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Economic disparity, segregation, and exclusion in all aspects of
daily life are increasingly the subjects of academic studies and
journalistic accounts. World leaders are spending political capital
to spotlight the growing discontent. President Obama recently
called economic mobility, “the defining challenge of our time.” We
increasingly have the sense that this state of affairs is threatening

the well-being of our society.

In the northeastern United States, many cities feel that they are on
the losing end of a stratified society, having suffered decades of job
losses and out-migration with ever-declining industry. But at the
same time, citizens and leaders in these cities are doing the hard work
of revitalization. Their visions, planning, and building are starting
to attract new people, activity, and investment. What this studio
set out to understand is whether revitalization — with all the public
and private resources that it captures — can be a vehicle for reducing
inequities for the broader community. Furthermore, if redevelopment
is failing to generate widespread benefits, how can cities adjust their

strategies to improve the likelihood of equitable outcomes?

FIGURE 1.01: (Left) An abandoned block in the city of Camden, NJ. The sides of the
buildings are covered in hopeful murals, a sign that Camden is fractured but not
broken. Throughout Camden there are a number of similar murals that seek to instill
pride and hope that the city will once again be a viable community.
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OST-INDUSTRIAL EQUITY

FIGURE 11.02: Cover, In Philadelphia’s Shadow by Alan Mallach

BACKGROUND

The 2012 report In Philadelphias Shadow: Small Cities in the Third
Federal Reserve District by Alan Mallach examines conditions and
challenges in thirteen small cities in the Greater Philadelphia
region. While each of these cities has a unique historical and
economic trajectory, all rose as industrial centers in the nineteenth
century and experienced economic decline in the second half
of the twentieth century. In the wake of population decline and
disinvestment, their leaders have employed various redevelopment
strategies in the attempt to attract residents, visitors and
reinvestment. These strategies had varying degrees of success in
bringing about economic turnaround, leading Mallach to classify
each city in one of four categories: “rebounding,” “declining but

» «

stable,” “coping,” or “struggling.”

Recent redevelopment efforts in the three cities classified as
“rebounding” — Bethlehem and Lancaster, Pennsylvania and

Wilmington, Delaware — were the focus of this studio’s research.

FIGURE 11.01: (Left) Lancaster City Hall, Lancaster, Pennsylvania

The three cities took different approaches to revitalization. In
Bethlehem, portions of the defunct Bethlehem Steel site were
adaptively reused for a casino, performing arts venue, and other
attractions. Wilmington has leveraged state, local and private
investment over two decades to bring office, retail, entertainment
and housing development to underutilized land along the Christina
River. In Lancaster, a burgeoning arts scene was recognized by local
leaders, philanthropists and private developers as a promising basis

for a creative placemaking and branding strategy.

As Mallach points out, economic conditions in these cities —
whether or not they are directly attributable to these specific
developers — have improved to the point that they are considered
“rebounding.”* However, not all residents are benefiting from the
economic turnarounds that their cities are experiencing. Equitable
development was not an explicit goal in these revitalization
projects. Our studio’s goal was to consider what equitable
revitalization would entail, both in general and in these three cities.
We sought to develop a framework to use revitalization efforts —
and the resources that such efforts consume — to reduce inequity

and improve outcomes for everyone in the affected communities.

DEFINING EQUITABLE
DEVELOPMENT

To establish a framework for equitable development, we first
had to establish a clear definition of equity. Often confused with
equality, an equitable system recognizes that equal distribution
of resources cannot remedy decades of marginalization: equitable
distribution acts affirmatively, intentionally targeting resources

toward historically underserved populations.

Defining equitable development proved more difficult, as there
is no agreed-upon definition of equity as it applies to planning.
However, the studio was able to draw upon a long history of efforts
to incorporate equity into planning, from the original intent of
zoning to “improve the general welfare” to the rise of equity
planning in the 1960s. More recently, there has been a resurgence
of interest in equity as the third component of sustainability, along

with its economic and environmental goals.

Building on this research, we developed a tool for integrating
equity as a strategic priority into local economic development.
Many equity initiatives are currently piecemeal efforts, such as the

community benefits agreements negotiated on an ad hoc basis with
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individual developers. We sought to offer policy makers a flexible
tool with which to build a cohesive strategy with equity as a core
concern. The three major components or phases of our equitable

development framework are:
1. Assessing Equity
2. Building & Implementing a Theory of Change
. Monitoring & Reassessing

The first phase of the process involves conducting an honest
assessment of the city’s current state of equity, identifying major
challenges and opportunities. In the second phase, the framework
incorporates the Theory of Change, a tool that allows policy makers
to work backwards from the desired outcomes of redevelopment to
identify specific conditions necessary for their attainment. Then, a
set of specific interventions is designed to create these conditions.
For example, a desired outcome might be to have a healthy, active
city. Working backwards, we might determine that ensuring access
to affordable healthcare is a critical condition to achieving this
outcome. Finally, free mobile health screens could be a specific
intervention that would contribute to creating this condition in a

historically underserved community.

Once a set of interventions is developed, they are prioritized
for impact and feasibility. As the prioritized interventions are

implemented, the Theory of Change becomes an evaluation
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tool, providing an overall framework against which the impacts
of interventions can be assessed. Finally, the third phase involves

tracking progress towards the identified equity goals.

CASE STUDIES

We applied our equitable development framework to the three
“rebounding” cities mentioned above. The desired outcomes for
the three cities were the same: economic security and opportunity,
a stable and supportive quality of life, and inclusive and progressive

community leadership.
Wilmington

With just over 71,000 residents, Wilmington is Delaware’s most
populous city. It is approximately 30 miles south of Center City,
Philadelphia and 75 miles north of downtown Baltimore. The
city was founded by Swedish traders in 1638 at the confluence
of the Christiana River and Brandywine Creek. In 1802, the
gunpowder mill that would go on to become the DuPont
Corporation was founded in what is today the city’s Brandywine
Village neighborhood. Demand for ships and gunpowder during
the Civil War fueled Wilmington’s industrial rise. After World
War II, however, Wilmington started to lose population to the
suburbs, and its industrial strength began to wane. However,

through its unique Court of Chancery and relatively liberal laws of
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FIGURE 11.03: Overview of equitable development methodology



FIGURE 11.04: New, high-end townhouse development at the Wilmington Riverfront.

incorporation, Delaware has positioned itself as an advantageous
location for corporate headquarters. This position was further
strengthened in 1981 with the passing of the Financial Center
Development Act, which liberalized the state’s banking laws and
set the stage to attract back offices of many financial services firms

to downtown Wilmington.

Over the past two decades, economic development efforts have
focused on redeveloping large, vacant parcels along both sides
of the Christiana River. Public and private investment here has
resulted in the development of corporate offices, high-end housing,
and cultural amenities. Our state of equity analysis revealed that
Riverfront development has not resulted in an overall improvement
in economic and quality-of-life circumstances for Wilmington as
a whole. Our state-of-equity analysis revealed several major equity
challenges in the city: there is a large gap in the level of education
required by Wilmington’s high-growth industries and the level
typically attained by those living in the city’s lowest-income areas,
fragmentation of community organizations, sharp racial and
income divides, and an increasing housing burden for low-income

residents.

The Riverfront redevelopment as implemented was not originally
designed with equity as an explicit goal; rather, its intent was to
attract corporations and high-income households to the Riverfront
and generate more tax revenue for the city. To apply our equitable
development framework to Wilmington, we developed a new
Theory of Change, both for the city as a whole, and for future
Riverfront development. The new citywide Theory of Change,
and its specific adaptation to Riverfront redevelopment, both
consider conditions that would lead to the three desired outcomes
in Wilmington. Several specific interventions could fulfill these
conditions. These interventions include improving physical
and economic access to the Riverfront for low-income residents
through improved pedestrian crossings, more affordable housing,
and inclusionary business opportunities that reserve office space for
small businesses. While the Riverfront-specific interventions have
the potential to improve access to the Riverfront, they will not
improve the overall state of equity in Wilmington. The citywide
interventions seek to address some of Wilmington’s overall equity
challenges. Some of these interventions include increasing citizen
participation in future planning and budgeting efforts, to ensure

that all city residents’ voices are heard.

11
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Lancaster

Located in the heart of Lancaster County, a regional agricultural
powerhouse about 80 miles west of Philadelphia, Lancaster was
founded in 1730 as an agricultural commerce center. The city
experienced its most rapid growth in the nineteenth and early
twentieth centuries, as it grew to be a regional food processing and
manufacturing hub. After reaching its industrial and population
peak around 1950, with just over 63,000 residents, Lancaster’s
factories began slowly closing. The city experienced significant
population turnover, with wealthier white residents leaving the city.
There was a significant influx of Latino and Hispanic immigrants,
many of whom moved to the region for employment in agriculture
and food processing. This prevented the sharp population decline
experienced by many post-industrial cities, but did represent a

decline in wealth for Lancaster.

Today, Lancaster is a city with significant socio-economic divides,
with poorer residents concentrated in the southeast quadrant of the
city. This division is also along racial and ethnic lines: most of the
city’s black and Latino population is concentrated in the southeast
as well. Our analysis of the state of equity in Lancaster identified
some key equity challenges. Many of the city’s renters are cost-
burdened; further analysis revealed that the availability of higher-

wage employment, rather than excessively high rents, was likely

FIGURE 11.05: Lancaster’s Gallery Row

the root of the problem. In fact, income disparity has widened
throughout Lancaster County over the past decade. Higher-wage
employment remains out of reach for many of the city’s residents, in
large part because of an educational disparity that falls along racial
and ethnic lines. Finally, Lancaster is experiencing an occupational
bifurcation; many of the city’s higher-wage jobs in healthcare and
education are not accessible to city residents, while many of the
jobs that are available are low-wage ones with limited opportunity

for advancement.

Lancaster is widely considered to be an example of successful
creative placemaking. While the arts scene has contributed to
the revitalization of downtown, our research suggested that
investments by the city’s anchor institutions — mainly Franklin and
Marshall College and Lancaster General Hospital — are more likely
to be drivers of Lancaster’s economic growth. With this in mind,
we created a citywide Theory of Change to address some systemic
equity problems in the city. Unlike the other two cities studied,
we did not create a site-specific Theory of Change, but rather
one that applied to anchor institution expansion and investment.
Through such interventions as local procurement benchmarks
and a technical assistance center for minority- and women-owned
businesses, the city, the anchor institutions, and the community

can realize mutual benefit from future growth.
Bethlehem

With over 75,000 residents, Bethlehem is the seventh largest city
in Pennsylvania. Bethlehem and its neighboring cities of Allentown
and Easton form the heart of the Lehigh Valley, a 731-square mile
area that is home to over 800,000 residents. The city was founded
on Christmas Eve in 1741 by a group of Moravian missionaries that
had settled near the intersection of the Lehigh River and Monocacy
Creek. The Moravian Church maintained complete ownership of
all of Bethlehem’s land until 1844, when it began to sell parcels to
individuals, paving the way for industrial development. In 1857,
the Saucona Iron Company — precursor to the Bethlehem Steel
Company — was chartered. Bethlehem thrived as a “company
town” until the second half of the twentieth century, when
demand for domestic steel declined. The 1,800-acre site became
the largest brownfield site in the country after the company closed
the facility in 1995. In the early 2000s, Pennsylvania’s legalization
of gaming led to interest in developing a 130-acre portion of the
site for cultural, retail and entertainment (including gaming) use.
The group BethWorks Now, a team of investors led by Bary Gosin,
partnered with the Las Vegas Sands Corporation and was awarded
a casino license. The casino was completed in 2009 as the first

component in a master plan to redevelop the entire site.

In the state of equity analysis that we conducted for Bethlehem,
the major equity challenges we identified were declining
incomes for Bethlehem’s poorest residents, housing cost burden,

a skills mismatch relative to employment opportunities, and an



FIGURE I1.06: Bethlehem Steel site

imbalanced job distribution—few jobs in Bethlehem are actually
held by Bethlehem residents. The casino and other redevelopment
efforts on the former Bethlehem Steel site represent an economic
development opportunity for Bethlehem, and the city has
accordingly positioned itself well to ensure that its benefits have a
positive impact for as many residents as possible. The casino agreed
to a local hiring agreement, and has made an effort to contract
with local minority- and women-owned businesses. Union labor
was used in the casino’s construction, although its management has
subsequently resisted efforts by casino staff to organize. The casino
contributed to the cost of developing the first phase of the South
Bethlehem Greenway. Finally, the city has taken actions to address
community concerns about undesirable spillover development

from the casino by creating a new zoning overlay around the site.

However, it was not the intent of the casinos development
to create equitable outcomes for low- and moderate-income
residents. Using the same desired outcomes as the other two cities,
we developed a Theory of Change for Bethlehem that would
guide future planning efforts toward these outcomes. The selected
interventions for Bethlehem attempt to address equity both at the
level of future development on the Bethlehem Steel site and at the
level of the city as a whole. An example of one of the selected site-
specific interventions is a proposed culinary center with ground-
floor restaurants, to be located in a currently vacant building. This
incubator space would host many of the smaller food enterprises
that wish to partner with Sands Casino or Lehigh University,

but need to scale up their production to meet these institutions’

demands. The culinary center would be located within Bethlehem’s
newly created City Revitalization and Improvement Zone (CRIZ),
and would thus be eligible for CRIZ funding to support a local

hire or community benefits agreement.

SYNTHESIS

Our research and case studies revealed some common factors in
successfully promoting equitable development. First, coordination
across City agencies and among community organizations is
essential to developing interventions. Proactive leadership is
essential to making equity a goal in the planning process. Finally,
a diversified economic development strategy offers a preferable
alternative to chasing “silver bullets.” This last point is particularly
important, because economic development incentives are
increasingly being questioned for their wastefulness, or at least

risky and inequitable.

Interventions targeted at increasing equity must be tailored
to specific circumstances, as our three case study cities show.
Equity must also be protected through ongoing monitoring and
reassessment. However, ensuring such follow-up assessments
can be challenging. The method that we developed places
equity at the heart of the planning and redevelopment process.
Considering equity from the beginning means that it can shape the

redevelopment process.

13
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BACKGROUND

PHILADELPHIA'S SHADOW

Today, political leaders in many post-industrial cities have realized
that their cities’ future stability depends on the ability to attract
and retain new investment while ensuring that development
has a positive impact on all residents, particularly disadvantaged
populations. How to achieve this is the subject of the following
chapters, but many developments over the last sixty years can shed

light on the evolving role of equity in the planning process.

Jane Jacobs offers some perspective on equity in planning in 7he
Death and Life of Great American Cities. Jacobs states that equity has
been one of many goals of revitalization efforts. However, equitable
goals were not achieved by the contemporary approach of clearing
distressed (yet functional) neighborhoods and replacing them with
public housing projects.! These developments lacked diversity in
their uses and populations; furthermore, they obliterated stabilizing
social structures that had existed in the neighborhoods they
replaced. The federal government no longer builds large, single-
use public housing developments. They do however subsidize the
private development of housing in which affordable units are a
component. This new system, while removing the systematic
nature of creating inequity, has made it more difficult for those

affected to participate in the process.

The Federal Reserve Bank of Philadelphia’s Office of Community
Development Studies and Education supports the Federal Reserve
System’s economic growth efforts in “promoting community
development in low and moderate-income communities and fair
and impartial access to credit in underserved markets.”* As seen in
the map (Figure 1.02), this branch of the Federal Reserve oversees
the Third District, which comprises the eastern two-thirds of
Pennsylvania, all of Delaware, and southern New Jersey. Within this
district are a number of small, post-industrial cities in the greater

Philadelphia region, three of which are the focus of this studio.

A 2012 report by Alan Mallach entitled I Philadelphias Shadow:
Small Cities in the Third Federal Reserve District takes a close
quantitative look smaller post-industrial cities within the Federal
Reserve’s Third District. Many smaller cities in the Third District
rose to prominence as industrial centers fueling smaller sub-regions
surrounding Philadelphia proper during the 19th Century. Some
cities had many small businesses, while others could be classified

as “company” towns with a single large employer. They were

FIGURE 1.01: The Ben Franklin Bridge, completed in 1926, is a critical link in the
region that constitutes the Federal Reserve’s Third District. The bridge is an example of
the industrial prowess of the region during the height of its prominence.
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FIGURE 1.02: The 3rd Federal Reserve District encompassing portions of Pennsylvania
and New Jersey, and all of Delaware. The thirteen cities identified here were the study
of Alan Mallach’s “In Philadelphia’s Shadow” report, with the case study cities of
Wilmington, Lancaster, and Bethlehem highlighted.

also the centers of retail trade for their respective regions, often
housing large department stores and shopping districts. However,
as suburban sprawl increased during the second half of the 20th
century, many of these smaller cities began emptying out, leaving
behind aging infrastructure, fractured economies, and a poorer

quality of life overall.?

Our client for this studio, the Federal Reserve Bank of Philadelphia’s
Office of Community Development Studies and Education,
asked us to examined equity issues in redevelopment through
the lens of three cities in the Federal Reserve’s Third District.
In each city, revitalization has been headlined by a particular
strategy. Wilmington is remaking its industrial riverfront into a
new neighborhood. Lancaster is pursuing a placemaking strategy
centered on arts and culture, and Bethlehem has developed a casino
where a large steel mill once operated. By evaluating the state of
equity in each of these three cities before, during, and after their
efforts, we attempted to determine whether these efforts have had
equitable outcomes in addition to their stated goals. We suggest
ways for these cities, as well as others across the northeast, to achieve
equitable outcomes for many types of development strategies by
infusing these growth and development strategies with equity goals

throughout the planning and development process.
Inter-Urban Competition for Redevelopment

In recent years, economic development tactics have faced increased
scrutiny from both academics and popular media in sources
ranging from the New York Times* to Forbes.” This criticism has
been bolstered by stories of bankrupt cities sinking millions of
public dollars into sports arenas® or neighboring states offering

massive tax incentives to move company headquarters just a few

BETHLEHEM
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EQUITY

FIGURE 1.03: Three Cities, three redevelopment strategies: Wilmington’s Christina River
Waterfront, Lancaster’s Arts-Based Creative Placemaking, and Bethlehem’s Casino are
examined in this report in terms of how these strategies addressed equity concerns in
their host cities, regardless of whether equity was a goal of the redevelopment.

miles down the road.” An estimated $80 billion of incentives are
provided by state and local governments each year, often with no

guarantee of public benefit or demonstration of company need.®

The competitive pressures that give way to such seemingly wasteful
policies have been growing since the latter half of the 20th Century.
As capital becomes increasingly mobile, cities find themselves
acting as buyers in a national (and often international) marketplace

for private investment. The perception of growing scarcity in what

FIGURE 1.04: Abandoned factory in Camden, New Jersey.

local governments seek — for example, employment opportunities
accessible to their residents, growing sales and property tax revenue
bases, etc. — increases the price each is willing to pay for it. Strategies
such as relocation incentives and tax abatements do little to grow
the economy overall, but rather shift the distribution of investment
away from public goods such as education and services towards the

continued production of private goods.’

With increasing recognition of their associated drawbacks, why do
public officials continue to engage in these practices? Economists
use the concept of the “Prisoners’ Dilemma” to illustrate how
competitive pressures can overcome the potential for cooperative
benefits. In this scenario, two individuals are arrested and
interrogated in separate rooms. If the two cooperate by staying
silent, both face a reduced prison sentence. However, if one
provides testimony against the other — “defects” in the common
terminology — they may receive an even lighter sentence in
exchange for a harsher result for the other party. When both parties
believe the other is likely to defect, the incentives for defection
grow, resulting in worse outcomes for both than in the cooperative

scenario.'”

The parallels to modern economic development efforts are clear.
States and municipalities, in anticipation of being undercut by their
investment-starved peers, offer greater upfront concessions and
incentives. This reinforces these practices and makes the potential
for cooperative outcomes seem increasingly remote. Indeed,
many localities tout the existence of as-of-right tax incentives —
something few economists would find theoretically defensible — as

evidence of their “business-friendly” environments."!

Recently, economists and political scientists have begun questioning
this idealized competitive structure. The core assumptions of
these models—that cities are functionally homogenous and that
companies primarily respond to financial incentives—breakdown
under empirical examination. The application of a perfectly
competitive model erases regional nuance or local variations in key
business considerations such as workforce readiness and access to

markets.!?

However, whether or not the assumptions of the prisoners’ dilemma
are congruent with competitive realities, it is clear that this framing
of economic development policy has been internalized by political
leaders and engrained in the broader economic development
discourse. In the following case studies of three recovering legacy
cities, we believe we have identified a key counter-narrative
that points to the strategic capitalization on local assets and the
development of intrinsic place-based value as the key to equitable

economic recovery.



COMMON REDEVELOPMENT STRATEGIES & TYPOLOGIES

FIGURE 1.05: Avenue of the Arts, Center City District, Philadelphia

FIGURE 1.06: Crossroads Arts District, Kansas City

FIGURE 1.07: Inner Harbor, Baltimore

FIGURE 1.08: Motor City Casino, Detroit

DOWNTOWN DEVELOPMENT

Many revitalization strategies can be broadly classified as tools
for downtown redevelopment. Some of these strategies include
incentives to attract businesses, such as tax credits or abatements,
while others attempt to create the conditions for increased downtown
investment through infrastructure and quality-of-life improvements.
Improvement Districts are public-private partnerships that provide a
tool for extra services to make an area more attractive.'? Large-scale
developments and capital improvements are often funded through Tax
Increment Financing (TIF), which uses the revenue from increased

property values to repay bonds issued to fund the development.'*

CREATIVE PLACEMAKING

Creative Placemaking focuses on shaping a community’s physical
and social character around arts and cultural activities. As a
revitalization strategy, creative placemaking seeks to foster urban
neighborhoods that are rich in cultural activity and meaning,
creating alternatives to suburbia for residents, visitors and
entrepreneurs. Benefits to revitalization include the re-use of
vacantor underused property, increased retention of local income,
entrepreneurship and job creation by artists and designers, the
attraction of non-arts businesses, and greater community identity.

It can take decades, however, to realize such benefits.'®

WATERFRONT DEVELOPMENT

Urban waterfronts in the United States were historically sites of
industry; today they offer considerable potential as brownfield
redevelopments due to their proximity to central business districts,
views, and recreational opportunities. Waterfront redevelopments
are challenging because they often cover large areas and involve
regulatory compliance at all levels of government, ranging from
local zoning to state and federal environmental statutes regulating
wetlands, water quality and brownfield cleanup. Cooperation
among government and private actors is essential to the success

of these projects.'

BIG BANG DEVELOPMENT

Many cities have pursued large single investments, such as
convention centers, casinos, and stadiums. These large-scale,
special-activity centers are thought to stimulate economic
development through spillover effects. They are also thought
to stimulate the construction of complementary facilities (e.g.,
hotels near convention centers). Such developments are believed
to become ongoing attractions of tourism, as well as providers of
jobs. Studies of casinos as economic development catalysts have
mixed results: some assert that the economic boost of casinos is

overstated, while others have found positive impacts.!”
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EQUITY IN CONTEXT

What Is Equity?

In order to discuss “equitable development,” we must first
determine what is meant by equity. It is important to note that
equity and equality are not coterminous. Equality refers to having
a level playing field, while equity refers to taking steps to achieving
a level playing field. Equity does not stop at reversing “separate but
equal’; it acts affirmatively, to intentionally channel intervention
toward people who have traditionally been underserved or

marginalized.

In the context of planning and development, failing to consider
equity can lead to destructive outcomes, such as those experienced
under the urban renewal programs of the 1960s and 1970s. In
the name of progress, neighborhoods were demolished or divided
to make way for projects that would benefit the privileged. Little
consideration was given to the far-reaching social impact of
these projects. Not only is planning today based on the idea of

promoting the general welfare, but also decades of urban renewal

style strategies that further disenfranchised already marginalized
communities have led to a climate in which specific steps must be

taken in planning and development to promote equity.
Defining Equitable Development

Currently, there is no generally agreed upon framework or
definition for equity as it relates to planning. The importance of
equity, however, has been considered in several phases of planning’s
history. By the end of the Progressive Era, several cities had
adopted zoning codes, prompting then Secretary of Commerce
Herbert Hoover to draft model state zoning enabling legislation.
This original legislation justifies regulation under the given police
power of the state, to promote the “health, safety, morals, or
general welfare of the community” which logically extends to

pursuing equity goals.'®

Decades later, in the 1960s, both Advocacy Planning (Paul
Davidoff) and Equity Planning theory (Norman Krumholz)
introduced planning approaches that addressed equity more
explicitly than in the past. Prior to the 1960s, planning was
associated with large urban-renewal projects, which were generally

undertaken without consultation with or much consideration for
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FIGURE 1.09: As illustrated in this word cloud, growing inequality brings with it many labels and headlines.

EQUITY PLANS THROUGH THE YEARS

CLEVELAND POLICY PLANNING REPORT

The Cleveland Plan is widely regarded as the first official equity-
oriented municipal plan. It was developed under Planning
Director Norman Krumbholz after the election of Carl B. Stokes

4as mayor.

“Equity requires that locally responsible government institutions

give priority and attention to the goal of promoting a wider

range of choices for those Cleveland residents who have few, if

any, choices.”"

CHICAGO DEVELOPMENT PLAN

The Chicago Development Plan of 1984 was developed after
the election of Harold Washington as mayor, with the explicit
purpose being to use municipal linkage and incentive policies
for redistribution. It also established the “Chicago Working
Together 1984” Task Force.

Core Goal: “to redistribute equitable the flows of jobs and income
to Chicagoans who typically have received proportionately less

of the benefits in the past.”*

as 'l_ | G4 ¢ /1



“...the promise of equal access to the discourses necessary
for democratic participation rings hollow.”

- The American Library Association

INEQUITY ey D EM OG R

FIGURE 1.10: Equity as a pre-requisite for democracy.

existing residents.> Advocacy planning sought to empower these
marginalized communities by putting the planner in the position
of advocate for stakeholders, abandoning the traditionally more

neutral stance.?

Several years after Davidoff’s landmark piece, “Advocacy and
Pluralism in Planning,” Norman Krumbholz took the idea even
further. As planning director of Cleveland, OH, he became a
champion of Equity Planning in practice.”” The Cleveland Policy
Plan, developed under Krumholz’s leadership, contained an explicit
equity agenda whose goal was “to provide a wider range of choices

for those Cleveland residents who have few, if any, choices.”

Krumholz attributes the failure of equity planning to take hold within
the planning profession to the view among many practitioners that
it was too actively redistributive. However, it is worth noting that
the American Institute of Certified Planners’ Code of Ethics calls
for redistributive measures.”> While “advocacy” or “equity” planning
never did become the norm, they did not disappear, and their
influence can still be found in more recent years in places ranging

from Chicago to Toronto to King County, Washington.

TORONTO CITYPLAN

Citiplan 1991 specifically identified “social equity” as a core

guiding principle. The plan enumerates 5 basic urban rights:

* Affordable housing

* Equal access to community services and facilities
* Secure, quality employment

* Safety and freedom from discrimination

* Community empowerment and participation”

In order to develop our own frameworks for equity and equitable
development, we drew inspiration from these theories and past
plans, as well as public administration literature, political theory,

and the education and environmental justice fields.

John Rawls’ Theory of Justice considers justice and equality under
the condition that “no one knows his place in society.” Under this
condition, people choose an ideal distribution where everyone has
“an equal right to the most extensive total system of equal basic
liberties compatible with a similar system of liberty for all.” In
other words, when creating the rules and framework for a new
society, from the ground up, people will decide upon an equitable
distribution when operating under the “veil of ignorance.” Rawls
views justice in terms of “distribution of social, political, and
economic goods and bads” and concludes that in a just society
everyone should have equal political rights and that distribution

should benefit all members of society, even the disadvantaged.?

Iris Marion Young criticizes Rawls’ ideal approach for neglecting
to consider the current social and political conditions in which

our society actually operates. Under her framework, inequity

KING COUNTY, WA ORDINANCE 16948

Ordinance 16948 incorporated “equity” into the Countywide
Strategic Plan. It covers 14 “Determinant of Equity,” including
food access, affordable childcare, housing, job training,

education, and healthcare.?
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FIGURE 1.11: New housing in the quickly gentrifying neighborhood of Northern

Liberties in Philadelphia.
stems from injustices such as domination and oppression that
have colored our current distributions, not just mal-distribution as
Rawls suggests. Additionally, she stresses the need to recognize that
there are different groups and factors that cause poor distributions

among them.”

Reconciling these two views of equity leads us to consider a Pareto
improvement view of equity in planning and development. In this
view, there should be no circumstance in which some groups are
made better off while those at a socioeconomic disadvantage are
materially harmed without compensation. Public administration
literature addresses equity in implementing policy. Regens and
Rycroft stress that equity requires both an equitable process
and an equitable outcome.’* An equitable outcome without an
equitable process is only equitable by chance. Additionally, we
incorporated Arnstein’s Ladder of Citizen Participation into our
concept of an equitable development process. This scale ranges
from “manipulation” to complete “citizen control,” and where a

process falls along this scale will affect its equitability.!

Equity Indicators

From these ideas, we devised a general definition for equitable
development as a set of processes and outcomes that advances
opportunities, choices, and access for all citizens, with particular
regard for disadvantaged groups and individuals. In the context
of planning, this refers to advancing opportunities, choices, and
access to a variety of quality of life and economic components.

These components include:

DECENT, AFFORDABLE

HOUSING

HIGH QUALITY, CULTURALLY

appropRIATE EDUCATION

accessiBLE HEALTH care, HEALTHY
FOODS, RECREATIONAL OPPORTUNITIES,
AND A HEALTHY ENVIRONMENT

DIVERSE AND PRACTICAL

TRANSPORTATION oprtions

SAFE, LIVING-WAGE

EMPLOYMENT
meaningFuL PARTICIPATION

IN POLITICAL AND CIVIC LIFE

LHODO®®

The other critical aspect of our definition is the set of processes
and outcomes. This refers to an iterative process in which an
outcome that is less equitable than intended informs adjustments
to the processes that lead to the next set of outcomes. Additionally,
the decision and development processes themselves should be
approached in an equitable manner, meaning that necessary
stakeholders should be included in the decision-making process so

as to address the needs and concerns of everyone.

PROCESS
PROCESS OUTCOME
INFLUENCES INFORMS
OUTCOME PROCESS
outcom®

FIGURE 1.12: Considering both process and outcome is essential in achieving equity goals.



( EQUITABLE DEVELOPMENT |

IS A SET OF PROCESSES AND OUTCOMES THAT
ADVANCES OPPORTUNITIES, CHOICES, AND ACCESS
FOR ALL CITIZENS, WITH PARTICULAR REGARD FOR

\ DISADVANTAGED GROUPS AND INDIVIDUALS. )

Why Equity?

Income disparities in the United States today are at a level not
seen since before the Great Depression. Since 1970, the size of the
national economy has more than doubled; however income gains
during that time were concentrated at the very top of the income
ladder. Income gains for most of the population failed to increase

proportionally, and have even stagnated in recent years.*

Income and wealth disparities lead to disparate outcomes in
terms of health, education, and opportunity. Income and wealth
disparities are becoming more accurate predictors of one’s
success and outcomes than race. Neighborhoods are increasingly
segregated by income. Compared to several decades ago, many
more households find themselves in neighborhoods at one end of
the spectrum or the other, with ever fewer in the middle. Place and
space — where one lives — dictate many opportunities (or hurdles)
to which one will be exposed. Less affluent areas are more likely to
be close to locally unwanted land uses (LULUs) such as treatment
plants, dumps, and landfills, as well as other disamenities, such as

highways that impede access to other parts of the city.”

Income and wealth disparities are also closely tied to health
disparities. Living in less healthful environments — environments
closer to pollution, farther from parks and open space — can affect
people’s health. Additionally, access to health care and healthy
food has an impact on health outcomes.** Poor health precludes
many from maintaining productive, fulfilling livelihoods. This also
translates to disparities in life expectancy across income and ethnic
groups, showing that inequities lead to lower life expectancies with

lost creativity, contribution, and participation of citizens.*

Educational disparities are also present when comparing different
income groups. A widely-cited 2011 study found that even though
disparities between African-Americans and Whites have narrowed,
the achievement gap among students from different classes has
widened dramatically in both math and reading.*® The inability of
all students to obtain a quality education undermines the ability
of these individuals to fully realize their economic and social

potential, and it threatens our society’s future prosperity.

Income, health, and opportunity disparities all affect an individual’s
ability and opportunity to contribute to society, both economically
and socially. This also means that equity is necessary for a strong
democracy. The strength of our political system rests on the
assumption that individuals are in a position to participate in the
political process. Without equity, individuals do not have access
to education, information, politicians’ ears, or public meetings —
the tools and means by which to make informed decisions and
participate in the democratic process.”” Over time, inequity could

weaken the political voice of much of American society.

FIGURE 1.13: Dr. Martin Luther King, Jr., seen here with President Lyndon Johnson, greatly advanced the national discussion of racial inequality.
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CRAFTING A PROCESS

INTEGRATING EQUITY

To help communities achieve more equitable outcomes, we have

designed a methodology for integrating equity as a strategic priority
into local economic development efforts. This framework is
intended to guide stakeholders through the process of identifying,
selecting, and implementing strategies with that address the values

and needs specific to their community.

This methodology was created in response to the status quo of ad
hoc, reactive equity initiatives in economically challenged cities.
Too often, incorporating equity into economic development is
pursued in a piecemeal fashion through one-off agreements or
tailoring programs to funding opportunities. While such efforts
can generate some community benefit, the lack of a broader vision P H As E I I _
. . , L
and cohesive strategy around these efforts limits local leaders

ability to institutionalize equity as a core policy concern.

This methodology offers policymakers a flexible and adaptive BUILD &

framework that can be applied at a variety of scales — from site-
specific efforts to citywide strategic planning. This flexibility is

demonstrated in the Case Studies section of this report, where IM PLEM ENT
both a high-level and opportunity-specific application of this

framework is presented for each city. TH Eo RY 0 F

In addition to providing a cohesive equity vision, the methodology

is designed to be responsive to the realities of economic development c H A N G E
opportunities in our case study cities. Recognizing that many such
opportunities in legacy cities arise through the potential for public-

private partnership, the framework to provides a strategic guide for

the negotiation of public benefits.

Our methodology comprises three phases, each of which will be

outlined in greater detail: P H AS E I I I ]
|

1. Assessing the State of Equity

2. Building & Implementing a Theory of Change M 0 N ITO R &

. Monitoring & Reassessing

Though these phases are initially chronological, the framework RE ASS ESS

is designed to be iterative and responsive to changing social and

economic contexts.

FIGURE 2.01: Initial application of the methodology to economic development FIGURE 2.02: The three phases of our new methodology.
opportunities in Lancaster, PA.
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PHASE |

Assessing the State of Equity

The first phase of this process is to conduct an honest assessment of
a community’s current state of equity, identifying both challenges

and opportunities. To fully develop and refine the assessment tools

FIGURE 2.03: Though public engagement opportunities were limited in the context of
this studio, they play a vital role in informing policymakers of community values and
priorities.

PRECEDENT PLANS

LITERATURE REVIEW

COMMUNITY ENGAGEMENT

STAKEHOLDER INTERVIEWS

COMPONENTS
OF EQUITY

utilized this phase, we drew from both academic precedents and
stakeholder consultations. Though our ability to engage community
members was constrained in the context of this course, extensive
public participation will be a critical component of this phase in

future applications of this methodology.

This process should result in a series of both quantitative and
qualitative indicators that provide a baseline of existing conditions.
In the context of this project, we focused on the components of
equity outlined in our definition of equitable development, including

housing, employment, education, health, and civic participation.

Synthesizing the results of these indicators with the community’s
equity vision yields a set of desired equity outcomes. When
comparing this analysis and stakeholder feedback across the three
case study cities, we ultimately converged on the following shared

outcomes:
* Inclusive and Progressive Community Leadership.
* Economic Security and Opportunity.

¢ Stable and Supportive Quality of Life.

EXISTING

CONDITIONS

ASSESS LMI
COMMUNITY ACCESS
TO EACH OF THESE
COMPONENTS:

(®@
CI®

°e

~

HYPOTHESIZE IDEAL
STATE OF EQUITY

COMPARE TO EQUITY COMPONENTS

EQUITABLE

OUTCOMES

Across all three cities covered by this an

alysis, THREE EQUITABLE OUTCOMES

were collectively identified to direct future planning and development strategies:

Inclusive & Progressive

Community Leadership Opport

Economic Security &

Stable & Supportive

Quality of Life

1111147

FIGURE 2.04: Phase | of the methodology involves developing equity indicators, applying those indicators to the community, formulating an equity assessment, and deriving desired
equitable outcomes. These outcomes, shared across the cities of Wilmington, Lancaster, and Bethlehem, are shown here.
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REFINE

Free mobile health
screenings

IMPLEMENT

—
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REFINE

A healthy,
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I
IMPLEMENTATION

FIGURE 2.05: Phase Il of the methodology involves developing a theory of change based on the outcomes derived in Phase I. In the example above, the desired outcome is a healthy,
active city. Working back from this outcome, one may determine that ensuring access to affordable healthcare is a necessary precondition. Free mobile health screenings are proposed

as a potential intervention for creating this condition in historically underserved communities.

PHASE I

Building and Implementing a Theory of Change

The second phase translates these desired outcomes into an
implementation and evaluation strategy using a tool called
a “theory of change.” This tool is used to work backward from
desired outcomes to identify more context-specific conditions
that are necessary for their attainment. It is used to develop a set
of specific interventions that will produce these conditions. This

process is illustrated in the figure above.

This phase also incorporates a prioritization component. In many
cases, cities will have to choose among various interventions that
draw upon finite financial and administrative resources. In our
case study cities, we utilized our knowledge of local assets and
constraints to prioritize interventions that optimized for both
impact and feasibility. In some cases, the time horizon of an
intervention might also be a factor, but in these cases the timeline

was outweighed by impact and feasibility.

Once the selected interventions are implemented, the theory of
change becomes an evaluation tool, providing goals against which

the impacts of interventions can be assessed.

PHASE Il

Monitoring & Reassessing

Finally, phase three involves tracking progress towards the identified
equity goals, embedding this process in a broader iterative
framework Here again, community engagement should play a key
role in assessing outcomes and refining strategies. Evaluation in
the short term will make use of the framework outlined by the
theory of change, measuring progress against current goals and
based on the original state of equity. In the long term, however,
a recalibration of the model that adapts to changing intellectual

conceptions of equity and societal priorities may be necessary.

By adapting this methodology to their individual needs,
communities will have a useful framework for determining the
current state of equity, identifying needed interventions, and
monitoring progress toward equitable outcomes. This offers
policymakers a tool with which they can engage and guide their

communities to a more equitable future.
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PRECEDENT PLANS

LITERATURE REVIEW

COMMUNITY ENGAGEMENT

STAKEHOLDER INTERVIEWS

" PHASE II: BUILD & IMPLEMENT |

\ THEORY OF CHANGE |
EQUITABLE T o EQUITABI
[INTERVENTIONS] —— [CONDITI
PRIORITIZE
| | ‘ ‘ ‘ u IMPLEMENT , AFFECT
=[INTERVENTIONS] —— [CONDITI

FIGURE 2.06: The full process for implementing the methodology embeds Phases |, Il and Ill in an iterative process that enables feedback loops between equity assessments, strategic
goals, and outcome measurement.
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WILMINGTON



BACKGROUND

With nearly 71,300 residents, Wilmington is the most populous
city in the state of Delaware. The city covers nearly 11 square
miles of land and is located in New Castle County. The city is
part the Philadelphia metropolitan area and lies along the spine of
the Northeast Megalopolis. Wilmington is approximately 30 miles
south of Center City, Philadelphia, and approximately 75 miles

north of downtown Baltimore.

HISTORY

Swedish traders founded Wilmington in 1638 as Fort Christiana
at the confluence of the Christiana River and Brandywine Creek.
This was the first Swedish colony in North America. By the
1660s, however, the area was under British rule and was renamed
Wilmington after Spencer Compton, Earl of Wilmington.' In
1802, French immigrant Eleuthere Irenee du Pont, began to
produce gunpowder at a mill in the Brandywine Village section of
the City. The DuPont company soon became the largest supplier
of gunpowder to the United States Armed Forces.? Today,
DuPont is one of the world’s largest chemical companies and is

still headquartered in Wilmington.?

The American Civil War had a great impact on the industrial
economy of Wilmington. The war created a high demand for
ships, railroad cars, and gunpowder.® Wilmington produced
approximately half of all gunpowder used by union troops during
the war. By 1868, the city’s shipyards were building more iron-
hulled ships than the rest of the country combined.” Shipbuilding
continued as a major industry, reaching its height during World
War II. Wilmington shipbuilder, the Dravo Corporation, was at

one time the largest employer in the state with 11,000 workers.®

Post-war prosperity and the rise of the suburbia pushed development
outward beyond Wilmingtons borders. The city’s population
declined with this fundamental shift. Between 1950 and 1970,
Wilmington lost 27 percent of its population. However, New
Castle County continued to grow. In 1950, Wilmington accounted
for 50 percent of the county’s population but declined to only 13
percent of the county’s population by 2010. Manufacturing in the
city also waned from a mid-20th century peak of nearly 24,000
employees to approximately 1,500 in 2007.7

One pivotal moment in Wilmingtons modern history occurred

during 1968 when riots erupted after the assassination of Martin

FIGURE 3.01: Christina Landing Residential Complex on the Wilmington Riverfront

Luther King Jr. This led Mayor of Wilmington John Babairz to
request that Governor Charles Terry deploy National Guard troops
to restore order in the city. A week later, the Mayor asked that the
troops be withdrawn from the city, but Governor Terry refused.
Approximately 2,800 troops were deployed to Wilmington, and
remained in the city for nine months. The riots and the subsequent
occupation further hurt the city’s reputation.® “White flight”
from the city continued unabated. In 1950, only 16 percent of
Wilmington residents were not white, by 2010, over two thirds of

the city’s population was African American or Latino.’

Beginning in the late 19th century, the Delaware positioned itself
as an advantageous location for corporations through less stringent
corporate laws and its unique Court of Chancery. Today, over 50
percent of all publicly traded companies in the United States and 64
percent of Fortune 500 companies are incorporated in Delaware.'
Beginning with the 1981 Financial Center Development Act,

Delaware also liberalized state banking laws. The state enacted

FIGURE 3.02: A view of the Harlan & Hollingsworth Shipyard
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laws removing caps on interest rates and created a host of other
advantages for the credit card and banking industry.!! This
financial liberalization attracted many high-end professional jobs
to Wilmington. Today, the back offices of many financial service

firms are a dominant force in the economy of the City.

Wilmington’s shipbuilding industry waned throughout the latter half
of the twentieth century. The Dravo Corporation closed in 1965.
Remaining port operations moved to more modern facilities on the
Delaware River. This left the Riverfront, the once bustling industrial
center of Wilmington, to deteriorate into an expanse of vacant lots,
warehouses, junkyards, and storage facilities. In the late 1990s,
the Riverfront began a process of large-scale redevelopment that
continues through to today.? This transformation of the Riverfront

is often seen as a key strategy in the revitalization of Wilmington.

FIGURE 3.03: Delaware Avenue in Downtown Wilmington

CONTEXT

The Riverfront

The Riverfront straddles both sides of the Christina River and
saw high levels of public and private investment over the last two
decades. Redevelopment brought new corporate offices, high-
end residences, and cultural amenities. Office and residential
properties on the Riverfront are located closer to downtown
Wilmington, while cultural attractions and auto-oriented retail
are mostly located along the southern portion of the site. Some
areas, particularly those south of the Christina River, are still
home to industrial uses. Much of the Riverfront is cut off from
the surrounding neighborhoods by physical barriers including
Interstate 95, the Amtrak railroad Viaduct, and Martin Luther
King Boulevard. Surrounding the Riverfront on three sides are
downtown Wilmington and the East Side to the northeast, West
Center City and Quaker Village to the north, Hedgeville and

Browntown to the west, and Southbridge to the east.
Downtown

Wilmington’s traditional downtown is centered on Rodney Square
at King and 11th Streets. From here, office buildings radiate out to
the west along 11th Street and to the north and south along King
Street between the Christina River and the Brandywine Creek.
This area of the city hosts most of Wilmington’s commercial offices

and government buildings.

Lower Market Street serves as the historic retail corridor in
downtown. This area in particular saw significant revitalization
in recent years through streetscape improvements, restoration of
blighted properties, adaptive reuse, and expanded cultural venues.
Much of this revitalization is geared toward attracting a creative
class of young professionals with a host of boutique stores, bars,

and restaurants.'?
East Side

To the east of Downtown Wilmington is the East Side. Some areas,
including Compton Village, are composed predominantly of low-
income urban renewal era housing developments. Other areas of
the East Side are made up of more traditional style rowhomes.
Most of the area is separated physically from downtown by walls,
fences, and large blank building fronts along Walnut Street.

West of Downtown

On the west side of downtown are the neighborhoods of West
Center City, Quaker Hill, and Trinity Vicinity. This portion
of Wilmington is made up of more traditional rowhouse

development. While some blocks remain relatively strong, there a
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many abandoned buildings and homes in poor condition. A strong
unabated drug presence also seems to dominate certain areas,

particularly close to Interstate 95.
Browntown and Hedgeville

Browntown and Hedgeville are located on the opposite side of
Interstate 95 from the Riverfront. These neighborhoods developed
as working class communities with residents of primarily polish
decent. In the 1960s, Interstate 95 divided the neighborhoods
from the Riverfront. In recent years, the neighborhood became
more diverse a now hosts a large African-American and Hispanic

community.'
Southbridge

Southbridge, to the east of the Riverfront, is physically separated
from the rest of the city. The neighborhood is surrounded by
impaired wetlands, under utilized industrial sites, and several
brownfields. The areas housing stock is made up of mostly
rowhomes and some larger multifamily housing projects. The
neighborhood also experiences regular flooding due to its low lying

location along the Christina River."

FIGURE 3.05: 7th and Washington Streets in Wilmington'’s Quaker Hill Neighborhood

33



34

STATE OF EQUITY

This section explores the demographic and economic conditions
that reflect the current quality of life for all residents in
Wilmington. These state-of-equity indicators look at several key
measures of equity across the city and use the most current data
available. The indicators are not intended to reflect causation, but

provide background context on several equity related conditions.
Jobs Distribution

One of the most visible aspects of Wilmington’s economy is the
large number of banks and financial institutions in the city. The
concentration of the finance and insurance sector in Wilmington
is more than three and a half times that of the United States as
a whole. The professional services, scientific, and technical, and
the management of companies and enterprises sectors are also
significantly overrepresented, at 1.7 times and 2 times the United
States as a whole, respectively. These three sectors make up close
to 40% of Wilmington’s jobs and appear to have major leverage in

driving the development conversation in the city.'®
Skills Mismatch

A clear skills mismatch also exists between the typical level of

education required by Wilmington’s high job growth sectors and

the educational attainment of those living in lower-income areas
of the city. High growth sectors that added 1,000 or more jobs
since 2000, like health care and social assistance and professional,
scientific, and technical services mostly require postsecondary
educations."” Poor areas of the city, however, have a low share of
workers with enough education to fill these roles. Only 14% of
all low-income Wilmington residents in primarily low-income
census tracts have a bachelor’s degree or higher.!® According the
most recent Census estimates, 46% of working age adults in
Wilmington had a high school diploma or less. The unemployment
rate among this group was approximately 17%. In contrast, 28%
of the city’s working-age adults had a bachelor’s degree and only

4% were unemployed."
Organizational Fragmentation

Another issue concerning Wilmington’s state of equity is the
fragmentation of organizations in the city. Many different groups
are involved in the revitalization of Wilmington. These include
organizations like the Downtown Visions business improvement
district and the Wilmington Renaissance Corporation, along with
a host of Neighborhood Planning Councils and approximately

50 separate civic and neighborhood organizations.? It appears,

N
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FIGURE 3.06: Skills mismatch: educational attainment of population age 25+ in low-income tracts as compared to the educational requirements of Wilmington’s growing job sectors.
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however, that these groups lack a unified vision. Indeed, as Mayor
Dennis Williams acknowledged, there is a need to “develop a more
active and engaged community to help give power to change the
state of our neighborhoods to the people who live in them.””!
In January 2014, the Mayor’s office began a series of quarterly
community cluster meetings that bring together city officials,
Neighborhood Planning Councils, community groups, and
civic associations in four separate geographic clusters “to address
issues of public safety; community organizing and development;
and provide information about how to navigate and receive City

resources and services relative to neighborhood improvement.”*

Race and Ethnicity

In terms of race and ethnicity, Wilmington is a majority minority
city. 62% of the city’s nearly 71,300 residents are of a race other
than white or of one or more races. Wilmington is also a city of
sharp racial and ethnic divides. Wilmington’s non-hispanic black
residents, which make up 54% of the City’s population, are located
predominantly in the north, south, and east. Non-Hispanic white
residents make up 30% of the City’s population and tend to live
mainly in the northwest. The City’s Latino population, which

makes up 13% of city residents, is centered in the west.

57% of

RENTERS IN LOW-
INCOME AREAS ARE
COST BURDENED.

47% or

RESIDENTS LIVE IN
LOW-INCOME AREAS

DATA SOURCE: AMERICAN COMMUNITY SURVEY 2008-2012

- Very Low Income Tracts

(Median Household Income
< 50% Area Median Income)

Since 2000, the total population of Wilmington declined 1.8%.
The number of non-Hispanic white residents declined 8.5%, a loss
of nearly 2,000 residents. Similarly, the number of non-Hispanic
black residents declined 5%, a loss of roughly 2,100 residents.
However, the number of Latino residents increased by over 2,600

people, a 39% increase.”
Income Disparity

Median household income levels appear to follow a similar spatial
pattern to race. Those census tracts with household incomes lower
than $35,000 are concentrated on the East Side and in Hedgeville,
Hilltop, West Center City, areas north of the Brandywine Creek,
and South Wilmington. The census tracts with the highest median
household incomes, those with median household incomes above
$70,000, are the northwest neighborhoods of Highlands, Forty

Acres, and Wawaset.

Measuring the gap between the two wealthiest census tracts in New
Castle County and the two poorest census tracts in Wilmington
provides a method to gauge the change in income disparities over
time. The poorest census tracts in Wilmington saw a 6% increase

in median houschold income between the years 2000 and 2012.
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FIGURE 3.08: The Chase Center, an 87,000-square-foot exposition center, is an adaptive reuse of an existing warehouse structure. It was one of the Riverfront's first major projects.

The attached 187 room Westin Hotel was completed in 2014.

Despite this 6% inflation adjusted increase in income for the
poorest areas, the absolute increase in median household income
for these census tracts was only $1,000. The wealthiest tracts in
New Castle County saw incomes decline by 7%, but a gap of
approximately $148,000 remained between the richest and poorest
census tracts. Wilmington as a whole saw a significant declines
over the same period, with inflation-adjusted incomes declining
18% from $48,000 to $40,000.%

Housing Costs

Housing costs are one the largest components of household
expenses. Generally, a high housing cost burden is defined as
spending more than 30% of household income on housing.”
In Wilmington, there are clear issues concerning housing costs
burdens. 54% of renters and 45% of homeowners city-wide have
housing costs burdens. Moreover, the percentage of burdened low-
income residents has increased over time. In the year 2000, 51% of
renters in the city’s poorest areas (those with a median household

income lower than 50% of area median income) had high housing

costs burdens. These census tracts made up 38% of the city’s
population. By 2012, those areas of very low-income residents
grew to include 47% of Wilmington’s population. Within these

areas, 57% of renters had a high housing cost burden.?
Synthesis

These indicators begin to examine the state of equity citywide
in Wilmington. Four key factors stand out in the overall state of
equity. First, community fragmentation and a lack of citywide
coordination hinder comprehensive or actionable plans. Second,
there is a mismatch between the educational attainment of low-
income populations and the qualifications needed for high-
growth job sectors. Third, sharp income and race disparities
persist in Wilmington, as overall incomes have declined citywide
and stagnated for the poorest areas. Fourth, declining housing
affordability has permeated a significantly larger swath of
Wilmington since the year 2000, as more neighborhoods host

more low-income residents and rents become more unaffordable.



XISTING STRATEGY

The redevelopment of Wilmington’s Riverfront is often viewed
as the key strategy in Wilmington’s post-industrial rebound.
This section examines the Riverfront in terms of the original
vision, current development context, the goals and intentions
of redevelopment, as well as implementation and costs. It also
discusses several key indicators concerning the equity of outcomes

from the redevelopment of the Riverfront.
Background

By the 1990s, Wilmington’s Riverfront was mostly abandoned.
What was once a major port and shipbuilding center became a
place of mostly vacant lots and abandoned industrial buildings. In
1992, Governor Michael Castle created a state-level taskforce to
examine the possibility of revitalizing the Wilmington Riverfront.
In 1994, the task force released its “Vision for the Rivers” plan. The
plan focused mainly on creating a tourist-driven destination, which
included a convention center, sports arena, marinas, entertainment
venues, restaurants and hotels.” In 1995, the State created the
Riverfront Development Corporation (RDC) to plan, develop,
manage, and promote recreational, residential, commercial, and
industrial programs and projects on the Riverfront.?® This original
revitalization plan sought to replicate the success of other waterfront
redevelopment like Baltimore’s Inner Harbor, Fisherman’s Wharfin
San Francisco, Navy Pier in Chicago, or the Tennessee Riverfront
in Chattanooga. However, over time the strategy shifted away from
a purely regional tourist and retail destination to developing high-

end residential properties and corporate office space.
The Riverfront Today

Excluding the wildlife refuge to the south, the Riverfront
encompasses more than 300 acres. Only about a third of this
area has been fully redeveloped since the creation of the RDC.
Development on the Riverfront can be divided into four categories:
regional attractions, auto-oriented retail, corporate offices, and
high-end housing. Regional attractions include a number of
cultural and tourism-centered projects like the Delaware Center
for the Contemporary Arts, the Delaware Theatre Company,
the Delaware Children’s Museum, Frawley Stadium, a 14-screen
cinema, a wildlife refuge and environmental education center, a
180-room Westin Hotel, and an 87,000 square foot exposition
center. More than 760,000 people a year visit the Riverfront.”’

Auto-oriented development includes both a strip-style shopping
center and several pad-site restaurants. The shopping center, now
called the Shipyard Business Center, was originally known as the
Shipyard Shops. The complex began as an outlet mall in the 1990s

but proved unsuccessful.*® Today it remains partially vacant. There

are also several pad-site restaurants on the Riverfront, including
national and local chain establishments like Joe’s Crab Shack and

Iron Hill Brewery.

Unlike some of the regional attractions and auto-oriented
development, corporate offices and residential properties are
located closer to downtown Wilmington. Banks like Barclay’s
and Capital One along with other corporations like the American
Automobile Association, have offices in the Riverfront. While
some of these properties are purpose-built office buildings, others
utilize retrofitted historic structures. In 2012, more than 4,250

people worked on the Riverfront. !

Residential properties are located on both sides of the Christina
River. This high-end housing includes over 750 townhomes,
condos, and apartments. At 25 stories, Christina Landing is tallest
of these residential properties. In 2012, over 1,250 people lived on
the Riverfront.?

FIGURE 3.09: The Residences at Justinson Landing is a mixed-use retail and residential
building on the Riverfront. The building hosts some of the Riverfront's more than 750
high-end apartments, condos, and townhomes.
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FIGURE 3.10: EXISTING RIVERFRONT DEVELOPMENT

0 500 1,000 2,000 4,000

FEET 0

Implementation and Costs

Ultimately, the Riverfront developed in a top-down fashion with
the State of Delaware leading the planning and development of the
area. Based on 2011 data, more than $346 million in public funds
have been put towards the development of the Riverfront since
1996. State funded transportation and infrastructure improvements
accounted for $148 million and were utilized for public parking,
road construction, new walkways, bridge repair, and other projects.
Business and economic development programs accounted for
$132 million, with $99.5 million directed toward the RDC and
$30 million toward the Delaware Economic Development Office
and strategic funds. Expenditures by the Delaware Department of
Natural Resources and Environmental Control totaled $18 million,
with most funds going toward brownfield remediation efforts.
In addition to these state funds, the City of Wilmington spent
over $23.5 million dollars on the development of the Riverfront,
including $7 million in economic development funds, and $12
million on the Christina Landing project. The economic recession
saw total spending on the Riverfront decline precipitously from a
high of over $50 million in 2005 to roughly $5 million in 2010.%
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Theory of Change

The outcomes expected by the State of Delaware were not necessarily
focused on equitable development. Instead, the intended focus was
on improving the economy of the state and attracting new higher-
income residents. The project utilized a number of interventions
to meet the conditions that led to these outcomes. Interventions
included historic preservation, brownfield remediation, wetland
rehabilitation, the construction of new cultural attractions, state
bond funding, and the leveraging of existing financial sector
assets. These interventions brought about conditions that attracted
visitors, improved perceptions of the Riverfront and Wilmington,
and transitioned the area away from its industrial past. Ultimately,
these conditions led to outcomes that would improve the state’s
economy through high-income jobs and revitalize Wilmington to

attract new residents.
Indicators and Equity

Several indicators clearly show that the strategy to redevelop
the Riverfront has not had an equitable impact on nearby

neighborhoods or in Wilmington as a whole. This can be seen




in changes in income, poverty, jobs, environmental degradation,
civic participation, and tax revenue. Based on these indicators,
it is apparent that the revitalization of the Riverfront has used
predominantly regressive economic development tactics. The State
of Delaware, in particular, spent considerable public funds on a
project that benefits mostly corporations, wealthier individuals,
and visitors, while adjacent neighborhoods continued to stagnate

or decline.
Median Income

First, one can examine the change in median income and poverty
levels in Wilmington census tracts located within a half-mile radius
of the Riverfront. Between the year 2000 and the year 2012, these
areas saw median incomes decline 22%. This was greater than the
city as a whole, which saw a decline of 18%, and twice the decline
seen in New Castle County. Over the same period, the number
of those living in poverty grew more in areas near the Riverfront
than in the city as a whole. Near the riverfront, poverty increased
by 5% between the year 2000 and the year 2012 to encompass a
third of all residents in these areas. The city saw poverty climb by
2% to 23% of the city’s population and New Castle County saw
an increase of 3% to 8% of all County individuals living in poverty

over the same period.*

Employment

Riverfront employment opportunities have not necessarily been
equitable. Between 1997 and 2012, the Riverfront created more
than 2,000 net new jobs in Delaware. Total jobs on the Riverfront
grew from 1,250 in 1997 to a high of 4,500 in 2008, with
employment declining after the recession. In total, all jobs on the
Riverfront have an average annual wage of $68,600. That average
wage is more than $20,000 higher than Wilmington’s overall
household median income. If one looks only at net new jobs, the
average wage grows to $107,000, $67,000 higher than the city’s

overall household median income.®

In terms of overall jobs in the city, Wilmington saw a net loss of
approximately 2,900 jobs between the year 2002 and the year 2011.
1,500 of these lost jobs were classified as low-income jobs (earnings
of $1,250 or less per month). An even larger loss of approximately
5,500 jobs was seen in those jobs classified as moderate-income
jobs (earnings of $1,251 to $3,333 a per month) Even with this
loss of jobs, Wilmington added approximately 4,100 high-income
jobs over the same period (earnings of $3,333 or more per month).
Isolating these high-income jobs, it’s clear most of them were not

going to Wilmington residents. More than 90% of new high-

FIGURE 3.11: Corporate offices for Barclays and AAA Mid-Atlanitc on the Riverfront. Riverfront jobs had an average annual wage of $68,000 in 2012, $20,000 higher than the overall

median household income for Wilmington
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income jobs went to people living outside the city. In terms of
high-income jobs overall, 27,000 of them were filled by people
living outside the City and only 3,000 were held by Wilmington

residents.’
Environmental Cleanup

One of the key interventions undertaken on the Riverfront, was
the cleanup of brownfield sites. While most of the brownfields
on the Riverfront have been remediated, many still remain in
Wilmington. Approximately a quarter of the city’s brownfield
lands are remediated. Wilmington’s remaining brownfield sites
total 460 acres. Most of these remaining brownfields are located
adjacent to lower income neighborhoods, with some unremediated
sites being significantly larger than those around the Riverfront. In
particular there are several larger sites adjacent to the Southbridge

neighborhood, and on both sides of the Brandywine Creek. ¥
Citizen Involvement

The Riverfront was a top-down, state-initiated project. The RDC,
a relatively autonomous state-created authority, drives much of the
development of the Riverfront. Many of the steps in the planning

and implementation of the Riverfront development appear to have

FIGURE 3.12: Wilmington'’s East Side is a low-income neighborhood immediately to
the northeast of the Riverfront. In recent years, the area was the focus of several
progressive development efforts.

solicited limited public input or involvement with surrounding
neighborhoods. This largely misses an opportunity to incorporate

the interests of local residents.
Tax Revenue

Perhaps the greatest benefit brought by the redevelopment of the
Riverfront is the increase in tax base and tax revenue. According
to the most recent analysis, these revenues from private investment
have not covered public expenditures on revitalizing the
Riverfront. In total, inflation adjusted public revenues amounted
to $230 million between 1997 and 2010. The state saw an average
annual revenue of $14.5 million mostly from income tax and bank
franchise tax receipts. The city saw an average of $4.5 million
in annual revenue over the same period, mostly from wage tax,
property tax, and head tax receipts. Since 1997, the Riverfront has

seen more than $716 million in private investment.?®

Progressive Efforts Near the Riverfront

In the neighborhoods around the Riverfront, there were several
attempts to implement more progressive redevelopment initiatives
over the past decade. Among these efforts are the Blueprint
Communities program, the Southbridge HOPE Zone, and the
Wilmington Residential Improvement and Stabilization Effort

(RISE).

Blueprint Communities

Several neighborhoods in Wilmington, including the Eastside and
Browntown, are designated Blueprint Communities. Blueprint
Communities is a Federal Home Loan Bank (FHLB) of Pittsburgh
revitalization initiative that is designed to improve neighborhood
capacity and leadership, promote effective planning efforts, and
coordinate investment. Teams made up of community leaders,
member bankers, developers, and local officials receive leadership
and planning training, grants for technical assistance, and priority
access to FHLBank affordable housing and business development
funding.?® The East Side neighborhood was selected as a Blueprint
Community in 2008 and completed its Blueprine Community
Strategic Plan in 2009. The plan focused on neighborhood
beatification and branding, reducing crime, and improving the
affordable housing stock.* Browntown was selected as a Blueprint
Community in 2011, but a completed plan is not publicly
available. As of 2013, the East Side was still working to implement
its plan. In November 2013, local leaders formed the East Side
Collaborative as “the first step toward implementing East Side

Blueprint Strategic Plan.”!

Southbridge Hope Zone
& South Wilmington Planning Network

In 2006, Mayor James Baker established the Wilmington Hope
Commission to build programs and initiatives to revitalize

undeserved areas in Wilmington. One of the core strategies



FIGURE 3.13: Looking south from the Christina Riverwalk at sunset.

was the development of Hope Zones to “establish inter-agency
collaboration, stimulate economic opportunities... and create
human service programs as a means of ensuring and enhancing
the well-being of every individual and household in the Zone.”*?
In 2007, the Southbridge neighborhood became the City’s HOPE
Zone pilot project. The project focused on improving collaboration
with local community groups, non-profits, and institutions. The
pilot program provided tutoring to at-risk youth, offered adult
employment and training referrals, completed several beautification
projects, and worked to improve community policing. Funding
for the initiative came from a mix of private and public funds.®
The pilot program was to be expanded across Wilmington, but

ultimately abandoned do to limited funding resources.*

In some respects, some of efforts of the Hope Commission were
taken up in 2009 by the South Wilmington Planning Network
(SWPN), a partnership between residents and over 30 government,
non-profit and private agencies to address “environmental,
workforce, and economic development; health care and
preventative services; and youth development and programs.”® A
2012 report by SWPN found that while progress was achieved on
transportation improvements, parks enhancements, and expanded
community policing, little to no movement was made on housing

affordablity, increased employment, and retail development.

Wilmington RISE Program

The Wilmington Residential Improvement and Stabilization
(RISE) program began in 2004 as cooperative effort between the
city and the Wilmington Housing Partnership. RISE is designed to
stop deterioration in “at-risk” neighborhoods through “leveraging
private, state, and federal funds while encouraging private market

reinvestment.”” The defined “at risk” areas include Riverfront

adjacent Browntown, Hedgeville, West Center City, and the East
Side.”® From 2004 to 2009 the RISE program raised over $10
million and had 239 affordable units in production. One of larger
RISE projects is the 40-unit Christina Overlook, which was built
on a former industrial site in Browntown.? Between 2009 and
2014, the program reduce its affordable housing goals by 29%
because of poor market conditions. Today, the RISE program
has shifted focus toward the East Side, working with several
partners to implement the East Side Rising Plan. The goal of this
initiative is to acquire 150 blighted properties, and create 75 new
homeownership units. However, the City’s Annual Action Plan
notes that limited funding resources is a significant obstacle to

achieving these goals.*

CONCLUSION

There have been several successes on the Riverfront, but serious
equity challenges remain. In terms of success, the state has done
much to remediate and redevelop a once desolate and blighted
area of on Wilmington. It has also increased the tax base available
to the city and to the state. However, high-end development
continues to be a priority on the Riverfront. This does not target
the needs of low- and moderate-income residents. Ultimately,
lower income communities in Wilmington are left out and the
areas adjacent to the Riverfront continue to decline, even as
several initiatives have attempt to create more equitable results.
These neighborhoods continue to face fewer job opportunities,
higher poverty, and a comparative lack of investment in their
neighborhoods. The current strategy of redevelopment has clearly

left many equity concerns unaddressed.
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PROPOSED STRATEGY

THEORY OF CHANGE

Revisiting the State of Equity

A new theory of change designed to achieve equitable outcomes
was created for Wilmington and the Riverfront. This theory of
change focuses on meeting certain conditions through strategic
interventions that bring about equitable outcomes. It considers
several factors evident in the previous analysis of the existing state

of equity. These factors include:

* Community fragmentation in creating a comprehensive or

actionable vision

¢ A mismatch between educational attainment of low-income

populations and necessary job qualifications

o Sharp income and race disparities perpetuated through a relative

lack of investment in Wilmington’s poorest neighborhoods

* Declines in incomes and housing affordability across

Wilmington, particularly in the city’s poorest areas

The new theory of change for Wilmington considers these
challenges and attempts to address them through of the outcomes
shared by all the cities in this report. The outcomes are economic
security and opportunity, a stable and supportive quality of life,
and inclusive and progressive community leadership. The outcomes
were the same at both the citywide level and the site-specific level.
Different sets of desired conditions and strategic interventions

were derived for both the citywide level and the site-specific level.
Equitable Outcomes

Economic Security and Opportunity

Several mid-skill employment sectors are projected to grow in
Wilmington over the next several years. However, many mid-
skill careers are unavailable to Wilmington residents because of
a mismatch between needed skills and workforce qualifications.
Citywide, median incomes declined by nearly 18 percent between
2000 and 2012.' Meeting several conditions could enhance
economic security and opportunity within the city by improving
the quality of Wilmingtons workforce to meet business needs.
The relevant conditions to achieve this outcome are improving the
skills base of Wilmington’s workforce and increasing the diversity
of Wilmington’s economic base and available opportunities. The
Riverfront in particular exemplifies the prevalence of the finance

and insurance and professional services sectors within the city, with
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FIGURE 3.14: State of Equity Analysis Results
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existing development catering to these industries. Moreover, wages
on the Riverfront average $68,600.>* Surrounding lower-income
neighborhoods, appear relatively excluded from the benefits of
the Riverfront. Including underserved local small business and
providing additional amenities that serve local populations could

address economic security an opportunity at the site-specific level.

Stable and Supportive Quality of Life

Wilmington’s poorest neighborhoods face increasingly burdensome
housing costs. As noted, 57% of renters in low-income areas have
a high housing cost burden.”® While several existing programs
endeavor to increase the supply of affordable housing, an overall
decrease in funding from public and private actors along with a
lack of focused efforts appears to have hindered these efforts. These
communities also continue to be overlooked by revitalization
efforts that favor prolonged investment in the Riverfront. This
is particularly acute in terms of environmental justice issues like
the prevalence of brownfields and natural hazards in low-income
neighborhoods. Based on these circumstances, meeting the quality
of life outcome requires conditions that increase the supply of
quality affordable housing and work to improve environmental
justice in underserved areas. Interventions to achieve this outcome

focused on strategic place-based improvements, improved tax



FIGURE 3.15: Christiana Care Health System’s Recent Expansion of Wilmington Hospital. In the coming years, local job growth is forecasted in healthcare support and several other
mid-skill industries. Developing a sector-based workforce strategy could build an effective career pipeline between Wilmington residents and these growing industries.

incentives, and emphasis on more effective leveraging of existing

programes.

At the site-specific level, the Riverfront remains separated from
surrounding neighborhoods by several physical and psychological
barriers. The benefits of its revitalization are largely self-contained
and difficult to access. In addition, current residential options lack
affordable choices. Selected interventions focus on integrating
the Riverfront into surrounding neighborhoods and ensuring the

availability of affordable housing options.
Inclusive and Progressive Community Leadership

Wilmington is host to many community groups, civic associations,
and revitalization organizations. These organizations tend to work
independently, reducing their overall impact. Furthermore, the city
has focused primarily on small-area, high-income serving projects,
like Lower Market Street or Christina Landing, rather than
seeking to affect greater change in underserved neighborhoods.
These challenges indicate a clear need to improve community
engagement, coordination, and leadership. The conditions to meet
this outcome focus on improving community leverage in guiding
citywide priorities. They also seek to coordinate revitalization
efforts to build a consistent and strategic vision across Wilmington.

To meet these conditions, interventions look to institutionalize

a coordinated community engagement process, increase overall
citizen participation, and develop a unified strategic vision. When
applied to the Riverfront, desired conditions include fostering
cooperation between Riverfront stakeholders and surrounding
neighborhood residents, incorporating community participation,

and addressing local residents’ concerns in Riverfront plans.

CITYWIDE
INTERVENTIONS

Economic Security and Opportunity

Develop a Sector-Based Workforce Development Strategy
and Explore Mid-Skill Industry Growth Potential

A shortfall exists between the skills of Wilmington’s workforce and
the qualifications necessary to access middle-skill jobs in the region.
As noted, 46% of working age adults in Wilmington had a high
school diploma or less. The unemployment rate among this group
was approximately 17%. In contrast, 28% of the city’s working-age
adults had a bachelor’s degree and only 4% were unemployed.

Based on ONet data and Delaware Department of Labor forecasts,
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there is projected growth of 500 jobs or more across several middle-
skill occupations (those that require a high school diploma or some
additional training) in New Castle County. These sectors include
construction, office and administrative support, installation and
maintenance, production and manufacturing, and healthcare

support.”

The high unemployment rate among residents with limited
education could be addressed by building a strong career pipeline
to these occupations and other growing industries. Such sector-
based workforce strategies focus on collectively addressing industry
demands and have the potential to “close the skill and labor
gaps...support retention and expansion of local industries, address
poverty and unemployment challenges, increase community
cooperation, and use public resources more effectively.”*® Sector-
based strategies target specific industries or occupation clusters
and work with employers to understand the specific needs of that
sector. Workforce organizations then interact with employers to
“create education, training, and other supports customized to the
workplace that fit the needs of industry employers and workers to

promote skill attainment and career advancement.”’

Delaware’s Department of Labor and the Delaware Economic

Development Office already manage a workforce development

FIGURE 3.16: One of many parking garages in downtown Wilmington. The city currently
offers a 20-year tax abatement to parking garages, but does not incentivize mixed-use
affordable housing projects.

system that encompasses Wilmington, but it is mostly driven by
employer needs and limited to providing job-training funds.®
Wilmington needs a more effective and intentional sector-based
strategy, one that will jointly pursue workforce development
and economic development that goes beyond job training. This
program should have dedicated staff and resources to develop a
comprehensive pipeline that leads workers to secure, household-
sustaining employment while simultaneously connecting employers
with quality job candidates. Job seekers would receive job-specific
training over the course of several months, learn soft skills (like
time management and budgeting), and receive assistance with
supportive services (like child care or transportation). In parallel,
the program would build partnerships with employers, reducing
the uncertainty, costs, and risks employers face when trying to
recruit quality employees.”® This strategy requires stakeholders to
advance solutions based on data, research, and evaluation.®® A deep
knowledge of industry practices, strong education and training
programs, public funding, and policy actions are necessary to close
the skills gap, increase job quality, and advance the inclusion of

low-income populations in the workforce.®!

A partnership launched in 2014 between Delaware Technical
Community College and the Delaware Manufacturing Association
is piloting a sector-based strategy with its Accelerated Career
Paths program. This program will allow high school juniors and
seniors to take manufacturing classes, work in their field, and earn
certification upon finishing high school.* This manufacturing
sector strategy will create much-needed middle-skill employment
options, but workforce organizations should take a closer look at
other industries in need of new middle-skill workers. These are the
jobs that will help people facing high unemployment and offer
living wages that sustain families and provide a chance at further

career advancement.

Implement a First Source Local Hire Requirement

In 2012, Wilmington residents held less than 15% of jobs in
the city.® However, Wilmington’s local hiring initiatives are
currently limited to the city’s Disadvantaged Business Enterprise
Program, which affords business owned and operated by socially
or economically disadvantaged residents direct access to city
contracting and subcontracting opportunities. A local hiring
initiative, like a first source requirement, could potentially reduce
unemployment of city residents and help company’s fill positions

with quality employees.

A first source requirement would mandate that businesses taking
city contracts or receiving public financial assistance give first
consideration to workers referred by local workforce agencies The
referring program could be the sector-based pipeline described
above or other local job training and placement programs.
Affected companies must advertise available positions with local

workforce agencies prior to advertising to the general public. They



FIGURE 3.17: The redevelopment of the Riverfront involved several brownfield remediation projects and a large-scale wetlands restoration, but the city still has 498 acres of

brownfields. Many of these remaining sites are located in low-income communities.

are then required to interview and consider candidates referred
by these programs. If a first source applicant is not hired, the
company should provide justification to the city.** In addition to
benefiting workers, a first-source program acts as a public service
for employers, focused on reducing the costs of finding, screening,

training, and retaining quality workers for lower-skill positions.®
Stable and Supportive Quality of Life

Reform Tax Abatement System to Promote
Affordable Housing

Wilmington currently offers several property tax abatements for
new construction and improvements in certain target areas and
for certain types of development. These abatements could do
more to serve an equity-driven strategy. The city currently offers
a five-year abatement to any new construction or improvements
for residential properties in defined “at-risk” or “deteriorating”
areas. For improvements made to previously vacant properties, a
10-year 85% abatement for rental properties or a 100% abatement
for owner-occupied properties is available on the value of the
improvements. Commercial construction in urban renewal zones
or projects that add more than 25 “blue collar” jobs are eligible for

a tax abatement lasting up to 10 years.*

The city only provides residential/commercial mixed-use property
tax abatements to multi-family market-rate structures. These
abatements range from 5 to 15 years.”” This abatement should be
changed to require a set-aside for affordable units or incentivize
affordable housing with increased abatements. Such standards
could also be applied to the existing purely residential abatements
considered above. Wilmington also has generous 20-year abatement
on off-street parking structures.®® While the intent may have been
to reduce the number of surface parking lots, in practice, it appears
to incentivize the building of parking structures. This reduces
the potential for commercial or residential uses while reducing
property tax receipts for a long period of time. This abatement
should be folded into the existing commercial and residential
abatements. This would incentivize off-street structured parking
in conjunction with commercial or residential development and
likely increase overall tax receipts, which could be used to fund

affordable housing programs.

Promote Environmental Justice through Brownfield
Remediation and the Mitigation of Natural Hazards

One of the key elements of the redevelopment of the Riverfront was

the mitigation of several brownfield sites and a large-scale wetlands
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FIGURE 3.18: A participatory budget meeting in New York City. Participatory budgeting
can expand resident inclusion in decision-making and address community-level needs.

restoration project. However, the city still has 93 brownfield sites
totalling 460 acres. Many of these sites are located in Wilmington’s
underserved, low-income communities.®” Moreover, lower income
neighborhoods, like Southbridge and portions of Brandywine
Village, are subject to regular flooding. These issues illustrate that
environmental injustices need to be addressed in Wilmington. The
U.S. Environmental Protection Agency defines environmental
justice as “the fair treatment and meaningful involvement of all
people regardless of race, color, national origin, or income with
respect to the development, implementation, and enforcement
of environmental laws, regulations, and policies.... [Ultimately,
environmental justice] will be achieved when everyone enjoys the
same degree of protection from environmental and health hazards
and equal access to the decision-making process to have a healthy

environment in which to live, learn, and work.””°

Several nascent efforts in Wilmington are attempting to achieve
greater environmental justice outcomes. In North Wilmington,
Habitat for Humanity of New Castle County worked with state and
local leaders to complete its Mill Stone Brownfield Revitalization
initiative. The project, which includes 21 affordable housing
units, was built on the site of a former textile manufacturing site,

dry cleaner, and auto body shop. The projects leaders worked

closely with the Delaware Department of Natural Resources and
Environmental Control’s Brownfield Development Program to
remediate the site.” In the future, the city could partner with the

state and private actors on similar projects.

In Southbridge, the city is in the process of developing a flood
mitigation plan that will include a restored 22-acre wetland on a
former industrial site. Low-income neighborhoods like flood-prone
Southbridge are particularly vulnerable because residents have less
political influence to secure infrastructure improvements and less
ability to relocate. Health issues from combined sewer overflow
backups during flooding are also a concern. The $8 million flood
mitigation project should be completed through a combination of
city, state, federal, and nonprofit funds. The wetland will be a cost-
effective green infrastructure solution by temporarily holding and
filtering storm water. New open space will also provide recreation
opportunities for neighborhood residents.”? The project, which
leverages a host of funding sources, provides a clear example of
a green, multi-use solution to an environmental issue, which
could serve as a model for other underserved communities in

Wilmington.
Inclusive and Progressive Community Leadership

Pilot a Participatory Budgeting Program

The traditional municipal budgeting process tends to lack
transparency, accountability, and social inclusion.” Participatory
budgeting is increasingly employed as a “democratic process
through which community members can directly decide how
to spend part of a public budget.””* By piloting a participatory
budgeting initiative, Wilmington could expand resident inclusion
in the government decision-making process and implement

spending programs that address critical community-level needs.

This process was first developed by the Brazilian city of Porto
Alegre in 1989, and has since been used by more than 1,500
cities around the world, including New York City and Chicago.”
While the process can vary, typically residents brainstorm potential
ideas, volunteer delegates develop proposals based on those ideas,
and residents vote on proposals to select projects. The city then

implements the selected projects.”

Participatory budgets typically
use discretionary funds from the capital or operating budget,
individual set asides, or non-governmental sources like foundations
or community organizations. Participatory budget funds usually

account for 1 to 15 percent of the total municipal budget.”

Institutionalize Community Engagement
in the Development Process

Though a small city, Wilmington has nearly 50 separate civic
associations.” In addition to these associations, the city also has
several business associations, improvement organizations and
eight neighborhood planning councils. While strong community

involvement is laudable, efforts should be made to bring these



groups together to build unified priorities and increasing

community leverage in the broader development conversation.

The city recently implemented a series of quarterly “community
cluster” meetings that bring together neighborhood planning
councils, community groups, and civic associations to address
public safety, community development, and the allocation of city
resources to neighborhood improvements.”” While this is still a
promising initiative, institutionalizing these cluster meetings could
help to reduce the current fragmentation among local community
groups and organizations. Currently, all meetings are held at the
isolated Emergency Operations Center in Southbridge. These
meetings should be a permanent fixture in the city but could be
held in each respective neighborhoods to increase the ability of

local residents to attend.

In addition to these cluster meetings, there is a potential to use the
city’s eight Neighborhood Planning Councils (NPCs) to greater
effect. NPCs are intended to “make the city more responsive to
the needs of the neighborhood and the people who live in them”
and initiate “a community-wide planning process to address
the physical, social, and economic needs of the community.”®
Currently, these groups are limited in the scope of their project
review to city-funded residential construction two weeks prior
to the issuance of building permits.®' Moreover, an NPC’s ability
to provide local project funding is contingent on discretionary
capital appropriations from the city.*> With their ability to serve
as a bridge between the city and the local community, the NPCs
should serve as the lead organization in a community-led project
review process. NPCs should host regular public meetings among
community members, community organizations, and project
developers to review all projects of a certain size or those requesting
zoning relief or by-right projects of a certain size and scale. The
recommendations from these meetings should guide City Planning
Commission review and the Zoning Board of Adjustment
decisions. Such initiatives are not unprecedented, with cities like
New York first empowering its community boards in 1951 and

creating the Uniform Land Use Review Process in 1975.%

Develop a New Citywide Strategic Plan

Wilmington is required under Delaware law to have a
comprehensive plan.** Though Wilmington has a comprehensive
plan in place, the city should pursue a more strategic planning
process. The current plan follows traditional practices that focus
on land use, municipal services, and capital improvements. While
this type of planning provides an extensive overview of statistics,
functions, and policies, it often fails to define a unique mission and

a clear strategy to allocate limited human and capital resources.®

By comparison, a strategic plan tries to answer four questions:
where are we now, where do we want to be, how do we get
there, and how do we measure our progress. Strategic planning

often uses a participatory visioning process to define an image

for the future and sets defined goals and measurable objectives
to achieve that vision. These plans also include action plans with
implementation strategies, a detailed work plan, and methods to
measure performance and monitor progress. While strategic plans
tend to not have the same long-term objectives and extensive scope
as a traditional comprehensive plan, they do compel a municipality
to examine their strengths, deficiencies, opportunities, and

constraints to design a workable program under a defined vision.®

SITE-SPECIFIC
INTERVENTIONS

Economic Security and Opportunity

Implement an Inclusionary Business Strategy

Commercial development on the Riverfront is currently oriented
toward single tenant office buildings. These developments do little
to incorporate the area into the city or provide disadvantaged city
residents with direct commercial space opportunities. Single-
tenant office buildings are easier to finance and lease, especially
since the downturn in the real estate market. Without lining up

a prospective tenant to pre-lease a building, it can be financially

difficult to build speculative office space in the current market.

FIGURE 3.19: An inclusionary business space program would set aside a portion
of leasable commercial space for local small businesses, a co-working space, or a
business incubator. Eligibility could use existing disadvantaged business guidelines.
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Applying an inclusionary business space program to new office
construction could help change this paradigm. Inclusionary
business space programs have not yet been widely used but
could be an effective way of providing space to neighborhood
businesses and local entrepreneurs. This is particularly necessary
on the Riverfront, which is dominated today by large financial
and professional service firms. Similar to inclusionary zoning for
housing, it would require a portion of leasable space to be set aside
for small businesses, a business incubator, or a co-working space.
These spaces would be partially subsidized by the rents of the larger,
market-rate tenants. This could extract value from continued
commercial investments made by the state and city to the benefit
of city residents, not just large financial and professional service
firms. Eligibility could be based on existing requirements used by

other city programs to favor disadvantaged business.

Study Local Serving Retail Opportunities

Development at the Riverfront incorporates several retail strategies,
with varying success. There are retail spaces on the first floor of new
apartment buildings at Justison Landing, freestanding pad-site

restaurants, a small marketplace primarily serving the lunchtime

market, and an unsuccessful strip shopping center.®” As residential
development continues on the Riverfront, greater attention to
the retail environment and store mix will be crucial to meet the
needs of both Riverfront residents and those living in adjacent
neighborhoods. A new market study should be completed by the
RDC for the entire Riverfront area to reassess changes in retail
opportunities, particularly those that serve local residents. The
Riverfront Development Corporation can use this market study to
develop a new retail scheme that serves all residents in and adjacent

to the Riverfront.

Moreover, reoriented neighborhood-serving retail has been
successfully integrated into housing developments in many cities.
A prime example is the On The Park Apartments in the Ballard
neighborhood of Seattle. Here, a 45,000 square foot grocery store
was incorporated into a larger affordable apartment complex as a
food access solution.®® Other communities have worked with large
national retailers to implement mixed-use projects on a smaller
scale. In Davidson, North Carolina, for example, the town worked
with CVS to develop an architecturally contextual and financially

successful mixed-use project that included offices above the retail

FIGURE 3.20: This Wal-Mart Neighborhood Market in Chicago exemplifies a national retailer trend that incorporates smaller custom stores into mixed-use projects and in urban areas.
The existing Riverfront retail strategy is “destination” focused, does not serve surrounding neighborhoods, and has failed to meet expectations. Pivoting to serving local retail needs
could allow local residents easy access to daily goods. This local serving retail could also be combined with affordable and market rate housing in a single mixed use building.



level.®” In general, national retailers have started to move toward
incorporating stores into mixed-use projects and rolled out smaller

customized stores for the urban marketplace.”
Stable and Supportive Quality of Life

Focus Deve/opmem‘ in Locations

Adjacent to Existing Neighborhoods

Existing development on the Riverfront is scattered across the site
and not well concentrated near existing neighborhoods. Rather
than rebuilding densely, the rehabilitated historic structures and
new construction are surrounded by parking lots for office workers.
This supports the perception that the Riverfront is a separate
entity from the surrounding neighborhoods. It also prevents the
critical mass of density for affordable housing and reinforces the
psychological effects of existing physical barriers like the Amtrak
viaduct and the Interstate 95 bridge.

A modified approach to new development should encourage
infill development, especially at key connections to adjacent
neighborhoods, including Beech Street and Martin Luther King
Boulevard. Currently, vacant and underutilized parcels line these
streets. Prioritizing connections could create meaningful links
between the Riverfront and residents in nearby neighborhoods.
This concentration of development can reinforce other efforts
to reduce the psychological barriers between the Riverfront and
its neighbors. Affordable housing and inclusionary commercial
incentives can be incorporated into this new development to

further equity goals and enhance adjacent neighborhoods.

Improve Access and Crossing Points

The Amtrak railroad viaduct is a major barrier that separates the
Riverfront from surrounding areas. The six to eight lane Martin
Luther King Boulevard to the north and the Interstate 95 Bridge
to the west both reinforce this barrier. Together these three barriers
create an unpleasant and dangerous pedestrian experience when
traveling between the Riverfront and surrounding neighborhoods.
Those without cars cannot comfortably visit the Riverfront, further

reinforcing the auto-oriented and separated nature of the site.

Other cities have successfully implemented physical improvements
to underpasses and crossings, making them more welcoming to
pedestrians and reestablishing strong physical connections. In
2008, a light art installation called “This Way” was constructed at
the pedestrian entrance to the Brooklyn Bridge. The installation
employed fiber optic arrays, blue LED lighting, and new signage
to engage pedestrians. According to the artists, “the artwork
simultaneously performs as place-making and way-finding.””!
Similarly, the Race Street Connector in Philadelphia, using bold
signage, a light screen, and improved sidewalks to link the Race
Street Pier Park with the Old City neighborhood.”? The LightRails
project in Birmingham, Alabama incorporated multi-colored LED

lights to create a pedestrian-friendly experience under a large rail

FIGURE 3.21: Brimingham’s “LightRails” project uses color lighting to enliven a
previously unpleasant rail viaduct underpass to create a pedestrian-friendly experience.
Similar physical improvements to the Riverfront could help connect the area to adjacent
neighborhoods.

viaduct. This project was paid for through a community foundation

grant, with future projects being funded by local businesses.”

Use Incentives and Bonuses to Promote

the Development of Affordable Housing

Affordable housing options are noticeably absent from new
residential development on the Riverfront. Current One-bedroom
apartment rents range from $1,180 to $2,300.% According to
Delaware State Housing Authority income thresholds, none of
theses developments would qualify for Low Income Housing
Tax Credits (LIHTC) for residents making even 80% of the area
median income.” For the Riverfront neighborhood to serve a
greater spectrum of socioeconomic levels, an emphasis should be
placed on including affordable housing options. As noted, FHLB
Pittsburgh has designated portions of the Riverfront and the
adjacent neighborhoods of Browntown and East Side as Blueprint

% Blueprint Communities are given special technical

communities.
guidance on planning for revitalization efforts and priority access
to the banks funding opportunities.” The RDC, the city, or
community organizations could leverage this access to funding to
build new affordable housing on the connecting corridors between

the Riverfront and these surrounding areas.

49



50

Construction of new affordable residential space is often dependent
on the construction of high-end housing. Any mandatory
requirement to provide affordable housing, such as inclusionary
zoning, will likely reduce the financial feasibility of a project.”® In
light of existing market conditions, an incentive-based system for
affordable housing would be the most effective way to produce
units when alternative funding sources are unavailable. Under a
density bonus, developers would be able to exceed the zoning code’s
maximum floor area ratio, height limit, or other standards if they
provide a certain number of affordable units. Moreover, certain
other incentives, such as expedited review and permitting, could
further encourage the development of affordable units. However,
these incentives must be carefully calibrated to provide an actual
benefit to the private market or could otherwise go unused by

market rate housing developers.”
Inclusive and Progressive Community Leadership

Create a Citizen’s Advisory Committee

Much of the development on the Riverfront is the product of
state-driven decisions and planning from the Vision for the Rivers
plan in 1994 through the leadership of the state-created the RDC.
The RDC has focused on attracting and guiding the development

of corporate offices, high-end residential properties, and regional

FIGURE 3.22: Participatory planning efforts, like this community brainstorming
event, would help bring community desires and needs into the redevelopment of the
Riverfront.

attractions. For the redevelopment of the Riverfront to develop
from a more equitable standpoint, the RDC should explore
creating an advisory committee composed of Riverfront residents

and residents from adjacent neighborhoods.

Municipalities and institutions often use community advisory
boards to improve communication, discuss mutual interests,
and propose solutions to problems.'® The Trinity River Vision
Authority, an agency tasked to implement a riverfront protection
and development plan in Fort Worth, Texas, created a Citizens
Advisory Committee provide “direction and feedback throughout
the project timeline.”"” In San Francisco, the Office of Community
Investment and Infrastructure, an agency responsible for the
redevelopment of the city’s Mission Bay neighborhood, created a
local Citizens Advisory Committee to provide consultation in the
development process.'®® In Seattle, Citizen Advisory Committees
are a required part of the master plan process for major institutions
(like hospitals and universities). These Committees advise both the
institution and city concerning the “impact of the development
proposed... [and] recommend changes to the plan or possible
mitigation of impacts to maintain the health and livability of the

surrounding communities”'%

Utilize Participatory Techniques in Future Planning

In 2006, the Philadelphia firm of Wallace, Roberts, and Todd
completed the South Walnut Street Urban Renewal Plan. This
latest Riverfront plan included a larger vision for extending the
scale and density of Downtown Wilmington to the southeast of
the Christina River. The plan approaches the site in terms of urban
design and large-scale private investment. There is no mention
of community involvement or measures to incorporate existing
residents in the development process. It has been almost a decade
since the plan’s completion, and it appears that very little of the

plan has actually been implemented. '

A renewed planning effort for the Riverfront that includes
participatory planning measures would help bring redevelopment
projects in line with resident desires and needs. As defined by the
World Bank, participatory planning is “a tool for identifying the
needs of all individuals within a community, a way of building
consensus, and a means of empowering disadvantaged or
disenfranchised groups.”'® Moreover, the U.S. Department of
Housingand Urban Development notes that “involving community
members and organizations not only enhances understanding
of and by the target population, it is fundamental to identifying

the best way to meet the community’s needs.”!%

Participatory
planning efforts can include a variety of processes, including
community design charrettes, advisory committees, participatory

mapping, brainstorming events, and scenario planning.'””

A nearby example of participatory waterfront planning is the
Bucks County Pennsylvania Waterfront Redevelopment Plan.
This plan, which considers portions of the county that border
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the Delaware River, encouraged public participation through

extensive outreach efforts. The public input process included
public meetings, one-on-one stakeholder interviews, and a series
of community representative steering committee meetings to
provide guidance as the plan developed. These collaborative efforts
with the community created a unified vision for the waterfront
among a variety of separate jurisdictions. Prior to this process,
each individual municipality approached waterfront development
separately and without much direction on what would best benefit
the region.'®® By employing similar techniques, the Wilmington
Riverfront may be able to build consensus around a plan that

emphasizes community needs and desires.

IMPLEMENTATION

While the above site-specific interventions and several of the
citywide interventions could be deployed across the Riverfront,
we devised a potential implementation strategy to illustrate
one way these interventions could be applied. To improve
access, interventions ranging from small-scale artistic lighting

improvements to restored physical connections could be undertaken

|:| Nodes of Activity & Linkages
: Vacant & Underutilized Land

»===a BeechStreet Case Study
- Existing Development

on the series of access routes. Priority access improvements would
include the links between the key activity nodes of Lower Market
Street, the Riverfront’s Justison Landing, and Maryland Avenue in

Browntown.

However, creating greater integration between the Riverfront and
the city will not be achieved simply through improved physical
access. The belief that the Riverfront is a separate entity from the
rest of the city needs to be addressed through a greater integration
of the urban fabric. Immediately to the northwest of the rail
viaduct and highway bridge is an approximately 23-acre area that
consists of mostly parking lots, vacant land, and underutilized
industrial space. Development of these parcels, along with the
aforementioned access improvements, would reduce the isolation
between existing nodes of activity on the Riverfront, Lower
Market, and Browntown. This also has the potential to bring new

investment into surrounding underserved neighborhoods.

This proposed strategy could be applied directly to Beech Street,
an underutilized street connection between the Riverfront,
Browntown, and Kosciusko Park in Hedgeville. Beech Street in
Browntown is currently lined by vacant spaces, underutilized

parking and industrial sites and the Wilmington offices of the
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Delaware Transit Corporation (DART First State). The Riverfront

portion of Beech Street includes the Penn Cinema Complex, a

small office building, and former Delmarva Power manufactured
gas plant, which completed environmental remediation in 2014.'%
Opportunities exist here for mixed-use affordable housing, local
serving businesses, inclusionary business space, brownfield

remediation, and new greenspace.

Affordable housing projects could involve new construction or
rehabilitation of existing structures. Development could come
through a public-private partnership involving the RDC, the city,
or private non-profits. Depending on the deal structure, financing
could be covered by federal low-income housing tax credits, density
bonuses and permitting incentives for developers, or funds from
partner foundations. Affordable housing partnerships do have
some recent precedent in the immediate area. The Wilmington
Housing Partnership worked with the City of Wilmington and

Castle Construction to develop Christina Overlook, a 40-unit

- Residential - Ground Floor Retail
- Office - Green Space
- Retail - Existing Development

project several blocks south of Beech Street.'"® Moreover, the
areas status as a Blueprint Community gives the neighborhood

preference for Federal Home Loan Bank affordable housing funds.

The Riverfront could also pivot away from its current regional retail
and single-tenant office orientation to serve local needs. To date,
Riverfront development has pursued a mostly destination retail
strategy that does not serve the needs of surrounding neighborhoods
and, in some cases, failed to meet original expectations. A new
building along Beech Street could be constructed to house a large
format, local serving retail space along with affordable and market
rate housing in a single mixed use structure. Potential retail tenants
could range from a smaller-scale drug store to a big box variety
store. This could bring daily goods within easy access of local
residents and add additional low-skill employment opportunities
on the Riverfront. New development along Beech Street could also
include entrepreneurial spaces that cater to disadvantaged businesses

and provide disadvantaged city residents with direct commercial



space opportunities. An inclusionary business program could also
provide space to neighborhood businesses and local entrepreneurs

in a co-working and business incubator configuration.

This implementation proposal also incorporates several new active
green spaces, green infrastructure components, and environmental
remediation. New park spaces will create an amenity for existing
and new residents in adjacent neighborhoods. Green infrastructure
could be incorporated into these corridors, reducing flooding
potential and the strain on Wilmington’s combined sewer system.
Beech Street would be transformed into a green street that utilizes
bioswailes for stormwater management and creates a unified green
link between the existing green spaces of Kosciuszko Park in
Hedgeville and the Riverwalk along the Christina River. Beyond
these interventions, several aspects of the implementation proposal
would likely require some remediation of existing industrial sites,
reducing the exposure to toxic materials and reducing the visual

obtrusion of unsightly brownfield sites.

The strategies utilized on Beech Street could be applied to
other connections between the Riverfront and the surrounding
neighborhoods, particularly to the north of Martin Luther King
Drive and west of Lower Market. Combined, these interventions
could create a community that is more connected to the rest of the
city. These efforts not should take place in a completely top-down
process. Employing the participatory planning efforts would help
bring community desires and needs into the redevelopment process,

through collaborative design, asset mapping, and brainstorming.

SYNTHESIS

All of these interventions, both site-specific and citywide, aim to
achieve conditions which fit into a larger strategy that addresses
the four key inequity issues identified through the state of
equity analysis. This proposed strategy would address equitable
development concerns by engaging city residents, policy makers,
and private actors in targeted efforts. Implementing specific
interventions that meet equitable outcomes will increase citywide
economic resiliency and the ability of city to respond to the needs

and desires of all Wilmington residents.

However, there are challenges to the implementation of this
strategy. The difficulty of attracting the necessary capital to
continue the development of the Riverfront could prevent the
creation an equitable development agenda. Potential hurdles also
exist in working to change a political culture that currently does
not prioritize community-driven equity outcomes or citywide
visioning. Moreover, there is a universal difficulty in measuring
whether equitable outcomes are achieved from both a qualitative
and quantitative perspective. Success is clearly possible but these
potential challenges should be kept in mind. Almost certainly the
integration of equity into revitalization will create a more fair,
connected and prosperous Wilmington that benefits all residents

and stakeholders.

FIGURE 3.25: Strengthened connections between the amenites along the Riverfront and nearby neighborhoods can act to improve the overall state of equity in Wilmington.
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BACKGROUND

The City of Lancaster is located in the center of Lancaster
County, roughly 60 miles west of Philadelphia. Though the
County is primarily known as a regional agricultural center,
the City has historically served as its urban core and seat, with
a higher concentration of non-agricultural private and public
sector employment. Like many legacy cities, Lancaster’s economic
base was once a strong manufacturing sector that has undergone
substantial decline in recent decades. The City has less than half
the manufacturing establishments and a roughly a quarter of the
manufacturing employment of its industrial peak.! Despite this,
Lancaster continues to serve as a regional job center. With 11%
of the County’s population,? the City is the location of 18% of

primary jobs.?

Lancaster has strong transportation connections to many major
regional centers in the Northeast and Mid-Adantic. The City’s
train station is one of the busiest in the state. Two Amtrak lines
connect Lancaster to Harrisburg and Pittsburgh in the west and
Philadelphia and New York in the east. United States Route 222,
a major avenue of Puerto Rican outmigration from the New York
area, crosses through the city, contributing to Lancaster’s profound
demographic shifts in recent years. Both Reading and Allentown
also lie along this Route and have experienced similar population

trends.*

HISTORY

Lancaster shares in much of the broad historical narrative of legacy
cities, including strong industry-driven growth throughout the first
half of the 20th century, subsequent economic decline, and failed
large-scale attempts at urban renewal. However, where Lancaster
departs from this narrative provides crucial insights into its current

status as a “rebounding city.”

In 1729, Lancaster County broke off from the larger Chester
County. Shortly thereafter, the City of Lancaster was founded as a
center of agricultural commerce. Farmers from across the County
would come into the City’s Central Market to sell produce. Today,
the Central Market continues to thrive as the country’s oldest
continually operating farmers market, providing a tangible link to

the City’s agricultural heritage.’

While agriculture continued to be the backbone of the County’s
economy, the City itself developed as an industrial center in the
second half of the 19th century. Lancaster factories produced

FIGURE 4.01: Soldiers and Sailors Monument in Penn Square on the site of the Second
Continental Congress, Lancaster, PA

goods ranging from Conestoga wagons to watches to ceiling and
floor tiles.® As a result of its regional location, Lancaster and its
surrounding communities also became hubs for processing food

and agricultural products, notably tobacco and cigars.”

By the 1950s, Lancaster had established itself as a successful
industrial city in Southeast Pennsylvania, with local factories and
laboratories for companies such as RCA and Hamilton Watch. The
latter became involved in defense contracting after World War II
and was later acquired by Bulova. From 1940-1960, Lancaster’s
population remained above 60,000, peaking at just over 63,000 in
the 1950s.® During this period, Lancaster was deemed significant
enough to warrant a stop on John F. Kennedy’s 1960 Presidential

campaign tour.”

After reaching their height in the 1950s, factories began slowly

closing, weakening Lancasters industrial base. Dramatic
demographic changes ensued as the White population began
leaving the city, gradually replaced by Latino immigrants who came
to work in the region’s agriculture and food processing sectors. This

shift in demographics coincided with a decline in wealth for the

FIGURE 4.02: Hamilton Watch factory worker inspecting plate, 1941-1942.
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10 However, this influx of Latino residents prevented sharp

city.
population decline, perhaps saving Lancaster from the downward
spiral of depopulation and disinvestment familiar to other legacy

cities.

Deindustrialization proved to be particularly devastating for the
City’s African-American population, who, in addition to sharing
in economic hardship, were subject to the dislocating forces of
urban renewal. In the late 1950s, Lancaster initiated an aggressive
residential blight-removal effort in the City’s southeastern
neighborhoods, where a majority of its African-American
population resided. Like many slum clearance efforts of the
time, large-scale site clearance and forced relocation were central
components of its initial phases.!! The community fragmentation
wrought by this displacement can be seen today, as Lancaster’s
African-American residents continue to lack cohesive civic

representation to voic their interests in City decision-making.!?

In addition to residential projects, urban renewal was also pursued
in the City’s deteriorating downtown. Most notably, Lancaster
Square was a downtown shopping center designed by prominent
mall architect Victor Gruen and constructed in the late 1960s.
Intended to compete with the increasing availability of retail in

the City’s suburbs, Lancaster Square failed within a few years of

FIGURE 4.03: Victor Gruen shopping mall, Lancaster Square

opening and has sat vacant ever since.”> The Bulova building,
which is adjacent to this development, has also been vacant for
a number of years, creating a pocket of blight within the City’s

downtown.

While the economic distress that coincided with deindustrialization
is clear, it arguably set the stage for much of the City’s creative
placemaking strategy today. Armstrong World Industries, a national
tile manufacturer that was, at one point, the city’s largest private
employer, retained a significant in-house art department in offices
in downtown Lancaster. In the 1980s, the company transitioned
away from providing these services in-house, spinning them off
into their own smaller enterprises. Advances in communication
technology enabled these enterprises to remain in Lancaster while
accessing client networks in Philadelphia, New York, and beyond.
Other artisans who found themselves out of work formed local
artist collectives, further solidifying the arts community as a fixture

of downtown.'4

In the early 2000s, Armstrong’s financial viability became threatened
by a protracted asbestos liability lawsuit. In 2006, the settlement
from the lawsuit led the company to declare bankruptcy. The
subsequent restructuring of the company resulted in even further
layoffs,"” providing a definitive end to the industrial chapter of

Lancaster’s history.

CONTEXT

The City was originally platted as a square grid, with major
corridors extending one mile in each direction from Penn Square
in the centrally located downtown. After a series of annexations
that departed from the square grid pattern, Lancaster today is just

over seven square miles, yet retains its largely walkable urban core.

As noted earlier, Latino in-migration prevented Lancaster from
experiencing dramatic population loss during the White flight of
the 1960s and 1970s. The most recent Decennial Census puts the
City’s population at 59,322, roughly 93% of its peak in the 1950s.
In fact, Lancaster has experienced consistent population growth

since the 1980s, albeit at a slower rate than the County overall.'®

Demographically, of course, the City has changed dramatically. In
1960, over 95% of Lancaster’s population was White. By 2010,
Lancaster was a majority-minority community. Though non-
Hispanic Whites continue to represent the plurality of residents
(41.3%), substantial Hispanic/Latino (39.3%), African-American
(16.4%), and Asian (3.0%) communities are now present and

growing."

Of Lancaster’s sizable Hispanic/Latino population, 79% identify
Puerto Rico as their place of origin or ancestry.’® Members of this

community have begun to make inroads into the City’s political
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and cultural mainstream, gaining representation on the school
board, city council, and in local media. However, representation
within the business community has lagged, despite the strong

presence of Latino entrepreneurs."’

White flight also changed the political dynamic between Lancaster
and its surrounding communities. As the highest concentration of
poverty and people of color in an otherwise predominantly White
and conservative county, the City of Lancaster faces significant
race- and class-based tension with its neighbors.?* Many County
residents highlight the City’s disproportionately high crime rate,
which, though significantly higher than for the County overall,”!
has seen marked improvements in recent years.”> Unsurprisingly,
the City and County are often politically at odds with each other,
compromising their ability to collaborate on policy and public

projects.”

Lancaster’s urban core is divided up informally into four
neighborhood quadrants, with much of the City’s economic
development efforts focused in the northwest and southeast. King
Street divides the northern and southern halves of Lancaster and is
considered a major socioeconomic boundary, with communities to

its north being generally more stable and having a higher income

I Highway
I Water

. Rail line
Lancaster City
= == = (City Boundary

than those communities to its south.

The neighborhoods in the northwest quadrant are Lancaster’s most
affluent communities. Though primarily residential, the quadrant
is also home to the City’s largest anchor institutions—Franklin
& Marshall College and Lancaster General Hospital—both of
which have a strong presence in the area. Notably, John Frye, the
former University of Pennsylvania administrator credited with
implementing much of the West Philadelphia Initiatives, served
as president of Franklin & Marshall from 2002 to 2010. Frye
translated many of the same strategies to Lancaster, most notably
employer-assisted housing programs that incentivized staff and

faculty homeownership in the vicinity of the University.?

By contrast, the City’s southeast quadrant is largely impoverished.
Home to a high concentration of the City’s Latino population,
there is also a significant African-American presence.” In recent
years, there has been tension between the African-American and
Latino communities, with long-term African-American residents
feeling as though the growing Latino community is being favored
for public investments.?* While the area is home to the Thaddeus
Stevens College of Technology, a highly regarded two-year college,

the school has lim