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Executive Summary



Words lack sufficiency for what is being shared through the
scholarship of Dr. Lawrence Brown. Rarely do archival documents
and almost 100-year-old maps hold such significance and
enlightenment for current times. Here, they do.  
 
Dr. Brown lays out very clearly the deliberative way in which those
with power laid a foundation for inequities in home ownership—
upon which so many other aspects of our lives and opportunities
are built. 
 
We generally applaud public-private sector partnerships. This
report lays bare the other side of what these partnerships can do.
As the documentation unfolds, there is a subtle yet clear path to
determining who and what are desirable and who and what are
not.  
 
It should be shocking. For many, it is not. It should be motivational,
driving all of us to evaluate and better understand the policies and
practices, spoken and unspoken, seen and unseen, that influence
our communities today. 
 
While this is the work of a scholar, it is not a work only for scholars.
This is a must-read and must-know narrative that should, in all
places and spaces, be shared and discussed. Our collective action
is better informed by getting familiar with Dr. Brown’s work.  

FOREWARD

KIM DOBSON SYDNOR, PHD 
Dean, School of Community Health & Policy 

Morgan State University 
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Lawrence T. Brown is a writer, speaker, scholar, and game designer.
Widely known for his work as the author of The Black Butterfly: The
Harmful Politics of Race and Space in America, he currently serves as
a research scientist in the Center for Urban Health Equity at Morgan
State University and created the Black Butterfly Dream Lab.  
 
Although this research is highlighted by the Baltimore Collaborative
(Bmore Collab), the evidence featured here is part of Dr. Brown’s
upcoming project entitled Redlining USA: The Rise of the New Deal
Mapping State with Johns Hopkins University Press. Contact the
researcher at lawrence.brown@morgan.edu. 
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Bmore Collab is a consortium of scholars, entrepreneurs, and
community leaders who are working to build an innovation economy
that leaves no one behind. Utilizing community-based partnerships
to build a knowledge commons of discovery and innovation, work
products are collectively owned and shared. 

This research paper is the first installment of three reports examining
how historical barriers and ongoing lending practices impact
entrepreneurial ecosystems and economic outcomes in Black
Butterfly communities. The analysis should be used as a tool to
design remedies that grow Baltimore’s economy.  

mailto:lawrence.brown@morgan.edu


The lasting impact of racially discriminatory lending practices in the City
of Baltimore can be traced to federal policies initiated in the 1930s. This
research reveals primary source evidence for how government redlining
maps were shared with – and provided instructions for – the banking
industry. Almost a century later, those protocols continue to influence
which residents and businesses get access to capital.   

Agencies such as the Federal Home Loan Bank Board (FHLBB) and the
Federal Housing Administration (FHA) institutionalized redlining by
developing Residential Security Maps and Block Data Maps that explicitly
used race as a determinant of creditworthiness. Predominantly Black
neighborhoods were labeled as high-risk ("hazardous"), severely
restricting access to mortgages for residents in those areas.  

Key research findings include: 

The FHLBB and FHA announced and advanced discriminatory
strategies in federal journal publications, which reinforced one
another. While the FHLBB trained banks to use the security maps, the
FHA developed and promoted Block Data Maps that informed
mortgage lenders of racial demographics at a granular level. The
FHA's underwriting guidelines further codified racial exclusion,
authorizing the denial of bank loans due to "inharmonious racial
groups."  

Local government agencies helped operationalize segregationist
ideas. Baltimore agencies collaborated with federal institutions by
approving siting and construction for racially segregated housing
developments, which further entrenched those methodologies into
community planning. 

EXECUTIVE SUMMARY
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Researchers, entrepreneurs, and advocates in the Bmore Collab
are working with policymakers to address discriminatory
methodologies that continue to impact small business lending.
This report is part of a call to action to dismantle deeply rooted
inequality. That process requires an honest reckoning with the
historical architecture of racialized lending and a commitment to
equitable policy reform. Learn more about the Bmore Collab here. 

Educational and training resources made discriminatory
mapping methodologies more pervasive. Former FHA officials like
Homer Hoyt and Arthur Weimer propagated discriminatory
mapping methodologies through academic publications and real
estate training curricula, embedding their influence in private-
sector lending practices nationwide. 

FHLBB maps and their racialized logic were still being promoted
to private entities nearly 40 years after their public introduction
in August 1936. Despite regulatory and legislative interventions,
residents and businesses in economically disadvantaged
communities, including Black Butterfly communities in Baltimore,
are still impacted by redlining today.  

Uneven access to capital does not only impact
entrepreneurship, job creation, and home ownership, but it also
has an impact on innovation, tax revenue, and civic
engagement in neighborhoods that are under-resourced by
design. The next report in this series will show that in the most
recent decade of available data, from 2013 to 2023, Baltimore’s
Black Butterfly neighborhoods received a fraction of the small
business loans that the city’s White L neighborhoods received,
reflecting historical patterns of discrimination and disinvestment.  

https://bmorecollab.org/


Much of the City of Baltimore’s racialized difference in access to bank
loans has roots in the 1930s when the Federal Home Loan Bank Board
(FHLBB) and the Federal Housing Administration (FHA) created and
spread their respective versions of redlining maps to private industry.  
Both agencies created maps that graded geographic areas based
largely on the racial composition of their residents.  
 
Even worse, both federal agencies partnered with banking, real estate,
appraisal, and building industries to share their mapping blueprints.
Consequently, private companies created their own maps that mirrored
federal maps. As a result, neighborhoods where Black people lived were
denied critical access to bank capital for both home loans and small
businesses.  
 
Decades after redlining was introduced in the City of Baltimore, some
neighborhoods are still grappling with its far-reaching impact. It is still
easier for residents with modest incomes to get approved for home loans
in Whiter and wealthier neighborhoods in neighboring counties than it is
for similarly situated applicants to get loans in Baltimore’s Black and
Brown communities.    1

 
Homeownership has a direct impact on wealth and economic resilience.
Notably, the equity derived from home ownership can be a critical
source of seed funding or collateral for small businesses that have been
denied loans from traditional banking institutions.   

2

3

 
Consequently, policies that were designed to facilitate racial
segregation have become part of the DNA of how some lending
institutions operate.  Developing corrective measures requires
examining their origins and corrosive impact.  This paper explores the
historical origins of discriminatory bank lending in Baltimore and
highlights the areas in which it was — and still is — most prevalent. 

INTRODUCTION 
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In the August 1936 edition of the Federal Home Loan Bank Review, the
FHLBB lauded the work of its Mortgagee Rehabilitation Division for
teaching banking institutions how to use security maps, which “would
grade each neighborhood according to the degree of risk it imposes on
an investment.” As the FHLBB remarked in the second paragraph on
page 389:  

THE FEDERAL HOME
LOAN BANK BOARD 

As a result, several hundred institutions which had never
previously considered such an approach to their mortgage
problems have begun to develop and maintain security
maps. They will thus be in a better position than ever before
to know in what neighborhoods they ought to seek loans
and in what neighborhoods they are over loaned.  4
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Here, the FHLBB clearly admits that it taught hundreds of banking institutions
how to use their security maps. These maps ranked neighborhoods using
four different colors: green (Best), blue (Still desirable), yellow (Definitely
declining), and red (Hazardous). Security maps are more commonly referred
to today as “redlining maps.” 

After taking credit for spreading redlining maps to the banking industry, the
FHLBB journal proceeded to provide “simple instructions for the making of
security maps of residential neighborhoods from information available to
any experienced mortgage lender” (page 390). In effect, the FHLBB’s journal
article and Residential Security Maps provided direction and authority for
private mortgage lenders to discriminate based on race.  
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Race was central to the FHLBB maps. The primacy of race can be found on
the Area Description forms that FHLBB agents used to grade neighborhoods.  
The racial composition of a neighborhood was factored into the grades and
colors assigned to their security maps.  As seen on two of Baltimore’s Area
Description forms below, blank lines were placed on the forms for federal
agents to fill in the percentage of foreigners (line 5c) and Negroes (line 5d)
in an area. The form also linked Negroes with the “infiltration” of an area (line
5e) as a prelude to receiving a “D” grade.    

5
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In the June 1937 edition of the Insured Mortgage Portfolio, the Federal
Housing Administration (FHA) announced its Block Data Maps to
private mortgage lenders. By capturing the percentage of nonwhite
persons living in each block, the FHA maps offered details about racial
demographics at a remarkably granular level. The FHA made the
purpose of their maps clear for mortgage lending institutions: 

THE FEDERAL HOUSING
ADMINISTRATION AND LOCAL
AGENCIES IN BALTIMORE

The mortgage lender considering a loan on a house in a
high-priced neighborhood, for instance, can determine the
points at which low-priced or substandard structures are
nearest, whether there is an admixture of commercial uses,
and whether there are inharmonious racial groups in the
vicinity.  7

The FHA told private mortgage lenders how to make redlining maps
with a similar purpose on their own. James Taylor, the associate
director of the FHA’s Division of Research and Statistics, wrote on page
22 of the article: “In cities where detailed analysis of this material has
not been made or in cities where real property inventories have not
been undertaken, rental maps showing high, medium, and low rental
districts can be prepared by local real estate and mortgage
organizations.” By giving permission to realtors and bankers to create
their own maps, the FHA gave sanction to private real estate brokers
and mortgage lenders to engage in spatial-racial discrimination. 
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Beyond informing private industry about their Block Data Maps, the FHA
used them in the course of their home financing operations. In the 1938
Underwriting Manual detailing the required components of an FHA
Insuring Office (paragraph 1845), FHA Block Data Maps are listed as a
component of the Real Estate Market Data File (paragraph 1859-m).
The racist rationale underpinning FHA lending is spelled out in the
agency’s 1936 Underwriting Manual which states: 

Natural or artificially established barriers will prove
effective in protecting a neighborhood and the locations
within it from adverse influences. Usually, the protection
against adverse influences afforded by those means
includes the prevention of the infiltration of business and
industrial uses, lower-class occupancy, and inharmonious
racial groups.  8
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The FHA manual specified that its Established Rating of Locations would
include several “Racial Occupancy Designations” denoting ‘W’ for White,
‘M’ for Mixed, ‘F’ for Foreign, and ‘N’ for Negro (paragraph 1850b). Of the
four designations, “Negro” is the only distinct racial group named (aside
from White). In essence, the FHA rated and graded places by racial and
foreign demographic composition. In its home loan guaranteeing
operations, the FHA used Block Data Maps and specific Racial
Occupancy Designations to determine if the “inharmonious racial
group”—i.e. Negroes—were in the vicinity before underwriting loans. 
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When the FHA finally did underwrite
private housing loans to African
Americans (at the behest of NAACP
advocacy), it did so in Baltimore on a
racially segregated basis by
underwriting a new subdivision in
Cherry Hill, solely for African
Americans in 1944. By July 1944, the
FHA projected to have 196 private
homes completed, while 400 private
homes were scheduled to be
completed by October of that year. 

Clark S. Hobbs wrote in the April 13,
1944, edition of The Evening Sun that
the plan for the Cherry Hill subdivision
was also supported by the Baltimore
City Plan Commission (today the City
Planning Commission). In the October
26, 1943, article from the Baltimore
Sun, an unnamed journalist also noted
the cooperation of the Housing
Authority of Baltimore City in locating
the new all-Black public housing
community in Cherry Hill.   
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Together, the Federal Public Housing Authority, Housing Authority of
Baltimore City, and Baltimore City Plan Commission approved new housing
developments that deepened racial segregation.  In the 1940s, their
collective action resulted in financing and building four racially segregated
public housing communities—two in Baltimore City and two in Baltimore
County.  Meanwhile, the FHA guaranteed loans to mortgage lenders for
private builders to construct the privately owned homes in the Cherry Hill
subdivision solely for African Americans.   

9
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On August 19, 1935, FHA officials Homer Hoyt, Arthur Weimer, and L. Durward
Badgley co-wrote an internal report entitled “The Rating of Neighborhoods in
Metropolitan New York,” according to the National Archives’ records. In the
report, the three officials rated 50 neighborhoods across the New York
metropolitan area. Homer Hoyt, who later became the principal housing
economist of the FHA Division of Economics and Statistics, authored a 1939 FHA
monograph detailing the agency’s Block Data Maps and Rental Area Maps
that pointed the FHA to the high-rent areas where the FHA was willing to
underwrite loans.  In both the report and monograph, race was a critical
factor in the FHA’s grading of neighborhoods and a major criterion in deciding
whether or not to underwrite loans. 

10

 
After leaving the FHA, Homer Hoyt and Arthur Weimer continued to spread
their methodology of spatial-racial discrimination. In the 1960 edition of
Principles of Real Estate, Weimer and Hoyt co-wrote a chapter called
“Neighborhoods and Districts” (chapter 17), which contained the same written
descriptions of and a map of Washington, D.C., resembling the FHA Rental Area
Maps. On page 331, they parroted the FHA’s racially exclusionary language by
writing: “Frequently the presence of inharmonious racial, national, or income
groups in an adjoining area represents a threat to the neighborhood.” 
 
In 1978, Weimer and Hoyt published the seventh edition of the same book, now
titled simply Real Estate. In chapter eight entitled “Location Analysis,” the
authors shared four maps depicting high-income areas in Indianapolis,
Phoenix, Houston, and Washington, D.C., on page 213. Language echoing the
structure and logic of FHA Rental Area Maps can be found on pages 216
through 219. While less explicit than the 1960 edition, the 1978 text still
indicated which areas were creditworthy for lenders and realtors, and by
comparison, which areas were not creditworthy. Hence, four decades after
creating spatially discriminatory maps as FHA employees, Hoyt and Weimer
were still working to spread their maps and discriminatory logics to private
industry.  

FORMER OFFICIALS SPREAD
SPATIAL DISCRIMINATION 
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Like his FHA counterparts, Henry E. Hoagland also spread information
regarding federal maps to the banking industry. Hoagland served as one of
the early commissioners of the Federal Home Loan Bank Board (FHLBB)
from 1935-1937. By overseeing the entire operations of the FHLBB, Hoagland
was familiar with the redlining maps its agencies drafted. In an October
1936 speech to the American Life Convention, a life insurance trade group,
Hoagland explained how cities could be divided into four residential
districts: best, still desirable, definitely declining, and hazardous.

After returning to private industry, Hoagland published the first edition of
his textbook Real Estate Finance in 1954 and the fifth edition of the book in
1973. In both editions, Hoagland described how banking institutions "are
giving serious attention to the neighborhood in which a property is located
before approving an application for a loan" (p. 198, first edition). He
remarked that bankers could appraise areas according to their desirability
for lending by using the colors green, blue, yellow, and red. He wrote
tellingly: "Red spots on the map are danger signs" (p. 203, fifth edition).
Hence, over 35 years after serving as an FHLBB commissioner, Henry
Hoagland spread knowledge of how to create private versions of federal
redlining maps to the banking industry.   11
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The City of Baltimore is still working to disentangle itself from spatial-racial
discrimination methodologies that were developed and disseminated by
federal officials over fifty years ago. Given this historical backdrop, it is no
surprise that Baltimore’s bank lending today is highly stratified by racial
geography, with bank loans being concentrated in the White L, an area
around the Inner Harbor that stretches North to the wealthy neighborhoods
including Homeland and Guilford. Meanwhile, bank loans are less likely to
be found in Black Butterfly neighborhoods throughout East and West
Baltimore. 
 
The next report in this series, featuring analysis by Mac McComas, will show
how these historical forces are reflected in modern-day racial geographies
of small business lending in Baltimore City. His research quantitatively
analyzes patterns in small business bank lending from 2013 to 2023. It
reveals extreme disparities in investments among small businesses in the
Black Butterfly and White L, demonstrating how historical disinvestment in
Baltimore’s majority Black neighborhoods persists.

In the final installment of this series, Yolande Christophe, PhD, and Suntae
Kim, PhD, use a qualitative approach to examine the human impact stories
behind inequitable banking lending in Baltimore City. Their findings are
grounded in – and complemented by – the archival research presented in
this brief. 
 
The FHLBB and FHA both created spatially discriminatory maps in the 1930s
based centrally on the racial composition of a neighborhood. These federal
agencies announced their maps in their journals and encouraged private
mortgage institutions to draft similar maps to guide their lending in
communities. After leaving the federal government, key FHA and FHLBB
officials functioned as industry experts, continuing to promote the racial
logics and mapping techniques they pioneered as public servants. They
successfully embedded discriminatory policies and practices in private
institutions. Contemporary bank lending outcomes and the realities Black
entrepreneurs face today reflect the historical and ongoing impact. 

CONCLUSION 
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