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FOREWORD 
Federal and state highway programs and urban renewal pro
grams have recognized the problems that arise when people 
must be relocated because private property is taken for pub
lic purposes. These programs seek to alleviate the problems 
through relocation assistance. There is s t i l l lack of under
standing, however, of the effects on those relocated and on the 
remaining neighborhoods. 

The purpose of this Conference on Relocation was to bring 
together knowledgeable professionals to discuss the related eco
nomic, social, and administrative aspects of relocation prob
lems. Seventy-five professionals, representing many disci
plines from governmental agencies, universities, and private 
consulting f irms, attended the 2y2-day Conference sponsored by 
the Highway Research Board's Committee on Socio-Economic 
Aspects of Highways and held at the University of Maryland, 
Center of Adult Education, College Park. 

After the formal presentations, the Conference was divided 
into five workshop panels to discuss specific questions relating to 
relocation. The workshop approach was based on the belief that 
solutions to current and future relocation problems can be aided 
by research that reflects relevant relocation experience and 
concepts. The reports of the panel chairmen are included in 
this Special Report. During the workshop deliberations, two 
plenary sessions were held to provide an opportunity for review 
and comment by the entire Conference. A summary of the prin
cipal findings and recommendations and the formal presentations 
are also included in this Special Report. 

The conferees represented only themselves in their profes
sional capacity and not the agencies with which they are affiliated. 
Likewise, the findings and recommendations of the workshop 
panels are those of the conferees and not those of the Highway 
Research Board or the National Academy of Sciences-National 
Research Council. 



CONTENTS 
SUMMARY OF CONFERENCE 

Kenneth E . Cook 1 

AN APPROACH TO THE RELOCATION PROBLEM 
W. N. Carey, Jr 10 

COMMENTS BY THE CONFERENCE CHAIRMAN 
William G. Adkins 11 

THE MAGNITUDE OF DISPLACEMENT 
Flynn Wells 12 

DISPLACEMENT AND RELOCATION NEEDS FOR PRESENT AND 
FUTURE HIGHWAY PROGRAMS 

David R Levin 13 

CURRENT RESEARCH RELATING TO RELOCATION OF 
FAMILIES AND BUSINESSES 

George W. Hartman 19 

COMMUNITY REACTION TO A NEW TRANSPORTATION CORRIDOR AND 
THE E F F E C T S OF RELOCATION ON THE COMMUNITY 

Anthony Downs 25 

A SYSTEMS ANALYSIS OF THE RIGHT-OF-WAY ACQUISITION 
PROCESS AS IT RELATES TO RELOCATION 

Bamford Frankland 28 

RELOCATION PROBLEMS VIEWED FROM THE AFFECTED 
CITIZENS' POINT OF VIEW 

Walter L. Smart 30 

CHARGE TO THE WORKSHOP PANELS 33 

PLANNING PROBLEMS INVOLVED IN RELOCATION 
Summary Statements of Workshop Panel 1 35 

RELOCATION PROBLEMS INVOLVING FINANCIAL, LEGAL, AND 
INTERGOVERNMENTAL RELATIONSHIPS 

Summary Statements of Workshop Panel 2 38 

RELOCATION PROBLEMS OF HOMEOWNERS AND TENANTS 
Summary Statements of Workshop Panel 3 41 

RELOCATION PROBLEMS OF BUSINESS AND COMMERCIAL 
ESTABUSHMENTS 

Summary Statements of Workshop Panel 4 46 

RELOCATION E F F E C T S ON THE NEIGHBORHOOD 
Summary Statements of Workshop Panel 5 53 

PARTICIPANTS 54 



SUMMARY OF C O N F E R E N C E 
Kenneth E. Cook, Highway Research Board 

FORMAL PRESENTATIONS 
Under the provisions of eminent domain, governmental and public authorities may 

acquire or condemn private property for public purposes. These legal provisions are 
postulated on the basis that the public good is more important than individual rights. 

In earlier times the population was fundamentally rural, and public lands could be 
acquired without too much difficulty and without displacing large numbers of people. 
Today, however, most of the population live at high densities in urban areas where 
facilities to meet the demand for expanded public services now displace many thousands 
of property owners and tenants. Most of the cities are old, and efforts to revitalize 
their decaying segments further compound the problem. 

The number of displacements caused by taking private property for public purposes 
increased during the past few years while the amount of adequate replacement housing 
decreased. Currently, the number of relocations caused by public works programs is 
estimated to be more than 200,000 persons per year. In addition to the states, more 
than 40 federal agencies can condemn private land for public purposes. During the 
past few years the highway program of the Bureau of Public Roads and the states dis
placed an average of 55,000 families and businesses a year, and the program of the U. S. 
Department of Housing and Urban Development displaced about 30,000 families and 
businesses a year. Of the 50,000 families displaced by the federal-aid highway program, 
one-fourth were in rural areas and three-fourths in urban areas. Approximately 87 
percent of the displaced property was residences, 10 percent was businesses and non
profit organizations, and the remaming 3 percent was farms. The majority of residential 
displacements was middle- or low-income housing that usually costs less than $ 15,000 
and rents for less than $110 a month. In a city of over 100,000 population, the average 
house was 50 years old. Of the houses 15 to 50 years old, 25 to 35 percent were defi
cient according to current standards for decency, safety, and sanitation. 

It is estimated that close to 50 percent of families in America cannot afford to buy 
homes that cost more than $20,000. New housing below this price rai^e is not being 
added to the national housing supply. The U. S. Department of Housing and Urban De
velopment has estimated that approximately 26 million new housing units wi l l be re
quired during the next decade to satisfy new and replacement housing needs in the United 
States. 

The highly mob'le population in the United States where approximately 1 out of 5 families 
moves its residence every year sometimes gives the appearance that there is adequate 
replacement housing. Actually, very little low-income housing is being added to the 
housing market, and displacement may result in severe hardships to this income group. 

Between 1937 and 1967 federal programs destroyed over one million housing units 
in cities. This is more than all the public housing ever built in the United States. Be
cause of increasing construction and operation costs, most public housing programs 
are facing severe financial problems. Thus new public housing units are not being 
added to the housing market in substantial quantities. 

In 1966 in the Boston, Massachusetts, metropolitan area the occupancy of about 
44,000 housing units charged. During the same period of time, fewer than 1,000 households 
were displaced by public works projects. In terms of total numbers, displacement does 
not account for much of the total change in the occupancy of housing in the Boston area. 
The aggregate numbers may be misleading, however, because they do not show the im
pact on low-income and minority groups. For example, between 1951 and 1964 almost 
90 percent of the houses displaced in Baltimore were those occupied by Negroes even 



though less than half of the total population is Negro. Thus, displacement is not spread 
evenly throughout the urban area. The result is that displacement impacts heavily on 
some groups and avoids others. 

Historically transportation corridors have been planned in response to increased 
user demands. Consideration has been given primarily to the costs and benefits of the 
user of the facility rather than of those affected by its constructioa Benefits are not 
necessarily received by the same people who pay the costs of a project. The historical 
government attitude toward displacement has been to pay the owner fair market value 
for his property and let him solve his own problems related to relocation. 

When the 42,000-mile Interstate Highway System was initiated in 1956, little or 
nothing beyond fair market value was provided to the thousands of households displaced 
by the new routes. The 1962 Federal-Aid Highway Act authorized a limited program 
of specific relocation assistance to all owners and tenants moved from rights-of-way. 
Federal-aid reimbursements were limited to payments up to $200 for moving a resi
dence and $3,000 for moving a business. However, such payments for moving costs 
were subject to the authorization of individual states. As late as 1966, 17 states plan
ning to displace 26,000 people had chosen not to make such payments. The 1968 Federal-
Aid Highway Act recognized the growing problem of relocation and provided a broad 
program for relocation assistance under which additive payments are authorized over 
and above fair market value of the property for relocation costs up to $5,000 for re
placement housing and $1,500 for rental housing. Practically all the states are in pro
cess of complying with the provisions of the 1968 Act. 

Relocation as a result of urban renewal projects fared littlebetter. The 1949 Federal 
Housing Act contained no provision for relocation services and payments to families. 
Not untU 1956 did Congress recogmze the need for relocation assistance in the urban 
renewal program and authorize such payments. 

Research on the effect of displacement has followed the same pattern as that of the 
federal statutes. Prior to 1964 most of the research on relocation was directed to 
urban renewal programs. Some of the early research findings were that (a) businesses 
that relocated tended to remain in the affected community; (b) relocation often upgraded 
residential or business properties; (c) relocatees forced to find new housing bore an 
unequal share of the economical cost of the public improvement program; (d) displace
ment was not always a pleasant experience and was especially hard on elderly persons, 
particularly those who had long lived in a neighborhood and had low or fixed incomes; 
and (e) businesses affected often tended to be marginal businesses, and many of them 
ceased operations. 

Since 1964, there has been a number of highway-related relocation studies. Some 
of their findings are (a) individuals with sentimental attachments to their neighborhoods 
often group in adjacent similar neighborhoods when their property is taken for a trans
portation corridor; (b) although there is aggregate improvement in housing quality, there 
is evidence that relocation does little to improve the relocatee's previous, overcrowded 
situation; (c) relocation usually results in upgrading of the living or business facilities 
with the result that a higher share of household and business income is needed to pay 
for housing costs; (d) the psychological effects of relocation and adjustment to new 
living environments may be far more serious than the changes in the actual housing 
status; (e) after relocation has occurred and families have adjusted to the new environ
ment, many families are pleased with their improved living conditions and physical en
vironment; (f) relocation tends to have the greatest negative impact on the smaller 
firms, often convenience services, having elderly owners, requiring small capitaliza
tion, and surviving by paying less than standard rentals on properties they occupy; (g) 
great inconsistencies are contained in the provisions of relocation assistance provided 
by the federal, state, and localagencies and even at the same levels of government; and 
(h) by itself insufficient, assistance in relocation must be accompanied by effective 
comprehensive programmmg and assistance in developing adequate replacement housing 
and business facilities to which the relocatees can move. 

Most of the research to date has been more on the costs than on the benefits to be 
derived from displacement and relocation. Research has been directed to the social 
and psychological impacts on subgroups and minorities of the population. Increasing 



attention is being given to disruptive effects of displacement on adjoining neighborhoods. 
Current research is attempting to find positive ways for dealing with relocation so that 
better services are provided persons being displaced so that they may make a more 
successful adjustment to the relocation. Current studies are putting emphasis on im
proving the relocation process rather than identifying and documenting costs and ad
versities of relocation. 

PRINCIPLE ISSUES OF RELOCATION 

The formal presentations and workshop panel discussions on a great number of prob
lems relating to relocation indicated that the following 10 major policy issues must be 
resolved if there is to be equitable treatment for persons displaced by governmentally 
financed or guaranteed programs. 

1. Should there be a national uniform policy on relocation, and, if so, should state 
and local governments be induced to follow the same policy ? 

2. Should the construction of governmentally financed or guaranteed projects be 
stopped or prevented in areas that do not have adequate replacement housing available 
for occupancy by persons displaced by the new construction ? 

3. What financial relocation benefits should be provided for persons displaced by 
public programs ? 

4. Should welfare programs be tied to other federal, state, and local programs such 
as transportation and urban renewal through the use of relocation payments and assis
tance? 

5. Because relocation affects people not only financially but also socially, psycho
logically, and generally, what are the governmental responsibilities to the relocatees 
for these aspects of relocation? 

6. Because relocation of families and businesses affects both those relocated and 
the remaining community, what responsibility does the displacing agency have to the 
remainmg community ? 

7. How should the relocation program be organized and administered? 
8. How should relocation payments and services be financed? 
9. If housing is to be constructed for relocatees, what type of housing should it be ? 

Where should i t be located ? For what groups should i t be designed ? 
10. Is a national relocation information system needed for use in assessing the 

needs and supply of relocation housing or the characteristics of the persons being dis
placed? 

Although the Conference did not formally address itself to these 10 policy issues, 
discussions of the formal papers and in the workshop sessions indicated that there was 
general consensus on the importance of these issues and how they might be resolved. 
The following summary brings together the sense of the Conferees regarding the con
sequences and implications of the issues and the possible alternatives for resolution of 
the problems. 

Issue 1 
Should there be a national uniform policy on relocation, and, if so, should state and 

local governments be induced to follow the same policy? 
Because of the large number of federal, state, and local agencies that displace per

sons and businesses as a result of their programs, the Conference concluded that to 
assure equity to all relocatees required a national uniform policy for relocation. Cur
rently, there are different legal and administrative provisions at all levels of govern
ment r^arding relocation. The impact on those to be relocated is the same regardless 
of the purpose for which they are beii^ displaced. It is not equitable that they should 
receive different amounts of compensation and assistance depending on the govern
mental agency or program displacing them. Because they have many alternatives, 
the more affluent members of society find forced displacement caused by public proj
ects frequently more of an annoyance than a hardship. However, the economically, 
socially, psychologically, or physically disadvantaged finds that relocation may cause 



severe hardship and even crisis. Under these circumstances, the lack of a uniform 
policy on relocation may result m substantial social and economic costs to the com
munity and to the nation. 

The Conference recognized that different agencies and different levels of govern
ment have available different levels of financial resources and different competencies 
of staff. A umform policy on relocation would impose financial and administrative 
burdens on some agencies. Uniform treatment of relocatees, however, is more im
portant to the nation than such contramts that may be imposed on governmental pro
grams. 

Issue 2 
Should the construction of governmentally financed or guaranteed projects be stopped 

or prevented in areas that do not have adequate replacement housing available for oc
cupancy by persons displaced by the new construction? 

Even though there is substantial user demand and potential public benefit from new 
transportation systems, urban renewal projects, or other public works, the consensus 
of the Conference was that overriding social values dictated stopping or preventing 
publicly financed or guaranteed projects until adequate replacement housing is avail
able for occupancy by persons being displaced. The nation's social values are changing 
to recognize that the majority rule does not necessarily provide or guarantee the rights 
of minorities. 

Relocation at least should not reduce the individual's alternatives and opportunities; 
if possible, i t should increase them. To displace families and businesses without adding 
additional housing to the market may result in increased crowding of existing facilities 
and increases in housing prices and rents. In order to keep prices from increasing 
because of an expansion of demand for the remaimng available housing, the replacement 
of relocation housing units must be timely and at least on a one-for-one basis. 

Because of high costs of land and construction, current new housing is generally 
beyond the means of low-income families. The effect of relocation may be more severe 
on this group than on higher income groups because new units are not being added to 
the market in sufficient number. The contention of the Conferees was that the housing 
for the lower income and minority groups should, therefore, receive f i rs t priority in 
public relocation housmg efforts. 

The timeliness of replacement housii^ is important to both those being displaced 
and to the remaimng community. Vacant and abandoned housing in an area scheduled 
for a public works program is an inducement to crime and other social problems. This 
affects the entire area and especially the residents remaining in the community. The 
Conference recommends that relocation be effected as soon as possible after ttie area 
IS designated for a public works program and that demolition occur immediately after 
the premises are vacated. 

Issue 3 
What financial relocation benefits should be provided for persons displaced by public 

programs? 
The Conference recognized that the 1968 Federal-Aid Highway Act provides a sub

stantial increase in relocation benefits for families and businesses. More information 
is needed to evaluate whether the current provisions are adequate. The Conferees felt 
that in developing a single uniform national policy on relocation the benefits from all 
the current federal, state, and local relocation programs might be combined so that 
under the new policy none of the existing provisions would be eliminated. Although 
most of the state provisions offer benefits lower than those of federal provisions, some 
states, e.g., California, provide more liberal benefits that could well be included m a 
national uniform relocation policy. j 

If actual replacement housing is constructed to offset the destruction of housing taken 
for public works projects, relocatees should have an option either to accept new housing 
or to take financial remuneration. New housii^ could be built directly by governmental 
agencies or by private developers, induced to do so by government payment amounting 



to the differential between the cost of the new housing and the relocatee's present home 
value or rent 

The level of the hardships suffered by different income and minority groups requires 
different consideration and benefits. Upper income families usually live in newer 
housing, often in suburban areas, while lower income and minority groups frequently 
live in older housing toward the center of cities. Relocation benefits should include 
provisions for discounting increased mortgage costs and tax rates for relocatees, es
pecially low-income groups. 

Relocation, whether of homes or businesses, may incur costs for which no com
pensation can be made. The Conferees suggest that low-interest loans might be made 
available to relocatees for business working capital and for noncompensated family 
relocation e^enses. 

The Conferees felt that relocating all people in a mimmum dwelling that is decent, 
safe, and sanitary is a laudable, social goal. Upgrading family housing to a minimum 
standard, however, wi l l result in higher rates of continuii^ expenditures for housing 
because of increased costs for taxes, utilities, and general maintenance of the new 
homesite. A national relocation policy should consider these continuing increased 
costs and decide whether they are legitimately to be borne by the relocatee, by the 
displacii^ program, or as part of the general social welfare program. 

One of the most important impacts of relocation is change in the mobility of the re
located persons. Financial benefits should be provided to increase the relocatee's 
mobility so that he may achieve the same services as he did at his previous homesite. 
Again, costs for such increased mobility for the relocatee would have to be allocated 
to the displacing program or social welfare. 

Issue 4 
Should welfare programs be tied to other federal, state, and local programs such as 

transportation and urban renewal through the use of relocation payments and assis
tance? 

The Conference strongly supported the need for comprehensive relocation services 
and benefits but expressed concern for using nonwelfare programs to support welfare 
services. The Conferees recognized that without substantial relocation assistance, i t 
wi l l be impossible in the future to provide public works programs such as highways or 
urban renewal in urban areas. They also recognized that, because of the current public 
funds structure, welfare relocation costs may have to be paid from other governmental 
programs. They were strongly opposed, however, to the philosophy of attributing the 
welfare portions of relocation to the basic construction program. 

The Conferees thought that the current appraisal techniques for a r r i v i i ^ at fair 
market value for property were economically sound. They also thought that the costs 
necessary for moving and relocation were justifiably attributable to the program. How
ever, costs incurred to attain social welfare goals, such as a minimum standard of 
housing for all individuals, are not the same as those incurred to provide fair market 
value for property taken by emment domain. In budget requests, legislative appropria
tions, and cost allocations for transportation, urban renewal, or other programs, a 
clear delineation should be made between direct relocation costs and social welfare 
costs. 

Relocation programs must be developed in such a way to ensure that relocatees have 
the greatest freedom of choice amoi^ the greatest number of options. Welfare pro
grams have historically been oriented more toward public definition of what is good for 
the individual than toward allowing individual freedom of choice. The provision of 
relocation benefits of a welfare nature should not abrogate the relocatee's right to choose 
his own life style. For example, families desiring to live in individual family umts 
should not be induced to live in high-rise, high-density apartment structures because 
special relocation subsidies are available only for that type of construction. Reloca
tion programs should seek to stimulate a viable housing market with a number of alter
natives available to the relocatees. The relocatee then should be provided with the 
financial capability of selecting the option that most f i ts his desired life style. The 



Conference recognized that forced relocation is already an infringment of an individual's 
freedom. A relocation program should seek to offset this loss by providing the individ
ual with a number of options from which he may select. 

Issue 5 
Because relocation affects people not only financially but also socially, psycholog

ically, and generally, what are the governmental responsibilities to the relocatees for 
these aspects of relocation? 

The Conference noted that research indicates that the most difficult time for re
locatees IS the time immediately following relocation during which families and busi
nesses must adjust to new surroundings. Relocation is financially costly, and it 
is psychologically disturbing because it requires adjustment to new environments, new 
people, and perhaps new employment. Moreover, i t requires new knowledge of the op
tions and services that are available. Therefore, the opimon of the Conference was 
that substantial relocation assistance services should be provided. These services 
should be designed to provide not only necessary information and sources of help but 
also the counseling and psychological services when necessary. Relocation is a per
sonal experience that a family or business often views with great sorrow and tribula
tion. At such time sympathetic understanding and positive assistance should be the 
approach of any relocation program. 

A relocation program should have facilities to provide relocatees with the following 
services: (a) finding replacement housing in the same commimity or elsewhere in the 
city; (b) assisting employed members of a household to find ways to get to and from 
their work; (c) discovering new job opportunities or training prc^rams for relocated 
people; (d) assisting relocated businesses to obtain woiking capital; (e)assistingfamilies 
to obtain personal loans and credit; (f) helping families to obtain mortgage money and 
closing services for the purchase of new homes; (g) helping families to find child care 
services and home assistance services; (h) acquainting families with public facilities 
and schools and churches, community activities, and recreational activities in the com
munity into which they are moving; (i) assisting the handicapped and the aged to obtain 
special services such as the services of hospitals and medical agencies, a physician, 
and visiting nurses; and (j) assistii^ relocatees to fi le informational changes for public 
and private services such as social security, welfare, retirement benefits, medicare, 
and mail. 

Issue 6 
Because relocation of families and businesses affects both those relocated and the 

remaimng community, what responsibility does the displacing agency have to the re-
maimng community? 

Remuneration for loss and damages resultii^ from eminent domain and construction 
of a public works program is limited in most states primarily to persons who actually 
have property taken or who own abutting property. Loss of business, circuitous travel, 
and other effects of the new construction on the overall commumty or individuals are 
usually noncompensable. Opposition by total communities to new public works pro
grams may be based on the fact that a new facility not only displaces individuals and 
businesses along the right-of-way but also in some cases adversely affects the remain
ing community. Businesses on which the commimity depends may be destroyed and not 
replaced. Recreational opportumties may be lost, kinship ties may be broken, and 
aesthetic qualities may be degraded. The real estate and business community along 
the transportation corridor or at the urban renewal site may be disrupted because of 
the uncertainties of the future. Actual construction work at a site is often highly dis
ruptive of the commumty and may cause loss of business and inconvenience. New 
transportation facilities may cause air and noise pollution. 

Design of new facilities now incorporates greater concern about environmental quality, 
beautification, and pollution minimizatioa Part of the relocation program should be 
directed toward working with the remaining communities to help them reestablish busi-l 



ness and service opportunities to replace those lost and to minimize the effects of future 
uncertainties. The Conference recommends that care be taken to ensure the minimal 
disruption of communities and services during the period of construction of new public 
works facilities. Once the decision is made to construct the facility or clear the area 
for urban renewal, work should proceed in the most expeditious maimer to its ultimate 
completion. 

Issue 7 
How should relocation programs be organized and administered? 
Because many federal, state, and local agencies displace people for public works pro

grams and because a uniform national policy for relocation I S desirable, theorgamzation 
and admimstration of a relocation program would ideally be the responsibility of a 
sii^le agency. Few agencies have relocation programs sizable enough or of long enough 
duration to provide the types of financial and social services described in Issues 5 and 
6. If relocation programs are provided by each agency instead of by a single agency 
the administrative costs wi l l be considerably higher. In addition, there is a possibility 
for duplication of effort, lack of coordination, and competition for relocation housmg. 
Comparatively few cities are large enough and have a sufficient number of relocation 
activities to warrant a full-time relocation office. Of the 250 urban areas with a pop
ulation of over 50,000, probably only 10 percent warrant a continuii^ full-time reloca
tion office. 

The Conferees expressed concern about placing a single relocation agency that provides 
services to people displaced by all programs withm an existing federal agency such as 
the Department of Housmg and Urban Development. An operating ^ency that has its 
own program may not give timely or priority attention to relocation activities for other 
agencies. Because relocation should be introduced early in the planning activities and 
must be carried out before construction programs can begin, other agencies would need 
assurance that their relocation needs wi l l be programmed and accomplished so that 
other activities are not impeded. 

It was suggested that perhaps relocation should be established as a separate office 
at the state level and operated much as a state attorney general's office is operated 
with separate sections for major programs. In this way relocation activities could be 
coordinated statewide and individual programs could be guaranteed expeditious attention. 

Issue 8 
How should relocation payments and services be financed? 
The Conferees generally agreed that in view of the nationwide need for expanded 

welfare benefits and the limited sources of revenue available, relocation payments wi l l 
probably be financed through funding from agencies causing the displacement. In most 
states there are statutory or constitutional prohibitions against diversion of highway 
funds for nonhighway purposes. State legislatures and courts wi l l have to be persuaded 
to accept a broad definition of highway purposes that includes all of the facets necessary 
for the relocation programs. This wi l l have to include both the direct relocation ac
tivities and the welfare provisions. 

Because states and cities have different abilities to finance comprehensive reloca
tion programs, a uniform national policy on relocation wil l reqmre federal assistance. 
And although federal aid may ensure a uniform national policy, i t may also induce 
states to allocate their revenues to programs not necessarily of their own choosing. 

When more than one agency or government is involved in a joint program that causes 
displacement, relocation costs should be apportioned among the agencies. If activities 
are financed from the general fund, relocation costs should be segregated from welfare 
benefits. 

Issue 9 
If replacement housing is to be constructed for relocatees, what type of housing 

should i t be? Where should i t be located? For what groups should i t be designed? 
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The Conference recognized that unless there was provision for adequate relocation 
housing future large-scale public works in urban areas wi l l be impossible. In static 
or growing urban areas replacement housing should be on at least a one-for-one basis 
for houses being destroyed by the public works program. 

Because low-income housing is not being added to the urban environment either 
through public or private construction, government subsidies or other means wi l l have 
to be provided to motivate industry to construct appropriate replacement housing. A l 
ternatively the government might enter the housing business directly and construct re
location housing. The Conference discussed the possibilities of government construc
tion of private and public housing and concluded that, i f this were the only workable 
alternative, the housing should probably be constructed by a separate agency and not 
by the highway, urban renewal, or other governmental program agency. 

Differential costs payments could be made to a developer for housmg. Relocation 
payments could be used to pay the difference between the low-income family's ability 
to pay and the price of the new housing unit. Such construction programs would be 
guaranteed by the government, and the housing units would be f i r s t offered to relocatees 
and then sold on the market or used as public housing if relocatees decided not to exercise 
their options. There have been a number of economic and social problems in public 
housing units, and private ownership where possible is seen as the better solution. 

If income is not a major problem, relocation payments could be handled much as 
they are under the 1968 Federal-Aid Highway Act. 

One of the problems arising with replacement housing for renters is the length of 
time for which rent subsidies should be provided. Low-income families might require 
a continuing subsidy in order to remain in the new facilities. 

A consideration in the creation of replacement housing is its location. Many people 
being displaced would prefer to remain in the same community. The use of vacant land 
and renovation of existing structures as is being planned for the Watts area in Los 
Angeles is a possible solution. 

Replacement housing should reflect as much as possible the desired life styles of 
the persons being displaced. Goals, tastes, and value systems differ, and replacement 
housing should be designed in accordance with expectations and desires of those being 
displaced and not accordmg to the tastes of architects and planners. 

Issue 10 
Is a national relocation information system needed for use in assessing the needs 

and supply of relocation housing or the characteristics of the persons being displaced? 
The Conference was almost unanimous in agreeing that there was a need for a na

tionwide system to gather facts and information on relocation and to make such infor
mation readily available to governmental agencies and others involved in the total process. 

RESEARCH NEEDS FOR RELOCATION 
The Conferees were divided into 5 workshop panels to address themselves to specific 

problems of relocation grouped under the following 5 topics: (a) planmng problems in
volved in relocation; (b) relocation problems involving financial, legal, and intergovern
mental relationships; (c) relocation problems of homeowners and tenants; (d) relocation 
problems of business and commercial establishments; and (e) relocation effects on the 
neighborhood. As part of its deliberation, each panel was to ascertain research needs 
in its topic area. Detailed descriptions of research needs as developed by the panels 
are given in their summary statements. They may be summarized under 6 topic areas 
as follows: 

1. There is need to determine the economic, social, and psychological effects of 
relocating homeowners, tenants, and businesses. Special attention should be given to 
problems of the disadvantaged, the aged, and minority groups because the potential 
impact of relocation is greater on them than on other groups. 

2. The adequacy of relocation payments should be assessed and additional relocation 
services more clearly defined. Income maintenance for low-income families should be 
included in such considerations. 
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3. The organization and administration of a umform national program on relocation 
must be defined and intergovernmental responsibilities delineated. 

4. The relocation program should be integrated into the planning processes for high
ways, urban renewal projects, and other public works programs so that the community 
and those displaced wil l be involved and participate at an early point. In addition, 
methods for assessing the adequacy of available replacement housing should be assessed 
and procedures designed for adding new replacement housing to the housing supply and 
timed to be made available to meet the relocation needs. 

5. Programming and scheduling of displacement and construction programs should 
be orgamzed so that minimum inconvenience is experienced by those being relocated 
and by the community. 

6. An efficient and usable national information bank should be developed on displace
ment, the effects of relocation, and the availability of housing. 

Research into the problems of relocation is one part of the overall process needed 
to develop a national uniform program on relocation. The development of such a pro
gram requires that value judgments be made and politically articulated. These judg
ments, based on research where possible, must be enacted into law and the administra
tive machinery developed to implement them. 

A comprehensive relocation program that wi l l minimize the adverse effects on re
locatees requires legislative and legal consideration; i t also entails a change in attitude 
on the part of the nation and of governmental officials. When lives are affected, espe
cially in situations such as relocation where people have little or no choice, every ef
fort must be made to include those people in the planning process, to take into account 
the impact on them and possible alternative solutions, and to ensure that the effects of 
public works programs do not act to l imit their opportunities or inflict undue economic, 
social, or psychological hardships on them. A number of studies throughout the country 
indicate that, with adequate personal and financial assistance to families and businesses 
being displaced for public purposes, relocation and the facilities need not necessarily 
be disruptive to the individual or to the community and, in fact, wi l l more than likely 
act as a positive stimulant toward a better total environment. 



AN APPROACH TO T H E RELOCATION PROBLEM 
W . N . C a r e y , J r . , H ighway Research B o a r d 

M u c h p r o g r e s s has been made i n he lp ing to m i n i m i z e the ha rdsh ips caused by r e 
l o c a t i n g pe r sons , f a m i l i e s , and bus inesses . The f e d e r a l hous ing and t r anspo r t a t i on 
acts have r e q u i r e d p lann ing , ass is tance, and f i n a n c i a l r e m u n e r a t i o n f o r those who are 
d i sp laced . Some of the states have enacted enabl ing l aws and f a r - r e a c h i n g p r o v i s i o n s 
f o r a u n i f i e d , comprehens ive approach to r e l o c a t i o n . The re a re c u r r e n t l y be fo re Con
gress b i l l s that w o u l d u n i f y and s tandardize a l l f e d e r a l r e l o c a t i o n a c t i v i t i e s . 

A l t h o u ^ much has a l ready been done, the re i s s t i l l m u c h we need to know about the 
e f f ec t s of r e l o c a t i o n . A s soc ie ty becomes m o r e o rgan ized , the magni tude of the p r o b 
l e m g rows r a p i d l y . The number of d i sp lacements caused b y pub l i c p r o g r a m s th i s yea r 
m a y be as many as 200,000 persons and bus inesses . The i ssue invo lves s o c i a l p r o b 
l e m s such as the u rban ghetto and r a c i a l equa l i t y . F u r t h e r , the w o r l d ' s conscience has 
become m o r e sens i t ive and, though no one w o u l d argue that th i s i s bad , i t does c o m 
pound the p r o b l e m . L a i s s e z - f a i r e and s e l f - i n t e r e s t a t t i tudes a re i n c r e a s i n g l y be ing 
t empered by concern f o r the genera l good of soc ie ty and the p r o t e c t i o n of m i n o r i t i e s . 

Our c o u n t r y ' s development has been p r ed i ca t ed on the concept of m a j o r i t y r u l e as 
opposed to the d i c t a t o r s h i p of a r u l i n g f e w . We know, however , that the m a j o r i t y can 
be t y r a n n i c a l i n dea l ing w i t h m i n o r i t i e s , and now we see a f e w instances of v ^ a t m i ^ t 
be ca l l ed ty ranny of m i n o r i t i e s i n b l o c k i n g the wishes of the m a j o r i t y . 

A s l ong as the na t ion ' s h ighway p r o g r a m was p r i m a r i l y concent ra ted i n r u r a l areas 
where r i g h t - o f - w a y takings a f f ec t ed c o m p a r a t i v e l y f e w f a m i l i e s , the re was l i t t l e r e 
s is tance to new roads . Ra ther , the re was grea t suppor t because of the t r an spo r t a t i on 
needs. I n u r b a n areas , new f r e e w a y s m a y d isp lace hundreds of f a m i l i e s and b u s i 
nesses. A l t h o u ^ the t r a f f i c demand i s g r ea t e r , the res i s t ance i s a lso g rea te r . 
Through p o l i t i c a l , economic , and s o c i a l p r e s s u r e , people and communi t i e s that f e a r 
d i sp lacement and d i s r u p t i o n b y pub l i c w o r k s a re e f f e c t i v e l y s topping the p r o g r a m s , o r 
at l eas t de l ay ing t h e m . 

Each side has a v a l i d p o s i t i o n . Because t r a n s p o r t a t i o n f a c i l i t i e s , u rban r e n e w a l , 
and p u b l i c hous ing b e n e f i t l a r g e segments of the c o m m u n i t y , they should no t be p r e 
vented because of a s m a l l but obst inate segment . However , ne i the r should the r i g h t s 
and p r i v i l e g e s of the s m a l l segment be suppressed b y the w i l l of the m a j o r i t y . The 
r e s o l u t i o n of the p r o b l e m , of cour se , m v o l v e s c o m p r o m i s e . We m u s t give g rea te r 
cons ide ra t ion to a l t e rna t ive so lu t ions f o r t r a n s p o r t a t i o n , hous ing , and o ther u rban 
p r o b l e m s . Some of these a l t e rna t ives w i l l be e co n o mica l l y m o r e cos t ly but s o c i a l l y 
l e ss cos t ly and d i s r u p t i v e . F o r those to be d i sp laced , there i s i n addi t ion to the costs 
the f e a r and re luc tance to change. Government m u s t not on ly de t e rmine f a i r compen
sa t ion f o r t ak i ng p r o p e r t y , i t m u s t also p r o v i d e d isp laced persons w i t h s e r v i c e s to 
m i n i m i z e the d i f f i c u l t i e s of r e l o c a t i o n and w i t h hous ing and business oppor tun i t i e s 
equiva lent to o r b e t t e r than those b e i n g taken. Some e x p e r i m e n t a l p r o j e c t s give i n d i 
cat ions that t h i s approach m a y r e c o n c i l e both the to ta l c o m m u n i t y ' s and the i n d i v i d u a l ' s 
i n t e r e s t s . 

We have made subs tan t ia l s tudies i n r e l o c a t i o n , but i f we a re to achieve the b r e a k 
through that I have desc r ibed , we m u s t have a be t t e r unders tanding of the soc i a l and 
economic p r o b l e m s of r e l o c a t i o n . A ma lady , w h i c h many p r o f e s s i o n a l people have, i s 
to look at the w o r l d f r o m t h e i r pe r sona l pe r spec t ive and judge other men ' s needs and 
behavior a cco rd ing to t h e i r own p r o f e s s i o n a l s tandards . Disp lacement and r e l o c a t i o n 
a f f e c t o ther people ' s l i v e s . I f we as p lanners and a d m i n i s t r a t o r s a re to achieve our 
p r o g r a m s , we m u s t be empathet ic w i t h those who are a f f e c t e d . We m u s t not on ly c o l 
l e c t data and measu re behav io r , we m u s t a lso i d e n t i f y w i t h the d i sp laced and say, 
" the re bu t f o r the grace of God go I , " and i f I w e r e they, how wou ld I r e a c t ? 
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COMMENTS BY T H E C O N F E R E N C E CHAIRMAN 

W i l l i a m G. A d k i n s , Texas T r a n s p o r t a t i o n I n s t i t u t e , Texas A & M U n i v e r s i t y , College 
Station 

Several y e a r s ago I h e a r d Kenneth B o u l d i n g speak about the reasons f o r the p r o g r e s s 
of economic development i n th i s coun t ry . He sa id someth ing to the e f f e c t that we have 
moved f o r w a r d because of an unexplained p r o c l i v i t y f o r do ing the r i g h t things f o r the 
w r o n g reasons . One w o u l d be l ieve that t h i s good f o r t u n e could l ead to some ca re l e s s 
ness on our p a r t s . I f e v e r y t h i n g i s dest ined to t u r n out a l l r i ^ t , then the dec i s ion 
m a k i n g p rocess i s a r a t h e r l o w - g r a d e e f f o r t . Under t h i s assumpt ion , whatever comes 
to m i n d f i r s t w i l l do, o r w o r k out . We are s lopp ing along i n many of our pub l i c p r o 
g r a m s guided only b y the inane phi losophy that a l l comes out i n the wash . We m a y also 
be l a b o r i n g under the i m p r e s s i o n that there i s someth ing to be gained by k i l l i n g the 
goose that l a i d the golden egg. 

T h i s i s no t to deny that pub l i c act ions cause inconvenience and hardsh ips to i n d i v i d 
ua l s . The f a c t i s that h ighway p r o j e c t s do a f f e c t i nd iv idua l s i n a v a r i e t y of w a y s . H i ^ -
ways do re loca te o r d isplace people , not j u s t i n a p h y s i c a l sense but s o c i a l l y , e conomi 
c a l l y , and e m o t i o n a l l y ; and compensat ion i s due these d i s rup t ed pe r sons . Cour tesy 
and accommodat ion and sympathy and empathy a re also t h e i r due, bu t beyond th i s what 
e l s e ? What i s the pub l i c r e s p o n s i b i l i t y ? What i s i t s b r ead th? What a re i t s bound
a r i e s ? What p r e s s i n g inequ i t i e s have been over looked ? Now, pos ing quest ions i s one 
th ing , but s e t t i n g a p r o m i s i n g course f o r a n s w e r i n g them i s someth ing e l se . 

D u r i n g W o r l d W a r I I we b o r r o w e d f r o m the F r e n c h t h e l i t U e phrase "c ' e s t l a g u e r r e . " 
I t excuses so neaUy both pe r sona l and soc ie ta l t r an sg re s s ions . I t seems to m e , and 
th i s i s on ly m y op in ion , that the 1968 F e d e r a l - A i d H i ^ w a y A c t has added " c ' e s t I ' au to . " 
The automobi le i s b l a m e d f o r many , i f not a l l , of the soc i a l i l l s f o r w h i c h r e s p o n s i b i l i t y 
cannot o the rwise be p laced . I s i t poss ib le that we a re t r y i n g to bomb out our na t iona l 
h i ^ w a y p r o g r a m ? Re loca t ion assis tance as p resen t ty conceived i s a p o r t i o n of the 
e ^ l o s i v e s . Why such r e l o c a t i o n ass i s tance? What i s i t f o r ? What i s i t going to ac
c o m p l i s h ? What i s i t going to cost i n t e r m s of fo regone s e r v i c e s o r goods ? I s the 
cos t go ing to be too h i g h i n r e l a t i o n s h i p to the a l t e rna t i ve bene f i t s ? What a r e the w i n d 
f a l l and l o t t e r y aspects? A r e we w i l l i n g to accept as p r o p e r and pruden t the t r a d e - o f f s 
suggested by the A c t ? O r i s the A c t m e r e l y p o l i t i c s , and i s i t the bes t p o l i t i c s we can 
p l a y ? 

I have watched h i ^ w a y d isp lacement f o r a l o n g time. I have wi tnessed numerous 
p r i v a t e losses that have f a l l e n in to the noncompensable c l a s s . A m o n g these a re s e v e r a l 
g l a r i n g ones that w e r e no t r e l i e v e d b y the 1968 A c t . On the o ther hand, I have w i t 
nessed w i n d f a l l s , such as you and I m i g j i t d r e a m o f , that w o u l d cover enough compen
sables and noncompensables to take ca re of our c h i l d r e n , and g r a n d c h i l d r e n , i f we 
happen to be i n the w i n d f a l l spot . Under wha t va lue sys tems shou ld these p a r t i c u l a r 
v i c t i m s be due s t i l l m o r e pub l i c g r a t u i t y w h i l e o thers w i t h pe rce ivab le uncompensable 
losses take the h l ^ l o s s ? 

These a re some of m a y ques t ions . They may const i tu te some of m y b i a s ; they may 
o r may not be y o u r b i a s ; they m a y o r m a y not be you r ques t ions . I hope that these 
v iewpoin t s w i l l add someth ing , i f no th ing but a sour note, that perhaps you can r eac t t o . 
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THE MAGNITUDE OF DISPLACEMENT 
F l y n n W e l l s , B u r e a u of Pub l i c Roads, F e d e r a l H i ^ w a y A d m i n i s t r a t i o n , 

U . S. Depa r tmen t of T r a n s p o r t a t i o n 

I n th i s d i scuss ion I s h a l l not a t tempt to approach the so lu t ion to the p r o b l e m , bu t I 
w o u l d l i k e to acquaint you w i t h the magnitude of the p r o b l e m . The Bureau of Pub l i c 
Roads d u r i n g the pas t f e w yea r s has been d i s p l a c i n g an average of 55,000 f a m i l i e s and 
businesses each y e a r . L a s t year we d isp laced 36,000. The d rop was caused by a new 
l a w and the gea r ing up to new opera t ions . I n add i t ion , there a re about 30,000 f a m i l i e s 
and businesses be ing d isp laced each yea r by p r o g r a m s of the Depar tmen t of Hous ing 
and Urban Development . Disp lacements f r o m p r o g r a m s of o ther f e d e r a l agencies, 
such as open space, u rban p a r k s , schoo l s , and u rban mass t r a n s i t , average 3,500 
f a m i l i e s a yea r . Througi iou t the coun t ry there a re also numerous d isp lacements r e 
s u l t i n g f r o m a c t i v i t i e s by i n d u s t r y and the p r i v a t e sec to r . A l toge the r t o t a l d i sp lace 
men t averages 80,000 f a m i l i e s and businesses a y e a r . 

I n c i t i e s where the popula t ion i s 100,000 o r m o r e , the average house i s 50 yea r s 
o l d . Of the houses 15 to 50 yea r s o l d , 26 to 35 percen t a re de f i c i en t acco rd ing to 
s tandards of decency, sa fe ty , and san i t a t ion . F o r the next 10 o r 20 y e a r s , th i s s i t ua 
t i on w i l l w o r s e n . The houses w i l l get o l d e r . Replacement houses are not be ing p r o 
v ided i n u rban areas at the same ra te as d isp lacements a re o c c u r r i n g . Close to 50 
pe rcen t of the f a m i l i e s i n A m e r i c a cannot a f f o r d to buy a house that costs m o r e than 
$20,000, and the average cost of a new rep lacemen t house i s c u r r e n t l y $20,000 o r 
m o r e . 

Another a l a r m i n g f a c t o r that we m u s t begin p lann ing f o r now i s the popula t ion ex
p l o s i o n . D u r i n g the next decade b i r t h s and i n c r e a s i n g the longev i ty of l i f e w i l l m o r e 
than double the number of people on the ea r th and create a t remendous need not on ly 
f o r hous ing , but a lso f o r space and many other f a c i l i t i e s and s e r v i c e s that w i l l l ead to 
env i ronmen ta l q u a l i t y p r o b l e m s . 

Disp lacement deals w i t h soc i a l p r o b l e m s because many people r e q u i r e some f i n a n 
c i a l and s o c i a l assis tance i n o r d e r to accompl i sh r e l o c a t i o n . T h i s means that pay
ments a re added i n f e d e r a l h ighway and renewal p r o g r a m s , bu t other ob jec t ives and 
goals demand that o ther r e sources have to be tapped i n l o c a l , county, s ta te , and f e d e r a l 
governments to b r i n g together a l l the f o r c e s of assis tance r e q u i r e d by an e f f e c t i v e r e 
loca t ion p r o g r a m . 
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DISPLACEMENT AND RELOCATION NEEDS FOR P R E S E N T 
AND FUTURE HIGHWAY PROGRAMS 

D a v i d R. L e v i n , Bureau of Pub l ic Roads, Fede ra l H i ^ w a y A d m i n i s t r a t i o n , U . S . 
Depa r tmen t of T r a n s p o r t a t i o n 

The concern of the h ighway o f f i c i a l i n r e l o c a t i o n assistance ac tua l ly dates back 
many yea r s . L o n g be fo re the enactment of the 1962 F e d e r a l - A i d Highway A c t , the 
Bureau of Pub l i c Roads and the state highway depar tments w e r e i n t e r e s t ed i n the r e 
loca t ion of tenants and o w n e r s . A s f a r back as Augus t 1947, a bookle t pub l i shed by the 
Bureau and en t i t l ed "Re loca t ion of Tenants and Owners to Expedi te Cons t ruc t ion of 
A r t e r i a l Routes ," advocated a t tent ion to t h i s p r o b l e m and set f o r t h c u r r e n t e ^ e r i e n c e 
and techniques used i n L o s Ange les , Chicago, New Y o r k C i t y , and e l sewhere . 

PROVISIONS A N D I M P L I C A T I O N S O F T H E 1962 A N D 
1968 H I G H W A Y A C T S 

A l i m i t e d p r o g r a m of s p e c i f i c r e l o c a t i o n assis tance was au thor ized i n the 1962 
F e d e r a l - A i d H i ^ w a y A c t . I t r e q u i r e d manda to ry r e l o c a t i o n assistance to a l l owners 
and tenants who moved f r o m r e s i d e n t i a l s i t e s , and opt ional assis tance to business es
t ab l i shmen t s . The A c t au thor i zed f e d e r a l - a i d r e i m b u r s e m e n t of up to $200 f o r r e s i 
den t ia l m o v i n g costs and up to $3,000 f o r business m o v i n g cos ts . M o v i n g cost payments 
w e r e to be made p r o v i d e d such payments w e r e l e g a l l y a u t h o r i z e d i n a p a r t i c u l a r s tate. 

T h i s r e l o c a t i o n assistance p r o g r a m was v a s t l y upgraded 6 yea r s l a t e r . I n the 1968 
F e d e r a l - A i d Highway A c t , the Congress p r o v i d e d l e g i s l a t i v e au tho r i t y and f u n d i n g un
precedented among pub l i c w o r k s p r o g r a m s f o r the compensat ion of h i ^ w a y displacees 
of a l l k i n d s . Many of the f a r - r e a c h i n g p r o v i s i o n s i n Chapter V of the 1968 A c t are as 
f o l l o w s : 

1. New dec l a r a t i on of l e g i s l a t i v e p o l i c y w i t h respec t to h ighway r e l o c a t i o n ass is t 
ance, 

2 . P r o v i s i o n f o r assurances to be given b y the state h i ^ w a y depar tments i n con
nec t ion w i t h s p e c i f i c p r o j e c t p roposa l s , 

3. Increase i n the l e v e l of a l l m o v i n g cost payments w i thou t a c e i l i n g but w i t h c e r 
t a i n l i m i t a t i o n s , 

4 . P r o v i s i o n f o r 100 percen t f e d e r a l share of the f i r s t $25,000 of such payments 
to any pe r son u n t i l J u l y 1, 1970, 

5. A u t h o r i z a t i o n f o r an addi t ive to f a i r m a r k e t value of p r o p e r t y acqu i r ed i n the 
f o r m of a r ep lacement hous ing payment up to $5,000, 

6. P r o v i s i o n f o r a s i m i l a r addi t ive i n the f o r m of a ren t supplement f o r tenants up 
to $1,500, 

7. Sanction of the payment of expenses to the p r o p e r t y owner inc iden ta l to the t r a n s 
f e r of h i s p r o p e r t y to the s ta te , 

8. Requ i remen t f o r an expanded l e v e l of r e l o c a t i o n assis tance s e r v i c e s to d i s 
p lacees , and 

9. D e f i n i t i o n of s e v e r a l r e a l p r o p e r t y acqu i s i t i on p o l i c i e s that a re manda to ry on a l l 
a l l f e d e r a l - a i d h ighway acqu i s i t i ons . 

The l ega l capab i l i ty of the states f o r c o m p l y i n g f u l l y w i t h the payment p r o v i s i o n s of 
the 1968 A c t i s the key to i t s e a r l y i m p l e m e n t a t i o n , even w i t h 100 percent f e d e r a l r e 
i m b u r s e m e n t as the A c t p rov ides to J u l y 1, 1970. Two types of assurances m u s t be 
given by the s ta tes . One invo lves r e a l p r o p e r t y acqu i s i t ion p o l i c i e s , and the states 
ind ica te no subs tan t ia l l ega l obstacles to p r o v i d i n g the r e q u i r e d assurances . The 
second re la tes to the adequacy of the state r e l o c a t i o n assis tance p r o g r a m , i n c l u d i n g 
assurances that a supply of decent, sa fe , and s a n i t a r y hous ing i s ava i l ab le . F o r t y 
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states have ind ica ted they can l e g a l l y comply w i t h the p r o v i s i o n s of the 1968 A c t . 
Th ree states have c o m p l i e d w i t h the 1968 A c t b y agreements f o r advance of f u n d s , 
r e t r o a c t i v e to August 23, 1968, the e f f e c t i v e date of the 1968 A c t . 

A c c o r d i n g to es t imates of the Bureau of Pub l i c Roads, the f e d e r a l - s t a t e h i ^ w a y 
p r o g r a m w i l l be respons ib le f o r 50,000 d isplacements annual ly f o r the nex t s e v e r a l 
y e a r s . A p p r o x i m a t e l y o n e - f o u r t h of these w i l l be i n r u r a l a reas , and the o ther t h r ee -
f o u r t h s i n u rban areas . About 87 percen t of the annual to ta l w i l l i nvo lve res idences , 
10 percen t w i l l invo lve businesses and n o n p r o f i t o rgan iza t ions , and the r e m a i n i n g 3 
pe rcen t w i l l a f f ec t f a r m s . Over h a l f of a l l d isp lacements w i l l be necessary because 
of In te r s t a te H i ^ w a y p r o j e c t s . M o s t of the p r o j e c t e d r e s i d e n t i a l d isp lacements w i l l 
i nvo lve hous ing cos t ing less than $15,000 each o r r e n t i n g f o r l e ss than $110 m o n t h l y . 

Genera l i zed data such as these, cumula ted on a na t iona l bas i s , f r e q u e n t l y obscure 
v a r i a t i o n s f r o m state to s ta te , and f r o m r e g i o n to r e g i o n . F o r example , a f e w states 
do not have any s i g n i f i c a n t r e l o c a t i o n p r o b l e m s w i t h respec t to the ava i lab le r ep l ace 
men t accommodat ions . I n some c i t i e s r e l o c a t i o n hous ing supply f a l l s f a r s h o r t , even 
in to the foreseeable f u t u r e , of the r e l o c a t i o n hous ing r e q u i r e d f o r h i ^ w a y purposes . 
Other places have ample r e l o c a t i o n hous ing at reasonable cost . I n some states the 
m o s t acute r e l o c a t i o n p r o b l e m s ex i s t i n r u r a l and not i n u rban areas . 

The 1968 F e d e r a l - A i d Highway A c t r e q u i r e s that r ep lacement hous ing be decent, 
sa fe , and s a n i t a r y , and that h i ^ w a y agencies be respons ib le f o r m a k i n g such hous ing 
avai lable to h ighway re loca tees . Many such re loca tees now l i v e i n s l u m o r b l i ^ t e d 
f a c i l i t i e s o r i n hous ing that does not mee t the s tandards set up by the Bureau of Pub l i c 
Roads f o r decent, sa fe , and s an i t a ry hous ing . A c c o r d i n g l y , the in ten t of the Congress 
i n the 1968 A c t was to upgrade hous ing i n connection w i t h the h ighway p r o g r a m , and 
th i s goal i s indeed a w o r t h w h i l e s o c i a l o b j e c t i v e . 

I n i t s I n s t r u c t i o n a l M e m o r a n d u m 80-1-68 of September 5, 1968, the Bureau of Pub l i c 
Roads s tated that the f o l l o w i n g are the m i n i m u m acceptable r e q u i r e m e n t s f o r decent, 
sa fe , and s an i t a ry hous ing : 

1. C o n f o r m s w i t h a l l appl icable p r o v i s i o n s f o r e x i s t i n g s t r u c t u r e s that have been 
es tabl i shed under state o r l o c a l b u i l d i n g , p l u m b i n g , e l e c t r i c a l , hous ing , and occupancy 
codes, and s i m i l a r ordinances o r regu la t ions appl icable to the p r o p e r t y i n ques t ion . 

2 . Has a cont inu ing and adequate supply of potable safe w a t e r . 
3. Has a k i t chen o r an a rea set aside f o r k i t chen use that contains a s i nk , m good 

w o r k i n g condi t ion and connected to hot and co ld w a t e r , and a sewage d isposa l s y s t e m . 
A stove and r e f r i g e r a t o r i n good ope ra t ing condi t ion s h a l l be p r o v i d e d when r e q u i r e d 
by l o c a l codes, o rd inances , o r cus tom. When these f a c i l i t i e s a re not so r e q u i r e d b y 
l o c a l codes, o rd inances , o r cus tom, the k i t chen a rea or a rea set aside f o r such use 
s h a l l have u t i l i t y s e r v i c e connections and adequate space f o r the i n s t a l l a t i o n of such 
f a c i l i t i e s . 

4 . Has an adequate hea t ing sys t em i n good w o r k i n g o r d e r that w i l l m a i n t a i n a m i n i 
m u m t empera tu re of 70 deg i n the l i v i n g a rea under l o c a l outdoor design t empera tu re 
condi t ions . A hea t ing sys t em w i l l not be r e q u i r e d i n those geographica l areas vrfiere 
such i s no t n o r m a l l y inc luded i n new hous ing . 

5. Has a b a t h r o o m , w e l l l i f t e d and ven t i l a t ed and a f f o r d i n g p r i v a c y to a pe r son 
w i t h i n i t , conta in ing a l a v a t o r y bas in and a bathtub o r s t a l l shower , p r o p e r l y connected 
to an adequate supply of hot and c o l d r u n n i n g w a t e r , and a f l u s h wa te r c lose t , a l l i n 
good w o r k i n g o r d e r and p r o p e r l y connected to a sewage d isposa l s y s t e m . 

6. Has p r o v i s i o n f o r a r t i f i c i a l l i g h t i n g f o r each r o o m . 
7. Is s t r u c t u r a l l y sound, i n good r e p a i r , and adequately ma in ta ined . 

The r e q u i r e m e n t s f o r each b u i l d i n g used f o r d w e l l m g purposes are as f o l l o w s : 

1. Has 2 safe unobs t ruc ted means of egress l ead ing to safe open space at ground 
l e v e l . Each d w e l l i n g un i t i n a m u l t i - d w e l l i n g b u i l d i n g mus t have access e i the r d i r e c t l y 
o r through a common c o r r i d o r to 2 means of egress to open space at g round l e v e l . I n 
bu i ld ings of 3 s t o r i e s o r m o r e , the common c o r r i d o r on each s t o r y mus t have at l eas t 
2 means of eg res s . 
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2 . Has 150 sq f t of habi table f l o o r space f o r the f i r s t occupant i n a s t andard l i v i n g 
un i t and at l ea s t 100 sq f t of habi table f l o o r space f o r each add i t iona l occupant. The 
f l o o r space i s to be subdiv ided in to s u f f i c i e n t r o o m s to be adequate f o r the f a m i l y . 
A l l r o o m s m u s t be adequately ven t i l a t ed . Habi tab le f l o o r space i s de f ined as that space 
used f o r s l eep ing , l i v i n g , cook ing , o r d i n i n g purposes , and excludes such enclosed 
places as c lose t s , p a n t r i e s , bath o r t o i l e t r o o m s , s e r v i c e r o o m s , connect ing c o r r i d o r s , 
l a u n d r i e s , and un f in i shed a t t i c s , f o y e r s , s torage spaces, c e l l a r s , u t i l i t y r o o m s , and 
s i m i l a r spaces. 

Decent , sa fe , and s a n i t a r y hous ing f o r r e n t a l o r s leep ing r o o m s m i g h t be e}q)ected 
to v a r y somewhat f r o m these s tandards , f o r obvious reasons . Renta l s leep ing r o o m s 
s h a l l mee t the m i n i m u m r e q u i r e m e n t s contained i n pa ragraphs 1, 4 , 6, and 7 f o r hous ing 
and 1 f o r bu i ld ings and the f o l l o w i n g : 

1. Have at l eas t 100 sq f t of habi table f l o o r space f o r the f i r s t occupant and 50 sq 
f t of habi table f l o o r space f o r each add i t iona l occupant. 

2 . Have l a v a t o r y and t o i l e t f a c i l i t i e s that p r o v i d e p r i v a c y i n c l u d i n g a door that can 
be locked i f such f a c i l i t i e s are separate f r o m the r o o m . 

Ins tead of these s tandards a l o c a l hous ing code m a y be s u b m i t t e d by the agency 
p r o v i d i n g the r e l o c a t i o n assis tance to the D i r e c t o r of Pub l i c Roads f o r a p p r o v a l . A n y 
l o c a l code s u b m i t t e d s h a l l be reasonably comparab le to the Bureau ' s s tandards . The 
D i r e c t o r of Pub l i c Roads m a y approve except ions to the s tandards where unusual con
d i t ions e x i s t . 

The 1968 A c t r e q u i r e s the rep lacement housmg payment to be m e a s u r e d b y a s e r i e s 
of f a c t o r s , i n c l u d i n g the average p r i c e of a comparab le d w e l l i n g . A comparab le d w e l l 
i n g i s de f ined b y the B u r e a u of Pub l i c Roads to be one that i s subs tan t i a l ly equal and 
f u n c t i o n a l l y equivalent w i t h respec t to number of r o o m s , a r ea of l i v i n g space, type of 
cons t ruc t ion (wood, f r a m e , o r s tucco) , age, state of r e p a i r , a c c e s s i b i l i t y to pub l i c 
s e rv i ce s and p laces of e m p l o j m e n t , and type of n e i ^ b o r h o o d . 

Under some c i r c u m s t a n c e s , p r o p e r t y owner s , tenants , f a r m e r s , o r bus inessmen 
m a y f e e l that payment de t e rmina t ions b y state h ighway depar tment personne l a re not 
i n accordance w i t h l a w . A n appeals m e c h a n i s m , a c c o r d i n g l y , i s p r o v i d e d b y the 
B u r e a u of Pub l i c Roads m i t s I n s t r u c t i o n a l M e m o r a n d u m 8 0 - 1 - 6 8 . 

A n appl icant f o r a r e l o c a t i o n payment s h a l l be n o t i f i e d p r o m p t l y i n w r i t i n g conce rn 
i n g h i s e l i g i b i l i t y f o r the payment c l a i m e d ; the amount , i f any, he i s e n t i t l e d to r e 
ce ive ; and the t i m e and manner i n w h i c h the payment w i l l be made . T h i s n o t i f i c a t i o n 
s h a l l a lso i n f o r m the appl icant of h i s r i ^ t to appeal and the p rocedures t h e r e f o r , i n 
the event the appl icant i s d i s s a t i s f i e d w i t h the i n i t i a l r u l i n g on h i s app l i ca t ion f o r 
paymen t s . 

The head of the state agency s h a l l e s t ab l i sh p r o c e d u r e s , consis tent w i t h appl icable 
state l a w , f o r r e v i e w i n g appeals. Those p rocedures sha l l p r o v i d e , at the m i n i m u m , 
that any pe r son t ak ing such an appeal s h a l l be given (a) f u l l oppor tun i ty to be hea rd 
and (b) a p r o m p t dec i s ion g i v i n g reasons i n suppor t of the r e s u l t reached . 

The m a t t e r of adequately r e l o c a t i n g h ighway d isp lacees , a c c o r d i n g to the t e r m s and 
r e q u i r e m e n t s of the 1968 A c t , i s a v e r y complex and t i m e - c o n s u m i n g ope ra t i on . E n 
l a r g e d s t a f f s of the B u r e a u of Pub l ic Roads and state h ighway depar tments and appro 
p r i a t e o rgan iza t ion changes w i l l be r e q u i r e d i n o r d e r to do the k i n d of j ob that i s now 
r e q u i r e d . Some state h i ^ w a y depar tments have a l r eady added subs tan t i a l ly to t h e i r 
p resen t r i ^ t - o f - w a y s t a f f s . Some es t imates ind ica te that w i t h i n the next yea r o r two 
state h ighway depar tment r i g h t - o f - w a y personne l w i l l p robab ly need to be doubled i n 
n u m b e r . 

M o r e o v e r , spec ia l and new k inds of ta lent that a re new to h i ^ w a y depar tment 
opera t ions w U l p robab ly need to be cons idered i n connect ion w i t h the r e l o c a t i o n ass i s 
tance f u n c t i o n . Hous ing m a r k e t i n g s p e c i a l i s t s , who can a sce r t a in and evaluate r ep l ace 
men t hous ing needs and a v a i l a b i l i t y , m a y be needed. Personne l w i t h s o c i o l o g i c a l , 
p s y c h o l o g i c a l , b e h a v i o r a l , and o ther w e l f a r e - o r i e n t e d backgrounds may need to be 
cons idered . A new complex of pe r sonne l and o rgan iza t i ona l opera t ion comes in to p l ay 
h e r e . 
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HOUSING S U P P L Y A N D R E L O C A T I O N HOUSING D E M A N D 

Persuas ive evidence i s avai lable to ind ica te that the demand f o r r e l o c a t i o n hous ing 
w i l l subs tan t i a l ly exceed the supply i n p a r t i c u l a r areas of the na t ion , e spec ia l ly i n 
u rban areas i n v i e w of the r e q u i r e m e n t f o r decent, sa fe , and s a n i t a r y hous ing . Recent 
s tudies b y the U . S. Depa r tmen t of Hous ing and U r b a n Development r e v e a l that a p p r o x i 
m a t e l y 26 m i l l i o n new hous ing un i t s w i l l be r e q u i r e d ove r the nex t decade to reasonably 
s a t i s f y the need f o r hous ing i n the Un i t ed States. Only a s m a l l f r a c t i o n of th i s need 
has been au thor i zed and f imded b y c u r r e n t hous ing p r o g r a m s . 

The m a j o r emphas is of r e m e d i a l l e g i s l a t i o n i n v o l v i n g pub l i c w o r k s r e loca t ions has 
been assistance to be r ende red d isp lacees , s e c u r i n g of r ep lacemen t hous ing , and ade
quate r e l o c a t i o n payments f o r the cost of m o v i n g . T h i s was the p r i n c i p a l t h r u s t of 
Chapter 5, Section 30, of the 1968 F e d e r a l - A i d Highway A c t . I t i s becoming i n c r e a s 
i n g l y apparent that another e lement m u s t now be cons idered i n connection w i t h d i s 
p lacements r e s u l t i n g f r o m h i g j i w a y a n d other pub l ic w o r k s i m p r o v e m e n t s . T h i s i nvo lves 
the need to equate the supply of and demand f o r decent, s a fe , and s an i t a ry hous ing that 
w i l l r e s u l t f r o m disp lacements of a l l k i n d s . The supply m u s t become avai lab le at time 
i n t e r v a l s that a p p r o x i m a t e l y coinc ide w i t h the o r d e r l y p r o g r a m m i n g and cons t ruc t ion 
sequence of pub l i c w o r k s p r o j e c t s . Unless the supply of decent, sa fe , and s an i t a ry 
hous ing i s a p p r o p r i a t e l y augmented to mee t th i s demand, pub l i c w o r k s p r o j e c t s w i l l 
be delayed unreasonably . I n some a reas , badly needed pub l i c w o r k s p r o g r a m s could 
be he ld up f o r yea r s o r abandoned a l together because rep lacemen t hous ing i n adequate 
quan t i t i e s s i m p l y i s not ava i l ab le . The re i s evidence that t h i s condi t ion obtains i n a 
subs tan t ia l number of u rban areas and i n many r u r a l a reas . 

Chapter 5, Section 30, of the 1968 F e d e r a l - A i d H i ^ w a y A c t r e q u i r e s that the state 
h ighway depar tments p r o v i d e assurances that 

(3) within a reasonable period of time prior to displacement there will be available, to the 
extent that can be accomplished, in areas not generally less desirable in regard to public utilities 
and public and commercial facilities and at rents or prices within the financial means of the families 
and individuals displaced, decent, safe, and sanitary dwellings, as defined by the Secretary, equal in 
number to the number of and available to such displaced families and individuals and reasonably 
accessible to their places of employment. 

A v a i l a b i l i t y of r e l o c a t i o n payments , i n c l u d i n g addi t ives to f a i r m a r k e t va lue , w i l l 
no t n e c e s s a r i l y r e s u l t i n the a v a i l a b i l i t y of hous ing adequate both i n q u a l i t y and q u a n t i t y . 
F u r t h e r , unless the hous ing supply i s i nc rea sed , the new r e l o c a t i o n payment p r o g r a m 
m a y i n f l a t e the s e l l i n g p r i c e s of e x i s t i n g hous ing . 

The in ten t of the Congress i s that the au tho r i zed f e d e r a l - a i d highway p r o g r a m p r o 
ceed w i t h reasonable d i spa tch . T h e r e f o r e , the F e d e r a l H i ^ w a y A d m i n i s t r a t i o n i s 
e j q j l o r i n g means f o r equat ing the supply of and demand f o r r e l o c a t i o n hous ing and f o r 
t i m i n g the supply to coinc ide w i t h p r o j e c t c o n s t r u c t i o n . T o th i s end, a r rangements have 
been made w i t h the Depar tmen t of Hous ing and Urban Development (HUD) f o r d i scuss ion 
of a l o g i c a l s e r i e s of ac t ions and events to ensure that r e l o c a t i o n hous ing i s ava i l ab le . 
These inc lude the f o l l o w i n g : 

1. E f f o r t cou ld be made to ass ign to H U D the i m m e d i a t e r e s p o n s i b i l i t y (by a d m i n i s 
t r a t i v e o r l e g i s l a t i v e a u t h o r i t y ) f o r a s c e r t a i n i n g vrtiat the r e l o c a t i o n hous ing demand 
w i l l be d u r i n g the next 10 to 15 y e a r s . I n c l u d e d i n th i s demand w o u l d be a l l f e d e r a l , s ta te , 
and l o c a l pub l i c w o r k s needs and add i t iona l ly those p r i v a t e needs that can be ascer 
ta ined. The data so obtained w o u l d be s t r a t i f i e d by class of hous ing , occupancy (owner 
o r tenant) , ca tegor ies of cost , and o ther bases . Such an e f f o r t should be a con t inu ing 
one and should span at l eas t a decade at any one po in t i n time. 

2 . H U D could s i m i l a r l y be assigned the r e s p o n s i b i l i t y to a sce r t a in f o r the same 
t i m e p e r i o d the hous ing supply of p resen t f e d e r a l , s ta te , and l o c a l p r o g r a m s and to 
r e l a t e that supply to the demand and the classes of hous ing needs p r e v i o u s l y i d e n t i f i e d . 
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3. These data w i l l r e v e a l where the de f i c i enc ie s and d i s p a r i t i e s w i l l e x i s t i n t e r m s 
of supply of and demand f o r decent, sa fe , and s an i t a ry hous ing f o r r e l o c a t i o n purposes . 
H U D could then seek a u t h o r i t y and moneys f o r e i t he r augmented o r f e d e r a l and f e d e r a l -
a id r e l o c a t i o n hous ing p r o g r a m s o r both to b r i d g e the gap between supply and demand. 
A l l ongoing and au thor i zed p r o g r a m s and f u n d i n g i n v o l v i n g hous ing w i l l need to be 
evaluated w i t h th is suggested approach . 

A n a l t e rna t ive to th i s approach w o u l d be f o r the states themse lves , th rough t h e i r 
s tate h i ^ w a y depar tments o r o ther s tate a u t h o r i t i e s , to a sce r t a in the need f o r and 
p r o v i d e necessary rep lacement hous ing . T h i s w o u l d invo lve state enabl ing l e g i s l a t i o n , 
p robab ly s i m i l a r to the 1968 C a l i f o r n i a s ta tu te . I t cou ld put the h ighway depar tments 
i n the hous ing business to the extent necessary to s a t i s f y the r e q u i r e m e n t s of t h e i r 
p r o g r a m s . 

PROPOSALS A N D PROGRAMS FOR R E L O C A T I O N HOUSING 

The p r o b l e m of f i n d i n g and ob ta in ing appropr ia t e hous ing s i t es i n the u rban and 
suburban areas of the na t ion i s a m o s t d i f f i c u l t one. I t has been proposed , t h e r e f o r e , 
that Section 108, T i t l e 23 , of the f e d e r a l - a i d h ighway laws be amended to add $100 
m i l l i o n each yea r f o r a 2 -yea r p e r i o d to p e r m i t f e d e r a l p a r t i c i p a t i o n ( in the usual 
p r o j e c t r a t i o s ) i n l and a c q u i r e d by the states (at t h e i r opt ion) to be used f o r r e l o c a t i o n 
hous ing . F e d e r a l h i ^ w a y t r u s t f u n d p a r t i c i p a t i o n w o u l d be l i m i t e d to l and on ly , and 
the hous ing i m p r o v e m e n t s w o u l d be p r o v i d e d p r e s u m a b l y by a l o c a l hous ing a u t h o r i t y , 
a redeve lopment agency, the state h ighway depar tment , o r any other pub l i c o r p r i v a t e 
group designated b y the s ta te . A n y recoupment obtained f r o m th i s l and acqu i rement 
d u r i n g the p rocess of p r o v i d i n g the hous ing wou ld be sha red w i t h the f e d e r a l gove rn 
ment i n the same r a t i o as i t was f i nanced i n the f i r s t ins tance . The re a l ready i s 
language i n Section 108 of the h ighway l aws r e l a t i n g to r e l o c a t i o n ass is tance, bu t i t 
p robab ly i s not b r o a d e n o u ^ to a c c o m p l i s h what i s in tended h e r e . The au tho r i t y w o u l d 
be op t iona l , not m a n d a t o r y . 

The Bureau of Pub l i c Roads and the Fede ra l Highway A d m i n i s t r a t i o n have been seek
i n g to a r range f o r h ighway re loca tees to have p r e f e r e n c e i n s e c u r i n g decent, sa fe , and 
s a n i t a r y hous ing that becomes ava i lab le under e x i s t i n g pub l i c hous ing p r o g r a m s . The 
Vete rans A d m i n i s t r a t i o n and the F e d e r a l Hous ing A d m i n i s t r a t i o n have i n i t i a t e d p r o c e 
dures to t h i s end . Di scuss ions a re con t inu ing w i t h o ther agencies of the D e p a r t m e n t 
of Hous ing and Urban Development and w i t h the F a r m Home L o a n A d m i n i s t r a t i o n . I t 
i s qu i te obvious that p r e f e r ences f o r those d i sp laced m u s t be obtained, e i t he r l e g i s l a 
t i v e l y , o r a d m i n i s t r a t i v e l y , i f necessary pub l i c w o r k s p r o j e c t s a re to be p r o v i d e d 
f o r the pub l i c accommoda t ion . 

Because advance acqu i remen t of lands f o r h ighway r i ^ t s - o f - w a y p rov ides add i t iona l 
and o f ten c r i t i c a l l y needed l ead t i m e p r i o r to c o n s t r u c t i o n , the r e l o c a t i o n of persons 
and businesses can be accommodated w i t h much m o r e d e l i b e r a t i o n and f a r l e ss 
f r i c t i o n — a n d perhaps l ess cost—than o the rwise w o u l d be poss ib l e . Advance acqu i s i t i on 
i s now au thor ized and funded under the 1968 A c t . A n appor t ionment of $ 100 m i l l i o n of 
advance acqu i s i t i on funds was made f o r f i s c a l yea r 1970, bu t on ly $ 3 1 m i l l i o n was 
budgeted f o r 1969. Both the F e d e r a l H i ^ w a y A d m i n i s t r a t i o n and the state h ighway 
depar tments w i l l seek to execute th i s p r o g r a m so that i t w i l l augment the r e l o c a t i o n 
assis tance e f f o r t . 

E f f o r t s a r e a l ready b e i n g made to f a c i l i t a t e the j o i n t development of h ighways and 
other c o m m u n i t y needs and the m u l t i p l e use of h ighway r i g h t s - o f - w a y . The re could 
be l inkages of a l l k inds between th i s p r o g r a m and the r e l o c a t i o n of res idences , f a r m s , 
businesses , and o ther a c t i v i t i e s f r o m the f e d e r a l - a i d r i g h t s - o f - w a y . These l i n k a ^ s 
can be exp lo red f u r t h e r , e spec ia l ly i n t e r m s of the po ten t i a l of r e s e a r c h and develop
m e n t a c t i v i t i e s . The j o i n t deve lopment p r o g r a m i s w e l l under way now i n the B u r e a u 
of Pub l i c Roads, F e d e r a l H i ^ w a y A d m i n i s t r a t i o n , and the state h i ^ w a y depar tmen t s . 
C u r r e n t l y under cons ide ra t ion are over 300 p r o j e c t s r a n g i n g i n s tatus f r o m j o i n t de
ve lopment p l ann ing to f e a s i b i l i t y s tudy, p h y s i c a l c o n s t r u c t i o n , and f i n a l comple t ion of 
the w o r k s i n v o l v e d . 
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The f o l l o w i n g a re poss ib le r e s e a r c h and development p r o j e c t s that m i g h t he lp to 
a l l ev ia te some of the opera t iona l de f i c i enc ie s i n the c u r r e n t p r o g r a m : 

1 . A study of poss ib le l inkages among j o i n t development , m u l t i p l e use, and r e l o 
cat ion assis tance i n connect ion w i t h the h i ^ w a y p r o g r a m . 

2 . A l t e r n a t i v e techniques f o r conduct ing hous ing m a r k e t i n g su rveys i n o r d e r to 
a sce r t a in the extent of the addi t ives r e q u i r e d under the 1968 H i ^ w a y A c t and the 
quan t i t i e s and q u a l i t y of r ep lacemen t hous ing . 

3. A l t e r n a t i v e methods f o r f i l l i n g the gap between decent, sa fe , and s a n i t a r y hous 
i n g supply and r e l o c a t i o n hous ing demand. 

4 . A documented l ega l ana lys i s of a c q u i r i n g p r o p e r t y f o r r e l o c a t i o n hous ing as a 
h i ^ w a y and p u b l i c purpose , w i t h o r w i t h o u t hous ing i m p r o v e m e n t s . 

5. A study of the o rgan iza t iona l a r rangements and pe r sonne l r e q u i r e m e n t s f o r the 
r e l o c a t i o n assis tance a c t i v i t y i n state h ighway depar tmen t s . 

6. A l t e r n a t i v e methods f o r d e t e r m i n i n g the r ep lacemen t hous ing payment (the add i 
t i v e ) i n connect ion w i t h r e l o c a t i o n assis tance p r o g r a m s . 

7. A n analys is and eva lua t ion of d i f f e r e n c e s among the states i n t h e i r approaches 
to the p r o v i s i o n of r ep lacement hous ing i n connect ion w i t h pub l i c w o r k s p r o g r a m s 
gene ra l ly and the h ighway p r o g r a m p a r t i c u l a r l y . 

8. A n ana lys i s of the a u t h o r i t y and f u n d i n g of state and l o c a l hous ing agencies and 
the oppor tun i t i e s they m a y p r o v i d e i n supp ly ing r e l o c a t i o n hous ing . 

9. A n analys is of e x i s t i n g state l a w and a suggested m o d e l act r e l a t i n g to the 
acqu i s i t i on of r e l o c a t i o n hous ing s i t e s . 

10. A method f o r p r o v i d i n g decent, sa fe , and s a n i t a r y r e l o c a t i o n hous ing , e i t he r 
new o r r e h a b i l i t a t e d , through p r i v a t e e n t e r p r i s e . 

11 . A n in -dep th ana lys i s of the a l t e rna t ive methods of a d m i n i s t r a t i o n of a u n i f o r m 
r e l o c a t i o n assis tance p r o g r a m . 

12. A study of the p r a c t i c a l d e t e r m i n a t i o n of f a i r m a r k e t values of p r o p e r t y ac
q u i r e d f o r h i ^ w a y purposes i n l i g h t of the addi t ives p r o v i d e d i n the 1968 Highway A c t . 

13. The development of a s u r v e y technique f o r d e t e r m i n i n g hous ing r e q u i r e m e n t s 
of d isp lacees , u s ing a t t i t ud ina l and b e h a v i o r a l c h a r a c t e r i s t i c s as w e l l as o ther p e r t i 
nent p h y s i c a l , s o c i o l o g i c a l , economic , and other e lements such as in -dep th i n t e r v i e w 
techniques. 



C U R R E N T R E S E A R C H RELATING TO RELOCATION OF 
FAMILIES AND B U S I N E S S E S 
George W. H a r t m a n , B u r e a u of Pub l ic Roads, F e d e r a l Highway A d m i n i s t r a t i o n , 

U. S. Depa r tmen t of T r a n s p o r t a t i o n 

Papers dea l ing w i t h the e f f ec t s of d i sp lacement and r e l o c a t i o n of people and b u s i 
nesses r e s u l t i n g f r o m pub l i c w o r k s p r o g r a m s U) w e r e presen ted at the annual m e e t 
ings of the Highway Resea rch B o a r d w e l l b e f o r e the 1962 F e d e r a l - A i d Highway A c t tha t 
f o r the f i r s t t i m e r e q u i r e d r e l o c a t i o n a d v i s o r y ass is tance and p r o v i d e d funds f o r m o v 
i n g costs. A t the 4 3 r d Annua l Mee t ing of the Highway Research B o a r d i n January 1964, 
a s e m i n a r on the soc io log i ca l e f f ec t s of highway t r a n s p o r t a t i o n mcluded a paper dea l ing 
w i t h the po t en t i a l f a m i l y d i sp lacemen t and neighborhood e f f e c t s o f a p lanned u r b a n f r e e 
way. I n h i s i n t r o d u c t o r y r e m a r k s a t t h i s s emina r , T h i e l c a l l ed a t t en t ion to the need 
f o r r e s e a r c h in to the nonuser benef i t s and costs of highways (2). P a r t i c u l a r note was 
made of highway i m p r o v e m e n t e f f ec t s on people i n adjacent neighborhoods and on people 
d i sp laced when r i g h t s - o f - w a y a r e c lea red . T h e quest ions T h i e l posed a r e w o r t h r e 
peat ing he re because r e s e a r c h f i n d i n g s r e p o r t e d s ince have demons t ra ted t h e i r r e l 
evancy: F o r d i sp laced people who a r e unable to f i n d comparab le hous ing , i s i t enough 
to compensate f o r f a i r m a r k e t value p lus a m i n i m a l mov ing al lowance? What c o m f o r t 
can we take f r o m the f a c t that r e s iden t s d i sp laced by highways t y p i c a l l y i m p r o v e t h e i r 
l i v i i ^ condi t ions i f t h i s upgrad ing r e s u l t s because the displacees cannot f i n d hous ing 
i n the p r i c e range of t h e i r f o r m e r homes? On the o ther hand, how ser ious i s the c h a i s e 
i n res idence associa ted w i t h r i g h t - o f - w a y a c q u i s i t i o n m a dynamic socie ty where so 
many people move so often? Should highway people be he ld respons ib le f o r soc i a l p r o b 
l e m s of l o w - i n c o m e and m i n o r i t y group re loca tees when these p r o b l e m s w e r e se r ious 
even b e f o r e d isplacement? A r e some of these p r o b l e m s — l i k e some of the benef i t s a s 
soc ia ted w i t h h ighway improvements—perhaps on ly ca ta lyzed by the highway deve lop
ment? 

PRE-1964 RESEARCH 

P r i o r to 1964, the a t ten t ion o f r e s e a r c h e r s cen te red p r i m a r i l y on u r b a n renewal . 
T h i s focus was poss ib ly in f luenced by the f a c t that the u rban r enewa l p r o g r a m was 
i m t i a t e d 7 y e a r s b e f o r e the In t e r s t a t e Highway p r o g r a m , w h i c h m a r k e d the s t a r t of 
subs tant ia l highway d i sp lacement s , and that f e d e r a l ass is tance f o r u r b a n r e n e w a l r e 
loca t ion was au tho r i zed 6 years be fo re that f o r highway r e l o c a t i o n . F o r example , i n 
h i s 1964 r e p o r t on housing changes of f a m i l i e s d i sp laced f r o m the Bos ton West End 
P r o j e c t , H a r t m a n (3) compared h i s r e s u l t s w i t h those of 33 housing rep lacement s tud 
i e s i n o ther u r b a n areas , on ly 2 of w h i c h i n v o l v e d f a m i l i e s r e loca t ed as a r e s u l t o f 
highway a c t i v i t y . 

A r e v i e w of m o r e than a dozen s tudies publ i shed d u r i n g th i s ea r ly p e r i o d and c o n 
cerned e n t i r e l y o r i n p a r t w i t h d i sp lacement aspects of h ighway r i g h t - o f - w a y a c q u i s i 
t i o n r evea led tha t a l l bu t one w e r e case s tudies of the e f f ec t s o f a spec i f i c u r b a n h i g h 
way p r o j e c t . Emphas i s i n these s tudies was g iven to a s u m m a r y of p r o p e r t y r e p l a c e 
ment exper iences of homeowners and businesses. The inves t i ga to r s found ttiat i n the 
m a i n , under the t r a d i t i o n a l " j u s t compensa t ion" concept, d i sp laced owners w e r e f a i r l y 
t r ea ted . M o s t of the f a m i l i e s and the businesses tha t r e loca t ed r e m a m e d i n the a f 
f ec t ed commun i ty . M o s t , i n f a c t , s tayed i n the same o r adjacent area. F u r t h e r , d i s 
placed owners o f t e n took the oppor tumty of d i sp lacement to upgrade t h e i r res idences 
o r p r o p e r t i e s , hence i m p r o v i n g both t h e i r own p h y s i c a l c i r cums tances and the c o m 
m u n i t y tax base. Thus the benef i t s of highway d isp lacement w e r e establ ished. 
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The studies d i d note, however , that j u s t compensat ion f o r p r o p e r t y t aken d i d not 
cover a l l costs invo lved i n r e loca t ion . A l t h o i ^ h many re loca tees o f t e n upgraded t h e i r 
housing, they a l so o f t en s u f f e r e d decreased savings o r took on l a r g e r mor tgages and 
assumed the f u r t h e r bu rden of h ighe r taxes and p r o p e r t y upkeep. Thus , these studies 
es tabl ished tha t re loca tees th rough the f o r c e d r e l o c a t i o n p rocess w e r e p laced i n the 
p o s i t i o n of hav ing to bear an unequal share of the economic costs of a pub l i c i m p r o v e 
ment p r o g r a m . 

Highway studies as a group s t r e s sed economic and p h y s i c a l cons idera t ions invo lved 
i n r e loca t i on . A f e w of the s tudies , however , b rough t i n other cons idera t ions that soon 
became the f o c u s o f a t t en t ion i n l a t e r s tudies . A d k i n s and E i c h m a n (4) , f o r example , 
i n a study of 100 d isp laced homeowners i n D a l l a s found that the exper ience of d i sp l ace 
ment was not a lways a pleasant one. Al though w i t h f ew exceptions displacees me t the 
necessary r e l o c a t i o n ad jus tments qui te w e l l , some b i t t e rne s s r ema ined . Golds tem and 
Z i m m e r (5) inves t iga ted d i sp lacement e f f ec t s of an i n n e r - c i t y segment of a f r e e w a y i n 
P rov idence , Rhode I s l and , and found that d i sp lacement was espec ia l ly h a r d on e l d e r l y 
people , p a r t i c u l a r l y those h a v i i ^ l o i ^ res idenc ies i n a neighborhood and hav ing low o r 
f i x e d incomes . Nash and Voss (6) i n e v a l u a t i i ^ po ten t i a l impac t s of the planned Inner 
B e l t and connecting r a d i a l s i n Bos ton stated that , a l though many d isp laced f a m i l i e s a r e 
happ ie r once the p e r i o d o f ad ju s tmen t i s ended, m o v i n g cos ts and s o c i a l costs such as 
d i s r u p t i o n of neighborhood t i e s w e r e p a r t i c u l a r l y h a r d on l o w - i n c o m e and m i n o r i t y 
groups . Saalberg (7) , i n a study of ove r 570 business f i r m s d i sp laced b y the Bos ton 
C e n t r a l A r t e r y found that over 20 pe rcen t of the f i r m s ceased ope ra t ion , and these 
gene ra l ly w e r e the s m a l l e r ones. 

R E C E N T RESEARCH 

T o d e t e r m i n e the d i sp lacement p r o b l e m s connected w i t h a planned h ighway, K e m p 
(8) analyzed data f r o m a l i m i t e d survey of a t t i tudes of people t o w a r d the n o r t h leg of 
the proposed I n n e r Loop m Washington , D . C. K e m p ' s f i nd ings emphasized the s o c i o -
p h y s i c a l costs of highway d isp lacements and a r e s u m m a r i z e d as f o l l o w s : I nvo lun t a ry 
moves a r e upse t t ing; i nd iv idua l s w i t h sen t imen ta l a t tachments to spec i f i c neighborhood 
f ea tu re s o f t e n c r o w d in to adjacent , s i m i l a r neighborhoods w i t h losses t o a l l ; and m a j o r 
p h y s i c a l neighborhood changes occur that r e q u i r e m a j o r ad jus tments . 

These f i nd ings a r e cons is tent w i t h those r e p o r t e d e a r l i e r that centered on the s o c i o -
psycho log ica l e f f ec t s of u rban r enewa l d isp lacements . Perhaps the m o s t w i d e l y d i s 
cussed r e s e a r c h of t h i s type was that of F r i e d (9) i n h i s study of the i m p a c t of f o r c e d 
r e l o c a t i o n on the l i v e s of the w o r k i n g c lass m the Bos ton West End P r o j e c t . F r i e d ' s 
f i n d i n g was that f o r c e d r e l o c a t i o n i s a h i g h l y d i s r u p t i v e and d i s t u r b i n g exper ience and 
a c r i s i s w i t h po ten t i a l danger to m e n t a l hea l th f o r many people. React ions a r e ex 
p re s sed i n t e r m s of g r i e f , p a i n f u l l o s s , cont inued longing and depress ion , sense of 
helplessness , and psycho log ica l o r s o c i a l d i s t r e s s . T h e r e i s a m a r k e d r e l a t i onsh ip 
between c lass status and depth of g r i e f . G r i e f r e a c t i o n i s s t ronges t among the w o r k i n g 
c lass , p a r t i c u l a r l y those hav ing a s t r o n g p r e - r e l o c a t i o n c o m m i t m e n t t o a neighborhood. 

I n a companion s tudy, H a r t m a n (3) focused a t ten t ion on changes i n housing s ta tus , 
p a r t i c u l a r l y w i t h r espec t to l oc a t i on , housing type and tenure , l i v i i ^ space, housing 
q u a l i t y , and r e n t l eve l s . Evidence was found that r e l o c a t i o n does l i t t l e to i m p r o v e the 
d isp lacee ' s p r e v i o u s l y o v e r c r o w d e d s i tua t ion . Al though aggregate i m p r o v e m e n t i n 
housing qua l i ty genera l ly takes p lace , notable d i f f e r e n c e s i n upgrad ing appear among 
subgroups. Re loca t ion r e s u l t s i n a h igher share of household income going f o r housing; 
nonwhite f a m i l i e s have spec ia l r e l o c a t i o n d i f f i c u l t i e s . H a r t m a n ' s tenta t ive conc lus ion 
was that "the de l e t e r ious e f f ec t s of the up roo t ing exper ience , the loss of f a m i l i a r p laces 
and pe r sons , and the d i f f i c u l t i e s o f a d j u s t i n g to and accept ing new l i v i n g env i ronment s 
may be f a r m o r e se r ious i ssues than a r e changes i n housing s t a tus" (3, p . 279). 

Somewhat d i f f e r e n t w e r e the f i n d i n g s of T h u r s z (10) i n a 1966 study based on i n t e r 
v i ews w i t h people who w e r e r e loca t ed f r o m the Southwest Redevelopment P r o j e c t i n 
Washington , D . C. T h u r s z found tha t many f a m i l i e s r e c a l l e d tha t they d i d not l i k e m o v 
i n g , bu t , hav ing moved , they w e r e gene ra l ly pleased w i t h the sharp i m p r o v e m e n t i n 
t h e i r p h y s i c a l env i ronment . Al though many f a m i l i e s shared s i m i l a r f ee l i ngs of nos ta lg ia 



21 

f o r the o l d southwest a rea , a f t e r 5 y e a r s , ove r haU f e l t they "belonged" to the new 
neighborhood and the m a j o r i t y wanted to r e m a i n there . 

A 1965 study by the A d v i s o r y C o m m i s s i o n on I n t e r g o v e r n m e n t a l Rela t ions (11) h i g h 
l i gh t ed the f a c t that g r ea t incons is tenc ies ex is ted i n the v a r i a b l e p r o v i s i o n s f o r r e l o c a 
t i o n assis tance p r o v i d e d by f e d e r a l , s tate , and l o c a l agencies. T h i s was t r u e even at 
the same l eve l s of government . Singled out espec ia l ly as inequi table s i tua t ions w e r e 
the d isp lacement e f f ec t s on the l o w - i n c o m e , the e l d e r l y , and s m a l l business groups . 
A 1967 r e p o r t by the U . S. Depa r tmen t o f T r a n s p o r t a t i o n (12) to the Congress e s t ima ted 
that , f o r the 3 -yea r p e r i o d ahead, 77 pe rcen t of the highway displacements w o u l d occur 
i n u r b a n areas and the g r ea t e r number of r e loca t ions wou ld r e q u i r e m i d - o r l o w - c o s t 
housing. 

Cons iderable r e s e a r c h e f f o r t has gone in to s tudies of the d i sp lacement of the e l d e r l y . 
P a r t i c u l a r l y notewor thy i s the r e s e a r c h conducted under the auspices of the I n s t i t u t e 
f o r E n v i r o n m e n t a l Studies, U n i v e r s i t y of Pennsylvania (13), and the Na t iona l A s s o c i a 
t i o n of Hous ing and Redevelopment O f f i c i a l s . 

T w o of the m o s t comprehens ive s tudies of business d isp lacements w e r e done by 
Z i m m e r (14) i n 1964 and B e r r y (1^) i n 1968. I n h i s study of about 300 p r e d o m i n a n t l y 
s m a l l businesses d isp laced by u r b a n r enewa l and highway p r o j e c t s d u r i n g the p e r i o d 
f r o m 1954 to 1959 i n P rov idence , Z i m m e r concluded that the s u r v i v a l r a t e was lowes t 
among s m a l l es tab l i shments , p a r t i c u l a r l y food r e t a i l e r s dependent on the l o c a l , n e i g h 
borhood m a r k e t . B e r r y noted tha t h i s f i nd ings on d isp lacements i n the Hyde P a r k -
Kenwood u rban r enewa l p r o j e c t w e r e consis tent w i t h o ther s tudies . 

All show negative impacts to be greatest on smaller firms with elderly owner-managers, having or 
requiring small capitalization, in which business operations require few specialized skills, and the 
offerings are ubiquitous goods and services. Many of the firms liquidating are marginal, even sub-
marginal, surviving by paying less-than-going rentals in the substandard properties generally 
cleared. But among the liquidations are individual businesses which might have been salvable. . 

Recent r e s e a r c h continues to s t ress the s o c i a l e f f ec t s of d i sp lacement , not only the 
e f f ec t s on those d isp laced but a lso the e f f ec t s on the a d j o i m n g o r t r a v e r s e d ne ighbor 
hood. The e f f ec t s of d i sp lacement on neighborhood cohesiveness and s t a b i l i t y a r e b rought 
in to sha rp f o c u s i n the c o n t r o v e r s i e s of m n e r - c i t y f r e e w a y cons t ruc t ion m a number of 
c i t i e s . F e l l m a n and Rosenblat t (16) po in t to the need f o r some mechan i sm whereby 
s o c i a l cons idera t ions such as those r e l a t i n g t o r e loca t i ons can be d e f m e d and i n c o r 
pora ted in to the e a r l y stages of highway p lanning . They s t ress that severe ha rdsh ips 
w o u l d be s u f f e r e d by Cambr idge res iden t s because of d isp lacements and the o v e r a l l 
adverse e f f ec t s of the Inne r B e l t . They a d m i t that t h e i r paper essen t ia l ly i s a p o s i t i o n 
paper and state that comprehens ive documentat ion has not ye t been p r e p a r e d to suppor t 
t h e i r conclus ions . B u t the t h r u s t of the paper leaves l i t t l e doubt as to the p o s i t i o n 
taken by the au thors on the quest ion they f o r m u l a t e as to whether highways f o r the 
bene f i t of the suburban c o m m u t e r a r e w o r t h the cos ts to the disadvantaged. 

The Wat t s exper ience , as r e p o r t e d by H i l l (17) as both an " o n - t h e - j o b " r e s e a r c h e r 
and highway r i g h t - o f - w a y agent, p r o v i d e s a d i f f e r e n t p i c t u r e . The C a l i f o r n i a approach 
i s to combine a study of the p r o b l e m s of d i sp lacement and neighborhood e f f ec t s w i t h an 
ac t ion p r o g r a m to i m p r o v e the r e l o c a t i o n p rocess and thus to a t t empt to m a x i m i z e i n 
d i r e c t benef i t s of a highway p r o g r a m and m i n i m i z e d i r e c t and i n d i r e c t adverse e f f ec t s 
on people and the neighborhood. 

Chr i s tensen and Jackson (18), i n t h e i r r e p o r t on the p r o b l e m s of r e l o c a t i o n i n B a l t i 
m o r e , conclude that the po ten t i a l i n j u r y to the d isp lacee i s so g rea t that the goal of 
r e l o c a t i o n ass is tance m u s t s t a r t as a p l anmng cons idera t ion . Ass i s t ance i n r e l o c a t i o n 
i s not enough: The re mus t a lso be an e f f e c t i v e , comprehens ive p r o g r a m f o r developing 
rep lacement housing and business f a c i l i t i e s i n to w h i c h d isplacees can move. I n an ex
tens ive c o m p a r a t i v e study of poss ib le soc i a l e f f ec t s of a l t e r n a t i v e rou te loca t ions p r o 
posed f o r the B a l t i m o r e f r e e w a y sys t em, G r i e r and Robinson (19) found that popula t ion 
d i sp lacement can have p r o f o u n d e f f ec t s on ex i s t i ng hous ing , educat ional , r e c r e a t i o n a l , 
s o c i a l , and hea l th p r o b l e m s and on t o t a l popula t ion and subgroup s h i f t s w i t h i n the c o m 
m u n i t y . 
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Publ ished r e s e a r c h s ince 1963 and 1964 has tended to p resen t f i n d m g s and i n f o r m e d 
judgments m o r e w i t h r espec t t o the costs than w i t h respect to benef i t s of d i sp lacement 
and r e loca t ion . The r e s e a r c h has d i r e c t e d a t ten t ion to the soc iopsycholog ica l i m p a c t s 
of r e l o c a t i o n on households d i r e c t l y invo lved i n d i s p l a c e m e n t The i m p a c t s on sub
groups of the popula t ion and business a c t i v i t i e s disadvantaged by lack of m o b i l i t y , power , 
and fo r tunes have been exp lo red i n g r ea t e r depth and understanding. Inc reas ing a t t en 
t i o n a l so has been g iven t o the d i s r u p t i v e e f f ec t s of d i sp lacement on a d j o i n i n g ne ighbo r 
hoods. A cons iderab le number of s tudies appears to be generated i n an e f f o r t to d i r e c t 
po l i cy o r in f luence dec is ions w i t h r espec t to spec i f i c p r o j e c t s . 

C U R R E N T RESEARCH 

The f o l l o w i n g c u r r e n t r e s e a r c h e f f o r t s a r e s u m m a r i z e d because they a r e known and 
a r e cons idered to be i m p o r t a n t and r e l evan t to the purposes of t h i s Conference . 

1. K i n n a r d and Messner (20) have comple ted an extensive ana lys i s of 85 case studies 
of business r e loca t ions f r o m u rban r enewa l p r o j e c t s i n 24 commun i t i e s . A r e v e r s a l 
of e a r l i e r s tudies that documented p r o b l e m s and d i f f i c u l t i e s exper ienced by d i sp laced 
businesses i n seeking new loca t ions , the hypothesis of K i n n a r d and M e s s n e r ' s r e s e a r c h 
I S that much e f f ec t i ve r e l o c a t i o n i s be ing c a r r i e d out and tha t mos t a f f e c t e d businesses 
can be r e t a ined i f eased pas t the d i s r u p t i v e i m p a c t of f o r c e d r e loca t i on . Hence, the 
s tudy a t t empts to i d e n t i f y and analyze the ing red ien t s o f succes s fu l r e l o c a t i o n of se lected 
businesses and n o n p r o f i t es tab l i shments . 

2. The D i v i s i o n of P s y c h i a t r y of the U n i v e r s i t y H o s p i t a l , Bos ton U n i v e r s i t y M e d i c a l 
Center , i n coopera t ion w i t h the Bos ton Redevelopment A u t h o r i t y , i s c a r r y i n g out 2 r e 
sea rch p r o j e c t s r e l a t i n g to the soc iopsycholog ica l aspects of the r e l o c a t i o n process . 
I n one p r o j e c t , the r e s e a r c h w i l l a t t empt to d e t e r m i n e the e f f e c t of in t ens ive , innovat ive 
m e n t a l hea l th s e r v i c e s on households to be relocated—households that have longstanding 
p r o b l e m s and a r e leas t ab le to cope w i t h the c r i s i s of r e l o c a t i o n Quest ions f o r w h i c h 
c l i n i c a l answers a r e sought a r e as f o l l o w s : Can the event of r e l o c a t i o n be used as an 
oppor tun i ty f o r p o s i t i v e development of f a m i l y and ind iv idua l s? What a r e the e f f ec t s of 
complete m e n t a l heal th s e r v i c e s d u r i n g the p e r i o d of d i sp lacement and r e l o c a t i o n on 
f a m i l i e s w i t h a v a r i e t y of severe p r o b l e m s and on f a m i l i e s w i t h less severe p r o b l e m s 
that may o r may not i n t e r f e r e d i r e c t l y w i t h the r e l o c a t i o n process? The ob jec t ives of 
the r e sea rch a r e be ing achieved by p r o v i d i n g in tens ive s e r v i c e s to a sample of p r o b l e m 
f a m i l i e s d i sp laced by expressway r i g h t - o f - w a y a c q u i s i t i o n and by u rban r enewa l ac 
t i v i t y . The o ther p r o j e c t i s a study of the e f f ec t s that r e l o c a t i o n and the n o r m a l r e l o c a 
t i o n s e r v i c e s p r o v i d e d have on households d i sp laced f r o m the Southwest Expressway 
and a d j o i n i n g Inner B e l t . Research i s being c a r r i e d out t h rough p r e - r e l o c a t i o n and 
p o s t - r e l o c a t i o n i n t e r v i e w s w i t h m e m b e r s of about 400 households. The a t tempt i s to 
compare the f u l l set of a t t i tudes and p r o b l e m s of the f a m i l y and i t s m e m b e r s a f t e r 
r e l o c a t i o n w i t h those b e f o r e r e l o c a t i o n , and to f a c t o r out charges a t t r i bu t ab l e to the 
c r i s i s of highway d isp lacement . These s tudies have as t h e i r p r i m e ob jec t ive the de 
velopment of m o r e p r e c i s e techniques and s e r v i c e s to i m p r o v e the r e l o c a t i o n process 
r a t h e r than the s i n g l i n g out o r documenta t ion of costs and ad v e r s i t i e s . 

3. I n Tennessee, M e m p h i s State U n i v e r s i t y has a study under way to i d e n t i f y , de 
s c r i b e , and quan t i fy , i f poss ib le , the e f f ec t s of d i sp lacement of people and d i s r u p t i o n 
of business a c t i v i t y as a consequence of land a c q u i s i t i o n f o r an expressway th rough 
M e m p h i s . Socioeconomic costs a r e be ing cons idered , as w e l l as the e f f ec t of the h i g h 
way on neighborhood boundar ies . A study o f the soc ioeconomic and e n v i r o n m e n t a l e f 
f e c t s of r i g h t - o f - w a y a c q m s i t i o n i s c u r r e n t l y under cons ide ra t ion at the Research 
Foundat ion, U n i v e r s i t y of To ledo , Ohio. 

4. The U n i v e r s i t y of Oklahoma Research In s t i t u t e i s j u s t comple t ing a study i n w h i c h 
a r e v i e w was made of s tatutes and cases on a f e d e r a l and s ta te -by-s ta te bas i s to l e a r n 
what the p resen t l aws a r e r e g a r d i n g d i f f e r e n t types of add-ons to payment of compensa
t i o n under the t r a d i t i o n a l m a r k e t value concept and to measure the t r e n d , i f any. 

5. The Economics and Requ i rement s D i v i s i o n o f the B u r e a u of Pub l i c Roads i s de 
ve lop ing a r e s e a r c h p r o g r a m on d i sp lacement and r e l o c a t i o n as p a r t of an e f f o r t t o 
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i d e n t i f y the f u l l range of b e n e f i c i a l and adverse consequences o f a highway i m p r o v e 
m e n t and to evaluate methods t o m a x i m i z e bene f i t s and m i n i m i z e costs. Emphas i s 
w i l l be on r e s i d e n t i a l d i sp lacements i n u rban a reas , i nc lud ing methods f o r p r e d i c t i n g 
the magni tude and incidence of d i sp lacements r e s u l t i n g f r o m highway i m p r o v e m e n t s , 
methodology f o r p r e d i c t i n g the extent to w h i c h the supply of ex i s t i ng housing w i l l s a t i s fy 
the needs of d isplacees , and i d e n t i f i c a t i o n and eva lua t ion of a l t e rna t i ve so lu t ions to 
d i sp lacements by highways . A l r e a d y under a d m i n i s t r a t i v e con t rac t i s a study be ing 
conducted by Resource Management C o r p o r a t i o n on highway i m p r o v e m e n t as a f a c t o r 
i n ne ighborhood change. The ob jec t ive of th i s study i s to develop a set of i n d i c a t o r s 
f o r use i n p r e d i c t i n g soc ioeconomic and e n v i r o n m e n t a l changes m a neighborhood r e 
s u l t i n g f r o m a highway development . One of the e lements to be cons ide red i s the e f 
f e c t of d i sp lacement of people and businesses on the r e m a i n i n g neighborhood. 

6. S tanford Resea rch I n s t i t u t e has i m t i a t e d a s tudy to develop i m p r o v e d methods f o r 
i d e n t i f y i n g , m e a s u r i n g , and v a l u i n g se lected c o m m u n i t y a t t r i bu t e s that a r e a f f ec t ed by 
t r a n s p o r t a t i o n changes. One of the inves t iga t ions centers on the d i s r u p t i v e e f f ec t s of 
d isp lacement by highway and pub l i c t r a n s i t i m p r o v e m e n t s on c o m m u n i t y values . 

7. The U. S. Depa r tmen t of Hous ing and U r b a n Development has i n i t i a t e d a r e s e a r c h -
d e m o n s t r a t i o n p r o g r a m under Opera t ion B r e a k t h r o u g h to de t e rmine how to make hous 
ing ava i l ab le to people of a l l income l e v e l s , w i t h s e n s i t i v i t y t o w a r d l o w - and m o d e r a t e -
income f a m i l i e s . I f , m f a c t , t h i s succeeds and m o r e hous ing i s made ava i l ab l e by 
v i r t u e of t h i s e f f o r t , the p r o b l e m of f i n d i n g decent , safe, and s a m t a r y housing f o r r e 
locatees w i l l be eased. 

8. A recen t a t t empt was made to d e t e r m i n e the extent to w h i c h t r a n s p o r t a t i o n p l a n 
n ing and 701 agencies a r e conduct ing r e s e a r c h on r e l o c a t i o n i n connect ion w i t h t h e i r 
p lann ing a c t i v i t i e s . The r e s u l t s of the i nves t iga t ion have not been outs tanding to date. 
The Southeastern W i s c o n s i n Regional P lanning C o m m i s s i o n i s p r e p a r m g a prospectus 
f o r a hous ing study i n M i l w a u k e e tha t w i l l i nc lude surveys r e l a t i n g to p r o b l e m s of d i s 
p lacement by u rban r enewa l and highway p r o j e c t s . Highway o f f i c i a l s i n the D i s t r i c t of 
C o l u m b i a a r e deve loping a data c o l l e c t i o n , s torage , and r e t r i e v a l s y s t e m f o r a c q u i s i 
t i o n and r e l o c a t i o n data on planned highway p r o j e c t s . To date , i t covers only one p i l o t 
p r o j e c t . The Nor theas t Ohio A r e a w i d e Coord ina t ing Agency i s conduct ing a sys tems 
evaluat ion i n developing i t s 1990 t r a n s p o r t a t i o n p lan . De t a i l ed evaluat ion c r i t e r i a u t i 
l i z i n g a r a t i n g scale have been developed f o r eva lua t ing t r a n s p o r t a t i o n c o r r i d o r s . The 
r a t i n g scale inc ludes a d i sp lacemen t measu re de f ined i n t e r m s of land use type, w i t h 
dens i ty and cond i t ion of hous ing cons idered f o r r e s i d e n t i a l areas . The Boston M e t r o 
p o l i t a n A r e a P lanning C o u n c i l i s doing a study of hous ing needs of those r e l o c a t e d i n 
wh ich an es t imate of f u t u r e d isp lacements is be ing made i n aggregate t e r m s . 

I n s u m m a r y , r e s e a r c h c u r r e n t l y under way on the d i sp lacement o f people when p r i 
vate p r o p e r t y i s taken f o r h ighways , u rban r e n e w a l , o r o ther pub l i c use does not appear 
to be extensive. Recent l e g i s l a t i v e changes i n r e l o c a t i o n ass is tance a u t h o r i z e d f o r h i g h 
way d i sp lacements i n the 1968 F e d e r a l - A i d Highway A c t and the p resen t cons ide ra t ion 
by Congress of a U n i f o r m Reloca t ion Ass i s t ance and Land A c q u i s i t i o n P o l i c i e s A c t , 
however , ind ica te the se r ious conce rn g iven to the p r o b l e m s s u r r o u n d i n g d isp lacement . 
Obvious ly , r e s e a r c h e f f o r t s need to be encouraged and supported. 

I n many cases there w i l l be no f ea s ib l e a l t e rna t i ve s to invo lun ta ry r e loca t i on . R e 
search mus t help f i n d so lu t ions to the d isp lacement p r o b l e m . The ques t ion i s . How can 
r e s e a r c h a s s i s t i n p r o v i d i n g a sound, humane, and e f f e c t i v e r e l o c a t i o n p rocess when d i s 
p lacement i s necessary? 

R E F E R E N C E S 

1. C u r t i s s , R S. Tenant Re loca t ion f o r Pub l i c I m p r o v e m e n t H R B B u l l . 189, 1958, 
pp. 111-125. 

2. T h i e l , F . I . Seminar on Soc io log ica l E f f e c t s of Highway T r a n s p o r t a t i o n : I n t r o d u c t o r y 
R e m a r k s . Highway Research Reco rd 75, 1965, pp. 75-76. 

3. H a r t m a n , Chester . The Hous ing o f Relocated F a m i l i e s . J o u r n a l of the A m e r i c a n 
In s t i t u t e of P l anne r s , V o l . 30, No. 4, Nov. 1964, pp. 266-286. 



24 

4. A d k i n s , W. G., and E i c h m a n , F . F., J r . Consequences of D i sp l acemen t by R i g h t -
o f - W a y t o 100 H o m e O w n e r s , D a l l a s , Texas . Texas T r a n s p o r t a t i o n In s t i t u t e , 
Texas A & M Univ. , Col lege Stat ion, Sept. 1961. 

5. Golds te in , S., and Z i m m e r , G. Res iden t i a l D i sp lacemen t and Rese t t lement of the 
Aged. Rhode I s l a n d D i v i s i o n on A g i n g , P rov idence , 1960. 

6. Nash, W. W., and Voss , J . R. A n a l y z i n g the Soc io-Economic Impac t s of U r b a n H i g h 
ways . H R B B u l l . 268, 1960, pp. 80-94. 

7. Saalberg, J . H . Bus iness Re loca t ion Caused by the Bos ton C e n t r a l A r t e r y . Grea t e r 
Bos ton Economic Study C o m m i t t e e , Bos ton , Economic Base Rept. 6, A p r i l 1967. 

8. K e m p , B . H . Socia l I m p a c t of a Highway on an Urban C o m m u n i t y . Highway R e 
search Reco rd 75, 1965, pp. 92-102. 

9. F r i e d , M a r c . G r i e v i n g f o r a Los t H o m e : Psycho log ica l Costs of Reloca t ion . In^ 
The Urban Condi t ion (Duh l , L . J., Ed.), Bas ic Books , Inc. , New Y o r k , 1963. 

10. T h u r s z , Dan ie l . Where A r e They Now? Heal th and W e l f a r e Counc i l of the Na t iona l 
Cap i t a l A r e a , Washington, D . C , 1966. 

11 . Re loca t ion : Unequal T r e a t m e n t of People and Businesses D i sp l aced by G o v e r n 
ments . A d v i s o r y C o m m i s s i o n on I n t e r g o v e r n m e n t a l Re la t ions , Washington, 
D . C , Jan. 1965. 

12. Highway Re loca t ion Ass i s t ance Study. Hear ings be fo re House C o m m i t t e e on Publ ic 
W o r k s , 90th Congress , 1st Session, U . S. Govt. P r i n t O f f i c e , Washington , D . C , 
C o m m i t t e e P r i n t 9, Ju ly 1967. 

13. Study of the Re loca t ion of E l d e r l y Persons . In s t i t u t e f o r E n v i r o n m e n t a l Studies, 
Univ . o f Pennsylvania , Ph i l ade lph ia , 6 vols . , 1966. 

14. Z i m m e r , B . G. Rebu i ld ing C i t i e s . Quadrangle Books , Chicago, 1964. 
15. B e r r y , B . , Pa r sons , S., and P i a t t , R. The I m p a c t of Urban Renewal on Sma l l B u s i 

nesses: The Hyde P a r k - K e n w o o d Case. Center f o r Urban Studies, Univ. of 
Chicago, 1968. 

16. F e l l m a n , G., and Rosenblat t , R. The Socia l Costs o f an Urban H i g h w a y : C a m b r i d g e 
and the I n n e r B e l t Road. ^ Conference on P o v e r t y and T r a n s p o r t a t i o n , June 7, 
1968: Summary and Conclusions and Papers Presented , A m e r i c a n Academy of 
A r t s and Sciences, B r o o k l i n e , Mass. , 1968. 

17. H i l l , S. L . W a t t s - C e n t u r y Freeway . H R B Spec. R e p t 105, 1969, pp. 117-121. 
18. Chr i s t ensen , A . G., and Jackson, A . N . P r o b l e m s of Re loca t ion i n a M a j o r C i t y : 

A c t i v i t i e s and Ach ievements m B a l i t i m o r e , M a r y l a n d . Highway Research 
R e c o r d 277, 1969, pp. 1-8. 

19. G r i e r , G. W., and Robinson, N . M . F i n a l R e p o r t : Soc ia l I m p a c t A n a l y s i s o f the 
B a l t i m o r e F reeway System. P r e p a r e d f o r Urban Des ign Concept Assoc ia tes , 
1968. 

20. K i n n a r d , W., Jr . , and Messne r , S. E f f e c t i v e Bus iness Relocat ion . Center f o r Rea l 
Es ta te and Urban Economic Studies, School of Busmess A d m i n i s t r a t i o n , Umv . 
of Connect icut , S t o r r s , 1970. 



COMMUNITY REACTION TO A 
NEW TRANSPORTATION CORRIDOR AND THE 
E F F E C T S OF RELOCATION ON T H E COMMUNITY 

Anthony Downs , Rea l Es ta te Research C o r p o r a t i o n , Chicago 

Everyone a f f ec t ed by a pub l ic i m p r o v e m e n t should be compensated so that he i s no 
w o r s e o f f than he was b e f o r e the i m p r o v e m e n t was c rea ted and perhaps he i s be t t e r o f f . 
A new t r a n s p o r t a t i o n f a c i l i t y a f f ec t s not only those ac tua l ly d i sp laced but a lso the c o m 
m u n i t y i t s e l f . Not a l l of the d e t r i m e n t a l e f f ec t s of the i m p r o v e m e n t a r e compensable 
because many e f f ec t s cannot be measu red and c e r t a i n inheren t r i s k s a r e i nvo lved i n 
opera t ing a f r e e e n t e r p r i s e sys tem. 

Re loca t ion i s a dynamic p rocess , and an a t t empt to evaluate m e r e l y the e f f ec t s b e 
f o r e and a f t e r the i m p r o v e m e n t may not r e f l e c t the ac tua l e f f e c t s o f t h i s dynamic p r o 
cess. The re a r e a number of steps i n the p rocess of d i sp lacement : the an t i c ipa t ion 
and p lann ing , the ac tua l d i sp lacement , the r e l o c a t i o n , the cons t ruc t ion of the new i m 
provemen t , the i m p a c t of comple ted i m p r o v e m e n t , and the c u m u l a t i v e e f f ec t s of the 
i m p r o v e m e n t on the c o m m u m t y and r eg ion . W i t h the passage of t i m e the re may be 
t remendous impac t s on the i nd iv idua l s and c o m m u n i t y that a r e not pe r ce ived i f we 
s i m p l y make a s ta t ic c o m p a r i s o n b e f o r e and a f t e r the cons t ruc t i on p rocess . The m e r e 
announcement that an a r ea i s be ing cons idered f o r a new highway o r u rban r enewa l 
p r o j e c t has a g r ea t impac t on l i f e and inves tmen t i n the a rea to be a f fec ted . I t causes 
a subs tant ia l degree of unce r t a in ty of the f u t u r e of the a rea and reduces the w i l l i n g n e s s 
of o ther people to inves t t he re because they a r e not sure what p r o p e r t y i s going to be 
taken and what the e f f e c t w i l l be on the r e m a i n i n g commun i ty . L i k e w i s e , owners a r e 
u n w i l l i n g to spend necessary money to p r o v i d e adequate maintenance and r e p a i r s b e 
cause they th ink that t h e i r bu i ld ings a r e going to be t o r n down. T h i s unce r t a in ty as to 
the f u t u r e o f the i n d i v i d u a l p r o p e r t y and the c o m m u n i t y o f t e n r e s u l t s m a dec l ine i n 
p r o p e r t y values even b e f o r e there i s ac tua l a c q u i s i t i o n of p r o p e r t y f o r the i m p r o v e 
ment . Thus , the announcement of the p lanmng of a new t r a n s p o r t a t i o n f a c i l i t y o r u r b a n 
r e n e w a l p r o j e c t causes an inves tmen t and mamtenance gap w h i l e people w a i t t o f i n d out 
what I S going to happen to the commun i ty . 

D u r i n g th i s t i m e when people a r e f o r c e d to s e l l t h e i r p r o p e r t y b e f o r e the g o v e r n 
m e n t I S w i l l i n g to buy i t , buye r s a r e f r e q u e n t l y d i f f i c u l t t o f i n d , and i f one i s found he 
may discount f u t u r e unce r t a in t i e s i n t e r m s of l o w e r m a r k e t value f o r the p r o p e r t y . I n 
t u r n , when the government i s ready to purchase p r o p e r t y f o r the r enewa l p r o j e c t , c o m 
parab le sales values i n the a r ea ind ica te a m u c h l o w e r m a r k e t value and t h e r e f o r e a l l 
p r o p e r t y owners may be adverse ly a f fec ted . 

The opposite e f f e c t can occur i f the i m p r o v e m e n t i s expected to r a i s e the gene ra l 
m a r k e t va lue of p r o p e r t y w i t h i n the a rea a f fec ted . I n t h i s s i t ua t i on annoimcement o f 
the i m p r o v e m e n t t r i g g e r s l and specula t ion and f o r c e s up the value of p r o p e r t y w i t h i n 
the v i c i n i t y w i t h the e f f e c t tha t a new p r i c e l e v e l i s es tabl ished at wh ich the government 
m u s t a cqu i r e the land. 

The ac tua l p rocess of d i sp lacement imposes costs on the owners and r e n t e r s f o r 
m o v m g and ad jus t i ng to new env i ronments . Under the 1968 F e d e r a l - A i d Highway A c t , 
a l lowances a r e made f o r r e l o c a t i o n costs f o r owners and r e n t e r s of p r o p e r t y t aken f o r 
the i m p r o v e m e n t However , the A c t ignores c e r t a i n costs f o r compensat ion that a r e 
r e a l l y t r u e costs of the i m p r o v e m e n t , such as the loss of equity b u i l t up by a con t rac t 
buyer i f t i t l e r e v e r t s to the s e l l e r because s u f f i c i e n t equity has not been pa id on the 
p r o p e r t y . 
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The 1968 Federal-Aid Highway Act recognizes that displaced persons often cannot 
find new qviarters at the same prices as those from which they are displaced, and it 
provides for nominal relocation payments. Displacement costs are increased partly 
because the quality of dwellings is upgraded and partly because the market forces re
flect increased demand for limited facilities. This is especially true for low-income 
households. Unless there is an equal number of replacement units for the same income 
level, displacement caused by the new improvement forces low-income families out of 
existing housing without comparable replacement units and forces market prices up 
because there are more bidding for fewer units. The effect on the rental and owner 
market especially for low-income households is to raise rents and prices for the total. 
Thus everyone in the area pays the higher cost induced by the new improvement for 
which they receive no compensation at all. 

Displacement for transportation or urban improvements, therefore, has an impact 
not merely on those displaced but, in a housing shortage area, on the total housing 
market. When housing is in short supply for al l or for just those in a limited-income 
level, the takmg of housing for public improvements wi l l affect the total housii^ struc
ture within the affected area. 

Because of the high mobility of the population throughout the United States, there is 
a high turnover in the housing market Many units are always becoming vacant, and 
these can be used for relocation housing purposes. This does not compensate, how
ever, for the fact that there are fewer housing units in an area to house the same num
ber of people. 

Between 1937 and 1967 the Douglas Commission estimated that federal programs 
destroyed over 1 million housing units in cities. That is more than all the public hous
ing ever built in the United States. Of this number 404,000 were destroyed by urban 
renewal and 330,000 by highways. In the 74 cities studied, the number of houses de
stroyed by federal programs or federally financed programs exceeded the number of 
new units built for public housing so that low-income households were worse off in net 
terms as a result of federal programs. 

Housing costs and rents increase because of a number of factors and not merely be
cause of displacements by public improvements. Factors such as general inflation, 
higher income levels, stricter code enforcements, and influx of population cause a rise 
in housing costs and rents. It is impossible to separate that part attributable to dis
placement from that part caused by all other factors. People, therefore, cannot be 
compensated for such losses. Because the entire market cannot be compensated for 
such losses, for every housing unit destroyed by a public improvement, a new unit 
should be built and made accessible to the same income group, thoi^h not necessarily 
to the same individuals who are displaced. Then the upward pressure on rents and 
housing costs caused by destroying one unit would be offset by the downward pressure 
of rents by making additional units available. For every new public improvement that 
requires the destruction of housing, particularly housing for low-income households, 
part of the cost of the construction of the improvement ought to include the cost of 
building new housing facilities to replace housing destroyed by the project. Private 
enterprise may be attracted to finance some of the costs for such new housing by the 
government's funding the gap between the present high construction cost and the ability 
of low-income households to pay for these units. 

The construction process itself imposes costs on individuals and the community that 
are mvisible if one merely evaluates the before-and-after situation. Blockmg access 
to businesses for long periods of time, slowii^ down people's movements throughout 
the neighborhood, and creating traffic congestion, construction noise, vibration, and 
pollution are negative factors for which the community is not currently compensated. 
The division of neighborhoods, the shifting of travel patterns, the elimination of markets 
for transportation-oriented businesses, the increased costs and time of circuitous travel 
are also not compensated for. The benefits accruii^ from the facilities often do not go 
to the same ones who pay the costs, either directly or mdirectly. It is not possible, 
however, to pay cash for all adverse effects caused by the introduction of a public im
provement. Some must be accepted as the price for living m a dynamic society. 
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The cumulative effects of the individual project in conjunction with other public 
works projects and private enterprise activities must be considered. Displacement 
I S focused on certain areas of an urban environment and not spread evenly throughout 
the entire city. Displacement concentrated in a racial or cultural minority section has 
an impact substantially different from that of displacement in other sections of the city. 
Although the number of houses destroyed may be small in terms of the total housing 
supply, the impact on the persons and community affected by the improvement is more 
severe because income limitations and racial discrimination may restrict certain 
groups from the normal patterns of consumer mobility within an urban area. 

The cost-benefit analysis typically done for most public improvement programs 
usually considers only the aggregate effects on the whole community and does not look 
at the distribution of costs and benefits among various subgroups. The benefits of the 
projects frequently do not accrue to the same people who must bear their costs. Bene
fits and costs accrue both to the users of the improvement and to the community as a 
whole. Historically, we have been far more concerned with the costs and benefits to 
the users of the facility than with those affecting surrounding communities. 

I t is unjust to consider each public improvement project separately and in isolation. 
We must consider the total social and economic situation of the urban area to be af
fected. In view of the racial, social, and economic problems in many low-income urban 
neighborhoods, the additional location of an improvement project there imposes a tre
mendous additional cost of living on people who are already economically and socially 
disadvantaged. The intrusion of a highway or urban renewal project through such a 
neighborhood can no lo i ter be considered an isolated event but must be considered in 
light of the total economic and social structure of the city. Between 1951 and 1964 
almost 90 percent of the households displaced in Baltimore were Negro, even though 
less than one-half the population of Baltimore is Negro. There were many reasons 
for this; for example, much of the housing was in old neighborhoods or slums, near 
the center of town, and on low-cost land. It looked, however, like a very deliberate 
design to direct the highway through Negro neighborhoods instead of white neighbor
hoods where there is greater political power. Such perceptions are goii^ to have a 
substantial influence on other resistance to more highway and urban construction in 
disadvantaged neighborhoods. 

It seems easier to substitute rhetoric for action because talk is cheaper than deeds, 
and the economic costs and social costs for really correcting our urban problems are 
staggerii^. Social and economic justice is not cheap. Mere relocation payments wi l l 
not pay for the misery inflicted on people under the present conditions by public im
provements in urban areas. The public is now recognizing this. That is why there is 
growing opposition to urban highways and other public improvement projects that 
callously displace people without providing them with equal or better alternative en
vironments and accommodations. 



A SYSTEMS ANALYSIS OF THE RIGHT-OF-WAY 

ACQUISITION PROCESS AS IT RELATES TO RELOCATION 

Bamford Frankland, California Division of Highways, Sacramento 

The primary goal of a state highway program is to provide a highway facility whose 
location, design, and transportation functions support the environmental views of the 
communities through which it traverses. A transportation system now must be con
cerned not only with user costs and requirements but also with the impact of the trans
portation system on the community and the environments through which i t traverses. 
Social, political, and economic values of the environment through which a highway i m 
provement is proposed must be given important consideration in the location and design 
of the highway improvement. The environmental features and facilities must be exam
ined not only in their own light but also in their relationships to the larger community 
of which they are a part. The resistance that has been generated in many urban areas 
to transportation systems has come about simply because we have not had the capability 
of being sensitive or reactii^ to social and economic values of the community regarding 
the urban environment. 

To be more sensitive to these community needs and desires, planners and engineers 
are seekii^ the advice of leaders in other disciplines and in the communities affected 
in the early stages of planning transportation corridors. The modern interdisciplinary 
approach toward route planning tries to take into consideration not only the interests of 
the articulate and politically powerful segments but also the needs and interests of those 
who lack political power. There is a conscious effort to avoid discriminatii^ against 
any particular segment of the population. 

Planning for new transportation systems may have lead times of 20 to 40 years be
fore actual implementation. In California, for example, highway routes planned in 1946 
are just being implemented today. Unfortunately, in many cases the highway depart
ments continue to construct transportation facilities that were planned 15 or 20 years 
^ o without a thorough reevaluation of the construction projects and the effects they wil l 
have on the existing community. Only within the last few years has there been the re
alization that transportation systems must go beyond user needs and become an integral 
part of achieving overall goals and needs and, at the same time, minimize the potential 
adverse effects on those along the right-of-way corridor. 

The current approach to plannii^ is to continuously review projects programmed for 
future construction so that they take into account changes occurring throughout the re
gion during the period of time between the initial project plannii^ and its actual con
struction. One of the most difficult problems in makii^ such planning evaluation is the 
definition of the limits of a particular project study area. It is difficult to define the 
boundary for the impacts that a transportation system wil l have or to determine the kind 
of information that is needed to evaluate impacts and propose route alternatives. 

Federal acts require that every community with a population of over 50,000 have a 
comprehensive land use and transportation plan for the next 20 years. Although these 
community plans have been done professionally, they may be neither exactly what the 
community wants nor a reflection of community goals, expectations, and desires. The 
transportation plans must be correlated with the desires and community values. Alter
native routes must be studied in a great deal more detail on the basis of the opportuni
ties these routes aff ordnot only for user s but also for the commimity to achieve social and 
economic goals. It has become clearly evident that the transportation corridor can be 
a detriment to the community through which i t traverses; i t must, if possible, be a 
positive asset to that community. 
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One of the principal problems is to identify the goals and values of a community and 
to evaluate them in terms of all the other factors to be considered. This is especially 
difficult to do if the values are not quantifiable. To further compound the problem, val
ues among the community are not \miform and vary according to individual needs and 
perspective. Thus, identifying the community itself and the community's sensitivities 
is one of the primary steps involved in route planning. 

A transportation facility is planned by f i rs t selectli^ for study a broad corridor that 
may be 2 to 10 miles wide. The corridor is studied for alternative route alignments 
and the consequences of each alignment as to both construction costs and effect on the 
communities traversed. This is a highly subjective process by which planners try to 
anticipate the consequences both to those displaced by the right-of-way and to the re
maining community. Some of the considerations in evaluating alternative routes are 
right-of-way cost; assessed values of land; magnitude and kinds of displacements that 
may be incurred; replacement housii^ available; the neighborhood organizations and 
trends; the effects on government revenues and services, especially education; protec
tion; utilities; parks and recreation; effects on germane property values and uses; ex
cess land parcels; natural, historical, and agricultural resources; and commercial 
trade areas. 

The community must participate in this planning process to provide information and 
to express attitudes. Also, federal legislation requires that route planning take into 
consideration the effects of the design of the facility itself on the surrounding environ
ment. Thus, the current plannii^ studies for corridor and route location provide the 
administrator with some rational bases for determining route selection considering not 
only right-of-way and construction costs but also impacts of the route on the adjoining 
property and communities. 

To get ful l community participation at the hearings and other planning functions re
quires active solicitation of community support and participation through all inter
ested agencies and organizations of the commimity. Very often there is a question 
about whether the public hearii^s actually reflect the desires and attitudes of the com
munities involved or are representative of only an articulate minority. 

This approach I have described has guided the planning activities of the California 
Division of Highways in connection with the Century Freeway through the Watts com
munity in Los Angeles U, 2) and also in connection with facilities in San Leandro, out
side of San Diego, Eureka, and Santa Cruz. 

REFERENCES 
1. Hil l , Stuart L . Century Freeway (Watts). HRB Spec. Rept. 104, 1969, pp. 68-74. 
2. Hi l l , Stuart L . Watts-Century Freeway. HRB Spec. Rept. 105, 1969, pp. 117-121. 



RELOCATION PROBLEMS VIEWED FROM 

THE AFFECTED CITIZENS' POINT OF VIEW 

Walter L . Smart, Boston Redevelopment Authority 
The development of public roads to facilitate circulation is as vital to our country as 

arteries and veins are to the human body. Why, then, is there so much controversy as 
to whether or not new roads should be built and old roads expanded ? Obviously, citizens 
affected by relocation consider relocation a serious liability. It is not difficult to un
derstand why relocated persons have this attitude. 

When freeways were extended to connect cities with fast growing suburbs and when 
the 42,000-mile system of Interstate Highways began in 1956, there were little or no 
services or payments to thousands of households displaced or otherwise affected until 
the 1968 Federal-Aid Highway Act. Actually, prior to the enactment of the 1968 Act, 
states were allowed to pay certain moving costs for families and businesses and be re
imbursed by the federal government, but, as late as 1966, 17 states planning to displace 
26,000 people had chosen not to make such payments. 

The situation was equally severe in terms of urban renewal. The 1949 Housing Act 
contained no provision for relocation services and payments to families being displaced 
through urban renewal. Not until the Housing Act of 1956—7 years later—was there 
congressional recognition of the need for relocation services and payments. 

The lack of ability to provide relocation services and payments did not in any way 
hinder the forward thrust of highway or renewal programs. In fact, many officials rec
ognized that this program moved more quickly without providii^ any services and pay
ments. Consequently, one understands the desire of some states to continue that prac
tice of providii^ no payments and services even after payments were made possible. 

In New York City, for example, a practice developed in which the developer of huge 
urban renewal sites was given the responsibility for vacating the occupants of the site. 
Developers utilize different techniques to achieve this goal; the most successful is that 
of giving the occupant a bonus in return for his vacating the site within a 30-to-90-day 
period. This seemed to work well in vacating a site expeditiously. Various social 
agencies in the city began to complain, however, that this practice seemed to produce 
a "zombie" population—a group of several thousand individuals and families who seemed 
to get caught in every renewal program. The reason this practice was discontinued, I 
am told, was not so much that the zombie population existed and presented problems but 
that several developers delayed new construction for a period of years while collecting 
rents on the occupied properties. 

I think i t is a fair statement to make that in the past most officials in renewal and 
in highway programs did not consider relocation to be a serious matter and expected 
people to be able to solve their own problems related to i t . In fact, I think i t can be 
said that most middle- and upper-income families generally end up in better housing 
and in better residential environments. Also, one recognizes that we have a fairly 
mobile society anyway, and people are constantly moving from one address to another 
without being forced to do so. For example, a study m Boston in 1966 revealed a turn
over in housing of about 44,000 units. During that same period of time, fewer than 1,000 
households were being displaced. For these and many other reasons, officials in the 
past have not understood to any real degree the problems of relocation from the c i t i 
zens' point of view. 

Let me state emphatically what should be the obvious: The effect of relocation on 
the citizen greatly depends on his status in life, i.e., his income, the kind of job he has, 
and his ego strengths. For families with middle to upper incomes, relocation is more 
a chore than a problem. Any shortage of housing in any locality may tend to l imit the 
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broad choices available to middle- andupper-income families; i t produces severe crises 
and traumatic situations for low-income families. Yet, displacement affects both groups, 
and for our purposes here I wi l l discuss these groups separately. 

MIDDLE- AND UPPER-INCOME FAMILIES 
Members of this group are more likely to react with hostility toward a proposed pro

gram that would cause their displacement merely because of the inconvenience of mov
ing. Reaction wi l l be particularly strong to a highway, for example, going through a 
prime residential community. Further, citizens in general feel that highway engineers 
know only one rule: The shortest distance between 2 points is a straight line. As a 
consequence, they feel that highway engineers wi l l destroy buildings of historical value, 
playgrounds, and parks of great community interest with great abandon. They wil l f r e 
quently mobilize tremendous pressure to force highway engineers to modify the route 
of the highway. 

In addition, the people to be displaced and the community generally need answers to 
the hundreds of questions they have, such as the date their property wi l l be acquired, 
the length of time they can remain prior to vacating, the amount of money they wil l re
ceive, and the method used to determine the amount of money they wil l receive. Many 
of these problems can be handled by an effective information program and involvement 
in i t of those persons who are affected by the proposed action, not just those who are 
being displaced. Families living on either side of the right-of-way are also affected. 
Therefore, agencies that develop highway programs should have a section staffed with 
people skilled in developing informational programs and assigned the responsibility to 
work with organized groups within the communities that the highway wil l traverse. 

This obviously wil l require substantial money and time, but I doubt if it wi l l involve 
additional delays. This effort could be made concurrently with other activities. Most 
of the facts on which professional judgments are arrived at by the public decision
makers can be understood by citizens if the opportunity for that kind of discussion and 
interchange is made possible. Once decisions are made, required hearings are over, 
and relocation begins, there is a continuing need to keep the citizens involved and in 
formed, especially those to be displaced. 

LOW-INCOME FAMILIES 
Severe problems are created among families with low incomes when they are faced 

with forced relocation. Viewpoints on these problems differ depending on the individu
al's relationship to the problem. For example, officials in urban renewal or highway 
development look at the slums and deteriorated structures that are to be taken and say 
that people in such neighborhoods cannot help being better off by being displaced. Many 
sociologists and other social scientists, on the other hand, look at the situation and say 
that this particular structure and this particular environmental situation are so impor
tant to the stability of the individual that nothing should be done to destroy i t . Between 
both views is the affected family who really would not mind leaving the slum conditions 
if there were some place else to move. This is a difficult situation for many to under
stand because, in most instances, agencies can prove that there should be enough op
portunity for housing if one considers the turnover rate for housing in a particular city. 
Those being displaced have an opportimity to secure these units as they appear momen
tarily on the market. However, the cumulative effect of massive demolition programs 
related not only to highwaysbut also to urban renewal, concentrated code enforcement pro
grams, emergency demolition programs, and the like have resulted in a net reduction 
of houses available for low-income families. It serves no one's purpose to argue that 
these destroyed imits were unfit for human habitation if the choice becomes either hous
ing unfit for human habitation or no housing at a l l . 

Officials in highway construction could maintain that their job is to develop highways 
and other agencies have responsibility to create housing and that a close working rela
tionship between these two efforts is not necessary. Such a position might be sustained 
had not the severe crises in the construction of new housing units become so acute. 
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We must all recognize that, as society grows larger and larger, the concern for the 
individual grows smaller. Social scientists and statisticians may assert that housing in 
general has improved for the majority of the inhabitants of this nation, but that small 
percentage who are not housed properly represents a very large number of families in 
absolute terms. 

Choices available to the poor are often nonexistent. Frequently they must accept 
quarters that are physically better but socially worse. For example, poor families may 
have to accept housing in a public housing development that is notorious for its social 
problems. Families that move into this kind of housing recognize that the environment 
wil l be deterimental to their children but that their lack of income gives them no other 
choice. In addition, almost every major city in the United States still has certain neigh
borhoods that are restricted to certain racial and ethnic groups. The existence of fair 
housing legislation and agencies prepared to aid families in this regard stil l does not 
make all areas generally available to minority groups. There are stil l the difficulties 
of filing a suit and goii^ through the unpleasant process of gaining constitutional rights. 
Of course, individual efforts made occasionally have long-term positive effects. Even 
the problems of segregation and discrimination are exacerbated by an extreme shortage 
of housing available to low-income families. 

Poor families suffer in other ways. The smaller the income the more likely the 
family is disorganized and the more likely i t depends on small unobservable systems 
within the community in which i t resides. We speak of these as the kinship system 
and the neighborhood system. In both instances, families utilize these systems in their 
efforts to handle stress. Although relocation is one of many situations that bring stress 
to the family, the nature of relocation in itself can create additional stress by moving 
the family to locations where these systems are less effective. Obviously, i t is ex
tremely important for the displacing agency to be both knowledgable and sensitive to 
these problems. Al l displacement programs must have a concern for the overall com
munity impact of these programs. Those persons being displaced and particularly those 
with low incomes, however, are much more concerned about what happens to them than 
they are with the plans and proposals of various governmental agencies to implement 
renewal or highway programs. 

The suggestion that the public works agencies be required to add as many housing 
units to the market as i t destroys is well worth considering. There is a body of interest 
and influence in this nation concerned about the construction of highways, and that con
cern could be directed to the construction of new housing units if that is the only way 
highways can be constructed. The time is past for major problems such as housii^ for 
low-income people to be the sole province of a few social workers, ministers, and other 
do-gooders. The time has arrived when we must put our talents to the test and deter
mine whether or not we can proceed as we must with rebuilding cities and expanding 
highways in a manner that is beneficial to our total society. 



CHARGE TO THE WORKSHOP PANELS 

The 5 workshop panels into which the Conference was divided were assigned a num
ber of specific questions to guide their deliberations. For each question assigned, the 
panels were asked to (a) define the significant issues involved; (b) state the alternative 
solutions to resolve the problem; (c) discuss the consequences and implications of each 
issue and alternative including the costs, benefits, trade-offs, and constraints; and (d) 
ascertain research and data needed. The following questions were assigned. 

PANEL 1: PLANNING PROBLEMS INVOLVED IN RELOCATION 
1. When and how should plans for relocation be introduced into the planning process? 

At what point should those who are to be affected by relocation be brought into the pro
cess? How intrinsic are relocation problems to route location? 

2. What are the necessary elements in a relocation plan? What procedural and sub
stantive matters should be included? 

3. How are owners, lessors, and tenants affected by the time lag between the loca
tion of the right-of-way and the actual displacement? How does advance acquisition of 
right-of-way affect relocation problems? 

4. What are the housii^ needs and desires of those involved in displacement and 
relocation? Can these needs and desires be assessed through political representatives? 
Vocal minorities? Public forums? Interviews? Other channels? 

5. What are the differences between urban relocation and rural relocation problems? 
Should relocation provisions be different for the two situations? 

6. How should location of work of persons to be displaced be considered in reloca
tion planning? 

PANEL 2: RELOCATION PROBLEMS INVOLVING FINANCIAL, LEGAL, AND 
INTERGOVERNMENTAL RELATIONSHIPS 

1. What are the effects of the relocation program on the financial and administra
tive positions of the states and on the overall progress of the highway program? 

2. How and from what sources should relocation payments be funded? What is the 
effect of earmarked funds and constitutional prohibitions? How can these be reconciled 
with relocation payments? To what extent is uniform treatment possible or desirable 
for relocations caused by federal-aid projects and other projects? 

3. How should relocation payments take into account changes in the mortgage mar
ket? 

4. How should relocation in conjunction with joint development, multigovernmental 
agency projects be funded and administered? 

5. What are and should be the intergovernmental rules and responsibilities for re
location assistance? Should relocation be handled by a single agency or as a function 
of the principal agency involved in the taking? 

6. What are the alternatives to relocation payments? 
7. What long-term responsibilities should the government have to relocate persons? 
8. Should nonhousing governmental agencies such as highway departments get into 

relocation housing construction? How should such housing programs be financed? Should 
the housing units be dispersed or concentrated in a limited number of locations? Who 
should acquire the necessary vacant land? Who should receive any profits or sustain 
any losses from the construction of relocation housing and its associated real estate 
functions? 

9. Of what value and use and how desirable is renovation housing for those being 
relocated? 
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PANEL 3: RELOCATION PROBLEMS OF HOMEOWNERS AND TENANTS 
1. What happens to people who are relocated? Single people? The elderly? The 

migrant? Marginal-income families? How do they make the necessary social and eco
nomic adjustments? Does their l ife style change and how? 

2. What are the short-run compared to the long-run effects of relocation? 
3. What are the costs and benefits of displacement and relocation when they are not 

quantifiable? How should we evaluate them? 
4. Is the current highway relocation program for housing an appropriate solution? 

Are the rates of compensation adequate for owners andfor tenants in single- andmultiple-
family units? 

5. What are the psychological, social, and economic consequences to those persons 
relocated? What are the responsibilities of the involved governmental agencies? 

6. How should we define decent, safe, and sanitary housing? 

PANEL 4: RELOCATION PROBLEMS OF BUSINESS AND 
COMMERCIAL ESTABLISHMENTS 

1. What are the effects of relocation on marginal businesses? 
2. What are the consequences to the community of removing neighborhood busi

nesses? How are neighborhood businesses affected by relocation of residents or other 
nearby customers? 

3. Are current relocation allowances adequate? 
4. What happens to businesses to be displaced between the time the right-of-way is 

located and the time the property is actually taken? 
5. How can we define and measure the costs and benefits of businesses displaced by 

a public works project? For the owner? For the lessee? For the community? 
6. What changes occur in the shopping habits of the community that loses its neigh

borhood businesses? 
7. Do displaced businesses reestablish elsewhere? Do the managers retire, change 

occupation, or remain self-employed? 

PANEL 5: RELOCATION EFFECTS ON THE NEIGHBORHOOD 
1. How does relocation affect the family's housii^ and its social, economic, and rec

reational opportunities? 
2. How does relocation affect the employment market for those displaced and for 

those remalnii^ in the neighborhood? In the community? 
3. Is i t desirable to preserve a neighborhood? If so, under what conditions? How 

should it be accomplished? 
4. Can we identify and evaluate the effects of relocation on the remaining neighbor

hood, including psychological and social effects? 
5. Are joint development programs a way of preserving the neighborhood community, 

or do they further accelerate the disintegration of the neighborhood? 
6. What is the effect of relocation on an urban area? To what extent does relocation 

chaise the economic and tax base near the highway and elsewhere in the area? What are 
the short-run and long-run effects? 



PLANNING PROBLEMS INVOLVED IN RELOCATION 

Summary Statements of Workshop Panel 1 

John C. Powers, chairman, Shickrey Anton, R. W. Bond, Thomas F. Henry, 
Richard Huffman, Sarah Lederer, Albert Pritchett, Edmond Sayers, Joseph L. Schofer, 
Paul Sinkovic, and Warren Weaver 

It is generally agreed that consideration of the nature, scope, and impact of the 
relocation problem must be introduced at the earliest possible stage in the planning 
process. The effect of displacements by a highway project wi l l be magnified when 
added to that of displacements by other projects, and the cumulative effect produces 
severe strains on both housing and social resources of a community or urban complex. 

The considerations of relocation factors are important not only in developing sound 
plans but also in developing community support and participation in the planning pro
cess. Community involvement may differ materially from one project to another and 
from one community to another. Public approval and toleration of any project, how
ever, wi l l strongly center about the success or lack of success of the relocation effort— 
the point of greatest friction between the public and its government. 

Different types of projects create different types of relocation requirements. A 
proper understanding of the relocation process would be materially aided by the de
velopment of research aimed at determining (a) the definition of "community" involved 
in each type of project, (b) the role of commumty involvement in each type of project, 
(c) the point in time at which such community involvement should occur in each type of 
project, and (d) how and when the parties directly affected by relocation should be 
brought into the relocation process. 

An initial survey should be made in the proposed project area to obtain certain data 
needed as an informational base for choice of route location. These data should in
clude the number of families, individuals, businesses, and institutions that may be forced 
to relocate and information on relevant characteristics of families such as education, 
job skills, financial resources, size, and social service needs. This preliminary in
formation should be collected without arousing fears in the community involved. An 
inventory must also be taken of the available replacement housing market, turnover 
rate, and the demand that is placed on such housing resources by other programs cur
rently m existence. A critical part of the inventory is the identification of special fac
tors such as political relationships, relevant community attitudes, special social ser
vice needs, subgroup boundaries and attachments, employment patterns, and social 
linkages and attachments. Similar surveys should also be made in the neighborhoods 
that are considered as potential receiving areas for relocatees. 

I t is essential that a program be established for coordinating the efforts of a l l agen
cies involved in the relocation process including those that can assist in relocation as 
well as those whose programs cause relocation. Available social service programs 
and agencies must be analyzed; appropriate channels for communication, cooperation, 
and coordination must be established; and, if at all possible, agreements on priorities 
and displacement schedules for all area programs should be developed. 

An effective plan for meaningful participation by the affected community residents 
in the planning process should be developed as soon as the project alignment is reason
ably detailed. This participation should provide the residents with an opportunity to 
express their relocation preferences, both as individuals and as a community. Key to 
such participation must be the development of proper information on both the program 
and the available relocation benefits. Any plan must contain provisions for self-
monitoring and for continual review and criticism to ensure its currency. 
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To aid in the development of such a planning concept, research is suggested in the 
following areas: 

1. Develop an up-to-date catalog of available federal programs that might assist in the 
relocation process and, more importantly, develop an active advisory service to keep 
the relocation project advised of changes that wi l l affect the ability of such programs 
to actually deliver needed assistance. 

2. Develop an information system that reports on housing resource availability, m-
cludmg public and private housing, in the areas available for relocation. This system 
should maximize the speed of the housing "opening" in the impacted areas. Present 
systems are too slow to be effective. 

3. Develop a training program for personnel engaged in relocation activities and 
develop appropriate technical manuals. 

4. Develop public information material dealing with relocation and with the effects 
that relocation wil l have on the individual. 

It is usually assumed that the announcement of a public project that wi l l result m 
displacement of people in an urban area triggers a general economic decline within 
the project area and that the amount of the decline is directly related to the time element 
mvolved. There is evidence that this is not always true. Because such an assumption 
is detrimental to project planning, a research study should be made to determine whether 
there is a decline in neighborhoods affected, what economic and social factors are in
volved, and whether such factors are attributable to the announcement of the project or 
related to other circumstances affectum the district 

In addition, research should be done to determine what may be done to maximize 
freedom and mobility of both individuals and businesses within the project area during 
the time lag before acquisition without sacrificing relocation benefits. A further study 
should be made to determine whether such staggered acquisition creates any special 
problems for those who remain until the normal acquisition process occurs. 

The needs and desires of those involved in relocation, both for physical housing and 
for social service systems, cannot be accurately assessed through political representa
tives, local minorities, or public forums. Three major groups are involved in reloca
tion—those actually displaced, those not displaced but immediately bordering the area ! 
of displacement, and the commimity at large that immediately surrovmds the improve
ment—and their problems differ. Methodology must be developed to measure the gen
uine needs of these 3 groups. Relocation must be measured m terms of the viewpoint 
of those actually affected, not in terms of the viewpoint of the planners. ^ 

Interviewer selection and training techniques must be developed. Special attention 
should be given to determining attitudes of special age groups, particularly those of the 
elderly who appear to suffer the greatest damage from relocation. The preferential 
patterns wil l be of major importance in determimng the type of housing resources that 
wi l l be necessary for relocation. The positive rather than the negative aspect of the 
relocation process should be stressed. Any measuring techmque should include data 
relating to the success or lack of success of a relocation program and, hence, must 
involve a careful consideration of follow-up techniques. 

There are clear differences between problems generated by urban and rural reloca
tion. The size of rural population centers is considerably smaller than that of urban 
centers with the result that impact of a project may be greater in proportion. I t is in 
rural areas that special groups whose customs, cultures, or religious associations are 
likely to be found, such as in Indian and Amish commumties. Each of these isolated 
special communities has unique problems. Relocation housii^, especially in rural 
areas, makes impact results highly visible. A house next to a highway in a country 
town that is brought to decent, safe, and sanitary standards may be the only house in 
the community with plumbing. Research should be done to determine the peculiar ef
fects of projects in towns with only one mdustry in which elimination of the industry 
would destroy the economic base of the entire community. Consideration should be 
given to the possible application of the new town theory in connection with such 
situations. 
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Other considerations should be given to the effects of relocation in communities 
where economic and social services are removed from the commumty. The necessity 
for a relocatee to be reestablished within reasonable traveling distance of his place of 
employment is one of the basic criteria of relocation planning. Relocation, however, 
should not just maintain the status quo of the worker. It should, i f possible, present an 
opportunity to upgrade his employment opportunities. 



RELOCATION PROBLEMS INVOLVING FINANCIAL, 

LEGAL, AND INTERGOVERNMENTAL RELATIONSHIPS 

Summary Statements of Workshop Panel 2 

Victor Eichhorn, chairman, Joe Alekschum, Herbert L. Cohen, Joseph D. Cohn, 
Robert P. Groberg, John Kessler, Mason Mahin, Mike Newsom, and Amir Tuteja 

EFFECT OF RELOCATION ON FINANCIAL AND ADMINISTRATIVE ASPECTS 
OF PUBLIC PROGRAMS 

Issues 
Should states provide the same relocation assistance for state-funded programs as 

for federally aided programs? To what extent are current governmental programs in
volving displacement totally funded by the states? What is the cost to state and local 
governments for participation in federally aided programs? Should the federal govern
ment finance all relocation costs for programs in which i t is involved? Should sharing 
the percentage of project costs also apply to relocation costs? 

Research and Data Needed 
Research and data are needed in the following areas: 
1. Volume of total displacements by public projects of residences, businesses, farms, 

and nonprofit organizations. 
2. Number of businesses displaced by income, market value, and whether marginal, 

small, large, or family business. 
3. Number of residences displaced by number of families, size of families, number 

of persons, owners or tenants, income, race, and market value of dwelling. 
4. For each of the business and residential displacements, what segments are at t r i 

buted to total federal programs (i.e., post offices), federally assisted programs, total 
state programs, total local programs, and combined state and local programs. 

5. What are the total costs of relocation for businesses and residences by the cate
gories listed? Costs to federal government? Costs to state government? Costs to local 
government? 

RELOCATION PAYMENTS AND MORTGAGE PAYMENTS 
Issues 

Should any payments be made at all? How is the amount to be paid m any given case 
to be determined? What payments should be made to a displacee who prior to the taking 
had no mortgage obligation but who must undertake one after the taking? What happens 
if the displacee acquires a type of replacement housing different from the type taken? 
What about direct federally assisted or insured morgages? 

Alternatives 
Alternatives include fixed payments and computed payments, i.e., present worth of 

interest rate differential on the qualified mortgage. Consequences are the ease of 
admmistration and overcompensation versus undercompensation. 
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Research 
A money market survey should be conducted and an analysis made of interest rate 

history. Does market value reflect current interest rates? Should the government 
finance mortgages? Should the government provide an additive payment to compensate 
for the increased cost of mortgage financing? How should such a payment be calculated? 
Would a fixed payment significantly reduce administrative costs? 

RESPONSIBILITY FOR RELOCATION ASSISTANCE 

Issues 
What I S the federal interest m relocation? What should that interest be? Is the 

federal mterest strong enough legitimately to require states to meet federal relocations 
standards for projects that are financed entirely on a local basis? Is the federal in
terest strong enough to justify forcing the states to handle relocation, either generally 
or in specific cases, in a particular way? Is i t strong enough to intrude into intrastate 
fights and controversies? What is the state-local interest in relocation? What should 
that interest be? Who determines the basic public policy with respect to relocation? 
How should that policy be defined or expressed in the laws adopted concerning reloca
tion? At any given governmental level, what agencies should carry out the relocation 
functions at that giver level? What is adequate relocation? Should the various elements 
of relocation be treated differently? Are the relative state and federal interests dif
ferent depending on the various elements such as cash payments, replacement housing, 
services, and assistance to businesses and farms displaced? How can the respective 
state and federal interests be protected and enforced? Should relocation be financed 
by various governments in accordance with their interests in relocation? How would 
those interests be quantified? Or should relocation be financed entirely by the federal 
government generally? By the various federal agencies actually causing the displace
ment? By the states? By local government bodies? 

Research 
How do various levels of government and various governmental entities react with 

each other when dealing with the same or similar programs? Is there much duplication 
or conflict? How do various governmental bodies account to one another ? How do 
they sanction one another's policies? How do they get others to carry out their will? 
If there are several conceptions of what relocation is, what governmental systems to 
implement those conceptions would be used? 

RESPONSIBILITY FOR CONSTRUCTING RELOCATION HOUSING 

Issues 
Replacement housing is needed before displacement occurs. Private enterprise 

and local housing authorities do not produce adequate housing to meet needs of highway 
displacement and other programs. Restraints are contained in the 1968 Intergovern
mental Cooperation Act with respect to cooperation with planning agencies and all 
segments of local government. Local codes are a problem. Some states such as 
Michigan, Illinois, and New York, have state housing authorities but all other states 
leave housing strictly to local governments. The federal government deals with state 
government on highway problems, but with local government on housing. 

Alternative Solutions 
An alternative solution is to make local housing agencies more effective. The con

straints to this solution are that most housing agencies are locally controlled, whereas 
highway and other programs are state administered, local codes may be a handicap to 
modern mass techniques, financing may be inadequate, responsibility for setting priority 
for programs to utilize replacement housing is not clearly established. 
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Another alternative solution is to have housing produced by program agencies. The 
constraints to this solution are that i t is contrary to the intent of the Intergovernmental 
Cooperation Act and also may cause friction between state and local government, would 
result in too many housing agencies, would have difficulty in being approved by Congress 
and federal executive, does not consider total local housing needs, does not coordinate 
all programs and probably would have excessive total costs, and would require local 
and state law. 
Research and Data Needed 

To determine why local housing authorities are unable to meet needs adequately re
quires research and data on the following: funds and financing of the program, legal 
constraints, political issues, administrative problems, problem of a central executive 
controlling all segments of local government, state and local government issues, eco
nomic resources and housing technology, interest of private sector, planning problems, 
and labor problems. Pilot selected studies should be made in states with and without 
state housing authorities. A study should be made of the best method for providing 
adequate replacement housing by a staff that has legal, financial, economic, engineering, 
and other pertinent professional skills. 



RELOCATION PROBLEMS OF HOMEOWNERS 

AND TENANTS 
Summary Statements of Workshop Panel 3 

Frederick T. Aschman, chairman, Jessie Banks, Mary C. Cardillicchio, Michael 
Catania, C. B. Easterwood, Richard Gladstone, Emily Harris, Nelson Mayo, 
Arlee Reno, Irving Rubin, Robert E. Scott, Jr., Walter L. Smart, Eugene B. Smith, 
Eleanor Steinberg, Nicholas V. Trkla, Flynn Wells, Gerald Witt, and John Yasnowsky 

Few public programs have evoked more controversy than those involved in the in 
voluntary displacement of families and individuals. Although the taking of land for 
public purposes has long been accepted as a public right, only in recent years has there 
been recognition of the responsibility to provide for the satisfactory relocation of dis-
placees. 

The acceptance of this new responsibility raises some serious questions of public 
policy, however, because of the economic and social significance of the basic reloca
tion activity. Panel 3 generally concluded that a relocation problem exists and i t ex
tends beyond, but nonetheless affects, the highway program and implementation of 
Chapter 5 of the 1968 Federal-Aid Highway Act. This conclusion was based, in part, 
on some of the realities of our national housing situation. These include the following: 

1. Competing displacement. A number of local and federal agencies are involved 
in displacement programs and create competition for the same rehousing resources. 
Their programs include urban renewal, public housing, highways, and code enforce
ment 

2. Income inadequacy. A large number of displacees do not have sufficient income 
to reenter the market for standard housing, and thereby generate the need for public 
subsidy. Many families have incomes below the poverty level. 

3. Discrimination. Housing options are severely restricted because of racial or 
religious discrimination. 

4. Population growth. The number of new household formations wi l l generate a 
need for an additional 25 to 30 million dwelling units in the next decade. 

These factors, when taken collectively, demonstrate the need for a more comprehen
sive, national response to the housing problem. Accordingly, Panel 3 was left with the 
strong impression that displacement programs would be virtually precluded in certain 
areas until a radical improvement is made with respect to housing and other social 
conditions. Essentially, such areas would include those where no housii^ options exist 
and where entire commumties become impacted. The recommendations of Panel 3 are 
twofold: 

1. Transportation and housing officials should bring pressure to bear in support of 
stronger national housing programs. The following statement was prepared as an ex
pression of concern by the members of Panel 3: 

We, the participants of the Conference on Relocation, Panel 3, state that there are certain basic 
problems, perhaps more accurately described as inequities, in our society, which are not created 
by forced displacement related to governmental action 

Nonetheless, it is the existence of these problems that makes adequate and sound relocation 
impossible in certain areas These problems are (a) inadequate incomes in relationship to the 
cost of standard housing, (b) discrimination on the basis of race, religion, or national origin, and 
(c) lack of human and financial resources with respect to the provision of social services. 
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We recommend, therefore, that those persons with a vital interest and responsibility join m 
obtaining appropriate legislation to alleviate these basic problems. We urgently recommend 
holding a conference for the purpose of dealing with these basic problems and of providing 
focus and developing specific recommendations on the type of legislation needed to achieve 
the desirable results 

2. Each urban development program should undertake to fmance relocation housmg 
as a program cost. 

With this framework of understanding established, Panel 3 evaluated the assigned 
questions and considered the research implications. 

EFFECT OF RELOCATION ON THOSE RELOCATED 
Current information is inadequate and additional research is required to identify the 

problems of relocation as they vary with the characteristics of the individuals and house
holds affected. The relocation housing requirements of individuals and households vary 
greatly with income, family size and composition, physical and emotional disabilities, 
race, ethnic background, education, occupation, and work location. The degree to which 
a household with certain characteristics constitutes a difficult problem of relocation wil l 
also vary with the community. Research to identify relocation housing needs in a more 
detailed fashion than merely "decent, safe, and sanitary housing in a suitable environ
ment" is vital in order to obtain a better measure of the number, size, and type of 
housing units required, and community facilities and services needed by the relocatees. 
Environmental characteristics, the availability of schools, parks, transportation faci l i 
ties, and health facilities, and proximity or accessibility to relevant employment op
portunities all determine the degree to which the relocation housing actually meets the 
needs of the displaced. Such research wil l better enable relocation agencies and public 
agencies with housing responsibilities to identify the kind of housing that must be sought 
and the type of housing and communities that should be built. 

Better information is needed on the impact of relocation on those displaced. The 
consequences of relocation are generally the most severe for individuals and house
holds least stable and most vulnerable before the relocation. Special problems are 
created for the elderly, for the foreign-born, and for persons whose life-style require
ments are unusual because of social, ethnic, and other unusual background factors. In 
many instances, a family with many potential problems is able to accommodate itself 
to its environment because of special community facilities or personal relationships. 
Relocation, even where the superficial situation is better than that of the original loca
tion, might bring these latent problems to the surface because the delicate web of ac
commodations has been brokea Research is needed to determine the conditions under 
which such problems may develop, to enable the identification of such cases before
hand, and to develop solutions to such problems. 

Information on the number and type of individuals and households relocated at annual 
intervals is needed. This information should be provided periodically by all public 
agencies whose programs require the taking of improved property and should be clas
sified by characteristics of relocatees m such a manner that the magnitude of the relo
cation problem can be measured in terms of the number of housing imits by type and 
cost or rental level and the community facilities and services required by all relocations 
nationally, by state, by metropolitan area, and by community. It is recommended that 
a National Relocation Information System be established to perform this function. 

Information on the number of persons and households relocated successfully, either 
by agency action or by themselves, is needed in order that measurements can be made 
of the degree to which (a) the supply of housing by type, cost, or rental is increasing or 
decreasing, and (b) people have been relocated successfully in terms of the criteria sug
gested earlier. This information should be provided periodically and on a uniform basis 
as a part of the recommended National Relocation Information System. 

Periodic information, obtained more frequently than that obtained in the decennial 
census, is required in order that the supply and quality of housii^ by physical type and 
environmental factors, including community facilities and services, and the degree to 
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which the housing needs of the nation are met can be monitored in a more detailed fash-
tion than that at present. Although better information alone wil l not contribute to the 
provision of housing, frequent and adequate monitoring of progress or lack of it wi l l 
provide an important index of the degree to which we are meeting a major obligation 
of our society and wil l assist m obtaining the required legislative and administrative 
responses. 

A compilation, analysis, and report on the mass of research that has already been 
done on relocation is necessary in order that the process of relocation as it varies by 
jurisdiction and by program can be described more accurately and comprehensively 
and in order that the total process can be better understood and the deficiencies, in
consistencies, and duplications dealt with. Such research should examine the reloca
tion process from several standpoints: the agency whose program causes displacement, 
the relocation agency, the relocatee, the affected community, the impacted neighbor
hood, and the metropolitan region. 

Policy Recommendations 
It has become increasingly evident during the last decade that "current fair market 

value" alone is not always adequate to make the individual "whole." As a result, govern
mental agencies have successively added relocation payments to owners and to tenants. 
The legislation currently being considered in California to compensate additionally for 
the higher interest rates being charged on loans and mortgages is another expansion 
of compensation necessary to make the individual "whole." This successively broadened 
approach is reasonably satisfactory with respect to middle- and upper-middle-income 
residents and tenants. However, i t frequently is unsatisfactory with respect to the 
compensation requirements and relocation housing needs of low-income households 
and members of minority groups for whom the supply of housing is inadequate. 

If the individuals and households who are relocated by a government project are in 
a disadvantaged state before the relocation, their being restored by the governmental 
agency to an equally disadvantaged state after relocation is not sufficient. This has 
long been recognized in the requirement that individuals be relocated in decent, safe, 
and sanitary housing, even if their previous housing did not meet that standard. 

This recognized obligation should be broadened to include the requirement that the 
relocation housing be adequate, including environmental factors and community services 
and facilities to meet the particular needs of the relocatee. The development of hous-
i i ^ whose physical characteristics, environmental surroundings, and community ser
vices and facilities meet the needs of relocatees is a highly complex matter. Further
more, long- and short-range changes in the physical, social, and economic structure 
of the community, the city, and the metropolitan region as well as long-range efforts 
to equabze opportumties and improve the range of abilities and choices of the disad
vantaged must be considered in locating and designii^ housii^. 

Research Needs 
1. Research is needed to determine the extent to which the apprehension and fear 

with which relocation is viewed by many persons who wil l be relocated are justified. 
In this manner, the programs can be altered to eliminate those apprehensions that are 
justified and to relieve those fears that are groundless. 

2. The staffing requirements of relocation agencies should also be examined care
fully in the light of the wide range of problems that must be dealt with in relocating 
people. Survey researchers and real estate specialists are not enough. The problems 
that must be dealt with require a broad rai^e of expertise in social work, commumty 
organization, economics, planning, and job placement. In many instances, people in 
the affected community might be employed effectively and enjoy a better relationship 
with the community. 

3. If there is more than one agency causing displacement in a community, the dis
placing agencies wil l anticipate the use of the same available housing resources to 
implement their relocation plans. Too often, they fai l to consider the impact of one an
other's programs that cause competition for the same housing in the commumty. Because 
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of the lack of coordination or the failure to utilize available data relating to total reloca
tion in the community, a need appears to exist to study the feasibility of developing and 
creating centralized coordination of relocation activities for the entire commumty. 
Studies should be undertaken in communities where relocation is centralized and in 
communities where relocation is not centralized to determine the feasibility of such a ' 
move. 

ADEQUACY OF HIGHWAY RELOCATION PROGRAMS 
Basically, the panel felt that the current highway relocation program for housing is 

not an appropriate solution because it does not recognize all costs inherent in reloca
tion. The weaknesses in the program relate to (a) recognizing differences in existing 
mortgage mterest rates and required interest rates on new mortgages involved with 
replacement housing, (b) relying on a turnover rate in current housing as an answer to 
available housing needs when the turnover ratio is not a true reflection of market con
ditions, and (c) answering the question as to the fate of tenants when the 2-year rent 
subsidy is gone. 

A l l public agencies should get together on their urban problems and form a central
ized relocation agency that wi l l coordinate all displacements by all the different agencies 
into a timely, orderly, and humane relocation plan that wi l l assure those individuals and 
families being displaced that sufficient replacement housing is available and that they 
wi l l not be required to move until their relocation needs are answered. In large met
ropolitan areas where there is displacement by numerous public agencies, there should 
be a liaison among all concerned. 

Some consideration should be given to income levels of people beii^ displaced and 
the current cost of available housing. In urban areas where there is displacement of 
poverty-stricken families, relocation payments limited to $5,000 to owners may not be 
enough for them to obtain replacement housing that meets decent, safe, and sanitary 
reqmrements. 

Several research projects could be undertaken that would give more insight into re
location problems by answering questions such as (a) What should be the policies toward 
displaced tenants, and what should the measures of compensation to those tenants be? 
(b) What are the real costs in a relocation? and (c) How do we ensure that there is 
sufficient replacement housing when several displacing agencies are involved in urban 
communities? 

DEFINITION OF DECENT, SAFE, AND SANITARY HOUSING 
Defining minimum standards for relocation housing proved to be troublesome. Sev

eral key issues that evolved are (a) Given the regional variations in housing types and 
living habits, can meaningful standards be established? (b) Can a basic statement of 
standards be developed with sufficient flexibility to respond to the variety of situations? 
(c) Should relocation standards be the same for all displacing agencies? and (d) Are 
existing local codes and ordinances adequate in describing decent, safe, and sanitary 
housing? 

EVALUATION OF NONQUANTIFIABLE BENEFITS AND 
COSTS IN RELOCATION 

The process of evaluation of the costs and benefits of displacement and relocation 
must be sensitive to nonquantifiable as well as quantifiable factors. A l l citizens must 
be treated equitably in all respects—social, psychological, and economic. Social choice 
must always be made about nonquantifiable benefits and costs. The evaluation process 
must describe them explicitly so that social choice is an informed one. The solution 
lies not in quantifying the nonquantifiable but in educating people that overreliance on 
numbers can be misleading. 

If a relocation program does not deal adequately with those things that cannot be re
duced to numbers, we may find that we are creating problems we do not know how to 
solve. For example, if a family with a female head does not adjust to a new, hostile 
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neighborhood, the children may adopt extremely antisocial behavior. The effects of 
relocation in such instances, although not quantifiable, may result in a possible broken 
life. We may identify these possibilities, but there is no justifiable way of assigning a 
dollar value to them. A traditional benefit-cost analysis is, therefore, inadequate be
cause i t does not include an evaluation of nonquantifiable factors. 

Research should be aimed at discovering the alternatives to the present use of 
benefit-cost analysis. Many effects of relocation that have not yet been included in 
most benefit-cost analyses are felt to be quantifiable. The means for identifying and 
evaluating the remaining nonquantifiables might be developed in the following research 
procedure. 

Case studies, literature, and experience in relocation should be reviewed to identi
fy the nonmeasurable costs and benefits of relocation programs on various types of 
people. Past problems that particular types of people had could be identified so that 
the probable future impacts of relocation on another similar commumty could be pre
dicted. There should be a distinction between predicting relocation problems of vari
ous types of people and the development of relocation programs to solve or alleviate 
those problems. 

It must be recognized that the total effect of relocation on each individual, family, 
or business is important. Research is necessary of case studies that describe the 
approaches of different relocation agencies, such that the most desirable ways for deal
ing with psychological and social problems of each mdividual type can be publicized. 

The problem of evaluating relocation benefits and costs cannot be separated from 
the problem of who should do the evaluating. Therefore, it is necessary to describe 
the institutional structures of relocation through which the interests of various groups 
are represented. It would then be possible to recommend institutional structures that 
result in relocation programs that do not neglect nonquantifiable benefits and costs. 



RELOCATION P R O B L E M S OF BUSINESS AND 
COMMERCIAL ESTABLISHMENTS 
Summary Statements of Workshop Panel 4 

William Caffrey, chairman, George W. Hartman, Lewis Lantz, David R. Levin, 
Charles Thomas Moore, Louis Naclerio, John Savage, Robert J . Smith, and 
Charles Stanley 

EFFECTS OF RELOCATION ON MARGINAL BUSINESSES 
A marginal business or family store has the following characteristics: (a) usually 

has an elderly owner-operator; 5>) requires small capitalization; (c) has an operation 
that generally requires few specialized skills; and (d) is usually located in substandard 
structures where reduced rentals and other operating expenses are possible. Reloca
tion usually has a negative impact on this type of small business. Many liquidated dur
ing the displacement process might have continued had they not been displaced by the 
particular project involved. 

Issues 
This problem raises the foUowii^ issues: What are the economic and social effects 

of puttii^ family stores out of business? If family stores wish to continue, should they 
be given the opportunity to do so, and how can they be assisted? How can financing of 
the new location be arrai^ed? 

Causes of the marginal operation at the old site should also be analyzed in order to 
enhance the chances of improvement through relocation. Marginal businesses are us
ually anachronistic, and the perpetuation of this i l l should be considered in counseling 
the relocatees. If an out-of-business procedure seems to be the only reasonable solu
tion, a determination should be made as to whether the project actually wi l l cause or 
only accelerate the discontinuation. 

Usually, capital and other requirements of relocation are prohibitive for marginal 
business operators. Age often negates the possibility of business loans, or there is a 
general lack of desire on the part of the proprietor to accept responsibilities involved 
in relocation. Few are able to retire, however, on such quick notice as the project 
announcement or the short term of the relocation schedule. The owner-operator of a 
business often needs continued gainful employment. What other machinery should be 
available to assist the relocatee in making a transfer? Some considerations should be 
given to the agency's degree of concern or involvement in regard to efforts toward or 
responsibility for future success of the displaced business. 

Alternative Solutions 
After acquisition, the agency could assist the client at least on a temporary basis 

with rent differentials. Perhaps through a type of rent supplement, assistance could 
be arranged prior to acquisition as well. This would be of benefit prior to actual taking 
of the property. Rental reductions and supplements wi l l offset decreasing receipts 
usually noted during the period of project announcement and actual displacement. After 
relocation, supplements wi l l benefit the relocatee during the period required for rees
tablishing goodwill in the new environment. 

Constructive programs are needed to assist family operators in making a successful 
relocation or transition to other gainful employment. Without significant assistance, 
these proprietors might be traumatically affected by displacement. The only constraint: 
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anticipated evolve from the possible reluctance on the part of the displacee toward 
relocating. If some type of schoolii^ or training is recommended or required for tran
sition to the other gainful endeavor, certain costs might be covered by relocation pay
ments. 

Liaison with the Small Business Administration has been tried and proved in other 
relocation programs. Periodic publications by this Administration regardii^ available 
or current loan programs would be an ideal innovation. Development of a priority pro
gram with U.S. Employment Service and other governmental employment ^encies 
would also be a very beneficial innovation. 

Research 
Two approaches to the research needs are suggested: (a) Identify and analyze socio

economic, psychological, and environmental factors that are considered in a small busi
ness owner's decision to relocate his business, to go out of business, or to seek a new 
livelihood and (b) study the ingredients required for successful relocation, retirement, 
and venture. A research program would probably require a series of case studies of 
different types of businesses or entrepreneurs to establish the importance of critical 
elements and ingredients. Demonstration projects would seem to be required to serve 
as a test technique for establishing the validity of research findings. 

ADEQUACY OF CURRENT RELOCATION ALLOWANCES FOR BUSINESSES 
Significant issues, alternative solutions, and implications relating to this problem 

are discussed in the following. 
1. What should be the fundamental goals of relocation payments? Should the pay

ment be limited to an amount considered significant to induce or make palatable reloca
tion so that the displaced owner wi l l not discontinue business? Is the present payment 
adequate to encourage relocation versus early retirement or discontinuance? Should 
the allowance be sufficient to actually force or strongly encourage early displacement? 
This entire area might be the subject of heavy research in order to determine the best 
goals and, especially, answers to the questions raised. 

2. Should the purpose of relocation payments be to cure all negative effects of relo
cation? An alternative solution is to limit assistance to an amount required to maintain 
the business through its actual move. This solution, however, may mean that less f i 
nancial exposure by government wi l l place heavy requirements on displacees to arrange 
for additional financing for unavoidable costs and upgrading caused by changed market 
or different facilities at new locations. For example, a clothier may require a complete 
change in inventory to meet the demands of different types of customers. Financial as
sistance through loans is not always available to every displacee. Another solution is 
to establish a period of time during which assistance Avill be extended, beginning at the 
time of the announcement of the project and extending through a 6- to 12-month period 
following the actual move. This would increase governmental financial exposure and 
would ease the financial burden of the displacee. There is also the alternative to ex
pand, as considered desirable, the purposes for which relocation assistance may be paid 
and determine by studies whether items should be included such as rent subsidy and 
goodwill. Should the criteria for these in commerical relocation be comparable to the 
criteria applicable in residential relocation? What should be the time period for rent 
subsidies, and what should be the extent and basis for goodwill? At a considerable cost 
to the government, most of the displacee's costs related to relocation would be paid, 
although certain undeserved benefits may be reaped by some businesses. 

3. Should relocation assistance be different for the several categories of business 
needing assistance? Criteria should be developed to determine the categories to be as
sisted, such as product or service; type of operation such as manufacturing, wholesale, 
retail, or service; form of business such as corporation, partnership, or proprietorship; 
financial capacity including net worth, profits, and sales; number of employees; and type 
of employees such as skilled or semi-skilled. 
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4. Should economic Injury from loss of sales or additional collateral costs be com
pensated? Should this be a flat payment or be based on a follow-up showii^ evidence of 
loss suffered? Alternative solutions are (a) make a flat payment regardless of volume 
of sales and with no analysis requirement (this may assist many businesses that actually 
do not require aid); (b) base a payment on an analysis and make the payment relatively 
early (this offers a degree of selectivity and could very possibly result in assisting thosi 
businesses most likely to upgrade the economics of the community); (c) make partial 
payment early followed by a later payment supported by justification; and (d) defer any 
payment until justified by supporting income statements. The approach to be taken in 
volves consideration of expertise available, cost of administering, and methods for ana-
l y z i i ^ . An evaluation should also be made of the degree to which the federal govern
ment wants to involve itself. 

5. Should relocation allowances permit or abet upgrading of the facility, including 
buildii^s, new equipment, or land to meet code requirements such as parldng require
ments? Alternative solutions are (a) continue present practice under which majority of 
relocatees supplement upgrading through their own financii^ (a constraint here is 
whether a displaced business can obtain needed financing); (b) subsidize by paying i n 
terest on allowable upgrading (funds for upgradii^ would come from regular lending 
channels and only the cost of financing would be paid, a payment not necessarily viewed 
as subsidy but rather a legitimate cost of relocation); and (c) define the upgrading eligi
ble for reimbursement through relocation assistance. The advantages of this approach to 
a small business can be seen from the following example: 

A cafeteria now located in a given area manages well with existing kitchen equipment and din
ing facilities. However, a move to a different location would very clearly require a "new look" in 
the dining room. It would also be unfeasible to remove most, if not all, kitchen equipment At 
the present location, customers may be from the local neighborhood and shopping area whereas, 
at the new location, reliance may be placed on drive-in traffic that will require parking facilities. 
The present location may be clear of liens, but at the new location the displacee may require either 
a down payment or a given period of lease payments. 

6. When should relocation benefits begin and when should they end? The govern
ment's exposure and benefits to the displacee wil l vary drastically according to the time 
periods. 

EFFECT OF TIME INVOLVED IN RELOCATION PROCESS ON BUSINESS 
Issues 

For businesses that are consumer oriented, the removal of the residents wi l l cer
tainly cause a decrease in sales, possibly to a degree sufficient to change a profitable 
business into an unprofitable business. If a competitor is displaced, however, there 
may be a temporary benefit to the remaining business until i t too is acquired. For busi
nesses that rely on residents for its employees, the displacement of these residents 
prior to the acquisition and relocation of the business can cause severe hardships. Busi 
nesses may be compelled to delay needed capital improvement because of acquisition. 
If acquisition is put off too long, some businesses may lose their competitive positions. 

Alternative Solutions 
Possible solutions are (a) to decrease the lag time between location of the right-of-

way and the actual taking or ft>) to subsidize the business in proportion to the loss caused 
by the project and the profit that could have been reasonably expected. The latter could 
be in the form of an early acquisition and a subsequent decrease in rent to offset the losi 
incurred. The obvious and best solution is, of course, to cut the lag time. This can be 
done by funding a project fully before undertakii^ i t or giving a priority of early acquisi
tion to businesses that wi l l suffer loss. 

Although subsidizing displaced businesses wil l add to the cost of the project, early 
acquisition wil l not because the fair market value would be the same. How much more 
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a subsidy may cost is certainly an area that needs further research, especially the 
effects of relocation on sales and profits. 

Research and Data Needed 
Because of the tremendous variety of businesses involved in these projects, research 

on the effects of displacement wil l be difficult. Small entrepreneurs may lack records. 
Questionnaires might be used to obtain information on the needs and desires of the busi
nesses in the right-of-way. The relocation agency should be ready at the earliest pos
sible time either to assist the businesses to relocate or to advise them on the de
sirability of ceasing operation and the benefits they can receive for doing so. 

DEFINITION AND MEASUREMENT OF COSTS AND BENEFITS 
ASSOCIATED WITH RELOCATION OF BUSINESSES 

Issues 
Business proprietors and owners of buildups and land affected by right-of-way ac

quisition may experience short- and long-term benefits and costs. Examined in broad 
terms of the benefits and costs of public improvements, the issues include (a) Are pro
prietors and owners guaranteed adequate investment returns by the nature of their loca
tion? (b) Are benefits and costs, either explicit or implicit, currently measurable or 
compensable or perceivable or all of these by individuals concerned? (c) Does the cur
rent program of relocation assistance reduce the risk, cover costs, and produce indi
vidual and social benefits and costs? (d) What identifiable and measurable costs should 
society, the proprietor, the owners, and the highway program assume? (e) What means 
are available for extending benefits to the affected group other than money compensa
tion or direct subsidy? and (f) What costs and benefits are predictable in terms of the 
anticipated "normal" life of a business? 

Alternative Solutions 
Short of either massive subsidy or acceptance of current or modified compensation 

programs or both, measures of benefits and costs and follow-up monetary and business 
assistance are required. The difficulties involved in long-term implications of benefit-
cost studies suggest use of informed judgmental approaches to compensation and assis
tance. 

Research and Data Needed 
These include (a) studies of successful and unsuccessful relocations includii^ case 

studies and a survey of the number of displacements and the number that have survived and 
(b) studies of the investment decision of landlords and the results obtained from the in
vestment. A general research project statement should involve investigating experience 
of businesses before and after relocation. This could depend in part on such documen
tary evidence as business records and sales tax records plus questionnaires and un
structured interviews. This project should include investigation of the consequences of 
reinvestment on the part of landlords. 

PROSPECTS FOR DISPLACED BUSINESSES 
Issues 

The significant issues are (a) What happens to those businesses that are successfully 
relocated? (b) What can be done to assist the reestablishment of those marginal busi
nesses that may be beneficial or desirable to the community? and (c) What happens to 
the owners of displaced businesses? 

Many businesses that reestablish wil l generally pose no relocating problems. Chain 
stores usually open a new more modern store in a new location, and the managers and 
employees are transferred to other stores. Other smaller but sound independent busi
nesses suffer no basic problems of relocation because of the nature of business. Often 
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relocation wil l help a stagnatii^ business because the owner, whose lack of funds or ini
tiative made him reluctant to modernize, now has financial assistance. At the new loca 
tion the business wil l generally be more modern and efficient and provide more employ
ment opportunities. These newly relocated businesses wil l often be more profitable anc 
provide more tax revenue for the locality. Some marginal businesses reestablish easil; 
because relocation allowances are adequate enough to allow the owner to resume opera
tion in the new location and because the owner has a desire to remain active and to be 
self-supporting. The nature of a business and its competition determine to some extent 
whether a business can successfully relocate. 

Of major concern is the marginal business that does not reestablish. What happens 
to its owner? Many owners wil l retire because of (a) age or health, (b) inadequacy of 
relocation allowances, (c) the attitude that the nature of their business or of their com
petition may prevent success at any new location, or (d) lack of information on all avail 
able assistance. Other owners wi l l just change occupations, either buying out another 
marginal business or becoming an employee for someone else. 
Alternative Solutions 

Solutions to resolve the problems of those businesses that do not reestablish are (a) 
determine if a void wi l l be created that wi l l be undesirable and (b) provide more ade
quate relocation assistance for businesses if their continuance is desirable. If theowne 
were to become a welfare case or would collect social security, perhaps his relocation 
assistance could be increased by the amount he would have collected if he did go out of 
business. 

Research 
A study should be undertaken of those businesses that do not reestablish based on the 

amount of capitalization, nature of business, nature of patronage, age of owner, and zon 
ing and license requirements. If this research is deemed unnecessary, efforts should 
be made to update previous studies, make new studies, and create a data bank. 

CONSEQUENCES OF BUSINESS DISPLACEMENT TO THE COMMUNITY 
Issues 

Issues include the following: Do consumers experience additional money costs and 
benefits of shopping for goods and services when neighborhood businesses are displacec 
Do consumers and business owners perceive additional social costs and benefits when 
neighborhood businesses are removed? Do displaced business owners or managers or 
both transfer locations within the neighborhood or in the area, go out of business, be
come government responsibilities, or become retrained for new job opportunities? Is 
retail capacity and service replaced in the short term or long term within the neighbor
hood or within the relevant shopping area? 

Neighborhood businesses include retail goods and services establishments appealing 
to highly localized residential areas. These businesses, usually located near primary 
market population or on arterials, provide nationally branded convenience goods of low 
unit value, give personalized services including delivery and credit services, depict lo\ 
sales volumes and use of as-suggested price system, and do not use extensive promo
tional effort. 

Alternative Solutions 
Probably most of the solutions are inherent in the current legal system, even though 

more administrative flexibility and coordination are needed. An information program 
and an advocacy planning effort offer means of mitigating impacts. For example, can 
or should the provision of marketing services for a neighborhood be determined througl 
a community planning and advocacy process, or is relocation to be primarily a random 
or individualized effort or both. Joint development and creation of new shopping areas 
(perhaps employing subsidies of different levels yet to be determined) can provide for 
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transfers of capacity and maintenance of at least some services. Community or neigh
borhood centers providii^ counseling and mental health services might help deter nega
tive impacts. 

Research Data Needed 
Data are needed to answer the following questions: 
1. What are the effects on retail capacity of the removal or displacement of neigh

borhood businesses within the relevant markets sought out by localized residents? 
2. Are the residents of the affected neighborhood mobile? What is the automobile 

ownership pattern? What are the employment locations of neighborhood residents? 
What are the availability and the use of public transit? What are the effects of age, in 
come, and family composition on buying habits? What is the level of consumer expendi
tures in neighborhood stores? What are the levels of customer isolation created by 
business removal? 

3. What are the buying habits of local residents? That is, where, when, and how 
does shopping occur in neighborhood stores and what is bought there? Is delivery pro
vided or desired? Have shopping habits shifted or changed through time? What is the 
importance of credit to customers if available and not replaceable? 

4. What is the effect of business removal on the tax base and tax revenues? What is 
the effect of removal on long-term planning, zoning, and urban renewal patterns? Can 
adjustments in business capacity and convenience be made through planned development 
or through joint development efforts? For example, can new marketing facilities be 
created adjacent to neighborhoods impacted? 

5. What are the price-cost effects of business removal; that is, what are the price 
levels depicted in neighborhood stores (given no replacements)? What are the additional 
costs of shopping and the price levels depicted in remaining or nearby or the first avail
able shopping area? 

6. What are the effects of relocation on the business owner or manager? What are 
the employment and income effects on owners or managers? What options are available 
to the owner-manager? What is the business mortality rate before and after relocation 
impact? 

7. What are the social impacts of a neighborhood business removal? For example, 
the store may be a neighborhood center, it may provide personalized services and in
terest for residents, it may mitigate isolation, i t may provide credit to fixed-income 
recipients, or i t may be a stabilizing unit. 

Research Needs 
Before-and-after studies of impacts and also benefits and costs in selected states 

are needed. Studies should be undertaken in different urban areas of different sizes. 
Study area criteria might also include consideration of the mobility of the population and 
the income levels and areas where adjustment plans differ. 

GENERAL COMMENTARY 
In addition to problems and suggested research of the formal questions just pre

sented. Panel 4 suggests that those responsible for the compilation of records and sta
tistical data consider the utilization of a more realistic and definitive breakdown of the 
effects of public improvement programs on displaced business. In the past, there has 
been inaccurate statistical indication of these effects in at least one program because 
of the limitations to 2 categories on report forms, one indicating that the displacee 
relocated and the other that he discontinued business. 

The category "discontinued business" can readily be interpreted to mean "put out of 
business." Many cases of discontinuing operations at a project location meant nothing 
more than reestablishing an outlet or branch at another location, very often with a d i 
rect transfer of personnel. This is true of chain food stores, drugstores, and cleaning 
establishments. Under these circumstances the chain very rarely moves any of the old 
equipment but elects to abandon i t . Under the statistical system mentioned, a displace-
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ment of this type would be recorded as "discontinuing business" with the implication tha 
the improvement project caused the destruction of another business. There are numer 
ous examples of similar situations where the 2-category statistical system would result 
in the same inaccurate record. 

Panel 4 strongly advises that steps be taken to ensure that report forms compiled foi 
statistical records avoid these pitfalls. 



RELOCATION E F F E C T S ON THE NEIGHBORHOOD 
Summary Statements of Workshop Panel 5 

Bamford Frankland, chairman, Calvin D. Banks, Ida Gordon, Dick Kraft, Ed Nolan, 
James E. Sales, and Nat Simons, Jr. 

The basic organizational unit of community structure has been traditionally recog
nized as the neighborhood, despite the fact that social researchers have found i t dif
ficult to devise an acceptable definition of neighborhood. Although he cannot scientif
ically identify the neighborhood, the planner of public projects must nevertheless deal 
with the concept. He must recognize the fragile relationships that permit the concept 
of neighborhood to endure. He must devise his project or proposals in a way that wil l 
allow the decision-maker a choice between that which causes the least harm and pro
vides the most benefit. 

The planner must be able to identify and evaluate the effects of proposals on neigh
borhoods. Of particular importance is the impact of the displacement of people, busi
nesses, and Institutions on those elements of the neighborhood that remain. The issues 
of major significance to planners are (a) How to identify and evaluate neighborhood 
change caused by public improvement projects that displace people, business, and in
stitutions, and (b) How to relate the effects of change to neighborhoods and specific 
impact areas. 

An important result of a public improvement may be to change the options or op
portunities for work, recreation, social contacts, and institutional or other services 
available to residents who are not displaced by the improvement. Some groups of 
people who may be particularly vulnerable to changes in options are the elderly, ethnic 
groups, others who have no real choice of residential location, and those who must 
rely on public transportation. Certain marginal businesses that serve a small clientele 
may also be in this category. Even though present knowledge precludes an estimate of 
the social cost of ignoring the problems of these vulnerable groups, clearly such costs 
may far exceed the benefits of projects planned without these problems in mind. 

Some of the specific questions that must be responded to by the planner and decision
maker are (a) How wil l the displacement of some convenience services affect the elderly 
and others who have limited mobility? (b) What wi l l be the effect on remaining con
venience services of the relocation of a portion of the market population? (c) Will pat
terns of employment opportunity be altered by the displacement and relocation of either 
employment centers or employees ? and (d) What effect does the disruption of kinship 
ties or other social linkages have on neighborhood behavioral patterns ? 

Data that may be of assistance in answering these questions and in delineating issues 
include (a) mobility versus stability of residents (e.g., number of transients); (b) ac
tivity linkages of residents, as defined by trip patterns; (c) attitudes of residents to
ward the neighborhood, such as presence or lack of satisfaction; (d) perception by res
idents of their neighborhood; (e) identification by political, school, and religious rec
ords and by estimates of leaders of these institutions; (f) natural barriers that might 
constitute the neighborhood boundary; and (g) socioeconomic characteristics of in
habitants including income, race, ethnic group, education, and employment. 

The general research program needed for this problem wi l l include investigation of 
these items by means of a series of case studies. The required research should in
clude collection of case material in several and diverse locations to permit study of 
pertinent variables. However, careful selection of study locations wil l be needed to 
avoid confounding the result by the effects of too many variables. 
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r p H E NATIONAL ACADEMY OF SCIENCES is a private, honorary organization of 
more than 700 scientists and engineers elected on the basis of outstanding 
contributions to knowledge. Established by a Congressional Act of Incorpora

tion signed by Abraham Lincoln on March 3, 1863, and supported by private and 
public funds, the Academy works to further science and its use for the general 
welfare by bringing together the most qualified individuals to deal with scientific 
and technological problems of broad significance. 

Under the terms of its Congressional charter, the Academy is also called upon 
to act as an official—^yet independent—adviser to the Federal Government in any 
matter of science and technology. This provision accounts for the close ties that 
have always existed between the Academy and the Government, although the 
Academy is not a governmental agency and its activities are not limited to those 
on behalf of the Government. 

The NATIONAL ACADEMY OF ENGINEERING was established on December 5, 1964. 
On that date the Council of the National Academy of Sciences, under the authority 
of its Act of Incorporation, adopted Articles of Organization bringing the Na
tional Academy of Engineering into being, independent and autonomous in its 
organization and the election of its members, and closely coordinated with the 
National Academy of Sciences in its advisory activities. The two Academies join 
in the furtherance of science and engineering and share the responsibility of 
advising the Federal Government, upon request, on any subject of science or 
technology. 

The NATIONAL RESEAECH COUNCIL was organized as an agency of the National 
Academy of Sciences in 1916, at the request of President Wilson, to enable the 
broad community of U.S. scientists and engineers to associate their efforts with 
the limited membership of the Academy in service to science and the nation. Its 
members, who receive their appointments from the President of the National 
Academy of Sciences, are drawn from academic, industrial, and government 
organizations throughout the country. The National Research Council serves both 
Academies in the discharge of their responsibilities. 

Supported by private and public contributions, grants, and contracts, and 
voluntary contributions of time and effort by several thousand of the nation's 
leading scientists and engineers, the Academies and their Research Council thus 
work to serve the national interest, to foster the sound development of science 
and engineering, and to promote their effective application for the benefit of 
society. 

The DIVISION OF ENGINEERING is one of the eight major Divisions into which 
the National Research Council is organized for the conduct of its work. Its 
membership includes representatives of the nation's leading technical societies as 
well as a number of members-at-large. Its Chairman is appointed by the Council 
of the Academy of Sciences upon nomination by the Council of the Academy of 
Engineering. 

The HIGHWAY RESEARCH BOARD, an agency of the Division of Engineering, 
was established November 11, 1920, as a cooperative organization of the highway 
technologists of America operating under the auspices of the National Research 
Council and with the support of the several highway departments, the Bureau of 
Public Roads, and many other organizations interested in the development of 
transportation. The purpose of the Board is to advance knowledge concerning 
the nature and performance of transportation systems, through the stimulation 
of research and dissemination of information derived therefrom. 
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