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To the Honorable Senate and House of Representatives.

GENTLEMEN: The Legislative Research Council submits
herewith a report prepared by the Legislative Research Bureau on
the basis of Senate Order, No. 559 which directed the study of re-
lating the housing authority law to federal law.

The Legislative Research Bureau is limited by statute to “statis-
tical research and fact finding.” This report therefore contains
factual material only, without recommendations or legislative pro-
posals.
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SEN. JOHN E. POWERS
of Suffolk Chairman
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To the Members of the Legislative Research Council.

GENTLEMEN: Senate Order, Number 559 of 1959, directed
the Legislative Research Council to study the relationship of the
housing authority law of Massachusetts with the federal law on
the same subject, giving particular attention in that work to the
legislative proposal, Senate, No. 210 of 1959.

The Legislative Research Bureau submits herewith such a report.
Because of statutory restrictions, it is limited in scope and content
to factual material only.

The report was prepared largely by Cornelius Connors, Chief of
Administrative Services of the Boston Housing Authority, with
general supervision and assistance by Research Bureau personnel.

Respectfully submitted,

HERMAN C. LOEFFLER

LETTER OF TRANSMITTAL TO THE
LEGISLATIVE RESEARCH COUNCIL

Director, Legislative Research Bureau.
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RELATING MASSACHUSETTS AND FEDERAL
PUBLIC HOUSING LAWS

*

By directive of the General Court (Senate, No. 559 of 1959),
this study relates the Massachusetts Housing Authority Law to
federal law, with emphasis on Senate, No. 210 of 1959 which pro-
posed easing statutory rental and eligibility controls exercised by
local housing authorities over federally aided low-rent public hous-
ing in Massachusetts. This bill would have added to the exemptions
from family income allowed in determining the eligibility and rent
of tenants, in accordance with changes in the federal law that were
made in 1957.

During 1959, however, the federal housing law was amended
further by removing mandatory federal provisions which have long
barred admission to federally-aided low-rent housing of families
whose net incomes, less specified exemptions, were over five times
their gross rental payments. House, No. 1377 introduced at the
start of the new legislative session in 1960, makes possible adjust-
ment of the Massachusetts law to apply both of the above federal
amendments in 1957 and 1959.

Senofe, No. 210 of 1959

| The existing Massachusetts Housing Authority Law, based on
federal law prior to the 1957 federal revisions, restricts admissions
to federally-aided low-rent housing to families with net incomes,
after deducting an exemption of $lOO for each minor member of
the family, that do not exceed five times the gross rental charge.
For purposes of continued occupancy, local housing authorities may
exempt either the same $lOO per minor, or part or all of the in-
come he or she earns or receives.

SUMMARY Of REPORT

LEGISLATIVE BACKGROUND
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Under the legislative proposal of last year (Senate, No. 210 of
1959), the above exemptions would remain unchanged. In addi-
tion, the bill proposes that local housing authorities he authorized
to apply two further income exemptions for both rent and eligibil-
ity purposes, namely: (1) a $lOO exemption for each adult de-
pendent member of the family without income; and (2) an
exemption, not to exceed $6OO, of the income of any member
the family other than the principal wage earner.

House, No. 1377 of 1960

This new bill, House, No. 1377 of 1960, incorporates both 1957
and 1959 changes in federal law, as indicated above. Instead of
the controls now contained in Massachusetts law, it would substi-
tute the discretion of local housing authorities to establish their
own income-rent ratios for controlling tenancies in their federally-
aided low-rent housing, taking into consideration the rent-paying
ability of low-income families and the financial stability and sol-
vency of the housing projects. In any event, local programs would
still be subject to federal scrutiny and approval before going into
effect.

This 1960 proposal would also follow the federal housing law
more closely by reducing the present minimum age requirement for
qualification as to an elderly person from 65 years to 62 years for
women, and to 50 years for disabled persons. The latter age mini-
mums are in effect for Social Security benefits.

Finally, the 1960 proposal, in line with new federal legislation,
would vest maximum responsibility in local housing authorities for
administration of low-rent housing policies.

#Federal Housing Law

The federal government has made four major approaches to the
difficult problem of income limits and rent determination in con-
trolling tenancies of federally-aided low-rent housing. The original
United States Housing Act of 1937 made provision only for families
with net incomes not more than five times their rental payments,
including utilities. The above ratio related to families containing
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less than three minors; it was set at six to one in the case of fam-
ilies with three or more minors.

A second federal approach was made in the 1949 amendment to
the Act, with the elimination of the six to one ratio for larger fam-
ilies and the substitution of exemptions for minors which became
part of the present Massachusetts law. The third approach, by

|1957 amendment, expanded the exemption provisions. The recent
fourth approach in the 1959 federal amendment, noted above, re-
moved the ceilings on income for both admission and continued
occupancy, eliminated all specified exemptions and removed the
existing requirement that rent be at least twenty percent of income,
less exemptions.

The low-rent public housing program of Massachusetts started
with the Homestead Commission of 1909 which established the
principle that the provision of adequate housing is a public respon-
sibility. By 1935, state supervision was in effect over the local
housing authorities who administer low-rent public housing pro-
grams throughout the Commonwealth.

The depression of the early 1930’s spurred federal construction
of housing for low-income families as a public works measure de-
signed primarily to relieve unemployment. After a few years, these
emergency measures were replaced by the long-range, low-rent
public housing program which was authorized by the United States
Housing Act of 1937. This period was followed by an interlude of
emphasis on war housing needs, but in 1949 the low-rent program
was reactivated on an expanded basis.

At the present time, 22 local housing authorities in Massachu-

setts are operating 50 federally-aided low-rent housing develop-
ments with accommodations for 17,550 low-income families, and
another 2,484 units are under construction or contract. The former
program represents a development cost of $149.3 million in Massa-
chusetts, or about 3.3% of the total national development cost of
$4.5 billion.

In addition to the above 20,034 units of federally-aided low-rent
housing, the report briefly deals with the 15,453 units of state-local

EVOLUTION OF LOW-RENT PUBLIC HOUSING IN MASSACHUSETTS
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housing projects for needy veterans, operating in 186 housing de-
velopments, and another 2,325 such units under operation or con-
tract for elderly families. This wholly state aided low-rent public
housing program resembles the federally aided program in basic
concept and essential characteristics. The state housing program
uses a rent-income ratio, though not required to do so by statute.

$
Mechanics of Federally Aided Low-Rent Housing

Federal responsibilities with relation to federally aided low-rent
public housing are met by the Public Housing Administration.

The local housing authorities plan, build and operate the low-
rent housing. They select private builders by competitive bidding.
As owners, they then manage the housing with their own staffs.
The dwellings are rented to low-income families at rents which
they can afford. Since the rental revenue is not enough to meet
capital and operating costs, a deficit results which the Public Hous-
ing Administration makes up with an annual subsidy. The local
communities also contribute toward low -rent housing by accepting
payments of ten percent of aggregate shelter rent in lieu of full
property taxes.

Maximum annual contributions by the federal government are
limited to a percentage of total development cost which is equal to
the interest rate which it must pay on long-term money plus two
percent. Contributions are payable for periods not exceeding
forty years. Payment of these annual contributions, however, is
limited to the amount actually needed each year to meet the
deficit. The total actual amount of such annual contributions paid
to local housing authorities in Massachusetts w as $4.4 million dur-
ing the fiscal year 1957, or 73 percent of the maximum amount
pledged if that extent of payment proved necessary.

*

Present policies and procedures governing eligibility and rent
determinations now in effect in the federally aided low-rent housing
of Massachusetts are in accord with state statutory requirements,
but amendment of Massachusetts law in the light of recent re-
visions in related federal legislation may bring about their substan-

ELIGIBILITY AND RENT POLICIES AND PROCEDURES
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tial modification. In that event, greater emphasis will undoubtedly
be placed upon various criteria, other than the income-rent ratio,
which have heretofore guided local housing authorities.

Since the policies and procedures of the Boston Housing Author-
ity are considered to be representative of practices elsewhere, they
are used in the report to indicate local housing authority operations

generally.
To be admitted to low-rent housing, each applicant family must

file an application. After admission, the eligibility status of each
family is re-examined annually. Application statements are verified
to insure their accuracy.

Criferia For Limifing Tenant Income

Occupancy in federally aided low-rent public housing is restricted
by state and federal legislation to families of low income. This
statutory requirement has been implemented by establishment of
maximum income limits for low-income families by each local
housing authority, subject to approval by the Public Housing Ad-
ministration. The data prepared by the Boston Housing Authority
in support of its limits on the income of tenants in federally aided
housing is typical of the rationalization that has been required for
federal approval.

Despite 1959 changes made in the federal law, notably dropping
the income-rent ratio, the occupancy of low-rent housing will still
be restricted to low-income families, and appropriate income
limits must be proposed by local housing authorities for approval
by the Public Housing Administration as heretofore.

The latter determination of limits on tenant incomes will involve
a number of criteria, no single one of which will provide a final
answer. To develop these criteria, the Boston Housing Authority

such factors as (1) the lowest rentals applicable in a sub-
stantia! volume of available standard private housing, (2) the in-
comes of families who were living in substandard housing, and (3)
the earnings of the lowest paid, regularly employed male workers
in the Boston area.

1. Lowest Available Private Rents. A gap of at least 20 percent
has been required between (a) the upper rental limits for admis-
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sion to low-rent housing, and (b) the lowest rents at which private
enterprise is providing a substantial supply of decent, safe and
sanitary housing. The 20 percent gap is equivalent to a definite
upper limit on the maximum family income eligible for admission,
because once the rent limit has been thus determined, the 5 to 1
ratio of income to rent fixes the qualifying income as well. The
report tabulates Authority findings under these criteria,
maximum annual incomes for tenants occupying various sizes of
apartments.

2. Family Incomes in Substandard Housing. Since tenant families
in substandard housing constitute the primary market for low-rent
public housing, local housing authorities consider their incomes as
a pertinent measure of appropriate family income limits.

3. Earnings of Lowest Paid Workers. To indicate whether in-
comes of families supported by regularly employed male workers
in the lowest-paid groups would permit their occupancy in low-rent
housing, the Boston Housing Authority therefore conducted the
survey which is summarized in the report of the earnings of male
workers in thearea.

Within the established maximum income limits for eligibility,
there exists a range of actual incomes of eligible families which are
admitted, as indicated by specific figures in the report. The estab-
lishment of these maximum limits at somewhat higher figures than
might otherwise be possible, increases the number of lowest income
families which may be admitted at rents below the average re-
quired for financial stability of the projects. The reason is that the
average can then be restored by the admission of higher income
families, otherwise ineligible, who can pay higher than average
rents. If only the families paying the required average rent were
admitted, a representative cross-section of low-income families
would not be housed.

Establishment of Rental Charges
The basic considerations controlling the determination of rental

charges for families with low incomes are (1) the rent-paying
ability of those families, (2) the federal subsidy which is available,
and (3) applicable legal requirements.
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Rental charges are related to family incomes. These rents are
so proportioned that when incomes are low, families pay a low
rent, but when their incomes increase, rents are raised accordingly.
Thus, it is possible that a family occupying a one-bedroom, low-
rent apartment may pay a higher rent than a family in a five-bed-
room dwelling unit.
| The state law, and until this year the federal law as well, limits
the eligibility of families for admission to low-rent housing to those
with a maximum ratio of net annual income, less exemptions, to
gross rent which is not in excess of five to one. Since income can-
not be more than five times rent, it also follows that rent must be
at least one-fifth or 20 percent of income. This rule reflects the
legal provision that rents must be within the financial reach of fam-
ilies of low-income.

State control will be made more difficult if Massachusetts law is
amended by adopting that phase of the recent 1959 amendment to
the federal housing law which eliminated the above ratio of income
to rent. If this is done local housing authorities could, however,
still be authorized to use that ratio as one of the general guides in
the future.

EFFECTS OF 1957 AND 1959 FEDERAL AMENDMENTS

The success of the low-rent housing program revolves largely
around federal-state-local administration of the difficult and contro-
versial provisions governing tenant eligibility in terms of family
income. That administration by local housing authorities has been
complicated by the detailed regulations of the Public Housing Ad-
ministration which were so restrictive and inflexible that they
allowed but little discretion. Moreover, difficulties have been in-

evitable in applying the federal policy of a single rigid minimum
income-rent ratio for national purposes, to the varying conditions
in the individual states.

The related statutory exemption policy under present Massachu-
setts law, is also basically inconsistent in permitting exemption of
all of the income of a minor for the purpose of continued occupancy
eligibility, as contrasted with only a $lOO exemption for admission
eligibility and rent purposes. Further, this policy is unrelated to
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prevalent practice in other social programs, particularly public as-
sistance requirements, which allow employed single children a sub-
stantial portion of earnings for personal use.

The additional exemptions which were authorized in the 1957
amendment to the federal law were (1) $lOO for each adult with-
out income, and (3) $6OO for each secondary income recipient,
that is, each member of the family whose income is less than
largest income received by any member thereof. Studies of thew
effect of the adoption of these new amendments in Massachusetts
show they would have the effect of an average rent reduction of
$B.OO per month for the small number of families specifically in-
volved, or an overall average rent reduction of $0.91 a month
per low-rent dwelling unit in Boston.

However, there would be an offsetting tendency to such reduc-
tions because the new' exemptions would also make higher income
families eligible for tenancy. These families would pay proportion-
ately higher rents.

It is possible that adoption of the 1959 federal amendment in
Massachusetts would not cause a genera! reduction in the average
income-rent ratios now being applied by housing authorities. This
possible development is due to the fact that more than two-thirds
of the local housing authorities have found it necessary to operate
at more than the minimum statutory 20 percent ratio nowT required
by law.

The report discusses various general combinations of modified
income and rent levels which are available to local authorities if
the 1959 amendments of the federal law are made applicable
throughout Massachusetts.

They illustrate the serious implications of meeting the two major
questions that arise: (1) the eligibility of low-income families and
(2) the financial solvency of the low-rent housing. Income limits
cannot be raised so that they cease to be representative of low in-
come. On the other hand, any reduction in rent must not jeop-
ardize financial stability.

PRACTICES IN OTHER STATES
The great preponderance of the housing laws of other states con-

tain statutory income-rent ratios which now range between five to
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one and six to one, with a few states using no statutory ratio at all.
In applying these ratios, slightly over 60 percent of the states
authorize no specific exemptions in determining net income and
practically all the remainder allow $lOO per minor member of the
family.

The report ends with a conclusion which is patterned on the
labove summary, including the steps which may be taken locally if
pending Senate, No. 210 of 1959 or House, No. 1377 of 1960 be-
comes law.

$



*



I

Subject of Study

By directive of the General Court (Senate, No. 559 of 1959,
which is reprinted on the inside of the front cover), the Legisla-
tive Research Council is required to report on the relationship of
Federal and Massachusetts Public Housing Laws, particularly with
regard to Senate, No. 210 of 1959, reproduced as Appendix A.

Senate, No. 210 was introduced by Senator John J. Beades of
Suffolk, on the petition of John Carroll, Vice Chairman of the
Boston Housing Authority. That bill proposed easing the statutory
rental and eligibility controls exercised by local housing authori-
ties in Massachusetts. Heretofore, admissions and occupancies of
federally aided housing developments have been limited to families
whose total net incomes have not exceeded five times their annual
gross rent payments.

This limitation, spelled out more fully below, was mandatory
under the federal law in effect when this study was recently au-
thorized on May 13, 1959. During 1959, however, the federal
housing law was amended to permit local housing authorities to
establish any income-rent ratios they may desire, subject only to
federal approval. In view of this recent revision of federal require-
ments, it was decided to prepare this report so that it would serve
not only those housing authorities which decide to continue the
past basis of rent and eligibility control, but to assist those authori-
ties which will decide to seek new bases for federal approval, if the
1959 federal changes are adopted in Massachusetts.

At present the “net income” of each tenant family in a federally
aided low-rent housing development consists of the total income of
all members of that family, less deductions allowed by the housing

ulljr (Snmmximuraltlj of fHauuadjuarttu

RELATING MASSACHUSETTS AND FEDERAL
PUBLIC HOUSING LAWS

CHAPTER I. INTRODUCTION
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authority. Their “annual gross rental” includes the value or cost
of water, electricity, gas, other heating and cooking fuels and other
utilities. By Massachusetts statute, local authorities have been
authorized to arrive at income for rent and admission eligibility
purposes by exempting from net income, $lOO for each minor mem-
ber of the family and either $lOO or part or all of the income of
such minor in determining eligibility for continued occupancy.

Under the new legislative proposal, Senate, No. 210 of 1959, the'
above exemptions would remain unchanged. In addition, the re-
vised statute would then authorize the local housing authority to
apply two further income exemptions, namely: (1) a $lOO exemp-
tion for each adult dependent member of the family without in-
come; and (2) an exemption not to exceed $6OO of the income of
any member of the family other than the principal wage earner.
The existing Massachusetts Housing Authority Law now provides
that local housing authorities operating federally aided low-rent
programs:

“shall not accept as a tenant any person or persons whose net annual in-
come at the time of admission, less an exemption of, one hundred dollars
for each minor member of the family other than the head of the family
and his spouse, exceeds five times the annual rental (including the value
or cost to them of water, electricity, gas, other heating and cooking fuels,
and other utilities) of the dwellings to be furnished such person or persons.
For the sole purpose of determining eligibility for continued occupancy,
it may allow, from the net income of any family, an exemption for each
minor member of the family (other than the head of the family and his
spouse) of either (1) one hundred dollars, or (2) all or any part of the
annual income of such minor. For the purposes of this subsection, a minor
shall mean a person less than twenty-one years of age.”
In view of the recent federal passage of the revised Housing Act

of 1959, a new bill, House, No. 1377 of 1960, was introduced in the
General Court this month by Representative John J. Linehan of
Boston (Reprinted as Appendix Bof this report). This bill, intro-
duced on behalf of Owen A. Gallagher, Chairman and John
Vice-Chairman of the Boston Housing Authority, has the same
basic purpose as that of Senate Document, No. 210 of 1959, namely,
to relate the Housing Authority Law of Massachusetts to the re-
vised provisions of the Federal Housing Act. Thus, it adjusts for
the recent removal from the federal statute of the minimum man-
datory ratio of tenant income to rental charges in federally aided
low-rent housing, by broadening the powers of local housing au-
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thorities, without the above restriction, to fix income limits for
occupancy and rents, subject to approval of the federal supervisory
agency:

“after taking into consideration (1) the famity size, composition, age,
physical handicaps, and other factors which might affect the rent paying
ability of the family, and (2) the economic factors which affect the finan-
cial stability and solvency of the project.”

i House, No. 1377 of 1960 would also follow federal law more
closely by adding 62 year old women and 50 year old disabled per-
sons to the single persons and elderly families who may be ad-
mitted to low-rent housing. These changes in the minimum age
requirements will not only make them conform to the new Fed-
eral Housing Act of 1959, but to the age minimums generally ap-
plicable for benefits under the Social Security Act, namely, 65
years of age for men, 62 years for women, and 50 years for dis-
abled persons.

A third provision of House, No. 1377 of 1960 would incorporate
a policy statement also based on the revised provisions of the Fed-
eral Housing Act of 1959. This new policy would make adequate
provision for larger families and for elderly persons in the develop-
ment of low-rent housing. Further, it would vest in local housing
authorities the maximum amount of responsibility in the adminis-
tration of low-rent housing, including responsibility for the estab-
lishment of rents and eligibility requirements, subject, however, to
the approval of the Public Housing Administration.

The 1957 and 1959 revisions of the United States Housing Act
of 1937 which affect eligibility and rent, the age minimum for the
elderly, and the declaration of policy are reprinted as Appendix C
of this report.

Federal Housing Law
t The federal government has made four major approaches to the
problem of income limits and rent determination in the tenancy of
federally aided low-rent housing.

The original Housing Act of 1937 provided that low-rent housing
was to be made available solely for families whose net income at
the time of admission did not exceed five times the rental, including
utilities; provided, however, that in the case of families with three
or more minor dependents, such ratio was not to exceed six to one.
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There was no provision for continued occupancy income limits and
no exemption provision. Further, there was no statutory require-
ment that local housing authorities set dollar income limits restrict-
ing occupancy to low-income families, although such limits had
been established in Massachusetts by administrative practice.

A second approach was made in the 1949 amendment to the Act.
This amendment continued the above requirement that low-rentl
housing be available solely for families whose net annual income
at the time of admission did not exceed five times annual rental
costs including utilities. In addition, however, it now exempted
$lOO of income for each minor member of the family other than
the head of the family and his spouse. For purposes of determin-
ing eligibility for continued occupancy, an exemption from the net
income of the family was allowed for minors, other than the head
of the family or spouse, of either $lOO or all or part of the minor’s
annual income. In addition, the federal amendment required that
a gap of 20 percent be maintained between rents charged at the
bottom of the housing market served by private housing and the
top of the market served by public housing. This new federal gap
requirement, as will be shown later in the study, placed an absolute
ceiling upon income limits.

The 1957 amendment to the Act contained a third approach. All
of the rent and income provisions enacted in 1949 were retained,
but in addition, for the purpose of determining rent and eligibility
for admission and continued occupancy, the amendment added an
exemption of $lOO for each adult dependent member of the family
having no income and an exemption not to exceed $6OO of the in-
come of each member of the family other than the principal wage
earner.

The fourth and current approach was made in the amendment to-
the Act voted this year. This 1959 amendment removed the ceil-
ings on income for both admission and continued occupancy, elimi-
nated all specified exemptions, and removed the existing require-
ments that rents be at least 20 percent of income, less exemptions.
This amendment provided instead that rents and income limits were
to be fixed by the local housing authority, and approved by the
federal supervisory agency, taking into consideration the rent-pay-
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ing ability of the tenant and the financial solvency of the low-rent
housing.

To indicate the effect of these changes in federal rent and income
controls, the following sections of this report review in some detail
the evolution of the low-rent public housing program in Massachu-
setts, the mechanics of its operation, and the policies and proce-

dures which state and federal laws have required local housing au-
thorities to apply in the problem areas of rent and income. Finally,
the importance of the recent amendments to the federal housing
law on present and future local housing authority policies and pro-
cedures is evaluated. Because of the close operational relationship
at the local authority level between the federally aided and state
aided low-rent programs, some aspects of the state aided program
are also very briefly discussed.
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The low-rent public housing program in Massachusetts evolved
out of the housing policies adopted by the Federal Government,
the Commonwealth, and local cities and towns to serve varying
purposes. �

Public concern for housing in Massachusetts emerged initially in
the form of preventive legislation. In 1850, the Board of Health
in the City of Boston was given the power to vacate tenements
adjudged unfit for human habitation. This was the beginning of
the sanitation ordinances, building codes, and zoning laws of today.
The first public constructive measures in the United States to in-
crease the supply of adequate housing for those in need began with
legislation providing for the appointment of the Homestead Com-
mission by the Commonwealth in 1909.

This legislation, together with subsequent enactments, estab-
lished the principle that adequate housing is a proper public re-
sponsibility. The Commission, which was in existence until 1919,
demonstrated the practicability of producing homes within the
means of wage earners, by constructing and selling at cost, twelve
garden-type, single, detached and semi-detached houses in the City
of Lowell. While this approach to the solution of the housing prob-
lem differs radically from the current low-rent public housing pro-
grams, the underlying principles and precedents were then estab-
lished.

In 1933, a State Board of Housing was created within the De-
partment of Public Welfare with authority to acquire land for the
construction of housing designed to relieve congestion of population
and provide homesteads or small houses for mechanics,
wage earners, and other citizens of the Commonwealth. The Board
was also empowered to accept grants of federal funds and to super-
vise limited dividend housing corporations.

In 1935, the powers of the State Board were enlarged to include
supervision over local housing authorities. These powers remained
in effect until 1948 when the present State Housing Board was sub-
stituted for its predecessor. The Housing Authority Law of 1935

CHAPTER 11. EVOLUTION OF MASSACHUSETTS
PUBLIC HOUSING
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authorized the creation of local housing authorities in each city
and town in the Commonwealth as public, political and corporate
bodies, upon determination of the need for such an agency by the
local governing body. These local housing authorities were each
to consist of five local residents to serve terms of five years. Of
this membership, four residents were to be appointed locally and

■fthe fifth member was to be appointed by the Chairman of the State
Housing Board. The local housing authority was given all the
necessary powers to effectuate the provisions of the state Housing
Authority Law, including the power to borrow funds and incur
debts outside the regular debt of the locality, to enter into con-
tracts and to develop and operate housing.

Federal-Local Public Housing

The depression of the early 1930’s brought active federal partici-
pation in housing developments throughout the nation. The first
federal legislation which was enacted established a limited and ex-
perimental program of low-rent housing. The primary intent of
this program was the reduction of unemployment, but it also
sought to provide adequate housing within the means of low-income
families and to develop improved housing standards and com-
munity planning.

Initially, financial assistance to private limited-dividend housing
organizations was the basis of federal attempts to provide exten-
sive employment and to obtain low rates. These attempts were
not successful and the program was subsequently carried out by
direct federal construction. Among the lessons learned from this
experimental program was the desirability of greater local partici-
pation.

In 1937, the emergency housing legislation authorized a general
(Jong-range, low-rent public housing program. Thus, the Federal
Housing Act of 1937 had the multiple objective of providing ade-
quate housing for families of low income, assisting local communi-
ties in the elimination of slums, and relieving unemployment. Stim-
ulating employment was no longer the basic objective it had been
in the earlier emergency program. In contrast with direct federal
construction, local housing authorities were authorized to develop
housing with federal financial assistance.
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This program functioned effectively until 1940 when authorized
funds were diverted to war needs. To meet war conditions, new
housing developments were used initially to provide shelter for war
workers and were subsequently to be converted to low-rent use
upon termination of the war housing emergency. This conversion
from war housing to low-rent use has been carried out in Massa-
chusetts. 0Another emergency housing program authorized by the above
federal legislation was known as Veterans’ Re-use Housing. Under
this authorization, local housing authorities could use surplus
structures of the Federal Government as temporary housing for
veterans and servicemen. This program included 3,803 dwelling
units in 31 localities in Massachusetts and has now been liquidated
except for 96 units in Fall River and 14 units in Ipswich.

In 1949, the Federal Government extended the low-rent program
which had been initiated in 1937, by providing more assistance for
development and operation of public housing for low-income fam-
ilies. In 1956, new federal provisions were made to stimulate the
construction of housing which is specifically designed to meet the
needs of the elderly.

At the present time, the federally aided low-rent program has
expanded to approximately 475,000 dwelling units operated by some
1,200 local housing authorities throughout the country.

In Massachusetts, twenty-two local housing authorities are
operating 17,550 low-rent dwelling units in fifty housing develop-
ments made possible by the federal financial assistance provided
under the Housing Act of 1937, as amended. In addition, 785
more units are under construction in seven localities, including five
localities which now have no federally aided program in operation.
Eight housing authorities, including one new to the program, have
also contracted to build 1,699 units now in the
stage. At the present time, 28 housing authorities have 20,034
dwelling units under management, under construction or under con-
tract in Massachusetts. This result is indicated in Table lin some
detail, showing the present location, number of housing develop-
ments and number of low-rent federally aided units in operation,
under construction, and in the pre-construction stage but under
contract in Massachusetts.
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TABLE I.
3ERALLY AIDED LOW-RENTUnits of Fe

Public Housing in Massachusetts
Under UnderIn

Locality Operation* Construction Contract
400Boston 10,156i

100Brookline
lOO

rj tv\ Vvr*irl cm'Cambridge 803*
Chelsea 200 2

Chicopee 150
100Clinton

Fall River 8Y9 3

Framingham 125
Gloucester 100
Holyoke 3862 98 100
Lawrence 504 2 137
Lowell 1,0703

175Lynn 300
Malden 250
Medford 150
New Bedford 9004

Newburyport 50
150North Adams

Northampton 50
Pittsfield 99

180Quincy
50Revere 100

Somerville 258 2 100
Springfield 700
Taunton 150 24
Woburn 100
Worcester 600 150

Total 17,550 785 1,699

*Note: Each of the following local totals of housing units consists of one
housing development unless otherwise footnoted.

1 These units are situated in 15 housing developments, of which two develop-*1 ments containing 1,889 units are not technically federally-aided but are
operated on that basis.

2 These units are situated in 2 housing developments.
3 These units are situated in 3 housing developments.
4 These units are situated in 4 housing developments.
Source: Public Housing Administration.

The present low-rent federally aided program in Massachusetts
represents a total development cost of $149.3 million, or about 3.3
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percent of the $4.5 billion development costs incurred in the entire
program throughout the country.

Under the Massachusetts program the development cost per
dwelling unit has averaged about $8,500, or practically the same as
the national average. This unit cost figure is an average actual
cost over the past twenty years. Increases in construction costs
would cause replacement expenditures to be considerably greater. IMoreover, development costs must be distinguished from construc-
tion costs. The former are considerably larger because to con-
struction costs are added ail expenses of planning, site acquisition
including existing structures which must then be demolished,
equipment and financing.

The following Table II lists the development costs for the twenty
largest state federally aided low-rent programs within the total na-
tional costs of $4,515.7 million. These twenty programs ranged
from the maximum development cost of $743.0 million for New
York State to the minimum of $87.8 million in Florida, with Massa-
chusetts having the 13th largest state costs of $149.3 million.

TABLE 11.
Development Costs for Twenty Largest

Programs, as of June 30, 1957State Federally Aided Low-Rent
Development CostState or

in MillionsTerritory
NewYork $ 743.0
Illinois 382.6
Pennsylvania 328.7
New Jersey 270.4
Texas 218.2
California 196.8
Georgia 184.0
Puerto Rico 162.3
Alabama 154.2
Missouri 150.6
MASSACHUSETTS 149.3
Michigan 136.6
Ohio 136.6
Tennessee 133.2
Louisiana 130.3
Virginia 115.6
Maryland 101.9
Dist. of Columbia 95.1
No. Carolina 94.0
Florida 87.8

Source: Records of Public Housing Administration
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Although removed from the immediate objective of this study,
the following brief discussion of state-local housing programs, with-
out any federal participation, is included for general background.
Purely state-local housing of a temporary character was motivated
by the critical housing needs of the returning World War II vet-
eran. In 1946, the program was set up with provision for liquida-
tion after an operating period of five years. The program was as-
sisted by a state subsidy of ten percent of development costs.

The resultant housing was rented to veterans who were unable
to obtain shelter and no selection was attempted on the basis of
their financial ability to pay for such shelter. The rents charged
were reasonable rents as determined by the local housing author-
ity, taking into consideration costs, available subsidy, comparable
private rents, value and the general ability of veterans to pay. The
program, consisting of 1,745 dwelling units in fifteen localities, has
been terminated (a) by selling the single and two-family houses to
individual purchasers at fair market value, and (b) under competi-
tive bidding, by selling the multi-family apartment developments
to real estate interests, with the single exception of a small
Quincy development of 36 units.

In 1948, the Commonwealth also initiated a long-range low-rent
program for needy veterans. Under this program financial assist-
ance was supplied by the State to assist local housing authorities
to provide veterans of low income with rental housing within their
financial means. Under the terms of this state aided low-rent pro-
gram, 136 housing developments containing 15,453 dwelling units
are now in operation in 88 localities of the Commonwealth.

In 1953, the Commonwealth initiated a similar low-rent program
for elderly persons of low income. To date, 46 such housing de-
velopments which shelter 1,809 elderly families, are in operation
in 39 communities in the Commonwealth. Ten more developments
are under construction in as many localities and will provide ac-
commodations for 516 additional families.

The state aided low-rent public housing program resembles the
federally aided program in basic concept and essential character-
istics. It is based on joint state-local responsibility, with the

State-Local Public Housing
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Chairman of the State Housing Board acting for the Common-
wealth and the local housing authorities acting for the communi-
ties. The Commonwealth guarantees the notes and bonds of local
housing authorities and makes annual contributions to them to
assist in the development and operation of low-rent housing. The
Commonwealth has supervisory and financial responsibilities and
the local authority has borrowing, construction and management
powers.

Upon state approval of the local housing authority’s plans for
the proposed housing, a contract is completed for financial assist-
ance. This basic financial document enables the local housing
authority to borrow money on state credit; it also contains pro-
visions protecting the state’s investment and insuring occupancy
by families of low income at rents they can afford.

To finance development, the housing authority borrows entirely
from private sources by selling notes and bonds which are sup-
ported by the full faith and credit of the Commonwealth. Bonds
may not be issued for a period in excess of forty years after the
completion of a development.

Annual contributions by the Commonwealth are, with one excep-
tion, limited to two and one-half percent of the cost of each devel-
opment and are payable as housing authority obligations mature.
This contribution toward capital and operating costs is increased
by an additional one and one-half percent when necessary in pro-
viding housing for the elderly.

Federally aided low-rent public housing comes under the pro-
visions of the United States Housing Act of 1937, as amended. This
program provides federal assistance to help local communities pro-
vide families in the lowest income group who cannot afford to pay
the rents in private housing, with an adequate local supply of low-
rent, decent, safe and sanitary dwellings. Federal responsibilities
are met by the Public Housing Administration which is a part of
the Housing and Home Finance Agency.

The local authority plans, builds and operates low-rent housing.
It selects private builders by competitive bidding. As owner, it
then manages the housing with its own staff. The dwellings are

Mechanics of Federally Aided Low-Rent Housing
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rented to low-income families at rents they can afford. Since the
rental revenue is not enough to meet capital and operating costs,
a deficit results. The Public Housing Administration makes up
this deficit each year with a subsidy. The local community also
contributes toward low-rent housing by accepting in lieu of local
property taxes the payment of ten percent of aggregate shelter
rent.

In order to initiate the program, a local housing authority must
determine the need for low-rent public housing and then demon-
strate that need to the satisfaction of the federal Public Housing
Administration. Using preliminary loan funds advanced by the
Public Housing Administration, the housing authority prepares
plans and estimates the cost of developing and operating the pro-
posed housing. Upon approval of the feasibility and legal con-
formity of the proposed housing, the Public Housing Administra-
tion agrees to loan funds for construction up to a maximum of
ninety percent of development costs. Such federal agreement is
contingent upon (a) adherence to the statutory limitation on con-
struction costs, and (b) a demonstration that maximum rents for
admission to the proposed housing will be at least twenty percent
below the lowest rents at which private enterprise is already pro-
viding a substantial volume of decent, safe and sanitary housing.

The local housing authority finances construction by short-term
borrowing from private sources and from the Public Housing Ad-
ministration. As soon as practicable, however, these short-term
notes are replaced with long-term bonds, which, like other bonds
of public bodies, are exempt from federal income taxes. These
short-term temporary notes are secured by the commitment of the
Public Housing Administration to amounts sufficient to cover prin-
cipal and interest at maturity. Similarly the bonds are secured by
the pledge of annual contributions by the Public Housing Adminis-
tration.

The financial assistance contract includes the provisions noted
above but in addition provides that the Public Housing Administra-
tion will annually contribute over not more than 40 years the
amounts required to cover the difference between operational ex-
pense, including debt service, and rental revenue up to a maximum
percentage of development cost. This percentage is fixed at a rate
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equal to the cost of long-term money to the Federal Government
plus two percent, —or a total of 5.76% in recent years. The maxi-
mum annual contribution is arranged to equal debt service on the
development cost of the housing over a period of forty years.
Within the total maximum amount contracted for, annual pay-
ments are made as actually needed.

The annual contributions paid by the Public Housing Adminis-
tration to local housing authorities in Massachusetts was $4,414,316
during the fiscal year 1957. This total was 73 percent of the maxi-
mum pledged. Nationwide, actual payments in the same fiscal year
amounted to $90,634,813 or 46 percent of the possible maximum of
$197,060,384. The percentage of actual to maximum payments
varied substantially between individual States. For example, in the
New England States, Massachusetts received 73%, Connecticut re-
ceived 68% and New Hampshire 70%. Actual payments to local
housing authorities represented 95 % of the maximum in Maine and
87 % in Rhode Island. It will be noted in Table 111 that the Massa-
chusetts 73.0% is the largest ratio among the 20 largest state pro-
grams covered. Texas and Tennessee follow with ratios in the
middle 60’s, and the list tapers off rapidly to much lower figures.

Annual federal payments of about 40% under the total program
prior to World War II were much smaller than the 75% occurring
during the post-war period. The marked increase in these two
ratios is principally due to the fact that capital costs are substan-
tially higher, that the maximum amortization period of the bonds
was reduced from 60 to 40 years, and that interest rates have in-
creased significantly.
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The following Table 111 compares actual with the maximum per-
rentmissible federal payments toward the twenty largest state low-

housing programs in the fiscal year 1957:
table in.

Actual Versus Maximum Federal Contributions
to 20 Largest State Low-Rent Housing Programs

Fiscal Year 1957, in Millions«

State Actual Maximum Ratio
New York $11.25 $33.59 33.5%
Illinois 4.68 17.16 27.3
Pennsylvania 6.59 14.56 45.3
New Jersey 6.94 12.01 57.8
Texas 5.94 8.92 66.6
California 4.26 8.13 52.4
Georgia 4.42 7.69 57.557.5

Puerto Rico 2.59 7.42 34.9
Alabama 3.05 6.82 44.7
Missouri 2.17 6.66 32.6
Michigan 2.07 6.19 33.4
Ohio 2.35 6.15 38.2
MASSACHUSETTS . .

. 4.41 6.05 73.0
Tennessee 3.67 5.65 65.0
Louisiana 2.92 5.62 52.0
Virginia 2.48 4.96 50.0
Dist. of Columbia . . . 1.13 4.37 25.9
Maryland 2.37 4.27 55.5
No. Carolina 2.23 3.95 56.5
Florida 1.73 3.84 45.0

Source: Records of Public Housing Administration

<1
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This chapter is concerned with the policies and procedures gov-
erning eligibility and rent determinations connected with federally
aided low-rent housing. These policies and procedures are in ac-
cord with present state statutes which may be significantly revised
in the light of the 1959 changes made in the income limit and rent
requirements under federal legislation.

The policies and procedures of the Boston Housing Authority are
considered to be representative of practices elsewhere. They will
therefore be used to illustrate the duties of local housing authori-
ties generally.

The justification for low-rent public housing involving federal or
state expenditures is the provision of decent, safe and sanitary
dwellings within the financial means of families of low income who
cannot afford available adequate private housing. To insure that
this purpose is effected, the Authority has established specific
policies governing eligibility for both admission and continued oc-
cupancy that conform with statutory, contractual and administra-
tive requirements. These requirements are spelled out in Tables IV
and V on the next two facing pages, which indicate the step by
step process of determining the family income base for admission
and continued occupancy, respectively. To be admitted to low-rent
housing, each applicant must file an application which furnishes
information in sufficient detail to permit a determinationregarding
eligibility, preference, and the amount of rent to be paid by the
family concerned. The statements made in the application are
verified to insure their accuracy. For example, income is verified
by contact with employers, and housing need is substantiated by
physical inspection of the applicant’s current residence.

After admission, the eligibility status of each tenant family is
re-examined annually. For this purpose, similar annual applica-
tions must be completed and filed as were submitted with the orig-
inal applications for admission except that they omit data indicat-
ing housing need. These applications are also verified for accuracy.
Rental charges are then adjusted in accordance with any change in
income. If the composition of the family has changed, a transfer

CHAPTER 111. ELIGIBILITY AND RENT POLICIES
AND PROCEDURES
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may be necessary to a dwelling of different size. If a family be-
comes ineligible for occupancy, the Authority must issue a notice
to vacate.

The Authority admits as tenants to federally aided low-rent hous-
ing only those families who meet all of the following requirements:

a) families whose net income comes within the maximum income limit for
admission;

to) families consisting of two or more related persons except for individuals
65 years of age and over;

c) families in need of housing who are living in unsafe, unsanitary, over-
crowded, or otherwise substandard housing, or who are being displaced
by public low-rent housing, slum clearance, etc. or are without housing
through no fault of their own; and

d) families who have been residents of the city of Boston for at least three
years.

In the selection of tenants from among eligible applicants, statu-
tory provision has been made for the extension of preferences in a
certain order of priorities. First preference is given to families
displaced by local public action. Among both displaced and non-
displaced families, first preference is given to families of disabled
veterans; second, to families of deceased veterans and servicemen;
and third, to families of other veterans and servicemen. In the
wholly state aided program, all families, except persons 65 years
of age or over, must have veteran status, with the veterans of
World War II and Korea having preference over veterans of other
wars.

Within each of these preference categories, families are selected
for dwelling units of appropriate size in accordance with the
urgency of their housing needs and the financial solvency require-
ments of the housing program.

The Authority reviews the eligibility status of each tenant family
at least annually. Only families who meet the following require-
ments are allowed to continue in occupancy:

a) families with net incomes below the maximum income limit for con-
tinued occupancy;

b) families who meet the above definition of a family, except that a single
residual member is permitted to remain in occupancy.

Eligibility for Admission

Eligibility for Continued Occupancy
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TABLE IV.

ADMISSION REQUIREMENTS
FOR FEDERALLY AIDED LOW RENT HOUSING
UNDER PRESENT MASSACHUSETTS POLICIES

AGGREGATE FAMILY INCOME

*Annual gross income of all members of family regard-
less of source or type

Less

Equals

INCOME ESTABLISHING ELIGIBILITY
FOR ADMISSION
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TABLE V.

CONTINUED OCCUPANCY REQUIREMENTS
FOR FEDERALLY AIDED LOW RENT HOUSING
UNDER PRESENT MASSACHUSETTS POLICIES

AGGREGATE FAMILY INCOME
4 Annual gross income of all members of family regard-

less of source or type

EXEMPTION
of part or all of U. S. death or disability payments

■ connected with military service and, in the case of
minors with income, an EXEMPTION of part or ail
of the income of such minor, instead of $lOO exemp-
tion listed above

Equals

INCOME ESTABLISHING ELIGIBILITY
FOR CONTINUED OCCUPANCY

Less
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Occupancy in low-rent public housing is restricted by state and
federal legislation to families of low income. This statutory re-
quirement has been implemented by the establishment of maximum
income limits characteristic of low-income families in the City of
Boston. Separate income limit schedules have been adopted by the
Boston Housing Authority for both state aided and federally aided
housing.

In the federally aided program prior to the amendment of the
U. S. Housing Act, the net annual income of families at admission,
after making a $lOO exemption for each minor member, could not
exceed five times the annual gross rental. Moreover, the maximum
rents for admission which are established must be at least twenty
percent below the rents at which private enterprise is providing a
substantial supply of available standard housing.

On this general basis the Boston Housing Authority in 1956 es-
tablished the following schedule of maximum net tenant family in-
comes, after exemptions, for admission and continued occupancy of
low-rent housing. This action was in accordance with state legis-
lation, then approved by the federal Public Housing Adminis-
tration.

Maximum Family Income in Federally Aided Housing

TABLE VI.

Maximum Family Income in Federally Aided Low-Rent Housing

Family For Original For Continued
Composition Admission Occupancy
1-2 persons $3,200 $4,000
3-4 persons 3,400 4,250
5-6 persons 3,700 4,625
7 or more persons 3,900 4,875

Source: Records of Boston Housing Authority
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This schedule was applicable to all federally aided low-rent hous-
ing developments of the Boston Housing Authority. Maximum in-
comes were based on the number of persons in the family because
of the correlation between budgetary requirements and family size.

Net income means total gross family income from all sources less
certain deductions allowed by the Authority. In practically all

leases, deductions are confined to amounts taken out of earnings
(a) for social security, (b) for other pension benefits or (c) for
union dues, and average less than $lOO a year. Deductions are
occasionally also permitted, however, of expenses such as extraor-
dinary medical costs of a continuing nature.

With respect to net family incomes eligible for admission, the
Authority allows an exemption of $lOO for each minor member of
a family, other than the head of the family or spouse. For con-
tinued occupancy the exemption of $lOO or all of a minor’s income,
whichever is higher, is allowed. In all computations the Authority
exempts any amounts paid by the federal government for disability
or death in connection with military service.

The following example, involving two families with equal in-
comes, who are applying for admission to federally aided low-rent
housing, illustrates the application of the above deduction and
exemption policies in the determination of eligibility for admission;
the various steps in making the final determinations are first
described generally below and are then shown in the subsequent
tabulations.

Family A is comprised of husband and wife; family B also con-
sists of husband and wife, but includes two minor children in ad-
dition. The computation of family income less deductions is
identical in the two cases, since the deductions are the same. With-

* holding tax deductions are compulsory but cannot be included as
* allowable deductions for purposes of this computation. To com-

pute net family income for purposes of determining eligibility no
further subtraction is made for the small family A consisting only
of husband and wife. In the case of family B however, the two
minor children each call for $lOO of exemption. The net result of
the computation is that small family A is found not to be eligible
for admission, whereas larger family B is eligible.
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TABLE VII.

Eligibility Determination of Two Sample Families
for Federally Aided Low-Rent Housing

Family Family
A B

Gross Yearly Wage ($7O per wk.) . . . $3,640 $3,640
Less Deductions:

*Social Security $9l
Union Dues $24 —ll5 —ll5

Family Income, less Deductions .... $3,525 $3,525
Less Exemptions ($lOO per minor) ... 0 —2OO

'Net Family Income for Eligibility $3,525 $3,325

$3,200Income Limit for Eligibility
Is family eligible for admission?

$3,400
No Yes

the local housing authority de-For federally aided developments.
termines the schedule of maximum income limits, subject to ap-
proval by the Public Housing Administration. The establishment
of appropriate income limits is essential to the public purpose of
the program. Hence the following text summarizes the documen-
tation developed by the Boston Housing Authority for use in de-
termining income limits for families to be housed in federally aided
low-rent housing. Determination of these limits involved a number
of criteria, no single one of which provided a final answer. These
criteria, discussed in turn below, motivated studies by the Author-
ity of such factors as the lowest rentals applicable in a substantial
volume of available standard private housing, the incomes of fam-
ilies who are now living in substandard housing and the earnings
of the lowest-paid, regularly employed, male workers in the area.

Lowest Available Private Rents. A gap of at least 20 percent is
required between the upper rental limits for admission to low-rent
housing and the lowest rents at which private enterprise is provid-
ing a substantial supply of decent, safe and sanitary housing. The
20 percent gap is equivalent to a definite upper limit on the maxi-
mum income of families eligible for admission, because once the
rent limit for low-rent housing has been thus determined, the

Criteria for Limiting Tenant Income
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5 to 1 ratio of income to rent fixes the qualifying income as well.
To determine the availability of private rental and sale housing,

the Boston Housing Authority consulted with realtors in various
parts of the Boston housing market area. It also analyzed news-
paper advertising, and physically inspected some of the units ad-
vertised. On the basis of this study, the Authority concluded that

was no substantial volume of standard private housing avail-
able at less than the gross rents ranging from $9O to $l3B as
shown in the first column of Table VIII below. The establishment
of the required 20 percent gap below these lowest private rents
would then set the comparable top admission rents of $72 to
$110.40 for the low-rent housing which are shown in the second
column of the table. Finally, the annual family income necessary
to pay these top admission rents for various bedroom facilities at
an income-rent ratio of 5:1 would be in the range of $4,320 to
$6,624, as shown in the third column of the table.

TABLE vm.
Maximum Income of Families Admissible to Low-Rent Facilities

MonthlyRentals of Max. Income
Size ofFacilities Private Housing Admissible

Provided Actual Less 20% (5:1 Ratio)

One Bedroom $9O $72.00 $4,320
Two Bedrooms 98 78.40 4,704
Three Bedrooms 113 90.40 5,424113 90.40 5,424
Four Bedrooms 138 110.40 6,624

On this single basis these maximum income limits would control
admission of families to the various low-rent facilities tabulated.
However, the actual income limits in use are not only based on this
twenty percent gap criterion but in addition on other criteria de-
scribed in succeeding paragraphs.

( Family Incomes in Substandard Housing. Since tenant families
in substandard housing constitute the primary market for low-rent
public housing, local housing authorities consider the distribution
of their incomes as a pertinent measure of appropriate family in-
come limits for admission to low-rent housing.

As part of its documentation to the Public Housing Administra-
tion, the Boston Housing Authority therefore also presented the
analysis shown below in Table IX, utilizing two special tabulations
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by the federal Bureau of the Census of income data for tenant fam-
ilies of average size who were living in substandard housing in
Boston. The middle column of the table is based on the first of the
Census tabulations and shows the distribution of income for fam-
ilies containing two minors in the year 1949. The final column is
taken from the second Census publication and shows distribution
of family income for families of from three to four persons in 1953.^

TABLE IX.
Income Distribution of Families of Average Size

In Boston Substandard Housing, 1949 -1953
Percent lncomes of 1953 Incomes of

of Families with Families of
Families Two Minors 3-i Persoits

50.0 $2,442 $3,283
66.7 2,999 3,854
80.0 3,632 4,855

Source: U. S. Bureau of the Census,
Special Tabulation, HC-6, No. 170, 1931,
Family Income and Rent Survey, Boston, 1954

Earnings of Lowest Paid Workers. To insure that the maximum
income limits for families supported by regularly employed male
workers in the lowest-paid groups are properly fixed for their
tenancy in low-rent housing, the Authority conducted a survey of
the earnings of male workers in the area. Usable information was
obtained from 262 large and small employers, employing a total of
75,295 workers, including 49,359 male employees. Of the male
workers, 27 percent were employed in manufacturing and 73 per-
cent in non-manufacturing industries. The results of the survey
are presented below in Table X:

TABLE X.
Income Distribution of Male Workers in Boston Area, 1956

Annual Earnings Manufacturing Non-Manufacturing All Industries
Under $2500 ... 7.8 4.9 5.7
2500 - 2749 ... 2.2 1.6 1.8 £
2750 - 2999 ... 2.7 2.3 2.4
3000 - 3249 ... 3.7 3.1 3.3
3250 - 3499 ... 4.4 4.3 4.4
3500 - 3749 ... 6.5 4.3 4.9
3750 - 3999 ... 6.6 8.7 8.1
4000 - Over . . . 66.1 70.8 69.4

100.0 100.0Total 100.0

Source: Records of Boston Housing Authority
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As indicated above, 17.6 percent of these male workers in “all in-
dustries” had annual earnings of less than $3,500. This is the ap-
proximate maximum total income that qualifies for admission of a
family of average size to federally aided low cost housing.

Incomes of Tenant Families. Local housing authorities establish
maximum incomes to restrict occupancy of low-rent housing to

of low income. Within those maximum limits, eligible fam-
ilies are admitted at various lower income levels, but without de-
stroying the financial feasibility of the housing project as a whole.

Thus, the following Table XI shows the income distribution:
(1) of families of average size who were admitted to the two most
recently occupied federally aided developments, (2) of such fam-
ilies who were included in the 1954 annual tenant re-examination
of all other federally aided developments, and (3) of such families
who were residing in private substandard housing in 1954, accord-
ing to the special tabulation by the Bureau of the Census:

TABLE XI,
Income Distribution in Low-Rent Public, and Substandard

Private Housing*

In Low-Rent Housing In Private
Annual Admission to Continued Substandard
Income New Projects Occupancy Housing
Under $lOOO ... 0.6 0.3 0.7
1000 - 1499 ... 6.8 7.1 2.3
1500 - 1999 . . . 19.1 19.2 7.1
2000 - 2499 . . . 24.0 15.9 12.5
2500 - 2999 .

. , 31.5 18.0 15.7
3000 - 3499 .

. . 15.6 14.2 20.5
3500 - 3999 ... 1.8 9.9 10.9
4000 - 4499 ... 0.6 5.6 3.9
4500 - 4999 ... 0.0 3.6 8.7
5000 - Over ... 0.0 6.2 17.3

'I Total
.... 100.0 100.0 99.6

Medium Income $2,490 $2,709 $3,400
*ln Average sized families consisting of three or four persons.

Source: Records of Boston Housing Authority and U. S. Bureau of the
Census.

The maximum limits for admission and for continued occupancy
of average sized families of three or four persons were $3,000 and
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$3,750 of net income, after exemptions, in 1954. In contrast, the
actual income distribution shown in Table XI shows that the Au-
thority was serving more low-income families in the lower income
groups than was found generally among families living in sub-
standard housing in Boston. The establishment of maximum limits
higher than the average incomes of families admitted to tenancy,
has enabled the Authority to house lower income families.
though some rents are lower than the average required for finan-

”

cial stability, the tenancy of higher income families brings in
higher than average rents. If only those families paying the re-
quired average rent were admitted to low-rent housing, the cross-
section of low-income families would not be representative.

Current average incomes of tenant families in Boston’s federally
aided low-rent housing appear to be about the same as the 1954
average. The average net income for all tenant families in such
housing was $2,739 during 1958.

The basic considerations controlling the local housing authority’s
determination of rental charges are (1) the rent-paying ability of
families of low income, (2) the extent of financial assistance avail-
able, and (3) the financial solvency requirements of the develop-
ments.

To assure that dwellings are provided within the financial means
of families of low income, rents have been established which take
into consideration both family incomes and the number of minor
children in such families. The amount of income paid for rent is
so proportioned that when income is low, a family pays a low rent,
but when its income increases, its rent is raised accordingly. For
each minor child an exemption of $lOO is made from net income
and the rent is based on the reduced income base. This income 0approach to rent is characteristic of public housing and has no
counterpart in private housing where the rental charge is related
to the dwelling unit. Thus, in public housing, a family occupying
a one-bedroom apartment may be paying a higher rent than a fam-
ily in a five bedroom dwelling unit.

Rent is originally established at admission. Thereafter family
studies are made to determine the need for rental changes or for

Establishment of Rental Charges
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changes of occupancy of low-rent housing facilities. For this pur-
pose, as has been indicated, families are required to report all sub-
stantial changes in income as they occur. At least once each year,
the local housing authority re-examines the situation and takes ap-
propriate action.

Local housing authorities have established rental charges at the
$ lowest possible level consistent with financial solvency and legal

requirements. Both the state law and the former federal law have
set a maximum ratio of net annual income (after exemptions) to
gross rent of five to one. Since income cannot be more than five
times rent, then rent must be at least one-fifth or 20 percent of in-
come. Thus, the statutory 20 percent ratio must be presumed to
meet the related legal provision that rents must be within the
financial reach of families of low income. However, a local hous-
ing authority may have established a higher ratio to assure the
financial solvency of the project, provided it was satisfied that the
low-rent housing would still be within the financial reach of low-
income families.

The 20 percent ratio results in a gross rental charge of $l.OO per
month, or $12.00 per year, for each $60.00 of the annual income
figure on which rent is based. A ratio of 21.8 percent results in
$l.OO per month, or $12.00 per year in gross rent for each $55.00
of such income.

A local housing authority could have a ratio higher than 20 per-
cent, other than the 21.8 percent ratio, if required to meet operat-
ing expenses. As noted heretofore, the maximum annual contri-
bution is fixed so as to retire the debt required to meet develop-
ment costs of the low-rent housing. Rental income, therefore,
should at least meet operating expenses.

Table XII below contains extracts from the rent schedule in
effect in federally aided low-rent housing in Boston. They demon-
strate the application of the principle of relating income to rent,
which is in effect in both federally aided and state aided programs,
although the latter program uses graduated ratios, based on the
number of minors in the family, compared to the single ratio of
21.8 percent effective for federally aided housing:
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TABLE XII.

Rentals in Effect for Various Annual
Family Incomes in Federally Aided Low-ißent Housing

Gross Income of Families Incl. These Nos. of Minors
Monthly Rent None One Two Three Four

$35 . . . $1925 $2025 $2lOO $2225 $2325
36 . . . 1980 2080 2155 2280 2380
37 . . . 2035 2135 2210 2335 2435

“

38 . . . 2090 2190 2265 2390 2490

(1)

47 . . . 2585 2685 2785 2885 2985
48 . . . 2640 2740 2840 2940 3040
49 . . . 2695 2795 2895 2995 3095
50 . .

.
2750 2850 2950 3050 3150

(1) Intermediate rents are not shown

Source: Records of (Boston Housing Authority.

In the case of those families with more than four minors, not
shown in the table, the $lOO exemption from net family income for
each additional minor is applicable. All families with incomes in
excess of those shown are charged another $l.OO per month for
every additional $55.00 of net annual income or part thereof.

The monthly gross rents of all tenants in federally aided low-
rent housing in Boston average about $5O at the present time.
Individual rents range from the minimum monthly rent of $35 for
units of all sizes to the maximum ceiling rents of $B2, $9O, $9B,
$lO6 and $ll4 for one, two, three, four and five bedroom units, re-
spectively.

This review of the policies and procedures governing rent and
eligibility determinations of the Boston Housing Authority will
serve as a typical example of the operations of local housing au-
thorities throughout the Commonwealth. It is to be noted that,
while there is unanimity among all local housing authorities as to
policy and procedure, the administration thereof often results in
differences between them because of the judgment factors and
other variables involved. For example, there are a number of in-
come limit schedules in effect and not all housing authorities
adhere to a 21.8 percent rent-income ratio.

#
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The future problem of state control to utilize low-rent federally
aided housing for those unable to pay higher rents, has been made
more difficult by the recent 1959 amendment of the federal hous-
ing law which has eliminated the above ratio of income to rent.
It seems probable that some local housing authorities will continue
to use the old ratio as at least one general guide in the future.

$ Doubtless, however, they will place greater emphasis than ever on
the other criteria which have also been evolved to assist in decid-
ing the best rent and eligibility policies for low-rent housing, given
all the circumstances. Some adjustments which may be made be-
cause of the new federal statute are discussed in the next chapter.

«
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The policies of local housing authorities in Massachusetts in de-
termining eligibility of tenants of low rent housing, exemplified in
this report by the operations of the Boston Housing Authority,
conform to the state statute now in effect. That statute, however,
does not reflect the changes in Massachusetts law which can be
made in conformance with federal amendments of the United
State Housing Law which were enacted in 1957 and 1959.

Of these two changes, the 1957 amendment authorized additional
exemptions in the net incomes of families in the determinations of
(a) their eligibility for admission, and (b) rents to be charged at
that time. It further permitted additional exemptions to be made
from the net incomes of families in determining their eligibility
and rent for continued occupancy from time to time.

The second or 1959 amendment of the United States Housing
Law is more far-reaching and constitutes a substantial shift in
basic policy. It eliminates the minimum federal rent-income ratio
which has so long required (a) that gross rent must be at least 20
percent of net family income, less exemptions, or (b) that net fam-
ily income, less exemptions, must not exceed five times gross rent.
Instead, the 1959 amendment leaves determination of family rents
and family incomes to each local housing authority, on the basis
of the rent-paying ability of the family and the financial stability
of the low-rent program, subject, however, to approval by the Pub-
lic Housing Administration.

The success of the low-rent housing program revolves largely
around the administration of the difficult and controversial provi-
sions governing tenant eligibility in terms of income.

The definition of a low-income family began with the concept of
family income developed by the Public Housing Administration two
decades ago. Under that concept, local housing authorities were
restricted by minutely detailed regulations which were so inflexible
that they allowed little exercise of discretion. These authorities had

CHAPTER IV. EFFECTS OF ADOPTING 1957 AND 1959
AMENDMENTS OF FEDERAL HOUSING ACT

Early History of Federal Housing Law
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to determine aggregate family income in each case, and then cor-
rect for permissible deductions and exemptions to arrive at the net
income for determining eligibility of families of differing sizes and
the rent to be charged.

At every stage of this formula the Public Housing Administra-
tion spelled out minute details. To indicate only a few of these
details for illustrative purposes, there are summarized below the
federal rules which were in effect to determine “aggregate family
income” anticipated from all sources during the next twelve
months by all persons in each family, including minors, and by
family heads temporarily separated:

(a) The full amount, before any payroll deductions, of wages and salaries,
including compensation for overtime and all other compensation for
personal services (such as commissions, fees, tips and bonuses), includ-
ing the cash value of any compensation in kind (such as meals).

(b) Net income from the operation of a business or profession.
(c) Interest, dividends, and net income of any kind from real or personal

property.
(d) Receipts from annuities, periodic payments derived from insurance

policies, retirement income, pensions, periodic benefits for disability or
death and other similar types of periodic receipts.

(e) Payments in lieu of earnings, such as unemployment and disability
compensation, social security benefits, workmen’s compensation and
dismissal wages, excluding however, lump-sum payments under health
and accident insurance and under workmen’s compensation.

(f) Cash relief receipts and the value of determinable relief allowances in
kind, including rental allowances.

(g) Periodic and determinable allowances, such as alimony and regular
contributions or gifts, including amounts received from any persons
not residing in the dwelling.

(h) Receipts for the care of foster children.
(i) All regular pay, special payments and allowances (such as longevity,

overseas duty, rental allowances, and allowances for dependents) re-
ceived by a member of the armed forces who is the head of the family,
whether or not he is living in the dwelling, or by any other member
of the armed forces who is living in the dwelling.

The Public Housing Administration did not consider the follow-
ing items as part of aggregate family income, but authorized their
inclusion if the local housing authority so desired:

(a) Receipts for reimbursements of the costs of illness or medical care.
(b) Casual and irregular gifts.
(c) Lump-sum additions to family assets, such as inheritances, insurance

payments, capital gains, and settlements for personal or property
losses. (If such sums were substantial, the family might become
ineligible under net asset tests).
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(d) Federal veterans’ payments for use in meeting costs of tuition fees,
and books, to the extent of their use.

(e) Educational scholarships which are paid directly to the educational in-
stitution for use in meeting the cost of tuition fees, and books, to the
extent of their use.

(f) Educational scholarships paid directly to the student under conditions
that such amounts be used to meet the cost of tuition fees, and books,
to the extent that such amounts are so used.

Comparable detailed requirements were also in effect to control
the determination by local housing authorities of deductions from
aggregate family incomes to determine net family incomes. It would
serve no useful purpose to repeat them here, also, since the above
details are adequate to indicate the minute character of federal
supervision at this early period.

Problems arising from the detailed requirements were further
complicated by the difficulty of adjusting the federal policy of a
single rigid minimum rent-income ratio for national purposes to
the varying conditions in the individual states. At the outset of
the federally aided low-rent housing program in 1937, this mini-
mum rent-income ratio was fixed at 20 percent, except in the case
of families with three or more minors whose ratio was fixed at
16-2/3percent.

After twelve years of experience, a single minimum ratio of 20
percent was substituted in 1949. At the same time attempts were
made to provide relief in hardship cases by watering down federal
requirements for both eligibility and rent purposes through author-
izing certain exemptions from family incomes.

There ensued another eight years of struggle, whereupon further
attempts were made in 1957 to relieve hardships by additional
authorizations of exemptions. Apparently, these changes satisfied
neither the local housing authorities nor the Public Housing Ad-
ministration, and after another two years, the statutory rent-in- 0
come ratio and the related exemption provisions have now been
entirely eliminated from the new federal Housing Law of 1959
which was twice vetoed before being signed by the President. This
change means that local housing authorities may be authorized by
their state laws to determine what constitutes a “low-income fam-
ily” in their localities, and will operate under much less supervision
from the Public Housing Administration.
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As has been indicated, the 22 housing authorities in Massachu-
setts which operate federally aided low-rent housing must, under
present law, adhere to a minimum rent-income ratio of 20 percent
after making the exemptions from income permitted by law. If
this Massachusetts law remains unchanged, these local housing au-
thorities must continue to use that statutory ratio for control pur-
poses even though federal requirements on the score have been
eliminated.

Moreover, local housing authorities under present Massachusetts
law, must follow an exemption policy which embodies a basic in-
consistency in the exemptions from income permitted for minor
members of the family. For the purpose of admission eligibility,
all of the income of a minor except $lOO is included in total family
income. For the purpose of continued occupancy eligibility, how-
ever, all of the income of a minor is exempted. Again, for rent
purposes for both admission and for continued occupancy, only
$lOO may be exempted.

This exemption policy is in strong contrast with prevalent prac-
tice outside public housing which consistently recognizes the spe-
cial needs of a minor for a substantial portion of his income. For
example, a typical approach to this problem is found in the laws
and regulations of the Old Age Assistance program in the Com-
monwealth. A single child living in the home of a parent recipient
is entitled to a statutory exemption of $2,000, plus state and fed-
eral taxes, and is required to contribute toward household expenses
one-third of any net earnings in excess of the statutory exemption.
In this assistance program, net earnings means the amount of
wages available to the minor after expenses incident to employ-
ment have been met, including transportation, lunches, and fed-
eral and state income taxes. These allowable expenses greatly ex-
ceed those permitted in the low-rent program.

At the federal level, the amendments in the Housing Act of 1957
substantially reduced the extent of the problem by making the ad-
ditional exemption provisions uniformly applicable to rent and
eligibility. The 1959 Housing Act revisions, of course, eliminated
the problem completely, leaving the solution to be worked out by
local housing authorities subject to federal agency approval.



SENATE— No. 451. [Jan.50

Senate Document No. 210 of 1959, proposes adoption in Massa-
chusetts of the additional exemptions from income authorized by
the 1957 federal amendment for eligibility and rent. To indicate
the resultant general effect of such action on rent collection, the
following two studies were made for Boston and Woburn housing
authorities of the rental effect of adding to present exemptions t
new exclusions of (a) $lOO for each adult without income, and (b)
$6OO for each secondary income recipient.

The effect in the first study of Boston is shown in the following
tabulation:

TABLE XIII.

Rental Effect of Exemptions in 1957 Federal Amendment on
Boston Federally Aided Low-Rent Housing

Average
Housing Dwelling Decrease in

Project Numbers Units MonthlyRent
2-1 1,149 $ 0.73
2 - 3 1,023 1.33
2 - 4 306 0.68
2 - 5 774 0.79
2 - 6 508 0.80
2 - 7 420 0.93
2-8 414 1.14
2 - 9 375 1.34
2 - 11 200 1.02
2 - 13 274 1.06
2 - 14 588 0.78
2 - 19 732 0.93
2 - 20 1,504 1.06
2 - 23 1,016 0.70
2 - 24 873 0.56

Total 10,156 0.91 �
Source: Records of Boston Housing Authority.

Actually, rents would be reduced for only 11% of the tenants,
and for those tenants the average reduction would amount to $B.OO
per month. This $B.OO average reduction for the 11%, if applied
to the total number of tenants and total rent receipts, would result
in the much smaller average depicted in Table XIII.

Effect of Adopting 1957 Federal Amendment
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A similar study of the rental effect of the new exemptions on
the 100 units of the federally aided low-rent development of the
Woburn Housing Authority disclosed comparable results. Rent re-
ductions would average $7.90 for the 10 percent of the families
affected by the additional exemptions. The estimated average
effect on rent payments in all Woburn units was $0.85 per unit, per

4 month, which compares closely with the $0.91 monthly reduction
for the Boston Housing Authority developments as tabulated.

Since these new exemptions would also be applied in the case of
eligibility for admission and continued occupancy, there would
occur an increase in the income limits for the families affected,
and therefore families with that higher income could move into
the developments and remain in occupancy. These higher income
families would pay proportionately higher rents and would, over
the long run, tend to offset the immediate loss in rental payments
disclosed in the above studies.

House No. 1377 of 1960 proposes to incorporate into the Massa-
chusetts Housing Authority Law the 1959 amendments of the U. S.
Housing Act. If enacted, local housing authorities of Massachu-
setts would then be authorized to take various steps. They could
continue or discontinue present exemption and rent income ratio
policies, they could adopt the policy embodied in the 1957 amend-
ments of the Housing Act, or they could determine upon any other
policy which is approved by the Public Housing Administration.
The various programs of action are discussed subsequently.

In view of the level of actual rent-income ratios now in effect,
it does not necessarily follow that adoption of the 1959 federal

4 amendment and hence elimination of the statutory ratio in Massa-
chusetts would cause a general reduction in the average ratios now
applied by its 22 local housing authorities. At this time a min-
imum statutory rent-income ratio of 20.0 percent is applied in seven
localities (Chelsea, Framingham, Holyoke, Malden, Somerville,
Woburn and Worcester); rises to 21.8 percent in thirteen localities
(Boston, Brockton, Cambridge, Gloucester, Lawrence, Lowell,
Medford, New Bedford, Northampton, Pittsfield, Quincy, Revere

Effect of Adopting 1959 Federal Amendment
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and Taunton); and is at 23.0 percent in two localities (Fall River
and Lynn). In other words, more than two-thirds of the local
housing authorities have found it necessary to operate at a higher
rent-income ratio than the 20 percent ratio which was recently
expunged.

The origin of a fixed 20 percent rent-income ratio is in doubt.
It is said to follow a “rule of thumb” approach that one month’s a
rent should be about one week’s wage, which amounts to a ratio w
of 23 percent. As a matter of fact, the conclusion is sounder that
no single fixed rent-income ratio is representative for all income
levels. The proportion of income spent on rent in the private hous-
ing market is not constant. Rent expenditures tend to rise with
increased income but at a slower rate, while the proportion of in-
come spent on rent declines as income increases.

Furthermore, there is every evidence that housing expenditures
have declined both as a percentage of income and as a proportion
of total consumption expenditures, resulting in a long-term decline
in the rent-income ratio in the private housing market. It may
well be argued that this downward trend constitutes a basic
change in consumption patterns and should be recognized in public
housing.

The fact that a single rent-income ratio is not representative has
been recognized to a limited extent in the public housing formula,
in the case of families with minor members. The ratio of gross
rent to net income, less exemptions, remains constant but the ratio
of gross rent to the actual net income (before exemption) varies.
For families without minors these ratios are identical and remain
fixed, with all such families of equal incomes paying the same rent.
In the case of families with minors, the ratio of gross rent to actual
net income (before exemptions) decreases as the number of minors
increases. Among families of equal incomes, the family with theA
greater number of minors pays less rent and at a lesser ratio of
gross rent to actual net income (before exemptions) than the fam-
ily with fewer minors.

The following example in Table XTV, involving three families of
equal incomes but different compositions, illustrates the application
of the above rental policies.

Family A is comprised of husband and wife; family B also con-
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sists of husband and wife, but includes two minor children in addi-
tion. Family C consists of husband, wife and six minor children.
Each family has an annual income of $3,000.

TABLE XIV.

Rent-Income Ratios for Families In Low-Rent Housing

Family Family Family
ABC

Net Family Income 53,000 53,000 53,000
Less 5100 Exemptions (per Minor) . . —0 —2OO —6OO

Net Income, Less Exemptions . .
. 3,000 2,800 2,400

Rent-Income Ratio 20% 20% 20%

Annual Gross Rent 600 560 480
Monthly Gross Rent 50 47 40

For all families the ratio of gross rent to net income, less exemp-
tions, is a constant 20 percent. However, the ratio of gross rent to
the actual net family income (before exemptions) of $3,000 is dif-
ferent in each case. For family A, this latter ratio is 20 percent;
for family B, the ratio is 18.8 percent; and in the case of family C,
theratio amounts to only 16 percent.

Revised Rent Income Ratios

The downward trend in the proportion of income spent for rent
in private housing is directly related to increased family incomes
and changing patterns of spending. This trend can affect public
housing operations in various ways. Unfavorable competitive posi-
tions can be reflected in a falling off in the ratio of eligible appli-
cants in need of housing, due to the fact that lower rent-income
ratios may generally prevail even in private substandard housing.
They can also be reflected in increased vacancy ratios and in a high
rate of turnover among tenants living in public housing, because of
the adverse rent-income relationship between public housing and
the private housing market.

In an attempt to improve their competitive position, housing
authorities, under the flexibility of the amended 1959 federal law,
could reduce the ratio of rent to income. Such a reduction can be
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accomplished by four general combinations of rent and income
levels which are discussed below:

1. Higher Income Limits; Same Rent. This approach would in-
crease the eligible market and consequently the potential demand
for public housing. The increased demand would stimulate in-
creased occupancy and greater rental revenue. The income levels
may be raised for occupancy control by increasing either or both
income limits and exemptions. The problem in this approach lies
in the danger of raising income eligibility beyond the level of the
low income family to the point where middle income families may
be made eligible.

2. Lower Rent; Same Income Limits. Reducing rent while leav-
ing income limits unchanged would not create any significant in-
crease in demand. Even a large rent reduction would create a rela-
tively small increase in demand and a loss in rental revenue would
result. For instance, a lowering of the ratio from 20 percent to
16-2/3 percent would reduce all rents by one-sixth. Unless there
was a change in occupancy, rental revenue would fall off by the
same one-sixth. An increase in occupancy could offset the rental
loss depending on the vacancy ratio. If one-sixth of the dwellings
were vacant at the time of the rent reduction the loss in revenue
could only be recouped by the renting of all vacant units at the
average rent. The creation of any such demand would be most un-
likely. In other words, even a rent reduction of one-sixth would
not appreciably increase the demand for units.

3. Higher Income Limits; Higher Rent. If rents were increased,
income limits would have to be increased substantially to reduce
the rent-income ratio. Such action might result in excessively
high income limits and conceivably might impinge on the statutory
requirement of a 20 percent gap between public and private rents.

4. Lower Rent; Higher Income Limits. The effects of a mod-
erate reduction in rent and a comparable increase in income limits
would be offsetting. The expansion of the eligible market with
resultant increase in demand and occupancy would normally com-
pensate for the loss in rental revenue. This combination may pro-
vide the most advantageous approach for the local housing
authority.
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Any revision of the rent-income ratio cannot be lightly under-
taken. It must consider carefully the basic questions of (1) the
eligibility of low-income families and (2) the financial solvency of
the low-rent housing. Income limits may not be raised so that they
cease to be representative of low income. On the other hand, the
reduction in rent must not jeopardize financial stability.

Any rent-income ratio revision that results in a rental loss which
is not accompanied by reduced operating costs, requires an in-
creasing proportion of the maximum annual federal subsidy which
is authorized to meet the enlarged deficit. In recent years, pay-
ments have been approaching the maximum subsidy, with a num-
ber of local housing authorities now requiring 90 percent or more
thereof. A rent reduction without a compensating adjustment in
income limits could make it necessary for some housing authorities
to require use of 100 percent of their maximum subsidy.

Local housing authorities are also confronted with the effects of
a reduction in rent on municipal revenue. Payments equal to 10
percent of shelter rents are being made in lieu of taxes. To the
extent that a reduction in rents is not counterbalanced by an in-
crease in the degree of occupancy, a certain amount of revenue
\Vould therefore be lost to the local government. This could be a
consideration to localities with large public housing programs.
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To provide general background for the Massachusetts Housing
Law, Appendix D tabulates both income-rent ratios and authorized
exemptions for all the other states. Examination of these ratios
shows the following situation: I

Income-Rent Number
Ratio ofStates

No Ratio 7
Ratio of 5:1 20
Ratios of 5:1 & 6:1 20
Ratio of 6:1 1
Ratios of 6:1 & 7:1 1

Total 49

The same appendix tabulates the exemptions which are author-
ized for computing the family incomes to be used in the applica-
tion of the above ratios. This information may be summarized as
follows:

Exemptions No. States
No exemptions 30d)
Exemptions for Minor:

$lOO upon admission of family
.... 12

$lOO for both admission and
continued occupancy 3

Exemption of $2OO per minor 1
Local Determination 1
Federal Formula 2

Total 49

i) Some of these states specify “net income” for purposes of control, on the
basis of which deductions, but not exemptions, may occur.

CHAPTER V. PRACTICES IN OTHER STATES
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The changes in the state housing law with respect to rent and
income which are proposed in Senate, Number 210 of 1959, and in
House, Number 1377 of 1960 would affect only federally aided low-

housing. State aided housing which is under the full control
of the State Housing Board would not, of course, be disturbed.

If the Massachusetts housing law is not amended to adjust for
changes made possible by the 1957 and 1959 federal amendments,
local housing authorities will continue to function under present
statutory provisions. Substantial changes in Massachusetts to ad-
just for these federal amendments would be accomplished by
passage of the above two legislative proposals, the effects of which
are summarizedbelow.

Senate, No. 210 of 1959 proposes to authorize local housing
authorities to operate under the expanded exemption provisions
that were added to the federal law in 1957. No change would be
made in the statutory requirement that net income must not exceed
five times gross rent.

Under House, No. 1377 of 1960 the operations of local housing
authorities would be freed of federal control in accord with the
changes made in 1959 in the federal housing law, provided the fed-
eral supervisory agency approves any new arrangements proposed
by individual local housing authorities. This recent proposal would
amend the Massachusetts Housing Authority Law by eliminating
both the requirement that family income must not exceed five
times gross rent, and the former specific exemptions permitted in
the computation of net income. Income limits and rent would then
be fixed by the local housing authority, subject only to final ap-

proval by the federal supervisory agency. The control exercised
by local housing authorities over low-rent housing in Massachu-
setts would then be substantially the same as their control over
state aided housing which has operated without a minimum statu-
tory rent-income ratio and without statutory exemptions for more
than a decade. The only exception would be the continued federal
requirement that there be a 20 percent gap between public housing
rents and private housing rents.

CHAPTER VI. CONCLUSIONS
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In this connection it is interesting to note that the income limit
and rent provisions of the 1959 amendment of the federal law, in-
corporate substantially the recommendations of the Public Hous-
ing Administration. This agency emphasized during the 1959 con-
gressional hearings that defining a “low-income family” on a na-
tional basis, and attempting to control variable state rents and
exemptions from income, had long caused many difficult problems
in administering the program. The single rent-income formula has
resulted on the one hand in the selection of some tenants who are
clearly not of low income in their locality, and on the other hand,
has forced out eligible and deserving families.

The Public Housing Administration strongly urged that all
phases of tenant eligibility be determinedby local authorities on the
basis of the conditions prevailing in their particular localities.
Local officials were felt to be in the best position to know their
“low-income families” and to so administer the program as to best
accomplish its objectives.

However, to insure solvency of the local programs, the Public
Housing Administration recommended the continuance of the re-
quirement that it must give final approval to every local program
before it goes into effect.

Some concern has been expressed over the nearly complete
withdrawal of the federal government from its previous sphere of
tight control over local income-rent ratios. Such abdication of
much federal control seems extraordinary in view of the federal
housing subsidy of nearly a hundred million dollars annually. As
was to be expected, the change in federal policy has resulted in a
wave of rumors as to the reason for the federal action. One of
these rumors attributes the change to pressure brought by scat-
tered groups of municipal employees, who fear loss of eligibility
because of pay increases.

There has been no substantiation of any of these rumors. Fed-
eral officials stress the fact that the “low income” requirement
still remains in effect and that local determination of “low income
families” must still be approved by the Public Housing Adminis-
tration. Such approval requires the presentation of a well but-
tressed statement of fact warranting federal approval. Further
strengthening of the federal position is to be found in the con-
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timing requirement of a 20% differential between federally-aided
housing rents and private housing rents.

Whether or not either of the above two statutory changes is
made in the Massachusetts law, the related federal amendments
have already made a great change in those local operations which
are subject to administrative and contractual rather than statutory

Thus, local housing authorities have been given greater
local responsibility to act in day-to-day operations which they have
long sought. As indicated, similar delegation of authority to local
housing agencies to assume comparable local responsibility in the
application of ratios of rent to income will require amendment of
the Massachusetts Housing Law.

«
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Senate, No. 210 of 1959 Relating a
Massachusetts Housing Authority Law to Federal Law

Be it enacted by the Senate and House of Representatives in
General Court assembled, and by the authority of the same, as
follows:

1 Section 1. Section 26FF of Chapter 121 of the General
2 Laws is hereby amended by striking out clause (c) thereof
3 and inserting therefor the following: “(c) It shall not accept
4 as a tenant any person or persons whose net annual income
5 at the time of admission, less an exemption of (1) $lOO. for
6 each adult dependent member of the family having no income
7 and for each minor (other than the head of the family and his
8 spouse), and (2) not to exceed $6OO. of the income of each
9 member of the family other than the principal wage-earner,

10 exceeds five times the annual rental (including the value or
11 cost to them of water, electricity, gas, other heating and cook-
-12 ing fuels, and other utilities) of the dwellings to be furnished
13 such person or persons. For the sole purpose of determining
14 eligibility for continued occupancy it may allow, from the net
15 annual income of any family, an exemption (1) for each minor
16 member of the family (other than the head of the family and
17 his spouse) of either $lOO. or all or any part of the income of
18 such minor, and (2) of $lOO. for each adult dependent member
19 of the family having no income, and (3) not to exceed s6oo^
20 of the income of any other member of the family other than
21 the principal wage-earner. For the purposes of this sub-sec-
-22 tion, a minor shall mean a person less than twenty-one years
23 of age.

®l}£ (Unmmmuitralllj nf fHaHimrljuarttn
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1. Proposes amendment of G.L. c. 121, s. 26J by adding the fol-
lowing provision to the sixth paragraph of the clause which defines
words and phrases, at the end of the definition of “Families of low
income”:

“Families” shall mean (1) families consisting of two or more
persons, (2) a single person who has attained retirement age as
defined in Section 216 (a) of the Social Security Act, or who has
attained the age of fifty and is under a disability as defined in
Section 223 of that Act, (3) the remaining member of a tenant
family, (4) families, the head of which (or his spouse) has at-
tained retirement age as defined in Section 216 (a) of the Social
Security Act or has attained the age of fifty and is under a dis-
ability, as defined in Section 223 of thatAct.
2. Proposes to substitute in the seventh paragraph of the clause

defining words and phrases, the following definition of “Elderly
persons of low income.”

“Elderly person of low income,” persons who have attained
retirement age as defined in Section 216 (a) of the Social Se-
curity Act, or who have attained the age of fifty and are under
a disability as defined in Section 223 of that Act and whose net
annual income is less than the amount necessary to enable them
to obtain and maintain decent, safe and sanitary housing.
3. Proposes amendment of G.L. c. 121, s. 26FF by inserting the

following provision after the third sentence of the first paragraph:
It is declared hereby to be the further policy of the Common-

wealth to make adequate provision for larger families and for
families consisting of elderly persons. Each housing authority
is hereby vested with the maximum amount of responsibility in
the administration of its low-rent housing projects, including

APPENDIX B

HOUSE, NO. 1377 OF 1960 RELATING MASSACHUSETTS
HOUSING AUTHORITY LAW TO FEDERAL LAW
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responsibility for the establishment of rents and eligibility re-
quirements, with due consideration to accomplishing the objec-
tives of the development of a low-rent housing program while
effecting economies.
4. Proposes substitution of the following for clause (c) in the

fifth sentence of the first paragraph:
(c) It shall fix income limits for occupancy and rents

taking into consideration (1) the family size, composition, age,
physical handicaps, and other factors which might affect the
rent-paying ability of the family, and (2) the economic factors
which affect the financial stability and solvency of the project.

#
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RENT AND INCOME PROVISIONS OF U. S. HOUSING
ACT OF 1937 AS AMENDED IN 1957 AND 1959

v United States Housing Act of 1931, as Amended by the
Housing Act of 1957

“Section 2. When used in this Act
(1) The term low-rent housing’ means decent, safe and sani-

tary dwellings within the financial reach of families of low income,
and developed and administered to promote serviceability, effi-
ciency, economy and stability, and embraces all necessary appur-
tenances thereto. The dwellings in low-rent housing as defined in
this Act shall be available solely for families whose net annual in-
come at the time of admission, less an exemption of (a) $lOO for
each adult dependent member of the family having no income and
for each minor (other than the head of the family and his spouse),
and (to) not to exceed $6OO of the income of each member of the
family other than the principal wage earner, does not exceed five
times the annual rental (including the value or cost to them of
water, electricity, gas, other heating and cooking fuels, and other
utilities) of the dwellings to be furnished such families. For the
sole purpose of determining eligibility for continued occupancy, a
public housing agency may allow, from the net annual income of
any family an exemption (a) for each minor member of the family
(other than the head of the family and his spouse) of either $lOO
or all or any part of the income of such minor, and (b) of $lOO for
each adult dependent member of the family having no income, and
(c) not to exceed $6OO of the income of any member of the family

Mother than the principal wage earner.”
United States Housing Act of 1937, as Amended by the

Housing Act of 1959
“Section I. It is hereby declared to be the policy of the United

States to promote the general welfare of the Nation by employing
its funds and credit, as provided in this Act, to assist the several
States and their political subdivisions to alleviate present and re-
curring unemployment and to remedy the unsafe and insanitary

eljr (Emmnmuiu'altlj of UlaoiHtrluuu'ltii
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housing conditions and the acute shortage of decent, safe, and
sanitary dwellings for families of low income, in urban and rural
nonfarm areas, that are injurious to the health, safety, and morals
of the citizens of the Nation. In the development of low-rent hous-
ing it shall be the policy of the United States to make adequate
provision for larger families and for families consisting of elderly
persons. It is the policy of the United States to vest in the locale-public housing agencies the maximum amount of responsibility for
the establishment of rents and eligibility requirements (subject
to the approval of the Authority), with due consideration to ac-
complishing the objectives of this Act while effecting economies.”

“Section 2. When used in this Act
(1) The term ‘low-rent housing’ means decent, safe and sanitary

dwellings within the financial reach of families of low income, and
developed and administered to promote serviceability, efficiency,
economy, and stability, and embraces all necessary appurtenances
thereto. The dwellings in low-rent housing shall be available solely
for families of low income. Income limits for occupancy and rents
shall be fixed by the public housing agency and approved by the
Authority after taking into consideration (A) the family size, com-
position, age, physical handicaps, and other factors which might
affect the rent-paying ability of the family, and (B) the economic
factors which affect the financial stability and solvency of the
project.”

“Section 2. When used in thisAct
(2) The term ‘families of low income’ means families who are

in the lowest income group and who cannot afford to pay enough
to cause private enterprise in their locality or metropolitan area
to build an adequate supply of decent, safe, and sanitary dwellings
for their use. The term ‘families’ means families consisting of two
or more persons, a single person who has attained retirement ageJ|
as defined in section 216 (a) of the Social Security Act or who has
attained the age of fifty and is under a disability as defined in sec-
tion 223 of that Act, or the remaining member of a tenant family.
The term ‘elderly families’ means families of which the head (or
his spouse) has attained retirement age as defined in section 216 (a)
of the Social Security Act or has attained the age of fifty and is
under a disability as defined in section 223 of that Act.”
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■APPENDIX D

ExemptionsStatutory Income-Rent Ratios and for Federally Aided
Low-Rent Housing in 49 Jurisdictions

Income-Rent Ratio (1) Tenant Exemptions

$lOO per minor (2)
None

Jurisdiction
5-1Alabama

Alaska 5-1 and 6-1
5-1 and 6-1
5-1 and 6-1
5-1 and 6-1
5-1

None
None
None
None
None

Arizona
Arkansas
California
Colorado
Connecticut Income limits fixed toy authority,

subject to federal approval
NoneDelaware

Florida
None
None5-1 and 6-1
$lOO per minor (2)5-1; authority may agree to

federal eligibility requirements
5-1; authority may agree with
federal requirements

Georgia

$lOO per minor (2)Hawaii

5-1 and 6-1 None
None
None

Idaho
Income control by authority
Income control toy authority
5-1; authority may agree with
federal requirements

Illinois
Indiana
Kansas Exemptions per minor

city determines
5-1 and 6-1 NoneKentucky

Louisiana $lOO per minor (2)5-1; authority may agree with
federal requirements

$lOO per minor (2)5-1; authority may agree with
federal requirements

Maine

NoneMaryland 5-1 and 6-1
5-1 See note (3) below

None
Massachusetts
Michigan 5-1 and 6-1

5-1 $lOO per minor (2)
See note (3) below
None

‘Minnesota
Mississippi
Missouri

5-1
5-1 and 6-1

Montana NoneNone; pref. for elderly; auth.
may agree with federal re-
quirements

Nebraska
Nevada

6-1 None
5-1; authority may agree with
federal requirements

$lOO per minor (2)

ffiommonwraltlj nf HJaHimrljmu'tta
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APPENDIX D (Continued)
Statutory Income-Rent Ratios and Exemptions for Federally Aided

Low-Rent Housing in 49 Jurisdictions

Income-Rent Ratio (1)Jurisdiction Tenant Exemptions

$lOO per minor (2)5-1; authority may agree with
federal requirements

New Hampshire

5-1; authority may agree with
federal requirements

New Jersey $lOO per minor (2)

New Mexico
New York

5-1 and 6-1 None
6-1 when 0-3 dependents,and 7-1
for larger families; authority

None; provides for higher
incomes and pensions for
elderlyto select tenants

5-1 and 6-1No. Carolina
No. Dakota
Ohio

None
None5-1

$2400 income $2OO per minor; tenant
must vacate when net
income exceeds $3,060 plus
$2OO per minor

5- and 6-1
6-

Oregon None
NonePennsylvania

Rhode Island 5-1; authority may agree with
federal requirements

$lOO per minor (2)

5-1So. Carolina
So. Dakota

$lOO per minor (2)

$lOO per minor (2)5-1; authority may agree with
federal requirements
5-1 and 6-1
5-1 and 6-1
5-1 and 6-1
5-1 and 6-1
5-1 and 6-1
5-1 and 6-1
5-1

Tennessee
Texas

None
None
None
None
None
None

Vermont
Virginia
Washington
West Virginia
Wisconsin $lOO or annual income of

minor
5-1 Federal formulaDist. of Federal formula

Columbia
Exemptions compatiblPuerto Rico 5-1
with federal law

agree with NoneVirgin Islands None; authority may
federal requirements

(1) Where state statutes authorize local housing authorities to agree
to federal eligibility requirements, they are spelled out in fed-
eral-local contracts.

(2) Exemption of $lOO per minor means $lOO exemption for each minor
member of the family, except the head of the family and spouse.

(3) Under Massachusetts and Mississippi laws, note (2) is also applicable
for continued occupancy, except that local authorities may substitute
for $lOO exemption part or all of minors’ income.

Source: Records of the Public Housing Administration
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