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A REASSESSMENT OF URBAN RENEWAL: POLICY FAILURE OR NARKET SUCCESS? 

Urban Renewal l a n d  i s  a v a i l a b l e  f o r  a p a r t m e n t s ,  b o t h  l ow  income and 
l u x u r y :  f o r  shopp ing  c e n t e r s ;  f o r  depa r tmen t  s t o r e s :  f o r  downtown 
p a r k i n g :  f o r  o f f i c e  b u i l d i n g s :  f o r  h o t e l s  and mo te l s ;  f o r  s p o r t s  
s tad iums :  f o r  r e t a i l  s t o r e s ;  and f o r  m e d i c a l  b u i l d i n g s  and h o s p i t a l s .  . . . you w i l l  see f o r  y o u r s e l f  how o t h e r s  have come t o  t h e s e  downtown 
b l i g h t e d  s i t e s  and have found i n  them a  bonanza. . . . Remember, you 
need o n l y  b u i l d  .one s u c c e s s f u l  j o b  i n  you r  l i f e t i m e  t o  f i n d  r e t i r e m e n t  
income f o r  y o u r s e l f  and an e s t a t e  f o r  y o u r  h e i r s  (Berman, 1969). 

I n t r o d u c t i o n  ------------ 

To a l l e v i a t e  t h e  p rob lem o f  i n a d e q u a t e  l o w  income h o u s i n g  and c e n t r a l  c i t y  

decay,  t h e  f e d e r a l  government p roposed a  s e r i e s  o f  programs, g e n e r a l l y  i d e n t i f i e d  a s  

u r b a n  r e n e w a l , '  wh i ch  wou ld  c r e a t e  marke t  i n c e n t i v e s  by c o n t r o l l i n g  o r  a l t e r i n g  

u n r e a s o n a b l y  h i g h  c o s t s  a s s o c i a t e d  w i t h  h o u s i n g  c o n s t r u c t i o n  t h e r e b y  r e s t o r i n g  t h e  

c i t i e s '  h o u s i n g  s t o c k .  T h i s  l e g i s l a t i o n  p r o v i d e d  f o r  t h e  s u b s i d i z a t i o n  o f  l a n d  

a c q u i s i t i o n  c o s t s  and t h e  p r o v i s i o n  o f  p u b l i c  f u n d s  t o  e n t i c e  p r i v a t e  d e v e l o p e r s  t o  

u n d e r t a k e  t h e  t a s k  o f  r e c o n s t r u c t i n g  and t r a n s f o r m i n g  t h e  c i t i e s '  w o r s t  

ne ighbo rhoods .  

The cause o f  t h e  d e t e r i o r a t i o n  o f  t h e  h o u s i n g  s t o c k  and t h e  absence o f  new 

c o n s t r u c t i o n  and r e n o v a t i o n  was c l e a r l y  i d e n t i f i e d  as  a  f a i l u r e  o f  t h e  p r i v a t e  s e c t o r  

t o  a d d r e s s  s o c i a l  needs. The most dep ressed  a r e a s  i n  t h e  c i t y  were c o n c e n t r a t e d  i n  

i t s  c e n t r a l  s e c t i o n s ,  w i t h  t h r e e  consequences:  a )  t h e  h o u s i n g  s t o c k . i n  t h e s e  a r e a s  

tended  t o  be  among t h e  o l d e s t  i n  t h e  c i t y ,  and i t s  bad c o n d i t i o n  was as much due t o  

i t s  age as  t o  p o o r  main tenance (Rothenberg ,  1967) ;  b )  t h e  c e n t e r  o f  t h e  c i t y  had been 

abandoned as  t h e  h i s t o r k c a l  changes i n  t h e  l o c a t i o n a l  p a t t e r n s  o f  c a p i t a l i s t  

p r o d u c t i o n  c o n s t a n t l y  a l t e r e d  t h e  f a c e  o f  t h e  c i t y  (Gordon, 1977) ;  c )  p r o p e r t y  t a x e s  



t ended  t o  r e m a i n  h i g h  i n  t h e s e  n e i g h b o r h o o d s  i n  i p i t e  o f  t h e i r  d e c l i n e ,  u n d e r m i n i n g  a  

w i l l i n g n e s s  on t h e  p a r t  o f  owners t o  i n v e s t  i n  r e n o v a t i o n s  (Cohn, 1970).  H a r k e t  

c o n d i t i o n s  were s o  o u t  o f  b a l a n c e  w i t h  s o c i a l l y  d e s i r e d  ends t h a t  a c t i v e  n e g l e c t  o f  

p r o p e r t y  r e p r e s e n t e d  a  r a t i o n a l  p rogram f o r  i n d i v i d u a l s  owning l a n d ,  even as  t h e  same 

i n d i v i d u a l s  s u f f e r e d  c o l l e c t i v e l y  f r o m  t h e  n e g l e c t  ( D a v i s  and Whinston,  1966; 

Rothenberg ,  1967) .  

Bu t  was t h e  p o l i c y  wh ich  emerged f r o m  t h e  n a t i o n a l  d i a l o g u e  a p p r o p r i a t e ?  

Barnekov and R i c h  (1977) m a i n t a i n e d  t h a t  b y  f o c u s i n g  on t h e  marke t ,  u r b a n  r e n e w a l  

l e g i s l a t i o n  a l l o w e d  l o c a l  b u s i n e s s  g roups  t o  dominate  t h e  f o r e  o f  t h e  renewa l  

p r o j e c t s  t o  r e f l e c t  b u s i n e s s  i n t e r e s t s .  They argued t h a t  a  ph i l osophy .  o f  p r i v a t i s m  

permeates  p o l i c y  f o r m a t i o n  t o  t h e  d e t r i m e n t  o f  t h e  i n t e n d e d  l o w  income 

b e n e f i c i a r i e s .  T h i s  t r a d i t i o n  o f  p r i v a t i s m  l e g i t i m a t e s  p r i v a t e  i n i t i a t i v e s  t o  

p romote  p u b l i c  w e l f a r e .  Consequen t l y ,  l o c a l  development a g e n c i e s  a r e  t h e  i n s t r u m e n t s  

o f  l o c a l  b u s i n e s s  and as  such a r e  c o n s t r a i n e d  by  t h e  u e l f a r e  o f  t h e s e  i n t e r e s t s  

r a t h e r  t h a n  t h o s e  o f  t h e  communi ty  as a  whole. The f a i l u r e  o f  redeve lopmen t  p rograms 

i s  due t o  an u n j u s t i f i e d  e x p e c t a t i o n  o f  b e n e f i t s  f r o m  t h i s  p r i v a t e  i n i t i a t i v e .  

HacGreqor (1977) ,  s p e a k i n g  f o r  t h e  b u s i n e s s  community as  a  whole, responded by  

p o i n t i n g  o u t  t h a t  u s u a l l y ,  what i s  good f o r  b u s i n e s s  d i r e c t l y  o r  i n d i r e c t l y  i s  good 

f o r  t h e  s o c i e t y  as a  whole. The g e n e r a l  w e l f a r e  cannot  be max imized u n l e s s  b u s i n e s s  

w e l f a r e  i s  max imized a t  t h e  same t i m e .  

Urban renewa l  was a  n a t i o n a l  p rogram i n  scope, b u t  was t o  be a d m i n i s t e r e d  

l o c a l l y .  D i f f e r e n c e s  i n  t h e  l o c a l  a d m i n i s t r a t i o n  o f  renewa l  may be  e x p l a i n e d  by: t h e  

a b i l i t y  o f  community l e a d e r s  t o  i n n o v a t e  ( A i k e n  and A l f o r d ,  1970); t h e  e x t e n t  t o  

wh ich  l o c a l  p o l i t i c s  a r e  c h a r a c t e r i z e d  a s  c o n t r o l l e d  by  a  p o l i t i c a l  machine o r  more 

r e f o r m  minded p o l i t i c i a n s  (Greenst 'one and Pe te rson .  1968);  t h e  f o r m  o f  t h e  

i n t e r l o c k i n g  n a t u r e  o f  l o c a l  b u s i n e s s  and a  p l a n n i n g  agency (HcDouga l l ,  1981; 



H o l l e n k o p f  and Pynoos, 19721; t h e  a b i l i t y  o f  t h e  p l a n n i n g  agency t o  deve lop  

i ndependen t  o f  p o l i t i c a l  and economic i n t e r e s t s  (Kap lan,  1982);  and t h e  e x t e n t  t o  

wh ich  l o c a l  communi ty  g r o u p s  can m a i n t a i n  some i n p u t  i n t o  o r  c o n t r o l  o v e r  t h e  

redeve lopmen t  p r o c e s s  ( 6 o e r i n g ,  Rob ison and Hoover,  1977; May, 1971) .  

Each community d e a l t  w i t h  q u e s t i o n s  o f  s o c i a l  demands, u rban  a d m i n i s t r a t i v e  

responses ,  and j u r i s d i c t i o n a l  p rob lems  o f  o v e r l a p p i n g  a g e n c i e s  and a u t h o r i t i e s  

( H e l t z e r ,  1968).  However, t o  be  more e f f e c t i v e ,  m a i n t a i n e d  H e l t z e r ,  u rban  p o l i c y  

s h o u l d  have r e f l e c t e d  a  b r o a d e r  m e t r o p o l i t a n  v iew  o f  t h e  r e g i o n  r e p r e s e n t i n g  a  w ide  

r a n g e  o f  i n t e r e s t s  and concerns .  What i s  c l e a r ,  t hen ,  i s  t h a t  t h e  i m p l e m e n t a t i o n  o f  

u r b a n  renewa l  p o l i c y  v a r i e d  a c r o s s  communi t ies;  b u t  i s  t h e r e  some common t h r e a d  t h a t  

l i n k s  a l l  t h e s e  e x p e r i e n c e s ?  

D e f i n i n g  s o c i a l  p rob lems  and t h e i r  s o l u t i o n s  w i t h i n  t h e  c o n t e x t  o f  t h e  market  

l i m i t s  t h e  k i n d s  o f  p o t e n t i a l  outcomes. T h i s  a n a l y s i s  i s  an a t t e m p t  t o  u n d e r s t a n d  

how marke t  s o l u t i o n s  c o n s t r a i n  p o s s i b l e  p o l i c y  outcomes and n e g a t e  p o l i c y  

o b j e c t i v e s .  T h i s  paper  w i l l  b r i e f l y  r e v i e w  renewa l  e x p e r i e n c e s  a s  r e p o r t e d  i n  

numerous community s t u d i e s ,  o u t l i n e  t h e  b a s i c  c r i t i c i s m s  o f  renewa l  wh ich  i n d i c a t e  

how renewa l  i s  v iewed as  a  f a i l u r e  and examine r e c e n t  r e s e a r c h  on t h e  s e l e c t i o n  o f  

ne ighbo rhoods  f o r  renewa l  p r o j e c t s .  The rema inde r  o f  t h e  paper  w i l l  a rgue  t h a t  

c o n t r a r y  t o  t h e  v i e w  t h a t  u r b a n  renewa l  f a i l e d  as  a  program, i t  worked i n  accordance 

w i t h  t h e  c o n s t r a i n t s  imposed upon i t  by  t h e  r e q u i r e m e n t  t h a t  r e n e w a l  be  u n d e r t a k e n  

w i t h i n  t h e  c o n t e x t  o f  marke t  i n c e n t i v e s  t o  p r o d u c e r s  o f  t h e  u r b a n  i n f r a s t r u c t u r e .  

Ra the r  t h a n  c r i t i c i z e  t h e  i m p l e m e n t a t i o n  o f  p rograms l i k e  u r b a n  renewa l ,  we must 

b e g i n  t o  reexamine  t h e  r e l i a n c e  on market  mechanisms t o  a c h i e v e  p o l i c y  o b j e c t i v e s .  



Renewal e x p e r i e n c e s  i n d i c a t e  a  c l e a r  p a t t e r n  o f  d e m o l i s h i n g  l ow  income hous ing ,  

much o f  i t  subs tandard ,  i n  f a v o r  o f  p r o j e c t s  wh ich  d i d  n o t  p r o v i d e  many b e n e f i t s  t o  

t h e  o r i g i n a l  r e s i d e n t s  o f  t h e  community. Sma l l  l o c a l  b u s i n e s s e s  s u f f e r e d  and who le  

s e c t i o n s  o f  t h e  p o p u l a t i o n  were f o r c e d  t o  move away. As Hayer,  w r i t i n g  f o r  c i t y  

p l a n n e r s ,  a p t l y  d e s c r i b e d  renewa l ,  " I n  t e rms  o f  commerce and t h e  a t t r a c t i v e n e s s  o f  

downtown, t h e r e  seems t o  be  no q u e s t i o n  t h a t  u r b a n  r e n e w a l  has  been a  b e n e f i t  t o  t h e  

c i t i e s .  . . . I n  t e r m s  o f  h o u s i n g  and t h e  o v e r a l l  l i v a b i l i t i e s  o f  t h e  c i t i e s ,  

however,  u r b a n  r e n e w a l  was a  d i s a s t e r g  (1980:119).  A q u i c k  r e v i e w  o f  some case 

s t u d i e s  demons t ra tes  t h a t  w h i l e  i n v e s t i g a t o r s  may a r g u e  o v e r  t h e  p rocess ,  t h e y  a l l  

d e s c r i b e  t h e  same outcome. 

Renewal and p r i v a t e  development have o f t e n  been used i n t e r c h a n g a b l y .  P r i v a t e  

d e v e l o p e r s  u t i l i z e d  p u b l i c  a d m i n i s t r a t o r s  t o  bypass  o r  c o n f r o n t  community r e a c t i o n  t o  

r e n e w a l  p r o j e c t s  wh ich  do n o t  t a k e  l o c a l  i n t e r e s t s ,  even when v o i c e d ,  i n t o  account  i n  

A t l a n t a ' s  p l a n n i n g  p r o c e s s  (Stone,  1976).  S tone  goes f u r t h e r ,  a r g u i n g  t h a t  t h e  

o r g a n i z a t i o n  o f  l o c a l  government,  a t  l e a s t  i n  t h e  case o f  A t l a n t a ,  f a c i l i t a t e d  i t s  

u t i l i z a t i o n  by  p r i v a t e  i n t e r e s t s  a g a i n s t  t h e  p e o p l e  i t  i s  suppose t o  se rve .  Worthy 

(1976)  c h r o n i c l e s  a ' - s e r i e s  o f  ne ighbo rhoods  i n  New York ,  Boston,  Bethesda and 

Oklahoma ravaged  b y  h o s p i t a l s  o r  u n i v e r s i t i e s  whose o n l y  i n t e r e s t s  a r e  expans ion ,  i n  

t h e  f a c e  o f  f u t i l e  community o p p o s i t i o n ,  o f  t h e i r  p h y s i c a l  p l a n t .  Huch has  been 

w r i t t e n  abou t  New Haven (Dah l ,  1961; Domhoff ,  1978; Powledge, 1970) on how l o c a l  

d e c i s i o n s  come t o  pass  and t h e  n a t u r e  o f  p o l i t i c s .  Host  accoun ts ,  however, 

i m p l i c i t l y  a g r e e  on a  d e s c r i p t i o n  o f  downtown deve lopment  wh ich  removed b l i g h t e d  

ne ighbo rhoods  i n  f a v o r  o f  c a p i t a l  c o n s t r u c t i o n  r e l a t e d  t o  commerc ia l  b u i l d i n g s  and 

t h e  i n t e r e s t s  o f  Y a l e  U n i v e r s i t y  ( c f .  Stone,  1973 f o r  an accoun t  o f  a  New Haven c i t y  

p l a n n e r  t u r n e d  communi ty  a c t i v i s t s  d u r i n g  t h i s  p e r i o d ) .  



The c l a s s i c  s t u d y  by Gans (1962)  d e s c r i b e d  i n  d e t a i l  t h e  c o s t  o f  renewa l  t o  one 

Bos ton  community, t h e  West End. Gans p o i n t e d  o u t  t h a t  " s lum"  and " l o w  income" 

ne ighbo rhood  a r e  l a b e l s  wh ich  a r e  a s s i g n e d  on t h e  b a s i s  o f  renewa l  g o a l s  f o r  t h e  

area.  Bos ton  was c h a r a c t e r i z e d  b y  p o l i t i c a l  m a c h i n a t i o n s  o v e r  t h e  d e t e r m i n a t i o n  o f  

b o t h  renewa l  s i t e s  and t h e  s e l e c t i o n  o f  d e v e l o p e r  (HcQuade, 1966; c f .  Keyes, 1970; 

L e v i ,  1964 f o r  a  g e n e r a l  d i s c u s s i o n  o f  renewa l ,  and t h e  r o l e  o f  i n s t i t u t i o n s  and 

m u n i c i p a l  a d m i n i s t r a t o r s  i n  Bos ton ) .  S i m i l a r l y ,  Newark had a  renewa l  bu reauc racy  w e l l  

t u n e d  f o r  a c q u i r i n g  f e d e r a l  f u n d s  (Kap lan ,  1963, 1967) .  P r o j e c t s  were d e f i n e d  

a c c o r d i n g  t o  t h e  need t o  ensu re  d e v e l o p e r ' s  w i l l i n g n e s s  t o  sponsor  t h e  programs. As 

a  r e s u l t ,  s u b s t a n d a r d  ne ighbo rhoods  were o f t e n  bypassed i n  f a v o r  o f  more d e s i r e a b l e  

s i t e s  wh ich  c o u l d  be deve loped  f o r  m i d d l e  and upper  income f a m i l i e s .  

A l o o k  a t  P h i l a d e l p h i a  (Adde, 1969; Pe tshek ,  1973; HcDouga l l ,  1981) uncovered a  

c i t y  whose c e n t r a l  b u s i n e s s  d i s t r i c t  deve lopment  was t a i l o r e d  t o  t h e  i n t e r e s t s  o f  

b a n k i n g ,  i n s u r a n c e ,  a d m i n i s t r a t i v e  and e d u c a t i o n a l  i n s t i t u t i o n  needs. San F r a n c i s c o  

deve lopment ,  i n  t h e  a r e a  known as  Yerba Buena, r e p r o d u c e d  t h e  same p a t t e r n  ( L i t t l e ,  

1966; Brewer,  1973; Hartman, e t  a1 1974; Wirt, 1974.) w h i l e  a c r o s s  t h e  bay  i n  Oakland, 

l o c a l  o p p o s i t i o n  t o  renewa l  s p l i t  t h e  communi ty  o v e r  t h e  q u e s t i o n  o f  l o c a l  

government.  I n  a  c r o s s  s e c t i o n a l  s t u d y  o f  renewa l  i n  n i n e  c i t i e s ,  Adde (1969)  

compared P h i l a d e l p h i a ,  Newark, D a l l a s ,  P e o r i a ,  t l i d l a n d  Texas, P i t t s f i e l d  

t l assachuse t t s ,  Denver,  S t  L o u i s . a n d  D e t r o i t  and i n  each case  he  d e s c r i b e d  a  downtown 

renewed by a c i v i c  c e n t e r ,  h o s p i t a l  expans ion ,  b e t t e r  p a r k i n g  f a c i l i t i e s ,  a  

u n i v e r s i t y  e x t e n s i o n ,  commerc ia l  o f f i c e  space,  o r  s i m p l y  mak ing t h e  a r e a  a  n i c e  p l a c e  

where p e o p l e  c o u l d  come t o  when s h o p p i n g  downtown. Ac ross  t h e  U n i t e d  S t a t e s  

e x p e r i e n c e  w i t h  renewa l  d u r i n g  t h i s  p e r i o d  g e n e r a l l y  r e p e a t s  a  p a t t e r n  o f  l o w  income 

d i s p l a c e m e n t  and r e p l a c e m e n t  by e i t h e r  upper  and m i d d l e  income f a m i l i e s ,  commerc ia l  

c o n s t r u c t i o n ,  i n s t i t u t i o n a l  expans ion ,  o r  c i v i c  deve lopment  -- and o f t e n  a  

c o m b i n a t i o n  o f  a l l  f o u r  ( C l a y ,  1979; Holcomb and Beauregard ,  1981).  
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The e v a l u a t i o n  o f  t h e  u r b a n  r e n e w a l  p rogram u s u a l l y  h i n g e d  on wh ich  o f  t h e  

u n d e r l y i n g  assumpt ion  i n f o r m e d  t h e  a n a l y s t s '  u n d e r s t a n d i n g  o f  t h e  pu rpose  o f  u rban  

renewa l :  a )  t o  improve  t h e  h o u s i n g  and l i v i n g  c o n d i t i o n s  o f  t h e  u rban  poo r  o r  b )  t o  

enhance t h e  economic, s o c i a l  and c u l t u r a l  v i t a l i t y  o f  t h e  c i t y  b y  i m p r o v i n g  i t s  

p h y s i c a l  p l a n t ,  i m p r o v e  t h e  c e n t r a l  b u s i n e s s  d i s t r i c t ,  a t t r a c t  new bus inesses ,  expand 

i t s  t a x - b a s e  and encourage t h e  r e t u r n  o f  more a f f l u e n t  r e s i d e n t s  ( c f .  W i l son ,  1966; 

B e l l u s h  and Hausknecht ,  1966 f o r  a  g e n e r a l  r e v i e w  o f  t h e  deba tes  ove r  t h e  assessment 

o f  u r b a n  r e n e w a l ) .  I n  some cases,  c r i t i c i s m  o f  u r b a n  renewa l  was l e v e l e d  on t h e  

g rounds  t h a t :  1 )  t h e  pu rpose  was t h e  f o r m e r ,  b u t  t h e  outcome was t h e  l a t t e r  ( A b r a r s ,  

1965);  2 )  t h e  poo r ,  r e q u i r i n g  n e t  o u t l a y s  i n  s o c i a l  s e r v i c e s ,  were s y s t e m a t i c a l l y  

r e p l a c e d  by  a f f l u e n t ,  n e t  c o n t r i b u t e r s  t o  t h e  f i s c a l  p u r s e  (A lonso ,  1963) ;  3 )  t h e  

w idesp read  i m p l e m e n t a t i o n  o f  renewa l  p rograms was f u e l e d  by  b u r e a u c r a t s  e x e r c i s i n g  

em inen t  domain i n  o r d e r  t o  enhance t h e i r  own power (Anderson,  1964);  4 )  t h e  

l e g i s l a t i o n  was i n a p p r o p r i a t e l y  d r a f t e d  (Anderson,  1966).  

Anderson 's  c r i t i q u e  (1964) was t h e  most  f a r  r e a c h i n g .  He cha rged  t h a t  s lum 

d w e l l e r s  ( B l a c k  f a m i l i e s  i n  p a r t i c u l a r )  and s m a l l  businessmen s u f f e r e d  a s  a  r e s u l t  o f  

t h e  d i s p l a c e m e n t  a r i s i n g  f r o m  t h e  use  o f  em inen t  domain powers w h i l e  s u p p l y  o f  l o w  

r e n t  h o u s i n g  and a f f o r d a b l e  b u s i n e s s  l o c a t i o n s  d e c l i n e d .  C l a i m i n g  t h a t  t h e  p r i v a t e  

s e c t o r  wou ld  have b u i l t  h a l f  t h e  number of r e n e w a l  sponsored b u i l d i n g  anyway, he saw 

t h e  e n t i r e  renewa l  p rogram as  an excess  o f  b u r e a u c r a t i c  power. Gans . ( I 9 6 8 1  

d i s a g r e e d ,  s t a t i n g  t h a t  f e d e r a l l y  s u b s i d i z e d  mor tgages and mor tgage i n s u r a n c e  were 

c r u c i a l  t o  i n d u c i n g  p r i v a t e  d e v e l o p e r s ,  and a rgued  i n s t e a d  t h a t  t h e  program s h o u l d  

have been t r a n s f o r m e d  i n t o  a  program o f  u r b a n  r e h o u s i n g  r a t h e r  t h a n  s lum c l e a r a n c e  

and r e h a b i l i t a t i o n .  



Housing,  o r  l a c k  o f  i t ,  rema ined  a  f o c u s  o f  many w r i t e r s  on u r b a n  renewa l .  

R e h a b i l i t a t i o n  was u n p r o f i t a b l e  f o r  t h e  s lum owner ( S t e r n l i e b ,  1966) and so  

s u b s i d i e s ,  c o u p l e d  w i t h  s e l e c t i v e  code en fo rcemen t  measures, remained t h e  o n l y  way t o  

encourage r e n o v a t i o n .  S i m i l a r l y ,  s lum e l i m i n a t i o n  was an expens i ve  p r o p o s i t i o n  
. - 

wh ich ,  i f  u n d e r t a k e n  p r i v a t e l y ,  wou ld  have g e n e r a t e d  i n s u r m o u n t a b l e  c o s t s  t o  owners 

(Schaaf ,  1960) .  U n l e s s  r e n t s  were t o  be d r a s t i c a l l y  r a i s e d  t o  f i n a n c e  p r i v a t e  

renewa l ,  F e d e r a l  s u b s i d i e s  were t h e  b e s t ,  a l b e i t  i m p e r f e c t ,  way t o  a d j u s t  market  

c o n d i t i o n s .  S i m i l a r l y ,  w i t h o u t  a  program o f  r e h a b i l i t a t i o n  o r  renewa l ,  a  d e c l i n e  o f  

t h e  ne ighbo rhood  and l o s s  o f  c o n f i d e n c e  i n  t h e  f u t u r e  o f  t h e  c i t y  would have r e s u l t e d  

i n  g r e a t e r  l e v e l s  o f  h o u s i n g  abandonment ( S t e r n l i e b ,  1970) .  

One o f  t h e  ma jo r  p r o b l e m s  w i t h  t h e  u r b a n  r e n e w a l  p rogram was i t s  f a i l u r e  t o  

r e l o c a t e  t h e  p e o p l e  d i s p l a c e d  by  s lum c l e a r a n c e .  c o n . t r a r y  t o  a  g e n e r a l l y  p o s i t i v e  

v iew  h e l d  by HUD ( S l a y t o n ,  19661, c r i t i c s  cha rged  t h a t :  a )  r e l o c a t i o n  had n e g a t i v e  

p s y c h o l o g i c a l  e f f e c t s  on t h o s e  f o r c e d  t o  move ( F r i e d ,  1963) ;  b )  s l u e s  were s i m p l y  

d i s p l a c e d  t o  l e k s  c e n t r a l  a r e a s  o f  t h e  c i t y  ( H a r r i s ,  1962) ;  c )  l o w  income f a m i l i e s  

g e n e r a l l y  had t o  pay  more f o r  l o w e r  q u a l i t y  h o u s i n g  (Anderson,  1966);  and d l  t h e  

s u p p l y  o f  l o w  income u n i t s  a c t u a l l y  decreased as  a  r e s u l t  o f  u r b a n  renewa l ,  p u t t i n g  

even more p r e s s u r e  on t h e  s u p p l y  o f  low income h o u s i n g  and e x a c e r b a t i n g  t h e  p r o b l e m  

o f  u r b a n  b l i g h t  (Rothenberg ,  1967).  Sma l l  b u s i n e s s e s ,  r e l y i n g  on l o w  r e n t s  stemming 

f r o m  l o n g  t e r m  occupancy i n  many d e s i g n a t e d  a reas ,  were u n a b l e  t o  absorb  t h e  c o s t  o f  

r e l o c a t i o n ,  t h e  h i g h e r  r e n t s ,  and t h e  d i s r u p t i o n  o f  no rma l  b u s i i e s s  o p e r a t i o n  due t o  

t h e i r  l o s s  o f  an e s t a b l i s h e d  c l i e n t e l e  (Zimmer, 1964).  

F i n a l l y ,  u r b a n  r e n e w a l  was c r i t i c i z e d  f r o m  t h e  s t a n d p o i n t  o f  t h e  e f f i c a c y  o f  

any f e d e r a l  p rogram t r y i n g  t o  add ress  s o c i a l  p rob lems.  a t  t i m e s ,  t h i s  l i n e  o f  

r e a s o n i n g  sugges ted  t h a t  p o l i c y  i s  c o m p l e t e l y  m i s d i r e c t e d  and p rob lems  a r e  n o t  r e a l l y  

p rob lems.  B a n f i e l d  (1970)  p o i n t e d  t o  n h a t  he  c a l l e d  p o s i t i v e  i n d i c a t o r s  s h o n i n g  t h a t  



c i t i e s  were i n  f a c t  t h r i v i n g ,  and t h a t  p e r s i s t e n c e  o f  p o v e r t y  among B l a c k s  and o t h e r  

u rban  m i n o r i t i e s  stemmed f r o m  what he  c a l l e d  an economic c l a s s - c u l t u r e .  T h e r e f o r e  

more o f t e n  t h a n  n o t ,  government p o l i c i e s  o n l y  e x a c e r b a t e d  u rban  c o n d i t i o n s ,  and 

c r e a t e d  more p r o b l e m s  t h a n  t h e y  s o l v e d .  Urban s o c i a l  sys tems a r e  i n s e n s i t i v e  t o  

p o l i c y  t o o l s ,  and t r a d i t i o n a l  ways o f  t h i n k i n g  about  c i t i e s  a r e  n o t  u s e f u l  f o r  

a n a l y z i n g  t h e  s i t u a t i o n  ( F o r r e s t e r ,  1969).  R a t h e r ,  s h o r t  t e r m  s o c i a l  p rob lems  

g e n e r a t e  s e l f  c o r r e c t i n g  mechanisms wh ich  a d j u s t  f o r  d i s t r i b u t i o n a l  p rob lems  i n  o r d e r  

t o  m a i n t a i n  a  s e l f  r e g u l a t i n g  and s e l f  p e r p e t u a t i n g  s o c i a l  system. 

On t h e  o t h e r  hand, Jencks  (1972)  p o i n t e d  o u t  t h a t  p o l i c y  i n  g e n e r a l  was 

m i s d i r e c t e d  when i t  t r i e d  t o  add ress  s o c i a l  p rob lems  i n  an i n d i r e c t  manner (e.9. 

e d u c a t i o n a l  p o l i c y  t o  c o r r e c t  f o r  income i n e q u a l i t y ) .  Charg ing  t h a t  such programs 

a r e  h a l f  h e a r t e d ,  Jencks  c a l l e d  f o r  an even  l a r g e r  and more c o n c e r t e d  government 

e f f o r t  t o  come t o  g r i p s  w i t h  s o c i a l  p rob lems.  H e l t z e r  (1968)  p o i n t e d  o u t  t h a t  t h e  

u r b a n  renewa l  l e g i s l a t i o n  a l l o w e d  t h e  p e o p l e  most a f f e c t e d  t h e  l e a s t  o p p o r t u n i t y  t o  

e x p r e s s  t h e i r  c h o i c e  o f  p o l i c i e s .  1n a  s i m i l a r  v e i n ,  many c r i t i c s  have proposed t h a t  

t h e  gove rnmen t ' s  approach i s  i n a p p r o p r i a t e .  I n  i t s  p l a c e ,  t h e  government s h o u l d  

p r o v i d e  income o r  h o u s i n g  t r a n s f e r s  wh ich  wou ld  have an e f f e c t  on t h e  demand s i d e  f o r  

h o u s i n g  r a t h e r  t h a n  t h e  s u p p l y  s i d e  (Rothenberg ,  1967).  Some s u p p l y  s i d e  programs 
. .- 

wou ld  s t i l l  be  a p p r o p r i a t e ,  l i k e  t a x  and i n t e r e s t  s u b s i d i e s ,  as  l o n g  as  t h e y  

f a c i l i t a t e d  t h e  c l o s i n g  o f  t h e  s u p p l y  l a g  as  l o w  income f a m i l i e s  b e g i n  t o  demand 

b e t t e r  q u a l i t y  h o u s i n g  (Wehner, 1975; Hyers,  1975) .  These s u b s i d i e s  would i n s u r e  t h a t  

t h e  i n c r e a s e  i n  demand d i d  n o t  r e s u l t  i n  an i n c r e a s e  i n  t h e  g e n e r a l  l e v e l  o f  r e n t s ,  

t o  t h e  d e t r i m e n t  o f  u n s u b s i d i z e d  f a m i l i e s .  

The prob16m w i t h  u r b a n  renewal  l e g i s l a t i o n  i s  t h a t  i t  f a i l e d  t o  o f f e r  c l e a r  

p r i o r i t i e s  f o r  a c t i o n  s i n c e  i t  had no  u n d e r l y i n g  t h e o r y  o f  s lum c a u s a t i o n  and c e n t r a l  

b u s i n e s s  d i s t r i c t  d e c l i n e  ( 6 r e e r ,  1965).  As a  consequence, l aw  makers c o u l d  do no 



more t h a n  r e l y  on programs f o r  change deve loped  and m o n i t o r e d  b y  l o c a l  a g e n c i e s  b u t  

imp lemented b y  p r i v a t e  deve lope rs .  Urban r e n e w a l  appeared t o  be f i x a t e d  on some 

vague n o t i o n  o f  " s t a n d a r d n  hous ing .  A s u i t a b l e  ne ighbo rhood  f o r  poor  p e o p l e  i s  t h e n  

d e f i n e d  s i m p l y  as  a  ne ighbo rhood  w i t h  good h o u s i n g  (Harcuse,  1971).  Yet  Harcuse went 

on t o  p o i n t  o u t  t h a t  t h e  use o f  t h i s  a p p a r e n t l y  s t r a i g h t f o r w a r d  measure l e a d i n g  t o  

s p e c i f i c  p o l i c i e s  i s  a  " m i s t a k e  and, i ndeed ,  ( t h e s e  p o l i c i e s )  concea l  t h e  p rob lem o f  

hous ing ;  t h a t  t h e  p r e s e n t  d e f i n i t i o n  o f  t h e s e  g o a l s  i s  c i r c u l a r  and o n l y  a c c i d e n t l y  

r e l a t e  t o  a  p u b l i c  pu rpose  i n  hous ing ;  t h a t  t h e  way t h e s e  g o a l s  a r e  f o r m u l a t e d  h e l p s  

some g r o u p s  and h u r t s  o t h e r s ,  w h i l e  any r e f o r m u l a t i o n  w i l l  change t h e  c o m p o s i t i o n  o f  

t h e  g r o u p s  b e n e f i t e d  and t h o s e  harmed . . ." (Harcuse,  1971:197). T h i s  vagueness i s  

what l e d  t o  u rban  renewa l  excesses.  

Urban renewa l  d i r e c t e d  t h e  p r o v i s i o n  o f  s t a n d a r d  h o u s i n g  b u t  f a i l e d  t o  

s t i p u l a t e  how t h i s  pu rpose  was t o  be  ach ieved .  Land was t o  be  condemned, s i t e s  were 

t o  be  c l e a r e d  and improved,  and t h e n  t h e  l a n d  was t o  be s o l d  t o  p r i v a t e  d e v e l o p e r s  a t  

,' a s u b s i d i z e d - r a t e .  P u b l i c  purpose,  however, must  be  d i s t i n g u i s h e d  f r o m  p u b l i c  use  

(Anderson,  1967) .  As t h e  l aw  was w r i t t e n ,  Anderson m a i n t a i n e d ,  p u b l i c  use  i s  o n l y  an 

a c c i d e n t  s i n c e  t h e  development i s  p r e d i c a t e d  on p r i v a t e  i n v e s t m e n t  and hence, w i l l  

r e s u l t  n o t  s u r p r i s i n g l y  i n  p r i v a t e  use. F o r  example,  i n  h e r  r e p o r t  on t h e  outcome o f  

u r b a n  renewa l  i n  New York Lone (1966) p o i n t e d  o u t  t h a t  renewa l  p rograms s u f f e r e d  f r o m  

a  c o n f l i c t  between p h y s i c a l  and f i s c a l  g o a l s .  The b e n e f i t  d e r i v e d  f r o m  p r i v a t e  use  

deve lopment  o f t e n  c o n f l i c t e d  w i t h  t h e  c o s t  i n c u r r e d  i n  t h e  p r o v i s i o n  o f  adequate  

h o u s i n g  f o r  t h e  poo r .  

The two decades wh ich  h i g h l i g h t e d  t h e  o r i g i n a l  u r b a n  renewa l  p rogram saw few 

a d d i t i o n s  t o  t h e  s t o c k  o f  l ow  income d w e l l i n g  u n i t s ,  w h i l e  c i t i e s  used F e d e r a l  g r a n t s  

t o  t r y  t o  r e v i t a l i z e  t h e i r  c e n t r a l  b u s i n e s s  d i s t r i c t s ,  t o  expand t h e i r  t a x  bases, and 

t o  i n d u c e  upper  income r e s i d e n t s  t o  r e t u r n  t o  t h e  r e j u v e n a t e d  c i t y  c e n t e r s .  Q u o t i n g  



t la rcuse,  much work rema ins  i n  d e f i n i n g  t h e  r e s u l t s  o f  u r b a n  renewa l  " i n  o t h e r  t h a n  

p h y s i c a l  terms,  b u t  t h e  j o b  i s  t r emendous l y  i m p o r t a n t .  W i t h o u t  i t  we a r e  i n  danger  

o f  s h a p i n g  ou r  n a t i o n a l  p o l i c y  t o  a c h i e v e  measurab le  g o a l s  s o l e l y  because t h e y  a r e  

measurab le  w h i l e  i g n o r i n g  t h e  much more i m p o r t a n t  i f  l e s s  measurab le  g o a l s  o f  decen t ,  

s o c i a l ,  economic, e s t h e t i c  and human env i ronmen t  t h a t  we r e a l 1  y  want "  (1971: 216) .  

Whi te  (1980)  t r i e d  t o  u n d e r s t a n d  what k i n d s  o f  commun i t i es  were s e l e c t e d  f o r  

redeve lopmen t  b y  r e l y i n g  upon hous ing ,  economic and s o c i a l  i n d i c a t o r s  f ound  i n  census 

t r a c t  d a t a  f o r  t h e  f o u r  census y e a r s  between 1940 and 1970 as e x p l a n a t o r y  v a r i a b l e s  

i n  p r e d i c t i n g  u r b a n  renewa l  s i t e  l o c a t i o n .  Emp loy ing  c r o s s  s e c t i o n a l  and 

l o n g i t u d i n a l  t e c h n i q u e s ,  Wh i te  r e c o n s t r u c t e d  u rban  renewa l  i n  Ch icago,  D e t r o i t ,  

C l e v e l a n d  and S t .  L o u i s .  

The use o f  b o t h  c r o s s  s e c t i o n  and l o n g i t u d i n a l  a n a l y s i s  enab led  Wh i te  t o  

e v a l u a t e  c l a i m s  b y  b o t h  s u p p o r t e r s  and c r i t i c s  o f  u r b a n  renewal .  Cross  s e c t i o n a l  

a n a l y s i s  o f  census t r a c t  d a t a  p e r m i t t e d  Whit'e t o  d e t e r m i n e  t h e  e f f e c t s  o f  g e o g r a p h i c  

l o c a t i o n  ( w i t h  economic, s o c i o l o g i c a l  and e c o l o g i c a l  c o r r e l a t e s )  on s i t e  

c h a r a c t e r i s t i c s ,  and t h e n  t o  e v a l u a t e  renewa l  s i t e s  p r e -  and pos t - renewa l  t o  

a s c e r t a i n  any s i g n i f i c a n t  d e v i a t i o n s  f r o m  expec ted  v a l u e s  f o r  h i s  measures. The 

l o n g i t u d i n a l  a n a l y s i s ,  however,' r e l y i n g  p r i m a r i l y  on r e g r e s s i o n  t e c h n i q u e s ,  used 1970 

v a l u e s  f o r  a  w ide  r a n g e  o f  h o u s i n g  c h a r a c t e r i s t i c s  and soc ioeconomic  i n d i c a t o r s  as  

dependent  v a r i a b l e s  r e g r e s s e d  on t h e  same i n d i c a t o r s  f o r  t h e  t h r e e  p r i o r  censuses.  

T h i s  a m b i t i o u s  and l a r g e 1  y s u c c e s s f u l  p r o j e c t  enab led  Wh i te  b o t h  t o  examine f a c t o r s  

w h i c h  c h a r a c t e r i z e  renewa l  s i t e s  p r i o r  t o  s e l e c t i o n  -and t o  i s o l a t e  any a f f e c t s  o f  

u r b a n  renewa l  on t h o s e  s i t e s .  

F i n d i n g s  o f  t h e  c r o s s  s e c t i o n a l  s t u d y  (Wh i te ,  1980:59-71) i n d i c a t e d  t h a t  



renewa l  s i t e s  tended  t o  have l o w e r  t h a n  expec ted  l e v e l s  o f  income, a l t h o u g h  t h e s e  

were n o t  s i g n i f i c a n t  d i f f e r e n c e s  f o r  any c i t y  b u t  Chicago.  The r a n g e  f o r  Ch icago i s  

$3000 l e s s  t h a n  i t s  g e o g r a p h i c  l o c a t i o n  would p r e d i c t  p r i o r  t o  r e n e w a l ,  and $2658 

more a f t e r  renewa l  (Wh i te ,  1980:59). Hore  g e n e r a l l y -  s i g n i f i c a n t  a c r o s s  a l l  c i t i e s  a r e  

d i f f e r e n c e s  i n  d e n s i t y  (30  p e r c e n t  more dense p r e - r e n e w a l ,  anywhere f r o m  20-90 

p e r c e n t  l e s s  dense p o s t - r e n e w a l ) ,  B l a c k  c o n c e n t r a t i o n s  ( g r e a t e r  p re - renewa l ,  l o w e r  

p o s t - r e n e w a l )  and c r o w d i n g  ( a g a i n ,  as  a g a i n ) .  These r e s u l t s ,  Wh i te  warned, may 

i n c o r p o r a t e  some b i a s  s i n c e  t h e y  were g e n e r a l l y  r e s t r i c t e d  t o  r e s i d e n t i a l  

commun i t i es ,  b u t  t h e y  s t i l l  g i v e  a  good i n d i c a t i o n  o f  t h e  t r a c t  c h a r a c t e r i s t i c s  o f  

renewa l  t r a c t s .  

The r e s u l t s  o f  t h e  l o n g i t u d i n a l  s t u d y  a l l o w  f o r  s i m i l a r  g e n e r a l i z a t i o n s  (Wh i te ,  

1980:150-159). D e m o g r a p h i c a l l y ,  u r b a n  renewa l  meant h i g h e r  e d u c a t i o n a l  a t t a i n m e n t ,  

l o w e r  male unemployment, l o w e r  s e r v i c e  and c l e r i c a l  employment, g r e a t e r  

c o n c e n t r a t i o n s  o f  m i d d l e  c l a s s  househo lds  and l o w e r  c o n c e n t r a t i o n s  o f  non -wh i te  

f a m i l i e s  t h a n , w o u l d  o t h e r w i s e  have been expec ted  i n  t h e  census t r a c t s .  S u r p r i s i n g l y ,  

Whi te  f ound  t h a t  h o u s i n g  c h a r a c t e r i s t i c s  were n o t  a l w a y s  changed i n  ways expected.  

There  was l i t t l e  n e t  change i n  d e n s i t i e s  ( o f  b u i l d i n g s ) ,  and c r o w d i n g  d e c l i n e d  o n l y  

s l i g h t l y .  B o t h  t h e  number o f  l a r g e  househo lds  and p h y s i c a l  d e f e c t s  were l o w e r  f o r  
. .. 

r enewa l  a reas ,  b u t  l i t t l e  i f  any, s p i l l o v e r  ( p o s i t i v e  e f f e c t s  on n e i g h b o r i n g  

commun i t i es )  c o u l d  be  d e t e c t e d .  F u r t h e r m o r e ,  he  f o u n d  t h a t  h o u s i n g  c h a r a c t e r i s t i c s  

t ended  t o  be i n s i g n i f i c a n t ,  w h i l e  l a b o r  and s o c i a l  i n d i c a t o r s  were s i g n i f i c a n t  

v a r i a b l e s  i n  e x p l a i n i n g  t h e  v a r i a t i o n  i n  r e n e w a l  t r a c t s .  S p e c i f i c a l l y ,  g r e a t e r  

c o n c e n t r a t i o n s  o f  managers and w h i t e  c o l l a r  wo rke rs ,  more B l a c k s ,  t e n a n t s ,  c h i l d r e n  

and p e o p l e  w i t h  l o w  e d u c a t i o n a l  a t t a i n m e n t ,  and h i g h e r  p o p u l a t i o n  d e n s i t i e s  accounted 

f o r  t h e  g r e a t e r  p a r t  o f  t h e  v a r i a t i o n  (Wh i te ,  1980:161). 

Wh i te  a p p l i e d  d i s c r i m i n a n t  r e g r e s s i o n  a n a l y s i s  b y  s e p a r a t i n g  census t r a c t s  i n t o  



t h o s e  w i t h o u t  any r e n e w a l  a c t i v i t y  and t h o s e  w i t h  a c t i v i t y  o f  any k i n d  t o  t e s t  t h e  

assumpt ion  t h a t  r e n e w a l  t r a c t s  a r e  s i g n i f i c a n t l y  d i f f e r e n t  t h a n  o t h e r  t r a c t s .  Once 

a g a i n  he  f o u n d  t h a t  h o u s i n g  c h a r a c t e r i s t i c s  were n o t  s i g n i f i c a n t  v a r i a b l e s  w h i l e  

c l o s e n e s s  t o  t h e  c e n t r a l  b u s i n e s s  d i s t r i c t ,  degree o f  c rowd ing ,  and h i g h  

c o n c e n t r a t i o n  o f  non -wh i tes ,  c h i l d r e n  and p r o f e s s i o n a l s  accoun ted  f o r  most o f  t h e  

v a r i a t i o n  (Wh i te ,  1980:167).  

The g e n e r a l  r e s u l t s  o f  h i s  a n a l y s i s  l e d  Whi te  t o  c o n c l u d e  t h a t  renewa l  s i t e s  

s i g n i f i c a n t l y  d e v i a t e d  f r o m  l o c a t i o n a l  e x p e c t a t i o n s  s i g n i f i c a n t l y  on soc ioeconomic  

v a r i a b l e s  ( l o w e r  p r e - r e n e w a l ,  h i g h e r  p o s t - r e n e w a l )  and l e s s  on h o u s i n g  

c h a r a c t e r i s t i c s ,  most n o t a b l y  t enancy  and c r o w d i n g  ( h i g h e r  p re - ,  l o w e r  

p o s t - r e n e w a l ) .  Hous ing  improvements  c o i n c i d e d  w i t h  o t h e r  s o c i a l  and economic changes 

a s s o c i a t e d  w i t h  r e d i r e c t i n g  t h e  c o u r s e  o f  t r a c t  development:  l o w e r  p o p u l a t i o n  and 

h o u s i n g  d e n s i t i e s ;  l o w e r  c o n c e n t r a t i o n s  o f  n o n - w h i t e s  ( e s p e c i a l l y  i n  Ch icago) ;  l o n e r  

I 

unemployment; g r e a t e r  c o n c e n t r a t i o n  o f  p r o f e s s i o n a l  and w h i t e  c o l l a r  wor'kers; h i g h e r  

income and e d u c a t i o n a l  l e v e l s ;  To q u o t e  Wh i te  a t  l e n g t h ,  

W h i l e  renewa l  began t o  meet some o f  i t s  g o a l s  o f  improved h o u s i n g  
q u a l i t y ,  t h e  c o i n c i d e n t  c o s t s  seemed t o  be t h e  c r e a t i o n  o f  some vacan t ,  
u n p r o d u c t i v e  l a n d  and t h e  d i s p l a c e m e n t  o f  l o w e r  s t a t u s  r e s i d e n t s .  The 
i n c r e a s e  i n  q u a l i t y  o f  t h e  h o u s i n g  s t o c k  does n o t  appear t o  have 
b e n e f i t e d  an a r e a ' s  l o n g  t i m e  r e s i d e n t s ,  b u t  r a t h e r  t o  have a t t r a c t e d  a  
new segment o f . . t h e  h o u s i n g  market  (1980:192).  

I n  g e n e r a l ,  r e n e w a l  had r e s u l t e d  i n  making census t r a c t s  appear more m i d d l e  c l a s s  i n  

c h a r a c t e r .  

A l t h o u g h  W h i t e ' s  s t u d y  c o n f i r m s  many o f  t h e  n o t i o n s  and c l a i m s  about  t h e  

e f f e c t s  o f  u r b a n  r e n e w a l ,  i t  l e a v e s  u n r e s o l v e d  t h e  q u e s t i o n s  o f  whether o r  n o t  u r b a n  

renewa l  succeeded. C r i t i c s  cha rge  t h a t  r e n e w a l  f a i l e d  becau,se o f  an i n a b i l i t y  t o  

add ress  t h e  needs o f  most p e o p l e  w h i l e  p r o p o n e n t s  a rgue  t h a t  renewa l  succeeded s i n c e  

i t  upgraded t h e  n e i g h b o r h o o d ' s  p h y s i c a l  env i ronmen t .  Wh i te  u l t i m a t e l y  was n o t  



conce rned  w i t h  u n d e r s t a n d i n g  what happened i n  t h e  c o u r s e  o f  i m p l e m e n t i n g  u rban  

r e n e w a l  and why. R a t h e r ,  h i s  a n a l y s i s  was p r i m a r i l y  a  t e s t  o f  z o n a l  and s e c t o r a l  

mode ls  o f  s p a t i a l  deve lopment ,  and n e g a t i v e  e x p o n e n t i a l  models o f  l a n d  r e n t ;  h i s  

p r i m a r y  g o a l  was i n  d e s c r i b i n g  t h e  s o c i o - s p a t i a l  s t r u c t u r e  o f  a  c i t y .  

Perhaps t h e  most t e l l i n g  a s p e c t  o f  W h i t e ' s  a n a l y s i s  i s  i t s  u l t i m a t e  f a i l u r e  t o  

u n d e r s t a n d  and e x p l a i n  an a p p a r e n t l y  anomolous i m p o r t a n c e  o f  h i g h  c o n c e n t r a t i o n s  o f  

p r o f e s s i o n a l  and m a n a g e r i a l  wo rke rs ,  i n  a d d i t i o n  t o  B l a c k s  and c h i l d r e n ,  i n  

p r e d i c t i n g  renewa l  s i t e  s e l e c t i o n .  I f  renewa l  was p u r e l y  a  program t o  b e n e f i t  l o w  

income f a m i l i e s ,  t h e n  many d e s e r v i n g  ne ighbo rhoods  were bypassed i n  t h e  p rocess .  How 

a r e  we t o  u n d e r s t a n d  t h i s  i n c o n s i s t e n c y ?  By l o o k i n g  a t  t h e  f o r m  o f  p o l i c y  

i m p l e m e n t a t i o n ,  t o  w i t  t h e  r e l i a n c e  on market  mechanisms, we can b e g i n  t o  u n d e r s t a n d  

how i e n e w a l  g e n e r a t e d  t h e  r e s u l t s  wh ich  have become a s s o c i a t e d  w i t h  t h a t  program. 

I n  a  manner o f  speak ing ,  u r b a n  renewa l  l e g i s l a t i o n  was an a t t e m p t  t o  p r o v i d e  

l o c a l  commun i t i es  an o p p o r t u n i t y  t o  c r e a t e  a  communi ty  development p l a n  wh ich  would 

a d d r e s s  t h e  p rob lems  o f  i n a d e q u a t e  h o u s i n g  and s p r e a d i n g  u rban  d e t e r i o r a t i o n .  

F u r t h e r ,  renewa l  p rograms wou ld  p r o v i d e  e s s e n t i a l l y  ' f r e e "  money t o  t h e  l o c a l  

p l a n n i n g  and renewa l  a g e n c i e s  ( commun i t i es  c o u l d  meet t h e i r  f i n a n c i a l  c o n t r i b u t i o n  

r e q u i r e m e n t  by  mak ing i n f r a s t r u c t u r a l  improvements)  i n  eider t o  imp lement  t h i s  

redeve lopmen t  program, and t o  s u b s i d i z e  d e v e l o p e r s  and i n s t i t u t i o n s  ( t h r o u g h  l o w  

i n t e r e s t  f unds  and l a n d  w r i t e d o w n s )  i n  o r d e r  t o  s t i m u l a t e  t h e  p r i v a t e  s e c t o r .  

F a i n s t e i n  and F a i n s t e i n  (1983) p o i n t e d  o u t  t h a t  t h e  key  t o  renewa l  l e g i s l a t i o n  was 

i t s  s e p a r a t i o n  o f  p u b l i c  e x p e n d i t u r e  ( p u b l i c  h o u s i n g )  f r o m  p r i v a t e  s u b s i d i e s .  

I d e o l o g i c a l  b i a s e s  p r e v e n t e d  t h e  deve lopment  o f  a  c o h e r e n t  n a t i o n a l  p rogram wh ich  

wou ld  p l a n  h o u s i n g  c o n s t r u c t i o n  d i r e c t e d  a t  t h e  needs o f  l o w  income f a m i l i e s .  I n  i t s  



p l a c e ,  renewa l  p rograms l o c a t e d  p l a n n i n g  c o n t r o l  i n  l o c a l  commun i t i es  and l e f t  

i n v e s t m e n t  d e c i s i o n  mak ing i n  t h e  hands o f  t h e  p r i v a t e  s e c t o r .  

P l a n n i n g  and renewa l  were u s u a l l y  s e p a r a t e d  i n t o  p o l i t i c a l  and economic 

d e c i s i o n s  (Heyerson'  and B a n f i e l d ,  1967).  Vet  Hay (1971) argued t h a t  commun i t i es  o f t e n  

had t o  f i g h t  w i t h  l o c a l  a u t h o r i t i e s  o v e r  c o n t r o l  o f  t h e  renewa l  p r o c e s s  s i n c e  t h e  

l o c a l  government and t h e  community have d i f f e r e n t  o b j e c t i v e s  i n  renewal :  commun i t i es  

v i e w  g r o w t h  i n  t e r m s  o f  p r e s e r v a t i o n  w h i l e  governments  v iew  g r o w t h  i n  p u r e l y  economic 

t e r m s  ( c f .  Sh ipnuck ,  K e a t i n q  and t lorgan,  1974 f o r  an a n a l y s i s  o f  t h e  commun i t y ' s  r o l e  

i n  r e n e w a l  and a  p r o c e d u r a l  manual f o r  m o b i l i z i n g  o p p o s i t i o n  t o  r e n e w a l ) .  Lowe 

(1966)  d e s c r i b e d  t h i s  as t h e  d i f f e r e n c e  between f i s c a l  and p h y s i c a l  g o a l s .  Recent  

d i s c u s s i o n s  abou t  t h e  r o l e  o f  p l a n n i n g  and t h e  r e l a t i o n s h i p  between p l a n n e r  and 

communi ty  (Newman, 1980; Kap lan ,  1982) t r i e d  t o  b r i n g  t h e s e  two g o a l s  t o g e t h e r .  The 

p r o b l e m  s t i l l  r e s t s  w i t h  t h e  need f o r  l o c a l  governments t o  expand t h e i r  f i s c a l  base, 

and 1ow. income c o n s t i t u e n t s  can o f f e r  l i t t l e  t o w a r d  t h a t  g o a l .  

A s u r v e y  o f  d e v e l o p e r s  ( B a s k i n ,  1962) p o i n t e d  o u t  a  number o f  i m p o r t a n t  

c o n s i d e r a t i o n s  d e v e l o p e r s  made b e f o r e  engag ing i n  a  renewal  p r o j e c t .  Host  i m p o r t a n t ,  

however,  was t h e  p r o j e c t ' s  p o t e n t i a l '  p r o f i t a b i l i t y ,  when compared t o  a l l  o t h e r  

a v a i l a b l e  p r o j e c t s ,  s i n c e  t h e  d e v e l o p e r  c o u l d  o n l y  engage i n  so  many p r o j e c t s  a t  once 

and o n l y  t h e  most p r o f i t a b l e  would b e  under taken .  

The p o s i t i o n  o f  t h e  i n v e s t o r  and d e v e l o p e r  i s  b e s t  i l l u s t r a t e d  i n  two a r t i c l e s  

d i s c u s s i n g  t h e  needs o f  A l c o a  Aluminum, a  f i n a n c i a l  backe r  o f  many ma jo r  p r o j e c t s  

(e.g., C e n t u r y  C i t y  i n  Los  Ange les  and t h e  U n i t e d  N a t i o n s  P l a z a  i n  New York)  and a  

ma jo r  i n v e s t o r  i n  l a r g e  d e v e l o p e r s  (e.g.,  Webb and Knapp, an i m p o r t a n t  n a t i o n a l  

d e v e l o p e r  used on many renewa l  p r o j e c t s ) .  These a r t i c l e s  b o t h  s t a t e d  t h a t  A l c o a  must 

be  concerned w i t h  i t s  f i n a n c i a l  o b l i g a t i o n s  t o  i t s  s t o c k  h o l d e r s  and must make t h e  

most p r o f i t a b l e  i n v e s t m e n t s  a v a i l a b l e ,  k e e p i n g  i n  a i n d  t h a t  renewa l  p r o j e c t s  a r e  a  



" s o c i a l  o b l  i g a t i o n n  w i t h i n  r e a s o n a b l e  l i m i t s  (Kay, 1966; Hickman, 19771. T h i s  conce rn  

was summed up b y  Hickman d e s c r i p t i o n  o f  A l c o a ' s  t h r e e  main b e l i e f s :  '1 )  P a r t i c i p a t i o n  

i n  redeve lopment  i s  good f o r  A lcoa.  . . . 2)  Our second c o n v i c t i o n  i s  t h a t  A l c o a  i s  

good f o r  redeve lopmen t .  . . . 3 )  The t h i r d  t h i n g  we have l e a r n e d  i s  t h a t  we ough t  t o  

assume d i r e c t  r e s p o n s i b i l i t y  f o r  t h e  p l a n n i n g ,  c o n s t r u c t i o n  and management o f  ou r  

p r o j e c t s n  (1967:267-268). 

The q u o t e  a t  t h e  b e g i n n i n g  o f  t h e  paper  i s  f r o m  t h e  i n t r o d u c t i o n  t o  a  r e a l  

e s t a t e  i n d u s t r y  p r i m e r  on u rban  renewa l .  From t h e  d e v e l o p e r ' s  p o i n t  o f  v iew, u r b a n  

renewa l  was an o p p o r t u n i t y  t o  g e n e r a t e  l a r g e  p r o f i t s .  Commercia l  i n t e r e s t s  have been 

a b l e  t o  upg rade  t h e  c e n t r a l  b u s i n e s s  d i s t r i c t  w h i l e  l o c a l  governments  have expanded 

t h e i r  t a x  r o l l s .  The o n l y  ones who managed t o  l e t  t h e  o p p o r t u n i t y  t o  improve  t h e i r  

h o u s i n g  c o n d i t i o n  s l i p  t h r o u g h  t h e i r  f i n g e r s  were l o w  income f a m i l i e s  w i t h  

s u b s t a n d a r d  hous ing .  Hayer p o i n t e d  o u t  t h a t  between 1949 and 1968 "some 425,000 

u n i t s  o f  h o u s i n g ,  n e a r l y  a l l  o f  them home t o  l o w  income househo lds ,  were t o r n  down b y  

u rban  renewa l  p r o j e c t s ,  and o n l y  about  125,000 new h o u s i n g  u n i t s  were b u i l t  on t h e  

s i t e s - - w e l l  o v e r  h a l f  o f  them homes f o r  t h e  r i c h  and upper  m i d d l e  c l a s s n  (1980:120). 

The 1970 Annual R e p o r t  o f  t h e  Hous ing  and Urban Development n o t e d  sha rp  i n c r e a s e s  i n  

.abandonment o f  h o u s i n g  i n  l a r g e  c i t i e s  because t h e r e  was: l i t t l e  f i n a n c i a l  i n c e n t i v e  

t o  r e i n v e s t  i n  t h e  b u i l d i n g ;  p r o b l e m a t i c  t e n a n t  l a n d l o r d  r e l a t i o n s h i p s ;  t a x  

d e l i n q u e n c y ;  d e t e r i o r a t e d  communi ty  s e r v i c e s ;  u r b a n  v a n d a l i s m  and c r ime .  Twenty 

y e a r s  a f t e r  i t  was c r e a t e d  t o  s o l v e  t h e  c i t i e s '  p rob lem o f  b l i g h t ,  r enewa l  had made 

l i t t l e  i m p a c t  on t h e  q u a l i t y  o f  h o u s i n g  f o r  t h e i r  l o w  income r e s i d e n t s .  

TWO i m p o r t a n t  assumpt ions  were i m p l i c i t l y  p a r t  o f  t h e  h o u s i n g  a c t s  wh ich  

d e f i n e d  t h e  u r b a n  r e n e w a l  program: a )  t h e  b e s t  way t o  p r o v i d e  r e a s o n a b l e  h o u s i n g  was 



t o  i n d u c e  marke t  b e h a v i o r  t o  con fo rm t o  s o c i a l  p o l i c y  o b j e c t i v e s  s i n c e  p u b l i c  h o u s i n g  

f a i l e d  t o  add ress  t h e s e  prob lems;  b l  t h e  o n l y  way redeve lopmen t  on a  s c a l e  necessa ry  

t o  a f f e c t  s i g n i f i c a n t  change c o u l d  come abou t  was t o  empower l o c a l  agenc ies  w i t h  a  

r a n g e  o f  p rograms and powers (most i m p o r t a n t l y  eminent  domain)  wh ich  would e n a b l e  

them t o  assemble l a r g e  a r e a s  and t h e n  a l l o w  them t o  t u r n  t h e  l a n d  ove r  t o  p r i v a t e  

d e v e l o p e r s  a t  a  s u b s i d i z e d  p r i c e .  I n  o t h e r  n o r d s ,  t h e  marke t  was s t i l l  t h e  b e s t  way 

t o  p r o v i d e  goods and s e r v i c e s  s i n c e  i t  ensu red  e f f i c i e n c y ,  w h i l e  t h e  s t a t e  was t o  

overcome market  o b s t a c l e s  p r e v e n t i n g  t h e  marke t  f rom mov ing i n  t h e  d e s i r e d  

d i r e c t i o n .  

There  a r e  two  p r i m a r y  p o s i t i o n s  w i t h i n  t h e  market ;  ' t h e  p roduce r  and t h e  

consumer. S i n c e  t h e  market  i s  r u l e d  b y  a  c o m b i n a t i o n  o f  w i l l i n g n e s s  and a b i l i t y  t o  

pay f o r  t h e  p r o d u c t s  o f f e r e d  on t h e  market  b y  consumers and t h e  c a p a c i t i e s  t o  s e l l  

o u t p u t  o f  d i f f e r e n t  c o s t s  and q u a l i t i e s  by  p r o d u c e r s ,  p r o d u c e r s  and consumers have 

d i f f e r e n t  marke t  powers b o t h  w i t h i n  and between groups.  Some m a r k e t s  e x p e r i e n c e  an 

o v e r s u p p l y ,  o t h e r s  an overdemand. I n  t h e  f o r m e r ,  consumers have g r e a t e r  r e l a t i v e  

c o n t r o l  whereas i n  t h e  l a t t e r  i t  i s  t h e  p r o d u c e r .  These r e l a t i v e  p o s i t i o n s  

d e t e r m i n e ,  t o  a l a r g e  e x t e n t ,  market  p r i c e s ,  p r o f i t s  and u l t i m a t e l y  t h e  l e v e l  o f  

i n v e s t m e n t .  C e n t r a l . . t o  u n d e r s t a n d i n g  t h e  r o l e  o f  m a r k e t s  i s  t h e  f a c t  t h a t  p r o f i t s  

canno t  be  r e a l i z e d  b y  p r o d u c e r s  u n t i l  t h e  goods a r e  exchanged on t h e  marke tp lace .  

The i m p o r t a n c e  o f  marke t  c o n s i d e r a t i o n s  i n  u rban  deve lopment  was h i g h l i g h t e d  i n  

a  r e c e n t  a r t i c l e  b y  F e a g i n  ( 1 9 8 2 )  i n  wh ich  he  m a i n t a i n s  t h a t  t h e o r i e s  o f  u rban  

p l a n n i n g  and u r b a n  e c o l o g y  i g n o r e . t h e  pu rpose f .u l  ways p r o d u c e r s ,  w i t h  t h e i r  monopoly 

on s o c i a l  w e a l t h ,  a c t  t o  m a n i p u l a t e  u rban  deve lopment  p a t t e r n s .  T h e o r i e s  r o o t e d  i n  

t h e  i d e a  t h a t  consumers a c t  w i t h i n  a  f r e e  m a r k e t  f o r  goods and s e r v i c e s  a r e  u n a b l e  t o  

a d e q u a t e l y  accoun t  f o r  t h e  e x p e r i e n c e s  o f  more t h a n  a  few h i s t o r i c a l l y  and 

g e o g r a p h i c a l l y  s p e c i f i c  c i t i e s .  R a t h e r ,  p r o d u c e r s  d i c t a t e  u r b a n  development t h r o u g h  



t h e i r  c o n t r o l  o v e r  l a n d  and c a p i t a l  r e s o u r c e s ,  and t h e i r  a b i l i t y  t o  s p e c u l a t e  i n  

l a r g e  l a n d  h o l d i n g s .  The market  i s  n o t  made up o f  many s m a l l  h o l d e r s  o f  l a n d  

compe t ing  o p e n l y  t o  max imize  t h e i r  p e r s o n a l  g a i n .  I t  i s  compr ised,  i n s t e a d ,  o f  a  

s m a l l  number o f  w e a l t h y  l a n d  owners and i n d u s t r i a l  c a p i t a l i s t s  who "can and do shape 

t h e  r u l e s  o f  t h e  market  p l a c e n  (Feag in ,  1982:40). F e a g i n  s t a t e s  t h e  case t o o  

s t r o n g l y .  D i s p r o p o r t i o n a t e  c o n t r o l  o v e r  r e s o u r c e s  e n a b l e  p r o d u c e r s  t o  b e n e f i t  f r o m  

marke t  i n t e r a c t i o n s  w i t h o u t  r e q u i r i n g  t h a t  t h e y  a l s o  c o n s c i o u s l y  "shape t h e  r u l e s u  o f  

t h e s e  i n t e r a c t i o n s .  I t  i s  i m p o r t a n t  t o  n o t e ,  however,  t h a t  t a k e n  h i s t o r i c a l l y  t h e  

sum o f  market  outcomes i n  f a v o r  o f  some p r o d u c e r s  h e l p  t o  c o n s o l i d a t e  t h i s  c o n t r o l  

o v e r  r e s o u r c e s  wh ich  t h e y  e n j o y ,  and t o  c r e a t e  c o n d i t i o n s  wh ich  f u r t h e r  t h e  i n t e r e s t s  

o f  a  s m a l l  number o f  p r o d u c e r s  ove r  consumers. 

The d i s t i n c t i o n  between worker  and consumer i s  c r i t i c a l .  K a t z n e l s o n  (1981) 

p a r t l y  a t t r i . b u t e d  p a t t e r n s  o f  c o n f l i c t  w i t h i n  w o r k i n g  c l a s s  commun i t i es  t o  t h i s  

s e p a r a t i o n .  Workers who a r e  a b l e  t o  f o r  a  s t r o n g  and u n i t e d  p o s i t i o n  a g a i n s t  an 

employer  ( f o r  example s t e e l  wo rke rs  i n  Gary,  I n d i a n a )  based on a  common r e l a t i o n s h i p  

t o  p r o d u c t i o n  w i l l  n e v e r t h e l e s s  r e t u r n  t o  h i g h l y  f ragmen ted  and seg rega ted  

c o m m u n i t i e s  and s t r u g g l e  w i t h  each o t h e r  as  consumers. They f a i l  t o  u n d e r s t a n d  t h a t  

r e l a t i o n s  between c a p i t a l  and l a b o r  d e t e r m i n e d  a t  work w i l l  a l s o  c o n s t r a i n  t h e  l e v e l  
- 

and f o r m  o f  s o c i a l  goods a v a i l a b l e  i n  t h e  communi ty .  I t  i s  t h e  l a c k  o f  s o l i d a r i t y  as 

consumers wh ich  undermines many o f  t h e  g a i n s  made as  workers .  S i m i l a r l y ,  s o c i a l  

p rograms a r e  earmarked f o r  i n d i v i d u a l s  as e i t h e r  worker  o r  consumer, neve r  b o t h ;  

p rograms t a r g e t  f o r m s  o f  c o l l e c t i v e  consumpt ion  ( f o o d  stamps, s u b s i d i z e d  hous ing ,  

l e v e l s  o f  p o l i c e  and f i r e  p r o t e c t i o n ,  p a r k s  and r e c r e a t i o n a l  s e r v i c e s ,  e t c )  o r  

c o n d i t i o n s  o f  work ( h e a l t h  and s a f e t y  r e q u i r e m e n t s ,  minimum wage l a w s )  s e p a r a t e l y .  

Hous ing  h a s . b e e n  c h a r a c t e r i z e d  as  a  c o l l e c t i v e  consumpt ion  good ( C a s t e l l s ,  

1977; H a r l o e ,  1981 ) .  P u b l i c  h o u s i n g  was p r o v i d e d  as  a  s e r v i c e  f o r  f a m i l i e s  u n a b l e  t o  



f i n d  adequate  s h e l t e r ,  b u t  i n  a  manner wh ich  c l e a r l y  l a b e l e d  t h e s e  consumers a s  

r e c i p i e n t s  o f  p u b l i c  w e l f a r e  and rem inded  them t h a t  t h e y  b e n e f i t e d  as  a  r e s u l t  o f  t h e  

r e s t  o f  s o c i e t y ' s  good w i l l .  However, p u b l i c  h o u s i n g  was b o t h  i n a d e q u a t e  (e.g., 

p u b l i c  h o u s i n g  n e v e r  came c l o s e  t o  m e e t i n g  t h e  needs o f  New Y o r k ' s  h o u s i n g  s h o r t a g e )  

and p o o r l y  c o n c e i v e d  (e.g., t h e  P r u i t t - I g o e  P u b l i c  Hous ing  P r o j e c t  i n  S t .  L o u i s  

c o m p r i s i n g  33 e l e v e n  s t o r e y  b u i l d i n g s  on one s i t e  wh ich  had t o  be  demo l i shed  w i t h i n  

20 y e a r s  because of t h e  s o c i a l  p rob lems  t h e y  f o s t e r e d  and t h e  h i g h  vacancy r a t e s  t h e y  

e x p e r i e n c e d ) .  When n a t i o n a l  l e g i s l a t i o n  d e f i n e d  t h e  h o u s i n g  p rob lem a s  a  marke t  

p rob lem,  i t  changed t h e  n a t u r e  o f  t h e  p r o v i s i o n  o f  adequate  h o u s i n g  f r o m  a  c o l l e c t i v e  

consumpt ion  good t o  a  p r o d u c t i o n  d e c i s i o n .  L e g i s l a t i o n  mandated a  qonce rn  f o r  

h o u s i n g  as  a  g o a l ,  b u t  l e f t  t h e  marke t  t o  t a k e  c a r e  o f  t h e s e  conce rns  w i t h  h e l p  f r o m  

f e d e r a l  s u b s i d i e s .  

As a  c o l l e c t i v e  consumpt ion  prob lem,  t h e  s t a t e  de te rm ines :  a )  t h e  l e v e l s  o f  

f u n d i n g  wh ich  w i l l  be used f o r  t h e  p r o v i s i o n  o f  t h e  c o l l e c t i v e  goods; b )  t h e  

t a r g e t t e d  p o p u l a t i o n  t o  be  se rved ;  and c )  t h e  means t o  a l l o c a t e  t h e s e  c o l l e c t i v e  

goods a c c o r d i n g  t o  p o l i c y  o b j e c t i v e s . .  When t h e  p r o v i s i o n  o f  s t a n d a r d  h o u s i n g  f o r  l o w  

income f a m i l i e s  was posed as  a  marke t  p rob lem,  t h e  l o c u s  o f  conce rn  on t h e  p a r t  o f  

t h e  s t a t e  s h i f t e d  f r o m  t h e  d i s t r i b u t i o n  o f  c o l l e c t i v e  goods t o  t h e  inducement o f  t h e  

p r i v a t e  s e c t o r ;  t h e r e  was a s h i f t  f r o m  a  c o n c e r n  o v e r  consumpt ion  t o  a conce rn  o v e r  

p r o d u c t i o n .  

S o c i a l  ( i . e . ,  i m p l i c i t l y  consumpt ion )  c r i t e r i a  were used t o  i d e n t i f y  a r e a s  i n  

g r e a t e s t  need o f  h o u s i n g  r e h a b i l i t a t i o n .  However, i n  o r d e r  t o  i n d u c e  p r i v a t e  

d e v e l o p e r s ,  a  l e v e l  o f  p r o f i t s  comparab le  t o  o t h e r  p r o j e c t s  had t o  be  ensured.  The 

h o u s i n g  a c t s  p r o v i d e d  f o r  a  number o f  s u b s i d i e s  wh ich  l o w e r e d  p r o d u c t i o n  c o s t s  

c o n s i d e r a b l y  (e.g., d i r e c t  and i n d i r e c t  c o s t s  o f  a c q u i s i t i o n ,  f i n a n c i n g  c o s t s ,  s o c i a l  

i n f r a s t r u c t u r e  c o s t s ) .  R e c a l l ,  however, t h a t  p r o f i t s  a r e  -measured by  a c c o u n t i n g  



d i f f e r e n c e s  i n  i n p u t  and o u t p u t  p r i c e s ,  b u t  a r e  o n l y  r e a l i z e d  t h r o u g h  marke t  

t r a n s a c t i o n s .  Consequen t l y ,  d e v e l o p e r s  had t o  be  a s s u r e d  o f  m a r k e t a b i l i t y  as w e l l  as  

c o s t  s u b s i d i e s  b e f o r e  a  p r o j e c t  wou ld  be  under taken .  

The r e g u l a t i o n s  f o r  d e s i g n a t i o n  as an u r b a n  r e n e n a l  t a r g e t  community (HUD, 

1960) d e m o n s t r a t e  t h e  ambiguous and c o n t r a d i c t o r y  n a t u r e  o f  s o c i a l  g o a l s  pu rsued  

w i t h i n  t h e  c o n t e x t  o f  marke t  o p e r a t i o n s .  Concern f o r  t h e  q u a l i t y  and c o n d i t i o n  o f  

h o u s i n g  was r e f l e c t e d  b y  t h e  r e q u i r e m e n t  t h a t  a t  l e a s t  t w e n t y  p e r c e n t  o f  a l l  

b u i l d i n g s  were d e f i c i e n t  ( a  t e c h n i c a l  c r i t e r i a )  i n  any number o f  c o n c r e t e  a r e a s  (age, 

d e t e r i o r a t i o n  n o t  r e v e r s i b l e  t h r o u g h  r e h a b i l i t a t i o n ,  imprope r  usage) .  However, a  

b u i l d i n g  c o u l d  have been c l a s s i f i e d  as d e f i c i e n t  i f  t h a t  b u i l d i n g  w a r r a n t e d  

c l e a r a n c e ,  o r  c o n t a i n e d  o t h e r  e q u a l l y  (and u n l i s t e d )  s i g n i f i c a n t  d e f i c i e n c i e s ,  b o t h  

o f  wh ich  n e r e  v e r y  vague c r i t e r i a .  

F i n a l l y ,  if t h e  a r e a  managed t o  f a i l  t h i s  v e r y  b r o a d l y  d e f i n e d  t e s t ,  i t  c o u l d  

have s t i l l  been d e s i g n a t e d  a  r e n e n a l  s i t e  i f  i t s  i n c l u s i o n  nas  necessa ry  t o  t h e  

o v e r a l l  r e n e n a l  p rog ram i n  t h e  communi ty ,  so  l o n g  as t h e  p r o j e c t  r e f l e c t s  t h e  

b e n e f i c i a l  i n f l u e n c e  o f  o t h e r  p r i v a t e  and p u b l i c  p r o j e c t s  o r  a c t i v i t i e s  i n  t h e  a r e a  

o r  c i t y .  Under t h e  b r o a d e s t  i n t e r p r e t a t i o n  o f  t h e s e  r e g u l a t i o n s ,  a  l o c a l  community 

p l a n n i n g  agency uas  empowered t o  d e s i g n a t e  any n e i g h b o r h o o d  a  renewa l  s i t e  i f  i t  f i t  

i n t o  a  redeve lopmen t  p rogram n o t  n e c e s s a r i l y  m o t i v a t e d  by h o u s i n g  o b j e c t i v e s .  

R e l i a n c e  on market  i n c e n t i v e s  o f t e n  r e s u l t e d  i n  t h e  s e l e c t i o n  o f  ne ighbo rhoods  on t h e  

b a s i s  o f  a  p r o j e c t ' s  o v e r a l l  m a r k e t a b i l i t y  r a t h e r  t h a n  i t s  i m p a c t  on t h e  p rob lem o f  

u n s a t i s f a c t o r y  h o u s i n g  f o r  t h e  u r b a n  poor .  

I n  t h e  case  o f  i n s t i t u t i o n s  ( i . e . ,  h o s p i t a l s  and u n i v e r s i t i e s )  o r  l o c a l  

government e . ,  c i v i c  c e n t e r s  and p u b l i c  h a l l s )  m a r k e t a b i ' l i t y  was n o t  an i s s u e  



s i n c e  t h e  d e v e l o p e r  was a l s o  t h e  end use r .  The end u s e  was n o t  geared toward  h o u s i n g  

b u t  t o w a r d  i m p r o v i n g  o r  expand ing  p h y s i c a l  p l a n t s ,  o r  i n  c o n s t r u c t i n g  new s t r u c t u r e s  

wh ich  a l t e r e d  l a n d  u s e  f r o m  ( a l b e i t  l o w  q u a l i t y  and l o w  c o s t )  h o u s i n g  t o  

a d m i n i s t r a t i v e  o f f i c e s ,  c o n v e n t i o n  c e n t e r s  o r  c l a s s  room b u i l d i n g s .  I t  was s t i l l  a  

q u e s t i o n  o f  marke ts ,  b u t  i n  t h i s  case i t  was a  l o w e r i n g  o f  c o s t s  t o  f a c i l i t a t e  a  

p a t t e r n  o f  expans ion  wh ich  had become i n c r e a s i n g l y  more expens i ve .  

Rea l  e s t a t e  and commerc ia l  d e v e l o p e r s  were r a r e l y ,  i f  eve r ,  t h e i r  own end 

use rs ;  b u i l d i n g s  n o t  s o l d  o u t r i g h t  were l e a s e d  t o  o t h e r  u s e r s .  M a r k e t s  f o r  t h e  f i n a l  

p r o d u c t  were as  much, i f  n o t  more, i m p o r t a n t  t h a n  c o s t  s u b s i d i e s .  C o n s t r u c t i o n  i n  a  

r a p i d l y  expand ing  r e g i o n  may p r o v i d e  h i g h e r  p r o f i t s ,  i n  s p i t e  o f  h i g h  p r o d u c t i o n  

c o s t s ,  t h a n  a  s u b s i d i z e d  p r o j e c t  i f  t h e  f o r m e r  was q u i c k l y  s o l d  a t  a  h i g h  p r i c e  w h i l e  

t h e  l a t t e r  went unc la imed .  The d e c i s i o n  m a t r i x  o f  p r o d u c e r s  i n c l u d e d  a  conce rn  about  

t h e  marke t  e ,  t h e  consumers) f o r  wh ich  t h e y  were t a r g e t i n g  t h e i r  p r o j e c t s .  

Consequen t l y ,  t h e r e  were a number o f  . a l t e r n a t i v e s  f r o m  t h e  d e v e l o p e r s  p o i n t  o f  v iew: 

a )  r i s i n g  demand f o r  downtown l o c a t i o n s  and an e x p a n s i o n  o f  a d m i n i s t r a t i v e  c o n t r o l  

f u n c t i o n s  by  l a r g e r  c o r p o r a t i o n s  meant m a r k e t a b l e  commerc ia l  c o n s t r u c t i o n  p r o j e c t s ;  

b )  r i s i n g  demand f o r  good q u a l i t y  homes and a p a r t m e n t s  b y  m i d d l e  income f a m i l i e s  who 

were f i n d i n g  t h e i r  j o b s  r e t u r n i n g  t o  t h e  c i t i e s  meant a  market  f o r  upper  income 
. .. 

l u x u r y  h o u s i n g  and m i d d l e  income r e a l  e s t a t e  deve lopment  p r o j e c t s .  R a r e l y ,  i f  e v e r ,  

were d e v e l o p e r s  c o n s i d e r i n g  l ow  c o s t  h o u s i n g  f o r  l o w  income f a m i l i e s .  Deve lope rs  

, c o u l d  i n d e e d  c o n s t r u c t  l o w  income h o u s i n g  i f  t h e  l o c a l  development agency would have 

been w i l l i n g  t o  pu rchase  o r  l e a s e  t h e  b u i l d i n g s ,  t h e r e b y  s e c u r i n g  a  p r o f i t  f o r  t h e  

d e v e l o p e r .  Bu t  t h i s  wou ld  e f f e c t i v e l y  mean t h a t  development agenc ies  where once 

a g a i n  engag ing  i n  p u b l i c  h o u s i n g  c o n s t r u c t i o n .  

L o c a l  governments  were f a c e d  w i t h  a  s i t u a t i o n  o f  e i t h e r  expand ing p u b l i c  

h o u s i n g  c o n s t r u c t i o n ,  r e e n t e r i n g  by t h e  back  door ,  o r  m o d i f y i n g  t h e i r  renewa l  



o b j e c t i v e s  i n  o r d e r  t o  accommodate t h e  marke t  r e q u i r e m e n t s  o f  p r i v a t e  deve lope rs .  

Changes i n  t h e  h o u s i n g  l e g i s l a t i o n  g r a d u a l l y  i n c r e a s e d  t h e  amount o f  a  renewa l  

p r o j e c t  a l l o w a b l e  f o r  n o n r e s i d e n t i a l  use  f r o m  t e n  t o  f i f t y  p e r c e n t  o v e r  a  t e n  y e a r  

p e r i o d .  I n - a d d i t i o n ,  t h e  l e g i s l a t i o n  r e f l e c t e d  a  d u a l  purpose:  h o u s i n g  and downtown 

redeve lopmen t .  T h i s  meant t h a t  s i t e s  c o u l d  be  s e l e c t e d  s o  l o n g  as t h e y  r e s u l t e d  i n  

c l e a r i n g  an a r e a  wh ich  p r e d o m i n a n t l y  c o n t a i n e d  s u b s t a n d a r d  hous ing ,  and p r o j e c t s  

c o u l d  be  approved even though  t h e y  p r i m a r i l y  r e s u l t e d  i n  commerc ia l  o f f i c e  b u i l d i n g s  

and m i d d l e  o r  uppe r  income hous ing .  T h i s  was t h e  p a t t e r n  e x h i b i t e d  b y  t h e  New York 

P l a n n i n g  Commission i n  s e l e c t i n g  b o t h  s i t e s  and p r o j e c t s .  S i m i l a r l y ,  Kap lan  (1966)  

p o i n t e d  o u t  t h a t  Newark 's  renewa l  e x p e r i e n c e  was h i g h l i g h t e d  i n  i t s  e a r l y  p e r i o d  b y  

m o d i f i c a t i o n  o f  renewa l  s i t e  d e s i g n a t i o n  because d e v e l o p e r s  were unsu re  about  t h e  

demand f o r  h o u s i n g  c o n s t r u c t e d  t o o  nea r  t h e  c i t y ' s  s lum areas .  . S o c i a l  g o a l s  o f  

renewa l  were m o d i f i e d  t o  r e f l e c t  market  o b j e c t i v e s  o f  s a l a b i l i t y .  

What u 1 t i n a t e l . y - d , i s t i n g u i s h e s  - t-hese r e n e w a l  outcomes as t h e  p r o d u c t  o f  marke t  

mechanisms, t hen ,  i s  t h e  r e d i s t r i b u t i o n  o f  r e s o u r c e s  away f r o m  t h e  community and 

t o w a r d  c a p i t a l ,  and t h e  c o n s t r u c t i o n  o f  p r o j e c t s  gea red  t o  t h e  demands o f  consumers 

r a t h e r  t h a n  t h e  needs o f  t h e  community a t  l a r g e .  I t  i s  n o t  uncommon f o r  p o l i c i e s  t o  

a f f e c t  a  r e d i s t r i b u t i o n  o f  r e s o u r c e s .  Food stamps, r e n t  s u b s i d i e s ,  and w e l f a r e  
. .. 

p rograms o f  a l l  s o r t s  t r a n s f e r  r e s o u r c e s  t o  l o w  income persons.  S i m i l a r l y ,  d e p l e t i o n  

a l l o w a n c e s ,  t a x  b e n e f i t s ,  and f a r m  p r i c e  s u p p o r t s  a r e  among a  number o f  r e s o u r c e  

t r a n s f e r s  t o  p r o d u c e r s .  I n  a l l  cases ,  t h e s e  p o l i c i e s  r e d i s t r i b u t e  r e s o u r c e s  by  

d e s i g n  ( a l t h o u g h  t h e  e x t e n t  o r  degree o f  t r a n s f e r  can v a r y  depend ing on t h e  

e f f e c t i v e n e s s  o f  t h e  p o l i c y ) .  What i s  d i s t i n c t i v e  i n  t h e  case o f  u r b a n  renewa l ,  and 

t y p i c a l  o f  a l l  p rograms wh ich  r e l y  on m a r k e t s  t o  a f f e c t  outcomes, i s  t h a t  

r e d i s t r i b u t i o n  o c c u r r e d  i n  a  d i r e c t i o n  o p p o s i t e  f r o m  t h e  one i n t e n d e d  b y  t h e  

l e g i s l a t i o n .  



Urban renewa l  was t o  improve  t h e  q u a l i t y  o f  h o u s i n g  f o r  l o w  income f a m i l i e s  and 

t o  improve  t h e i r  ne ighbo rhoods .  I m p l i c i t l y  t h i s  meant i m p r o v i n g  t h e  l e v e l  o f  

r e s o u r c e s  consumed i n  t h e  f o r m  o f  t h e  q u a l i t y  o f  t h e  hous ing '  s t o c k .  S o c i a l  r e s o u r c e s  

r e p r e s e n t e d  i n  f e d e r a l  f u n d s  were t o  be  used t o  f a c i l i t a t e  t h i s  r e s o u r c e  t r a n s f e r  

much t h e  same way f e d e r a l  f unds  u n d e r w r i t e  t h e  f o o d  stamp program. Bu t  u n l i k e  t h e  

food  stamp program wh ich  r e d i s t r i b u t e s  r e s o u r c e s  d i r e c t l y  ( i n  t h e  f o r m  o f  a  voucher  

f o r  a  d o l l a r  amount o f  f o o d  r e i m b u r s e d  b y  t h e  s t a t e ) ,  u r b a n  renewa l  r e l i e d  on t h e  

market .  The marke t ,  however, r e i n f o r c e s  e x i s t i n g  r e s o u r c e  endowments. Consequen t l y  

market  o p e r a t i o n s  meant t h a t  r e s o u r c e  t r a n s f e r s  went f r o m  t h e  community t o  c a p i t a l .  

E x i s t i n g  l o w  income c a p i t a l  s t o c k  was t r a n s f o r m e d  i n t o  m i d d l e  and upper  income 

h o u s i n g  and commerc ia l  deve lopment  p r o j e c t s .  

We can now r e t u r n  t o  t h e  p a r a d o x i c a l  o b s e r v a t i o n  o f  W h i t e ' s  (1980) c r o s s  

s e c t i o n a l  and l o n g i t u d i n a l  a n a l y s i s  o f  renewa l  ne ighborhoods:  why were h i g h  

c o n c e n t r a t i o n s  o f  m a n a g e r i a l  and p r o f e s s i o n a l  wo rke rs  i n d i c a t o r s  o f  l i k e l y  renewa l  

s i t e s  a l o n g  w i t h  h i g h  c o n c e n t r a t i o n s  o f  n o n w h i t e s  and c h i l d r e n ?  R e c a l l  t h a t  renewa l  

l e g i s l a t i o n  mandated a t  l e a s t  nomina l  s e l e c t i o n  o f  a  renewa l  s i t e  on t h e  b a s i s  o f  t h e  
... 

s t a t u s  o f  t h e  h o u s i n g  s t o c k  w h i l e  marke t  c r i t e r i a  r e q u i r e d  t h a t  t h e  s i t e  a l s o  show 

p r o m i s e  f o r  exchange. H i g h  c o n c e n t r a t i o n s  o f  n o n w h i t e s  u s u a l l y  i n d i c a t e d  l o w e r  

economic s t a t u s  (and i t s  c o r r e l a t e d  a t t r i b u t e s ) ,  h i g h  c o n c e n t r a t i o n s  o f  c h i l d r e n  

i n d i c a t e d  r e s i d e n t i a l  and f a m i l y  h o u s i n g  w h i l e  h i g h  c o n c e n t r a t i o n  o f  p r o f e s s i o n a l s  

i n d i c a t e d  f r i n g e  ne ighborhoods  wh ich  were e i t h e r  a )  c l o s e  t o  h o s p i t a l s  o r  s c h o o l s  o r  

b )  i n  ne ighbo rhoods  wh ich  would most e a s i l y  be c o n v e r t e d  i n t o  t h e  " u p s c a l e d o  

commun i t i es  f r o m  wh ich  c a p i t a l  wou ld  b e n e f i t  most. The f i r s t  t n o  i n d i c a t o r s  

r e f l e c t e d  t h e  need f o r  s i t e  s e l e c t i o n  t o  con fo rm t o  some degree w i t h  u r b a n  renewa l  

p o l i c y  o b j e c t i v e s .  The l a s t  r e f l e c t e d  t h e  c o n s t r a i n t s  p l a c e d  on t h e  s i t e  s e l e c t i o n  



p r o c e s s  by h a v i n g  t o  adhe re  t o  market  c r i t e r i a .  H i g h  c o n c e n t r a t i o n s  o f  manager ia l  

and p r o f e s s i o n a l  r e s i d e n t s  a l s o  foreshadowed t h e  u l t i m a t e  f o r m  (and meaning) o f  

ne ighbo rhood  redeve lopmen t  under  renewa l  programs. W h i t e ' s  a n a l y s i s  o n l y  i d e n t i f i e d  

ne ighbo rhood  c h a r a c t e r i s t i c s  o f  s e l e c t e d  s i t e s .  an e x a m i n a t i o n  o f  t h e  e f f e c t  o f  

s i t u a t i n g  renewa l  i n  t e r m s  o f  t h e  market  l e n d s  i n s i g h t  i n t o  why t h o s e  ne ighborhoods  

were most d e s i r a b l e .  

The market  o p e r a t e s  i n  a  way wh ich  b e n e f i t s  p r o d u c e r s  o v e r  consumers because o f  

p r o d u c e r s '  g r e a t e r  command o v e r  s o c i a l  r e s o u r c e s .  P r o f i t s  a r e  n o t  r e a l i z e d  u n t i l  t h e  

commod i t i es  p roduced  a r e  exchanged i n  t h e  marke t  p l a c e .  Bu t  t h e  monopoly wh ich  

p r o d u c e r s  have o v e r  r e s o u r c e s  e n a b l e  them t o  d e t e r m i n e  t e r m s  o f  exchange wh ich  a r e  

most f a v o r a b l e  t o  p r o d u c e r s .  These s u c c e s s i v e  f a v o r a b l e  outcomes enhance t h e  a b i l i t y  

o f  p r o d u c e r s  t o  c o n t i n u e  t o  domina te  market  i n t e r a c t i o n s .  

S e t t i n g  s o c i a l  g o a l s  and p u b l i c  p o l i c y  i n  t e r m s  o f  marke t  c o n d i t i o n s  c o n s t r a i n s  

t h e  r a n g e  o f  p o l i c y  outcomes. Outcomes w i l l  con fo rm t o  t h e  needs o f  p r o d u c e r s  r a t h e r  

t h a n  consumers, and s o c i a l  g o a l s  w i l l  be met o n l y  i f  t h e  m a t r i x  o f  market  d e c i s i o n  

making c o i n c i d e s  w i t h  p o l i c y  o b j e c t i v e s .  Whatever t h e  s t a t e d  o b j e c t i v e s  o f  any 

program,  once t h e  marke t  p l a c e  i s  s e l e c t e d  as  t h e  means t o  a c h i e v e  t h e  ends t h e n  t h e  

l o c u s  o f  outcomes s h l f  t s  f r o m  one i n f o r m e d  by  r e q u i r e m e n t s  o f  c o l l e c t i v e  consumpt ion  

and s o c i a l  p o l i c y  o b j e c t i v e s  t o  one i n f o r m e d  b y  p r o f i t  m a x i m i z a t i o n  and r e a l i z a t i o n  

t h r o u g h  s u b s i d i z e d  p r o d u c t i o n  f o r  a  d i f f e r e n t  s e t  o f  consumers. 

S o c i a l  p o l i c y  g o a l s  a r e  aimed a t  r e d i s t r i b u t i n g  r e s o u r c e s  t o  a f f e c t  a  more 

e q u i t a b l e  b a l a n c e .  Renewal was des igned  t o  i m p r o v e  t h e  q u a l i t y  o f  l o w  income 

f a m i l i e s '  hous ing .  By r e l y i n g  on market  mechanism, renewa l  d i d  p roduce  a  t r a n s f e r  o f  

r e s o u r c e s ,  b u t  n o t  i n  t h e  d i r e c t i o n  i t  had p lanned.  R a t h e r ,  m a r k e t s  t a k e  f a c t o r  

endowments as g i v e n  and r e p r o d u c e  o r  e x a g g e r a t e  r e s o u r c e  i n e q u a l i t i e s  i n  f a v o r  o f  

p r o d u c e r s  ( c a p i t a l )  ove r  consumers (communi ty ) .  I t  i s  a p p a r e n t  t h a t  r a t h e r  t h a n  
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v i e w i n g  u r b a n  r e n e w a l  a s  a program wh ich  f a i l e d ,  we s h o u l d  u n d e r s t a n d  renewa l  a s  a  

program wh ich  a c h i e v e d  i t s  o b j e c t i v e s ,  n o t  a s  s t a t e d  i n  i t s  l e g i s l a t i v e  f o r m  b u t  as  

r e q u i r e d  b y  i t s  method o f  i m p l e m e n t a t i o n ,  Marke t  i n c e n t i v e s  t o  p r o d u c e r s  o f  t h e  

u r b a n  i n f r a s t r u c t u r e  d i d  n o t  r e s u l t  i n  p r o d u c t i o n  d e s i g n e d  t o  meet t h e  needs o f  t h e  

u r b a n  poo r .  
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