:esponsible center of energy and action.

To this end, Baltimore's urban renewal activities must be reorganized.
The following changes should be made in the near future. under presently
availabl~ powers of the City. They constitute an immediate ll-point
program of action~

1. Establish a new Renewal and Housing Agency, vesting in it
responsibility for. planning and executing the central
functions of urban renewal. These include neighborhood
and project planning in renewal areas, land acquisition
and clearance, area code enforcement activities, public
housing, relocation of displaced families, rehabilitation
and conservation activities, enlistment of private
Participation in renewal.developnent, and service for
neighborhood and conmunity groups.

This Agency can be established by vacating the present
boards of the Housing Authority and the Redevelopnent
Commission, appointing a new, joint board, and delegating
to this board all renewal functions authorized by law.
The Director of the new agency' should also be designated
the administrator for purposes of executing municipal
(noncorporate) functions delegated to the new Agency.
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2. Strengthen the office of the Mayor by the appointment of an
assistant to the Mayor responsible for advising the Mayor and
assisting him in programmi ng and supervising all public \Iorks
planning and deve~opnent, the capital budget, city planning,
urban renewal, industrial and commercial development, and
similar activities.

3. Reorganize the City Planning ColllDission and the Department of
Planning to make them an integral part of the Mayor f s coordina­
ting machinery, to accelerate the preplration of a comprehensive
general plan, to prepare a 2O-year developnent program, to pre­
pare a 4-year capital improvement program, and to concentrate
on city-\lide and metropolitan planning. For these purposes,
the Department of Planning should be made responsible directly
to the Mayor, and its -director, who should be appointed by ,the
Mayor, should serve as one of the Mayor 1s principal staff
advisors. The Commission should be -relieved of its administra­
tive concern for the Department and should be free to cpncen­
trate on its important quasi-legislative functions.

4. Establish a system of capital budgeting by providing the budget
director \lith staff to coordinate long-range fiscal planning
in all City departments and to prepare an annual capital bud­
get for the Mayor to submit to the Board of Estimates and the
City Council. A nev budget director \oRS appointed \bile this
report was being prepared, and \Ie assume that he is equipped
\lith up-to-date knovledge in this important field of capital
budgeting.

5 • The public housing program should be administered by the nev
Renewl and Housing Agency as a coordinated part of the renewal
program. More public housing \lill be needed to meet reloca­
tion needs arising from renewl. Smaller, lover density

- public housing projects, projects on vacant land, and projects
in parts of renewal areas \lill enable public housing to con­
tribute more actively to renewal goals.

6. Responsibility for code enforcement on an area basis should be
vested in the Renewl and Housing Agency. The Housing Bureau
of the Health Department should be transferred to the new
Agency and substantially expanded. Saturation enforcement
should be conducted only pursuant to a comprehensive plan
for the renewal of an area. The code should be applied
\lith equal force to landlords and ovner-occupants,
Vigorous use should be made of lien and receivership
powers in enforcement. The Health Department should
retain its code developnent and rule-making povers and
should concentra:te upon the developnent and promulgation of

_a single cODJprehensive code and the developnent of higher standards
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for use in areas threatened by future blight.

7. Responsibility for land clearance should be transferred
to the new Renewal and Housing Agency. In addition to
large area clearance activity, it should develop programs
of small area and spot clearance to remove pockets of
blight in better neighborhoods as parts of conservation
and rehabilitation programs. Clearance powers should be
used to provide space for industry and commerce. Clear­
ance should become a tool used in a variety of areas to
meet community needs and maintain an adequate supply of
housing and other land uses.

,8. The Renewal and Rousing Agency should develop affirmative
programs to encourage private investment in rehabilitation
areas and to conserve investments in sound neighborhoods
which may decline. The Agency should also work with
private businesses and civic interests to encourage
private development of cleared sites and to expand
loan funds available in renewal areas.

9. A Revolving Fund for urban renewal should be established
by the City to provide. funds to meet limited local cash
contribution requirements. This Fund. should be built up
and maintained at $20 to $25 million.

10. The Renewal and Housing Agency should be given responsibility
for preparing detailed neighborhood plans in urban renewal
areas. Such plans should conform to standards established
by the planning agency.

n. The Renewal and Rousing Agency should establish a staff to
assist neighborhood and community groups in renewal areas.
This service should provide professionally trained as­
sistance to such groups in organizing for neighborhood
action on a permanent basis, to help them to develop
neighborhood programs, and to assist them in relations
with municiPal government. The Area Projects now under
the Welfare Department should be transferred to the
renewal Agency.

A new program of renewal can be launched now if the Mayor is free to
reorganize the Redevelopment Commission, Housing Authority, and Planning
Commission. It seems reasonable to assume that the members of these
Commtssions will offer their resignations to the Mayor in order to
permit an immediate start. These eleven recommendations are presented
as a single, coordinated package for immediate action. They are not
designed for piecemeal adoption.
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While these steps vill permit early action toward -an enlarged and
comprehensive renewal program, revisions of state enabling legislation
and the City Charter should be sought to strengthen the program. The8~

include the following:

1. A revision of state enabling legislation should be sought
to provide a permanent single Renewal and Housing Agency.
This new legislation should provide an incoming mayor
with power to appoint a majority of the board of such an
Agency while preserving continti1ty of membership for a
minority.

2. The Agency should be given authority to borrow temporary
funds for working capital to carry on urban renewal ac­
tivities vithout -the necessity -for issuing as valorem
tax bonds. Such power is essential to the very large
temporary financing of renewal using available Federal
aid.

3. The City Char-ter should be revised to give an incoming
mayor authority to appoint a majority of tl1e members
of the City Planning CoJIDnission. Among its ~ officio
members should be the director of the Renewal and
Housing Agency. Charter revisions should also clarify
the responsibilities of the Department of Planning,
provide for a single general plan, with continuing
revisions instead of the series of unrelated "master
plans" referred to in the present Charter, and require
the preparation of a developnent progrem and capital
:improvement program.

4. Strengthen the Housing Court by establishing it on a
permanent basis under state legislation.

In this brief statement are summarized- only the most important recom­
mendations of the Study Board. In the report itself, other findings,
suggestions and recomm~ndations are presented in detail.

In the past, Baltimore bas been out in front through its efforts to
halt urban deterioration. With the adoption of the positive and
comprehensive program here recommended, Baltimore can maintain its
national leadership and give its people not only a city free of
slums in two decades, but at the same time a city gradually rebuilt
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by private and public investment on the foundation of joint private and
public .planning. Such a city will be good for business, commerce, and
labor - but, most of all, for the men, the women, and the children who
live and work in. the Baltimore of the future.

Sincerely,

WILLIAM L. C. \oHEATON, Chaiman

L. PERRY COOKINGHAM

. CARL FEISS

LUTHER GULICK

JOHN T. HOWARD

COLEMAN WOODBURY
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FOREWORD

Urban renewal is the new American frontier. During the last century
that frontier was the development of the agricultural areas of the west
and the mineral and other resources which have made this the most pros­
perous nation in man's history. In this century our population has be­
come predominantly urban. Two-thirds of our people live in or near cities.
Most of our recent growth has taken place in urban areas. Virtually all of
our future population growth will occur in and around our cities. But these
cities are largely the product of the nineteenth century. Their dwellings,
factories and offices, their streets and community facilities are ill-adapted
to the needs of mid-twentieth century civilization. Overcrowded, blighted,
or threatened by blight, these cities must be rebuilt to meet the needs of
our contemporary society and to serve the demands of a population blessed
with an ever-rising standard of living. The conflict between the develop­
ment of adequate transportation facilities and the creation of a satisfactory
living environment must be resolved. This is the challenge of urban re­
newal.

The rebuilding of our cities to meet the needs of late twentieth cen­
tury civilization will require the fullest use of private and public re­
sources, but above all it will require the full exercise of the powers of
municipal government. Government alone has the power, as representative
of all people, to plan, guide, and carry out renewal and to enlist the support
of those who must share in the task. Only city government is close
enough to the desires and wishes of people in neighborhoods ana in business
to perform these broad tasks with democratic sympathy and understanding.

Municipal government requires more effective executive leadership
and management to succeed in this challenge. Popular demand for a better
environment is making urban renewal the major poli.tical issue. .As people
190k to their mayor for political leadership, they must look to him also
for the executive skills, and must give him the administrative resources
to do the job for them. The office of the Mayor of this and every other
large city must be equipped to discharge these obligations.

xi
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SUMMARY

Magnitude of the Problem
Scope of Urban Renewal. Baltimore recog­

nizes that the physical deterioration of build­
ings in its older areas is a major problem.
These areas must eventually be cleared and
rebuilt. Baltimore must also recognize the
growing necessity for improVing neighbor­
hoods not now deteriorated but merely ob­
solete or becoming obsolete. An ever-grow­
ing proportion of American families have
the means and the desire to live in better
homes and neighborhoods. As our economy
expands further, the number of families able
and willing to afford a better physical en­
vironment will grow even more rapidly.

If the City.of Baltimore is to remain a com­
munity which continues to attract a reason­
able cross section of its employed population,
it must face the problem of making more of
its residential areas competitive in many re­
spects with those of its surrounding subur­
ban districts. Recognition of this need con­
siderably expands the areas requiring urban
renewal treatment. Renewal must therefore
deal with areas now substandard, areas be­
coming substandard in the future, areas
which are merely obsolete or beginning to
decline, and even fairly good areas which may
decline in the future unless improved. Re­
newal, in short, includes slum clearance, the
rehabilitation of declining areas, and the pre­
vention of decay in areas now sound. It also
includes community action to provide ade­
quate modem industrial and commercial land
where new uses are required by the com­
munity in olc;ler areas.

Substandard Dwellings. As of the present
time, it is estimated that there are 55,000
physically substandard dwelling units in the
City of Baltimore. These are units whose
structural condition or lack of plumbing and
heating facilities classifies them as below the
standards acceptable for American families.
The number of substandard dwelling units is
reduced by programs which compel the in­
stallation of plumbing or other facilities, but
where these improvements are made in
structures lacking inherent qualities of
soundness, durability, or amenity, the im­
provement defers but does not reduce the
ultimate need for replacement. Presumably

the number of deteriorated structures is in­
creasing each year as a result of the cumula­
tive deterioration of the large supply of older
dwellings not now considered substandard.
At the present time, Baltimore's improve­
ment programs are barely keeping pace with
the number of units becoming substandard.

Approximately 50,000 of Baltimore's sub­
standard dwellings are in areas which must
be classified for clearance. They are marked
by such characteristics as 50 percent or more
substandard dwellings, high density of popu­
lation, limited quantity and quality of pub­
lic and private open space, poor design of
structures and streets, incompatible land
uses, and the existance of substandard busi­
ness structures-all cumulatively creating
conditions which are recognized as inappro­
priate for residential areas under contempor­
ary standards of living. Many of these areas
must eventually be cleared and rebuilt. Ther6
are 10,000 dwellings in these areas which are
not individually substandard but must be .
classed as such by reason of their location.
Thus there are about 65,000 units in the city
as a whole which may be categorized as sub­
standard.

The scale of clearance and rebuilding in
such areas must be large enough to permit
the development of a new environment which
is free of heavy through traffic; which pro­
vides for reasonable separation of industrial,
commercial and residential uses; and which
provides such amenities as open space. They
must be attractive enough to assure a suit­
able residential environment for adults and
children. It must be recognized that in this
process of clearance and reconstruction· of
substandard areas a number of individual
physically standard dwelling units and build­
ings will have to be demolished and replaced.

Rehabilitation and Conservation. Approxi­
mately 15,000 substandard dwelling units
are found in areas which are not in them- .
selves substandard. Many of these sub­
standard dwelling units should be cleared to
eliminate their blighting influence upon the
neighborhoods in which they exist. Others
may be susceptible of rehabilitation. Still
others, and some standard dwelling units,
should be cleared to provide the space for
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community facilities and open space needed
to encourage private rehabilitation of these
areas.

The remainder of the city, including even
newly developed areas, might well be subject
to conservation. Many of the neighborhoods
contain older dwellings, but they are either
stable or just beginning to decline. There
may be a few scattered substandard dwell­
ings which should be scheduled for removal
or rehabilitation in order to forestall their
blighting influence upon the rest of the
neighborhood. Conservation programs may
also require some volume of clearance in or­
der to provide space for needed community
facilities~ Frequently, however, conservation

. will not require either clearance or rehabilita­
tion action, but merely protection from fu­
ture decay.

This study .concludes that about 80,000
units must be affected directly by rehabilita­
.tion-conservation treatment. This figure as­
sUmes adoption of a comprehensive urban re-

o newal program. and largely ignores the influ­
ence of obsolescence and rising housing
standards. At least 45 percent of the city's
total housing inventory, and neighborhoods
comprising a large part of the city, will re­
quire attention during the next twenty years.

Requirements Stemming from Public
Works. The magnitude of Baltimore's re­
newal problem will be sharply increased as a
result of the clearance activities arising from
public works programs for schools, parks,
playgrounds, and other neighborhood needs.
Still larger clearance requirements will arise.
as a result of. Baltimore's efforts to build a
modern system of urban expressways. At
least 10,000 units will be demolished as a re­
suit of these public works activities. Such
demolition will tend further to concentrate
population in existing substandard or declin­
ing areas and will tend to support conditions
of overcrowding and excessive use in the
housing market which contribute to deterior­
ation and blight--unless a coordinated pro..
gram of renewal takes place, including relo­
.cation services available to those displaced.
The total relocation load resulting from all
displacement factors is estimated to be ap­
proximately .60,000 families over a twenty­
year period.
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Requirements Stemming from New Popu­
lation Growth. In addition to the necessity
for the clearance of substandard and other
units, the city must continue to provide a
substantial volume of new housing to accom­
modate population growth resulting from
migration of families to Baltimore and the
expanding number of families being formed
as a result of natural increase within the
metropolitan area. The 13,000 dwelling units
which have been built each year during the
postwar period have chiefly. served these
needs. Some comparable volume of building
must be maintained to provide for .future mi­
gration into Baltimore and for its growing
number of families. These data further em­
phasize that unless the total metropolitan
housing supply is expanded to meet both re­
location and new population pressures in the
housing market, the continued use of over­
crowded and substandard dwellings will pre­
vent the orderly adjustments in the market
which are needed for a truly effective renewal
program.

The City must also take cognizance of the
fact that most of the metropolitan area's fu­
ture population growth must necessarily
occur in the suburban areas. The City must
cooperate with these areas to prepare plans
to assure a balance of residential and other
uses of land in all parts of the metropolitan
area.

Dynamic Factors Affect Problem. The
characteristics of Baltimore's problems will
be Influenced greatly by a number of factors
whose signiftcance cannot be assessed pre­
cisely at this time. Most importantly, their
presence needs to be known and understood
so that program plans can be adjusted ac­
cordingly. Among these factors are the in­
creasing nonwhite population, the scope and
kind of development activity that results in
making more homes available to Negroes,
the degree of Federal aid available, and the
number and proportion of rental units in the
over-all housing inventory. Since renewal
programs will operate in disproportionate de­
gree in areas occupied by Negroes; it is es­
sential that existing inequities in the avail­
ability of mortgage funds and opportunities
for purchase be progressively reduced.
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Present Program and Administrative
Organization

Urban renewal is the tenn used to describe
the coordinated activities of public and pri­
vate organizations and individuals coopera­
tively contributing to the development,
preservation, or redevelopment of the city.
These actions have traditionally occurred
with a minimum of conscious community c0­

ordination. It was hoped that individual de­
cisions and the decisions of different agencies
of government would produce a workable
city. This laissez-faire philosophy has occa­
sionally produced brilliant private or public
achievements in city building but more often
it has produced blighted areas, congestion,
high costs, and obsolescent or inefficient
cities. Public awareness of these deficiencies
has grown during this century and has led to
the adoption of public and private controls
and standards to help assure the development
of better and more enduring communities. As
cities have become increasingly concerned
and .increasingly active in housing, slum
clearance, city planning, industrial develop­
ment, and other fields, there has been a grow­
ing recognition of the need for conscious and
deliberate control, not only of new building
activities, but also of the maintenance, con­
servation, and rebuilding of olde~ areas.

Baltimore has been in the vanguard of
American cities in developing the methods
and techniques for urban renewal.· Now,
however, there is a concern that it cannot
measure up to its responsibilities and obliga­
tions, nothwithstanding the pride in past aC­
complishments. The basic tools and programs
exist; but inadequate planning, lack of effec­
tive coordination, weakness of administrative
organization, certain internal administrative
deficiencies, lack of clear-cut or improper
program designations to agencies, legislative.
handicaps, and other limitations impair their
effectiveness. .

Glaring limitations revealed ·in many ways
are the Mayor's lack of staff assistance; ad­
ministrative policy controls, and other re­
sources that are essential to the executive
direction of the City. He is not in a position,
therefore, either to develop program goals
based on comprehensive planning or to exe­
cute them effectively.

·The Planning Function. Some years ago,
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Baltimore reorganized its planning program
and developed the basis for a systematic ap­
proach to this important municipal function.
The foundation thus laid has provided guid­
ance for many "of the city's most notable post­
war developments. As one result, Baltimore
was among the earliest of American cities to
certify redevelopment areas and to begin
preparations for the urban redevelopment
program authorized by the Housing Act of
1949.

There are a number of basic deficiencies,
nevertheless, that cripple the effectiveness of
the planning function. Among these are: the
absence of a general or comprehensive plan,
insufficient delineation and classification of
areas to enable good neighborhood planning,
inadequate participation in a capital budget-.
ing program, limited relationships with the
Office of the Mayor, and a lack of centralized
executive authority in the hands of the Di­
rector of the Department of Pla~g.

Zoning. Baltimore's zoning deficiencies
have contributed to the deterioration of ma~y
areas, by permitting the intrusion of incom­
patible land uses, and such overbuilding on
the land as· to overload the streets and other
community facilities and reduce light, air and
amenity below levels currently acceptable.
The zoning regulations are antiquated in're­
spect to density, set-back controls, and· use
regulations. The areas zoned for business or
industrial use are excessive and often encom­
pass predominantly residential areas, thus
offering little or no protection to such areas.
The map reflects the fact that the ·original
zoning was adopted without benefit of a com­
prehensive land use plan, and has been
amended since in piecemeal fashion. As in so
many cities, the original purposes of the zon­
ing ordinance have often been nullified
through approvals of appeals for changes.
Though Baltimore's zoning has prevented the
more flagrant abuses of land use and density,
it is so out of date that it is a tool of little
effectiveness in contributing to the objectives
of urban renewal.

Public Housing. The Housing Authority
has a g.ood reputation for administrative
competence and valuable program devices ap­
plicable to urban renewal. It has developed
a commendable public housing program, and
its relocation service has '·materially aided
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urban renewal. It has not been integTally
linked with renewal, however, so that it has
not made the contributions toward broader
renewal programs that are possible. Policy
revisions and legislative changes are needed.

Red~velopment. The Baltimore redevelop­
ment program was organized to clear slums,
with Federal aid for private and public recon­
struction. This program has served to
demonstrate the feasibility of cooperative
public and priva~ action to achieve the re­
building of old and hopelessly blighted se'c­
tions of the city. At the same time it has
also shown the complexity and difficulties in­
volved in such efforts. The program of th~

Commission has often been bogged down,
confused, and uncertain~nditionsto which
Federal administrative delays have con­
tributed. Local dissatisfaction with these
weaknesses has not diminished support for
redevelopment.

The program organized to engage in the
clearance of compact slum areas is incapable
of assuming the much more complex respon­
sibilities of partial clearance, rehabilitation,
and conservation involved in the broader con­
cept of urban renewal. In addition, any sub­
stantial increase in the scale of renewal oper­
ations will require thorough reorganization.

Housing Law Enforcement. The citizens of
Baltimore, in cooperation with their govern­
ment, have launched a pioneering effort in
housing law enforcement. The establishment
of the Housing Court, Housing Bureau, Police
Sanitarians, and the Inauguration of area­
wide code enforcement activities attracted
national attention to Baltimore in these fields
and, with such endeavors as the Fight Blight
Fund, coJ;l.tributed to the recognition of the
importance of such efforts in Federal pro-
.grams of aid authorized in 1954. Experience
has demonstrated the essentiality of code en­
forcement in establishing minimum stand­
ards of health and safety in older blighted
areas. But also, it has revealed the adminls- '
trative and legal complexities encountered
when this essential tool for urban renewal
operates outside the framework of related
prognu;ns.

Law eQforcement activities to date have
demonstrated that they alone will not gen­
erate permanent improvements and sustained
community morale. They have shown that it
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is essential that better planning, public and
private investments, continuous community
support, and a sound long-range strategy of
renewal are essential to achieve a maximum
usefulness from enforcement.

Citizen Participation. Baltimore has also
pioneered in the organization of private
groups and resources in support of renewal
action. Its experience has shown the neces­
sity for neighborhood planning and partici­
pation in community improvement. It has
demonstrated the necessity of special means
for securing the cooperation of private
lenders to assure the achievement of com­
munity improvement programs. Baltimore's
experience also has demonstrated. that ,a
higher degree of individual, neighborhood,
and private cooperation are essential if the
gains made through renewal efforts are to be
sustained and are to provide a foundation for
further progress.

General Administrative Weaknesses. Bal­
timore's urban renewal program has been
delayed and handicapped by organizational
and administrative problems comparable to
those of many other cities. Some new admin­
istrative units have been established. Other
new programs have been grafted on to the
existing organizations of municipal govern­
ment. All of the programs have faced acute
difficulties in procuring adequately trained
professional personnel and in developing the
new procedures and methods necessary for
new types of activities never before under­
taken by municipal government on a broad
scale. These administrative difficulties have
been further complicated by the necessity for
conforming to excessively complicated and
detailed Federal procedures which have
slowed the whole process of renewal action.

As a consequence, there has been consider­
able variation in the vigor and the scope of
the several programs undertaken by the dif­
ferent agencies involved. While certain ac­
tivities of code enforcement have been pushed
with commendable vigor, others have as yet
reached only a pilot stage. Slum clearance
for private redevelopment has been painfully
slow and at times has been brought ,to a com­
plete standstill. Planning for comprehensive
renewal haS only recently begun, and essen­
tial elements of a comprehensive general plan
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into which rene,val programming might fit
are still lacking.

The internal administrative problems of
the agencies concerned with urban renewal
are further complicated by the slowness with
which municipal government itself has
adapted its administrative standards to con­
temporary needs. Municipal salaries and
standards of recruitment in Baltimore are
substantially below the level of the best
municipal governments. City government is
one of the biggest and most complex of
American enterprises. It should be in a posi­
tion to employ the most able, the best trained,
and the most skilled and to reward them
accordingly. Far too often, however, it has
depended upon the self-sacrifice of a limited
number of dedicated public servants and the
indifferent assistance of too many mediocre
employees.

Lack of Coordination. The internal prob­
lems facing each of the agencies engaged in
urban renewal have been further compli­
cated by the extraordinary need for coordina­
tion between them. At least a dozen different
agencies, departments,- and bureaus in Balti­
more's municipal government now have some
interest in urban renewal. An enforcement
effort can generate sustained community im­
provement only if it is coupled with im­
provements in municipal services, the install­
ation of needed community improvements,
the elimination of hopelessly substandard
units, and the active participation of the
residents of the area affected. This means
that all departments of municipal govern­
ment must participate actively, aggressively,
and with sympathy and understanding in a
total program aimed at the rejuvenation of a
neighborhood. In Baltimore, the administra­
tive means for such coordination have been
totally lacking. The little existing coordina­
tion has been achieved by the voluntary ef­
forts of the heads of the several departments
affected. This has proved insufficient despite
the commendable efforts of individuals in­
volved.

Baltimore's experience with urban renew­
al has shown that unless effective measures
can be developed for coordinating public
works, schools, highway development, and
recreation facilities, urban renewal cannot
succeed. The more limited activities of code
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enforcement, or rehabilitation, or clearance
will fail to achieve their full potential. The
belated recognition that a substantial portion
of the Broadway area must be devoted to
public use in ordE!'r to provide an adequate in­
centive for private investment is a clear
demonstration of the necessity for such c0­

ordination. Similar experiences in the Pilot
Area have demonstrated that the provision
of a nee.ded community facility is essential to
the development of private action and that
the absence of adequate measures to channel
through traffic around neighborhoods is a
major impediment to the preservation of
community morale.

The lack of central responsibility for the
coordination and for the development of a
truly comprehensive program has also left
substantial gaps in Baltimore's renewal ac­
tivities. There is no program for sPot clear­
ance of substandard units in salvageable
neighborhoods, no program to encourage pri~

vate modernization and improvemen~ of
dwellings above the minimum levels required
by present codes, no program to use renewal
tools to encourage industrial growth on a
systematic basis, and no systematic munici­
pal support for the efforts of private indus­
try to encourage investments in older areas.
While these deficiencies have been recognized
by the Mayor in the appointment of an Urban
Renewal Coordinator with responsibility for
the coordination and planning of a better and
broader program, he is limited by the organ­
izational arrangements with which he must
work.

Inadequate Community Support. Balti­
more's experience with urban renewal has
also demonstrated the need for continuing
communlty support for neighborhood im­
provement. The enthusiasm developed in
neighborhoods during enforcement cam­
paigns has died shortly after the campaign
ended. Without sustained community inter­
est, areas have slowly returned to a-condition
only slightly better than before improvement
action began. These experiences have shown
that sustained improvement requires the sus­
tained support and active participation of
local residents. They must be willing to make
continuing sacrifices of time, energy, and
money to maintain standards in the neigh­
borhood. To achieve this degree of participa-
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tion, it is clear that a neighborhood must
have leadership, municipal support, profes­
sional community organization advice, and
access to needed financial resources. The
neighborhood plan must be based upon the
desires of the residents expressed through
their own leadership. It must be their plan
if it is to maintain their support. Failure
to achieve this kind of continuing resident
participation has been the greatest failure
in Baltimore's eff~rts to date.

Program Too Small. Baltimore's renewal
activities to date have fallen "far shorf; of the
volume of activity needed to prevent the
growth of slums and blighted areas and
necessarily far below the levels needed to
eliminate slum~ and blight from the city. It
is estimated that the pioneering efforts of the
last five years have left the community with
the same number of substandard units--and
an even larger substandard area-than it
had five years ago. Clearly, the scale of ac­
tivity must be substantially increased if Bal­
timore is to achieve its goal of rebuilding the
city in keeping with its standards and its
vast possibilities.

Inadequate Investment Planning. The
character of renewal activities to date has
not provided assurance that private investors
could carry their share of the renewal load at
reasonable risk and with reasonable oppor­
tunity for a competitive return on invest­
ments. Decisive improvements in renewal
planning and programming and in the pat­
tern of public expenditures will be needed to
provide the incentives necessary to evoke the
i'equi.red large volume of private investments.
Unless there is a clear-cut reorganization of
the programming of capital investments by
the City, there is little possibility of increas­
ing the volume of renewal activity to the re­
quired levels. Efficient, well-planned, and ef­
fectively coordinated programming of mu­
nicipa;l capital improvements will be required
for Baltimore to raise the local, Federal, and
private funds for a vastly enlarged renewal
program. _ Private investors can and should
pool their resources to provide an equity
capital fund for projects of wide utility to
business.
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A Proposed Program for Urban
Renewal

A comprehensive urban renewal program
must provide the means by which the city
assures itself of an adequate supply of hous­
ing of appropriate standards in its central
and older areas. Such a program must also
assilre steady improvements in the quality of
the housing supply -and the quality of resi­
dential areas to accommodate the full range
of income groups which desire or need to live
in the city. Finally, a comprehensive renew­
al program must take cognizance of the needs
of an expanding economy for aeJ,ditional space
.for industry, for highways, and for commun­
ity facilities. It must serve to accommodate

-the changes of land use necessary to meet
these needs at the times when the needs
arise and at costs which are within the re­
sources of the urban economy.

Such a comprehensive program must rec­
ognize that the standards of tomorrow will
be higher than those of today. It must build
today to meet the needs of a richer and more
prosperous city of the future. It must avoid
building or rebuilding which is doomed to
premature obsolescence because it fails to
meet the standards of an expanding economy.
It must seek to resolve the fundamental
issues and conflicts facing urban life today.

Such a program should have as its goal the
elimination of present substandard dwellings
and areas from Baltimore in the next 20
years. It will involve these elements used in
various combination.s with each other:

Comprehensive City-Wide Planning
Community, Urban Renewal Area, and

Project Selection and Delineation
Urban Renewal Area and Project Planning
Capital Budgeting
Construction and Maintenance of Public

Works
Operation of Public Service Facilities
Research
Private Enterprise Participation
Slum Clearance (Redevelopment)
Public Housing
Rehabilitation
Inspection, Enforcement, and Other Regu-

latory Measures
Conservation
Community Organization
Relocation
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In their application, they must achieve
these goals:

. 1. Rehabilitation of dwellings to prevent
their more rapid deterioration and to pro­
long their useful life.

2. Effective conservation measures in the
better areas of the city to preserve them,
recognizing that slum prevention is·
.cheaper than slum clearance.

3. Eventual clearance and rebuilding of cen­
tral city slum areas.

4. Temporary code enforcement and reha­
bilitation measures in clearance areas to
bring substandard dwellings there up to
minimum standards for habitation pend­
ing clearance.

5. Wide use of renewal powers to clear pock­
.ets of blight in salvageable neighbor­
hoods.

6. Wide use of renewal powers to provide
space for busm.ess and industrial growth
and expansion of community facilities in
areas now blighted.

7. The coordination of city planning and
public works activities to achieve maxi­
mum use of local expenditures for urban
renewal

Needs of the Baltimore Economy. The ex­
pansion of business and industry in Balti­
more will necessitate the clearance of some
areas now in residential use. Much of Balti­
more's business is now conducted in old
buildings located in areas which cannot pro­
-vide the space for modern industrial pro­
cesses, for employee and customer parking,
or for the amenity required by competitive
business today. As business and industry
~d, and old buildings are replaced, these
space requirements may compel many firms
.to locate in suburban areas. The firms which
need and should have central locations, how­
ever, must be assisted to remain in the ·city.
Space should be available for new industries
with central location requirements.

Unless the community is prepared to use
urban renewal powers to accelerate any
needed transition of older residential areas
to new business and other uses, it will be un­
able to attract and maintain the economic
activity which is essential for its continued
growth and prosperity. We have no esti­
mate of the magnitude of renewal activity

needed to accommodate such changes in land
use, but we presume that most of these needs
can be accommodated in areas previously de­
scribed as substandard or in need of clear­
ance for other reasons.

Guides for Urban Renewal. A program for
the substantial elimination of blight and
slums in the next 20 years will require a
three-fold increase in present levels of re­
newal activity. Since such an increase seems
to be economically feasible, a 20-year pro­
gram has been assumed as a reasonable goal
for the city. Such a program, however, im­
plies that about five per cent of the presently
substandard units will be cleared each year.
Some dwellings now substandard will not be
cleared for 20 years. Most of these dwell­
ings will be occupied throughout the next
generation.

Renewal treatment must be tailored to this
schedule for clearance. Only minimum im-

. provements, or no improvements at all,
should be made in dwellings scheduled for
early clearance. Dwellings scheduled for
clearance 10 or 15 years hence must certain­
ly be improved to provide 'minimum stand­
ard accoIDJDodations' for their occupants dur­
ing the intervemng years. They cannot be
completely renovated or modernized, since
they will be demolished before such modern­
ization investments can be fully amortized.
Dwellings scheduled for clearance 15 to 20
years hence could warrant substantial im':'
provements approaching complete moderniza­
tion where the market will support the in­
vestment required for modernization.

A comprehensive urban renewal program,
therefore, must observe these conditions:
1. All dwellings should meet minimum

standards for safe and healthy habitation.
2. The improvements required should not

exceed an amount which can be amortized
in the prospective remaining life of the
structure and the neighborhood as m~­
ured by present conditions and prolJpec­
tive rates of rebuilding.

3. Improvement investments above the lev­
els required by minimum code standards
should be encouraged up to the level
which market conditions will permit.

4. The city or the neighborhood should bear
the cost of improvements which are re­
quired for the betterment of an area, but

7 -

","86090



which are not justified by the prospective
return to specific property owners.

5. In the total housing supply there should
be sufficient accommodations for each in­
come level at all times. Maintaining a
balanced supply is essential since renewal
will necessarily require some increase in
family expenditures. for housing. While
many families can afford such increases in
private housing, others cannot and their
needs, too, must be met.

Preventing Deterioration in Stable Neigh­
borhoods. Stable residential neighborhoods or
those which are only beginning to decline are
the areas which 20 years hence will be
blighted or threatened by blight because of
their physical deterioration, because of the
competition of other areas, and because of
the natural succession of occupancy which af­
fects all residential areas. These stable neigh­
borhoods should be given remedial treatment
now to preserve their future economic life
and to defer or, if possible, prevent their ul­
timate deterioration..

In such areas violations of minimum codes
are rare and code enforcement will be of
limited usefulness. Owners generally have
pride in their properties and are willing to
make some continuing inyestments"for main­
tenance and improvement. The availability
of community facilities and the quality of
public service may have important effects on
sustaining neighborhood spirit or pennitting
its slow decline. Renewal activities in such
areas will emphasize private action and in­
vestment. It should rely primarily upon the
organization of neighborhood groups for
C9mmunity improvement. Municipal pro­
grams to improve the quality of municipal
services, to provide needed community facili­
tieS, and to prevent the intrusioD of inhar­
monious land uses, or to eliminate inharmo­
nious uses if they already exist, should sup-'
plement and reinforce the activities of neigh­
borhood improvement groups.

Treatment of Declining Areas. Areas
which show clear evidence of the beginning
of decay or decline need more vigorous re­
newal action. Here property owners may al­
ready hesitate to make normal maintenance'
or property improvement expenditures. Vig­
orous action by organized neighborhood im­
'provement 1lSSOciatiOns is essential. Such as-
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sociations can provide some of the assurance
of ~perative action and some of the incen­
tives necessary to encourage individual own­
ers to maintain and improve their prop­
erties. In accordance with renewal plans, mu­
nicipal government must take vigorous steps
to clear isolated substandard dwellings, to
provide a high standard of community facili­
ties, to eliminate inhannonious land uses
which threaten to accelerate blight, and to
encourage private investment in new con­
struction on useable vacant sites. Code en­
forcement will be needed in some areas but
standards of maintenance and repair should
be encouraged at levels far. above those now
regarded as subject to police power and en­
forcement.

Treatment of Areas Scheduled for mti­
mate Clearance. Areas which are now sub­
standard but which cannot be cleared for a
decade or longer, and areas which are now
severely blighted but may be salvaged or
may be classified for clearance at some future
time, need the full complement of renewal
planning and action. Comprehensive area
code enforcement is needed to bring all dwell­
ings to the minimum standards enforceable
under law. Attempts should be made to de­
velop higher standards applicable to such
areas. Where the market permits, area re­
habilitation programs should be developed
and put into operation to encourage property
owners to modernize and improve properties
to the maximum extent possible under local
market conditions. Clearance of parts of
these areas may occur where opportunities
exist for encouraging private investment in
new facilities of permanent usefulness to the
community. Clearance may be required for
the construction of community facilities
which will complement the area's present
residential uses and also its future land uses.

Citizen participation should be encouraged
upon the assumption that for an indefinite
period it will be needed to play an active part
in the maintenance and stabilization of the
area, to play an important role in planning
for eventual reconstruction, and to provide
continuing support for public and private

.investment efforts.
Treatment of Deferred Clearance Areas.

In areas scheduled for clearance a decade or
more hence, code enforcement is a basic tool.
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Here the primary objective is to bring struc­
tures into conformity with minimum stand­
ards for healthy and safe habitation and to
encourage only such additional rehabilitation
as may elearly be amortized during the re­
maining years of useful life. Community or­
ganizations should be encouraged particular­
ly to support the maintenance of minimum
standards after an initial enforcement cam­
paign. Continuoul> policing of compliance with
minimum codes will be necessary because in­
centives for private action will be minimal.
The enforced demolition of structures which
warrant no further investment should be en­
couraged. The community should give con­
sideration to the gradual acquisition by open
market purchase on advantageous tenns of
vacant.sites in such areas. Clearance maybe
undertaken as opportunities for new private
investment arise and where it is feasible to
provide improvements of value to the future
rebuilt area.

Treatment of Early Clearance Areas. Mini­
mum code enforcement and demolition are
primary measures to be taken in early clear­
ance areas. Rehabilitation investments above
the levels required by the code should not be
encouraged, as these will merely serve to in­
crease the ultimateacquisitioncost.Voluntary
demolition by owners of substandard dwell­
ings should be encouraged by the availability
Of a revolving purchase fund to permit pub­
lic acquisition of idle vacant properties after
demolition takes place. Clearance and recon­
struction on these sites should confonn to the
future land use and street plan as oportuni­
ties to provide needed community facilities or
to encourage new private investment arise.

Priorities in Renewal Treatment. The Bal­
timore city planning- and renewal organiza­
tions should establish standards for schedul­
ing renewal treatment of different types of
areas at an early date. Baltimore's experi­
ence suggests that code enforcement. and re­
habilitation efforts in rock-bottom slums pre­
sent almost insuperable obstacles to durable
renewal achievement. The experience of
-other cities suggests that the relatively small
public expenditures involved in establishing
the limited conservation-type of renewal
programs in stable and declining areas may
payoff many-fold in the long run by prevent­
ing the further spread of blight and thus

reducing the ultimate cost of clearance.
Clearly some of the greatest opportunitiesfor
joint public and private action exist in .areas
which are not yet slums but which are seri­
ously threatened by deterioration. Only a
careful study of the relative economic advan­
tage to the city of expenditures for conserv~­

tion, rehabilitation, or clearance can establish
the most advantageous distribution of avail­
able resources.

Several guides to action are suggested:
1. All areas should be brought under some

type of treatment at the earliest possible
time. The community -cannot afford to
neglect any of its good, its declining or
deteriorated districts. Slum prevention
now Is cheaper than clearance of the
same area ·later.

2. Private investment can often be encour:- .
aged most easily in the less deteriorated
areas.

3. Clearance of rock-bottom slums should
take advantage of and be guided by op­
portunities to encourage new private in­
vestments which will expand and rein­
force the community's capacity for ·ulti­
mately completing the renewal job.

4. A large proportion of the city should be
designated for conservation, subject to
some form of renewal treatment. Care
should be exercised in designating clear­
ance areas which cannot be cleared for
many years.

5. Planning for the City of Baltimore is in­
timately related to developments in the
surrounding suburban area. Metropolitan
cooperation for the development of a met­
ropolitan plan is essential to local plan­
ning in both the city and the suburbs.

Limiting Factors on Renewal. Relocation
needs will arise as a result of the clearance of
substandard areas, clearance for public im­
provements and as a result of economic up­
grading of areas which are substantially re­
habilitated. The necessity for orderly and
humane relocation will be a major limiting
factor upon the volume of urban renewal ac­
tivity resulting in displacement which can be
undertaken at anyone time, especially be­
cause of the severe impact on the nonwhite
population. Public housing has carried a sub­
stantial part of the relocation load in the paSt
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and it may be expected to carry a similar pro­
portion in the future. This will necessitate
continued expansion of the public housing
program. At the same time a much larger
expansion in public housing requirements can
be avoided if sound private rehabilitation is
encouraged on a widespread basis in areas
scheduled for clearance in later years and
where rehabilitation is feasible. To the ex­
tent that rehabilitation programs result in
high rental properties, however, they cannot
be expected to meet the most urgent reloca­
tion needs.

Baltimore should adopt a positive reloca­
tion policy which affinns the responsibility of
the City for relocating families displaced by
major improvements. Such a policy, with ad­
ministrative means for implementing it, is
needed in order to assure that relocation
arising from renewal programs can be ac­
commodated in conjunction with other needs.

Public and Private Housing. Both public
and private housing are urgently needed on
vacant land to expand the supply of housing
for low-income families and thereby reduce
the effects of overcrowding on existing de­
clining, but not yet blighted, areas. Public
housing should be viewed as a vehicle for re­
lieving the high density of low-income fami­
lies in areas not yet blighted by supplying
accommodations for them on presently va­
cant land. Public housing should also be used
to provide small projects in transition areas
accompanying private developments for mod­
erate income families. In such locations pub­
lic housing may well serve to encourage and
protect private investment. Such a policy
would have the:additional benefit of reducing
the size of present public housing projects
and therefore encouraging a more normal
pattern of population distribution. The re­
sponsibility· of the community for assisting
moderate-rental private housing must be
more specifically recognized. The municipal­
ity should be willing to make special efforts
to encourage private investments which
abate the need for other more costly public
programs;

Highway Planning and Urban Renewal.
Until Baltimore has planned and developed
an expressway, traffic, and transit system
which can divert most central business dis-

trict travel from neighborhood streets onto
major thoroughfares and expressways, it will
be difficult or impossible to develop effective
neighborhood improvement programs in the
areas surrounding the central business dis­
trict. Far too many local streets carry far
too much through traffic in these areas. The
existence of this through traffic impedes the
development of community incentives for
neighborhood improvement. The highway
program will also compete with urban renew­
al for Baltimore's capital funds throughout
the next 20 years. For these reasons it is es­
sential that highway planning and urban re­
newal planning be coordinated from the out­
set· so that each may complement, rather
than compete, with the other.

Community Facilities and Public Works.
Baltimore needs schools, playgrounds, parks,
highways, health facilities, and other im­
provements on a vast scale. These are the im­
provements which Baltimore must use as its
contribution toward Federal-aid renewal pro­
grams. These public works undertakings can
be programmed as a part of the renewal pro­
gram so as to assure that each municipal ex­
penditure for a needed community improve­
ment becomes Baltimore's contribution
toward urban renewal.

Neighborhood Organization and Morale.
Effective urban renewal cannot be imposed
upon communities. It must grow out of their
felt needs and desires. All are familiar with
the standards of maintenance and community
behavior which characterize newly-built
neighborhoods. The absence of this spirit of
community and individual action is a major
cause of the decline which leads to decay and
blight.

The reconstruction of a sense of pride in
home and neighborhood, individual willing­
ness to maintain property, and Community
enthusiasm for improvement are essential
elements in urban renewal. They cannot be
reestablished quickly or easUy. They cannot
be imposed by outsiders. They can be fos­
tered by neighborhood groups, encouraged by
the availability of professional community
·organization advice, assisted by COIl'crete evi­
dence of municipal willingness to support
such efforts, and perhaps induced by evidence
that the city is willing to aid individual and
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neighborhood efforts at community improve­
ment.

For these reasons, urban renewal requires
major concentration upon assistance to
neighborhood organizations and leaders in
their efforts to develop renewal programs.
City government must become a friendly as­
sistant in this work. Special efforts must be
undertaken to assure that government is

. responsive, fair, patient, and willing to con­
sider the ideas of the residents. Through
such a process government can be brought
closer to the people and the people can un­
doubtedly be led to feel their responsibilities
toward their neighborhood more vigorously
and more effectively. Such a relationship can
lead to individual and neighborhood Willing­
ness to make the financial and other sacri­
fices needed to sustain and improve neighbor~

hoods. Again, in this context, citizen
participation among the Negro population
will be most essential.

The above program elements are insepar­
able when applied in a comprehensive re­
newal approach. They must tie together in a
single coordinated endeavor rather than be­
ing used as bits or pieces in the attack on ur­
ban problems.

Organintion and Administration
To achieve an effective and comprehens­

ive urban renewal program of the character
described herein, the City government must
be organized for more efficient adininistra­
tion of the elements in a comprehensive ur­
ban renewal program, for more effective c0­

ordination of many operations of municipal
government, .for close daily liaison with all
neighborhoods in the community, for affirm­
ative working relationships with private. in­
dustry, and for the careful planning· and
utilization of available public· funds. The
administrative changes described below are
d~gned to achieve these ends. Many of them
can be put into effeCt at once through action
of the Mayor, the Board of Estimates, and
the City. COuncil. Others will require careful
study during the next. year,· and eventually
will require. changes in the Charter ·of the·
City or in State enabling legislation. The
recommendations which can be implemented
immediately will assure a vigorous beginning.
Those .which require State action will enable

the program to gain mor.nentum and scale.
Establishment of a Renewal and Housing

Agency. The major urbap ren.ewal and hous­
ing functions of the City of Baltimore, now
scattered in four separate agencies or depart­
ments of municipal goveinment, should be
concentrated in a single operating agency.
These functions include the administration of
public housing now conducted by the Hous­
ing Authority of Baltimore City; the adminis­
tration of urban redevelopment programs,
now administered by the Baltimore Redevel­
opment Commission; the housing law en­
forcement activities, administered by the
Housing Bureau of the Health Department;
central relocation services now conducted by
the Housing Authority; and detailed neigh­
borhood planning, a program conducted by
the. City Planning Departnlent. All of these
functions must be operated under a unified
direction and control in many areas of the

; city if all of the available tools for urban re­
newal are to be brought into effective action.

In ad~tion to the reorganization of these
existing functions of urban renewal, certain
new functions must be administered by the
same renewal Agency. These include:

1. Effective municipal assistance to pri­
vate business in renewal action, including
planning redevelopment, rehabilitation, and
conservation.

2. Municipal community organization ser­
vices to enlist citizen participation by neigh­
borhood groups for urban renewal and con­
tinuing liaison between such neighborhood
groups and municipal governinent. This will
require absorption of the Area Projects, now
administered by the Department of·Public
Welfare.

3. Programming of neighborhood renewal
action to ma~e certain that the proper com­
bination of actions is taken and resources
allocated for individual areas, resulting in a
balanced treatment for the entire city. This
will assure effective participation by munici­
pal departments. and private investors as
market conditions and opportunities permit.

4. Participation in tight prograrnmiilg of
municipal capital improvements ·to assure
that a large proportion of such expenditures
is used to secure matching· Federal grants
for urban renewal. ...
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The new Renewal and Housing Agency
(RHA) should utilize the existing legislative
authority and powers of the Mayor and City
Council of Baltimore in conjunction with
those of the Housing Authority of Baltimore
City as its legal foundation. The special finan­
cial, administrative and legal powers of this
Authority enable it to take decisive and
speedy action in planning, land acquisition,
management of properties, disposing of
properties, and in obtaining loan funds out­
side of the nonnal debt limits of the city. The
Authority also has a nucleus of staff and ad­
ministrative machinery which, combined
with the resources of other agencies, will en­
able it to make an early start on a broader
program. The new Agency should be reconsti­
tuted to give an incoming Mayor effective
control over its policies. Since it will perfonn
both direct municipal and special authority
fUll.ctions, its director must have the con­
tinuing confidence of the Mayor and Council
and should be appointed by the Mayor with
the agreement of the Renewal Agency Board.
He should be a person with specialized train­
ing and experience in housing and urban re­
newal.

Reorganization of City Planning Func­
tions. The City Planning Department should
be reorganized to concentrate its attention
upon the preparation of a general plan, the
development of general standards for urban
renewal, and participation in the preparation
of an effective capital budget and capital im-
provement program. .

Until a comprehensive city plan is pre-.
par~ which sets standards to guide the de­
velopment of the various areas of the city, its
major land uses, its main transportation
routes, its coordinated system of community
facilities, and its principal city-wide services,
local urban renewal must proceed cautiously.
Such a general plan provides a framework
within which neighborhood planning can be
ciuTied on. The general plan must also estab-

. Ush the land uses, population densities and
ath~r standards which guide detailed neigh­
borhood plans, a long-tenn development pro­
gram, and a four-year capital improvement
program.

The preparation of a long-tenn capital im­
provement program which will bring togeth­
er all of the needed public works programs

of municipal government, establish priorities
for them, and schedule their construction and
the financial requirements incidental thereto,
is essential for orderly and efficient munici­
pal administration and to secure matching
Federal grants for urban renewal. The devel­
opment program should show improvements
foreseen as needed during a twenty-year
period to carry out the general plan. Those
which are required and feasible in the early
future are transferred to a four-year capital
improvement program to appear in succeed­
ing years on the annual capital budget. This
function must be perfonned for the Mayor
by the city planning staff and in cooperation
with the office of the budget director. Here,
too, urban renewal is dependent upon the
more· effective perfonnance of a larger func­
tion for all of city government.

These two major responsibilities, compre­
hensive general planning and capital im­
provement programming, will set many ma­
jor policies for municipal government. It is
essential, therefore, that the Mayor have ef­
fective control over these important policy­
forming activities. To strengthen this con­
trol, the planning staff and its director should
be appointed by and made responsible to the
Mayor. The Director should be a profession­
ally trained planner of wide experience and
administrative ability. Experience with capi­
tal" budgets would be desirable. The Plan­
ning Department would then become a staff
ann of the Mayor. The City Planning Com­
mission should also be reorganized so that it
can perfonn its zoning and other quasi-legis­
lative functions in the light of a full under­
standing of the policies being pursued by the
municipal administration. To aasure this end,
the Director of the Renewal and Housing
Agency should be made a member of the
Commission ex officio in addition to the Di­
rector of Public Works. The appointment of
members of the City Planning Commission
should be staggered to provide an incom­
ing Mayor with a working majority, while
preserving sufficient continuity of member­
ship to maintain an orderly development of
policy by the Commission. It would be desir­

"able for the City Council "to establish a special
committee on city planning to aasure broader
council acquaintance with planning. Such a
committee might well supplant the existing
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single councilmanic membership on the Plan­
ning Commission.

Revision of Powers of the City Planning
Commission. The powers conferred upon the
City Planning Commission and Department
by the present Charter are numerous, com­
plicated, obscure, and-in some cases-in­
operable. These powers need clarification
and simplification to emphasize the function
of .the comprehensive general plan rather
than numerous public improvement plans, to
stress the coordinating function of the city
plan, and to incorporate the vital elements of
standards-setting and of the capital budget­
ing program in the planning process. The re­
spective powers of the Department and Com­
mission should be distinguished in accord­
ance with this report.

Coordinating Functions of the Mayor's Of­
fice. The Mayor is the elected leader of mu­
nicipal government. .Ai; such, he is responsi­
ble for the development of policy as well as
for effective administration of municipal af­
fairs. His office must be equipped with staff
aids necessary to secure the careful studies
needed in policy formation and to give him
effective supervision over the administrative
functions of city government. In the long
run these responsibilities will require the
establishment in the Mayor's office of staff
services responsible for city planning, budg­
eting, an4 administrative management gen­
erally. The Mayor presently must carry on
these functions with limited direct assistance
and through other offices not responsible di­
rectly to him. The most capable executive
secretary would not find it possible to provide
these services under existing arrangements.

Immediate steps toward the achievement
of these ultimate objectives require that the
Department of Planning and its Director be
made responsible to the Mayor. They also re­
quire that the Mayor's office be equipped
with a skilled assistant responsible for advis­
ing the Mayor on the coordination of develop­
ment activities in the city. This development
assistant should not have direct supervisory
.responsibilities. Rather, he should serve as
an aid to the Mayor by keeping him advised
on the development activities of all branches
of city government. In addition to the direct
operations of the renewal program, these in­
clude the planning and construction of high-

ways, parks, playgrounds, schools,. public
utilities, airports and harbor facilities; the
transit, circulation, and traffic pIails and pro­
grams; the promotion of industrial and resi­
dential development in the city; and relations
with other areas and agencies of the Balti­
more metropolitan area. During the next
few years these functions will be of increas­
ing importance, as some municipal govern­
ments are now recognizing.

The Mayor's office must also assume re­
sponsibilities for the political leadership
needed to assure a continuation of Federal
aids on an effective basis. Local governments
must make their legislative and financial
needs known in Washington, and they must
constantly resist the tendency toward Fed­
eral administrative control over local mat­
ters.

Strengthening Budgetary Control The
effectiveness of the urban renewal program
will depend in large degree upon the re­
sources allocated.to it and to other depart­
ments of municipal government concerned
with urban renewal through the annual oper­
ating and capital budgets of the City. The
present budget operations of Baltimore City
fail to utilize the methods of budget develop­
ment and control which have been used in
progressively administered cities for many
years. The entire budgetary processes of
the City need strengthening and moderniza­
tion.

To achieve this strengthening of budget­
ary control, the budget office should be head­
ed by a professionally-trained budget officer
with experience in capital and operating
budget work in some city which has used ad­
vanced budget methods. His office should be
equipped with the staff needed to use the
budget as an instrument of management im­
provement and the making of policy decis­
ions. The budget office should be made re­
sponsible for the preparation each year of a
current capital budget for the year in c0­

operation with the City Planning Depart­
ment. The budget office should be charged
with responsibility for making the fiscal
studies needed to assist the City Planning
Department in the preparation of the four­
year capital improvement program, which
would be submitted annually to the Board of
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Estimates and City Council in connection
with the current capital budget.

Strengthening Health Department Func­
tions. The Department of Health has been
and should remain responsible for the devel­
opment of code standards and the promulga­
tion of health and housing codes. While the
administration of area programs of code en­
forcement should be transferred to the new
Renewal and Housing Agency, the specialized
city':Wide inspection functions of the depart­
ment also need strengthening. These include
responsibility for the city-wide inspection re­
latibg to plumbing, sanitation, and other
codes. In addition, the Department must re­
main legally responsible for the issuance of
regulations and orders and attentive to the
prosecution of the larger volume of cases
which will result from an expanded program
of area-enforcement.

The Department, in cooperation with other
departments, should concentrate its attention
upon the development of a single housing
code which will include standards usable to
meet a broader range of opportunities in a
comprehensive program of urban renewal.
This emphasis should permit the Depart­
ment to concentrate upon its rule-making
functions, upon its larger responsibilities in
the field of health, and upon code enforce­
ment.

The Renewal and Housing Agency should
administer area enforcement programs
equitably as between owner-occupants and
landlords; it should develop the use of lien
and receivership powers and use enforcement
only in accordance with comprehensive area
plans.

·Local Autonomy in Federal Aid Programs.
Many of the delays and problems encountered
to date by local government agencies are due
to limitations imposed both by law and ad­
ministration at the Federal level. A compre­
hensive renewal program requires that local
'autonomy be fostered by the attitudes of
Federal officials, rather than hampered
through unnecessary controls. The exercise
of local autonomy must demonstrate respon­
sibility along with authority to act, but local
initiative depends upon reasonable freedom
to proceed when basic statutory require­
ments have been fulfilled. Baltimore must
work with other cities to obtain assurances

from the Federal government that local
autonomy will be possible in practice as well
as in legislative intent.

Immediate Actions. H Baltimore is to take
immediate action toward an enlarged renew­
al program, it must reorganize its municipal
agencies now and within the framework of
existing law. The reorganizations recom­
mended can be accomplished if the Mayor
is free to make new appointments to the
Renewal and Housing Commission, the Hous­
ing Authority and the Planning Commission.
In the interest of early action on renewal,
the Study Board assumes that the members
of the Redevelopment, Planning, and Housing
Authority commissions will offer their resig­
nations to the Mayor to give him the oppor­
tunity to launch the new program.

Financing Urban Renewal
Urban renewal will require substantial in­

vestment of funds, both public and private,
but Baltimore has the resources to do the
job if there is conviction regarding the im­
portance of the program.

Municipal Capital Requirements. The very
preliminary estimates based upon available
data regarding Baltimore's renewal need,s
suggest that during the next 20 years some
65,000 dwellings, including a large portion of
the residential areas surrounding the central
business district of Baltimore, must be
cleared and rebuilt. In addition to this long­
range clearance and rebuilding program, the
city must systematically bring up to higher
standards an even larger number of dwellings
not now substandard, and it must encourage
rehabilitation and conservation efforts in all
areas in the city. Inspection and rehabilita­
tion services must be repetitive or continu­
ous. One-shot inspection is a certain invita­
tion to failure in urban renewal.

The aggregate cost of these urban renewal
activities requiring the investment of public
funds over the next 20 years appears to be of
the order of magnitude of at least $900,000,­
000. This means that BaltimQre must raise,
for these purposes, a minimum of $45,000,000
per year for a 2o-year period. No such huge

. sum is available from a local tax or other
resources. Fortunately, there is every pros­
pect 'that two-thirds of this cost, or $30,000,­
000 per year, may be available under Feder-
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al programs of aids to housing and urban re­
newal, if the City can provide the necessary
local contributions of one-third of net expen­
ditures. Thus the capital and operating funds
which must be found locally for a compre­
hensive renewal program, will be $15,000,000
per year. Such an expenditure, properly
planned and organized and effectively admin­
istered, should assure the substantial
elimination of slums and blight from Balti­
more within a 2o-year period.

The Necessity for Capital Budgeting. It is
quite improbable that Baltimore could afford
to raise both the foreseeable additional funds
required for a growing city and an extra
$15,000,000 per year for public expenditures
for urban renewal. Fortunately, Baltimore is
already spending considerably more than this
latter amount on urgently-needed public im­
provements, a large proportion of which may
be used for local contributions toward F:'ed­
eral-aid renewal programs. But the city can
secure credit for these contributions only if
the public improvements involved are pro­
grammed and built as an integral part of
comprehensive neighborhood renewal plans
and programs. Baltimore needs schools,
parks, playgrounds, highways, health facili­
ties, utility improvements, and other public
improvements and community facilities. It
should be spending more than it has been
able to raise to d~te for these purposes. If
these expenditures can be scheduled in ac­
cordance with a general plan and neighbor­
hood renewal plans, they should largely meet
the local contribution requirements for Fed­
eral aid. It is this necessity for scheduling
and planning public works that makes the
establishment of a modem capital budget
system essential to urban renewal in Balti­
more.

The city should establish a revolving fund
of $20,000,000 to $25,000,000 to permit it to
undertake nonfederal projects, to permit ex­
peditious local action pending decisions on
Federal aid projects, and to provide occasion­
ally needed cash matching grants on such
projects.

Fiscal Resources of Municipal Government.
To provide the renewal Ageilcywith the fis­
cal flexibility needed to carry out a city-wide
renewal program, the Agency should also be
given broad powers to borrow funds on a

fully repayable basis without issuing full
faith and credit bonds. During the 2o-year
program the renewal Agency will have to
borrow many hundreds of millions of dollars
on a short-term basis to finance its current
renewal projects. Such borrowing can be
made with Federal guarantees pending final
financing of projects, if the renewal Agency
has the requisite power. Legislation should
be obtained immediately to permit such tem­
porary funding of renewal obligations.

In addition to these capital improve­
ment needs, a comprehensive renewal pro­
gram will require substantial increases in
some operating budgets. Larger staffs are
needed for city planning, for the budget of­
fice, for neighborhood planning and program­
ming, for community assistance functions,
and for other administrative functions of the
renewal Agency. These expenditures ,ap­
pear to be well within the fiscal resources
of the City of Baltimore. They are unlikely to
exceed more than five cents on the tax, rate
and would assuredly be a sound investment
by the city in self-impr~vement.A large part
of these expenditures will" ultimately be cre­
ditable on Federal aid projects, and will thus
earn for the city a twofold Federal contripu­
tion toward its total urban renewal expendi­
tures.

Baltimore also has the fiscal capacity to in­
crease its capital and operating expenditures
beyond present levels if such additional ex­
penditures are needed to accelerate the pro­
gram. Baltimore's present tax burden is sub­
stantially below that of other cities of COm­
parable size. Baltimore should recognize that
its competitive position as a growing indus­
tri~l and commercial center will be enhanced
and improved if it is prepared t;Q make larger
expenditures for well-planned and efficient­
ly administered community improvements
which will advance its economic and social
status.

Economic Benefits of Urban Renewal. Ur­
ban renewal expenditures are investments in
the city's future. Deteriorating neighbor­
hoods, obsolete industrial districts, and over­
crowded slums are an economic drain upon
the community. They result in high munici­
pal operating costs and lower private operat­
ing efficiency as well as in impaired morale.
The relatively small expenditures needed to
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reverse these trends should paya satisfactory
return to people, to municipal government,
and to local business.

Needed expenditures for urban renewal ap­
pear to be demonstrably sound investments
to City government alone. In typical blighted
areas, assessed values decline relative to as­
sessed values in other areas. If these declines
in assessed values can be arrested by modest
expenditures for urban renewal, the addition­
al tax revenue to the city will eventually pay
the cost of such expenditures. The benefits
accruing to business and the community are
manifestly far larger than those to City
government as such.

Expansion of Private Investment. With the
restoration of convenient locations in inner
city areas, urban renewal also presents a new
opportunity and challenge to private business
and investment. Comprehensive renewal pro­
gramming wiil require a vast increase in the
rate of renovation and rehabilitation of exist­
ing buildings of all types, and an equally
dramatic increase in the eventual rate of in­
vestment in new building in cleared or reha­
bilitated .areas. These investments must be
based upon a sound understanding of mar­
ket CcOnditions and opportunities, the prospect
for a safe return, the availability and certain­
ty of effective ineasures of municipal support,
and a full utilization of available Federal
guarantees and insurance. If private business
is to realize these opportunities for commun­
ity service and investment, its established
prOC;e<iures must be improved, its participa­
tion in planning must be made more effective,
and its willingness to try new fields of en­
deavor must <;ontinue to expand. Business
should consider the establishment of a large
Renewal Corporation to provide both man­
agement and capital funds for renewal pro­
jects. Such corporations already operate ef­
fectively in Cleveland, St. Louis, and Kansas
City. .

Municipal government must support these
efforts and recognize fully both the oppor­
tunities for private investment which arise
in urban renewal programs, the limits and
conditions which must be established to per­
mit such private participation, and the con­
ditions-particularly of market and timing­
which renewal programs must meet to per­
mit coordinated private action. The Renewal

and Housing Agency cannot expect private
investors to bear the brunt of public relations
problems, of long delays in developing pro­
jects, and of unworkable conditions and regu­
lations imposed upon investors. Its detailed
plans must recognize that security of invest­
ment and an opportunity for reasonable re­
turn are needed to assure business participa­
tion in the investment phases of renewal. The
Federal government must be urged by the
the city to cut red tape, speed the solution of
knotty financial and legal problems and gen­
uinely push such incentives as Sections 220
and 221 of FHA instead of providing mere
lip service to these aids.

Community Support for Private Invest­
ment. To achieve these ends, the city and lo­
cal communities must realistically face the
opportunities and costs of providing sound
investment opportunities in urban recon­
struction. Renewal planning must take ad­
vantage of every opportunity for using a
public improvement as a means for en­
couraging or facilitating private investment.
Public housing should be available to supple­
ment and encourage private residential in­
vestment in adjoining areas. The installation
of public improvements should be utilized
where possible to provide support for private
housing developments in renewal areas.

Not the least of these opportunities ap­
pears to be in meeting the growing needs for
business, commercial and industrial expan­
sion. Both in city-wide and local area plan­
ning, particular attention should be paid to
these opportunities. To the extent that re­
newal programs can provide or generate ef­
fective opportunities for private investment,
they will strengthen the city's economic ca­
pacity to carry on effective renewal programs
in other areas where such opportunities are
more limited. Consideration, therefore,
should be given to the establishment of pri­
orities which take advantage of such oppor­
tunities for developing a stronger economic
foundation for the city.

Community Relations
Community Participation in Planning. If

. individual citizens and neighborhood and
city-wide groups are to support urban renew­
al as a .municipal function, and if they are to
devote time, energy, and funds to carry out
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renewal and other programs, these programs
must reflect their desires and wishes, and be
a genuine expression of their aspirations for
a better community. All citizens, regardless
of race or creed, are part of this process. The
city plan and neighborhood plans can reflect
this individual and community desire only if
community leadership in many walks of life
has participated actively in the establishment
and development of plans..The Renewal and
Housing Agency should be responsible for
vigorous efforts to obtain citizen participa­
tion in the development of detailed neighbor­
hood plans and programs.

To pennit this degree of effective citizen
participation in city planning and renewal ad­
ministration, the renewal Agency should be
equipped to provide professionally-trained
community relations workers in a large num­
ber of the neighborhoods of the city. While

:neighborhood organizations should be en­
couraged to provide their own trained staff
assistants; it must be recognized that many
neighborhoods, particularly those most ac­
tively concerned with urban renewal, will be
unable to provide adequate professional as­
sistance through their own private resources.

Professional workers employed to enable
more effective citizen participation at the
neighborhood level should initially assist
community groups and leaders in the estab­
lishment of soundly conceived community or­
ganizations. Later they should aid neighbor­
hood groups in the establishment of commun­
ity goals and objectives for urban renewal
and planning. They must also serve as a liai­
son between the neighborhood organization
and municipal government generally, to make
sure that the operating departments of gov­
ernment are aware of and responsive to local
desires and needs. A specially selected non­
partisan advisory committee representative
of welfare, civic,ininority, labor, professional,
and other groups·should be appointed to as­
sure the development and application of the
highest standards in the organization and

operation of the community relations pro­
gram.

Organization for Neighborhood Better­
ment. The community groups described above
should assist City officials in the development
and execution of renewal programs. They will
also be responsible for organizing neighbor­
hoods for home and community improvement
action on a voluntary basis. In some neigh­
borhoods, powers beyond those of voluntary
organizations may be needed to carry out
neighborhood objectives. These may include
the orgamz.ation of privately chartered com­
munity improvement corporations for the
purpose of acquiring and modernizing
selected properties, or carrying out other
functions requiring corporate powers. In
some cities, it has been found. desirable to
provide for the establishment of neighbor­
hood corporations that can undertake im­
provement programs, utilizing limited mu­
nicipal powers--including powers to enforce
renovation, to acquire by condemnation, or to
require improvements paid for out of bene­
fit assessments on adjoining properties. Bal­
timore should examine these types of organ­
izations and powers for neighborhood better­
ment with a view to the early establishment
of an advisory service which would assist
neighborhoods in equipping themselves to
carry out effective neighborhood programs.
Such a service should immediately explore
the range of powers needed and secure legis­
lative authorization if required.

Private Agency Responsibilities for Com­
munity Relations. During the next few years
the role of government in the citizen partici­
pation process will be essential as a catalyst
to achieve greater voluntary private agency
activity in and responsibility for this vital
element in community improvement pro­
grams. A greater consciousness of need is re­
quired than now exists on the part of pri­
vate agencies. Baltimore has the resources,
however, to assure that the voluntary role is
fulfilled.

-17-

HA86100



-18-

HA86101



CHAPTER I

MACNITUDE OF THE PROBLEM

Baltimore typifies many American com­
munities in that it has a blighted core, a
rapidly expanding suburban area, and is a
diversified industrial and port city. 'Some­
what special characteristics of the nation's
sixth city are its age, its geographical loca­

.tion as a border city, its substantial Negro
population, its strong tramtion of home own­
ership, and its phenomena of the ground rent
and the row house. The high rate of home
ownership is partly attributable to the popu­
larity of the row house which is cheaper to
build .and to maintain than the conventional
single-family dee1ehed dwelling.

In Baltimore, as elsewhere, urban, renewal
is interested in all types of land use-the
total complex of physical and social charac­
teristics that make up a city. The renewal of
cities involves commercial and industrial
needs along with residential requirements.
Although programs for urban improvement
have been most concerned with housing in
the past, a balan~ approach is possible in
urban renewal. More data are available on
housing characteristics, however, and an un­
derstanding of these data is basic to evaluat­
ing the extent of-the renewal problem.

Current Total Housing Supply
In 1950, the total housing supply within the

city prbper numbered 277,800 dwelling units.
From 1950 to 1955, the general pattern of ex­
tensive new home construction continued to
be concentrated in outlying city areas as in
,the past decade. The estimated dwelling sup­
ply of Baltimore City proper, as of January
'1956, was 304,000-a rise of 26,000 over the
1950 census "total. The net gain resulted from
(1) the addition of about 29,500 units
through new construction and 5,000 through
legal and illegal conversions, and (2) the sub­
traction of about 4,600 because of demolition

. and an estimated 3,800 shiftiitg from resi­
dential to nonresidential use (conversions in
reverse). The dwelling supply in the inner
cityl was about the same in 1955 as in 1950­
approximately 82,000 units.

1 The boundaries of" the inner city, as defined by
the Department of Planning, are roughly described

Current Number of Substandard
Dwellings

In April 1950, according to the Housing
Census, there were 55,045 physically sub­
standard homes in Baltimore City, based on
measurement criteria conventionally in use
today. Since that time, there has been con­
siderable activity on the part of many public
and private groups directing their efforts to
reduce this number of deficient dwellings.
For example, five slum clearance projects
have resulted in the demolition of 3,000 de­
teriorated dwelling units and about 19,000
dwelling units have been treated under the
housing law enforcement activities of the
Housing Bureau. Nevertheless, it is esti­
mated that there are still 55,000 physically
substandard dwelling units at the beginning
of 1956, distributed between 41,000 in the
blighted inner city and 14,000 elsewhere.
(See Appendix1 for method of calculation of
this figure and other pertinent statistical
data and criteria.) So, in spite of all these ef­
forts, it is evident that Baltimore in the
1950's has barely kept pace with its slums
when the gross figures are examined.

In addition, a minimum of 8,500 more units
in the city should be classified as substandard
because of environmental factors. This cal­
culation includes only those 'Physically stand­
ard individual units that are located in blocks"
where 50 percent or more of all dwellings
were physically substandard in 1950. Eight
thousand of them are within the inner city.

As a total, therefore, 63,500 (55,000 plus
8;500) substandard units are conservatively
estimated to exist currently. Forty-mne
thousand of these are in the blighted Central
areas, and 14,500 are outside the inner city.

by North Avenue on the north, Monroe Street on the
west, Patterson Park Avenue on the east, and Middle
Branch Harbor on the south. For an analysis of the
~arac~risticsof the inner city see Urbaft ReMtDal
tn BalttflUWe, Planning Commission of Baltimore.
1955. The "inner city" concept represents a refine­
ment of the concept of "blighted areas" comprising
56 census tracts in the central section of the city,
which was established by the Commission on City

,Plan in 1945. The respective land areas involved are
very similar, and consequently data available on both
bases have been used throughout the report.
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Use of the term USubstandarci"
The tenn "substandard", which has come

to be part of the language by which slums
and blight are defined,· needs some special
comment. The measures of substandardness,
as they have been used in most housing
studies, are inadequate. But, if this study
errs in proposing the present scope of sub­
standard dwellings in Baltimore, it does so in
a conservative direction.

Most estimates of the extent of substand­
ard housing, including those presented in this
report, stern from Census Bureau data. The
Census Bureau itself, however, does not use
the tenn substandard. Rather it separates
all dwelling units into two. broad classes
based upon the physical condition of the
structure so that they fall .into the "dilapi­
dated" or "not dilapidated" categories. With­
in each of these broad designations, dwell­
ings are further subdivided according to the
presence of specified plumbing facilities.

The tenn substandard used in this report
is the common derivation used by redevelop­
ment, housing, and planning agencies, signi­
fying that a dwelling unit is dilapidated or is
without hot running water or a flush toilet or
bathing faciilties inside the structure for the
exclusive use of the occupant. If the unit is
dilapidated, it is considered to have serious
structural deficiencies, is run-down or neg­
lected, or is of iI)adequate original construc­
tion, so that it dQes not provide adequate
shelter or protection against the elements or
endangers the safety of the occupants.

More Adequate Definition

A more adequate definition and approach
would analyze the city, by area, more thor-

. oughly in tenns of adequacy of structures,
physical and social environment, and com­
munity facilities. As one authority has
pointed out, "In urban areas, substandard­
ness can be identified in buildings-their de­
sign, equipment, structural soundness, re­
pair, and maintenance; in land subdivision
and layout--8ize and shape of lots, coverage
density, and sometimes even the amount and
allocation of areas for new or expanding
uses; in community facilities and services­
w.ater, sewer, schools, recreation, transpor­
tation, etc.; and in location-nearness to ob­
noxious uses, accessibility to other districts

t.hat a particular area serves, 01' from which
people and goods regularly go back and
forth."l An appraisal guided by the criteria
suggested in the above statement needs to be
perfonned as urban renewal areas are de­
linE>.ated~

Such an appraisal would examine the gen­
eral environmental features of a neighbor­
hood which give meaning to the suitability of
a horne for people. A dwelling unit may be
standard in physical tenns when evaluated
separately and distinctly from the physical
surroundings and community social influ­
ences of which it is a part. Assuming that
the character of the surrounding neighbor­
hood represents an undesirable living envir­
onment, the treatment implied relates to the
environment rather than to the dwelling it­
self. Unless the blighting influences of the
~eighborhood are arrested and corrected, it
IS reasonable to presume that the physical
character of the dwelling unit in question
may well deteriorate shortly. Urban renewal
emphasizes this approach, and a description
of the problem, therefore, must include dwell­
ings and other facilities that are blighted by
reason of surrounding influences. As noted
earlier, a minimum of 8,500 dwelling units in
Baltimore are estimated to be in this cate­
gory.

Obsolescence and Changing Standards
As the years go by, it is inevitable that our

standards will become higher rather than
lower. The American ideal changes from dec­
ade to decade, from one generation to the
next, in many aspects of urban living, and
most of us view those changes as being part
of our greatness. Housing is no exception.
The acceptance of television sets, refrigera­
tors, and two-car families-these have and
will have their parallels in rising housing
standards. Baltimore cannot and will not be
satisfied with a 1939 or 1955 standard in
1975.

This may be illustrated simply by the ac­
ceptance in the 1950's of hot running water
as a minimum necessity in a city like Balti-

1 Allan A. Twichell, "Measuring the Quality of
Housing in Planning for Urban Redevelopment,"
Urban Redevelopment: Problems and Practices
Coleman Woodbury, Editor (Chicago: University of
Chicago Press, 1953), p. 11.

-:- 20 -

HA86103



more. In 1940, the presence of running water
was considered a reasonable criterion of
.standardness for the United States and Balti­
more. By 1950, the standard had become hot
running water. The 1954 revision of the Bal­
timore Health Commissioner's Rules and
R,egulations Governing the Hygiene of Hous­
ing requires that all dwelling units have hot
water, effective January 1, 1956.

Obsolescence, as will be pointed out many
times in the course of this report, is a factor
of unknown dimensions. What we know as a .
certainty is that its influence will ~ present,
thereby reducing our inventory of acceptable
housing within a suitable community envir­
onment; all of which is to emphasize again
the conservatism of this repOrt in posing the
extent of the problem.

Units Requiring Rehabilitation or'
Conservation Treatment

In a comprehensive urban renewal ap­
proach, both rehabilitation and conservation
activities are essential. The distinction be­
tween these two program eiements is de­
scribed in Chapter ill.

It is not possible with data now available
to determine th~ number of units that should
be assigned to rehabilitation as contrasted
with conservation. It is feasible, however,
to estimate the quantity that will require
treatment by one or the other within a
twenty-year period.

The figure of 78,000 units has been devel­
oped as this estimate. A description of the
calculations used is included in Appendix I.
In the total, 28,000 are related to the inner
city and the balance outside. Those. units
within the inner city can be assumed to be
ready for eith~r conservation or rehabilita­
tion treatment now; the 60,000 units to be
considered elsewhere represent· a . combina­
tion of those warranting attention now plus
a remainder, satisfactory at the moment, but
which will decline in quality during the next
twenty years.

Th~ total is presented as being conserva­
tive. It assumes that an energetic renewal
progTam will be prosecuted; otherwise it will
~ greater. It largely ignores the pervasive
influence of obsolescence and its correlative
factor-rising housing standards.

Total Housing Renewal Requirements
During Next Twenty Years

The problem is complicated further by the
need to project our thinking and analysis iIi­
to the future. Throughout this report, much
of the data and many of the urban renewal
program elements are discussed with refer­
ence to a twenty-year program. This period
is within the realms of comprehension, re­
flects the reality that there is a long-term job
involved, and does not venture into a time
dimension that goes beyond a reasonable
perio,d for speculation.

From a housing standpoint alone,. there­
fore, the combination of 63,560 currently
substandard units and 78,000 additional con­
servation-rehabilitation type units results in
a total of 141,500 dwelling units requiring at­
tention as a minimum during the next
twenty years. This figure represents slightly
better than 46 percent of the city's ~tal

housing inventory.

Rate at Which Dwellings Are
Becoming Substandard'

The estimates of magnitude of the housing
renewal problem in this report can be sus­
tained by examining the ·age of structures in
Baltimore, in view of the relationship })e.

tween age and substandardness. The annual
rate at which dwelling units are becoming
substandard is estimated at about 3,000 units
a year. This figure assumes that the percen­
tage of dwelling units becoming substandard
is 1 percent a year for those units still stand­
ard and built from 1920 to 1950, 1% percent
a year for those built from 1880-1920, and
2 percent a year for those built prior to 1880.1

From the 1950 Census, we know that 106,664
dwelling units were contained in structures
built from 1920 to 1950 and that 171,216
were recorded as built before 1920. On the
basis of 1940 Census data, which give detail-

1 The National Housing Agency pamphlet HotUing
Coats, 1944, refers to 40 years as a "reasonable aver­
age effective life" of homea (p. 27) but adds that
". . • we have, on the average over the past century
~n producing houses which have an actual ph1f~','e of from 60 to 80 years, unless unusual mainten­
ance measures are taken." (p.29) The Housing and
Home Finance Agency pamphlet How Big 1. The
Houring Job, 1951, suggests that the number of
dwelling units requiring replacement is roughly com­
parable to the number of dwelling units 75 years old
or over.
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1 The term "reverse conversions" refers to shifts
from residential to nonresidential use of dwelling
unitS and the reduction in number of dwelling units
to' provide more space.

2 ~lthough many of these units will eventually be
demolished, none of them is included among the
figures in this report on estimated demolition activ­
ity.

in approved redevelopment areas, including
Area 12 but excluding Waverly and Broad­
way.

Of the 32,500 units estimated for demoli­
tion, only 2,500 are located outside the inner
city. If these 32,500 units are to be elimin­
ated during the next twenty years, the rate
of demolition will be three times the rate
which has occurred during the last five years.

The limited use of clearance contemplated
outside the inner city again indicates the im­
portance attached to rehabilitation and en-:­
forcement and conservation activities. This
In turn is suggestive of the volume allocated
to these forms ..of treatment. In arriving at
these. distinctions, however, .it is important
once more to emphasize that failure to devel­
op practical rehabilitation .and conservation
activities will result in accelerated deteriora­
tion of a large portion of the-citY-'s salvage­
able housing supply; thereby: requiring even
more extensive demolition at a subsequent
date when it no longer becomes economically
feasible to preserve the existing structure.

Relocation Load
Another significant element in the scoPe

of the problem is the relocation load resulting
from a comprehensive urban renewal pro­
gram. Baltimore has had valuable relocation
experience, and this enables reasonable pre­
dictions to be made on relocation require:.
ments, assuming a scope of over-all program
suggested in the previous paragraphs.

During the next twenty years, this total
load is estimated to be 58,000. families. Table
1 indicates the· basis for this estimate in
terms of the reasons for displacement.

TABLE 1
. Estimated Relocation Load 1956-1975
.. Reason .. No. of F• ..illies

Dwelling units demolished 32,600
Reverse conversions1 " . 4,000
Ten percent doubling up in above units 3,650
Displacement from rehabilitated units
. involving substantial rent rises 9,000
Order to vacate as nuisances (present

rate of 160 a year)2 3,000 .
Occupancy controls 6,000

ed age breakdowns back to 1860, it is es­
timated that, as of 1950, 130,216 units were
in the 1880-1920 category and 41,000 were
in the pre-1880 era. It is estimated further
that 30,000 substandard units were in the
older age category, 20,000 in the 1880-1920
age bracket, and 5,045 in those built since
1920. Applying the respective 2, 11/2, and 1
percent rates to the number of standard units
in those age categories yields an estimate of
2,889 a year becoming substandard. If the
1 percent figure is applied to the 29,612
dwelling units built in 1950 to 1955, then an
additional 296 units may be added, providing
a total of 3,185 dwelling units"a year cur­
rently falling into the substandard classifica-
tion in Baltimore City. . '.
. These figUres clearly indicate that Balti­
more, as quickly as possible, must greatly
step up the rate of conservation and rehabili­
tation so as to combat the factors making for
premature deterioration and the creation of
slums and blight. Only in this manner can
the. number o:f units falling into the sub­
standard .category be reduced. If sufficient
resources are put into the job, the figure
could be down .to, say, 1,500 a year by 1962
and 1,000 a year by 1967. But even these
assumptions . suggest that an additional
group of 20,000 homes will be substandard in
1975, aside from the 63,500 homes now in
that category. The only way to avoid this
residue, even with the greatly stepped-up ur­
ban renewal program recommended in this
report, would be to have additional demolition
and full-scale rehabilitation, and consequent
displacement,· beyond the levels proposed in
this report..

Demolition Estimates.
. Predictions regarding the number of .UIiits
that will require demolition are hazardo"tis al­
though a number of relatively fixed .items
suggest a scope of demolition activity "that
will be required within the next twenty
years. The estimated requirements for· this
period are 32,500 Units. This figure'is made
up of 10,000 resulting from new expreSs­
ways, schools, playgrounds, and other capital
improvements; 17,500 from clearance 'activi­
ties related to redevelopment; and 5,006 from
clearance activities leading to the construc­
tion of new public housing; At the present
time, approximately 8,000 dwelling units are

TOTAL 68,160
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~ietly speaking, reverse conversion is I!"0re .of
a process than an action program of the variety l~'
dieated otherwise in this column. Reference to It,
however, is necessary in 0t:der to. fill out the range o.f
activities involved in dealmg With the total magm­
tude of the problem.

Total

30,000 . 2,600 32,600
17,000 10,000 27,000

2,000 2,000 4,000

49,000 14,600 63,600

28,000 60,000 78,000

TABLE 2
Extent of Baltimore's Housing Inventory

Requiring Treatment, 1956-1975,
By Area and Type of Action

Number of Dwelling Units
Inner Remainder
City of City

Type of Action
Indicated

Substandard Units:
Demolition
Rehabilitation
Reverse Conversionl

L The consistent growth of the Negro popu­
lation.

2. The high percentage of substandardness
and over~rowding of nonwhite-occ~pied.

units.
3. The greater severity of this substandard­

ness, suggesting a much larger role for
clearance as against rehabilitation for
Negro families on the basis of housing
deficiency data alone.

4. The widespread movement of Negroes to
areas beyond the inner city since 1945
with more homes being acqujred by sale
than rental and with a majority of the
"piIrchases" under installment-eontract
arrangements.

5. The lack of any substantial supply of new
sales or rental housing built and avail-
able for Negroes. .

6. The importance of the low-rent public
housi~g supplied for Negro families
whose occupancy therein is twice their
proportion in the city's population.

Summary of Magnitude of Problerrt
by Housing Quality .

The following table is a simple summary
of the scope of the city's housing inventory
requiring treatment, based on the figures de-
veloped in this chapter. .

Total
Standard .Units:
Conservation­

Rehabilitation

Total 77,000 "64,000 141,600

While these data have been organized and
presented as part of a comprehensive twenty­
year program for urban renewal, no program

.1 See Chapter II, entitled "Ho~i!1g and the Neg:ro
Public," in the Maryland CommISSion on Interracial
Problems and Relations, and the Baltimore Com­
mission on Human Relations An Americ4n Ciltl in
TraMtion. This report, published in 1955, collected
many facts pertinent to. the chara:eteristics and s~­
tUB of Negroes in BaltImore! which are helpful m
understanding the relationship of the Negro popu­
lation to the magnitUde of the urban renewal prob­
lem.

Baltimore City in Its Metropolitan
Setting

These estimates of the problem's magni­
tude may be seen more meaningfully if they
are related, in turn, to certain additional data
for the City of Baltimore as a whole and
for the metropolitan area. In the Baltimore
standard metropolitan area-Baltimore City,
Baltimore County, and Anne Arundel County
-the rate of population growth in the 1940­
1950 period was 23.5 percent; the area out­
side the central city increasing at seven times
the rate within the city. From 1950 .to 1955,
Baltimore City's population gain was only 2
percent, while the surrounding two county
areas expanded by 35 percent. Forecast for
1960 is further- slow growth in the city, of
only 4,000 people. a year, in contrast to con­
tinued high gains in Baltimore and Anne
Arundel counties, ofabout 27,000 a year.

As has been pointed out, from 1940 to
1950, the volume of housing in the city's
blighted areas remained practically un­
changed, whereas the housing supply in the
remainder of the city increased 27 percent.
During this same period, a spectacular rise
in home ownership occurred, stimulated by
both new building for sale and the shift of
an estimated 35,000 from renter to owner
occupancy in Baltimore City.

Nonwhite Population Crowth
Baltimore City's nonwhite population has

grown from 24 percent in 1950 to an esti­
mated 27.5 percent in 1955 and is expected to
reach 31 percent by 1960 and 35 percent by
1965.

The realities of the housing situation for
Baltimore's nonwhite population must be
squarely faced and kept in mind in shaping
the urban renewal program. This factor is a
significant element in defining magnitude of
th~ problem. Among the highly pertinent
factors l to be included in this consideration
are:
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of this type can ever be considered as being
complete. The magnitude of the problem ~nd

the complex of social and physical circum­
stances producing it spring from the dy­
namics of urban change that will continue in
the years ahead. The problem is regarded as
being manageable if a program approach, as
recommended in this report, is adopted and
systematically applied during the years
ahead.

Nonhousing Renewal Needs
In Baltimore, as in many cities, the

blighted areas are sprinkled with some types
"of industrial, commercial, and business uses
that frequently contribute to blight. Further,
the private enterprises involved experience
growing difficulties in functioning efficiently
in the blighted settingwhere they are located.
Meantime, additional expansion of business
and industry is required in a healthy com­
munity. Baltimore's downtown business dis­
trict has undergone but little change in re­
cent years, and much of this has been mod­
ernization measures applied to outmoded
structures.

Some of the expansion requirements will
have to be met by clearance of areas now in
residential use. Although the scope required
cannot be defined with any preciseness, the
urban renewal process should be viewed as
an instrument available to accelerate any
needed transition of land use in areas
throughout the city. Similarly, urban renew­
al can be utilized through the cooperative ef­
forts of business and government, to replace
poorly planned and worn-out commercial
~tructures with modern buildings adapted
to current production and merchandising re­
quirements. This resource need not be limited
to use by large-scale business operations; the
small shopkeeper whose needs have been
neglected in the past can benefit through the
renewal of the neighborhood in which he has
conducted his business.

Terminology
As this report is reviewed, the Study

Board appreciates that the reader will be
exposed to a number of words and terms for
which there are no commonly accepted defini­
tions or to technical jargon peculiar to the "
special fields of interest related to urban re-

newal. An effort has been made to restrict
such terminology, but their employment can­
not wholly be avoided.

Unfortunately, even among professionals
in the urban renewal field, there are some
differences in the emphasis given to shades
of meaning of various terms. This report
does not argue that its definitions are neces­
sarily more sacrosanct than those advanced
elsewhere. In AppendIx IT, a glossary of
terms is presented in an attempt to enable
common understanding. Moreover, from time
to time in the report, certain terms and con­
cepts will be described in some detail because
of their special significance for findings and
recommendations.

Neighborhood, Community,
and Area

At this point, comment seems appropriate
on one set of terms that is glibly used in
everyone's day-to-day language and which is
very much a part of this report. The collec­
tion involved here is: neighborhood, com­
munity, and area. These words have been
given many meanings in both technical and
popular use, and this report does not aspire
to resolve the differences. In its use of them,
however, th"e report seeks to convey clearly
that the characteristics of people and their
social structure are as much a part of the
concept of neighborhood, or community, or
area as the physical elements that are pre­
sent.

From the standpoint of size, the neighbor­
hood represents the smallest definable unit
and the greatest measure of homogeneity
among the three words. CQmmunity may be
used interchangeably with neighborhood if it
possesses a cross section of basic social insti­
tutions: homes, schools, recreation facilities,
places of employment, churches; shopping
centers, etc. A community may be made up
of more than one neighborhood when the
range of institutional services is not avail­
able in a single neighborhood entity. Area
has particular reference to urban renewal
legislative language: it is the officially desig­
nated section of the city selected for treat-

- ment. The official plan and program action
elements are related to an area. Dependent
entirely on local circumstances, the urban re­
newal area may represent any combination of
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neighborhoods and communities that is dic­
tated by good planning. Occasionally, the
words "city" and "community" will be used
interchangeably when the social characteris­
tics of community need to be emphasized on
a city-wide scale.

Related to these terms is another word­
vicinity-used particularly with reference to
localized and detailed pliuming operations as
contrasted with general, city-wide planning
functions.

Limitations of Data Not Serious
A detailed statement on the scope of Bal­

timore's urban renewal needs would require
far more extensive study than has been pos­
sible for the purposes of this report. Under­
standably, there has not been the time nor
the resources for new basic research.

In many respects, the problem does not
need to be statistiCally justified in order to
establish that a problem exists. The problem
more fundamentally is something we know
through our senses; any observer priding
himself with possessing some degree of ob­
jectivity can see, feel, hear, and smell the
conditions that mark our cities. These are
the conditions and the terms in which they
conventionally come to the attention of the
Mayor and the City Councilme~-notas sta­
tistically documented reports but as the re­
actions of citizens to annoying and disagree-

.able features of city life. These are the con­
ditions also that are the concern of urban
renewal.

Relationship of Problem to Balance
of Report

This chapter has been concerned with the
magnitude of the problem, relating it to the

. sources of conflict disrupting Baltimore's ur­
ban life. Some statistical conclusions based
on available data have been presented. These
could be assigned a considerable margin of
error and still demonstrate the existence of
the problem. Some observations have been
made with respect to the suggested best ap-

proach for Baltimore in the future to define
its specific needs in tenns of local standards.
A statement of needs is meaningless, how­
ever, unless related to a program of action,
an administrative organization for bringing
about the action, a timetable for' the action
to take place, and a demonstration of the
availability of fiscal resources to pay for the
action. This chapter on the magnitude of the
problem, therefore, is to be viewed in relation
to subsequent chapter subject matter be­
cause, as in urban renewal itself, the ele­
ments are so interdependent as to require
our attention constantly to the whole.

Baltimore's problem (and its magnitude)
is the nation's urban problem, and vice versa.
As indicated in the Foreword, the friction,
loss of time, and lack of well-being of urban
residents increasingly must become the focal
point of concern on the part of local govern­
ment and citizens. If the properdirection is to
be given to the added capital investment re­
quired to renew Baltimore, then local admin­
istrative arrangements must be created so
that political leaders are in a position to know
the problem and the resources avauable for
treating it. If they are to be expected to as­
sume responsibility in this direction, an en­
tirely appropriate if not mandatory require­
ment, they must be able to have programs
to present and execute.

This is no time .to debate about the nice­
ties and refinements of the problem. Apart
from the statistical reinforcement that is
available, the evidence is before one's eyes.
To the dimensions of the problem must be
related the dimensions of the program and
organizational machinery required for action.
In the development of program and admin­
istrative organization, Baltimore should
want to make certain that it utilizes past
experience and current resources, in addition
to the new forms that may be required. Con­
clusions regarding changes and additions in
program and organization can only be
reached, however, after looking objectively
at what exists today.
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CHAPTER II

PRESENT PROGRAM AND ADMINISTRATIVE ORGANIZATION
Baltimore currently reflects a determina­

tion to develop a co~prehensive program for
urban renewal and to organize the necessary
facilities to carry it out. The authorization
of this study is an example of the detennina­
tion. The Mayor and the City government
have recognized the need to make a municipal
investment in planning for the future. Al­
though cities throughout the country, large
and small, have undertaken urban renewal as .
a significant new approach to urban pro­
blems, Baltimore has distinguished itself
with a conviction to move forward in an ag­
gressive yet orderly manner. But there is
dissatisfaction with progress thus far. It is
revealed in a united community expression of
concern that Baltimore has not measuted up
to its urban renewal responsibility and is not
currently equipped to assume its full renewal
obligation.

This attitude prevails notwithstanding jus­
tifiable local pride in the various community
improvement programs that already exist.
Baltimore has pioneered in the field of hous­
ing law enforcement. The Housing Bureau,
the 'Housing Court, the Police Sanitarians,
the Fight Blight Fund, and the Pilot Area
have each made significant contributions to
this activity locally, as well as a contribution
to the nation. The City has a redevelopment
program, public low-rent housing for low-in­
come families, an active planning function,
and an array of infonnal coordinating de­
vices Which have emphasized a comprehens­
ive approach in the fight on blight and slums.
An alert citizens' organization, the Citizens
Planning and Housing Association, has con­
scientiously represented a broad public in­
terest in the community's welfare. The
Greater Baltimore Committee, the Associa­
tion of Commerce, the Committee for DoWn­
town, and other business leadership groups
are energetic participants in promoting an
urban renewal program.

Inter-Agency Cooperation Insufficient
for Effective Coordination

The cooperative practices of the past furn­
ished Baltunore with a pattern for organiz­
ing to do the urban renewal job. At its best,

however, the introduction of infonnal coor­
dinating devices, essentially through the
creation of an elaborate committee structure,
quickly revealed the inadequacies of this ap­
proach. There is no evidence to suggest that
anyone seriously believed that these devices
represented a solution to renewal require­
ments. This approach has represented a peri­
od of exploration and testing for everyone
concerned. Individual agency interests un­
derstandably have interfered with reaching
logical organization and program decisions.
During the past several months, therefore,
experience sharply disclosed both the limita..:
tions of informal coordinating devices and
the inflexibility of separate· programs and
tools when a truly comprehensive 'approach
is dictated.

Appendix ill represents the coordinating
machinery that is in effect currently and has
been since. the designation of the position of
Interim Urban Renewal Coordinator by the
Mayor. Prior to the creation of the Coordin­
ator's position, the Policy Committee and, in
particular, its Executive Committee attempt­
ed to perfonn the coordinating function.

The limitations of this approach will be
reviewed in greater detail, but their signifi­
cance cannot be evaluated objectively with­
out first looking at the separateprograms and
the organization of the agencies and groups
that are part of this picture. In the descrip­
tions that follow, an attempt has been made
to highlight those characteristics which are
most pertinent to a successful urban renewal
program. If a description of anyone of the
agencies had been made prior to the emer­
gence of the concept of urban renewal, quite
different observations are conceivable. But,
remembering that the objective of the renew­
al program is not the saving of a house but of
a community, wherein all programs and tools
are mobilized in a concentrated attack on an
area basis, substantially different criteria for
appraisal are in order.

The Planning Function
Signs of Progress. The Planning Commis­

sion and Department have made notable pro­
gress during the past several years as com-
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pared with their earlier status in the com­
munity. The professional staff possesses
technical planning knowledge. The authorized
increases in personnel made possible in this
year's budget will help to relieve part of the
inadequacies that result when a staff is too
small to do the job assigned to it. Under the
City Charter, the Planning Commission and
the Department have extensive powers and
responsibilities. Since the planning function
is of key importance to the success of urban
renewal, its responsibilities cannot be re­
garded lightly or discharged ineffectively.

Organization for Planning. Within the De­
partment of Planning, three major divisions
are active, respectively entitled Zoning, Ad­
ministrative, and Planning. In addition, a
number of staff services are grouped togeth­
er under the Director with the general head­
ing of Planning Information and Publication.
The Commission is wholly outside the line of
command in municipal government. This
mMns that the Department of Planning is
not effectively reIated to the Office of the
Mayor and cannot be a full-blown participant
in executive decisions that directly affect the
course of the administration's program or
planning interests and responsibilities.

planniIig Deficiencies. Outstanding among
the current circumstances are five deficien­
cies"that seriously cripple the effectiveness of

" the planning function. They are:
1. No comprehensive general plan has been

developed that can serve as an adequate
frame of reference for community devel­
opment and improvement programs.

2. As related to the urban renewal concept,
the city as a whole is not sufficiently
"broken down into areas of treatment, de­
lineated and classified in relation to trans­
portation "and circulation patterns and
other basic l8.nd uses, as must be done to
provide aframework for more intensive
area or vicinity planning.

3. As compared with other cities of com­
"parable population size, Baltimore's plan­
ning agency has not produced an adequate
Capital improvement or development pro­
gram.

4. By reason of its ~urrent organizational
structure and administrative practices,
the planning agency has not been asso­

, cia~ productively with the Office of the
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Mayor to assist in systematically plan­
ning and coordinating the development
activities of the city as a whole.

5. The administrative relationship within
the Department itself and to the Com­
mission reflects a lack of adequate cen­
tralization of authority in the hands of
the Director.

Each of the above deficiencies deserves
some additional elaboration so that its signifi­
cance for a successful urban renewal program
is placed in proper perspective.

General Plan. A general plan cannot be a
series of individual packages; rather it is one
document-a single plan. Its elements must
be comprehensively related to each other by
an obvious rationale that provides the neces­
sary integration of the parts. For instance,
no substantial evidence exists that industrial
land use planning is, in fact, related to traf­
fic planning.

As a by-product of the preparation and
adoption of a comprehensive general plan,
the planning agency should be in a position
to resolve disagreement and promote coop­
eration-one of its primary objectives. The
Foreword of this report emphasized that ur­
ban centers today are characterized by con­
flict. Inherent in the creation of programs
designed to improve our cities is the need for
uncovering and resolving these conflicts, and
this phase must be realistically faced.

The traditional conflict is between the
needs of industry and the need for clean and
quiet residential neighborhoods. In the pre­
sent-day scene, this conflict is highlighted by
the requirements, on the one hand, for city­
wide transportation and the need, on the
other hand, for a safe and pleasant living en­
vironment for all people where pedestrian
movement is not at the mercy of the auto­
mobile.

Baltimore Not Unique

Baltimore is not unique with respect to
this problem. In many cities there are evi­
dences that the years of experimentation
with the elements of this problem have re­
sulted primarily in delay and a failure to sus­
tain gains hard won in the past. .Baltimore,
like other cities, has not yet squarely faced
these issues. It is possible to provide the city
with a broad basis of agreement through the
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development of a comprehensive general plan
and development program. Without planning
and scheduling in relation to such a plan, dis­
agreements will be intensified. Individual de­
partmental programs are likely to be vigor­
ously pursued without regard to other urban
needs unless a plan is available to furnish the
basis for cooperative resolution of conflicting
objectives..

The present City Charter provisions re­
lated to the Department of Planning and the
Planning Commision have invited part of the
difficulty. The use of the tenn "Official De­
tailed Plans" interchangeably with ''}U.ster
Plan"· in the Charter language suggests a
basis for some of the current confusion (Sec­
tion 106-City Charter). It may well be
that the concept of Official Detailed Plans, as
well as its place in the sequence of the plan­
ning process outlined in the Charter (Sec­
tions 111-11&), are unworkable as now writ­
ten, and cannot promote the principle of co­
ordinated planning through a general plan.
This observation is sustained by similar and
strongly worded comment in the report by
the Commission on Governmental Effjciency
and Economy entitled Baltimore's City Plan­
ning System. (See Appendix IV).

Limitations Not An Excuse

The recognition of Charter limitations can­
not be used wholly as an excuse for failure to
develop the general planning function. Under
the Charter, the Planning Commission has
"full power to investigate and· study land
uses and zoning and [the] ...duty...to fonn­
ulate, review, prepare and amend and keep
up to date and in accordance with changing

. and future. needs of the City, plans showing
generally the proposed physical development
of Baltimore City." It is to be noted, how­
ever, that no power in this connection is
granted directly to the staff or to the Depart­
ment as a whole.

Another aspect of the difficulty obviously
results from the uncertainty of the Commis­
sion members as to their responsibility in
connection with comprehensive general plan­
ning. A number of the members of the Com­
mission have stated that they are puzzled by
the intent of Charter Sections 111-115. The
Commission does have the power to adopt
a "master plan" with the approval of six of

the nine members of the Commission. The
plan, or an element of it, takes effect when
filed, and it may be amended by ordinance
only if approved by three-quarters of all
members of the City Council. When the Com­
mission attempts to fulfill its responsibility
to approve all public improvements and pub­
lic utility arrangements in confonnity with
the Charter conception of a general plan, the
Commission appears to be confused at times
as to how best to make an objective apprais­
al of the proposals under consideration.

Whatever are the rea89ns for the cur­
rent situation, the fact remains that Balti­
more does not have a comprehensive general
plan to guide future development or to serve
as a basis for resolving the more immediate
and inevitable conflicts that arise out of con­
flicting goals and separate departmental pro­
grams.

Delin~tion and Classification of Areas.
Since urban renewal success depends, in large
measure, on a comprehensive approach to an
area, it is obvious that some device must be
developed for the delineation of these areas.
Further, since urban renewal can and should
have application to the entire city, no section
of it should be ineligible for an appropriate
degree and variety of treatment.

With respect to the inner city, the S<H:a1led
core of blighted areas, considerable work has
been undertaken and completed by the De­
partment of Planning. Most of this work to
date has been of a research character and
along the lines of developing basic data.
Much remains to be done, however, so as to
utilize these data both in the general plan­
ning process described in the preceding sec­
tion and in the development of rational and
understandable criteria for giving deftnition
to treatment areas.

The delineation of areas is related, in part,
to traffic and circulation patterns. Major
traffic routes must be defined. When major
traffic routes become relatively settled as a
result of a process which gives appropriate
attention to residential environment consid­
erations, the boundaries of areas must be so
designated that they reflect the greatest pos­
sible measure of being clear-cut entities while
bearing a logical relationship to adjoining
areas..
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CaPital Budget and Development Program.
The planning function as a whole and the
preparation of a capital budget and develop­
ment program are· indivisible. While the
Chairman of the Planning Commission has
a sincere and direct personal interest in. the
capital budget, the conclusion is inescapable
that Baltimore does not have a coordinated
capital budgeting service available. While
blame here cannot be attached to any single
individual or department or agency, this re­
port concludes that there is an appalling de­
ficiency in this regard. Other cities o~ com­
parable population size to Baltimore are sig­
nificantly more advanced in this respect. The
capital budget and development program
must be an integral and responsible part of
the planning process. The Mayor does not
now have this most important instrument of
municipal administration available for use.

Coordination between Mayor's Office and
Planning Agency. Some past thinking on the
organization of planning agencies has usually
held that they should -be relatively divorced
from the main stream of municipal adminis­
tration on the theory that this separation
would enable the planning organization to
exercise its best judgment free of extraneous
influences. There has been, however, a grow­
ing awareness that this separation nullifies
the effectiveness of the planning which is
done and prevents the city government, in­
cluding particularly the Mayor's office, from
using the planning function to full value in
the discharge of its duties.

The City Charter, probably reflecting past
thinking on this subject, does not provide for
an official well-defined relationship between
the Mayor's office and Department of Plan­
ning. This lack of official relationship has
produced the result which might be expected.
Much of the work done by the planning
agency has tended to be somewhat on the
academic side and has not served to guide
the day-by-day operations of the city govern­
ment. At the same time, the Mayor has been
deprived of the planning process asan integral
part of his administrative function. Neither
the· Mayor's office nor the Department of
PJaiming reflects any particular sense of re­
sponsibility to the other. Relationships
emerge essentially when crises develop, many
of which could be anticipated, and possibly

averted, if a closer administrative connection
between the Mayor's office and the plan.ning

. process was developed.
Good planning can help to anticipate prob­

lems. Then, at the direction of the city's
executive, the problems can be studied, al­
ternative solutions developed, and choices
presented to policy-making officials. By rea­
son of existing organizational arrangements,
very little coordinated activity· takes place
between the Mayor's office and the planning
agency.

Internal Administration Difficulties. The
lack of centralized administrative authority
in the hands of the Director of the Depart­
ment of Planning for the many activities and
functions assigned to it also is a problem.

Staff morale is poor, and the existing ad­
ministrative arrangements do not suggest
that the situation will improve. With the con­
templated staff additions au.thorized by this
year's budget, further compliCations may
well develop because the organization of the
Department will inhibit the effective utiliza­
tion of new personnel. It appears that mem­
bers of the planning staff at times work at
cross purposes due to lack of suitable coor­
dinating controls, even though many staff
members are highly cOmpetent technicians.
Conceivably, this condition could impair the
over-all results of the planning process, create
and distrust of planning conclusions.

Public Low-Rent Housing
General Reputation. Baltimore's Housing

Authority has acquired wide respect. This
evaluation seems to be expressed among all
segments of the community even though
some individuals and groups do not subscribe
to the concepts of public ownership of hous­
ing and tax-supported subsidies for shelter.

.Regardless of philosophic opposition to public
enterprise, however, there is appreciation for
the integrity of the Authority's program and
administrative practices. This reaction indi­
cates that the Housing Authority has clearly
defined its objectives and has pursued them
vigorously and effectively.
tives, and generate public hostility toward
by a public housing program in· the urban
an aura of confusion as to planning objec-

The precise role which should be played
renewal process is important to define. De-
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/
ALtes over abstractions can be avoided and
attention can be focused on the concrete
question of just how the closely controlled
and small part of the housing supply of the
city represented by public housing can best
be made to serve the renewal program. In
a city of a million population, the Authority's
approximately 10,000 family accommodations
are, of course, minor in the housing market
taken as a whole. But they and the character
of the management program are critically
important as a strategic resource in rehous­
ing the most difficult cases of families in
need, thereby facilitating both the pace and
the scope of the renewal activities.

Administrative Resources. The Housing
Authority now performs many functions
essential to the urban renewal process. It
is equipped with corresponding staff re­
sources. Land acquisition, accounting, site
planning, engineering, construction supervis­

.ion, maintenance, property management, re­
location, procurement, property control, ad­
ministrative services, research and informa­
tion functions are all performed by the Auth­
ority.

Significant also for urban renewal is a
qualitative factor in the Authority's opera­
tion; namely, its management approach,
popularly called "Shelter Plus." This ap­
proach has provided the rationale for a num­
ber of organization and administrative decis­
ions relating to the policies and practices of
the Authority. In essence, this approach ac­
cepts a responsibility for assisting families
of low· income to improve themselves and to
become more effective contributors as citi­
zens to the community of which they are a
part. This approach uses both technical and
human relations skills applied in a decentral­
ized manner at the project and neighbor­
hood level, and adopts many fundamental
community organization principles as a guide
for both decisions and practices. The signifi­
cance of this approach has been aptly demon­
strated in the relocation activities of the
Authority, which are conducted as part of its·
management operations. There is general
community respect for the interest· taken by
the staff in resolving the many social prob-

. lerns encountered in the relocation process.
Current Limitations of Public Housing

Program. An even greater participation by

public housing in urban renewal will require
changes in both federal and state legislation
and, even more particularly, in the adminis­
trative philosophy of the Federal agencies
which have a contractual relationship .with
local housing authorities. The public hous­
ing program still suffers from a· number of
limitations that impair its effective~ess ina
successful urban renewal enterprise. Certain
limitations, some local~thers national, that
need to be identified are:
1. With few exceptions, public housing has

used individually selected sites which
have been politically acceptable, and for
the most part in slum areas. While an at­
tempt has been made to develop projects
able to survive within their surroundings,
and only to a limited extent dependent on
other physical improvement programs,
they still present a picture of being is­
lands or pockets in larger neighborhood
areas, typically characterized by an ad­
verse social and physical enviro~ent.

The influence or impact of the project in
improving the quality of the surrounding
area thus is limited.

2. Many of the projects are too large to en­
able them to be integrated satisfactorily
with the surrounding neighborhood. Al­
though the large ~ze in some instances
may have been necessary to protect the
project itself, this very size has also
limited relations between the projects
and the surrounding community.

3. The density of public housing projects
has been excessive in some instances, par­
ticularly in terms of land coverage.

4. A more realistic appraisal of the· concept
of low-income families was expressed as
being a need by a number of localobserv­
ers. The point is made that the difficulties
encountered by the family now ineligible
for public housing because it has an in­
come above the limits for admission but
below the level ·to be served adequately
by the private housing market are es:­
pecially acute. The revision of income
limits both for admission and continued
occupancy appears to be in order. These
changes can be initiated by the local pub­
lic housing program, and assuming that
adequate justification exists, upward re­
visions are approvable within the frame-
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work of existing Federal legislation and
policy.

5. The special housing needs of the aged,
especially the single aged person, are not
being served adequately by the public
housing program. Single aged persons
cannot be admitted until corrective legis­
lation by Congress is enacted.

6. The local one-year' residence requirement
is regarded by some observers in the com­
munity to be an unnecessary hardship im­
posed on in-migrants. Many of the in-mi­
grants are low-income earners, but they
are essential parts of the city's labor
supply. Because. they are forced to seek
accommodations' in slum areas, they con­
tribute substantially to the overcrowding
that already prevails.

7. The use of slum clearance sites to the de­
gree practiced by. .the public housing
agency locally is open to serious ques­
tion. A considerable proportion of future
public housing should _be located on vac­
ant sites to help meet relocation and
other low-rent needs. Some units may
have to be kept vacant to serve relocation
requirements. The past policy of exten­
sive use of clearance sites, although popu­
lar in this community, as elsewhere, has
limited additions to the housing supply
and therefore indirectly contributed to
the continuance of the shortage.

The Redevelopment (Land Clearance)

Program
Functions and Organization. The Redevel­

opment Commission is a body of seven mem­
bers (five until a recent ordinance.) The Re­
development Commision describes its basic
functions as:

"A. To plan the optimum re-use of land in
blighted areas that have been recom­
mended by the Planning Commission
and approved for redevelopment by
the Mayor and City Council.

"E. To acquire land in approved redevelop­
ment areas by purchase or condemna­
tion, to demolish the old buildings, and
to prepare the sites for redevelopment.

"C. To sell or ·lease the cleared land to a
private developer or to transfer it to
another public agency that will de-

velop it in accordance with the
planned re-use!'

The Redevelopment Gommision has been
operating with a relatively small staff (ap­
proximately 15). The staff has been organ­
ized around eight separate functions, identi­
fied by the Redevelopment Commission as
follows:

Research, Information-Research, coor­
dination, and editing of Federal aid ap­
plications.

Planning-Planning of projects.
Land acquisition-Coordination of land ac­

quisition.
Engineering-Supervision of demolition,

site improvement, and project engin­
eering.

Relocation~Coordination . of relocation
operations plus public information and
librarian services.

Accounting-Accounting and financial op­
erations.

Clerical services

In addition to personnel in these divisions,
the budget of the Commission covers reim­
bursement of the salaries of six employees
in the departments of the City Solicitor and
the Comptroller. The staff concentrates
largely on planning and programming activi­
ties in connection with active or contem­
plated redevelopment areas. Those activities
involve considerable working relationships
with representatives of the Federal govern­
ment, other public agencies in Baltimore
City, the building and financing interests
who are essential to the redevelopment pro­
cess, and, in a general infonnation capacity,
with the public at large. The day-to-day legal
work is perfonned by the City Solicitor's of­
fice, and relocation is handled by the Hous­
ing Authority on a reimbursable basis. C0­
ordinating and contract supervision responsi­
bilities are fulfilled by the Commission's own
staff.

Redevelopment Activity Prior to Urban
Renewal The background for the redevelop­
ment or land clearance program in Baltimore
has paralleled the initiation of similar pro­
grams in other cities. The terms ~'land clear­
ance" and "redevelopment" have come to
be used interchangeabiy. Unless the under­
lying concepts are- clearly understood, con-
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fusion with respect to the program's relation­
ship to urban renewal may result as soon as
one or the other of the terms is selected. Part
of the difficulty here is that a variety of pub­
lic and private programs result in land clear­
ance. Land clearance as such is nothing new
in our urban life. It may take place without
plan or system, or as an incidental by-pro­
duct to some other objective, but clearance
of existing improvements from land con­
stantly takes place.

Redevelopment, however, has a more pre:­
cise, even though still general, meaning to
those engaged in or interested in renewal ac­
tivity. It refers to a specific program of land
clearance in a .blighted area whereIn clear­
ance itself is a. primary ob1ective, utilizing
public funds and the power of eminent do­
main to acquire title to both land and im­
provements prior to demolition activity. The
land then mayor may not be given over to
the same use which it had before clearance,
and a redevelopment agency (or land clear- ,
ance agency in this context) is authorized to
sell or lease the land to a private developer
or make the land available for a public use.

The new use may have to be made possible
from an economic standpoint through a
"write-down" of the acquisition cost or mar­
ket value to a new re-u,Se value related to
the type of redevelopment that will take
place. The Federal government, under Title
I of the Housing Act of 1949 (broadened by
the Act of 1954), is authorized to provide
financial assistance to absorb up to two­
thirds of the write-down. Thus far, the opera­
tions of the Baltiniore Redevelopment Com­
mission have been identified exclusively with
this Federal formula.

Role of Redevelopment in Urban Renewal
to Date. The Housing Act of 1954, which
initially described the concept of urban· re­
newal in legislative terms, authorized Fed­
eral assistance to local communities, not ·only
in the clearance and redevelopment of slum
areas, but to help them in preventing the
spread of slums and blight through rehabili­
tation and conservation of blighted and de­
teriorated areas.· The local Harlem Park re­
newal proposal has illustrated the limitations
of existing agency organization in Baltimore
from the time it was first advanced: A num­
ber of old problems and many new ones cen-

tering around the administration of the local
redevelopment program came into sharp fo­
cus.

The Department of Planning attempted to
coordinate the planning of this multi-sided
proposal. The Redevolpment Commission,
however, had established working contacts
with the Federal officials responsible for the
national administration of the redevelopment
program. Subsequently, many of these same
officials became associated with the Federal
administration of the renewal program. By
reason of these contacts the Commission ap­
parently assumed that it, alone, should do
business with the Federal government. There
is also some evidence to indicate that the Re­
development Commision approached urban
renewal as being simply a broadened redevel­
opment program. In fairness to the Redevel­
opment Commision, however, this approach
was supported by the interpretations made
by the Federal agency.

The effectiveness of the Redevelopment
Commission in assuming a leadership role for
urban renewal in Baltimore has been limited
by a number of weaknesses, such as:
1. The lack of vigorous and decisive local ad­

ministration of the redevelopment pro­
gram.

2. Federal delays and confusion.
3. Inherent complexity of the redevelopment

process.

Not Organized For Renewal

The Redevelopment Commision was not
organized to perform the vastly more de­
tailed job represented by renewal. When it
attempted to perform many broader renewal
functions, specific criticism began to be
voiced. Among some individuals, the criti­
cism has been quite hostile, including such
charges as unnecesary delay, procrastination,
inadequate public information, and lack of.or~

derly planning and programming. Some Ne­
gro leaders and membership organizations
have been especially critical of the Redevel­
opment Commission's practices. Some inter­
ested private redevelopers have begun to lose
faith in the redevelopment process because
of the apparent delays and frustrations.

The relatively low esteem in which theCom­
mission's work is held does not carry over
into a disparaging attitude toward the pro-
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gram of redevelopment itself. Some years
ago, while the Commission carried on an ex­
tensive public education endeavor on a bond
issue for redevelopment purposes, consider­
able appreciation and enthusiasm for the re­
development process was created in the com­
munity. Private business interests, in par­
ticular, have shown leadership in endorsing
the redevelopment program generally. Even
today, many of the groups most critical of
the Commission's practices, including Negro
membership organizations, are still on record
as being in support of the redevelopment
principle.

Among the lessons to be learned by the
community from this situation should.be an
appreciation for the correct application of
administrative skill in the execution of any
program. It is interesting that the Housing
Authority enjoys an excellent reputation on
the whole, notwithstanding some opposition
to public housing, by reason of its apparent
administrative competence. On the contrary,
the Redevelopment Commission, charged
with the responsibility of executing a pro­
gram that is endorsed almost universally in
terms of philosophy and principle, is less
highly regarded because of its administrative
deficiency. The urban renewal process, much
more complex than the administration of
any single program element, requires the
greatest exercise of administrative skill 00­
tainabl~ppliedwith insight as to commun­
ity changes, the varied needs of people, and
all-inclusive plan~ng concepts.

, The Housing Law Enforcement
\ Function

Enforcement as a Program Tool. Balti­
more's record on law enforcement is out­
standing. ilaltiInorehas developed more law
enforcement weapons than other major citie~

in the country and a wider variety of demon­
stration efforts. However, the Baltimore ex­
perience points up the fact that law enforce­
ment is no substitute for slum clearance and
redevelopment, public housing, conservation,
or other elements of a renewal program. Law
enforcement is a tool to facilitate the execu­
tion of a comprehensive renewal program.
In the final analysis, law enforcement can be
no more effective than the program of which
it is a part.

Accordingly, law t:nforcement is described
as a tool or function rather than a program
itself. Further confusion on this point has
developed locally because Baltimore's en­
forcement activities have been misnamed by
some as a rehabilitation program. (See Chap­
ter III for a discussion of rehabilitation.)
This conflict in terminology has not irretriev­
ably prejudiced a more reasonable under­
standing of rehabilitation in Baltimore, but
it represents one of those unfortunate cir­
cumstances requiring clarification before real
progress is attainable. .

Origins as a Public Health Concern. In Bal­
timore, the basic responsibility for the law
enforcement function is centered in the
Housing Burea~ of the Health Department.
When the function is viewed as a whole, how­
ever, it is necessary to examine a number of
activities organizationally related to other
City departments. These include the Depart­
ment of Public Works, the Police Depart­
ment, the FIre Department, ·and the Court
system. Within the Health Department, a
number of bureaus other than the housing
unit are involved.

The emergence of the housing enforcement
function has traditionally been associated
with public health activities in American
cities. Baltimore's Health Department has
been one of the leaders in that respect. And
regardless of observations that are pertin­
ent to the current and future scene, it is
entirely reasonable and proper that the en­
forcement function would have been initiated
and would have grown within the Health De­
partment.1

Organization of Enforcement Function. It
is difficult to describe in narrative style the
many organizational relationships that are
involved in the enforcement function as now
practiced. A review of AppendiX V (Health
Department Organization) and Appendix VI
(Public Works Department Organization), in
conjunction with Appendix VII (Organiza­
tion of the City of Baltimore) will assist in
portraying those relationships. Many admin­
istrative complications are revealed in these

1 See Huntington Williams, M.D. Better HoUBing:
Law Enforce_t and tlu "BaUimore Plan" a paper
presented at the 27th Annual Conference of the Mil­
bank Memorial Fund, New York, November 15,1950,
and bibliography cited on page 11 therein.
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charts and such printed descriptions of ac­
tivities as are available. The many bureaus,
divisions, branches, and departments of city
government that have a part in inspection,
enforcement, and licensing activities have de­
veloped over a long period of time and doubt­
less because of some good reasons at many
stages. However, the arrangement and or­
ganization lack current sense.

It is amazing that the enforcement func-
. tion has performed as well as it has under
these conditions. In considerable measure,
that success can be related to the influence
of a number of the personalities who have
been involved historically With the growth
of the enforcement function, plus active pub­
lic backing on the part of a great number of
orga~tions.

Area Emphasis. An outstanding feature of
the "Baltimore Plan", as the enforcement
function has come to be known locally and
nationally, has been the enforcement of ordi­
nances and regulations on an area basis. The
ordinance establishing the Housing Bureau
calls for "centralization in a single office" of
responsibility for bringing together the sev­
eral enforcement agencies in establishing
"policies, procedures, and· techniques." The
Housing Bureau is supposed to integrate the
housing law enforcement effort with other
municipal activities to the end of "an effec­
tive campaign against slum and blighted
areas." This statement of responsibility. ap­
Parently contemplated the development of
policies and procedures which would "be
binding upon all other Bureaus, Sections, and
Divisions of the Baltimore City Health De­
partment." The Director of the Housing
Bureau waS' given the duty and authority to
promote these activities with the benefit of
an Advisory Council, appoin.ted by the
Mayor.

The ordinance establishing the Housing
Bureau also makes clear that it has complete
responsibility within areas designated for in­
tensive law enforcement (as determined by
the Housing Bureau). The Housing Bureau
handles all inspections in these areas, both
structure-by-structure inspection (either
with its own staff or joiritly with other de­
partments) and inspections resulting from
complaints. The Division of Community Sani­
tation within the Health Department services

all complaints received from locations out­
side the blighted areas (as determined by the
Department of Planning). Complaints 're­
ceived from outside the intensive lawen':'
forcement areas detenninedby the Housing
Bureau, but in blighted areas, are sometimes
handled by the Housing Bureau and some­
times by the Division of Community Sanita­
tion. The inspection of rooming houses, as
required by State law, is dealt with by the
Housing Bureau within its designated intens­
ive enforcement areas, and by the Division of
Community Sanitation outside such areaS~
(For a more complete description of. the op­
eration of the enforcement function, see
Appendix Vill) . '.

Relationship to Other Municipal Inspection
Services. Within the Police Department, a
group of Police Sanitarians are designated to
work with the Housing Bureau. The legisla­
tive sanction for this police activity stems
from the power given to the Police Commis:­
sioner to "cause to be removed nuisances in
all the streets and highways, waters and
water courses, and in all other places." In
exercising his police powers, each Police
Sanitarian carries with him a book of notices
countersigned by the Commissioner of
Health. By agreement, the Police Sanitarians
confine themselves to inspection of the ex­
teriors of premises.

The Bureau of Building Inspection in the
Department of Public Works has the prim­
ary responsibility for enforcing the buildi~g

code. The code has separate r~uirements
for existing housing as against ~ew construc­
tion. In the Building Inspection Bureau are
the following sub-units: building, electrical,
mechanical (plumbing is a part of the Health
Department responsibility), and zoning. :All
applications for permits for renovation, con­
versions, etc., in existing housing are re­
ferred to the Zoning Enforcement 'Officer
and, if necessary, to the Health and/oi' Fire
Departments.

Intensive Inspection Treatment

The Housing Bureau has taken the initia­
tive in areas receiving 'intensive inspection
treatment. In some cases, the inspection has
been wholly a Housing Bureau staff under­
taking; in others, it has been a team opera­
tion, drawing on inspectors from other units
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and departments, coordinated and supervised
by the Housing Bureau. Where a team in­
spection has been utilized, inspectors have
been assigned from the Building Inspection
Bureau (including the Zoning Enforcement
Officer) and the Mechanical-Electrical Bu­
reau of the Public Works Department, from
the" Fire Department, Police Department
Sanitation Division, and the Housing Bu­
reau" itself.

The majority of the violations are pro­
cessed through the Housing Bureau. The Po­
lice Sanitarians generally proceed first and

.send their notices and check sheets to the
Housing Bureau. The Fire, Building and
Electrical Inspectors make a joint inspection
whenever possible. "The Fire Department
sends out its own notices with a copy to
the Housing Bureau: Electrical, Building,
and Housing Bureau ,Inspectors fill out in­
dividual forms which are coordinated and
processed by the Housing Bureau, and joint
notices are mailed signed by all three In­
spectors.

The above description is only suggestive of
the degree of detail involved in the process­
ing of inspections. It is illustrative of the ad­
ministrative complications that exist, but
their potential implications for urban renew­
al will be revealed only as the enforcement
and inspection process becomes related to
other active programs undertaken on an area
basis. It is evident that considerable improve­
ment" is warranted in developing team in­
spection of dwellings and in preparing a con­
solidated notice of violations for owners and
tenants.

Additional Limitations. This study has re­
vealed other problems in the current per­
fornuLnce of the law enforcement function.
Among these are:
1. Although informal cooperative relation­

ships exist between the Housing Bureau
and other municipal agencies, depart­
ments and units, the Housing Bureau has
proceeded independently to determine the
areas for concentrated or intensive en-

: forcement. While this independence has
been acceptable to the Health Depart­
ment," it is not necessarily consonant with
the high degree of cooPerative planning
and programming that is so vital to the

eftectiveness of a coordinated attack on
blight and slums.

2. The relationship between the Housing
Bureau"and the Sanitation Division of the
Police Department (Police Sanitarians)
has not been clearly defined in practice.
This is not to suggest that cooperation is
limited. On a personal basis. relationships
are exceedingly wholesome. The signifi­
cance of the role of the Police Sanitarians,
however, is tied up with their symbolic
identification with "the law". This is a
most important psychological factor in
enforcement, but one which needs to be
thought through more concretely so that
its full potential can be utilized.

3. Refinements of the operation of the en­
forcement function are not reflected suf­
ficiently in the present Ordinance and
Rules and Regulations covering The Hy­
giene of Housing and other city regula­
tory codes and ordinances. If enforcement
considerations could be included more
substantially and a consolidated or single
volume "Housing Code" promulgated,
many of the purposes of the individual
codes could be better fulfilled.1

4. Particular difficulties exist in enforce­
ment with respect to the absentee land­
lord and the chronic violator. Additional
"toughness" in enforcement appears to
be called for, and clear-cut policies are re­
quired. In part, the solution to this prob­
lem is dependent upon strengthening the
legal powers of the Housing Court. Also,
greater use of the influence of the Balti­
more Real Estate Board and other groups
would be helpful.

5. The Housing Bureau should more ag­
gressively use the powers available to
have buildings vacated if uninhabitable,
or demolished if structural hazards exist.

6. The type of resource made available
through the Fight Blight Fund has been

1 The need for a consolidated Housing Code and
related matters are discussed in the report of the
Mayor's Committee on Housing Safety, April 2, 1956,
extracts from which are contained in Appendix IX.
For suggestions as to the detailed contents of a con­
solidated Housing Code, ~ Report em HoJUing
St4:nd4NU by the Urban Re1U1Oal Committe, on
H oJUing St4ndards and Strvctural SUnJey ProCf­
dures, Melvyn T. Pugatch, Chairman, May 18, 1956.
Report submitted to Arthur D. McVoy, Chairman,
Urban Renewal Staff Committee and Director, De­
partment of Planning, Baltimore, Maryland.
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utilized only superficially in the enfC'rce­
ment process.

7. Enforcement is limited frequently be­
cause of relocation difficulties presented
when a household is unable to continue
oCcupancy in a substandard dwelling
either because improvements are not war­
mnted or the cost of improvements can­
not be 4lfforded." Some displacement is
inevitable, and more consideration needs
to be given to the utilization of a reloca­
tion service than has been true in the.
past. Within recent months, the Housing
Bureau has been experimenting with the
use of a modified service, performed by
the relocation personnel of the Housing
Authority. This is a step in the right di­
rection, but more complete measures will
be needed in any enlarged program of en­
forcement.

8. The Housing Bureau has given insuffi­
cient attention to a critical appraisal of its
experience to date. Two crucial issues
which require attention are: (1) The
economic effect of complete enforcement
when applied to a given area, and (2)
The "implications of applying an occu­
pancy standard with rigorous enforce­
ment, including the magnitude of the re­
sulting relocation load. The articles in
the Sunpapers prepared by Martin Mills­
paugh concerning enforcement are help­
ful in highlighting a number pf deficien­
cies revealed by past experience, such as
the lack of sustained citizen interest and
the temporary character of improve­
ments.1

Existing Arrangements for Urban
Renewal Coordination

These are the" major programs and func­
tions now existing in Baltimore and directly
involved in a comprehensive urban renewal
program. They are the activities which have
required coordination, as the City has launch­
ed itself into the urban renewal process.
" Reference has been made to the confusion

that developed when the Harlem Park renew­
al proposal was initiated. There was a local

I A series of four articles by Martin Millspaugh
explaining what urban renewal means, and what it
means to citizens of Baltimore, The Evening Sun
Nov. 28, 29, 30, and Dee. I, 1955. '

determination that the Redevelopment Com­
mission could not request Federal funds for
planning purposes. Then the Department of
Planning was left as the only logical agency
with existing legal powers to request funds
on behalf of the City and to coordinate the
program. But the Department's means for
coordination were limited" to its physical plan­
ning powers. The Department of Planning
has no budgetary authority over any of the
cooperating agencies and no power of ap­
pointment, rule making, or supervision. C0­
ordination had to be attempted, therefore, by
the cooperating agencies through convening
committees made up of representatives from
wholly independent units of government.
The Chairman of the Planning Commission
and the Director of the Department of Plan­
ning, respectively, were used to chair the
Policy and Staff Committees established as
part of the coordinating effort. None of the
departments had much more than a moral
responsibility to keep the Department of
Planning informed. Accordingly, there was
no assurance that" the Department of Plan­
ning would be in touch with essential sources
of information. "

Urban Renewal Coordinator

In October 1955, the Mayor apOinted an In­
terim Urban Renewal Coordinator. In taking
this action, the Mayor told the community of
his intention to express positive leadership in
the urban renewal program, and he charged
the Urban Renewal Coordinator with two
basic functions: the first, to work with exist­
ing agencies and programs, initiated or under
way, to the end of expediting their progress
and improving their working relationships
with each other; the second, to review and
appraise both program and organization for
urban renewal and make recommendations on
each for short- and long-term application.
The Urban Renewal Study Board is the
means selected for fulfilling the second
charge.

Although coordination has had to be
achieved under severe handicaps, including
lack of staff assistance, the Coordinator, with
the Mayor's active support, has been able to
make a positive contribution to the commun­
ity during the period he has served. Mean­
time, of course, the limitations of this co­
ordinating arrangement have come into
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sharper focus, demonstrating perhaps-as no
other experience could-the need for sub­
stantial reorganization of agencies related to
urban renewal and an imaginative new look
at the program elements which are essential
to.urban renewal success.

Baltimore has a tremendous number of ex­
cellent and essential resourceS with which to
perform a competent urban renewal job.
Their limitations, understandably in many

instances, are a reflection of circumstances
over which individual agencies have little
control. It is apparent, nevertheless, that
there are variations in quality as among
agencies and prograIIiS, and improvement in
quality is required. These improvements are
attainable with the basic resources available
if they can be stimulated by a community
will to put them to work, in the interests of
a better Baltimore.
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CHAPTER III

A PROPOSED PROCRAM FOR URBAN RENEWAL

A comprehensive t>rogram for urban re­
newal requires a combination of many sep­
arately identifiable programs, activities, tools,
and devices. Each of these elements, how­
ever, takes on a special meaning, intent, and
orientation in the urban renewal process.
Some of the elements are familiar. We have
a considerable amount of practical experience
with their content and administration. In the
future is the opportunity to demonstrate the
value of others-not so familiar--as an in­
tegral part of a comprehensive approach.

This chapter of the report will make spe­
cific recommendations regarding a ~mpre­

hensive program. And while the parts are
treated separately in the interest of better
definition, it should be understood that their
use, to whatever degree seems appropriate,
must be determined in each area in accord­
ance with the needs of that area and with
the other activities being undertaken.

This report assumes that its administra­
tive recommendations (as recited in Chap­
ter V) are the most far reaching and sig­
nificant features for the future of Baltimore.
Administration has been the major concern
of the study group. The program for which
the administration is conceived, however, be­
comes the basis for the many organization
judgments to be made. As such, therefore,
the report examines program elements in
some detail in an effort to suggest the range
of their respective content and to stimulate
local thinking in producing the refinements
that, of necessity; will be required as these
elemen~ are put to work.

What Is New in an Urban
Renewal Program

The underlying qualities of newness added
by urban renewal can be summarized as fol­
lows: urban renewal represents the com­
bination of whatever variety of program ele­
ments is best adapted to improve the phy­
sical and social environment of a community.
It functions on an area basis, effectively c0­

ordinated and applied, so that a Wholesome
balance between the needs of an area and·
the welfare of the metropolitan community'

as a whole are kept in mind. It respects the
special challenge presented to municipal
government and invites the participation of
all citizens to insure that its full potential
can be realized.

In some respects this approach is so ele­
mentary in character that it may suggest a
vastly overrated premium being attached to
urban renewal. The fact remains, however,
that our urban communities are plagued with
such a volume and degree of serious prob­
lems, wherein treatment thus far has not in­
volved this approach, that -yve can only rea­
sonably conclude the wisdom of giving urban
renewal a chance to demonstrate itself.

Some Principles and Characteristics. A
number of principles or characteristics of a
comprehensive urban renewal program, rep­
resenting refinements, actually, of the above
summary, are important to the judicious use
of the separate program elements.

Among these principles and characteristics
are the folowing:

1. Urban renewal as an activity of City
government is to be distinguished by the
fact that the public actions are selected
and organized into programs, area by
area.

2. Urban renewal activity for·.each area is
planned and scheduled. Careful attention
must be paid to the time period during
which renewal must occur in an area if
the program is to be fully effective. Short­
term goals must be identified and achiev­
ed quickly. A single budget year is not
enough. All cooperating City depart­
ments, private financing and building in­
terests, residents in urban renewal areas,
and citizens generally must commit them­
selves to an· action program for a long
period. Even though this may be difficult
to accomplish in City governments ad­
justed to one-year budgets, the longer
term commitment of City funds must be
obtained if urban renewal is to 8uceeed~

Long-term planning and scheduling are
indivisible parts of good urban renewal
programming.
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f 3. A comprehensive urban renewal program

is directed to the renewal of property in
order to benefit people. The neighborhood
or community (urban renewal area) in
question must be viewed in its social as
well as its physical setting. Urban renew­
al cannot succeed unless people want it
because it has become meaningful to them
in tenns of their respective values, stand­
ards, and interests. People must be able
to recognize that the benefits of urban
renewal are well worth the price.

4. Urban renewal must be accepted as a
vigorous and dynamic program. It must
be understood that progress will necessar­
ily create conflict as well as enthusiastic
cooperation. Conflicts stemming from the
program will be mirrored within the City
government, in direct ratio to the de­
gree of vigorous action taken by officials.

. Obviously, these conflicts must be re­
solved through planning, organization,
administration, and other effective mech­
anisms for making policy and executive
decisions. A healthy metropolitan city is
a changing city. If the city is dead at its
roots or core, the process of change will
be slowed down or subverted.

5. A successful urban renewal program re-.
quires both public and private initiative.
It proceeds by building mutual confidence
between private interests and govern­
ment, each assisting the other to develop
the confidence of people living in urban
renewal areas. Accordingly, effective com­
munication is an essential program attri­
bute. Urban renewal involves community
initiative in addit~on to community par..
ticipation. The character and timing of an
urban ·renewal program in a neighbor­

.hood must be determined by a mutual ad­
justment among several initiating groups,
working freely within the general plans
and programs for the city as a whole.This
cannot occur without a strong effort by
the City government itself to keep every­
one· informed on program intentions and
to provide channels of communication
with each neighborhood.

6.. The City's urban renewal program must
be developed with a consciousness that
its separate elements can be related to
areas in accord with a basic strategy. In

many respects thi-s characteristic is no
different in principle from any attempt to
develop "good government" in general.
Strategy is the linking of special meas­
ures to a special situation to achieve gen-.
eral objectives. To a considerable extent
the terms, practices, and procedures must
be determined while the program is under
way. The strategic plan must allow for
varied tactics. It is extremely important
that procedures are adaptable to the lat­
est intelligence, such as: the most recent
reports on the market for land; the new
proposals from various city departments
and private interests; and the status of
citizen understanding, acceptance and
participation.

Ele."ents of a Comprehensive
Program

The concept pervading many of the pro­
posed program elements and recommenda­
tions related to them, attaches particular im­
portance to the political interest and respon­
sibility of the City administration in estab­
lishing and achieving program objectives
that will most satisfactorily reconstruct the
urban community to meet the varied needs
of the people it serves. This concept is based
on the statement of the central problem fac­
ing American cities today recited in the Fore­
word.

Accordingly, municipal government can­
not evade the issues and conflicts which now
flavor urban life. Increasingly, it is evident
that political leaders cannot long survive if
they fail to respond to these challenges. Re­
sponsible citizenship demands, therefore,
that the CitY.Jldministration must be enabled
to develop a program and have the necessary
tools and facilities to carry it out.

In this context, the Mayor plays a unique
and critical role, especially in the city with
a "strong-Mayor" form of government-the
case in Baltimore. Citizens must give their
Mayor the responsibility and the authority
to develop and execute a program for the
whole city. He must be able to exercise con­
trol if he is to fulfill his responsibilities as
the city's chief executive. He .must have
available whatever range of resources is re­
quired.

Under existing Charter provisions, the
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Mayor can exert positive leadership to ac­
complish attainable goals that will represent
substantial progress if vigorous support and
strong leadership are forthcoming from citi­
zen groups. However, an ideal program for
urban renewal will require some Charter re­
visions and some changes in law and prac­
tice and tradition. It is hoped that Charter
changes will be initiated in order to provide
a consistent legal basis for the municpal ad­
ministration to effectively concentrate on the
reconstruction of Baltimore.

The list of program elements follows:
1. COMPREHENSIVE CITY-WIDE

PLANNING
2. COMMUNITY, URBAN RENEWAL

AREA, AND PROJECT SELECTION
AND DELINEATION

3. URBAN RENEWAL AREA AND PRO­
JECT PLANNING

4. CAPITAL BUDGETING
5. CONSTRUCTION AND MAINTEN,..

ANCE OF PUBLIC WORKS
6. OPERATION OF PUBLIC SERVICE

FACILITIES
7. RESEARCH
8. PRIVATE ENTERPRISE PARTICI­

PATION
9. LAND CLEARANCE AND REDEVEL-

OPMENT
10. PUBLIC HOUSING
11. REHABILITATION
12. INSPECTION, ENFORCEMENT, AND

OTHER REGULATORY MEASURES
13. CONSERVATION
14. "RELOCATION
15. COMMUNITY ORGANIZATION

Each of the above elements will be de­
scribed separately.

1. Comprehensive City-Wide Planning.
The Department of Planning must concen­
trate on the preparation of a general plan for
Baltimore which will eStablish among its
goals, a framework for industrial and com­
mercialland use, residential development and
preservation, traffic patterns and circula­
tion, and community facilities. The Depart­
ment must be charged with the responsibil­
ity for analyzing and describing the planning
elements in a form and manner usable to the
operating agencies (private and public), to
citizen groups and private investment and
construction interests. No renewal under-"

taking can select areas for intensive treat­
ment or proceedwith the programmingofsuch
areas with any degree of certainty unless
such a plan exists. The general plan should
provide the take-off point for renewal of­
ficials. It provides the skeleton outlining the
city's present and future growth and form.
Within such a framework, renewal officials
can make day-to-day judgments and decis­
ions regarding the short- and long-range ob­
jectives of renewal.

The Planning Commision and Department
should obtain special guidance and advice on
their general planning responsibilities. Inview
of the importance of this function to the
City of Baltimore, in general, and to urban
renewal, in particular, special consultant ser­
vices should be employed for the assistance
required.

The program goals of the city administra­
tion cannot be developed adequately without
planning resources directly available to it.
Organizational and administrative recom­
mendations to provide such service are found
in Chapter V.

2. Community, Urban Renewal Area, and
Project Selection and Delineation. The pro­
cess of selection" of communities within the
city, urban -renewal areas, and speCific pro­
jects for their respective program treatment,
together with the delineation of boundaries,
must involve coordination between planning
and renewal officials. Standards must be de­
veloped which can be used as a yardstick for
the selection and designation of the various
types of community and urban renewal areas.

The planning agency should be responsible
for delineating community and urban renew­
al area boundaries. The renewal Agency (de­
scribed in Chapter V) must be responsible
for defining specific project boundaries with­
in renewal areas. However, as a cooperative
process, the fixing of boundaries will require
close working relationships between the
planning function and the renewal action
agency.

It is necessary to establish study limits in
the selection of urban renewal areas. An at­
tempt should be made to determine the
scope of exploration so that the designation
of definable and rational area boundaries is
possible without becoming involved in stu­
dies which require investigation of problems
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far afield of immediate interest, although
perhaps important in their own right. This
observation is prompted by the encourage­
ment to delay completion of planning assign­
ments that is at times a result of unneces­
sarily extensive research and investigation.

Question Of Public Policy

Urban renewal programming should con­
sider the question of public policy raised for
the City of Baltimore when the relative
priority of slum prevention and slum clear­
ance is given adeeiuate attention. This ques­
tion does not imply that clearance should
be avoided, but suggests an orientation of in­
terest that rather clearly emphasizes the
need .to preserve salvageable housing and
other physical resources. Regardless of the
determination of public policy made here, a
question is clearly posed for resolution that
the City of Baltimore will have to decide. Un­
less resolved, chaos rather than orderly pro­
gress is invited. Lack of policy can result
in the unwise investment of both public and
private funds, and a resulting disservice to
the oost interests of the city as a whole.

As among defined areas, the order of
selection for treatment should be the basic
responsibility of the renewal Agency, with
the gen~ral guidance and direction of the
Mayor's office, thereby relating the renewal
program to the broader program of urban re­
construction advanced by the City adminis­
tration. Further coordinative asPects of this
process, as they should become the direct­
concern. of the Mayor's office, will be review­
ed ~ Chapter V.

3. Urban Renewal Area and Project
Planning. The most dramatic and far-reach­
ing elements of the urban renewal program
relate to the necessity for developing com­
munity and project plans which provide the
physical environment for healthy living. The
plan for an urban renewal area cannot be
prepared as an idealized version of the pro­
ject or community. It must be practicable of
achievement--financially, socially, and p0­

litically. The plan provides the blueprint for
action. It· is the bridge between the City's
total plan for urban growth and private in­
terests and the public action agencies. Hope­
fully the plan will be developed cooperatively
with groups· representing the citizens of the

city as a whole, and in its more detailed as­
pects, with the residents of the neighborhood
or community area involved.

Each contemplated action area requires the
preparation of a renewal plan, which will
vary in the kind and amount of detail. This
applies whether the proposed program in­
volves substantial, little, or no Federal or
other public aid; limited or extensive area
law enforcement; or limited or extensive
rehabilitation and clearance. The responsibil­
ity to prepare the plan is that of the renewal
officials. As previously implied, this report
recommends that there be a clear distinction
between the performance of area and project
planning by the renewal Agency and compre­
hensive general planning by the Planning
Department.

The basic reference for the preparation
of the detailed renewal area plan is the gen­
eral plan provided by the Department of
Planning. This framework will show, at least
in general terms, the arrangements with re­
spect to the area for such items as schools,
major traffic and transportation patterns,
major parks, criteria for determing residen­
tial densities, major land use requirements,
etc. As a guide, it can be said that this
general plan framework should be comprised
of those elements which require for their
determination knowledge of conditions or
proposed plans outside the area. Ideally, this
work, at least with respect to the area in
question, should be completed prior to selec­
tion of the area for treatment. If it is not
completed, however, it must go on more or
less concurrently with the development of
the detailed area plan. .

A Major Objective

In preparing the general plan, the Depart­
ment of Planning should also bear in mind
that a major objective of the planning func­
tion is to resolve disagreements and provide
a basis for cooperation. The Department of
Planning should not dump critical commun­
ity-wide issues in the lap of the renewal
Agency for resolution. Fundamental con­
flicts between the creation of a good living
environme.nt and necessary city-wide trans­
portation must be approached forthrightly.
The early planning and construction of ex­
pressways serving the downtown area, ex-
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pressway belt line routes and public transit
improvements, are essential if both transpor­
tation facilities and good neighborhoods are
to exist in the inner .city. This will require
close working relationships between planning
and many City departments, such as Public
Works and Traffic Engineering. When the
Department of Planning concludes that the
proposed capacity of expressways and other
through routes is adequate, the renewal
Agency can work within the spaces left by
the network of major routes. It can assume
that through traffic can be reduced on the
minor streets, thereby once again making
them livable.

Baltimore has seen a number of instances
already where conflict between neighborhood
improvement and traffic programs has
caused proble~ for one or both, and traffic
is the subject of continuing complaints by
citizen groups concerned with neighborhood
living conditions. As the Planning Depart­
ment develops firm and defensible plans
which accomplish as much as 'possible for
both programs, it Will make a major contri-

•bution to urban renewal.
Further, if the general plans are to be a

real guide to detailed renewal planning, they
must face unequivocally 'what densities of
residential population and what in~nsities

of reSidential and other types of development
will be ~uired; what standards will be in­
sisted upon for light, air and open space;
together with such other standards as are
appropriate to the particular characteristics
of each area. Among the latter are the stand­
ards of maintenance and enforcement ap­
propriate tQ the area. In certain instances
where the standards are co-extensivewith the
minimum code of the City, the standards can
be adopted· by reference to these minimum
codes. In other instances the standards may
be substantially higher than the minimum
code~ This would .apply in non-Federal-aided,
as well as Federal-aided programs. The stan­
dards so included should be subject to uni­
form compulsion and compliance.. The realis­
tic application of the standards should be
tested .against the availability of facilities to

.achieve compliance.

The Most Critical Path

The development of this detailed plan is

the most critical path to be taken by the
renewal Agency. The renewal plan proceeds
from the point where the more generalized
planning fu.nction of the Department of Plan­
ning leaves off. It magnifies a section of the
City's general plan. It is variously. called
community planning, neighborhood planning,
vicinity planning-the designation of terms
is less important than an appreciation of its
significance and distinction from general
planning responsibilities.

Within the context of the general plan the
renewal area and/or project plan spells out
the detailed location of land uses. At some
point it must venture int;o suggested site
plans, utility rearrangements, parking, de­
tailed density criteria, interior service streets.
and related factors. The plan must reflect
standards to guide community change and
growth and specifically define proposed action
elements, including such factors as re-use of
land for schools and parks, techniques for
achieving objectives by the use of clearance,
redevelopment, public housing, rehabilita­
tion, enforcement, and other tools and pro­
grams. At this stage, the plan is a charge
to action.

In preparing the detailed plan the renewal
Agency must be free to exercise initiative
within the framework of the general plan,
subject only to the review by the Planning
Department of the area plan as a subdivision,
and for review of any zoning changes and
detailed locations proposed for public and
utility improvements: In Chapter V various
recommendations on organization and admin­
istration relative to both the renewal Agency
and Department of Planning are pertinent to
accomplishing the program objectives out­
lined above.

No Diminution In Responsibilities

These recommendations do not call for di­
minution in the responsibilities of the Plan­
ning Department. It is an attempt to. empha­
size the need for the Planning Department to
get ahead with its main job, which is compre­
hensive general planning. Where major im­
portant issues of physical development policy
have not been resolved, the Planning De­
partment should state them Clearly~ocu­

mented with the necessary data. and dia­
grams-and get the issues discussed so that
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action programs such as urban renewal can
proceed.

It is recommended strongly that the Plan­
ning Department does not initiate detailed
area (vicinity) planning in a residential area
once the renewal Agency is tooled up to do
its own job. It is true that the work done in
recent years by the Planning Department
on vicinity planning has produced some suc­
cessful demonstrations. But its interest in
this aspect of planning from a demonstration
standpoint can well be transferred to other
types of areas where there is a genuine com­
munity need for proposals incorporating de­
tailed planning-meantime, of course, not
neglecting its major issues and responsibili-

. ties.
. For example, .there are sizeable problems
relating to the development of the harbor
area, industrial and commercial sections, and
the "civic center. In some cases these devel­
opments will relate primarily to the activity
of.the Port Authority, the Off-Street Parking
Commission or the Bureau of Building Con­
struction. Special committees may again be
necessary because of the new problems in'­
volved. In preparing the way for such devel­
opments through setting forth the standards
they must meet in the public interest, the
Planning Department can perform a vital ser­
vice. The attainment of an appropriate organ­
ization for urban renewal can free the Plan­
ning Department for its appropriate task of
blazing new trails and clearing the way for
new types of action. .

Positive ReasonS For Placement

While valid reasons exist for freeing the
Department of Planning of the responsibility
for preparing detailed area plans, there ar~

also positive reasons for placing this func­
tion in the renewal Agncy. There is, for in­
stance, a strong need for the closest type of
relationship between those preparing the de­
tailed plans and those who will carry out
these plans. Securing the active interest and
participation of private investment will fre­
quently, for example, require the ability to
make rapidly many small-scale revisions or
adjustments in the plans. The renewal
Agency will be better equipped to know pre­
cisely what is possible or practicable. in the
execution of a plan, thus facilitating the pro-

duction of realistic and attainable plans.
Furthermore, the community and project

planning function must be exercised not only
as a blueprint for operation, but equally im­
portant also as the technical arm of com­
munity organization acivity. Thus this activ­
ity can call upon the professional planning
skills as required to assist in weaving them
into the fabric of community participation.
The planning activity should be called into
play at the level of the residents of neighbor­
hoods to give form and substance to com­
munity ·objective8-Suggesting alternatives
to the attainmeht of goals, emphasizing
technical limitations, and providing a graph­
ic dimension for and to citizen discussion and
determination.

4. Capital Budgeting. It is essential­
in the interests of the city generally and
as a control element in the renewal program
itself-that the City government develop
an organized and systematic capital budget.
The failure of the City to adopt such a pro­
gram can invite the possibility of two unfor­
tunate results.

First, the renewal officials may find that­
their activity adds up to nothing more than
a series of interesting exercises. When the
point is reached that it is necessar.y to devel­
op a financial program for implementing re­
newal plans, they cannot proceed unless there
is a rational system for programming and
providing public works, coordinated with
renewal time schedules, in order to utilize
public works expenditures appropriately as
the local contribution to Federal grant ar­
rangements.

.Second, if renewal officials proceed to im­
plement a renewal plan, in cooperation with
other officials, by deliberate manipulation or
rearrangement of public works enterprises in
order to "build up" a local financial contribu­
tion in this manner, then the values achieved
for a particular area may be unfair to other
sections of· the city where the expenditures
might better be made at the time.

Neither Needs To Take Place

Neither of these results needs to take
place. Renewal area planning and. program
accomplishment can be. achieved without sac­
rificing the use of necessary public works ex­
penditures for local contributions under the
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Federal-aid fonnula. It is not necessary de­
liberately to ignore reasonable allocations of
public works funds where they are most
needed in the interests of the city as a whole.
But these conditions can be observed only if
a soundly conceived and expertly adminis­
tered capital budgeting system is established.

In Chapter VI of this report, Financing of
Baltimore's Urban Renewal Program, the
significance of making public works expendi­
tures in accord with a systematic capital

.budgeting process, as an essential element of
urban renewal financing, will be reviewed in
more detail. From a program standpoint,
capital budgeting must be accepted as an in­
tegral constituent, vitally affecting a variety
of program decisions involving the scope and

pace of urban renewal in Baltimore.
. This report recommends that the City's

capital budgeting system should be made up
of three separate parts, each related to the
others by reason of: (a) the time span. in­
volved, (b) responsibility for preparation,
(c) content and· purpose, and (d) govern­
ment unit or official approving or adopting
its content. These parts are:

1. Capital Budget-for a one-year period.
2. Capital Improvement Program-for a

four-year period.
3. Development Program-for a twenty­

year period.

Table 3 below, summarizes the character­
istics of this capital budgeting proposal.

..,.

TABLE 3

Summary of Proposed Capital Budgeting System

(a) (b) (c) (d)

'rime Span Prepared for Content and Approval and
the Mayor by Purpose Adoption by

Budget officer with ad- Annual capital .expen- Board of
CAPITAL 1 year vice of the Department diture items to be made Estimates,
BUDGET of Planning. part of "Ordinance of City Council,

Estimates." and Mayor.

CAPITAL 4 years
IMPROVEMENT
PROGRAM

DEVELOPMENT
PROGItAM 20 years

Department of Plan­
ning with advice of
Budget officer, Dept.
of Public Worb, Re­
newal and Housing·
Agency, and other op­
erating departments.

Department of Plan­
ning with general ad­
vice of municipal of­
ficials, Planning Com­
mission, and private
citizen groups.
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A scheduled list of
cap ita I expenditure
items related to finan­
cing sources and cost
and revenue estimates,
to be used as basis for
preparation of Capital
Budget.

A long-term schedule
of anticipated capital
expenditure items, re­
lated to social and
economic trends and
forecasts and city-wide
needs, adapted to cur­
rent general plan.

Board of
Estimates
and Mayor.

Planning
Commission
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In Chapter V specific recommendations are
made regarding the organization and admin­
istrative aspects of developing a capital bud­
geting program for the City of Baltimore.

The capital budget, together with the capi­
tal improvement program, must be regarded
as being tied directly to the executive ad­
ministration of the City.

The capital improvement program is re­
lated in time span to the term of office of
the City administration, thereby enabling the
Mayor to establish a scheduled program of
capital improvements adapted to his recon­
struction goals, to the longer-term require­
ments identified in the development program,
and to the fiscal resources of the City~xist­

ing or to be made available.
The Charter terminology does not give ade­

quate recognition to the significance of capi­
tal budgeting, but th~ authority to develop
and carry out the process is available. In
the language of the City Charter, the annual
capital budget is part of the "Ordinance of
Estimates," identified as the "Estimates for
New Improvements."

The City's Budget Director should be re­
sponsible for the preparation of the annual
capital Dudget.

Provides Early Construction Funds

The capital budget should provide funds
for the early construction of projects which
have advanced through the capital improve­
ment program in the immediately preceding
years. The Budget Director should have the
assistance and advice of the Planning De­
partment in' the preparation of the capital
budget. The capital budget is the Mayor's
program of current capital expenditures.

The capital improvement program sched-
. ules major public works for the succeeding
four years. It should be prepared by the
Planning Department with the advice of the
Budget Director. It represents the Mayor's
capital progr~ for his term of office. It
establishes priorities for projects according
to need and urgency, estimated CQntract or
other construction costs, sources of financing,

- estimated operation and maintenance ex­
penses, and indicates any revenue that might
be derived. As new and influential factors ap­
pear in the urban scene, or known factors
take on a new significance, the capital im-

provement program should be revised-to
the end of making it a sensitively attuned in­
strument of policy for the service of the ad­
ministration.

The development program is a list of pub­
lic improvements foreseen as needed during
the next twenty years. It is also prepared by
the Planning Department and represents
public improvements needed to carry out the
general plan. With a twenty-year perspec­
tive, the city could then know that it had a
comprehensive system for the orderly plan­
ning and execution of public works, related
both to needs and fiscal resources.

The requirements of Maryland State law
pertinent to the financing process by which
the Mayor and City Council 'obtain authority
to issue notes, bonds, or other municipal ob­
ligations make a capital budgeting system
pamculady imperative. The steps involved
and the timetable prescribed by law need
careful preparation if a program is to attain
reality. There are evidences already that the
failure of the City to anticipate the need to
obtain authority of the State legislature to
raise capital funds could interfere with the
orderly progress of the renewal program.

5. Construction and Maintenance of Pub­
lic Works. Baltimore has a respected Depart­
ment of Public Works that is substantially'
equipped to fulfill its obligations in a compre­
hensive urban renewal program. The Direc­
tor of the Department has been an active
and helpful participant in the municipal ef­
forts thus far to launch renewal undertak­
ings.

It has been necessary for the Department
to exercise a great deal of independent judg­
ment in the scheduling of new public works
because of the lack of a sound capital budget­
ing system. The major scheduling judgments
should not have to be made in the Depart­
ment. It should not have to be exposed to
the conflicts and disputes that are inevitable
when a comprehensive general plan and capi­
tal budgeting conclusions are unavailable.

The inclusion of both the construction and
maintenance of public works as part of a
city's urban renewal program is necessary to
assure that these essential municipal activi­
ties are related properly to the over-all goal
of the reconstr:uction and preservation of the
total community. Unless viewed in this per-
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spective, this significant resource for renewal
success will make a far more limited contri­
bution to the well-being of the community
than is otherwise possible. The construction
and maintenance of streets, sewers, water
distribution facilities, and other public works
are seldom appreciated adequately, except
when lacking, in need of replacement, or in
need of repair. Without them, however, ur­
ban living would be impossible. In the renew­
al process, public works are strategically sig-:
nificant. They can either make a renewal
plan achievable in a reasonable period of
time or make it a dream that will never at­
tain reality.

In the Public Eye

The provision of new schools, parks, play­
grounds, expressways, bridges, and other
more dramatic examples of public works are
constantly in the public eye. With these,
we are not only painfully aware of our need
for them when they are lacking, but we have
a conscious sense of their purpOse through

_'widespread use. Further, since public funds
are involved, everyone is sensitive to their
eXistence as a taxpayer aswell as through the
sense of pride that rightfully develops when
a city possesses enduring public improve­
ments that adequately meet the needs of its
people. Carefully planned and scheduled in­
vestments in new public works are part of
aSsuring a prosperous future for a city. Ur­
ban renewal seeks to make this goal possible.

The need to preserve existing public works
through proper quLintenance, appropriately
scheduled and adequately financed, is as wise
as the simpler application of this principle to
a single home. And, the investment in pub­
lic works is so large that sensible business
practices s~ould apply without question. Ur­
ban renewal accepts that the challenge in
~eat measure is to preserve those physical
resources in our communities, whether pri­
vately or publicly owned, which economically
justify rehabilitation and conservation.

6. Operation of Public Service Facilities.
Ai. with public works, JIlO&t municipal ser­
vices are taken- for granted and interest in
them is usually reflected through complaints.
However, public servic~uch as fire and
police protection, garbage disposal, libraries,
recreation centers, and street c1eaning--are

more intimately related to the people
of a city than public works. The in­
timacy of feeling undoubtedly stems from
the fact that the performance of the ser­
vices is largely by people, and judgments
concerning the adequacy of service are based
on the impressions created by the public em­
ployees involved. There is an understandable
tendency to either praise or condemn the ade­
quacy of a city-wide service, performed by ­
hundreds or thousands of employees, quite
exclusively from personal experience with
the limited number of service representatives
directly connected with our respective lives.
The role of the individual fireman, policeman,
garbage collector, librarian, recreation work­
er, and street sweeper is important, there­
fore, in shaping the conception held of the
service represented. Although illogieai and
unfair in many respects, this situation must
be appreciated as being realistic.

Most cities, including Baltimore, endeavor
to furnish public services without favoritism
or inequality. Obviously, this ideal can never
be wholly satisfied. Everyone cannot have
(and undoubtedly does not want) a police or
fire station next door. Some streets require
more cleaning than others. Certain building­
centered services, such as libraries, cannot
keep up with population mobility and expan­
sion or seek to duplicate, in branch locations,
the range of services justified in the central
building location.

Some of the services represent different
values to different people. Everyone may not
be interestd in the services provided by pub­
lic recreation, but this person may react
most sensitively if his garbage is not col­
lected regularly. Individual values of worth,
therefore, influence judgments also, further
complicating the administration of services
and the level or standard at which they
should function.

"Housekeeping" Serous Essential

All of these, and many more considerations
are involved in relating the significance of
the operation of public service facilities to
urban renewal. Municipal "housekeeping"
services are essential to the functioning of
the city as a whole. They may significantly
influence the general reputation of a city as
being either a good or poor place in which to
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live. At the neighborhood level, they can in­
fluence many· standards of living and behav­
ior of the residents.

. The effective application of a comprehen­
sive urban renewal approach must include
the operation of public service facilities as a
program ingredient. The emphasis in renewal
on relating service or program to need, on
an area basis, suggests that municipal pub­
lic services must be among those first ap­
praised when an area is evaluated and a re­
newal plan developed.. If services have been
deficient, it may be that the. physical char­
acteristics of the area and the den~ity of
population are such that the services can­
not be provided with reasonable economy. As
the renewal plan grapples with the specifics
of physical alteration and chaJ:lge, and de­
velops the measures required to reduce popu­
lation density, the opportunities to improve
public services should be identified and re­
ferred to the appropriate municipal depart­
ment.

Public services can be among the most
potent psychological conditioners of neigh­
borhood residents as efforts are made to
awaken their interest in improvement pro­
grams: The services can provide tangible evi­
dence of the City's interest in a neighbor­
hO()d. They can help create a climate of activ­
ity and progress that will be stimulating and
provocative. Observable results can some­
times be achieved quickly through relatively
small service increases-if the past level has
been below the standard established general­
ly for the city. From this standpoint, public
services represent a useful instrument to
stimulate citizen interest and participation in
urban renewal. They can be related to the
community organization function that will
be described in Chapter IV.

7. Research. Adequate research facilities
are basic to success in urban renewal pro­
gramming and performance. Economic and
social research facilities related to the inter­
ests of urban renewal are limited in Balti­
more. This situation imposes some severe
handicaps that must be rectified. Perhaps a
revised attitude towards research is called
for as a ,stimulus to the creation of the neces­
sary research facilities.

The Housing Authority has the most com­
prehensive local research program among
the agencies most directly affected by urban
yond what would normally be expected of a
renewal. In some instances, it has gone be-

. housing authority for the reason that con­
ventional data resources available in many
large communities are nonexistent in Balti­
more. There has been informal teamwork
among research professionals in a number of
different agencies, but this arrangement can­
not compensate for the lack of strongly cen­
tered and supported research activity on a
much broader scale than now exists.

The community is particularly deficient in
social research. None of the colleges or uni­
versities in the area is making a significant
contribution in thIs direction. Only recently

.has the Council of Social Agencies developed
a research unit.

Renewal Olficials Obligated

In any event, the urban renewal officials
have an obligation to develop a thoroughgo­
ing study of the characteristics of the popu­
lation of the renewal areas with which they
are concerned. This includes information as
to race, family size, age, education, income,
etc., as well as information with respect to
population habits as they relate to shopping,
automobile ownership, parking, recreation,
and other characteristics. This information
must be developed so as to give a detailed
picture of the population in each renewal
area. It will also be useful for purposes of
defining area boundaries, school and park
planning, shopping center planning, and
housing market studies.

Ecological studies of Baltimore are par­
ticularly lacking. Population mobility data
with respect to race, ethnic origin, and in­
come are available only in limited measure.

Such research as has been completed is not
systematically catalogued and made available
to the community. Agencies and organiza­
tions, both private and public, are attempting
to do planning without elementary data on
which to proceed. Time is being used ineffi­
ciently to locate such data as do exist, and
then it is apparent that few persons are
skilled in knowing how to use it, or to other­
wise evaluate its significance. No single
agency or group has been in a position to as-
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sume responsibility· for being a central re-
.search center even though the Department
of Planning, the educational institutions, and
the Council of Social Agencies are logical
candidates for this role in their respective
areas of interest.

.. ···These research needs transcend urban re­
newal. Here is a fundamental community
deficiency that must be solved· by Balti­
more~s calling on a wide range of resources.

Special Research Interest

A special research interest must be a con­
tinuous study of housing characteristics and
housing market potentialities. The Commun­
ity needs a continuous inventory of housing
supply, market characteristics, and condition.
(Refer to discussion of "substandardness" in
Chapter I and Appendix I.) Similar informa­
tion on family formation, migration, employ­
ment, and income are needed. Such informa­
tion will assist private developers in meeting
market demands more fully and will enable
public officials and private investors to plan
conservation, rehabilitation, and· clearance
programs on a sound economic basis. Housing
market analysis should relate the variety of
private and public programs under way or
contemplat.ed. New construction on vacant
and cleared sites, demolition, anticipated ef­
fects of current and future private and pub­
lic demolition, and the rate of housing de­
terioration must be planned for to meet cur.:
rent market conditions as well as to correlate
them in a long-term renewal program. In all
cases, to insure their practical value, studies
should be developed in terms of the most
critical elements affecting demand: income,
race, and family formation.

By reason of the disparity between income
of the white and nonwhite population these
two critical elements are obviously interre­
lated. ·Because of the particular impact of
an,y comprehensive urban renewal program
on the Negro population, special care must
be taken to know detailed population charac­
teristics and the housing market available to
Negroes. Specific research ventures are in
order in this connection. While some gen­
eral facts were referred to in Chapter I, these
are inadequate.
, '8. Private Enterprise Participation. Sub­
stantial renewal success also depends on the

willingness and ability of private property
owners, investment sources, and developers
to participate actively in the program. Stim­
ulation of interest and realistic awareness of
the sensitivity of the private'market are ma­
jor concerns of any renewal agency. Urban
renewal, as represented in this report, is not
restricted to the scope of activities defined in
law-F_ederal or local-for which forms of
public assistance are available. An urban re­
newal program should be as comprehensive
as community needs require. Affirmative pri·
vate enterprise participation is the key to
rounding out many of the necessary program
elements.

New devices needto be created which make
it possible for willing investors to take ad·
vantage of the vast opportunities which re­
newal can provide. These devices could enable
individuals and firms to construct low and
middle-income housing, form active private
rehabilitation companies, and permit proper­
ty owners within renewal areas to undertake
activities that greatly exceed any such prac­
tices today. The upgrading of standards,
elimination of designated structures, selected
rehabilitation, and other activities--all with­
out public subsidy, ar.e legitimate concerns
of private individuals and groups.

Such proposals may require the formation
of corporations empowered, after city ap­
proval, to accomplish specified objectives
identified in the renewal plan. This approach
assumes the operation by these corporations
in spheres which can receive only limited
help from public sources. With this process
the funds available for renewal would be ex­
panded appreciably and private, individual
and community interest would be stimulated
to greater participation.

Legislation Should Be Considered

As a further recommendation, it is pro­
posed that legislation be considered, other
than that now enacted, which would permit
the formation of not-for-profit and limited
dividend redevelopment and housing corpora­
tions. These corporations could prepare and
submit plans for designated segments of re­
newal areas to the renewal Agency, alonl!
with financj.ng and program proposals. Such
legislation should provide incentives for the
acquisition and rehabilitation of existing
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properties and the construction of new hous­
ing on cleared or vacant sites for the pur­
pose of providing middle-income housing. De­
velopment should be undertaken by such cor­
porations. The necessary exercise of ~minent
domain would be fulfilled by the renewal
Agency.

Among the incentives that could be written
into the legislation are the availability of
condemnation powers, partial tax relief, and
the use of City credit in the form of long­
term, low-interest rate loans.

At the present time, enterprises of this
variety operate under the laws of the State of
Maryland with severe handicaps. In many
other states and cities throughout the coun­
try, legislation has been or is being enacted
currently to expand the role of private enter­
prise in renewal operations. These legisla­
tive proposals need to be examined critically
in terms of their respective experience and,
where they suggest valuable additional tools
for the local scene, an adaptation of appro­
priate provisions to local legal procedures is
in order. .

Business Leadership Challenged

Certain of the private investment require­
ments and opportunities are described in
more detail in Chapter VI. Financing re­
sources for urban renewal must be found
other than through the use of public funds.
This need not be just a pious wish if Balti­
more's business leadership can be. challenged
to recognize the stake.it has in the city's fu­
ture and the guarantees it must provide for
the continued economic development of this
great metropolitan center.

While the blighted residential areas, have
been the stimulus to urban' renewal, there
must be a correlated interest by public agen;.
cies in industrial, commercial, and business
'renewal possibilities. The central business
district, for example, needs special attention.
There are many evidences of energetic in­
dividuals and groups within the city who
want to help in revitalizing the business area.

The ,Association of Commerce, the Com­
mittee for Downtown, and the Greater Balti­
more Committee, along with organizations of
more limited interests, can furnish the or­
ganized basis for business leadership. The
renewal Agency and the City administration

must work with such groups cooperatively.
The potential accomplishments of coordin­
ated private and public action are limitless,
but achievement will require unselfish devo­
tion on the part of all to plan and act with
the welfare of the city as a whole in mind.

9. Land Clearance and Redevelopment.
Land clearance requires special considera­
tion by the renewal executive both in terms
of the volume and condition of structures
(housing and other uses) requiring clearance
and in terms of the city's social, political, and
financial capacity to deal with clearance.
Clearance raises two major questions: the
proper re-use of the property thus cleared,
and the market for such re-use. The first of
these must be resolved in city-wide terms by
the general plan. The second has bOOn one
of the most critical questions (independent of
undue delays in administrative processing)
confronting the redevelopment executive in
efforts to attract private capital to build in
clearance areas. However, answers to these
questions must be found. Obsolete structures,
both residential and nonresidential, that can­
not be salvaged economically to meet mar­
ket demands, must be cleared if the city is to
make wise use of land as part of guaranteeing
its future prosperity.

The use of the .clearance function among
renewal activities helps to put renewal goals
in perspective. This is true for two principal
reasons. First, the ability to attract private
investment depends in major part on the at­
tractiveness and salability of the community
of which the clearance is a part. Inclusion of
the clearance function relates this activity to
other actions treating the total community
and emphasizes, therefore, not the self-suf­
ficiency of the clearance operation alone, but
rather the net benefit derived from the com­
plete picture of community betterment. Sec­
ond, redevelopment, as an independent pro­
gram, is beginning to exhaust the city's
reservoir of placid acceptance. Clearance, on
an individual-project basis, is essentially for­
eign to our political fabric. Clearance can
become acceptable when, within the frame­
work of community objectives as reflected
in a renewal plan, it serves as an element-­
alongside activities to provide schools, parks,
and other facilities-to achieve agreed-on ob­
jectives.
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This approach implies heavy emphasis on
clearance in cOnjunction with other renewal
devices. Spot clearance may be all that is re­
quired in many instances. However, where
bad physical conditions have become flagrant
and widespread, projects comprising clear­
ance in their entirety may still be required.
In these instances, no less than in the more
subtle applications of renewal, the clearance
activity should proceed as part of a plan pro­
.viding for the elements of eirculation,schools,
and such other community facilities as are
required.

10. Public Hous4tg.Public housing is re­
garded also to be an integral part of a com­
prehensive urban renewal approach. As such,
however, a number of program revisio~

should be considered. These possible changes
relate to the comments in Chapter n regard­
ing apparent ~tations of public housing
activity in Baltimore at the present time.

The concentration on large-scale public
housing should be avoided. In the future
there should be' more emphasis on planning
diversified urban renewal areas wherein pub­
lic housing Possibly would be one of many
program elements. The use of scattered sites
is proposed' where feasible, including con­
struction of single dwellings or a small num­
ber of units on such sites.

Wherever possible and practical, a large
proportion of public housing should be con­
structed on vacant land to augment the total
supply of housing. When public housing is
constructed on cleared land, it should be de­
veloped at densities roughly approximating
those established for private development
of comparable structural types. The excessive
density now ap~ent in sOme public housing
projects, as a result of the insistence of the
Federal agen~y to compensate for high land .
costs, shoUld. be reduced in· the future by
utilizing the write-down provisions of the
Federal slum clearance legislation to secure
lower net laiid costs.

During the.next few years, the total sup­
ply of public housing should be maintained
at a rate "Which keeps pace with the relocation
burden created by renewal and other public
and private .programs resulting in the dis­
placement of people. If a renewal program
is vigorously pursued, this measure of the
Scale of public housing will give adequate

consideration to the needs of low-income
families requiring such help in the commun­
ity.

Experimental Programs

The City of Baltimore might give consider-
. ation to the use of the public housing concept

in a variety of different ways, although this
is a community policy decision. Possible ex­
perimental programs would include:

The purchase and rehabilitation of exist­
ing housing for rent or sale.

The construction of low-cost dwellings
for eventual sale or other long-term
tenure.

The enactment of state legislation and
the subsequent provision of public
monies to construct moderate rental
housing. The funds thus provided
could be used as a modest revolving
fund to begin to meet the need for new
lower-middle-income housing, thereby
serving as a stimulus to private build­
ers, and furnishing a pattern of ex­
perience in this field. The State of
Maryland does not have available any
of the aids to so-called lower-middle­
income housing that are established
parts of public policy in such s~tes

as Dlinois, Pennsylvania, New York,
Connecticut and Massachusetts.

Experiments of these types should reveal
possibilities for the provision of housing for
the large number of lower- and middle-in­
come families who cannot be served by pub­
lic housing as presently conceived.. They will
also point the way toward eventual owner­
ship and control of some aided-housing by
thQse occupants able to assume such respon­
sibility.

Public housing activity should include
specific provision of dwelling units in struc­
tures suitable for accOmmodating the aged.
In this connection, the plight of the single,
aged individual is especially acute. Local of­
ficials and citizen groups should join with
others throughout the nation in obtaining the
necessary revisions to Federal housing legis­
lation that will enable public housing to con­
tribute to the solution of this problem. .

The Housing Authority's policy of incor­
porating a residence requirement of one year
as part of its admission regulations should
be reviewed in the light of the volume of
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inmigrant population to the city. The effect
of such inmigration on housing conditions
might well be relieved in part by relaxation
of this admission requirement.

A close relationship between public hous­
ing and the neighborhood of which it is a
part should be preserved and expanded in
conjunction with urban renewal activity.
Public housing might well become one of the

. centers in a neighborhood for influential citi­
zen education processes in the development
of standards and values relating to commun­
ity betterment.

11. Rehabilitation. Rehabilitation is pro­
bahly the most unproven and uncharted de­
vice which is part of the urban renewal pro­
cess. Although many law enforcement activi­
ties are posed as accomplishing rehabilitation
(including those in Baltimore at times) this
connotation is an abuse of the rehabilitation
concept. Rehabilitation implies the partial or
complete renovation or modernization of pro­
perties. It is not merely the compulsory
installation of a toilet or a water heater to
meet a code requirement. Rehabilitation in­
volves up-grading to improve an investment
or to maintain it at a satisfactory level.

In the final analysis rehabilitation is an
economic process, and at this stage, neither
Baltimore nor any other city has had suf­
ficient actual experience with rehabilitation
to warrant firm conclusions regarding its
practicality. This is true essentially because
of the limited data available concerning the
cost of rehabilitation, especially as related
to imaginative rehabilitation design and phy­
sical alteration practices. These limitations,
however, should not predispose our thinking
to reject the possibilities of rehabilitation,
but serve as a special challenge to investigate
its potential to the fullest. The answer to our
problems of urban blight and slums cannot
be found wholly in clearance; solutions 11i4
rehabilitation must be found if a comprehen­
sive urban renewal program applied on a city­
wide basis is to have real meaning. Our cities
cannot be razed and started anew. They must
be rebuilt .gradually. This means that prac­
tical methods must be found to preserve and
improve what is economically sound and use­
ful through rehabilitation.

Studies being undertaken in a number of
cities at the present time will shed important

information on rehabilitation processes. The
emphasis given by such national organiza­
tions as ACTION to the possibilities of reha­
bilitation, plus other national and local cam­
paigns such as Operation Home Improve­
ment, should be helpful. Baltimore's renewal
Agency should examine these findings and
conduct studies based on local experience.

Should Not Be Misled

We should not be misled, however, by the
earnestly stated hopes that have become
part of some of the promotional campaigns
for rehabilitation. Minimum housing law en­
forcement. fix-up activities in a single dwell­
ing unit, and simulated permanent exterior
coverings for structures are of limited per­
manent economic value. This suggests that
rehabilitation must accomplish the extension
of the useful life of a litructure in accordance
with satisfactory standards for at least a
generation. If rehabilitation is to produce
something durably competitive, substantial
improvements in the quality of structures
and their surrounding environment are re­
quired. Rehabilitation is not law enforcement.
It is not a temporary expedient to keep a por­
tion of our housing inventory in reasonably
good shape ·to last a few more years.

The standards to be achieved in rehabilita­
tion will vary from community to community,
from project to project, and among commun­
ities and projects. The standards in most in­
stances will be above those required by the
minimum code. The renewal executive must,
as a consequence, define these standards and
give consideration to their inclusion and en­
forcement as a part of the urban renewal
plan for both Federal and no~-Federal aided
projects.

In order to make progress in this pioneer­
ing field, it is recommended that immediately
upon the designation of an area for renewal
planning, a study of this area be undertaken:
A. To establish standards for determining

the appropriateness of rehabilitation as
against clearance, and for determining
the degrees of rehabilitation most suited
to designated structural types and con­
ditions~

. B. To determine the financial feasibility of
varying degrees of rehabilitation, includ- .
ing consideration of such factors as ac­
quisition costs; the cost of physical re-
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pairs, alterations, and maintenance; re­
sultant rents and sale prices; and the
financial aids available to the entrepre­
neur or property owner~ with special em­
phasis in this latter connection on the
applicability of available legislation and
credit sources.

C. To achieve a total effect of community
and area betterment. .

Types Of Treatment

This study should be directed tOward an
analysis in tenus of the following types of
rehabilitation treatment: site alteration,
structural changes, functional changes me­
chanical replacement, a:nd moderni~tion.
Particular attention needs to be given to
those factors which determine the appropri­
ateness of public or private action, to current
excessive return in relation to investment
an~ value, to over-occupancy, to deferred
mamtenance, and to obsolescence. The con­
clusions can be used to develop estimated cur­
rent and resultant values. These, in turn, can
be used to test the financial feasibility of the
various types of rehabilitation.

The appraisal of the structural characteris­
tics of a dwelling from a rehabilitation con­
text must challenge the renewal Agency's in­
genuity. During the past couple of decades
research methodology to appraise the quality
of ~ousing has been greatly improved, es­
peclally by reason of the interest and influ­
ence of the American Public Health Associa­
tion. Further, as the Federal Bureau of the
Census has interested itself in housing, there
has been developed a somewhat greater con­
sciousness of the implications of housing
quality for our economy and general well-be­
ing. At their best, however, these method­
ologies have striven to arrive at valid gener­
alizations concerning housing quality reduced
to the block unit as the smallest unit for at­
tention..The techniques provide satisfactory
results for the general appraisal of housing
quality, but in some respects may be more
comprehensive and costly than what is re­
quired . to develop a reasonable conclusion
as to an area's general environmental fea­
tures.

From a rehabilitation standpoint, however,
there has been an unfortunate tendency to
presume that these survey methods are ap-

plicable to the individual unit and structure
in order to make a rational decision as to re­
habilitation feasibility, which, as pointed out
above, in the final analysis amounts to fi­
nancial feasibility.

New Methods Required

New methods of analyses are required if
satisfactory judgments are to be made con­
cerning rehabilitation. Specially trained
enumerators, with much more technical
coaching than 1:las been characteristic of
property enumerators, may be required. The
architects, appraisers, and the building in­
dustry should participate in developing an
adequate approach to this problem.

Another problem and complication merits
attention. Although every city has a number
of firms specializing in home improvement,
modernization, and alteration, there are re­
latively few skilled mechanics employed in
this activity. At its best, rehabilitation is a
messy job and the skilled painter, carpenter,
plumber and electrician will not normally se­
lect home alteration worI.c in preference to
new construction. The relaijve efficiency of
dwelling alteration techniques is largely un­
known. This problem represents a special
challenge to the private building industry and
the profesional interests who are connected
with it. From a study point of view, never­
theless, the renewal Agency must appraise
this factor carefully in reaching its judg­
ments concerning rehabilitation possibilities.

Additional recommendations are made for
consideration by the renewal Agency:
A. The lien powers currently available to

the Health Department should be exer­
cised without delay, first on an experi­
mental basis, and expanded extensively
if proven successful.
A pertinent existing regulation is the
following·:

"If any such order of the Commission­
er of Health, issued under the author­
ity of the provisions of this section, is
not complied with within ten days af­
ter the service thereof, or within such
shorter time as he may designate as
being necessary under the circum­
stances, then such order may be exe­
cuted by said Commisioner of Health
through his officers, agents, employ-

-53-

HA86136



- ;.
ees or contractors, and the expense in­
curred incident to said order shall be
paid by the owner of said property,
and until so paid shall be a lien upon
the realty and recoverable as other
liens on realty in Baltimore City..."
(Extract from Section 114 of Article

"12 of the Baltimore City Code of 1950.
For more complete extract of pertin­
ent provisions, see Appendix X.)

Assuming that the experimental use of
lien powers is successful, any necessary
revision of" the powers should become a
joint concern of the Commisioner of the
Department of Health, the renewal ex­
ecutive, and the Office of the City Solici­
tor.

B. The renewal Agency should proceed to
assist and promote private interest in
rehabilitation. Steps should be taken to
secure effective help under Section 220
of the National Housing Act. The law
authorizes the use of Section 220 for
both Federal-aided and nonassisted pro­
grams.

Section 220 of the National Housing
Act was set up in the 1954 Housing Act
to provide mortgage insurance to assist
in financing the rehabilitation of exist­
ing salvageable housing, and the replace­
ment of slums with new housiIig, in ur­
ban renewal areas which have been cer­
tified by the Housing and Home Finance
Agency Administrator. According to a
Federal Housing Administration bro­
chure, "Section 220. . .makes possible
larger loans and smaller equity invest­
ment by private capital than would nor­
mally be possible under conventional
lending practices. . .section 220 "adapts
to urban renewal requirements the
terms authorized for other areas for
ho~e mortgage insurance under Sec­
tion 203, "and for multi-family rental
housing under Section 207."

The possible use of Section 220
should be an additional incentive to de­
fine urban renewal areas as promptly as
possible since such" designation and ac­
ceptance of them by the Federal govern­
ment is a condition to the application
of these credit aids. Even though this
device has not been used extensively

thus far anywhere in the nation, due to
a combination of lack of interest on the
part of private interests and processing
limitations at the Federal level, wide ef­
forts are under way to make this sec­
tion more operative than it" has been in
the past.

This point of view was substantially
emphasized by Commisioner Norman P.
Mason of the FHA in the Private Indus­
try Urban Renewal Conference held in
Baltimore recently. Local representa­
tives of private financial and building in­
terests also emphasized at that time the
sense of responsibility FHA must have
in order to carryon large-scale rehabili­
tation. In the words of Commissioner
Mason, Section 220 should be useful in
covering the "gray area" in urban re­
newal, namely, that portion of our hous­
ing inventory which deserves more ex­
tensive attention than the application of
an enforcement program, and is not in
the clearance category.

C. The Fight Blight Fund and private lend­
ing institutions should be encouraged
to expand financially and to increase the
tempo of their promotional activities. In
addition, legislation might be sought to
create a revolving fund for rehabilita­
tion to supplement, in special cases, the
resources of the Fight Blight Fund and
private lenders.

D. The "advisory services" (technical and
financial advice on rehabilitation) that
are part of the Fight Blight Fund activ­
ity need to be expanded and formalized.
As has been revealed by the.experience
of the Fund, many of the problems and
much of the inertia on the part of an
owner of a deteriorating structure ~e

due to an absence of lmowledge concern­
ing resources in the community that can
give him technical and ~ncial advice.
It may be necessary for the renewal
Agency to develop a corps of specialists
to provide such advice, relating this ser­
vice to its community organization and
relations functions.

. E. A related problem is the lack of a dis­
ciplined code of ethics and standards in
the home improvement industry to pro­
tect the interested purchaser of its ser-
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vices. The efforts of NERSICA 1 to pro­
vide the necessary discipline is commen­
dable and should be supported.

F. The use of private renewal corporations,
as suggested under Private Enterprise
Participation earlier in this chapter, con­
ceivably could greatly assist rehabilita­
tion efforts. Although limited experi­
ence is available relating to this tech­
nique, the renewal Agency should be­
come prepared to advise private groups
interested in it and to assist in the spon­
sorship of State or local legislation re­
quired to make it workable.

G. Study is required on the advisability of
granting limited tax abatement privil­
eges to property owners who plow their
returns back into their buildings in the
fonn of repairs and rehabilitation. Dif­
ferent opinions exist on thi$ proposal
and no finn recommendation is made
here on this point. Since its practicality
depends so greatly on local circum­
stances, it is unwise to adopt this tech­
nique until its utility has been thorough­
ly explored and documented through lo­
cally conducted research.

H. The renewal Agency needs "to collabor­
atewith banks and savings and loanasso­
ciations and other financial institutions
to promote investment possibilities in re­
habilitation..With the assurances and
encouragement flowing from a total re­
newal effort, the activation of Section
220, the demonstrable evidence of com­
plete enforcement, and the enhancement
of neighborhood values, this normal
stream of finance should become avail­
able to aid the rehabilitation effort.

I. It is suggested that the City of Balti­
more consider the active utilization of a
Certificate of Occupancy (or Compli­
ance) for all new construction, conver-

. 1 NERSICA is a national association of home im­
provement contractors, which is currently engaged in
a year-Ionlt campai$U called "Operation Home Im­
provement.' According to J. S. Mapp, president of
the Baltimore Council of Nersica, 160 South Calver­
~n .Road, the o~zation is pledged to "the elim­
Ination and preventIon of unethical and unfair trade
practices in the roofing, siding, insulating and build­
mg specialties contracting field, to the end that the
business of the industry may be conducted under
fair, competitive conditions, and that the public may
be protected from deceptive or harmful business
methods."

sions, rehabilitated units, and units sub­
jected to enforcement in renewal areas.
If used, this certificate should establish
the maximum number of persons to oc­
cupy the designated unit, and require
recertification with any change in the
physical status of the unit or struc­
ture. The notice should be posted in the
building, annotated by information as
to zoning classification.

12. Inspec:tion, Enforcement, and Other
Regulatory Measures. The recommendations
in this report relating to inspection and en­
forcement involve more attention to their ad­
ministrative and organization aspects than to
program implications. This does not suggest
that inspection and enforcement services are
unintportant to the urban renewal process.
Rather, it reflects creditably on the existence
of a variety of tools in the Baltimore scene
associated with the enforcement function­
many more than are found typically in other
cities. Their utilization in urban renewal is
essential Administrative improvements are
needed to achieve more effective use of them
in renewal.

Some recommendations, however, are in
order which have program meaning. Their
application assumes that the administrative
and organization recommendations made in
Chapter V will be substantially adopted. In
this setting, the program recommendations
follow:
A. The Housing Bureau, in its renewal set­

ting, should be expected to perfonn
three basic types of inspections:
(1) Inspections for study purposes dur­

ing the fonnulation of an area re­
newal plan.

(2) Inspections in urban renewal areas
to secure compliance with the mini­
mum codes of the city.

(3) Inspections for reporting purposes
and for compliance with the stand­
ards established in the urban renew­
al plan for an area (when such stan­
dards exceed the mimmum code).

B. The Housing Court should be strength­
ened by legislative enactment. It exists
at present at the discretion of the Gov­
ernor. This recommendation has been
advanced locally and appears to be sup­
ported by knowledgeable persons fami-
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'.~ liar with the work of the' Court and its
present limitations. Another -local pro­
posal is that the Oourt should be em­
powered to give jail sentences.

C. It is recommended that the inspection
service in the new renewal Agency as­
sume responsibility for inspection of
roomlng houses when located in a re­
newal area.

D. Related to the ·enforcement service is
the need for tb.e preparation and adop­
tion of a comprehensive Housmg Code.
CodifiCation of existing regulations is
n04bly weak with respect to organiza­
tion of information and lack of system­
atically compiled provisions. There is in­
sufficient attention given to standards,
particularly a.s they apply to heat and
heating, light and ventilation, and work­
manship. Further,· inconsistencies be­
tween the Health Code Section, Building
Code Section, Fire Code Section,. and
Zoning Ordinance require reconciliation.
Overcrowding is not effectively dealt
with in any of the codes or ordin~nces,

and the licensiQ.g provisions for room­
ing houses are inadequate,

E. The enforcement function should be
more closely coordinated with the re­
sources made available through the
Fight Blight Fund. In part, the relative­
ly limited use of this Fund may be due
to the lack of appropriate working re­
lationships between the enforcement

.function and th·e Fund officials.

F. The enforcement function as adminis­
tered in the renewa.! Age.ncy should be
authorized by arrangement with the
Commissioner of Health to request (1)
the· vacating of uninlulbitable premises,
and (2) the demolition of structures due
to· structural hazards-whenever such
structures are located in a renewal area.

G. The renewal Agency should investigate
new devices to accomplish s~cter en­
forcement in "tough" cases. A more ag­
gressive ·attitude is required than dis­
played ·in some instances at present. Per­
haps banks and· other fulanciaI houses
could be of assistance here because of
their legitimate interest in the facts
surrounding their investments. The Bal-

timore Real Estate Board has evidenced
real interest in and support of renewal
activities and could be most helpful in
disciplining recalcitrant members.

H. Each total enforcement undertaking in
a renewal area should be planned strate­
gically only after two factors have been
given special study:
(1) The economic effect of total enforce­

ment and the feasibility of it being
accommodated by the economic re­
sources of owners and tenants.

(2) The effect of applying an adequate
occupancy standard and its subse­
quent enforcement in terms of the
resulting relocation load. Relocation
facilities must be available if dis­
phicement is the result of total en­
forcement, particularly in view of
the relatively limited opportunities
for rehousing available to the non­
white population, both because of
low income and the race factor itself.

I. The inspection process should be reviewed
carefully to develop maximum use of the
team ·approach. In part, the number of
inspections now performed by separate
representatives of different agencies of
local government can be reduced by
training an inspector to cover a number
of regulatory subjects. To the extent
possible, the householder and/or owner
should receive a single, consolidated no­
tice of violations. Further, when inspec­
tions are made by the Health Depart­
ment outside urban reQ.ewal areas, the
results should be reported to the renewal
Agency as a gauge of the scope of viola­
tions and as a guide to new ·areas requir-

. ing comprehensive renewal attention.

J. The enforcement. function needs to be in­
tegrated more effectively with the com­
munity organization program of the re­
newal Agency. It would appear that the
sphere of community participation and
organization has not been fully or ef­
fectively developed or explored by the
Housing Boreau in the past. This obser­
vation is made notwithstanding the fact
that the progress made by the Housing
Bureau, .espeCially in its earlier stages,
was due probably in largest measure to
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the working relationships established be­
tween the staff of the Bureau and neigh­
borhood residents, with the active sup­
port of community-wide citizen organi­
zations such as the Citizens Planning
and Housing Association. Furthermore,
at the present time, according to some
individual opinions expressed locally, it
is believed that the Housing Bureau has
a major problem in working with cer­
tain community organizations because
of hostility to the redevelopment pro­
gram.

To summarize, no real power exists or has
been exercised with respect to those struct­
ures in the "gray area": the structures which
cannot be classed as uninhabitable but which
reflect on the neighborhood an.d community;
or the structures without violations, which
are either uneconomic in design or without
market appeal; or the structu,res which house
a number of families ·within the provisions
of the code but beyond the capacity of com­
m~nity facilities to service.

Despite some claims that the law en­
forcement activity-particularly of the
Housing Bureau-has been the City's reha­
bilitation ann, no evidence exists to sub­
stantiaie this assertion except by indirection.

Although abundant references can be
found in local literature to the related pro­
grams of clearance (redevelopment), public
housing, and law enforCement, each of the
agencies concerned with its respective juris­
diction has established, in fact, specific areas
of activity marked out precisely on the map.
EXcept for the program anticipated in the
Harlem Park urban renewal area, no c0­

ordinated neighborhood approach has ~en

found in this study where clearance, rehabili­
tation, and enforcement operate side-by-side
and block-by-block, ",11 in relation to required
commumty facilities.

If inspection and enforcement can be ac­
cepted and unqerstood for what they are
and not be expected to accomplish the im­
possible, they can be most valuable assets to
the urban renewal program.

13. Conservation. The description of a
conservation area will apply to the greatest
number of neighborhoods and communities in
Baltimore City, as is the case in most of our

large urban centers. Although the conserva­
tion approach may draw. on a number of the
urban renewal elements described previously,
such as clearance, rehabilitation and enforce­
ment, it has characteristics which distin­
guish it and set it apart from other types of
renewal activity.

Generally speaking, conservation areas are
middle..aged neighborhoods which possess an
imposing array of strong factors: healthy in­
stitutions, vigorous commercial enterprises,
an overwhelming number of good structures,
active and alert citizens, and in many cases, a
vigorous neighborhood community organiza­
tion. In these areas the problem is not the
challenge of creating interest in community
affairs, but rather to discover the means
whereby official Baltimore City can develop a
plan with the cooperation of the neighbor­
hood to assist in its improvement. Such a
plan, of necessity, includes some financial aid.

Many of these conservation areas are char­
acterized by the fact that they are .declining
socially and economically more rapidly than
they are deteriorating physically. Conserva­
tion areas thus provide a great opportunity
in renewal. Slums clearly require clearance;
stable and new-growth areas generally re­
flect an excitement and freshness; but con­
servation areas present the problem of obso­
lescence in structures which do not merit
clearance, together with the related problem
of declining demand for the relatively sound
structures. These areas represent part of
the dilemma of our present-day social order
exemplified by the used car, last year's dress
styles-and the changing preferences of the
housing market.

A Renewal Aceney ResponSibility

Since the greatest savings from urban re­
newal can be achieved through preserving
these areas, it becomes a responsibility of the
renewal Agency to develop' conservation
plans that emphasize the improvement of
those environmental qualities which will
make living' in these areas desirable for a
considerable segment of the city's population.

Many of the more satisfactory environ­
mental influences that must be created ·are
external to the structures themselves. These
include the provision of public open space,
limited traffic ways, off-street parking, 'and
other planned elements to compensate for the
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crowded building sites generally found in
conservation areas. This is tantamount to re­
creating within the conservation area many
of the built-in advantages found in older, but
stable, and new areas. The test of ingenuity
involved here is conceded to be especially dif­
ficult since the improvements must be pro­
vided economically, with a minimum of dis­
ruption, and a high order of acceptance by
the residents themselves: Occasional clear­
ance of scattered substandard and unhar­
monious structures should be considered.

14. Relocation. The performance of the
relocation function has come to be accepted
gradually as a necessary activity whenever a
slum clearance program results in· the dis­
placement of people. However, the authoriza­
tion to use public funds (particularly Fed­
eral) for relocation services has been depend­
ent upon a statistical demonstration of need~

organized around the specific redevelopment
or public housing or local public works enter­
prise to be undertaken. A relocation plan for
the specific enterprise, accordingly, has had
to subordinate the implications of the total
displacement load in a city within a given
time period (and regardless of the reasons
for displacement) to the protocol of erecting
a justification to service the families up­
rooted by the particular project under con­
sideration.

This approach has resulted in some unfor­
tunate and distorted emphases being given
to the relocation problem, although they are
understandable by-products of any seg­
mented program approach. The net effect has
been confusion, both for local agencies and
the displaced person. In legislation, policy,
and practice many inconsistencies and differ­
ences with respect to relocation responsibili­
ties and objectives are apparent. The Reloca­
tion Committee of the National Association
of Housing and Redevelopment Officials has
assumed leadership in attempting to resolve
these conflicts. Their proposals are based
upon actual field experience and they deserve
consideration at both the Federal and local
level.

The displaced family or individual is not
concerned particularly with the type of activ­
ity. responsible for displacement. The basic
concern is the need to move. A relocation ser­
vice, therefore, should be able to concentrate

on the central task of humanely arranging to
obtain suitable accommodations for the peo­
ple involved, irrespective of whether the sub­
sequent improvement is a park, street,
school, private or public housing, shopping
center, or other possible land use.

Approach Emphasizes Consistency

This approach emphasizes consistency in
standards of service, uniformly available to
anyone displaced. It seems logical to advise
that these. objectives cannot be served unless
the city decides, as a matter of'policy, that
anyone ·displaced by public improvements is
entitled to the right to use a -relocation ser­
vice. This is a policy decision for the City
of Baltimore to make. Further, regardless of
the degree to which this policy is applied, a
centralized service is necessary in order to
develop standards and administer them con­
sistently.

The probable magnitude of the relocation
load, as estimated in Chapter I, is 58,000
families over a twenty-year period, assuming
that a comprehensive urban renewal program
becomes a reality. There is a continuing
shortage of low-rent units, extensive over­
crowding in areas where occupancy control is
needed, and the likelihood that many thous­
ands of units will be demolished and others
upgraded. These factors, plus severe liniita­
tions upon the supply available to Negroes,
make it obvious that the most vigorous ef­
forts will be required to develop relocation
resources.

A substantial amount of the relocation
load must be met by the private housing sup­
ply. A continuance.of recent trends in open­
ing areas to occupancy by Negro families
may mitigate possible hardships resulting
from an extensive displacement program.
But additional private units from new con­
struction, conversion, and rehabilitation
will be needed in considerable quantity, and
at rent levels related to the market require­
ments.

Two-Thirds Of The Turnover

For the purposes of this study, it is as­
sumed that two-thirds of the turnover occur­
ring in the present public housing program
could ~ set aside to deal with the displace­
ment resulting from Baltimore's urban re­
newal -activities, and to serve the needs of
those families who are eligible for public
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housing.. With the completion of Cherry Hill
Extension No. 2 in 1956, there will be 8,600
low-rent units; and with Lexington Terrace
and the George Street project there should be
10,000 units by 1960. An estimate of 15 per­
cent a year turnover seems advisable to use
for the 20-year period. (The 1955 rates were
12 percent for Negro and 24 percent for white
families, with a gradually increasing percent­
age of nonwhite occupancy likely over the
period.) A total of.28,950 places in low-rent
public housing will be available through turn­
over over the 20 years; allocation of two­
thirds of these for displaced families yields
19,300 places, slightly less than a third of the
relocation need of·58,000.

This is manifestly too small, so that con­
sideration must be given to the additional
low-rent public housing units needed. A min­
imum of 7,500 additional units may be re­
quired during the 1960-1970 period for reloca­
tion, with 5,000 built from 1960-1965, l\.D.d
2,500 from 1965-1970. This is not an estim­
ate of total public housing needs of Balti­
more during the next 20 years, but the mini­
mum number of such dwellings required to
prevent the over-all urban renewal program
from bogging down and to facilitate the re­
housing of the lowest income families on
cleared sites. These additions to the low-rent
public housing units, making a grand total of
17,500, would equal only five percent of the
estimated total city supply of about 330,000
dwelling units by 1975.

SlIlall Business Needs

The peculiar needs of small business opera­
tions which are to be displaced likewise war­
rants considerate attention. In most cities
this relocation problem is among the more
difficult to resolve satisfactorily. The advis­
ory services developed by the staff of the Bal­
timore Housing Authority have been helpful,
but are limited by Federal regulations. Since
this is a national problem, some solutions
must be assisted by revisions in the Federal
regulations. At the local level, however, re­
location policy should reflect the serious at­
tention deserved by the problem, and special
resources should be developed to meet the
needs of the small business man.

Relocation must be thought of as a valua­
ble ally to achieve renewal. It must become a

positive instrument of public policy and not
merely a service. Further, since the problem
in many renewal areas is .overcrowding, re­
location can be used as a means for lowering
the densities of these areas in an orderly and
systematic manner.

Relocation provides an opportunity for
raising the standards of housing to which
people will aspire. Rehousing is an inherent
and constructive part of the renewal func­
tion, not just an inconvenient necessity. It
cuts across all major development operations,
and the rehousing activity meets an import­
ant need of each. By placing the relocation
services in the renewal Agency, there is as­
surance that rehousing will be a basic con­
sideration from the first detailed planning
phase ·and will be given adequate attention
at other critical points, such as in the timing
and content of .public announcements on re­
newal program plans.

15. Community Organization. Community
organization for citizen participation must be
recognized as an essential program element
in a comprehensive approach to urban re­
newal. Without this participation, renewal
will remain a drawing-board program. Ven­
turesome new community organization skills
and techniques must be developed if the par­
ticipation necessary to a successful renewal
program is to be assured.

Because these skills touch on a pioneer field
for which there is but limited past e~peri­

ence, and because any adequate discussion of
community organization must cover a wi<,i.e
range of groups and organizations, this sub­
ject requires more detailed treatment than is
appropriate to this particular chapter. A
more complete review of community organ­
ization for citizen participation in urban re­
newal is therefore reserved for the following
chapter.

A Renewal Program Is Never Completed.
The foregoing description of renewal pro­
gram elements reveals the variety of meth­
ods applicable to areas designated for atten­
tion. The magnitude of the problem, city­
wide, was sketched in Chapter I. If the pro­
gram is adopted and applied with the neces­
sary administrative facilities, Baltimore can
be in a pOsition to anticipate reaching a cur­
rent replacement status in twenty years. In
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such a period the accumulated backlog of
neglect can be overcome. But the urban re­
newal program can never be considered as
being completed. Cities, manifestly, will al-

ways require renewal in order to preserve
their capital investment and to maintain
themselves as satisfactory centers in which
people can live and work and play.
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CHAPTER IV

COMMUNITY RELATIONS AND ORCANIZATION

The conflict and tension found in ever
greater degree among city dwellers today
should remind us constantly that the prob­
lems of urban living are the problems of
people. The distressingly bad physical con­
ditions that we seek to appraise with greater
refinement are significant only because they
represent paI't of the environment influenc­
ing an increasing majority of the nation's
citizens.

Need for Citi%en Participation
In the evolution of the concept of urban

renewal there has been a growing awareness
of the indivisibility of people and their phy­
sical environment. Unfortunately, no com­
munity has yet successfully mastered the
art of mobilizing the energy of citizens in a
coordinated and purposive compaign to re­
construct and preserve their investment and
that of their predecessors.

Herein rests the great challenge, the in­
definable unknown, the most perplexing vari­
able in urban renewal. In our efforts to de­
scribe' the urban problem in social terms, the
need to do something about it, and the prin­
ciples to be observed while obtaining citizen
participation in the doing process, we too of­
ten resort exclusively to cliches, pious ad­
monitions, and superficial verbal gestures to
the concept of the brotherhood of man. Fur­
ther when planning and program proposals
fail 'to be accepted by citizens, it is easy to
take refuge in the perversity of man and his
unwillingness to cooperate as excuses for
defeat.

True, the cynicism and frustration of city
dwellers are strengthened by their intimate
exposure to, people "in the rough," so to
speak. City dwellers are frequently predis­
posed to "mind their own business" and to
avoid involvements, because their experi­
ences in living among many people have not
been wholly happy or satisfying. Unfortun­
ately, however, an appraisal of these experi­
ences all too vividly reminds us more fre-

•quently of the vexing difficulties in achieving
cooperation among people, than of the im­
portance, which these same difficulties point

up, of keeping at work on the issues that
threaten our very survival.

Growing Interdependence

The growing interdependence of people
and issues attains its greatest reality in the
metropolitan community. Yet we have tended
to push facts aside and hope that some way,
somehow, we could blunder through by nibb­
ling at a block here, and a structure there,
with separately conceived, independently ad­
ministered activities focused on doing some­
thing with the physical environment and for
the citizen. We must face the fact that the
era of unilateral, piecemeal improvement
programming should be as antiqQated in our ,
approach to urban problems as it has become
in the international scene.

In this context, the role of the citizen takes
on new stature, new values, and new empha­
sis. He and his neighbors must be the ones
who ultimately decide the proportions of the
urban renewal program and the goals to be
achieved. He cannot act alone. He must act
with his neighbors to be effective.

This chapter of the report will attempt to
outline the community organization and in­
tergroup relations principles and practices
that are best adapted to achieving citizen
participation in Baltimore's renewal pro­
gram. The suggested principles and other
recommendations are based on an appraisal
of Baltimore's d,etermination to move ahead
with an urban renewal program and the stat­
us of its current resources to enlist citizen
participation. Because of the relatively
limited attention that has been given to com­
munity organization as an integral part of
the renewal program, this report gives it
special attention in a separate chapter--al­
though it is a compOnent of the general pro­
gram subject matter covered in Chapter m.
The administrative recommendations that
are pertinent to community organization are
included in Chapter V.

No Guaranteed Formula

There is no formula for community organ­
ization that will guarantee citizen participa­
tion in accord with the wishes and standards
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of all the individuals who are affected by the
process. Conflict, at times, may be more vo­
cal and Irritating as more citizens become in­
terested. Everyone must accept compromises
in goals as a requisite to progress, remember­
ing that these need not be compromises in
value or principle. Progress is relative to
what we start with, and successful experi­
ences in comrimnity improvement, no matter
how small, are the foundations for learning
that can lead to more significant successes as
people become familiar with their aptitudes,
responsibilities, limitations, and potential.

The concept of COJIlIIlunity organization
used in this report includes both program and
p~ocess elements. The program must estab­
lish goals. The process must demonstrate that
the channels for citizen participation are
available and can lead to action. Together,
they should be consistent with the features
that make up the concept of urban renewal,
as developed in this report. The community
organization proposals are pertinent to Bal­
timore, its circumstances and needs, and
would ·not be applicable necessarily to other
urban communities.

Current Status of Community
Organization Resources

Baltimore has only limited formal com­
munity ·organization resources and facilities
available now to satisfy the requirements of
a comprehensive urban renewal program. By
contrast with other American cities, Balti­
more's lack of awareness and understanding
of the concept of community organization is
~e first significant impression clearly in­
dicated for the outside observer familiar
with other cities. Accordingly, discussions. by
the staff on this subject with local people,
professional and lay, were sometimes less
fruitful than might have been expected if
Baltimore had more actual experience with
agencies, programs, and techniques identified
with conventional community organization
history.

illustratively, Baltimore, among cities of
comparable Bize and even many smaller com­
munities, does not have an operating settle­
ment house. Traditionally, throughout the
nation, settlement houses have pioneered in
the development and refinement of commun­
ity organization programs and techniques. In

many cities they logically have become the
focal point for citizen activity in renewal
areas. Their intimate knowledge of neigh­
borhoods and their residents, the local lead­
ership structure, the trends and significance
of population changes, and the values and
standards held to be important by the people
are a valuable ally to urban renewal. The ex­
istence of settlement houses is premised, in
part, on the importance of the neighborhood
apprQach-a f~ture, too, of urban renewal.

Further, the Community Chest, the Coun-
. cil of Social Agencies, and social agencies in

general have not reflected an interest in com­
munity organization, except for its fund rais­
ing implications. The net result is that neith­
er the neighborhood resident nor the tyPical
civic leader active on boards of agencies has
been exposed to activities specifically iden­
tified as a community organization program
or process.

These observations do not imply that citi­
zen ·participation and action are nonexistent
in Baltimore. On the contrary, there is evi­
dence to indicate considerable and healthy
citizen· influence in many community im­
provement programs. The point is that the
experiences have not been sufficiently form­
al to produ.ce an understanding of or an ap­
preciation for the principles of community
organization or the skills and role of. the
professional worker. Nor is there a recog­
nition of the potential of a consciously con­
ceived and deliberately exec.uted commumty
organization program as an integral part of
achieving community goals related to the
general welfare.

Alternatives for Community
Organization Services

A number of alternatives were examined
before drafting the administrative recom­
mendations on· community organization cov­
ered in Chapter V of the report. While there
has been no hesitation to emphasize the im­
portance of the element of community organ­
ization services in the program and adminis­
tration of urban renewal, the scope and de­
gree to which it is required to function does

.constitute a real departure for Baltimore. In
view, however, of the critical importance of
this activity to renewal success, no less than
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what is recommended seems to be justified
by local circumstances. In the future, hope­
fully, through demonstration and experi­
enc;e, a greater' consciousness of responsibil­
ity among local private agencies can be
created so that they will discharge roles tra­
ditionally associated with them in other
cities. At the moment; however, resources
.for this function are not established in Bal­
timore, although they have been searched
for systematically during the study. Among
the groups, agencies., and organizations ex­
amined are the following:

Council of Social Agencies. In most metro­
politan communities, the Council or its
equivalent would be looked to as the social
'planning body with a core of related experi­
ence and all accepted responsibility for lead­
ership in coinmunity organization. Historical­
ly, however, the local Council has just begun
to feel its way into uris functional area. It is
about to fill its first professional position of
this variety, and the employee will be asked
initially to concentrate his efforts in areas
outside the City of Baltimore, recently added
to the territory receiving heaith, welfare, and
recreation planning services by the Council.

The staff of the Council is aware of its re­
source limitations and is entirely cooperative
in its approach to this community deficiency.
There is growing recognition on the part of
the Council Board of the need to relate 80­

cial and physical planning. Excellent personal
relationships exist among the Council Board
and staff ,and many persons associated with
,either public or private activity in the renew­
al field.

The Council can be looked to as an ,in­
creasingly important and respected resource
in the future as it thinks through the policy
changes implied by a community organiza-

, tion consciousness and acquires experience
in practice.

Citizens Planning and Housing Association.
'Baltimore's, CPHA is nationally famous as
an outstanding example of citizen expression
on planning and housing affairs. Locally it is
well known, respected, and influential. It has
,~n militant on occasion and is ever watch­
ful on a wide range of private and public ac­
tivities, possessing a system for becoming
informed that enables it to respond quickly
when crises develop.

The CPHA is one of the few groups in Bal­
timore with a citizen participation emphasis.
It energetically contacts citizens in many dif­
ferent settings and effectively conveys to
them the sense of enthusiasm that pervades
the dedicated staff and volunteers who carry
out its program.

It supports its causes and belabors its
selected targets for criticism with energy
and forthrightness. It has ~n squarely be­
hind urban renewal, and its continued sup­
port, interest, and constructive criticism are
indispensable elements in launching and sus­
taining a comprehensive urban renewal pro­
gram.

Plays A Distinctive Role

The CPHA functions on a metropolitan
basis and approach-alSo most imPortant'for
renewal. It has played and must continue to
play a distinctive role as the medium for
generating metropolitan-wide citizen inter­
est. Here, too, is its greatest demonstrated
effectiveness, wherein its particular re­
sources can best be used efficiently and de­
cisively.

The CPHA, as a volunteer citizens organi­
zation, should not endeavor to do intensive
community organization work at the neigh­
borhood level. It should concentrate on ful­
filling its important and effective metropoli­
tan-wide services. The legitimate question in­
volved here relates to the propriety of con­
sidering that these two emphases Can oper­
ate well conjunctively, assuming that funds
were available to finance employing the pro­
fessional skills required for neighborhood
community organization activity. It is pos­
sible that the metropolitan emphasis ,'Would
suffer as a resUlt.

The CPHA should promote the need for
citizen participation at the neighborhood

'level, undertake short-term demonstration
projects, and be helpful in developing and

,maintaining standards for citizen grOups.
This role is different, however, from that of
being prepared to patiently and systematic­
ally advise regularly on the details of neigh­
borhood orgaJiization as a part of a compre­
hensive renewal program. Real damage can
result from advice and counselling which are
available only on an occasional or situational
basis.
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The Area Projects. The administration of
the Area Projects by the Department of Pub­
lic Welfare came about, apparently, more as
a quirk of history wherein particular indi­
viduals assumed this responsibility by reason.
of personal interest and conviction, rather
than as a logical attachment to the organiza­
tional structure of the Welfare Department.
This situation suggests also some additional
confirmation for the finding that Baltimore
has not had a conscious feeling of identity
with fonnal community organization ser­
vices.

Whatever were the reasons originally
for the assignment, in today's scene there are
many questions to be raised regarding the
rationale for including a municipal commun­
ity organization service in the Department
of Public Welfare.

From a community organization stand­
point, the quality of performance among the
Area Projects varies considerably. The staff,
as a whole, is industrious, co~tted, and
anxious to contribute to the community's
welfare. Many citizens at the neighborhood
level have had a chance to participate in co­
operative enterprises, either directly on be­
half of a community council or indirectly
through membership in a group affiliated
with a council.

As a municipally supported activity, how­
ever, the Area Projects have not fulfilled ade­
quately one of the primary requisites, name­
ly: providing an effective channel of com­
munication between local government and
the citizens. In fact, it would appear that
this channel has been avoided frequently by
both municipal officials and the councils.
There are many signs of distrust of the coun­
cils among elected and appointed officials­
not fear of political reprisals-but s·uspicion
with respect to purpose, value, and insight.
Some of the :Area Projects staff and councils
seem to make a fetish of being politically
"pure", as if they were in a position to -deal
with a supra-municipal government, obvious­
ly nonexistent.

Inherently Ill.Equipped

The Department of Public Welfare inher­
ently is ill-equipped to administer a commun­
ity organization program. By its very nature,
in social work terminology, it is essentially

a case work agency, as distinguished from
an agency with either a group work or com­
munity organization emphasis. The DPW has
a sizeable and extremely important public
function to fulfill, sufficiently significant in
itself to warrant concentrated administra­
tive and supervisory attention.

The professional leadership of the DPW
appears to be excellent, with a genuine and
appropriate cOncern for the welfare of peo­
ple. Realistically, however, it cannot give the
time and attention to supervision and guided
improvement of the community councils--a
dangling organizational appendage that does
not belong to public welfare structure.

It is not reasonable to assume that the
Area Projects could be sufficiently revamped
in their present setting to take on the mu­
nicipal community organization services re­
quired for urban renewal. While there has
been generally good cooperation between
community councils and specific renewal pro­
gram e\ements, such as public housing, there
are fewevidences of interest in or understand­
ing of urban renewal as an approach on the
part of the councils or their staff. Further,
there is no reasonable expectation that an ef­
fective tie between the physical and social
planning concerns of the renewal program
could be achieved within the DPW. The latter
point is supported by local criticism of the
Area Projects on the grounds that they have
neglected neighborhood social planning re­
sponsibilities. Typically, throughout the
country, one of the primary justifications for
the area project fonn of community organiz­
ation, whether publicly or privately financed,
is to participate actively in community social
planning.

Other City Departments. A number of
other City departments, esPecially Education
and Recreation and Parks, have an interest
in the community organization aspects of ur­
ban renewal in addition to their participation
in financing, physical planning, and develop­
ment.

Both the Education and Recreation and
Parks Departments have mass and individual
contacts with people through neighborhood-

- centered facilities. With the growing accep­
tance of building combination school and pub­
lic recreation developments, the community
center features thereby derived furnish na-
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tural media for encouraging citizen participa­
tion in community affairs.

The influence, however, that the education
and recreation process can have on the values
or standards of people is even more signifi­
cant for community organization interests.
Fortunately, and far-sightedly, both public
education and recreation have become allied

.with the concept of urban renewal Recently,
Dr. John H. Fischer, Baltimore's Superinten­
dent of Public Instruction, expressed his con­
victions on the subject in the Department's
Staff Newsletter.1 His statement so well
articulates a necessary point of view on this
·subject that it is incorporated in this report.
-The statement follows:

"URBAN RENEWAL IS A 3-D
PRODUCTION

"Fellow Staff Members:
"Baltimore's concerted attack upon the
many-sided problem of urban blight has
moved ahead swiftly in recent weeks. A dis­
tinguished board of consultants has been en­
gaged, important commitments of Federal
funds have been secured and significant steps
have been taken to consolidate planning for
the Fremont, Harlem Park, and Broadway
areas. The discouraging interruptions of the
last several years appear to have ended and a
new period of active progress seems to lie
ahead.
"All of us who eagerly look forward to a
better Baltimore must recognize, however,
that when even .the best plans have been
transformed into new streets, parks, and
structures, they will still furnish at best but
a backdrop against which real urban renewal
may ultimately become possible; for the true
renewal of our, or any, city can occur only
as changes take place in people.
"A community is more than a geographic lo­
cality or a collection of buildings. Essentially,
it is human beings living interdependently
together, bound by a conscious community of
interest..We shall improve Baltimore as we
elevate and refine our purposes, our tastes,
and our sense of responsibility; and unless
we can bring about such changes the most
zealous renovation of real estate is likely
to prove just so much wasted effort.
"This, of course, brings us to the heart of the
matter: that the elevation of taste, the in­
creasing of understanding and the develop­
ment of an informed sense of Personal re
sponsibility are very much the business of
education. The character of this city a gen­
eration hence, which will be the collective

1 Baltimore Public Schools Staff Newsktur, Vol.
IX, No. 12, April 18, 1956. .

character of its citizens, will in all probability
be more strongly influenced by what hap­
pens in our schools than by any other single
factor subject to the control of the present
generation of adults.

"Our school system is already cooperating
wholeheartedly in the physical phases of the
renewal program; but, beyond that, we and
all who share the responsibility for schools
and other cultural services face an enormous
task. This task is to help thousands of people
to attempt· and to achieve higher standards
for themselves and their children. Only as
we do this shall we give to our plans for a
better city that third dimension necessary
to convert them into reality. To fail to pro­
vide for this dimension in our p~nningwould
be a grievously wasteful omission."

Principles and Practices Essential to
Community Organi:ntion for Renewal

This report will not attempt to inventory
the wealth of related community organiza­
tion experience that haS been developed in
this country. There are some basic principles,
practices, and organization recommendations,
however, that need to be highlighted because
of their particular significance for urban re­
newal and certain peculiar characteristics of
the Baltimore scene. They should.be observed
in the establishment and administration of
community organization services for urban
renewal. All public and private agencies who
become active participants in the process
should attempt, also, to reflect observance of
them.

No Fixed Form of Community Organiza.
tion Approach. Community organization ac­
tivity must be adapted to the particular
characteristics and needs of an area. There
is no set form of community organization
that fits universally. Accordingly, the ad­
ministration of community organization ser­
vices must avoid becoming wedded to a
specific pattern of citizen participation. It
must take what is good and applicable from
a variety of tested approaches, blend them
as required, and develop new approaches
where none of the conventional practices pro­
duces adequate results.

Urban renewal represents the most exten­
sive urban-centered community organization
responsibility ever to face practitioners in
this field. It demands a scope of thinking
and imagination that transcends such activi­
ties as obtaining another guard for school-
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crossings or better street lights; planning a
Halloween Day festival for the children;
sponsoring an intensive Paint Up-Fix Up­
Clean Up campaign; organizing neighborhood
getrtogethers around an oyster roast or
spaghetti dinner; or opposing the transfer of
a liquor license. These activities are import­
ant and essential, but they will not be ade­
quate measures of community organization
success in urban renewal.

Respect for Voluntary Involvement by.
Citizens. Citizens cannot be expected to par­
ticipate in any activity simply because it is
desir.able to an agency or because they are
told to do so. Involvement, to be effective
and useful for everyone, must be a voluntary
choice by citizens because they have be­
come interested and concerned about their
neighborhood and its affairs.

Program Must Have Permanency. Short­
term gestures toward community organiza­
tion will not only be unrewarding, but harm­
fuL People do not like to be "used" and then

. discarded. Constructive citizen action takes
time at best, and the catalyst to such action
will frequently be the conviction that consist­
ent participation and interest will produce
results.

Long-range intentions must develop, there­
fore, to b~g about the basis for permanent
organized citizen activity in neighborhoods. A
sustained program may require less profes­
sional assistance as time passes and experi­
ence in organization is a~quired. Neighbor­
hood financing or private agency support may
be a natural and logical transition. But the
important assumption here is the need for
permanent citizen participatio.n in the inter­
ests of his home and his community.

Need for Freedom of Citizen Expression
and Action. Citizen participation will be
short-lived if either expression or action is
inhibited by· the attitude displayed on the
part of either public or private agencies and
their representatives. Citizen advice must be
rejected at times, and, until experience is
gained, the evidences of self-discipline that
citizen groups will impose on themselves may
not operate as reasonable controls. However,
the natural stages in the evolution of citizen
organization cannot be circumvented or
eliminated without inviting collapse.

Renewal and municipal officials must genu-

inely want, invite, and listen to citizen pro­
posals and comment. If competent profes­
sional community organization advisors are
used, and technically oriented officials are
willing to be assisted by them in their ap­
proach to citizen groups, an orderly process
of interaction can evolve.

Use of Competent Professional Staff of
Community Organization Advisors. Specific
skills and knowledge are necessary and avail­
able to assist in the community organization
process. In the language of the professional,
a person who possesses such skills and knowl­
edge is an "enabler." He is one who enables
citizens to understand the characteristics of
their needs and problems; to appraise the
alternative solutions, if any; to translate pro­
gram goals into understandable financial
costs and realistic fiscal resources; to sys­
tematically plan to meet both physical and
social needs; to comprehend legal and other
requirements and liJilltations; to offer com­
ment and criticism fairly and objectively;
and to recognize that each individual has a:
basic responsibility to meet his own needs
to the extent of his ability while he concur­
rently becomes sensitive to the interdepend­
ence of people-that the welfare of each af­
fects the welfare of all.

While performing this enabler role with
the citizen, the professional must also relate
himself satisfactorily to the renewal admin­
istration. He must adapt himself to the
different professional interests represented;
to the range of program elements; to the
statutory responsibilities that must be ob­
served; and to the needs of supervisors to
be briefed and advised. He must be able to
communicate his knowledge about a neigh­
borhood, its level of acceptance and under­
standing, etc., in a form that will be helpful
in planning, policy determinations; executive
decisions, timing, and a host of administra­
tive areas where he can be helpful..

The above commentary is not intended to
be a job description, but it may be suggestive
of the variety of functions to be served. Skills
are necessary. For the most part, they are to
be found among community organization

. specialists in the social welfare field, although
a number of related disciplines have furn­
ished sUitably trained personnel.

The field is highly Competitive at the mo-
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ment because of the great demand for these
skills in a variety of programs. In addition
to competitive salaries, however, the great­
est single factor of inducement would be
the establishment of a rationally conceived
administrative .organization reflecting an
honest conviction about the need for citizen
participation in urban renewal and a high
quality of executive leadership, supervision
and stimulation.

Use of Knowledge About Characteristics
of Minority Groups. The urban renewal ap­
proach, and any elements in its program,
should not be regarded as being de.vised for
or in conjunction with Negroes as a racial
group--as a different kind of citizen from
the white members of the community. This
caution does not relieve us of the attention
that needs to be given to the special problems
facing those citizens who are Negroes. It
emphasjzes rather the attitude or frame of

. reference with which we incorporate the
special factors in developing a comprehensive
program of renewal.

Renewal officials and. professional com­
munity organization workers must be aware
that there are dangers along with the advan­
tages gained by pointing to the racial pro­
portions of the renewal problem. These dan­
gers are associated with a common dile~
that frequently develops when we attempt to
break down a complex problem into separate
problems. We may tend to forget that the
separate problems are interrelated. We then
begin to fragmentize our programs and ap­
proach in attempting solutions.

Our past preoccupation with the separate
planning and execution of public housing, re­
development, law enforcement, and other ac­
tivities has beensustai,ned,in part, by the ease
with which parts of the whole problem were
carved out and made objects of devoted at­
tention. Treatment related to classes and
groups of people and houses, artifically iso­
lated from the communities of which they
are a part, inescapably results in the confu­
sion now apparent-no matter how efficient­
ly and humanely a separate program may be
administered.

Establishment of Advisory Committees. In
the operation of the community organization
service responsible for neighborhood citizen
participation in renewal, direct lines should

be created relating the service to the many
interested and affected organizations in the
city, particularly the voluntary agencies,
with know-how in this field. This can be
achieved through use of technical committees
for developing such things as:
1. Standards for staff to be employed in

neighborhood community organization
work.

2. Techniques for opening up neighborhoods
to be served.

3. Timetables for the deployment of staff to
serve both urban renewal's needs and the
reality of citizen participation interests.

4. Methods of federating the interests of
the several individual neighborhood
groups on behalf of city-wide support of
the total urban renewal program.

5. C~els to refer the needs of people
which are outside the concern of urban
renewal per se, to the agency responsi­
ble for responding to the need.

6. Interest among voluntary agencies in
community organization practices.

7. A definition of specific community organ­
ization responsibilities for agencies and
groups, and allocation of these responsi­
bilities.

Persons for these committees should be
drawn from such organizations as the Citi­
zens Planning and Housing Association,
Council of Social Agencies, Urban League,
Council of Churches, and the City Depart­
ments of Health, Welfare, Recreation and
Parks, and Education.

The representation of minority groups is
particularly important, not only to assure
active participation but to assist in the pro­
cess of developing responsible leadership
among a potential that too rarely has an op­
portunity to become involved in community·
wide program counselling.

Sensitivity to Characteristics and
Points of View of Negro Members of. Com­
munity. As indicated earlier, there can be
no distinctions in citizen status among resi­
dents in a neighborhood. Also noted w~ th~

care to be taken in using detailed knowledge
regarding the characteristics of the Negro
group. Nevertheless, 'such knowledge will be
part of the basis for a skillful "enabler's"
perfonnance.

In refined fonn, much of the data required
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on the Negro population are not available
and should become part of the research in­
teres'ts of the community. In the course of
making this study, however, certain opinions
of Negro leaders and spokesmen were ob­
tained that convey group feelings and indi­
cate factors that must be considered in the
community organization process. These ex­
pressions can be summarized as follows:

Urban renewal should be supported, but
it can be a "Frankenstein" if it results in
crystallizing neighborhood patterns.

People in neighborhoods too frequently
do not know about a plan for their neigh­
borhood until it is announced in the n'ews­
papers.

The contract sales racket is pushing Ne­
groes into economic slavery.

The Pilot Project has been a disappoint­
ment.

This clearance business is pushing out
people who are ruining good Negro neigh­
borhoods.

The Negro business and professional
leaders have been a disappointment.
This study cannot say how representative

these opinions are of the Negro population as
a whole. They reflect points of view, never­
theless, that appear frequently. The resent­
ment to clearance programs that result in
reducing substantially the number of dwell­
ings available to Negroes is natural and jus­
tified. It is quite likely that the resentment
would be even greater. than now shown if less
attention had been paid to individual needs
in the relocation program as it has been car­
ried on in the past.

Most Significant Conclusion

Possibly the most significant conclusion
to be drawn from an appraisal of opinions
among Negroes is to accept, from the begin­
ning, that community organization efforts
must concentrate on allaying the open and la­
tent distrust of any activity where white
leadership is overwhelmingly predominant
and Negroes are affected far more extensive­
ly than the white population. Whether or not
this distrust is grounded in the fact, revealed
docilely or hostilely, becomes ~econdary to
the reality of the feeling. It is present; it is
rooted in a complex of historical events; it
can only be relieved by a patient demonstra-

tion that there is no basis for it in urban re­
newal.

This point has administrative implications,
of course, emphasizing that the administra­
tive attitude toward intergroup relations may
be more important than the content of the
program involved, as a determinant affecting
the rate of progress. The reputation, there­
fore, that the renewal program develops in
practice must reckon with the element of
trust that people, at all social and economic
levels, with varying backgrounds and origins,
will decide is merited or not.

Fortunately, Baltimore has demonstrated
an admirable capacity for progress in inter­
group relations, considering its location as a
border city and its established southern tra­

.ditions. Many observers have pointed out its
b~ic sense of fair play, its conformance to
law and other social disciplines, and its un­
willingness to tolerate mob action and be­
havior. In these factors are the makings of
a formula for constant progress that is avail­
able for application whenever and wherever
required. It is a great feature of positive
strength and deserves mention in any review
of BaltiIp.ore's intergroup relationships.

Timing and Community Relations
The staging and phasing of urban renewal

generally will be affected by the character of
community relations. Timetables and sched­
dules can be established independent of this
factor, but they will be worthless unless they
mirror the status of citizen readiness and ac­
ceptance.

The ideal American community would
show, on analysis, that all people were free .
to move to homes of better quality anywhere
within the metropolitan area as fluidly as
their economic ability permitted. Realistical~

ly, however, we know that there are many
variables affecting this movement. Many of
these variables can be appraised objectively
only if viewed as part of the fabric of com­
munity relations. But even with this proviso,
hazards confront objective decision making.

The principal danger is the tendency to
overweigh the significance of single variables

. and to take time out, suspending other activi­
ties, until the variable is influenced sufficient­
ly to warrant moving ahead. Such action
would ignore the fact that no program or
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agency can "freeze social (or physical)
change. An example of a single variable,
for instance, is the extent of need for reloca­
tion housing. As essential to the acceptance
and progress of the renewal program as re­
location housing is, if all action were sus­
pended until enough vacant units were found
i~ the quantity, size and location required
for each household to be displaced, many of
the other variables would be undergoing
change in the meantime and the whole situ­
ati9n would be different. What has to be
avoided is allowing variables to become con­
trolling factors in response to claims that an
element of the program is moving either "too
fast" or «not fast enough". If a single
variable were to be given exclusive and con­
centrated attention, the administrators of the
program might be startled to find when they
picked up the pieces that all of the factors in
the community situation meanwhile would
have undergone some change.

The program timing will depend largely
on many things taking place as part of a con­
tinuous process in a comprehensive approach
to a neighborhood. This is a truism for urban
renewal success that has been stated in dif­
ferent form many times in this report. It
needs restatement in a community relations
framework in order that the total perspective
will not be distorted.

Citizen Participation in
Rehabilitation and Conservation

The crucial test of both the urban renewal
program and its citizen participation requis­
ites will be highlighted in the efforts to
launch large-scale rehabilitation and conser-

vation activities. In these program elements,
citizens must not only invest time and energy
but also money. Both group and individual
commitment of a high order to the need for
community betterment will be required.

The path will be complicated by many fac­
tors, including, realistically, the desperate
need to relieve the disproportionately poor
living conditions of Negroes. Because of the
failure of the community to build new homes
open to Negro occupancy or to voluntarily
.make older homes available to them through
normal market processes, there has been
created, in effect, a deliberate policy of forc­
ing "block-busting" and other disruptive tac­
tics to occur.

Natural and voluntary residential move­
ment is healthy and desirable in the metro­
politan setting, and it does not detract from
maintaining neighborhood stability. Pressure
movement, however, makes for instability,
and even the most effective community or­
ganization resources will encounter handi­
caps that are most difficult to overcome.

The confidence of people can be regained
and their interest in preserving and improv­
ing their homes restored, if they grow in
their understanding of each other, including
mutual respect and a sense of dependence on
cooperative group activity. These are not
easily attained goals, but they are included
if we face up to the issues confronting the fu­
ture of E>ur urban centers. At the core of any
approach to the task must be an essential
faith in the dignity of the individual, and in
his ability to respond to his full capacity to
become a "good citizen" in every sense of
the term.
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CHAPTER V

ORCANIZATION AND ADMINISTRATION FOR URBAN RENEWAL

The scope of a comprehensive urban re­
newal program and its relationship to a wide
range of municipal government activities
posed a complex problem in making recom­
mendations for organization and administra­
tion. Cities everywhere are struggling with
this problem. Many of the limitations ap­
parent in past approaches to.community bet­
tennent are traceable directly to organization
and administration, both in ·Baltimore and
elsewhere. Consideration of this aspect of
urban renewal is a direct charge from the
Mayor to the Study Board. Aecordingly, this
study make$ specific organization recommen­
dations, aIid their substantial adoption is re­
garded to be essential to the smooth func-·
tioning of the renewal process in Baltimore.

Baltimore's Point of View·
The experience of other cities has been re­

viewed, analyzed and evaluated. Special care,
however, has been taken to determine Balti­
more's point of view as it could be obtained·
from community representatives. .As would
be expected, there is no consistent reaction, .
although the Study Board and staff found a
remarkable degree of unanimity on some
themes:

The common convictions expressed by a
cross section of local leaders and spokesmen
are summarized below. These leaders:
--genuinely want an urban renewal program

and desire to put it to work.
-do not believe that Baltimore's relative suc-

.cess with some of the program elements
in urban renewal suggests that they will
be adequate, in present form, to bring
forth the required leadership, coordination,
and drive for a comprehensive program on
a continuing basis.

--are pointedly dissatisfied with the manage­
ment of certain of the program elements in
urban renewal and believe that this condi­
tion must be corrected regardless of other
proposed changes if renewal is to move
ahead successfully.

-want to be able to pinpoint responsibility
for the executive direction of the urban
renewal program and ·to give the official

entrusted with this responsibility suffici­
ent authority to make decisions and be able
to carry them out.

-regard the current setting as being ripe
for change. The proverbial "golden oppor­
tunity" is available now. In the judgment
of many, unless the present interest and
enthusiasm is properly utilized, another
opportunity will not develop for at least
another decade.

--are appreciative of the leadership demon­
strated by the Mayor in acting to resolve
the issues that have develo~, his ap­
pointment of an Interim Urban Renewal
Coordinator, and his establishment of the
Urban Renewal Study Board. Further,
they want the Mayor to continue his per­
sonalleadership role and they are prepared
to respond to and follow such leadership in
the interest of community betterment.

-want action in addition to study. They ap­
preciate action more than study. They are
fearful that this study will not make posi­
tive and strong recommendations or say
those things which they feel they cannot
say publicly as local leaders. They are
more likely to support the study if it is
positive and strong.

--are prepared to promote significant dem­
onstrations of cooperation between private
and public interests if the avenues by
which urban renewal operates clearly in­
vite mutual participation in the develop­
ment and ·execution of a comprehensive
program.

-want to be kept informed on what is tak­
ing place in urban .renewal. They appre­
ciate that there can be delays and difficul­
ties, but they want to know the "real
story" about them rather than getting
evasive and noncommittal comments.

-want to know the real issues which they
are facing. There is the suggestion that
some shock treatment may be necessary.
They believe that they have the capacity to
understand, absorb, and resolve these
issues if dramatically presented.
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Many Alternatives Considered
A program of the scope required to carry

out comprehensive urban renewal in Balti­
more, when coupled with the evidences of
community concern that it be undertaken
as quickly as possible, demands organization­
al and administrative measures carefully de­
signed and systematically installed.

The Study Board has considered at 'length
the best way for Baltimore to organize and
to administer the program. Alternatives do
exist and none can satisfy everyone who is
interested in the success of urban renewal.
The magnitude of the problem, the scope of
the program, the fiscal elements, and longer­
range interests related to the over-all wel­
fare of the community, require decisive ad­
ministrative reorganization. The Study
Board has been conscious of a practical limi­
tation: no new organizational structure can
be brought about overnight and the more far­
reaching are its changes,. the more considera­
tion must be given to programming the
changes themselves. Likewise, existing sta­
tutory limitations must be dealt with, and
such changes as are feasible more or less im­
mediately must have the sanction of existing
legislative authority. In this setting, then,
organization changes proposed are of con­
siderable magnitude, involving ultimate
wide-scale changes, but wherein the essential
arrangements and organic union of parts
can be achieved shortly by Baltimore's gov­
ernment and its citizens.

The prevailing concept underlying all or­
ganizational recommendations contained in

. this report is the achievement of a structure
which makes possible the most effective ad­
ministration of a comprehensive urban re­
newal program-intimately related to the
exeCutive leadership for municipal govern­
ment centered in the Mayor's office. Organi­
zation. is built around urban renewal as a
comprehensive and coordinated program
rather than on anyone of its many-sided
program elements. Such organization seeks
to encourage the closest possible cooperation
among renewal as an action prograID, the de­
velopment activities "Of other departments
of City government, and the planning and
budgetary controls needed to coordinate
them.

Establishment of a New Agency
To this end, the City should establish a

new agency of local government, to be known
as the Renewal and Housing Agency (RHA).
The actions necessary to establish the Re­
newal and Housing Agency should be taken
by the Mayor and the City Council, who
should vest in this Agency the authority to
exercise the following twelve functions:

Detailed neighborhood and project plan-
ning

Land acquisition and clearance
Development
Property management
Inspection and enforcement on an area

basis
Rehabilitation
Conservation
Relocation
Municipal community organization ser-

vices
Research
Investment and improvement counselling
Public information

Each of these functions is related to one
or more program elements reviewed in Chap­
ter III, although all of the elements are not
assigned to the renewal Agency for total
performance responsibility. Later in this
chapter, however, organization and adminis­
trative recommendations will be made to
accompany and fill out the aggregate of pro­
gram content. The recommended scope of re­
sponsibility assigned to the new Agency will
be described in relation to each of the func­
tions listed above.

At this point, however, one general ob­
servation and qualification is important in
connection with the broader interest and par­
ticipation of municipal government in urban
renewal. The conventional detailed planning
and development responsibilities of any city
department (i.e., Public Works, Education,
Parks and Recreation, Welfare, etc.) are not
altered by the recommendations relating to
the renewal Agency even though the respec­
tive capital improvements undertaken by the
departments may be in urban renewal ar.eas.

. In other words, it is not proposed that the re­
newal Agency functions be applied to streets,
sewers, schools, playgrounds, or other im­
provements which are part of long-establish-
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ed municipal activities. A possible exception
is that it may be advantageous for the RHA
to assume land acquisition responsibility
whenever public improvements are involved
in an urban renewal area. Generally, how­
ever, where reference is made to the RHA
being functionally responsible for a specific
activity within an urban renewal area, itap­
plies to such currently identified program ele­
ments as redevelopment, public housing, law
enforcement; rehabilitation, conservation, etc.

Detailed Neighborhood and Project Plan­
ning. The renewal Agency should be respon­
sible, within the framework of the general
plan, for detailed neighborhood and project
planning. It is essential, as emphasized
many times in this report, that the Depart­
ment of Planning develop the general plan
to the point where it clearly sets forth the
principles and standards for physical develop­
ment for each residential neighJ:>orhood and
nonresidential planning area.The general plan
should determine the densities of residential
population, the range of building intensities,
and the general character of land uses and
transportation in the area.

It is equally necessary, in a coordinated ap­
proach to planning for each urban renewal
area, that there be a clear cut-off point be­
tween the general planning done by the Plan­
ning Department for the whole city and for
its neighborhoods, and the distinctive plan­
ning and scheduling performed by the RHA
for the parts of such neighborhoods as
are designated for renewal activity. Even
where renewal extends to an entire neighbor­
hood, there is a clear break-off·point between
the general plan expressed as standards and
as a generalized land use map, and the
structure-by-structure vicinity plan and
schedule prepared by the'RHA. This distinc­
tion is generally understood, and underlies
the clarifying language proposed in the 1956
amendments to the Federal redevelopment
legislation.

This manner of coordinating general plan­
ning and renewal planning includes, of
course, the opportunity for review by the
Planning Department of renewal proposals,
and the performance of its responsibilities
for subdivisions, zoning, and conformity of
proposed capital improvements with the gen­
eral plan. Ample controls are and should be

available for assuring that the renewal plan
and program will not be inconsistent with the
general plan, But the initiative for detailed
planning within a renewal area should rest
with the age·ncy responsible for clearance,
relocation, rehabilitation, and other related
program elements. Only with such a clear
division of labor will the Planning Depart­
ment be able to concentrate on the over-all
problems of the city---avoiding overconcen­
tration on small fractions of it. Furthermore,
only with such a clear division, can the Re­
newal and Housing Agency relate planning
to the action program for which it is respon­
sible.

Land Acquisition and Clearance. This func­
tion covers any public action relating to land
acquisition and demolition to be financed as
part of the renewal process within a desig-·
nated renewal area. It involves the full range
of program possibilities, the scope of demoli­
tion intended (from a single structure to en­
tire blocks), and scattered or concentrated
activity.

Development. Under this heading are in­
cluded all of those'functions now performed
by the Housing Authority and the Redevelop­
ment Commission in the creation of physical
improvements, plus any other development
activity that would become part of an ex­
panded urban renewal program. Among
these functions are technical research and
guidance; relationships with architects and
engineers employed to design specific pro­
jects; relationships with developers; and
preparation and supervision of construction
contracts, including inspection to insure
satisfactory compliance with plans and speci­
fications.

Property Management. The public housing
management activities of the Hi)U~ing Auth­
ority, including its "Shelter Plus" approach
to the management function, must be a re­
sponsibility of the new Agency. In addition,
the renewal Agency should manage all prop­
erties acquired as part of renewal activity,
pending demolition or return to private own­
ership.

Inspection and Enforcement. All inspec­
tion and enforcement functions of the Hous­
ing Bureau (Health Department) should be
transferred to the new Agency, insofar as
such functions would be carried out hence-
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forth in urban renewal areas. They should be
performed in accordance with the recommen­
dations contained in Chapter m. The code
and rule-making function of the Commission­
er of Health is not altered by this recommen­
dation.

Rehabilitation. The development and ad­
ministration of a rehabilitation program as
part of a comprehensive urban renewal ap­
proach should be a responsibility of the re­
newal Agency--again in accordance with the
program recommendations contained in
Chapter III.

Conservation. The development and ad­
ministration of a program of conservation is
a responsibility of the new Agency, likewise
reflecting the recommendations contained in
Chapter III.

Relocation. All relocation services pertin­
ent to the execution of a comprehensive ur­
ban renewal program, wherein people or
businesses are displaced as a direct or indi­
rect result of governmental activity, should
be performed by the new Agency.

In Chapter III, it was pointed out that the
City of Baltimore has a policy decision to
make regarding the extent of. municipal re­
sponsibility to be accepted for providing re­
location services. Whatever the outcome, this
report recommends that the renewal Agency
be used to perform this function, irresPective
of where.or for what reason the displacement
occurs. For relocation to operate effectively
as a municipal responsibility, it has to be
completely centralized. This must be an es­
sential feature of municipal policy.

The relocation function comprises four
.major activities: surveys, site management,
relocation assistance, and appraisal of re:­
sults. Insofar as possible, every activity which
can reasonably be assigned to the relocation
staff should be included as part of the reloca­
tion process. Relocation personnel should
have the maximum opportunity for repeated
contact, preferably face-to-face, with site
occupants. In this ·way, misinformation and
misapprehensions may be minimized, assur­
ance may be provided that-the greatest pos­
sible attention will be given to the individual
needs of the site occupants, and tp.e program
may be most rapidly adapted to problems as
they arise. And, above all, by keeping the
same personnel in all phases and aspects of

the process, the best insurance is provided
for actually achieving the objective-reloca­
tion.

Subdivided Into Functions

Each of the four relocation activities may
be subdivided into subfunctions. Surveys
may be subdivided by type of survey and by
stage of the relocation process to which they
apply. Surveys are made as a basis for the
general relocation plan, .as an evaluation of
the quality of relocation housing, and as a
way to determine the specific needs of each
occupant.

In those instances where renewal efforts
in an area will result in considerable reloca­
tion activity, there will be opportunities to
combine the survey interests of relocation
and detailed neighborhood planning. Much of
the data required for each interest will be
common to both. The combinations possible
can result in savings in staff and time, in ad­
dition to facilitating neighborhood under­
standing of renewal possibilities. This as­
sumes that relocation and community organ­
ization activities can be closely coordinated.

Site management includes arrangements
for such occupancy as continues after ac­
quisition: rent collection, maintenance, and
custodial and protective care. Relocation as­
sistance includes tapping private and public
housing resources, enlisting the aid of com­
munity social agencies, arranging moving
services, and seeking advice through an of­
ficial advisory committee or otherwise. Ap­
praisal of results is needed in order to main­
tain relocation in proper relation to the prop­
erty acquisition schedule, to the demolition
schedule, and to the construction (including
rehabilitation) schedule for buildings· and
streets and street utilities. Appraisals are
also needed to clarify the effects on the status
of the occupant and to indicate the impact
on the larger community.

Municipal Community Organization Ser­
vices. In Chapter IV, the importance of com­
munity organization services, the limited
local resources available currently to perform
such services, and certain guiding principles
and practices for community organization in

.renewal were reviewed in some detail. This
report recommends that the Renewal and
Housing Agency be responsible for this im­
portant renewal function. This means that
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the enlistment of citizen participation, which
is implicit to the success of urban renewal,
would become an integral part of the renewal
Agency's total interests and concerns.

Further, to the extent that the City sup­
'ports professional community organization
services, the administration of them should
be related organizationally to the renewal
Agency.

Assuming establishment of a municipal
community organization service in the RHA,
this report recommends that the staff,
budget, and physical assets of the Area
Projects be transferred to the renewal
Agency. If this recommendation is adopted,
the transition will take some time and har­
monious and close working relationships
among the RHA and the DPW officials will
be 'required in many functions where there
are common interests. However, there is no
practical sense in the City of Baltimore
supporting two separate community organ­
ization enterprises, especially when these
summary factors are viewed together:

1. The renewal Agency must include com­
munity organization facilities and em­

, phasis as an integral feature of its pro­
gram elements.

2. The Area Projects are neither organiza­
tionally related nor administratively
geared to fulfilling the renewal responsi­
bilities.

3. The urban renewal concept, with its fo­
cused attention on the treatment of
areas which are carefully defined in re­
lation to over-all general planning, logic­
ally embraces the fundamental principles
and considerations that have supported
the area community organization ap­
proach. The program for citizen par­
ticipation in urban renewal must be suf­
ficiently broad-gauged to include needs
in the total life of the individual, his
family, and his neighborhood groups.

4. The importance of citizen participation
at the neighborhood level for the suc­
cess of urban renewal suggests that the
RHA will be able to more effectively in­
volve a wider cross section of citizen in­
terest than has taken place in the Area
Projects.

5. The close relationship between the exec­
utive leadership in municipal govern­
ment and the urban renewal program
will enable the municipally supported
community organization services to ful­
fill better their logical role and responsi­
bility as a channel of communication be­
tween citizens and their local govern­
ment.

The creation of a recognized municipal
community organization service-and its
placement 'in the renewal Agency-is in no
way intended to discourage the growth of
privately sponsored facilities in the commun­
ity or interest on the part of other public
agencies. The municipal service, in practice,
can and should deliberately foster and sup­
port private agency participation.

The proposal of technical committees to
assist in establishing standards within the
RHA for citizen participation' in urban re­
newal is intended to make working partners
of the individuals and agencies in the pro­
gram. Their full coope~tion is essential to
the success of the undertaking. Their inter­
est, involvement, and support will provide a
positive note of independence to the commun­
ity organization services which will be salu­
tary in producing general public support for
them.

Research. The planning and execution of
a comprehensive urban renewal program will
require extensive research facilities in the
renewal Agency. The research activities of
the Housing Authority represent a core of
developed knowledge and a basic staff on
which to build for the future.

Effective liaison among research resources
in the community is an obvious requirement,
and one of its objectives should be to define
more adequately the respective focal points
of interest. The research functions per­
formed in the renewal Agency as contrasted
with the Department of Planning should be
guided by the distinctions between renewal
area and general planning as 'one of the cri­
teria by which to define allocations of respon­
sibility. The Department of Planning should
aim to become the research center for sub­
jects of city-wide significance, involving city­
wide data.

Careful attention should be given by the
RHA to the suggested short-term and long-
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term studies outlined by ACTION in its
Urban Renewal Research Program.! Worthy
topics of study that might be useful to Balti­
more described in this publication cover the
role of citizen groups in urban renewal, the
economics of rehabilitation, financing local
public expenditures in urban renewal pro­
grams, the effects of relocation, the effect of
tax incentives in redevelopment, and design
as a factor in urban renewal. Long-range re­
search enterprises relate to the standards of
adequate housiI).g and environment, estimat­
ing present and future housing needs on the
local level, the dynamics of change in local
residential areas, community organization
as an agent of urban renewal, and economic
and social consequences of selected policy de­
cisions in urban renewal. .

There is need also to conduct operational
research studies to assist in the development
and evaluation ·of conservation, rehabilita­
tion, land clearance, community organization,
and incentives to private investment.

Investment and Improvement Counselling.
The description of. program elements in
Chapter ill has emphasized that effective re­
newal demands close cooperation between
public officials and private enterprise. Many
of the possible avenues for renewal activity,
such as rehabilitation, conservation, recon­
struction of business areas, and redevelop­
ment in blighted ar~ following clearance,
suggest the need to organize those efforts as
a proper function of. the renewal Agency.
The use of private capital, hopefully in ever
greater volume, as a companion to wise pub­
lic expenditures, highlights the investment
significance of private participation in the
urban renewal process.

The renewal Agency will have specialized
knowledge about the characteristics of re­
newal areas. It also will have a responsibility
to make the best use of private investnient
resqirrces. Because of its knowledge and re­
~ponsibility, the RHA should provide invest-

o. ment and improvement counselling .to indi­
viduals and groups, 19 construction interests
and investment compani~to anyone, in
fact, who sees in urban renewal an oppor­
tunity to make profitable fnvestments as well

1 ACTION, Urban Renewal Re'«Jif"ch Program,
(Box 462, Radio City Station, New York) 1954.

as a contribution to the welfare of the com­
munity as a whole.

Rehabilitation efforts, especially, will re­
quire that investment and improvement
counselling be available in the renewal
Agency. This relatively untested, but essen­
tial, renewal activity cannot gain momentum
without sound advice being offered directly
to property owners.

Public Information. The systematic collec­
tion, organization, and release of information
is regarded as an important and specialized
function for the Renewal and Housing
Agency to perform. Unless the community is
adequately informed about the intent, plans,
progress, and issues involved in urban renew­
al, it will not be possible for either the Mayor
as chief executive of the city, or the RHA
to fulfill their responsibilities and achieve ob­
jectives. Moreover, as a public agency, the
RHA is obligated to keep the public fully in­
formed on all matters affecting the operation,
scope and direction of the renewal program.

The twelve functions just described do not
cover the typical staff services that are es­
sential to the proper administration of an
organization: budgeting, accounting, person­
nel, procurement, etc. This report assumes
that they will be part of the RHA so that
they can service the program functions di­
rectly and expeditiously.

Establishment of the Renewal and
Housing Agency

General Powers of the City for Urban Re­
newal. The City now has very broad and
comprehensive powers with which to carry
out the' urban renewal program.These powers
are not now described in State or locallegisla­
tion as being related to urban renewal because
the legislation was enacted prior to the time
when the concept of urban renewal emerged.

. However, the scope of urban renewal and its
meaning for urban reconstruction are sub­
ject to whatever definition a community
chooses to give them in its efforts to mobilize
the resources necessary to make a compre­
hensive attack on its problems. This study
proposes a scope and meaning of urban re-

o newal for Baltimore. .
It has been concluded that legal authority

exists to establish the Renewal and Housing
Agency and to launch a program made up of
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the elements described in this report. Al­
though it would be desirable subsequently to
amend existing legislation in order to incor­
porate a number of perfecting features, this
can be done after some experience has been
obtained with the administration of an active
renewal program. A number of these longer­
range legislative steps will be identified later
in this chapter. Baltimore, however, can
"move forward now if it will take certain im­
mediate steps, all of which are consistent
with existing legal authority.

Among the City's existing general powers
are the following:

1. The City has as broad a grant of the
police power as is required for renewal,
possessing such power to the full extent
that it is possessed by the State itself.

2. It has full and complete powers to make
and enforce codes in respect to construc­
tion, repair, sanitation, and occupancy.

3. The City has the power to acquire prop­
erty for clearance and resale for rede­
velopment.

4. The City also has the power to acquire
properties for rehabilitation and repair.
The City can do this either directly with
City funds or by resale to redevelopers,
who may purchase the properties sub­
ject to agreement to rehabilitate or re­
pair according to "the standards or speci-
fications prescribed by the City. "

Public Housing ProlTam

The City has a public housing program,
organized and administered in accordance
with State law. The public housing function
is carried out by the Housing Authority of
Baltimore City, established by "the City of
Baltimore." Under existing legislation, it is
legally possible to arrange to have the public
housing program administered as an integral
part of the Renewal and Housing Agency,
even though it must retain, for the time be­
ing, its corporate existence.
"The redevelopment powers are granted by

the Act of the General Assembly of Maryland
to the Mayor and City Council of Baltimore.
Since these powers are among those most im­
portant to the success of urban renewal, the
discretion furnished as to who shall exercise
or perform them is fortunately available to

assist in achieving the organizational rear­
rangements now required.

Subparagraph (g) of Paragraph 14-A,
Section 6, of the Baltimore City Charter pro­
vides that the Mayor and City Council of
Baltimore shall have full power and authority
subject to the provisions of the Maryland
Constitution:

"To vest jurisdiction or authority to exer­
cise or perform all or any part of the afore­
going powers [I.e., the redevelopment pow­
ers granted by the Act of the General
Assembly to the Mayor and City Council
of Baltimore] in any suitable board, com­
mission, department, bureau or other
agency of the Mayor and City Council of
Baltimore now in being or in any new
board, commission, department, bureau or
agency of the Mayor and City Council of
Baltimore, which it is hereby empowered
to create and establish for such purposes."i
With this range of powers, the establish-

ment of the Renewal and Housing Agency
by the City of Baltimore can be accomplished
immediately if a number of steps are taken.
The City can then embark on a comprehen­
sive renewal program and know"that it has
organized effectively to carry it out.

Ten Actions by the Mayor and City Coun­
ciL The following ten actions by the Mayor
and City Council are required:

1. Abolish the Redevelopment Commission.
2. E~tablish, by appropriate action, the Re­

newal and Housing Agency.
3. Establish, by appropriate action, a Re­

newal and Housing Commission.
4. Appointment by the Mayor of a Re­

newal and Housing Commission.
5. Designate five members of the Renewal

and Housing Commision as the Housing
Authority of Baltimore City. (Addition­
al commentary" on actions 3 and 4 im­
mediately follow final action step, num­
ber 10, on the next page.)

6. Delegate to the Renewal and Housing
Agency all powers, functions, and re­
sponsibilities now delegated to the Re­
development Commission.

7. Transfer, by ordinance and agreement
with the Commissioner of Health, hous­
ing inspection and enforcement functions

1 Italics provided.

-77 -

HA86160



as they relate to urban renewal areas,
from the Housing Bureau to the Renew­
al and Housing Agency.

8. Delegate to the Renewal and Housing
Agency the responsibility for detailed
neighborhood and project planning for
each urban renewal area.

9. Transfer the budget items concerned
with community organization services
from the Department of Planning to the
Renewal and Housing Agency.

10. Transfer the supervisory and adminis­
trative responsibility, and the budget
items, for the community organization
services known as the Area Projects
from the Department of Public Welfare
to the Renewal and Housing Agency.

As a practical suggestion, in line With re­
quired actions 3 and 4, it is proposed that the
present members of the Housing Authority
and the Redevelopment Commission should
offer their resignations to the Mayor, in or­
der that he may have maximum latitude in
the appointment of the members of the Re­
newal and Housing Commission and the new
Housing Authority.

As a matter of practice, the Commissioners
of the Housing Authority, appointed by the
Mayor in the past, have been confirmed by
the City Council, although this is not a re­
quirement of State law. Whether or not this
practice is continued should be determined
by the Mayor of the City.

Mayor Should Determine Size

The size of the Renewal and Housing Com­
mission should also be determined by tlle
Mayor. Five-person membership would have
some working advantages and this size is
recommended, at least for longer-term adop­
tion. Meantime, however, there may be some
considerations pertinent to the transition
from the present Housing Authority and Re­
development Commission composition to the
new commission arrangement that would
make a seven-person Renewal and Housing
Colnmission more appropriate on an interim
basis.

In any event, the powers of the new
Commission are dual: (a) With respect to
the public housing functions of the Renewal
and Housing Agency, those five members of
the Commission serving as the Housing

Authority should act in accordance with their
designated responsibilities under the Mary­
land State Housing Authority law. (b) With
respect to all other functions of the new
Agency, the Commission should be concerned
with such matters of policy as are related
to the development of a comprehensive ur­
ban renewal program, all in accord with such
general direction and orientation as will be
prescribed by the Mayor of the City.

If everyone involved in the action process
cooperates to achieve the desired results,
execution of the above ten actions will result
in an organization that can utilize powers
now available for undertaking those elements
of a comprehensive urban renewal program
which need to be centralized. As has been
pointed out, adequate legal authority exists
to take the actions required. By retaining the
Commission form, the legal requirements
pertaining to the Housing Authority are ob­
served. By establishing a separate agency,
the City and its administration can effective­
ly relate the activities of the new Agency
to the over-all program of urban renewal, in
which many municipal functions are in­
volved. The measure of authority available to
the new Agency, as proposed, will permit it
~o resolve many details of an organization
and admin'istrative character. If Baltimore
genuinely wants to move ahead quickly with
an urban renewal program, the organization
proposals made in. this report represent the
only practical means available to the City.

Internal Organization of the RHA. This
report does not presume to make specific
recommendations regarding the internal or­
ganization of the RHA, except to emphasize
that it must be done in accord with tested ad­
ministrative principles applied to all the pro­
gram elements and functions assigned to it.

A competent staff is one of the primary
requisites. The executive of the Agency, ob­
viously, is of key importance. With respect
to this position, certain recommendations,
essential to the functioning of the renewal
program, are made as part of this report.

It is recommended that there be a Director
of the ·Renewal· and Housing Agency, ap­
'pointed by the Mayor, with the agreement' of
the Renewal and Housing Commission. He
should serve as the Secretary of the Renewal
and Housing Commission. Also, the same per-
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son should be appointed as the Secretary of
the Housing Authority by those members
of the Commission serving as the Housing
Authority.

It is recommended that the Director be
empowered to appoint his staff and to estab­
lish the necessary personnel system whereby
standards of high quality for personnel can
be maintained. It is proposed that the Di­
rector be empowered to prepare annually and·
to submit to the Board of Estimates his
recommendations for the budget for urban
renewal activities under his direction and his
comments on the relation of other municipal
activities to the urban renewal program. The
Director should be expected to Perform for
the Mayor many functions of interdepart­
mental coordination in urban renewal. In
this respect, he will have the same respon­
sibilities as department heads in fields of
special interest to them. The availability of a
Mayor's Executive Assistant for development
affairs in the Mayor's office, as recommended
on page 82 of this chapter, will assist such
coordination.

Timing of Actions. Assuming that the
recommendations made with respect to the
new Agency are acceptable, all of them can be
placed into effect relatively promptly by the
Mayor with the cooperation of the City Coun­
cil, Housing Authority, Redevelopment Com­
mission, and the City departments related to
the proposed actions.

Realistically, actions 1 through 6 could be
taken more or less immediately, but 7
through 10 would require careful staging,
determined, in part, by the ability of the new
Agency to absorb the transferred functions.

.If the' recommendations are accepted by
the Mayor, it is suggested that he ask the
City Solicitor to begin immediately to pre­
pare the necessary resolutions and ordin­
ances required to effect the actions, together
With a more detailed chronology of the steps
for the Mayor and City Council. The City
Solicitor must be involved significantly in the
changes. His insight, understanding, and co­
operation will be an essential ingredient in
the action process.

Among the local legislation required to ac­
complish the foregoing organizational
changes should be authorization to empower
appropriate personnel of the renewal Agency

to exercise inspection authority under the
health codes of the City. It is recommended,
however, that rule-making powers of depart­
ments responsible for housing law enforce­
ment and inspection, whereby they regulate
matters of importance to urban renewal, re­
main with those departments--at least until
there has been an opportunity to see if this
causes any real difficulty in the administra­
tion of urban renewal.

Longer-term actions relevant to the organ­
ization of the Renewal and Housing Agency
will be identified later in this chapter, along
with additional long-term actions tied to re­
newal program elements associated with
other City departments and commissions.

The Health. Department
The transfer to the RHA of those activities

of the Housing Bureau which are to be per­
formed in urban renewal areas is essential to
insure the effectiveness of the renewal pro­
gram. It will not disturb the traditionally
established judicial sanctions of the Health
Department and its Commissioner. In this
instance, as in many organizational decisions
to be made by this study, the controlling fac­
tor is the need to organize around a new con­
cept-urban renewal.

Under this proposal, the Health Depart­
ment clearly retains its inspection and en­
forcement functions on a city':'wide basis, ex­
clusive of urban renewal areas, either in re­
sPonse to individual complaints or as an in­
itiated activity of the Department in clear
cases of health hazards.

The rule-making power of the Health
Commissioner-his authority to establish
the criteria by which health hazards in hous­
ing are appraised and determined-remains
unchanged. The Health Department should­
devote earJy organized attention to the
drafting of a new comprehensive housing
code.

Assuming that the recommendations in
this report are adopted, it is recognized that
some organizational and administrative re­
arrangements are needed in the Health De­
partment. These become part of the staging
schedule for the shift of functions, to the
RHA and will have to be worked out coopera­
tively among the officials involved.
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Planning Commission and Department
of Planning

Substantial short- and long-term organiza­
tion and administration changes are needed
if the City's planning unit is to fulfill its
larger responsibilities for city planning, its
appropriate contribution to urban renewal,
and its potential influence on the formation
of municipal policies.

The observations made in preceding sec­
tions of this report serve as the basis for the
recommendations proposed at this point.
They aim to enable the planning function to:

A. Relate its services more directly to the
needs of the entire community.

B. Serve as the long-range conscience of the
community by giving direction and sanc­
tion to a systematic prescnption for the
growth and development of the city in
the years ahead.

C. Become an arm of the executive direc­
tion and management of the city by be­
ing involved in the decision-making pro­
cess that determines the quality and
character of municipal development.

On an interim basis, therefore, pending
longer-term changes to be identified later,
these recommendations are made:

1. The members of the Planning Commis­
sion should offer their resignations to
the Mayor. This proposal is in keeping
with a related suggestion made in con­
nection with the action steps to be taken
in the establishment of the Renewal
and Housing Agency. There, it will
be recalled, the recommendation was
made that the present members of
the Redevelopment Commission and
Housing Authority should offer their
resignations in order to give the Mayor
maximum latitude in the appointment
of the new Renewal and Housing Com­
mission. In the case of the Planning
Commission, too, the Mayor should be
able to reconstitute its membership in
accordance with the concept of city plan­
ning advanced in this report.

2. The Department of Planning should be
reorganized internally so that it can con­
centrate clearly on its general planning
responsibilities.

3. The Department of Planning should di­
vest itself of detailed residential area
planning activities (but not subdivision
control) as rapidly as this function can
be absorbed by the renewal Agency, and
devote its interest in vicinity planning
toward the special needs of such projects
serving the whole city, as harbor devel­
opment, the Civic Center, and the down­
town business district. The central busi­
ness district is a special problem of city- .
wide importance. The Department of
Planning should exercise responsibility
for detailed renewal planning here,draw­
ing heavily upon the experience of the
renewal Agency to determine financial
and legal feasibility of its proposals. This
activity should be coordinated with the
specialized and detailed planning inter­
ests of groups such as the Committee
for Downtown. Quite possibly, however,
execution of some phases of renewal
plans involving public funds would be,
of course, a renewal Agency responsi­
bility.

4. The Department of Planning should
establish an organizational unit respon­
sible for the development and adminis­
tration of a four-year capital improve­
ment. program and a twenty-year devel­
opment program. Close liaison with the
City's Budget. Director and other City
departments is imperative in this re­
spect.

5. A section in the Planning Department
should be established to act as a cOn­
tinuing study unit to keep under review
the zoning ordinance now being revised,
and to make a formal review of all pro­
posed zoning amendments and changes.

6. Administrative attention should be di­
rected toward the goal of developing,
more expeditiously and comprehensive­
ly than in the past, those standards and
criteria by which the growth of com­
munity and neighborhood areas can be
guided.

7. The Director of the RHA and the Execu­
tive Assistant for development affairs in
the Mayor's office should be invited to
sit in regularly at meetings of the Plan­
ning Commission, as an interim measure
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to achieve more effective liaison with
urban renewal and the Mayor.

8. The Planning Department should ad­
ministratively assign and provide for a
more substantive advisory service on all
matters of area and project selection,
capital works expenditures, and new
subdivision proposals. This advice should
be related to general planning objectives.
This service needs to go beyond the per­
functory and formal review process that
now exists in most instances.

9. The Planning Department should reor­
ganize its research interests to parallel
its concentration on general planning re­
sponsibilities and to complement the re­
search functions to be conducted by the
RHA and other research facilities in the
community at large.

10. Administrative controls and executive
responsibilities should be clearly dele­
gated to the Director of the Planning
Department by the Commission. Intern­
al dissension has been condoned by the
Commission through its refusal to re­
solve personnel issues, even though it has
retained the responsibility for doing so.
Although more staff and other resources
will be required by the Planning Depart­
ment (in addition to those increases
authorized by this year's bud2'et), there
is little practical value in making specific
recommendations on this Point until the
Department is able to demonstrate that
it can recruit, absorb, and use effective­
ly the currently authorized personnel
complement.

11. The Planning Director should aggress­
ively initiate more concrete working re­
lationships with the planning depart­
ments of adjacent counties in order to
better identify and fulfill the City's
metropolitan planning responsibilities.

12. The Planning Commission and Depart­
ment should assign specific members and
staff, respectively, to work with the

. Mayor's office and the City Solicitor to
accomplish the longer-term changes pro­
posed later in this chapter that have a
bearing on the .planning function.

Short-Term Implications for Other
City Departments

Many city departments, other than those
reviewed in some detail heretofore, must
examine their organization and effect
changes designed to complement the city's
over-all efforts to launch a comprehensive
urban renewal program. In some instances,
the changes may be more accurately describ­
ed as a reorientation of administrative em­
phasis rather than structural rearrange­
ments in organization. Such changes will
emerge if there is the willingness to respond
to the discipline that can be exerted through
the· leadership and direction of the Mayor's
office.

The greatest test for coordinated effort
will arise in connection with the application
of inspection and enforcement services on an
area basis. The Divisions of Community
Sanitation and Rodent Control in the Health
Department, the Zoning Enforcement Officer
and the Bureau of Building Inspection in the
Department of Public Works, the Police Sani­
tarians in the Police Department, the in­
spectors in the Fire Department, and the
Housing Court must be cohesively related in
the inspection and enforcement process to
the RHA. This recommendation in no 'way
subordinates their importance. Rather, it
emphasizes the significance of their respec­
tive roles in the inspection and enforcement
process. The administrative complications
are sizeable but they can be overcome. Cer­
tainly, they do not warrant further organi­
zational rearrangements unless actual ex-

. perience reveals that coordinated effort can­
not be achieved otherwise.

A Stake ADd A Responaibility

The Departments Of Education, Parks and
Recreation, and Public Works have both a
stake in and a responsibility to the urban
renewal program which demand their atten­
tion. These departments should focus imme­
diately on at least fulfilling their respective
roles in such major renewal program ele­
ments as relocation, capital budgeting, and
community organization services.

In connection with relocation, for example,
each of these departmentS is responsible for
activities that result in the displacement of
people through the clearance of areas to per-
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mit new imprQvements to be made. The de­
partments should become initiators and par­
ticipants in the establishment of a municipal
policy on the availability of relocation serv­
ices for persons displaced by public improve­
ments. Similarly, in connection with com­
munity organization services, there is a need
for each department to think through its re­
lationships to citizens generally and the man­
ner in which its specific services can respond
to citizen interest in municipal government
responsibilities.

The Department of Public Welfare is es­
pecially vital to the success of the program
because of its present administrative respon­
sibilities for the Area Projects and the need
to make an orderly transfer of this com­
munity organization serVice to the renewal
Agency.

The Office of the Mayor
The coordinating function that must be

performed on a continuing .basis among the
program elements .and administrative units
making up urban renewal·can be performed
adequately by the RHA. More particularly,
the Director of the new Agency can be re­
garded as the coordinator, acting, where
necessary, on behalf of the Mayor. Further,
the Director is enabled to coordinate many
elements through line command within the
RHA, as contrasted with the difficulties
confronting the Interim Urban Renewal C0­
ordinator, who has no suPervisory or other
direct administrative ·con.trols over. any of
the program. activities now separately con­
ducted in municipal government.

..Need for Executive Assistance. Notwith­
standing the coordinating advantages to be
obtained with the organization proposals
thus far described, the Mayor cannot exer­
cise either the executive leadership he· may
be willing to give or to the degree expected
by the citizens of the city unless his office is
equipped with high-level executive assist­
ance. The responsIbilities to be fulfilled by
the Mayor of a large metropolitan city are
too extensive and complex to· permit the as­
sumption that the Mayor can perform the
task alone. Everywhere throughout the cOun­
try this is apparent. As the people living in
our urban metropolitan centers sense the
crises and conflicts to which they are con-

stantly exposed, they will focU$ their po­
litical interests on the role played by munici­
pal government-the logical instrument for
resolving these conflicts in our democratic
society.

As a minimum, therefore, the Mayor's per­
sonal staff should include an individual who
can serve as his eyes and ears with respect
to the entire range of private and public de­
velopment activities going on in the city.This
interest surpasses the direct program of
urban renewal. It also encompasses capital
budgeting and programming, regulatory ac­
tivities of the city affecting physical devel­
opment, industrial and commercial develop­
ment, highway and transportation develop­
ment, and public works progress, to name
some of the related fields of interest.

The person in this position should be re­
sponsible for keeping the Mayor advised on
current progress and problems. He should
anticipate future policy issues, develop tenta­
tive policy directives in cooperation with the
several operating and staff departments, and
propose policy changes and administrative
regulations needed to keep the development
program moving. His functions should not
be limited· to renewal, but he can assist re­
newal particularly by keeping the Mayor in­
formed on the extent to which the many ac­
tivities of City government that must par­
ticipate in renewal programs are, in fact, do­
ing so.· Ultimately, the Mayor's office will re­
quire· a small administrative management
staff to assist him in coordinating all func­
tions of City government.

Qualifications. The person selected for this
position must be known for his reliability
and dependability. He must be trusted by
the Mayor. The person need not be a pro­
fessional planner or technically trained in­
dividual, but he must. be intimately familiar
with the workings of municipal government,
intelligent, and alert. He must be reSPected
for his capa~ty to learn-to 'Ilbsorb the suc-

. cinct issues and problems-and to affiIma­
tively, yet judiciously, ·convey the Mayor's
point of view. He must also be able to inter­
pret fairly and objectively, the point of view
of others, and be able to resolve conflicts and
differences· among points of view. And, he
must be able to mold the diverse stream of
development activities into a· unified picture
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of their status at any point--so that the
Mayor can always have organized, factual in­
fonnation on which to make executive de­
cisions.

The title of this position should be deter­
mined by'the Mayor, but it should emphasize
executive assistance in development affairs.

Longer-Term Organization Coals for
Urban Renewal

This study has aimed to propose, the means
whereby Baltimore can begin immediately to
initiate the changes required for a compre­
hensive urban renewal program. If adopted,
the organization devices will be adequate to
harness the resources of the community,
utilize Federal and other available aids, and
gain valuable experience with a formula for
approach,that will be far-reaching and pro­
gressive. In fact, Baltimore can then be in
the vanguard of leadership among American
cities, pointing the way to the resolution of
the crucial issues facing urban life every­
where.

Immediate Changes Proposed Not Suffici­
ent. But, even though these recommenda-

, tions for short-term use are adopted, applied,
and prove to be successful, they are inade­
quate for long-term needs and accomplish­
ment. As rapidly as possible, Baltimore
should begin those additional steps leading to
an organizational structure that is more ade­
quately related to the concept of urban re­
newal advanced in this rePQrt than the meas­
ures proposed for the moment. Some of the
immediate steps proposed are expedients,
quite frankly adapted to the legislative pro­
visions currently available. They will do the
job now, with the backing and leadership of
Mayor D'Alesandro. However, there is the
need to look ahead-to unknown city admin­
istrations-to the effect of the dynamic influ­
ences shaping the destiny of this great met;..
ropolitan center, and to plan for the future
in accord with our best knowledge and skill

'Accordingly, the following recommenda­
tions are made, relative to longer-term or­
ganization 'changes.

1. Renewal and Housing Commission and
Agency. Appropriate changes should be
obtained in applicable State l~lation,

the City Charter, and local ordinances to
recognize and establish the Renewal and

Housing Agency (and Commission) in
law, together with a recapitulation of ­
powers assigned to it. The authority to
appoint the Commission should be vest­
ed in the' Mayor, including the estab­
lishment of a four-year term for the
members.

A majority of the Conunission should
have terms running concurrently with
the Mayor. The balance should be ap- ,
pointed serially at'one-year intervals. For
example, a five-member Commission (if
that number should be selected) would
have three members appointed by the
Mayor immediately on taking office, the
fourth member appointed at the end of
the first year, and the fifth at the end of
the second year.

This change is advocated as part of
insuring that the Mayor not only ac­
cepts leadership for a renewal program,
but is in a position to select persons of
his choice to advise on policy.

Under the revised legislation, ade­
quate provision should be included to
enable the RHA to utilize financing
methods described more particularly in
Chapter VI of this report. In effect, they
are an adaptation of tested methods used
by the Housing Authority and available
to 'it now under Maryland State law.

2. The Planning Function. Revisions in
the City Charter should be made to sub­
stantially alter its present provisions
with respect to the planning function.

The revised language should empha­
size clearly that the Department of
Planning serves as the executive arm of
the Mayor in the development of the
capital improvement program and is re­
sponsible for advIsing the Budget Di­
rector in his preparation of the Capital
Budget.

The Charter should carefully discrim­
inate between the quasi-legislative,
quasi-judicial functions in the Planning
Commission and the executive functions
in the Planning Department. The Di­
rector of Planning should be appointed
by the Mayor, reporting to him except
for the performance of such administra­
tive activities as are required to service
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the quasi-legislative, quasi-judicial func­
tions of the Commission.

The Director of Planning should be
designated clearly as the executive in
the Department of Planning, with
authority to exercise administrative con-

. troIs on staff, prepare and submit ad­
ministrative budgets, and to perform re­
lated duties without obtaining approval
from the Planning Commission.

The concept of general planning should
be clarified and elevated to a pre-emin­
ent status as a planning function.

The preparation and. purpose of a
long-range, twenty-year development
program, as part of the City's capital
budgeting system, should also be de­
scribed carefully.

The composition and term of member­
ship for the Planning Commission
should be changed to provide the follow­
ing:
a. Four members, including the chair­

man, to be appointed by the Mayor
when he takes office, for four-year
terms.

b. Three members to be appointed seri­
ally for four-year terms by the Mayor,
beginning with the second year of his
term.

c. Two ex officio members-the Director
of the Department of Public Works
and the Director of the Renewal and
Housing Agency.

Although the City Council representa­
tion is eliminated in this proposal, this
report recommends that the City Coun­
cil create a Committee on City Planning
in order to bring about a greater con­
sciousness of and participation in plan­
ning affairs on the part of a larger num­
ber of the members of the Council.

The City Council must be respected
as the most sensitive sounding board in
the City government for general citizen
reaction. Its legislative functions cut
across many activities identified with
the urban renewal process. Here is
where significant issues and conflicts
will frequently come to a head. Each
member of the. Council should be able
to obtain accurate and up-to-date in-

formation on the status of any commun­
ity improvement program.

3. Capital Budgeting. This report pro­
poses also that consideration be given to
revising the City Charter to transfer the
position of Budget Director from the
supervision of the Comptroller to the
Mayor. This proposal is in keeping
with the importance of the capital bud­
geting function and its relationship to
the program advanced by the adminis­
tration of the City.

In any event, the City Charter should
give substantially greater emphasis to
capital budgeting, and prescribe a sys­
tem for its preparation and application
in keeping with the improved techniques
now available and the metropolitan sta­
ture of the community.

'Significance of Recommendations. With
the adoption of the recommendations just de­
scribed, the organization and administration
changes required for a comprehensive urban
renewal program would be rounded out. The
basic concepts on which this report is de­
veloped would then be applied consistently
in practice. The renewal approach is a pack­
age, which would be incomplete without all
of its program elements or the organization­
al features required in its administration.

Admittedly, some of the changes proposed
are sweeping, and may be temporarily up­
setting. But progress is never attained
easily, especially when the problems con­
fronted are of great magnitude, the con­
flicts and issues complex, and the processes
for action distinguished by the involvement
of many people.

This report cannot conscientiously suggest
that partial adoption of the recommendations
will achieve proportionate results. Historical­
ly, city government is a procession of half­
hearted measures, and only recently 'has the
character of urban problems become suffici­
ently understood and dramatically under­
scored to attract earnest attention. The
course to be followed is Baltimore's choice-­
not just that of the city administration. Un­
less the citizens of Baltimore rally their sup-

-port, subordinate their self-interests, and
cooperate for the general welfare of all, the
courage and leadership of elected officials
will not be enough. With these conditions
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met, however, municipal government· can
serve its people efficiently and satisfactorily.

The Role of the Citizen
In keeping with the tone of the last para­

graph in the preceding section, the role of
citizens in bringing about acceptable organi­
zation changes in government is highlighted
for the attention of the reader.

. Citizen groups, in particular, have a re­
sponsibility here. Each has its special ave­
nues available for endorsement and support,
constructive criticism, and interpretation.
Each sphere of influence .is significant, and
our democracy demands that knowledgeable
opinions be voiced as part of the process of
change.

Baltimore has many groups actively iden­
tified with the interests that represent the
subject matter of this report. The Citizens
Planning and Housing Associatioll; the
Greater Baltimore Committee, the Retail
MerChan~ Association, the Association of

Commerce, and the Council of Social Agen­
cies are examples.

The Study Board hopes that these groups
will give this report and its recommendations
the attention deserved by the need to plan
for the future, and then act accordingly.

The Urban Renewal Advisory Council
The Mayor farsightedly established an Ur­

ban Renewal Advisory Council. While its role
·has not been too clear thus far (through no
fault of anyone) and its opportunities for in­
volvement have not been many, the Study
Board knows of its warm interest in and
dedication to the goal of a comprehensive
urban renewal program for Baltimore.

Now a role may be clear. The Study Board
feels that the support and interest of the in­
fluential, civic-minded citizens constituting
the membership of the Council could be sig­
nificantly related to getting a compreh~nsive

urban renewal program launched in Balti­
more.
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·CHAPTER VI

FINANCINC OF BALTIMORE'S URBAN RENEWAL PROCRAM

In the preceding chapters, this report has'
indicated that, by appropriate and fully co­

.ordinated use of its present authorities and
powers under an improved administrative or­
ganization more directly ·accountable to the
chief executive, Baltimore can organize and
carry out an effective urban renewal pro­
gram. With the urban renewal program con­
templated by this report, Baltimore can meet
fully the major problems which today con­
front every American city. There is no short­
run or easy solution. With such a program,
over a twenty-year period, Baltimore could
eliminate practically all of its substandard
housing, upgrade and. restore many areas
of the ·City now threatened by blight, and
preserve large areas of the City now deteri­
orating.

In this way, Baltimore can-if it hammers
ceaselessly at this task-remake itself into a
community responsive to the needs of its
citizens and its business community in the
twentieth century. It can become· a city
where there is adequate space for industrial
and commercial expansion, with efficient pat­
terns for modern traffic circulation, and
where its citizens can live in attractive neigh­
borhoods with adequate community facilities.

Can Baltimore Afford It?
Can Baltimore afford to undertake such

an ambitious program? Baltimore, like
other cities, cannot afford to fail to organize
and carry out such a program. Also, fortun­
ately, Baltimore can afford, in the practical
sense of hard dollar resources, to undertake
and carry out such a program. This is a firm
conclusion of· the Urban Renewal Study
Board, and the financing of the urban renew­
al program contemplated in this report
should not be a limiting or severely burden­
some factor for Baltimore.

Public Cost of Renewal Program
The actual public cost of the renewal pro­

gram will depend, obviously, on its scope,
which, in turn, is dependent upon the type
and extent of public and private program
participation. This chapter will be concerned

primarily with the public cost of the renewal
.program and the financing of it. And, even
though the cost cannot be calculated precise­
ly because of the many variables affecting
the amount, enough can be determined to
demonstrate clearly that it is within Balti­
more's means.

The significance of a public cost figure at
this stage is largely illustrative. With re­
spect to any amount selected, it is possible
to relate it to the financing arrangemep.ts and
resources that are available. The latter fac­
tors are most important because the methods
used to finance the cost-whatever the figure
-will determine whether or not a program is
feasible. Cost data, therefore, are to be
viewed as a means of illustrating the financ­
ing aspects of Baltimore's urban renewal
program.

The total cost of the program will be less
than the total expenditures. This is because
many of the expenditures will be recoverable.
In the analysis of the total public cost, by

.type, that will be made in the next section in
this chapter, the varieties of expenditures
involved will be illustrated by examples.

The scope of program contemplated in this
report for a 20-year period is estimated to
cost approximately $900 million~ Three basic
types of costs are involved: (1) redevelop­
ment and related site improvements, (2) ad­
ministrative, and (3) public works. The re­
coverable expenditures are related primar­
ily to the first type.

Public Expe.nditures for Renewal by
Type of Cost

Vigorous prosecution of the program out­
lined in this report for a 20-year period will
entail public expenditures of the following
types and in the following estimnted
amounts:

1. Redevelopment and Related Site Im-·
provements. The largest category of ex­
penditures will be connected with the
enlargement and expansion of that
portion of the over-all program
which is currently known as re­
development. The principal item in
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this category will be the writEHlown of
property values after acquisition by the
renewal Agency as part of the process
of transferring -properties to other
agencies, public or private, for redevel­
opment in accordance with a predeterm­
ined plan. In many cases, clearance of
the land will be part of the process and,
in such instances, demolition expendi­
tures will also be included in this cate­
gory. Included in this -item also are the
expenditures for studies and surveys for
delineating urban renewal areas, for
planning urban renewal projcts, relocat­
ing tenants, disposition of acquired
properties, and similar "project" activi­
ties. Still another expenditure to be in­
cluded mthis item is securing the neces­
sary rehabilitation of structures in urb­
an renewal areas through acquisition, di­
rect rehabilitation and resale of the re­
habilitated structures, or through ac­
quisition and resale to purchasers who
agree to rehabilitate in accordance with
prescribed standards.

Many of these expenditures represent
"working capital" requirements in the
sense that they are not permanent ex­
penditures because, -at project comple­
tion, they are fully recoverable from pro­
ject income and the Federal and any
local cash grants.

Certain types of public works, such as
relocation of utilities or rearrangements
of streets, may be essential to the de­
sired reuse, and the expenditures in­
volved in accomplishing this type of pub­
lic works are also included in this cate­
gory of expenditures.

As concluded in Chapter I, a minimum
of 140,000 dwelling units will need re­
newal attention of the kind referred to
above daring the next twenty years.
This figure includes both currently sub­
standard homes andconservation-reha­
bilitation type units.

.Base9 on such experience as is avail­
able, modified by assumptions derived
from trends in the cost of slum land, as-·
sessment values, and general real estate
price levels, this report contemplates

.public costs in the order of $600,000,000
over the twenty-year period for redevel-

opment and related site improvements.
This estimate is based on figures of
$5,500 per dwelling for substandard
units slated for clearance, $4,500 for
other units currently substandard,
and $3,750 for conservation-rehabilita­
tion units. (The calculations leading to
this estimate are set forth in Appendix
I, Section E).

2. Administrative. The execution of a
program of this magnitude will obvious­
ly entail increased administrative ex­
penditures. It is estimated that this in­
crease over and above the administrative
expenses now being borne for present
programs, and over and above Federal
contributions to be credited to this type
of cost, could be in the order of one mil­
lion dollars per year. Increases to this
level would not take place immediately
but might build up in stages reaching
the level suggested by 1960.

The basis for this estimate is shown
in Table 4 on the next page. This table
is included to suggest the relative em­
phases required by a comprehensive pro­
gram, even though its components may
be ·subject to considerable revision in
practice and as the result of experience.
For the 20-year program, the addition­
al administrative cost might amount
to $15 to $20 million.

3. Public Works. Over the next 20 years
Baltimore will undoubtedly spend a great
many millions of dollars for needed pub­
lic works which will benefit urban renew­
al areas directly or indirectly. For the
most part, these expenditures will be
necessary and will be made whether or
not Baltimore embarks on an active urb­
an renewal program. Included in this
category of expenditures are such items
as the replacement of obsolete schools;
the enlargement and improvement of
other schools; the provision of parks,
playgrounds, and recreational centers;
and items such as traffic improvements,
street widenings, expressways, etc.

Dlustratively, the present building
program of the Department of Educa­
tion calls for the expenditure of $63,600,­
000. Long-range planning indicates the
need for an additional $107,500,000 by
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'TABLE 4

Estimated Increase in Municipal Appropriations

for Urban Renewal

Organization Unit
1. Inspectors (Housing Bureau functions), increase from 19 to 100 .
2. Additional requirements for Renewal and Housing Agency .

a. Community ore-anization services .
b. Relocation ..
Co Development activities, area planning and programming, staff

service, etc. .. _ ..
3. Department of Planning .
(. Mayor's O!lice (Development coordination and executive assistance) .
5. Department of Public Works ..

L Bureau of Building Inspection .
b. Zoning Division, Bureau' of Building Inspection ..
Co Other Bureaus of Department ..

6. Police Department (additional Police Sanitarians) .
7. Fire Department (additional inspectors, Fire Prevention Bureau) ..

TOTAL .

• LeSs estimated amount related to planning and survey work financed
through Federal planning advances .

NET TOTAL , .

$ 70,000
45,000

125,000

110,000
60,000
65,000

Cost of Increase

$ 600,000·
.240,000·

110,000·
20,000

235,000

50,000
25,000

$1,280,000

300,000

$ 980,000

1975 to meet the needs of the pupil popu­
lation which is still increasing and to re­
place unsatisfactory structures. It is
anticipated that $120,500,000 of the to­
tal of $171,000,000 will be required for
school facilities in the inner city.

. For the purpose of this report, and to
illustrate the financing arrangements
that are feasible for Baltimore's renewal
program, the cost of public works related
to urban renewal areas is estimated to be
$300 million over the twenty-year period.

Relation$hip of Public Works to Urban
Renewal Financing

An understanding of the significance of
public works expenditures is basic to an ex­
planation of the public financing of the re­
newal program. While this category of ex­
penditures will be incurred for the most part
in any event, they become the most imPort­
ant factor in determining the level of addi­
tional local public expenditures that must be
made as a direct result of carrying out a
comprehensive renewal program.

. Federal Financing Formula. The reason
for this goes back to the Federal legislation
dealing with urban redevelopment and urban .
renewal which states that two-thirds of the

type of costs described in item (1) early in
this chapter can be met from Federal grants,
but that the remaining one-third must come
from local sources. This legislation permits,
however, the cost of local public improve­
ments benefiting the area in question to be
used as all or part of the required one-third
local contribution. Under these circum­
stances, one dollar invested in public works
will produce two dollars in Federal grants.
If the total of creditable public improve­
ments undertaken during the next 20 years
is $300,000,000, then the $600,000,000 cost
set forth in item (1) can be wholly met by
Federal grants, and the only additional ex­
pense to the City for the urban renewal pro­
gram would be the additional administrative
costs set forth in item (2) earlier. On the
other hand, if no credit is secured for public
works, then Baltimore would have to make
up in cash one-third of the $600,000,000 or
$200,000,000.

Cost to the City of Baltimore. In view of
the influence of the public .works factor, it
should now be apparent why it is difficult to
predict with certainty what an urban renewal
program of the type contemplated by this re­
port would ultimately cost the City. Some­
thing, however, can be said with res'peet to
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the range within which these costs wili fall.
Under the most favorable circumstances, the
program would cost little, if anything, more
than additional administrative costs. Under
the most unfavorable circumstances, the pro­
gram could cost, over a 20-year period, as
much as $200 million above and beyond ad­
ministrative costs.

If Baltimore's full contribution is through
capital improvements of $300 million, the
total capital outlay involved in the 20-year
program becomes $900 million. If the local
contribution in the form of public works
should be $200 million, then the total expen­
diture would approximate $800 million. In
this event the local contribution would also
include $67 million in cash to make. up its
one-third share (one-third of $800 million
equals $267 million). If only $150 million of
local public works are credited for· urban re­
ban renewal purposes, the total capital ex­
penditures are lowered to $750 million but
the City's cash share raised to $100 million.

.Now the possible public costs of the pro­
gram can be summarized.· Capital.costs and
administrative costs have been identified. Un­
der capital costs there are two types: (a)
$600 million for redevelopment and related
site iinprovements and (b) public works im­
provements related to urban renewal, which
may theoretically range from nothing to a
maximum of $300 million. If it is possible
to credit only $200·million in public works to­
ward the required local one-third share, a
local cash outlay or $67 million would be
necessary. If (a) and (b) are added together,
we obtain a range of $800 to $900·niillion as
the program cost. Adding $15 to $20 million
additional administrative costs gives an over­
all total of $815 to $920 million as the esti­
mated cost encompassed within the 20-year
program.1 In this report, the figure is
rounded off at $900 million.

. Importanee of Public Works Program­
ming. It is not unrealistic to assume that

1 It is noted that none of these cost estimates re­
flect existing administrative costs among the vari­
ous City departments and agencies that are current­
ly responsible for municipal functions which will be
related to renewal. These costs could not be esti­
mated accurately during the time available for this
study. They would be necessary, in any event, to
carry on established activities, whether or not a
comprehensive urban renewal program W&ll adopted
by the City of Baltimore.

Baltimore can secure $600,000,000 in Fe4eral
grants through securing credit for $300,000,­
000 worth of public works. Three hundred
million dollars over a 20-year period would
mean an average rate of expenditure for pub­
works of $15,000,000 per year. During the pe­
riod 1950-1955, Baltimore has had available
from bond proceeds and appropriations an av­
erage of about $31,000,000 a year for capital
improvements. There can be little question
that with an average expenditure of $31,000,­
000 a year and co-ordinated planning of the
City's general Capital Improvement Program
in relation to its urban renewal program, suf­
ficient credit for public works should be ob­
tainable up to the·desired .maximum of $15,-
000,000 per year. .

To best assure the accOmplishment of this
desirable objective, a firm .policy must be
adopted that the City's required one-third
local contribution will . be made, wherever
possible, in the form of public facilities. Suc­
cessful implementation of this policy re­
quires that it be imbedded in a regularized
procedure. F'urther, assurance..that the re­
sulting public .facilities, project by project,
will fit into the general capital improvement
needs of Baltimore necessitates coordination
of project planning with general capital im­
provement planning. The report has·sought
to emphasize the fact that the most effective
arrangement for achieving both objectives is
a modem capital budgeting system.

Advance pl8llning of both Baltimore's gen­
eral capital improvement needs and the re­
quisite financial. resources must do more
than merely parallel approval of urban re­
newal areas and programs. The latter must
be anticipated. Priorities by years, deter­
mined by urgency 'of need, would go far 1;0.:
wards assuring that plans for individual pub­
lic facilities, as part of the over-all plan for
each type of facility, would be ready for in­
clusion in urban renewa.l areas. This app~h
should maximize use of the provision that
the City's one-third local contribution can be
made in the form of public facilities and

.minimize the necessity for cash contribu­
tions.
. This report desires to make it clear that
its recommendations in this respect will in
no sense guarantee that the City's one-third
oontribution to the capital costs of the p~
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gram will or can be" made up wholly from
public works." It is entirely possible that
with the most skillful management, some of
the required one-third contribution must be
provided in cash as has been the case with
respect to past undertakings of the Balti­
more Redevelopment Commission. Further­
more, there is always the possibility that the
present' Federal financing formula may not
continue for the entire life of a 20-year pro-
gram. "

Baltimore's Present Financial
Situation

Since Baltimore may well have to make
some" public cash contributions (representing
a possible range of some magnitude) in the
execution of an urban renewal prograIn,
special attention has been paid to Baltimore's
financial situation. The problem has been dis­
cussed with numerous local public officials
and private citizens who are interested in and
familiar with Baltimore's fiscal structure.
Their suggestions and observations have
been most helpful. As a result of this special
~tion and these discussions, a number
of general conclusions have been reached as
to Baltimore's financial situation, and a num­
ber of specific recommendations have been
prepared to improve and facilitate the finan­
cing of the program required for Baltimore.
These general conclusions and specific recom­
mendations are set forth in portions of this
chapter which follow.

Baltimore~~ Tax Ease. At the outset; at­
tention is called to the fact that the urban
renewal program contemplated in this report
should result in a material strengthening of,
as well as in substantially adding" to, Balti­
more's tax base. Without such an effective
program of urban renewal, large areas of the
City will continue to be adversely affected
by the process of slipping through progres­
sive degrees of deterioration into slums and
areas of large-scale blight, accompanied "by
progressively decreasing tax revenues and
increasing expenditureS required for public
services. The upgrading, restoration and
preservation of such areas by an effective
program of neighborhood rehabilitation and
conservation, as an essential part of. the pro­
"ceSs of urban renewal, can strengthen the
tax base and stabilize tax"revenues from such
areas. As areas which have slipped so far

through the process of deterioration as to" be
nonsalvageable are "cleared, and" new" and
soundly planned improvements are con­
structed on the cleared land, there will be
substantial additions to the tax base.

Individual urban renewal projects are not
self-liquidating. Their accomplishment will
require substantial public expenditures. But,
in the long run (wholly apart from considera­
tions of the general welfare benefits which
flow from"urban renewal), the City will show
a net financial gain from the wise investment
represented by such public expenditures.
This is the financial justification for the ur­
ban renewal program proposed for Baltimore.

Baltimore's Financial Condition Is Healthy.
Many favorable factors are present in Balti­
more's current financial structure. For gen­
eral improvements, a reservoir of ad valorem
tax bond authorizations already exists (~ome

$80 million, after deducting the current debt
authorizations which will be shifted to the
new Maryland Port Authority but including
$4 million of port development. bonds that
are self-liquidating.) An additional $95 mil­
lion for general improvements (water,
schools, civic center, public libraries, recrea­
tion, off-street parking, conduits and sewers)
is expected to be submitted to the voters for
approval in November.

No overlapping local governments compli­
cate the debt structure. The ratio of net tax­
sUPPQrted debt to an adjusted total taxable
basis is "6.2%, which is under the oft-used
standard of 7% of full value. Unlike many
other cities, Baltimore is not subject to rigid
constitutional or statutory debt limitations.
Only serial bonds are now issued, and the-"
older term bonds are supported by actuarial­
ly sound si~ng funds. MoodY's gives Balti­
more an Aa rating, which is excellent for a
large city. Sinking funds, plus self-support­
ing debt, reduce" the total gross debt out­
standing to a net over-all tax-supported debt
of $154 million, or about $160 per capita.
This compares favorably with some large"
cities, being considerably lower than New
York and Philadelphia, but somewhat higher
than Detroit or Chicago. Voters are accus­
tomed to bond referendums and, in the main,
have not hesitated in recent years to auth­
orize the resources for needed new public
improvements.

- 91--

HA86174



1 After deduction for port development bond
authorizations no longer available to the City under
tenus of Maryland Port Authority Act of 1956.

1 These two series do not correspond precisely to
actual capital outlays, but are closer to it than any
other senes readily available.

TABLE 5

Summary of Expected Bond Issues
1. Authorized by the State legislature,

ratified by the voters, and unissued
as of August I, 19561 ••••....•..•.••........• $ 79,540,900

2. Authorized by the State legislature,
but not yet ratified by the voters
as of August 1, 19561 •••..•.•••••.•••••...••• 102,850,000

Total Expected Issues 1 •...••••.•.••••....• $182,390,900

$31,174,687
$ 5,195,800

Total $155,402,800
Yearly Average $ 25,900,600

TABLE 6
Summary of Recent Bond Proceeds and

Appropriations for Capital Improvements
PaV-¢S-lIou.-go

AppropriatioJU 1

$ 2,525,000
3,416,687
3,655,000
4,101,000
7,693,000
9,784,000

(self-supporting debt included) of $292,000,­
000 as or July 31, 1956.

To these bond authorizations for general
capital improvement needs can be added an
estimate of current funds which will prob­
ably be made available for needed capital im­
provements on' a pay-as-you-go basis from
appropriations.

During the last six years an average of al­
most $5.2 million of current appropriations
has supplemented an average of $25.~ million
for capital improvement needs from bond
proceeds, as summarized in the following
table:

These fiscal circumstances, as they now
exist, when viewed in relationship to the
City's future, caused the Urban. Renewal
Study Board to recommend strongly the
adoption of the capital budgeting and de­
velopment programming procedure reviewed
in Chapters III and V. For StuIlItl&rY em­
phasis, this report notes again that the cur­
rent activities of the Department of Plan­
ning, in preparing a capital improvement

Bond Proceeds
1950 : $ 20,098,000
1951 ................•......... 30,803,300
1952 16,027,000
1953 27,033,800
1954 36,428,000
1955 25,012,700

Baltimore's Present Debt Retirement Pol­
icy Is Good. Baltimore has used its borrow­
ing power in accordance with sound and
tested principles for long-range fiscal policy.
Baltimore is retiring its debt on the average
of about 25 years. At the. present time, only
serial bonds are used and they are not per­
mitted by law to go beyond 40 years. For the
bonds expected to be submitted to the voters
for approval this coming November, the
longest period of debt retirement is 35 years,
and many of them are for 20 and 25 years.
Baltimore, accordingly, is following a prac­
tice considerably better than many other
cities, .although it does not approach the level
attained by some communities, such as Chi­
cago, which is retiring its debt on the aver­
age of about 14 years.

Within the last three years, Baltimore has
increased appropriations for its current bud­
get for capital improvements (a partial shift
to a pay-as-you-go basis). The 1956 budget
provides for about $13 million of capital out­
lays from current revenues and about $25
million from bond proceeds.

Baltimore's Property Tax Collections Are
Good. Property tax collections are good.

. With a diversified tax structure, Baltimore
relies on the real property tax for only about
49 per cent of its total current revenue.
Since there is still an unused margin of fis­
cal capacity, increased local revenue sources
might be found, if necessary.

Baltimore's General Capital Improvement
Needs. Baltimore has largely anticipated its
general capital improvement needs for some
years ahead, but without an order of priori­
ties. This is evidenced by the amount of bond
authorizations already given by the State
legislature, the Mayor and City Council and
the voters; and by proposed issues with en­
abling legislative action which have not yet
been submitted to the voters for approval.
These bond authorizations are summarized
in Table 5, next column.

In November 1956, $94,850,000 from the
second'categoi-y above will be submitted to
the voters for approval. If these bond refer­
endums are approved, the voters will have
authorized for general capital improvement
needs $174,000,000.

The $182,000,000 in Table 5 should be com­
pared with the gross outstanding city debt
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program, do not result either in -physical
planning being reduced to year-by-year pro­
grams with an established order of priorities,
or integrated with long-term financial plan­
ning to constitute true capital budgeting.
Furthermore, adequate provision has not
been made for implementation of a one-year
program regularly through the annual cur­
rent budget.

Working Capital Requirements

The discussion to date has been in terms
of the net final public cost of an urban re­
newal program, with _the conclusion that
this cost, with proper management, should
not prove an excessive burden to the City.
One public financial aspeCt of the program,
alluded to earlier, is the need for- working
capital. Since the expenditure of funds for
working capital purposes over and above net
final costs are, in effect, recoverable and do
not. represent an out-of-pocket cost, it would
seem that this need should not prove to be a
-difficult problem. Nevertheless, in terms of
present legislative authorization, this need
poses a major difficulty, so much so that it
has had a significant bearing upon the re­
commendations for administrative organiza­
tion to carry out the renewal program.

The renewal Agency will purchase a great
many properties which it will subsequently
dispose of to other agencies, public or pri­
vate. - At the conclusion of anyone project,
all of the costs incurred with be paid for
through the procee~ of property disposition,
Federal grants, or City contributions. Prior
to this point, however, the renewal Agency
must have funds available to meet the total
gross cost of the project. Since at final settle­
ment these funds can all be repaid, the norm­
al source of such funds would be the issuance
of short-term notes. Federal procedures
have already been established to facilitate
the issuance of such notes, either through
direct Federal purchase or through Federal
guarantee of such notes sold to private in­
vestors. This isa practical and fairly norm­
al method of meeting working capital needs.
It is, for example, the method presently used
by the Housing _Authority to provide the
initial funds for the construction of new
public housing projects.

In -the case of Baltimore, however, any
such procedure runs- up against the fact that
the City is legally prohibited from issuing
bonds or notes involving the faith and credit
of the City except pursuant to an act of the
General Assembly, followed by ordinance of
the Mayor and City Council and approval of
the voters. It is uncertain whether these
legal limitations would affect the issuance of
short-term notes, secured not by the faith
and credit of the City, but by a pledge of
subsequent project revenues.

Working Capital From Bond Issues

Thus far the working capital needs of the
Redevelopment Commission have been met
wholly from the proceeds of -redevelopment
bond issues, issued in accordance with estab­
lished legal requirements. If this same meth­
od of financing these costs were to be fol­
lowed in carrying out the 20-year urban re­
newal program for Baltimore contemplated
in this report, it would be necessary for Bal­
timore to obtain legislative authority and
voter approval of the issuance of general ob­
ligation bonds, payable exclusively from ad
valorem taxes.

From the standpoint of ability to borrow
on the basis of special obligations which do
not involve payment from ad valorem taxes,
there is no practical reason to limit Balti­
more's financing of project activity or work­
ing capital costs to ad valorem tax bonds.
In fact, from the standpoint of sound fiscal"
and program policy, Baltimore's resources
for the issuance of ad _valorem tax bonds
should be reserved for, and concentrated on,
the financing of the costs of public improve­
ments required in connection with the urban
renewal program, which can be included ~
part of Baltlmore's $300 million required­
local contribution heretofore referred to and
which cannot be financed in any other way.

Three alternatives for the resolution of
this undesirable situation appear to be avail­
able. They are:

1. The question as to whether the auth­
ority granted to the Mayor and City Council
to finance such project activity or working
capital costs by special obligations (payable
solely from urban renewal project income
and Federal grants and not involving the
faith and credit of the City) _issued by or­
dinance of the Mayor and City Council with-
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out approval of the voters, is constitutional
can be brought before the Maryland Court of
Appeals for adjudication. Without an ap­
proving opinion by the Court of Appeals,
Baltimore would not be able to sell such
bonds issued under the present legislative
authority.

2. The City may seek to obtain an amend­
ment to Section 7 of Article XI of the Con­
stitution of Maryland to authorize the issu­
ance of such special obligations for such pur­
pose by ordinance of the Mayor and City
Council.

3. The City may seek legislation to amend
the Housing Authorities Law as applicable
to Baltimore to include the issuance of such
special obligations, for urban renewal activ­
ity, within the scope of the authorized func­
tions of the Baltimore Housing Authority.
Such activities could then be financed .by
special obligations issued· by the Housing
Authority, whose functions, as recommended
in this report, are to be administered as an
integral part of the Renewal and Housing
Agency.

Board Recommends Latter

The Urban Renewal Study Board recom­
mends the latter of these three alternatives.

If the desired authorization in this respect
is obtained, a major additional advantage
·will be available to Baltimore.

By pledge of its rights under a Federal
loan contract, ·Baltimore's Renewal .and
Housing· Agency could obtain funds to fi­
nance the carrying out of·urban renewal pro­
ject activity up to the Point of project com­
pletion by the sale of short-term notes, pay­
able as to both principal and interest from
the proceeds of the Federal loan which the
Government has contracted to make to it.
Since the basic security for the payment of
such notes would be the credit of the ·Fed­
eral government, while the income on such
notes (since they would be obligations of a
local public agency) would be exempt from
Federal taxes, they would command relative­
ly low interest rates. For example,· recent
issues of similar short-term notes sold at
about 1.75 percent. Under the method recom­
mended for financing these costs, the inter­
est costs would be much lower than those
obtainable under the present method of fi­
nancing. As mentioned, this is essentially

the same method of short-term financing so
successfully employed for many years by the
Baltimore Housing Authority to finance low­
rent housing project development up to the
point of project completion and definitive
long-term financing. Thus, Baitimore would
be in a position to obtain needed working
capital to finance urban renewal project ac­
tivity costs at very low interest costs with­
out resort to ad valorem tax bonds.

There are very practical difficulties and
unnecessary expense involved in the present
method of financing. Baltimore's redevelop­
ment activities by general obligations which
require the levy of ad valorem taxes for their
payment. If such activities can, as a prac­
tical matter, .be successfully. financed by
methods which result in -considerably low­
ered interest costs and do not require the
levy of ad valorem taxes, this would repre­
sent an advantage to Baltimore sufficiently
desirable in itself as to justify the strong
recommendation that Baltimore make ·every
~ffort to establish the necessary legal basis
to support such a method of financing.

The- perfection of financing methods also
will enable Baltimore to be prepared to take
advantage of possible changes in Federal
legislation bearing on financial assistance· to
cities. Baltimore should be prePared to act

.if more liberal Federal financing provisions
are enacted. The financing of a comprehen­
sive20-year program should not· be geared
exclusively to existing ·Federal formulas for
assistance. The financing proposals presented
in this chapter will enable .Baltimore to use
the Federal aids ·now authorized, and also
qualify Baltimore to profit immediately froIJ,l
any changes which take place in the Federal
renewal program. ..

Other Program Costs and Desirable

Financing Resources

Preceding portions of this chapter indi­
cate that the principal methods for financing
by far the greater portion of the expendi-

. tures incurred in an effective urban renewal
program for Baltimore must involve full
utilization of Federal loans and grants with
local matching contributions in the form of
local public improvements. However, this re­
port recommends that Baltimore should not
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rely exClusively on this Federal financial
~tance.

There are a number of reasons for this.
The provisions of the Federal law relating to
the types of projects which are eligible for
Federal financial assistance may not be suf­
ficiently flexible to permit Baltimore-to meet
special situations involving important local
needs. For example, Federal financial assist­
ance cannot now be made available for a pro­
ject involving the clearance of a deteriorated
or blighted commercial or business area and
the redevelopment of such cleared area for
predominantly commercial, business or in­
dustrial use. Yet it is apparent that, to as­
sist the orderly growth and expansion of the
City, Baltimore's urban renewal program
should be able to provide for this type of
action to be carried out in full cooperation
with, and participation by, its own local busi­
neSs comniunity. There would also be oppor­
tunities for Baltimore to develop and under­
take successfully other types of non-Feder­
ally assisted projects which may not require
substantial write-offs. Such projects could be
accomplished much more rapidly if Baltimore
was in a position to carry them out with local
funds, rather than be forced to obtain Feder­
al assistance.

Also, Baltimore's experience to date with
the Federally-assisted urban renewal pro­
gram has clearly demonstrated that it in­
volves an extreme rigidity in its rules and
regulations as to items of expense which are
eligible as project costs, protracted discus­
sions as to whether the specific price of
various contracts obtained by the local of­
ficials should be allowed or only sOme lesser
amount, and similar matters which have re­
sulted in protracted and frustrating delays.
Baltimore should be in a position, when such
occasions arise, to use its own funds in order
to obviate such delays. It is believed that, in
general, the expendit~res required for such
purposes would be relatively small, particu­
larly when contrasted with the resulting
benefits to Baltimore.

Revolving Fund for Urban Renewal. In ad­
dition, even with the better planning and co­
ordination of the capital improvement pro­
gram _for the City as a whole with the urban
renewal program (as recommended in the
preceding chapters of this report), it is not to

be anticipated -that the City can, in every
year, meet the full amount of its required
one-third local contribution by programmed
capital improvements. The ability to draw
upon a readily available source of funds for
a cash contribution in such cases is regarded
as essential to an urban renewal program
that must not be permitted to operate 011 a
4-8 basis-start, stagger, stop and start.

This report, therefore, recommends that
Baltimore establish and maintain a Revolving
Fund for Urban Renewal at a level of about
$20 to $25 million, to be used for such pur­
poses, among others, as those outlined above.
Obviously, the maintenance of such a fund
at this level will not be required until many
of the changes suggested in this report for
the administrative organization for urban re­
newal have been accomplished and the urban
renewal program contemplated by this report
is under way at a rate considerably higher
than that of the present program. However,
the Revolving Fund for Urban Renewal
should be established promptly and, by ap­
propriations and bond proceeds, gradually
built up to the $20 to $25 million level as
-Baltimore's urban renewal program activities
develop. It is suggested that when the fund
is established the moneys in the present "Re­
development Fund" under Section 10 of Or­
dinance No. 718 (which is not a revolving
fund) be appropriated to the Revolving Fund
for Urban Renewal.

Adoption of Policy to Shorten Debt Retire­
ment Period. Since a large long-term capital
improvement program is to be carried out,
Baltimore should give consideration to the
desirability of shortening the average life of
the City's debt by shifting to shorter-term
serials than heretofore used. The power to
borrow is most effectively utilized if it is
used as a "revolving power", exercised and
made available again for reuse by a rapid
debt retirement schedule and new authoriza­
tions. Baltimore is retiring its debt now, on
the average, within about 25 years. Although
this is a faster rate than New York and Phil­
adelphia, the average term might be reduced
to 20 and then to 15 years.

Financing Increased Operating Expenses
and Capital Outlays. As indicated earlier in
this chapter, the general magnitude of the
urban renewal program contemplated pres-
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ents no serious financial obstacles, since it
seems clear that, with proper planning, by
far the major portion of the City's perman­
ent public expenditures (principally required
for its one-third local contribution) can be
satisfied by the relation of normal capital
improvement outlays to specific renewal pro­
jects. Additions to the City's future budgets,
however, may be anticipated from four
areas:
1. Debt service arising from a stepped-up

general capital improvement program,
which is already in progress.

2. Deb~ service on any new bonds issued to
establish and maintain the Revolving
Fund for Urban Renewal.

3. Increases in the current operating budg­
ets, if present trends obtain.

4. An increase in operating expenses direct­
lyattributable to the urban renewal pro­
gram.

The present current budget (exclusive of
bond proceeds) is nearly $170 million, which
represents an increase of over $10 million per
annum during the period 1950-1956, such in­
crease being. attributable principally to (1)
and (3) above. In the main, this budget in­
crease has been financed by rising assessed
valuations, some increases in the pr.operty
tax rate, and increased receipts from present
shares in state revenues (aids or shared
taxes).

Since it is to be anticipated that normal in­
creases in assessed valuations should pro­
vide for item (3) above, only areas (1), (2)
and (4) might be expected to result in in­
creases in the budget.

If $150 million additional debt is incurred
within a five-year period and $67 million re­
tired during such period,l the net addition to
gross outstanding debt (self-liquidating and
not self-liquidating) would be $83 million.
The renewal program contemplated by
this report will raise this somewhat
and will necessitate some increase in
debt service requirements. To this must be
added the increased a<bninistiative expenses
directly attributable to the new urban renew­
al program and any appropriations made to
the Revolving Fund for Urban Renewal. A

1 See 'Pertinent Financial Dat4, City of Baltimore,
Commission on Governmental Efficiency and Eoon­
omy, Inc. 1956, page 7.

desirable average base figure on which to pre­
dicate the projected increase for such pur­
poses would be from about $5 million to $8
million a year.

Fiscal Research and Administration
Measures

The discussions of the Urban Renewal
Study Board have also disclosed several pos­
sible areas of study bearing on the financial
structure and administration of the City
which might, with profit, be subjected to
careful analysis. Intensive research with re­
spect to the fiscal characteristics of municipal
administration in Baltimore, conducted on' a
continuous basis, may prove to be helpful.
The employment of a small, specialized staff
on this subject to concentrate on methods,
procedures, and experien~e with fiscal pro­
grams, could assist the Mayor in .moderniz­
ing City government operations and in keep­
ing him informed of new developments.

The City has recently lost its very fine
budget officer, a professional who worked
closely with the Mayor in a staff capacity
and who furnished a needed financial co­
hesion despite the absence of a centralized
finance department. This loss will be greatly
magnified unless the person who fills this
position is a well-trained, experienced man
who brings to his work all the new methods
and techniques of current and capital budget­
ing, plus the conviction that budgeting is an
executive staff function.

Synchronizing the property tax due date
more closely with the beginning of the fiscal
year requires study. If the July 31 final date,
without penalty, were moved up to January
30, loss of tax revenue through tax discounts
might be obviated.

Commercial Accounting Basis

Consideration might be given to treat­
ing sewers as a separate utility, and placing
both the water and sewer utilities on a strict­
ly commercial accounting basis. The water
utility debt is self-supporting, but the net
revenues from water are not known. The last
valuation was 1935, and has been adjusted
for only retirements, additions and better­
ments. Utility fixed assets are nQt depre­
ciated. If the voters approve the $45 million
water bond issue in November, it becomes
all the more important to know precise utility
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costs in order to determine at what level the
new water rates should be fixed.

An annual financial report, in the fonn
of a (:oordinated report of the Comptroller,
the City Auditor, the Treasurer, and the
public service enterprises (but with each
public service enterprise treated as a separ­
ate aCC9unting entity), is another proposal
that might be studied. Any attempt to pro­
duce a single finapcial report in accordance
with the standards suggested by the Na­
tional Committee on Governmental Account­
ing and the Investment Bankers Association
of America would point up, for example, such
deficiencies as the absence of a combined debt
schedule which would show peaks in total
debt service requirements over the years.

The above .problem on debt reporting is
partly complicated by the existence of large
amounts of authorized but unissued bonds.
An effort should be made to ascertain wheth­
er institutional investors and investment
bankers give unfavorable weight to the re­
sults of this system of debt authorization,
and, in their debt analyses, include these
amounts in a projected schedule of debt ser­
vice requirements.

Foreclosure In Rem Power

Although Baltimore has a good property
tax collection record, in the background is the
foreclosure in rem power. Perhaps a study
should be made to determine what would be
gained if the City followed a policy of bidding
in properties at tax sales for urban re­
newal purposes.

The present'City Charter requires that any
budget surplus· be carried forward and used
to reduce taxes in the ensuing budget yeaT.
One proposal, which might be studied, is to
change the Charter provision so that sav­
ings out of the current budget would go into
a fund for general capital improvements, and
consequently reduce the need for borrowing.
Over the last six years (1950-1955) the budget
surplus has averaged $4,114,000 per annum.

Finally, it may be advantageous to under­
take a study of the total effect in general,
and economic in partiCUlar, of granting tax
exemptions, in whole or in part, as an induce­
ment for certain urban renewal undertak­
ings.

Private Enterprise Participation
Baltimore's urban renewal program must

become everyone's job if it is to be wholly
successful. The improvement in financing the
public costs of the urban renewal program
discussed earlier in this chapter must be ac­
companied by an acceptance on the part of
private enterprise and the private citizen
that they, too, have both an obligation and
self-interest in rounding out the financial ar­
rangements for urban renewal.

Many opportunities are available. The in­
vestment of private funds, whether on the
part of a financing institution or the individ­
ual home owner, is an investment in individ­
ual and community welfare. The urban re­
newal approach can be as comprehensive as
Baltimore cares to make it. Downtown busi­
ness interests, commerce, and industry gen­
erally, can be afforded opportunity to become
active participants in a renewal of the ec0­

nomic foundation of their respective enter­
prises as well as in making a. contribution to
the physical and social improvement of the
City where they do business. Already, in
many cities, the dramatic possibilities for
significant achievements through direct and
active participation by the business commun­
ity in local urban renewal programs have cap­
tured the vision and understanding of re­
sponsible business leaders. In Pittsburgh,
for example, as has been so well noted by
Baltimore's Mayor, spectacular undertakings
are under way, spearheaded by the commun­
ity's leading business and financial interests.

The interest shown by The Greater Balti­
more Committee and the Association of Com­
merce is deserving of commendation. .Simil­
arly, the interests of downtown business or­
ganizations, such as The Committee for
Downtown, have been registered. There is
every reason to feel that these elements of
the Baltimore business community are cap­
able of major contributions to the carrying
out of an effective urban renewal program
in Baltimore. . .

An Urban Renewal Corporation

Business interests in the City should cOn­
sider the establishment of an Urban Renew­
al Corporation to assume responsibility for
projects of value to the whole business com­
munity. Such a . corporation should have
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several millions of dollars in capital in a re­
volving fund. In St. Louis, Cleveland, and
Kansas City, such funds have made import­
ant cOlI.tributions to the management and fi­
nancing of renewal projects. These funds are
usually used for equity capital requirements
for developments in renewal areas.

As kas been indicated, urban renewal
should not be limited to Federal-aid types of
projects. Baltimore's local government has
a wealth of powerful tools which, if suitably
org~ed"can become instruments available
to private initiative where local public auth­
ority, through the new Renewal 'and Housing
Agency, provides the process for accomplish­
ment and private enterprise, the financing
elements.

The Renewal and Housing Agency should
be able to offer a variety of resourcea to pri­
vate initiative in addition to such tangibles
as the availability of eminent domain for
land acqulsition purposes. Among these other
resources is the resolution of difficult public
relations problems that have disturbed pri­
vate investors and builders in some cities,
including Baltimore, by reason of past ex­
·perience with the redevelopment program.

Assurances To Private Redevelopers

Private redevelopers. need to be offered as­
surances that land can be made available in a
reasonable period of time. There must be
firm commitments, ,consistent with the inter­
ests of, both the public, and the redeveloper,
to the redeveloper who is able and willing to
offer the assurance that he will develop an
area when it is planned and ready and who
will, himself, contribute to the planning pro­
cess. These commitments must state that
when the process of planning,assembling, and
clearing the area is finished, the land will be
made available to him at its fair value for
the planned new uses. Private enterprise
should not be tied down with the vagueness
and uncertainty which seem to have charac­
terized so much of redevelopment to date.

It is not possible to make even a rough
estimate of the amount of private invest­
ment that will be generated by a broadened
renewal program. Undoubtedly, however,
the, sum will be a very considerable one, so
that Baltimore's physical plant will become
expanded and modernized, construction work

will be greatly' stimulated, and taxable as­
sessed valuations and tax revenues should in­
crease accordingly. Probably the greatest
segment of the new investment will occur in
new and modernized commercial and indus­
trial facilities, some of which will be located
in areas shifted from residential use. Thous­
ands of new dwelling units will be built in
urban renewal areas and an even larger num­
ber of units will be ,rehabilitated. If the
27,000 currently substandard units requiring
rehabilitation referred to in Chapter I of the
report are rehabilitated at an average expen­
diture of $3,000, it would mean' about $81
million of construction work. Presumably by
far the greatest part of this would occur un­
der private auspices.

Rehabilitation-Conservation Treatment

In addition, the program magnitude en­
visaged in this'report calls for rehabilitation­
conservation treatment in a number of re­
newal areas throughout the city with about
78,000 currently standard dwelling units
'estimated to need such treatment over the
20-year period. Many thousands of these
units will be rehabilitated entirely through
private means. Large numbers of other home
owners will be influenced to step up their.
modernization and maintenance expendi­
tures.

The total private investment of finDs and
families during Baltimore's 20-year renewal
program will probably have to be measured
in the hundreds of millions, and will undoubt­
edly far exceed the top estimated public cost
of $900 million. Concurrently, there will, be a
great increment to the City's tax base and
an enrichment of the economic life of the
community.

Summation of the Urban Renewal
Concept

Throughout this report the emphasis in
describing urban renewal has been on view­
ing it as:

1. An approach.
2. Both a program and a process.
3. Distinguished by its comprehensiveness.
4. Recognizing the basic conflict between

the need to provide adequate transporta­
tion facilities and the need to oreate and
preserve suitable residential neighbor­
hoods.
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5. Linking the solution to the problem to
the leadership that can be established
only in the executive administration of
the City government.

6. Being concerned with both people and
their physical environment.

'1. Being adaptable to whatever circum­
stances and conditions warrant atten­
tion.

8. Being geared to sizable and natural
areas within the city.

9. Related, in turn, to those considerations
affecting the welfare of the total com­
munity which must be weighed in reach­
ing program decisions.

10. Being something Baltimore citizens need
and want because they understand and
appreciate the stake that is involved.
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