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Abstract 

Virginia is a state with deep patterns of housing segregation and discrimination. These 

patterns were created through historic policies and have been perpetuated to this day. By 

combining US Census data with geographical analysis, this paper explores patterns of 

segregation in Virginian cities since 1940. When modern metrics are compared with 1937 Home 

Owners Loan Coalition (HOLC) redlining maps several patterns can be found. While these 

patterns do not provide definitive causality, they do suggest both quantitatively and qualitatively 

that the HOLC maps had a negative impact on the cities that were mapped. This impact is seen 

on the municipal level, affecting both tracts that were graded and those that were not. 

Additionally, these spatial patterns of segregation are strongly correlated with educational 

attainment, income, home ownership and several health metrics. This paper argues for a renewed 

effort by Virginian municipalities to engage in best practice efforts to mitigate the detrimental 

effects of this segregation and to reverse the effects of historic patterns of segregation and 

subjugation within the state.  
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Research Questions 

Is there a spatial correlation between modern patterns of segregation, educational attainment, 

health metrics, income, and home ownership with the HOLC map grades of 1937 and 1940? 

Are Virginian cities that were graded in the HOLC maps of 1937 and 1940 more segregate today 

than are those cities extant in 1940 that were not graded in such maps? 

Are Virginian cities that were mapped by the HOLC engaging in current best practices in regard 

to incorporating social equity into their long-term comprehensive planning processes? 
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Introduction 

I recently asked a group of people in Fredericksburg, VA about housing segregation in 

the city and received a myriad of responses. The majority of the mostly white group praised how 

far the city had come and claimed that there was complete integration; however, one voice rose 

above the tumult to claim that the housing situation in Fredericksburg is segregated both along 

racial and economic lines. The voice came from an immigrant from Uruguay who had been 

shocked to discover that her new city in America was composed of poor neighborhoods with 

residents who were primarily people of color and more affluent neighborhoods that were 

primarily white.  

This paper aims to clearly delineate the housing patterns in Virginian cities that were 

mapped by the HOLC. Housing patterns in Virginia, while perhaps more integrated than in the 

past, are still deeply segregated along both racial and economic lines. These patterns are the 

direct result of historic policies that specifically target poor and racial minorities in order to keep 

them not only separate, but subjugated. This paper shows how HOLC maps, or “redlining” maps 

may have contributed to these patterns. Over 70 years after their institution in 1937, the cities 

they applied to are significantly more segregated than other Virginian cities. 
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Literature Review 

The Home Owners’ Loan Corporation (HOLC) was an organization of the Federal 

Government signed into law in 1933 by Franklin Delano Roosevelt. The purpose of the HOLC 

was to save the mortgages of thousands of Americans who were in danger of default under the 

previous program. The HOLC refinanced over 3 billion dollars in mortgages from 1933 to 1935. 

When some of the loans that the HOLC issued began to default, the HOLC began to evaluate 

mortgage risk. In the late 1930s the HOLC began producing maps that graded the mortgage risk 

of cities within the United States. These maps were called Residential Security Maps and they 

graded neighborhood in four colors: green, blue, yellow, and red, demarcated grades, A, B, C, 

and D respectively. Green was the lowest risk, and red the highest risk.1 Academic literature has 

varied widely as to the effects of these maps, but they have often been referred to as 

discriminatory and prejudice. 

In 1981, Joe Darden claimed that the “charges of discrimination… advanced against 

several mortgage lending institutions for unjustifiably denying loans to certain neighborhoods,” 

were not justified by the available data.2 Darden argued instead, that the lower levels of loans 

issued in redlined neighborhoods could be due to a lack of demand for mortgages in those areas. 

However, this was not his ultimate conclusion; rather, he postulated that “no single data source is 

sufficient to assess demand,” and that “even a combination of sources does not solve the 

problem.”3 Darden’s opinions are a suitable stand-in for academic work before the 1980s. 

Though the discussion concerning redlining and the HOLC was ongoing, it was piecemeal and 

 
1 Kenneth T. Jackson.  Crabgrass Frontier: The Suburbanization of America. New York, NY: Oxford University 

Press, 1985. 196-197. 
2 Joe T. Darden, “The Determination of Demand in Redlining Research,” Michigan State University, Vol. 9 (1981) 

125. 
3 Ibid., 131. 
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full of bigoted opinions such as the argument that people in lower income black communities 

didn’t want to own homes.4 

 It wasn’t until 1985, with the work of Kenneth Jackson, that a thorough and cohesive 

picture of the effects of the HOLC grading maps and redlining was argued. The seminal book 

Crabgrass Frontier provided an alternate history of suburbanization in the United States that 

elucidated systematic and continuing subjugation of black communities through various land use 

policies, including the grading maps of the HOLC and the redlining of communities by mortgage 

lenders. Jackson detailed how “the HOLC is important to history because it introduced, 

perfected, and proved in practice the feasibility of the long-term, self-amortizing mortgage with 

uniform payments spread over the whole life of the debt.”5 He went on to show how black 

citizens were restricted from utilizing this tool of home acquisition and wealth building. Jackson 

showed that HOLC “officials evinced a keen interest in the movement of black families and 

included maps of the density of black settlement with every analysis.”6 As the HOLC graded 

neighborhoods, “black neighborhoods were invariable rated as fourth grade,” the lowest grade 

available.7 Furthermore, Jackson argued that “even those neighborhoods with small proportions 

of black inhabitants were usually rated fourth grade.”8 It is no surprise then, that Jackson claimed 

that the “the Home Owners Loan Corporation initiated the practice of ‘red lining’.”9 

Since the publishing of Crabgrass Frontier, it has been treated as irrefutable that the 

HOLC used racist metrics when devising their neighborhood grading standards. The 1993 book, 

 
4 Ibid., 126. 
5 Jackson, Crabgrass Frontier, 196. 
6 Ibid., 201. 
7 Ibid., 198. 
8 Ibid., 201. 
9 Ibid., 197. 
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American Apartheid by Massey & Denton built on the foundation laid by Jackson. While 

Jackson detailed how the Residential Security Maps of the HOLC were utilized nearly 

universally by private banks, Massey & Denton claimed that the “HOLC not only channeled 

federal funds away from black neighborhoods but was also responsible for a much larger and 

more significant disinvestment in black areas by private institutions.”10 

However, there have been many who disagreed that the HOLC and Residential Security 

Maps were the cause of redlining by mortgage issuers. A 1994 study by Perle & Lynch of 

mortgage lending in Detroit analyzed the available data using a variety of models and concluded 

that “normal economic determinants of mortgage lending predominate in the market… there is 

no significant race effect.”11 They further claim that “redlining cannot be empirically 

substantiated.”12 Similarly, a 1997 study by Harry Margulis that evaluated housing patterns in 

Cleveland, Ohio concluded, “in examining the effects of housing conditions, race and mortgage 

lending, it is found that credit access has little to do with race; rather, housing conditions and the 

age-depreciation process most affect credit receipt and operate independently of race.”13  

It is Gregory Squires who most clearly elucidates the problem from which this 

disagreement in the literature arises. In his 2003 study he describes how data cannot definitively 

prove the motivations of people, arguing, “the necessary data [sets] do not exist to draw precise 

conclusions regarding the extent to which objective and subjective considerations drive these 

 
10 Douglas S. Massey and Nancy A. Denton. American Apartheid; Segregation and the Making of the Underclass. 

Cambridge, MA: Harvard University Press, 1993. 52. 
11 Eugene D. Perle, Kathryn Lynch, and Jeffrey Horner. “Perspectives on Mortgage Lending and Redlining.” Journal 

of the American Planning Association 60, no. 3 (1994): 344. 
12 Ibid., 354. 
13 Harry L. Margulis. “Predicting the Growth and Filtering of At-Risk Housing: Structure Ageing, Poverty and 

Redlining.” Urban Studies 35, no. 8 (1998): 1231. 
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decisions.”14 Furthermore, “due to limitations in publicly available data, it is difficult to assess 

precisely the extent to which race shapes industry practices.”15 Squires’ arguments depict two 

inseparable conclusions that lenders redlined areas due to racially biased HOLC Residential 

Security Maps, or due to racial bias independent of the materials of the HOLC. In either case, 

Squires holds that “racial profiling… grounded in negative racial stereotyping, have contributed 

to racial segregation and uneven metropolitan development.”16  

 Another significant work in 2003 addressed the HOLC maps more directly than did 

Squires. Amy Hillier analyzed the “impact of residential security maps created by the… (HOLC) 

during the 1930s on residential mortgages in Philadelphia.”17 She utilized spatial statistical 

models and geographic information systems to conclude that “grades on HOLC’s map [of 

Philadelphia] do not explain differences in lending patterns with the exception of interest rates, 

which were higher in areas colored red.”18 Hillier also argued that “lenders were avoiding areas 

colored red before HOLC made its maps.”19 She ultimately concluded “it is unlikely that HOLC 

caused redlining. Redlining existed prior to the initiation of the City Survey Program, and areas 

colored red by HOLC were already suffering from a lack of mortgage funds before the maps 

were made.”20 

 Hillier’s arguments were contradicted by the findings of Louis Lee Woods in 2012. 

Woods evaluated national patterns in lending from 1921-1950 and concluded that “the 

 
14 Gregory D. Squires.  “Racial Profiling, Insurance Style: Insurance Redlining and the Uneven Development of 

Metropolitan Areas.” Journal of Urban Affairs 25, no. 4 (2003): 407. 
15 Ibid., 391 
16 Ibid. 
17 Amy E. Hillier “Redlining and the Home Owners Loan Corporation.” Journal of Urban History 29, no. 4 (2003): 

394. 
18 Ibid. 
19 Ibid. 
20 Ibid., 412. 
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neighborhood appraisal standards created by the HOLC… contributed to the severely limited 

access of nonwhites to mortgage funding.”21 While he admits that the percentage of homeowners 

among whites and nonwhites grew between 1940 and 1950, Woods argued that it rose far 

quicker for whites and that nonwhites were usually only granted mortgages in dilapidated areas 

that had been abandoned by white families.22 Woods’ argument is a foreshadowing of the major 

inflection point in the literature of redlining and the HOLC Residential Security Maps. 

 In 2017 Richard Rothstein published The Color of Law; a Forgotten History of How Our 

Government Segregated America. The book garnered much critical acclaim, became a New York 

Times Bestseller, and went on the be very influential in the fields of history and urban planning. 

Rothstein mixes primary historical manuscripts with newly gathered interviews to create a more 

cohesive view of land use discrimination than previously existed. His take on the racial bias of 

the HOLC maps is as follows: 

The HOLC hired local real estate agents to make the appraisals on which refinancing 

decisions could be based. With these agents required by their national ethics code to 

maintain segregation, it’s not surprising that in gauging risk HOLC considered the racial 

composition of neighborhoods. The HOLC created color coded maps of every 

metropolitan area in the nation, with the safest neighborhoods colored green and the 

riskiest colored red. A neighborhood earned a red color if African Americans lived in it, 

even if it was a solid middle-class neighborhood of single-family homes.23  

 Rothstein departs from his predecessors in describing redlining solely as the actions of 

mortgage lenders; instead, he describes the HOLC neighborhoods that were colored red as 

having been redlined by the HOLC. Rothstein described the HOLC maps as having a “huge 

impact and [putting] the federal government on record as judging that African Americans, simply 

 
21 Louis Lee Woods. “The Federal Home Loan Bank Board, Redlining, and the National Proliferation of Racial 

Lending Discrimination, 1921–1950.” Journal of Urban History 38, no. 6 (2012): 1049. 
22 Ibid.  
23 Richard Rothstein. The Color of Law: A Forgotten History of How Our Government Segregated America. New 

York: Liveright Publishing Corporation, a division of W.W. Norton & Company, 2018. 64. 



11 

 

because of their race, were poor risks.”24 He also tied the HOLC, which was created to save 

families who were about to default on their mortgages, to the Federal Housing Administration 

(FHA). The FHA was created in 1934 with its own slew of racially based standards. Rothstein 

showed how “racial segregation [had become] an official requirement of the federal mortgage 

insurance program.”25 Rothstein depicts historic land use policy in the United States as “de jure” 

segregation, “a national system by which state and local government supplemented federal 

efforts to maintain the status of African Americans as a lower caste;”26 that is, segregation 

sanctioned and perpetuated by the government.  

 Rothstein’s work sparked a resurgence of academic interest surrounding segregationist 

land use policy, redlining, and the HOLC. The literature that emerged from this interest, builds 

upon the narrative created by Rothstein, adding detail and expanding its scope. McClure et al. 

studied the legacy of redlining on the self-rated health of residents in Detroit. They found that 

“historical redlining specifically may increase vulnerability to contemporary neighborhood 

foreclosures,” and that this led to lower self-rated health in neighborhood residents.27 Rutan and 

Glass found that “concentrations of poverty, people of color, and vacancy persist,” in areas 

consistent with lower “security grades from the 1937 [HOLC] map” of Pittsburgh.28 

Furthermore, a study by the National Community Reinvestment Coalition (NCRC) concluded 

 
24 Ibid. 
25 Ibid., 63-65. 
26 Ibid., 122. 
27 Elizabeth Mcclure, Lydia Feinstein, Evette Cordoba, Christian Douglas, Michael Emch, Whitney Robinson, 

Sandro Galea, and Allison E. Aiello. “The Legacy of Redlining in the Effect of Foreclosures on Detroit Residents’ 

Self-Rated Health.” Health & Place 55 (2019): 9. 
28 Devin Q. Rutan and Michael R. Glass. “The Lingering Effects of Neighborhood Appraisal: Evaluating Redlinings 

Legacy in Pittsburgh.” The Professional Geographer 70, no. 3 (September 2018): 339. 
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that when assessed at the neighborhood level, “economic and racial segregation created by 

‘redlining’ persists in many cities.”29  

 In 2018 The Metropolitan Policy Program at The Brookings Institute published a study 

that linked historic redlining to the modern devaluation of property in black neighborhoods.30 

This devaluation was also associated with a decrease in educational attainment by residents of 

these areas. Namin, Wu, Zhou, & Beyer found that areas with low grades on the 1930’s HOLC 

maps to have a higher exposure to air pollution and less access to greenspace.31 

 The effects of HOLC maps on the areas that were given lower grades have been well 

demonstrated in several major cities in the United States. The mere existence of such maps may 

have contributed to racial prejudice throughout the city; thereby deepening segregation in areas 

of the city that were not graded by the HOLC. However, it has not been studied in any detail how 

the issuing of these maps may have affected cities as a whole. Additionally, the persistence of the 

patterns of 1937 and 1940 redlining maps have not been sufficiently explored in regard to the 

effected cities in Virginia 

 In regard to the debate as to what constitutes redlining, this paper will follow the example 

presented by Rothstein and his contemporaries. Lenders may well have been redlining before 

HOLC maps, and some scholars have argued that lenders may not have consulted these maps in 

subsequent instances of redlining. Still, much evidence has been presented that links the HOLC 

maps directly to the decisions of mortgage issuers. Even Hillier, who claimed that the HOLC 

 
29 Bruce Mitchell and Juan Franco. “HOLC ‘Redlining’ Maps: The Persistent Structure of Segregation and 

Economic Inequality.” National Community Reinvestment Coalition, 2018. 4. 
30 Andrew Perry and Johnathan Rothwell, and David Harsharger. “The Devaluation of Assets in Black 

Neighborhoods; the Case of Residential Property.” Metropolitan Policy Program at Brookings, 2018. 
31 Namin, S., W. Xu, Y. Zhou, and K. Beyer. “The Legacy of the Home Owners’ Loan Corporation and the Political 

Ecology of Urban Trees and Air Pollution in the United States.” Social Science & Medicine 246 (December 20, 

2020): 1.  
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maps did not contribute to redlining admitted that Residential Security Map grades corresponded 

to higher interest rates. Furthermore, since these maps were intended to guide the decisions of 

mortgage issuers, and since the HOLC issued loans based on these maps, this paper holds, as did 

many scholars before it, that the Residential Security Maps of the HOLC were redlining maps.  

 

Professional Best Practice Review 

 Modern municipal policy must address the history of land use discrimination within its 

borders. The legacy of redlining and the effects of consistent and persistent de jure segregation 

and oppression cannot be overcome without forward thinking equity policies. This paper 

evaluates Baltimore, MD as a best practices case study of an eastern U.S. city dealing with a 

complicated racial history involving deep patterns of racial land use discrimination including a 

Residential Security Map made by the HOLC.  

 Baltimore has taken a forward thinking and active approach to resolving racial disparity 

in the city, beginning with the creation of an Equity in Planning Committee (EIPC). “Launched 

in March of 2015, EIPC is driven by a desire to actively work toward dismantling and remedying 

the legacy of racial inequity that persists in Baltimore.”32 The City’s aims for decision makers to 

consider four areas of equity in every project and policy: 

1. Structural Equity: What historic advantages or disadvantages have affected residents in 

the given community?  

2. Procedural Equity: How are residents who have been historically excluded from 

planning processes being authentically included in the planning, implementation, and 

evaluation of the proposed policy or project?  

3. Distributional Equity: Does the distribution of civic resources and investment explicitly 

account for potential racially disparate outcomes?  

 
32 “Equity in Planning Committee.” Department of Planning. City of Baltimore, February 3, 2020. 
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4. Transgenerational Equity: Does the policy or project result in unfair burdens on 

future generations?33 

The City also has several goals outlined for the committee. First, to “improve and 

increase the dialogue and connections between the Department of Planning and underserved 

communities in Baltimore.” Second, to “ensure that the Planning Department staff reflect the 

demographics of Baltimore City.” Third and fourth, to “use an equity lens to develop, revise, and 

evaluate City policies… [as well as] prioritize capital investments.” Fifth and finally, to 

“evaluate the Planning Department’s internal practices and policies.” 

Baltimore’s Equity in Planning Committee is not mere lip service; rather, it plays a 

substantial role in the planning department. There are several interesting projects that it has 

initiated. They have created a Planning Academy, a bi-annual six-week course that is free to the 

public and covers “in-depth the zoning and development process” of Baltimore.34 This 

interesting program helps community residents learn how to be more engaged in the planning 

process, potentially giving voices to residents who have traditionally been underserved.  

EIPC has also performed an equity assessment of Baltimore’s Capital Improvement 

Program. Through the development of a 59-page report and an interactive Geographical 

Information Systems (GIS) dashboard, the committee is making the financial allocations of the 

municipal government transparent.35 These tools identify the breakdown of government resource 

allocation by groupings such as Race, Age, and Median Household Income.36 

 Additionally, the Equity in Planning Committee has created the implementation 

framework for the city’s Sustainability Plan. By implementing through an equity lens, the 

 
33 Ibid. 
34 “Planning Academy.” Department of Planning. City of Baltimore, November 7, 2018.  
35 “CIP and Equity.” Department of Planning. City of Baltimore, September 3, 2019.  
36 Equity Analysis of Baltimore City’s Capital Improvement Plan, FY2014-FY2020. Baltimore Neighborhood 

Indicators Alliance, Jacob France Institute, University of Baltimore, (2019) 
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planning department hopes to ensure that the equity goals of EIPC will be realized.37 By doing so 

they believe they can “[integrate] social equity, the environment, the economy, resiliency, and 

regeneration.”38 This innovative strategy has much potential to help drive equitable decision 

making in the realm of sustainability.  

 In like manner, EIPC has installed a Resident Food Equity Advisors Program. Advisors 

are selected from the community and their “input is translated into a set of policy 

recommendations.”39 The advisors are a core element of the city’s Food Policy Initiative (FPI), 

helping to ensure equitable food availability in the city. The initiative has created Food 

Environment Maps, scored stores by a Health Food Availability Index, and evaluated zoning and 

ordinances for biases. This has been key for providing recommendations to the Food Policy 

Action Coalition, which is facilitated by the FPI and made up of “60 members, representing 

nonprofits, university, farms, businesses, hospitals, and residents.”40 

 The progress report for EIPC is due to be released soon and will provide valuable 

feedback to these processes, ensuring that if adjustments need to be made, the necessity will be 

seen and action will be taken.41 EIPC is a committee with real influence, not simply a checked 

box for public perception. By utilizing strong implementation strategies and a feedback loop 

EIPC has ensured that it will be able to adapt and react in the future, constantly pushing towards 

a more equitable Baltimore. 

 

 

 
37 The City of Baltimore, The 2019 Baltimore Sustainability Plan, Office of Sustainability. § (2019). 135. 
38 Ibid. 
39 “Food Equity.” Department of Planning. The City of Baltimore, August 26, 2019.  
40 “Food Policy Action Coalition.” Food Policy Action Coalition |. The City of Baltimore. 2020.  
41 “Equity in Planning Committee.” Department of Planning. City of Baltimore, February 3, 2020. 
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Research Methodology 

 To compile this paper, research was conducted Primarily through Geographical 

Information Systems (GIS), Microsoft Excel, and review of policy documents of the cities 

involved. The spatial analysis for this paper was conducted within Esri’s ArcGIS online. The 

maps pertaining to segregation, health, education, housing, and income were constructed using a 

variety of analysis tools within the program. The data used to create the maps was primarily U.S. 

Census and American Community Survey (of the U.S. Census Bureau) available in the ArcGIS 

online archives; however, some of the data used in the spatial analyses was compiled by Esri. In 

order to determine the relative segregation levels within the various cities, 2010 Census data 

pertaining to population and population by race was extracted from ArcGIS into Microsoft 

Excel.  

 For the Excel analysis of the segregation levels in cities, both with HOLC Residential 

Security Maps and those without such maps, the analysis was limited to cities that were 

classified as such in the 1940 census. This was the census that occurred closest to the time of the 

creation of the HOLC maps. This paper compared the minority population with the total 

population in each city in order to determine what percentage of the population was made up of 

minority residents. This number represents the percentage of each U.S. Census tract that would 

consist of minority residents in the case of perfect integration. The number for perfect integration 

is not intended to represent an ideal scenario, but rather, provides a point of analysis to determine 

how segregated the tracts are within each city. 

 Subsequently, the deviation from perfect integration was calculated for each census tract. 

By calculating deviation, rather than the amount above or below, the difference between tracts 

that have more or less than the expected percentage of minorities is eliminated. 5% above, or 5% 
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below are the same in this calculation, simply 5% deviation. This number is a percentage that 

shows each census tract’s relative amount of segregation from the city as a whole, not the 

segregation within the tract itself on a block by block basis. Analysis at this more micro level of 

detail could be explored in the future. At this point the percentage of deviation for each tract was 

weighted by the population of the tract. This was done in order to eliminate the skewing of the 

data that would arise from very low or very high population tracts being factored into the 

subsequent equation on an equal basis. For instance, a tract with a population of 10 and 0% 

segregation deviation, will not be considered equally when compared to a tract with a population 

of 1000 and 20% segregation deviation.  

 Next, the weighted deviation was averaged with the other tracts in each city. Thus, each 

city is represented by a single number that is the average weighted percent deviation of 2010 

Census tracts from perfect integration. For the sake of being concise, this number will be referred 

to as the Percent of Segregation Deviation; a nomenclature which is preferred over percent of 

segregation due to the fact that it is more specific. For instance, if a community were 100% 

segregated, with an equal population of minority and non-minority residents, the expected 

perfect integration would be 50%. By the model of this paper, the tracts in this community would 

all have 50% segregation deviation. Therefore, the greatest possible amount of segregation for a 

tract is determined by the perfect integration of said tract. In this way, a number is created that 

considers the minority population of the city rather than of each tract alone.  

 The final step of this research phase was simple comparison between the Percent 

Segregation Deviation for cities with HOLC maps to those without. The spatial maps for the 

cities with HOLC maps were compared to the actual HOLC maps for the cities. These maps 

were downloaded and uploaded into ArcGIS online from The Mapping Inequality Project. 
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Finally, the policy documents from the cities with HOLC maps in Virginia were compared to the 

identified best practices derived from the case study of Baltimore, Maryland. 

 

Spatial Patterns in Cities Mapped by the HOLC 

 Among cities with HOLC maps, spatial patterns can be observed. In the following 

sections, spatial patterns of segregation, homeownership, income, education, and health are 

compared to the HOLC maps of Virginian cities made in 1937 and 1940. 

 

Lynchburg, VA 

 The Residential Security Map for Lynchburg was created in 1937. Lynchburg has the 

lowest population of any city in this analysis, with approximitly 78,000 residents according to 

the 2010 census. As can be seen in the figure below, the areas graded as C and D (yellow and 

red, respectively) make up a large central area of the town. The areas graded as D are relatively 

close to the James River, which runs along the edge of Lynchburg, northwest to southeast. It is 

clear that the areas which received grades of A and B (green and blue, respectively) are located 

in the northwest and southwest portions of the city, generally away from the C and D areas.  
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Figure 1: Lynchburg 1937 Residential Security Map

 

Credit: Commonwealth of Virginia, USDA FSA, Earthstar Geographics, Mapping Inequality Project, Esri, Timothy Tamminga 

 When Lynchburg’s census tracts are enriched with data depicting the percentage of 

minority residets, the pattern of segregation begins to emerge. The shades of purple represent 

those areas that have a higer than expected population of racial minority groups; the darker the 

shade, the higer the percentage of minority residents. Likewise, the shades of burnt orange 

represent those areas that have a lower than expected minority populatio; tthe darker the orange, 

the lower the percentage of minority residents. For example, the dark burnt orange tracts to the 

far northwest consist almost entirely of white/caucasion residents, while the dark purple tracts to 

the east, along the river, have a higher than average amount of minority residents. It is 

immediately apparent that those tracts that were graded C and D in the 1937 Residential Security 

Map have a far greater amount of minority residents today, and those tracts that were graded A 
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and B mostly have lower than average amounts of minority residents. It is also interesting to note 

that every area graded D is in a dark purple area today and that the areas graded A are in areas of 

at least a moderate shade of orange. The pattern outlined in 1937 corresponds very closesly to 

the pattern of segregation compiled from 2010 Census data.  

Figure 2: Lynchburg Segregation  

 

Credit: Commonwealth of Virginia, USDA FSA, Earthstar Geographics, Mapping Inequality Project, U.S. Census Beareau, Esri, Timothy 

Tamminga 

 

 When Median Household Income (MHI) information is viewed, the results are quite 

similar. The A zone to the northwest consists of residents earning much more than the MHI of 

Lynchburg. While there are a few zones that were graded A and B with lower than average MHI, 

they are generally closer to the average. What is most striking is that the area along the James 
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River where the MHI is far lower than average is almost universally made up of areas that 

received C and D grades in the 1937 map.  

Figure 3: Lynchburg Median Household Income 

 

Credit: Commonwealth of Virginia, USDA FSA, Earthstar Geographics, Mapping Inequality Project, Esri, Timothy Tamminga 

 

 The picture is slightly murkier when viewed in terms of Owner Occupied Housing. Still, 

the basic pattern does persist. Among those areas that were graded by the HOLC, the areas with 

the lowest rates of home ownership are those graded C and D. Those areas graded A and B fare 

relatively better, particulary those graded as A, which predominintly coincide with the highest 

rates of home ownership.  
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Figure 4: Lynchburg Owner Occupied Housing

 

Credit: Commonwealth of Virginia, USDA FSA, Earthstar Geographics, Mapping Inequality Project, Esri, Timothy Tamminga 

 

 When looking at attainment of Bachelor’s Degrees, the same essential pattern is seen. 

The areas with lower grades have lower educational attainment as well, while the areas with 

higher grades have higher educational attainment. As with MHI, the most striking thing is the 

universally lower educational attainment amung those areas graded C and D. The higest rates of 

educational attainment exist nearly exclusivly in tracts that were ungraded or were given a grades 

of A and B. 
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Figure 5: Lynchburg Bachelor’s Degree Attainment

 

Credit: Commonwealth of Virginia, USDA FSA, Earthstar Geographics, Mapping Inequality Project, Esri, Timothy Tamminga 

 

 Disability rates for households in Lynchburg also seem to conform to a general pattern of 

clustering in those areas graded lowest by the HOLC. In fact, among the metrics evaluated, the 

only one that did not seem to show the same pattern were the asthma rates. Though the available 

asthma data for Lynchburg does not seem to follow the same pattern as the previous metrics, it is 

interesting to note that the area with the higest rates of asthma in the city is located in the center 

of the areas graded C and D in the 1937 map. Despite the variance seen in the asthma map, the 

modern metrics analyzed in this paper are very congruent to the pattern of the 1937 HOLC map 

for Lynchburg.  
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Figure 6: Lynchburg Asthma Rates

 

Credit: Commonwealth of Virginia, USDA FSA, Earthstar Geographics, Mapping Inequality Project, U.S. Census Beareau, Esri, Timothy 

Tamminga 

Figure 7: Lynchburg Disability Rates

 

Credit: Commonwealth of Virginia, USDA FSA, Earthstar Geographics, Mapping Inequality Project, U.S. Census Beareau, Esri, Timothy 

Tamminga 
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Roanoke, VA 

 Roanoke is not as obviously congruent with its HOLC map as Lynchburg. Among the 

cities analyzed in this paper, Roanoke’s pattern of segregation conforms the least to its 1937 

Residential Security Map. With a population of approximately 100,000 people, it is on the small 

side of the cities this paper evaluated. The five tracts on the far west of the map, though part of 

the 1937 map of Roanoke, make up the modern day city of Salem, VA, with a population of 

around 25,000. When viewing the 1937 map alone, it is striking how much of the city was given 

grades of C and D. Also, there is only one small region of the city that had communities receive 

grades of A.  

Figure 8: Roanoke 1937 Residential Security Map

 

Credit: Commonwealth of Virginia, USDA FSA, Earthstar Geographics, Mapping Inequality Project, Esri, Timothy Tamminga 
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 While the pattern of segregation does not conform as cleanly to the grades of its 1937 

map, as did the pattern of Lynchburg, the segregation in Roanoke is deeper. There are fewer 

zones with numbers of minority and non-minority residents close to the average. The zones 

mostly consist of far more minority residents than average, or far fewer. Furthermore, though 

many zones graded as C and D have fewer than the average amount of minority residents, all of 

the zones graded A are in areas with few minority residents. This is also true of all but one of the 

areas graded B. These areas were flagged as good areas for mortgage issuance in 1937 and today 

those same areas are predominintly white, in comparison to the rest of Roanoke. This is perhaps 

most true of the areas graded A on the south side of Roanoke, which are in a region of the 

darkest shade of orange on the map. 

Figure 9: Roanoke Segregation

 

Credit: Commonwealth of Virginia, USDA FSA, Earthstar Geographics, Mapping Inequality Project, U.S. Census Beareau, Esri, Timothy 

Tamminga 
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 This area to the south is also the higest in terms of income earning in Roanoke, as can be 

seen in the Median Houshold Income map below. Interestingly, though the pattern of segregation 

did not seem to follow the pattern of the 1937 map, the pattern of houshold income conforms 

much more closely. Almost all of the areas graded as C and D are in some shade of maroon on 

this map, representing that they are below the Median Houshold Income for Roanoke as a whole. 

Nearly all of the areas graded as A and B are above the Median Houshold Income of Roanoke, 

represented in shades of blue on the map below, while, the single tract in Roanoke that 

encompases all of the areas graded A in 1937 coincides with the area where the majority of the 

wealth is concentrated today. In fact, the MHI for this area is $88,249, which is $36,530 above 

the median for the entire city. 

Figure 10: Roanoke Median Household Income 

 

Credit: Commonwealth of Virginia, USDA FSA, Earthstar Geographics, Mapping Inequality Project, Esri, Timothy Tamminga 
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 The pattern is slightly less apparent in the Owner Occupied Housing map for Roanoke, as 

seen below. However, the areas graded A universally have the highest rates of home ownership. 

Those graded B generally have high household ownership, while those graded C and D have the 

lowest rates of homeownership in the area.  

Figure 11: Roanoke Owner Occupied Housing

 

Credit: Commonwealth of Virginia, USDA FSA, Earthstar Geographics, Mapping Inequality Project, Esri, Timothy Tamminga 

 

 When one looks at rates of attainment of Bachelor’s Degrees in roanoke the pattern 

remains consistent. Those areas graded A have the highest rates of Bachelor’s Degrees, followed 

closely by most the areas graded B. Conversely, the areas graded C have mixed educational 

attainment, while the areas graded D have almost universally low rates of educational attainment.  
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Figure 12: Roanoke Bachelor’s Degree Attainment

 

Credit: Commonwealth of Virginia, USDA FSA, Earthstar Geographics, Mapping Inequality Project, Esri, Timothy Tamminga 

 

 As in Lynchburg, the tract level pattern for asthma rates defies the pattern more than any 

other metric this paper evaluated. While the areas graded A do not have the lowest rates of 

asthma, the center of the city where there were high numbers of minority residents, low MHI, 

and low homeownership still have fairly high rates of asthma. Disability rates, however, display 

a strong correlation with zones graded D in the 1937 maps. All of the A and B zones fare at least 

moderately well in this category, while the zones with higer disability rates either were not 

graded in 1937 or received grades of C or D.  

 While Roanoke did not provide as tidy of a dataset as did Lynchburg, the persistance of 

the patterns seen in its 1937 HOLC map are still evident. Positive attributes in particular cluster 

around areas that reveived positive grades from the HOLC. 



30 

 

Figure 13: Roanoke Asthma Rates

 

Credit: Commonwealth of Virginia, USDA FSA, Earthstar Geographics, Mapping Inequality Project, U.S. Census Beareau, Esri, Timothy 

Tamminga 

Figure 14: Roanoke Disability Rates

 

Credit: Commonwealth of Virginia, USDA FSA, Earthstar Geographics, Mapping Inequality Project, U.S. Census Beareau, Esri, Timothy 

Tamminga 
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Richmond 

 Richmond’s spatial patterns are the least sporadic of the cities analyzed. The city is 

alsmost divided into three zones: A & B graded, C graded, and D graded. With a population of 

around 215,000 Richmond, located downstream from Lynchburg on the James River, is on the 

larger side of the cities surveyed in this paper. The 1937 Residential Security Map of Richmond 

is interesting in that the areas graded C and D could almost all be covered by a circle centering 

on downtown Richmond. The A and B graded areas, however, lie along the outskirts in three 

directions; north, west, and south. In Richmond, one could draw a squiggly line that essentially 

seperates the higher graded zones from the lower graded zones. The map below has just such a 

line. West of the line is almost exclusivly zones graded A and B in 1937, with only a few small 

zones rated C. East of the line the zones are exclusively rated C and D. This line has been made 

to follow tract lines, where possible. 

Figure 15: Richmond 1937 Residential Security Map

 

Credit: Commonwealth of Virginia, USDA FSA, Earthstar Geographics, Mapping Inequality Project, Esri, Timothy Tamminga 
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 The modern pattern of segregation in Richmond conforms very closely to the 1937 map 

laid out by the HOLC. Nearly all of the zones east of the dividing line have percentages of 

minority residents above the average, and nearly all of the zones west of the line have 

percentages of minority residents below the average. Furthermore, nearly all of the areas that fail 

to conform to the pattern established in 1937 are along the boarder of the line, and the only 

sizable portion of the city where areas graded D now have fewer than average minority residents 

is the Church Hill neighborhood which is a known hot spot for gentrification in Richmond.42 

Figure 16: Richmond Segregation

 

Credit: Commonwealth of Virginia, USDA FSA, Earthstar Geographics, Mapping Inequality Project, U.S. Census Beareau, Esri, Timothy 

Tamminga 

 
42 Kathryn S. Parkhurst, “Expansion and Exclusion: A Case Study of Gentrification in Church Hill” Thesis, Virginia 

Commonwealth University, 2016. 
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 When one analyzes the Median Household Income in Richmond, the pattern is nearly 

identical. Low MHIs persist to the east of the dividing line and high MHIs persist to west of said 

line. The Church Hill neighborhood is the most notable exeption with a few, more boarderline 

exceptions occuring near the dividing line. This is again the prevalent pattern seen in the Owner 

Occupied Housing map below. Rates of home ownership are far higher to the west of the line 

than they are to the east of it.  

Figure 17: Richmond Median Household Income

 

Credit: Commonwealth of Virginia, USDA FSA, Earthstar Geographics, Mapping Inequality Project, Esri, Timothy Tamminga 
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Figure 18: Richmond Owner Occupied Housing

 

Credit: Commonwealth of Virginia, USDA FSA, Earthstar Geographics, Mapping Inequality Project, Esri, Timothy Tamminga 

 

 At first glance, rates of attainment for Bachelor’s Degrees appear to deviate from the 

established pattern; however, the areas with higer rates of degree attainment east of the dividing 

line center around Virginia Commonwealth University, the white tract very near the center of 

downtown. All of the areas with very low rates of educational attainment are east of the dividing 

line. East of said line, if an area was graded D in 1937, it is unlikly to have higer rates of degree 

attainment today. Most of the areas with high attainment in this region were either ungraded or 

graded C in 1937. 
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Figure 19: Richmond Bachelor’s Degree Attainment

 

Credit: Commonwealth of Virginia, USDA FSA, Earthstar Geographics, Mapping Inequality Project, Esri, Timothy Tamminga 

 

 When it comes to health metrics, Richmond is the most striking of the cities analyzed. 

The asthma rates seen in the map below are primarily high to the east of the dividing line,the 

portion of the city that is made up of mostly residents in the racial minority and that recived 

grades of C and D in 1937. Simlarly, disability rates are disproportionatly high to the east of the 

dividing line.  
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Figure 20: Richmond Asthma Rates

 

Credit: Commonwealth of Virginia, USDA FSA, Earthstar Geographics, Mapping Inequality Project, U.S. Census Beareau, Esri, Timothy 

Tamminga 

 

Figure 21: Richmond Disability Rates

 

Credit: Commonwealth of Virginia, USDA FSA, Earthstar Geographics, Mapping Inequality Project, U.S. Census Beareau, Esri, Timothy 

Tamminga 
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 Perhaps more than any other city surveyed, the situation in Richmond seems to conform 

closely to the Residential Security Map for the city. Residents on the eastern side of the city are 

more likely to be of a racial minority, to have low houshold income, to not own a house, to be 

less educated, and to have someone in their home with asthma or a disability. Richmond is truly 

a city divided.  

  

Newport News & Hampton 

 Further downstream of the James, just where it lets into the Chesapeake, the city of 

Newport News and the neighboring city of Hampton are an interesting case. Newport News has a 

population of approximiatly 180,000 and Hampton of nearly 140,000. Both were graded in the 

Residential Security Map created for Norfolk in 1940; though, it should be mentioned, Newport 

News had alrady been graded in its own map in 1937. Still, the grades changed very little in this 

time and for the purposes of this discussion the 1940 map will be used primarily. 

Figure 22: Newport News 1937 Residential Security Map

 

Credit: USDA FSA, Earthstar Geographics, Mapping Inequality Project, Esri, Timothy Tamminga 



38 

 

Figure 23: Norfolk 1940 Residential Security Map and Regional Boundaries

 

Credit: USDA FSA, VDOT, Earthstar Geographics, Mapping Inequality Project, Esri, Timothy Tamminga 

 

 Newport News seems to have expanded dramatically since it was mapped in 1937 and 

1940. As can be seen below, the areas that seem to have the highest proportion of minority 

residents are located close to the James River. Correspondingly, much of this area was graded C 

and D in the 1940 map. Right along the water are a few zones graded A and B, which today still 

have lower than average amounts of minority residents for the area. Many of the tract boundaries 

for these areas follow the boundaries established in the 1940 Residential Security Map.  
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Figure 24: Newport News & Hampton Segregation

 

Credit: USDA FSA, Earthstar Geographics, Mapping Inequality Project, U.S. Census Beareau, Esri, Timothy Tamminga 

 

 The segregation map for the cities of Newport News and Hampton could almost receive a 

simple re-color to become the MHI maps for the region. Almost every tract with a high 

proportion of minority residents also has a low MHI, while almost every tract with a low 

proportion of minority residents has an MHI above the median for the area. Just as the 

segregation map conformed to the 1940 map, so to does the MHI map. As one would expect, 

there is little change when the Owner Occupied Housing map is viewed. Unfortunatley, the area 

along the James in the southern portion of the city did not have enough data available to be 

included in the Owner Occupied Housing map. The lack of data in these tracts is extremely 

disappointing, as these tracts are precisely those which are the most interesting. 
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Figure 25: Newport News & Hampton Median Household Income

 

Credit: USDA FSA, Earthstar Geographics, Mapping Inequality Project, Esri, Timothy Tamminga 

Figure 26: Newport News & Hampton Owner Occupied Housing 

 

Credit: USDA FSA, Earthstar Geographics, Mapping Inequality Project, Esri, Timothy Tamminga 

 

These tracts are missing from the educational attainment map as well; although, based on the 

figure below, it is still apparent that the tracts that were graded by the HOLC lag behind other 

surrounding areas in terms of attainment of Bachelor’s Degrees. This is true even when one 

compares them to the other areas that are demographically similar withing Newport News, that 

is, those with high amounts of minority residents and low MHIs.  
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Figure 27: Newport News & Hampton Bachelor’s Degree Attainment

 

Credit: USDA FSA, Earthstar Geographics, Mapping Inequality Project, Esri, Timothy Tamminga 

 

 When evaluating asthma rates, the graded areas also fare poorly. While there are several 

other areas with similarly high rates of asthma, those graded C and D by the HOLC coincide 

with tracts that have moderate to high asthma rates. These areas have high rates of disabilities as 

well. While a few A & B graded regions to the south lack data in these maps, convincing patterns 

are still evident. 

Figure 28: Newport News & Hampton Asthma Rates

 

Credit: USDA FSA, Earthstar Geographics, Mapping Inequality Project, U.S. Census Beareau, Esri, Timothy Tamminga 
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Figure 29: Newport News & Hampton Disability Rates

 

Credit: USDA FSA, Earthstar Geographics, Mapping Inequality Project, U.S. Census Beareau, Esri, Timothy Tamminga 

 

Norfolk & Portsmouth 

 Across the James from Newport News lie the cities of Norfolk and Portsmouth, both of 

which were graded in the 1940 Residential Security Map of Norfolk by the HOLC. Additionally, 

a small portion of the graded area lies in the city of Chesapeake. As such, a small fraction of 

Chesapeake has been graded in these maps alongside Norfolk & Portsmouth. This is the most 

heavily populated of the regions evaluated in this paper. Norfolk, Portsmouth, and Chesapeake 

have populations of approximitly 246,000, 96,000, and 235,000 respectively. Similar to the case 

of Richmond, a dividing line can also be drawn here, though admittedly, it does not so neatly 

divide higher and lower grades as did the example of Richmond. While all of the A and B grades 

lie to the northwest of the line, this region also captures a few C and D areas. Still, to the 

southeast of the line every graded area is either C or D.  
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Figure 30: Norfolk 1940 Residential Security Map

 

Credit: USDA FSA, Earthstar Geographics, Mapping Inequality Project, Esri, Timothy Tamminga 

 

 When the Norfolk region tracts are categorized by percentage of minority residents the 

dividing line highlights the disparity very well. All of the areas that have the highest percentage 

of minority residents lie to the southeast, save three. Of those three, two were not graded and the 

remaining one was graded D. Today it appears to be an island of minority residents in an area 

that is mostly white, with boundaries mirroring those of the 1940 map, in some places tracking 

together perfectly.  
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Figure 31: Norfolk and Portsmouth Segregation

 

Credit: USDA FSA, Earthstar Geographics, Mapping Inequality Project, U.S. Census Beareau, Esri, Timothy Tamminga 

 

 

 As in the cities evaluated previously, Median Houshold Income conforms quite closely to 

the pattern of segregation and to the 1940 Residential Security map. In this case, nearly all of the 

lower income areas are to the southeast of the dividing line. Similarly, the tracts in the southeast 

portion of Norfolk and Portsmouth have a disproportionatly low amount of Owner Occupied 

Housing. The large tract that makes up much of the northern portion of the map, which does not 

seem to conform to its surrounding area, is actually Naval Station Norfolk; as such, it is not 

surprising that it seems to follow it’s own path.  



45 

 

Figure 32: Norfolk and Portsmouth Median Household Income

 

Credit: USDA FSA, Earthstar Geographics, Mapping Inequality Project, Esri, Timothy Tamminga 

Figure 33: Norfolk and Portsmouth Owner Occupied Housing 

 

Credit: USDA FSA, Earthstar Geographics, Mapping Inequality Project, Esri, Timothy Tamminga 

 

 In terms of educational attainment these tracts also lag behind the area trend. In a highly 

educated region, almost all of the tracts with very low attainment of Bachelor’s Degrees are 

located southeast of the dividing line.  
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Figure 34: Norfolk and Portsmouth Bachelor’s Degree Attainment

 

Credit: USDA FSA, Earthstar Geographics, Mapping Inequality Project, Esri, Timothy Tamminga 

 

 The health metrics evaluated for the region also reveal a disparity. Excluding Naval 

Station Norfolk, the regions to the southest of the dividing line have higer rates of asthma. These 

areas also seem to have more than their fair share of disabilities, although there are several 

prominent zones to the northwest that have high rates of diaabilities as well. 

Figure 35: Norfolk and Portsmouth Asthma Rates

 

Credit: USDA FSA, Earthstar Geographics, Mapping Inequality Project, U.S. Census Beareau, Esri, Timothy Tamminga 
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Figure 36: Norfolk and Portsmouth Disability Rates 

 

Credit: USDA FSA, Earthstar Geographics, Mapping Inequality Project, U.S. Census Beareau, Esri, Timothy Tamminga 

 

Segregation in Cities Mapped vs. Unmapped by the HOLC 

 Previous empirical research has focused nearly universally on the impacts of the HOLC’s 

Residential Security Maps on those communities and neighborhoods that were graded in said 

map. However, it is the intent of this paper to begin evaluating the impact of HOLC’s maps on 

the cities for which they were created; that is, to ask if being graded by the HOLC in 1937/1940 

had a negative impact on the effected cities when compared to those cities that were not graded 

in the aforementioned maps. In order to being this process, this paper focuses on a single metric 

displayed in the following table: the average weighted percent deviation of 2010 Census tracts 

from perfect integration, which this paper is calling Segregation Deviation. The table considers 

only those Virginian municipalities that were classified as cities in the 1940 census. In the 

opinion of this paper, it would be irrelevant to include cities that were not recognized at that 

time. The table has distributed the cities into two categories and produced further averages for 

each: those cities that had areas graded by the HOLC in Residential Security Maps and those for 

which no such maps were created. 
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Table 1: Average Segregation Deviation of Virginian Cities 

 

Credit: U.S. Census Beareau, Esri, Timothy Tamminga 

 

 This data clearly shows that, on average, Virginian cities extant in 1940 that received a 

Residential Security Map are more segregated than corresponding cities that did not receive a 

map. In fact, cities with maps deviate twice as far from perfect integration than those cities 

without maps. This is a clear and significant finding.  

 However, as previous research has pointed out, this does not equate to Residential 

Security Maps causing segregation. In fact, since the existence of black residents was a major 

contributor to areas receiving low grades from the HOLC, it follows that the areas graded were 

already segregated to some degree. Therefore, the HOLC maps cannot be the exclusive causative 

factor. Yet still, these maps are likely to be contributory or exacerbating factors in the pattern of 

NAME Population
Percentage of 

Minority Residents

Average Segregation 

Deviation

HOLC Mapped 

City Deviations

Non-HOLC Mapped 

City Deviations

Winchester 27,091                 30% 10% 10%

Williamsburg 14,762                 28% 7% 7%

Suffolk 88,821                 47% 18% 18%

Staunton 24,908                 17% 3% 3%

Roanoke 99,001                 37% 24% 24%

Richmond 215,292               58% 28% 28%

Radford 17,562                 13% 1% 1%

Portsmouth 96,397                 59% 26% 26%

Petersburg 33,322                 83% 10% 10%

Norfolk 246,717               55% 28% 28%

Newport News 183,821               53% 19% 19%

Martinsville 13,725                 52% 18% 18%

Lynchburg 78,629                 36% 16% 16%

Hopewell 22,549                 47% 16% 16%

Harrisonburg 52,224                 26% 10% 10%

Hampton 137,741               59% 17% 17%

Fredericksburg 28,385                 34% 10% 10%

Charlottesville 45,468                 32% 10% 10%

Alexandria 145,867               45% 20% 20%

Final Averages: 15% 22% 11%
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segregation in these cities. Perhaps future research will be able to more clearly differentiate this 

issue.  

 It is difficult, using the data available, to attempt to delineate other possible causes for the 

segregation in these cities. For instance, one could claim that these cities are more segregated 

because of their size and, while that may well be true, it cannot be discerned in the available 

data. It is precisely because of the size of these cities that they received Residential Security 

Maps. Therefore, if larger cities are more segregated, it cannot be determined if mapping by the 

HOLC or city size was the predominant causative factor. As such, the only finding from this set 

of data is that cities with HOLC maps in Virginia are more segregated than those without. 

 

Equitable Policy in Cities Mapped by the HOLC 

 The final area of analysis for this paper is that of the policies and initiatives of the 

Virginian cities that were mapped by the HOLC. Each of the pertinent city’s websites and 

comprehensive plans were evaluated for policies and initiatives that pertain to or revolve around 

segregation and equity. The results of these evaluations are presented in the following pages. 

 

Lynchburg 

 The municipal government of Lynchburg, Virginia is one that seems to ignore the issue 

of equity and inclusion. In fact, their Comprehensive Plan for 2013-2020 contains no mention 

whatsoever of equity, racial inclusion, segregation, minority groups, or inequality.43 

Furthermore, their website is bereft of a single policy or initiative that relates to equity or 

inclusion. The first ever Director of Diversity, Equity, and Inclusion for the Commonwealth of 

 
43 The City of Lynchburg, Comprehensive Plan; planning for the Future 2013-2030. Planning Department, 2013. 
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Virginia, the recently appointed Janice Underwood, called out Lynchburg in a talk on January 

25, 2020 at the University of Lynchburg. She encouraged the citizens of Lynchburg to begin an 

open dialogue about racism.  

 

Roanoke 

 Roanoke at least seems to be beginning to move toward some sort of equity-based policy. 

Roanoke’s Vision 2001-2020 plan contained only one mention of equity, and that was in 

reference to the Transportation Equity Act for the 21st Century (a federal government grant).44 

The new, in progress, plan for Roanoke establishes “interwoven equity” as one of the seven core 

themes of the plan.45 According to the current draft of the Executive Summary section of the 

plan’s vision is that Roanoke be “a city that considers equity in each of its policies and provides 

opportunity for all, regardless of background.46 However, this has yet to be realized. Currently, 

there is no policy or initiative in Roanoke that focuses on equity and inclusion. Furthermore, The 

Roanoke Times recently pointed out that the first working group for the “interwoven equity” 

theme of the forthcoming comprehensive plan was “nearly all white” with “others thinly 

represented at best.”47 

 

 

 

 
44 The City of Roanoke, Vision 2001-2020, Comprehensive plan, Planning for Roanoke’s Future economic 

development, neighborhoods, and quality of life. Planning Department, 2001. 
45 “Comprehensive Plans.” Plan Roanoke. The City of Roanoke, April 22, 2020. 

https://planroanoke.org/comprehensive-plans/. 
46 The City of Roanoke, City Plan 20040, Executive Summary. Draft. Planning Department, 2020. Accessed 

02/5/2020. 
47 Matt Chittum. “Roanoke's Planned Focus on Equity Has a Diversity Problem.” Roanoke Times. The Roanoke 

Times, March 17, 2019.  
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Richmond 

The situation for equity in policy in Richmond is hardly better. As in Roanoke, Richmond 

is currently undergoing a transition from one comprehensive plan to another. The Richmond 

Master Plan, 2000-2020 does not mention equity, racial inclusion, racial justice, segregation, 

inequality, or diversity a single time.48 The new comprehensive plan, coined Richmond 300: A 

Guide for Growth, places Equitable Transportation and Inclusive Housing as two of its five 

“Topic Visions.”49 Inclusive, diverse and equitable are three key tenants identified as part of the 

city-wide vision.50 The Richmond City Health Department also has a Health Equity Policy to 

help ensure that “social determinants of health,” are minimized as much as possible. Still, the 

current situation for equity in Richmond is, as of yet, mostly unimplemented. They are actively 

working toward health equity, but other elements are still in the infant stages of planning.  

 

Newport News & Hampton 

 The city of Newport News adopted their new comprehensive plan in 2018. While it does 

make occasional mention of equity, diversity and inclusivity, its core themes for the plan do not 

feature equity or inclusion in any significant way in regard to race. In truth, most of their 

discussions of equity themes seem to be inserted as side notes, rather than as core issues for 

discussion.51 Hampton, at least, has recognized a diverse population as one of the core issues to 

address for the city. They state that, “Hampton will be a city that is welcoming, supportive, and 

inclusive of all citizens, regardless of race, color, religion, age, disability, ethnicity, sexual 

 
48 The City of Richmond, The Richmond Master Plan, 2000-2020. The Department of Planning and Development 

Review. 2001. 
49 “Draft Maps & Strategies.” Draft Maps & Strategies | Richmond 300. The City of Richmond. Accessed May 2, 

2020.  
50 Ibid. 
51 The City of Newport News, One City, One Future; 2040 Comprehensive Plan. Newport News Planning. 2018. 
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orientation or gender identity.”52 While the only initiative regarding equity in Newport News 

seems to be a conference about equity and diversity in their fire department, Hampton has a 

Citizens’ Unity Commission Department,53 whose mission it is to ensure that Hampton is 

equitable and welcoming of diversity. The Department supports two programs. Hampton 

Diversity College “concentrates on increasing knowledge on the value of diversity, unity, and 

inclusion in contemporary workplaces and in our community” and the Unity Awards, which 

“recognize the contributions of individuals, organizations and initiatives that have made a 

positive impact supporting the importance of diversity in the city of Hampton.”54 These 

programs celebrate diversity rather than focusing on creating a more equitable landscape in 

Hampton. While both of these cities are moving toward equitable policy, as of yet, they do not 

seem to have made many inroads in terms of advancing equity.  

 

Norfolk & Portsmouth 

 Norfolk’s comprehensive plan does discuss diversity and equity at several points; 

however, it is not a prominent or recognizable feature of their vision.55 However, as of 2019, 

Norfolk has installed a Diversity, Equity and Inclusion Officer who serves as a liaison to the City 

Manager. As of yet, there are no official programs listed that have been initiated by the officer, 

but her appointment is a solid step in the direction of equity.56  

 
52 The City of Hampton Virginia, Community Plan; 2011 Update, Strategic Issues. Planning and Zoning. 2011. 26. 
53 “Equity & Diversity Conference: Newport News, VA - Official Website.” Equity & Diversity Conference | 

Newport News, VA - Official Website. Newport News. Accessed May 2, 2020; 

“Citizens' Unity Commission Department.” Citizens' Unity Commission Department | Hampton, VA - Official 

Website. The City of Hampton Virginia. Accessed May 2, 2020.  
54 “Citizens' Unity Commission Department.” The City of Hampton Virginia. Accessed May 2, 2020. 
55 The City of Norfolk Virginia, plaNorfolk 2030. City Planning. 2013. 
56 “Diversity, Equity and Inclusion.” Diversity, Equity and Inclusion | City of Norfolk, Virginia - Official Website. 

The City of Norfolk Virginia. Accessed May 1, 2020.  
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 Portsmouth’s newly adopted plan, as of 2018, lists being equitable as one of the core 

visions for the city.57 However, they have yet to appoint a board or person to ensure that their 

equity goals will indeed be met. Rather, they seem to have structured equity implementation to 

be the responsibility of every city employee. While equity is something that everyone can take 

some responsibility for, equitable policies and their implementation seem much more likely to be 

carried out when someone has more direct responsibility over them.  

   

Conclusions 

Redlining Patterns Persist 

 The spatial analysis of modern census tracts within this paper show a strong conformity 

to the patterns of neighborhood grading in the Residential Security Maps created for Virginian 

cities by the HOLC in 1937 and 1940. These patterns exist in terms of racial segregation and 

display a consistent disparity in terms of educational attainment, income, home ownership, and 

health. Communities with a high proportion of minority residents also have a disproportionate 

share of negative attributes in every metric mapped in this study. Correspondingly, in these 

Virginian cities, communities with a high proportion of white residents have more positive 

attributes in said metrics.  

 Previous research, such as that of Richard Rothstein, has shown a clear pattern of housing 

subjugation experienced by people of color in the United States. In light of this research, it is 

apparent that patterns of de jure segregation persist in the present and have a negative impact on 

minority residents of these 5 Virginian cities, at the very least. Virginian residents who live in 

areas that received grades of C and D in the Residential Security Maps of 1937 and 1940 are 

 
57 The City of Portsmouth, Build One Portsmouth; Portsmouth 2018 Comprehensive Plan. Planning Department, 

2018. 127. 
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much more likely to be of a racial minority. Furthermore, they are less likely to own homes, they 

have average incomes well below the medians in their cities, they are less likely to receive a 

college education, and they are more likely to suffer from asthma or to have a disability.  

 When segregation is analyzed at the city scale it is true that cities in Virginia for which 

Residential Security Maps were created are significantly more segregated today than Virginian 

cities for which no such maps were created. Data that would prove unequivocally that these 

patterns were caused by the HOLC maps, or even by governmental authorities on the federal, 

state, or municipal level is unavailable. However, when placed beside the historical narrative of 

racial prejudice and subjugation, it is readily apparent that the HOLC maps, at the minimum, 

contributed to patterns of segregation and racial economic disparity. 

 

Causation is Irrelevant 

While causation cannot be proven, it is the opinion of this paper that it does not need to 

be. There is a proven negative pattern of segregation and a disparity in terms of economics, 

health, and opportunity. Rothstein has clearly demonstrated that the HOLC’s Residential 

Security Maps were created with methods that were racially discriminatory. This alone is enough 

to necessitate that cities mapped by the HOLC grapple with this complicated history. When it is 

combined with the modern patterns of segregation this paper has shown to exist in Virginia, the 

necessity grows to a level of importance that is overwhelming. 

 Furthermore, the perception that the HOLC maps were a significant factor in keeping 

people of color from buying homes and subsequently improving their economic status is 

commonplace. The mortgage is a foundational part of the United State economy. A mortgage 

leads to the building of wealth in the form of equity. A mortgage on a home in the right area is 
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often the ticket a family needs in order to send their children to the best schools. The systematic 

denial of mortgages to families of color through the grading of communities of color as high risk 

is equivalent to denying families of color the benefits of the United States economy. 

 Additionally, even if mortgages were not denied, as has been suggested by Hillier, the 

increase in interest rates Hillier cites is enough to stifle economic gains in and of itself.58 That the 

mortgages issued in communities graded C and D received significantly higher interest rates can 

be as insidious as the denial of a mortgage. It is important to remember that these communities 

were often economically equivalent to those rated A and B, and that they only received such 

poor grades because they contained people of color.59 High interest rates increase the cost of the 

equity gained in a home and are associated with higher rates of loan defaults.60  

 Despite an undisputable link to causation, the painful discrimination infused into the 

HOLC’s Residential Security Maps is something that every city with such a map should be 

grappling with. 

 

Virginia Lags Behind 

 While the Virginian cities for which HOLC maps were created are making headway 

towards equitable policies, they lag far behind the best practices example established in 

Baltimore, MD. Where a Virginian city has installed an Equity Officer, Baltimore has 

established an Equity Committee. Where Virginian cities pay lip service to equity in their 

comprehensive plans, Baltimore gives its committee teeth through their role in the 

implementation of the sustainability plan. Where Roanoke seems to have trouble to even have 

 
58 Hillier, “Redlining,” 394. 
59 Rothstein, “The Color of Law,” 64. 
60 Jones, Timothy, and G. Stacy Sirmans. "The Underlying Determinants of Residential Mortgage Default." Journal 

of Real Estate Literature 23, no. 2 (2015): 191. 
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people of color present in their “Interwoven Equity” meeting, Baltimore has a group of Food 

Equity Advisors that are nearly all people of color.  

 Some Virginian cities seem to be doing absolutely nothing in regard to equity. Those that 

are making headway seem to be standing still when compared to the example of Baltimore. 

Virginian municipal governments simply have to do more to introduce equitable policies to their 

cities.  

 

Recommendations 

 The racial and socioeconomic past of Virginia is complicated and fraught with injustice. 

The Virginian cities that were graded in Residential Security Maps in the 1930s and 40s are not 

only more segregated than Virginian cities that were not graded in such maps, they display deep 

patterns of segregation and injustice along the same geographic boundaries depicted in the 

aforementioned maps. The situation is in dire need of redress, yet these Virginian cities are not 

meeting the best planning practices for addressing complicated historic racial injustice within 

municipal boundaries.  

 It is the recommendation of this paper that Virginian cities, particularly those mapped by 

the HOLC in 1937 and 1940, renew their efforts of creating and implementing equitable policies. 

Virginian cities need to engage deeply in the process of grappling with their complicated 

histories of discrimination and the modern inequities that exist within their boundaries. By 

following and expanding upon the best practices example established in nearby Baltimore, 

Virginian cities can do much to improve their long-term planning practices. There are three main 

areas of focus for improvement in equitable policy creation: education, goals, implementation, 

and feedback.  
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 Education is the foundation of all planning, not only the education of the planners, but of 

the citizenry. Educational programs akin to Baltimore’s Planning Academy provide valuable 

information to citizens on how to make a difference in their local government. The 

empowerment such a program is capable of is invaluable; however, it is also important to 

educate planners and citizens as to the past injustices that occurred and the modern inequities 

that within a city. This could be woven into a planning academy type program or instituted on its 

own, but without being well educated on issues of equity, adequate goals can never be set.  

 Goals should be a partnership between residents and the planning department. The setting 

of goals is important because it provides the direction for policy creation. Only by engaging with 

residents can a city determine what equity goals are the most important. Goals should be realistic 

and trackable. While there is a place for goals that are aspirational, goals should never be so lofty 

that they cannot be achieved, nor so ethereal that progress cannot be measured.  

 Setting goals, however, is not near enough. Implementation is where the rubber meets the 

road in equitable planning. This is where Baltimore soars ahead, and correspondingly, where 

Virginian cities fall behind. The Equity in Planning Committee in Baltimore wrote the 

implementation portion of Baltimore’s sustainability plan. Effective implementation gives equity 

planning the capability to make real change. Without a plan for implementation that works, the 

most perfect goals will come to naught.  Virginian cities need to re-evaluate how they handle 

their equity goals by planning for implementation. To do so, they need people who are 

responsible for said implementation. Only one of the cities evaluated by this paper has an equity 

officer, and none of them have an equity committee.  

 However, even with perfect goals and a top-notch implementation, the results of equity 

policies can be lackluster; this is where feedback becomes important. Baltimore’s Equity in 
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Planning Committee publishes reports on the progress of their Action Plans. The research carried 

out for this paper uncovered no progress reports relating to equity for any of the Virginian cities 

evaluated. It is essential that these cities begin to track their efforts and the situations within their 

cities more closely.  

 The Virginian cities that were mapped by the HOLC are making headway toward 

effective equity policy, and the tools needed to improve are readily available. They are in a very 

challenging position, but it is not one without hope. With a renewal of commitment to equity, the 

effects of discriminatory policies past can be lessened. It will take many major changes and no 

small amount of hard work, not to mention political will and funding. The injustices of the past 

are difficult to grapple with, and can never be undone; still, while injustice can never be erased, 

perhaps it can be corrected. If it can be done, it must be done. 

  



59 

 

Bibliography 

 

Aalbers, Manuel B. “When the Banks Withdraw, Slum Landlords Take Over: The Structuration 

of Neighbourhood Decline through Redlining, Drug Dealing, Speculation and Immigrant 

Exploitation.” Urban Studies 43, no. 7 (2006): 1061–86. 

https://doi.org/10.1080/00420980600711365. 

Britton, Marcus L., and Pat Rubio Goldsmith. “Keeping People in Their Place? Young-Adult 

Mobility and Persistence of Residential Segregation in US Metropolitan Areas.” Urban 

Studies 50, no. 14 (November 2013): 2886–2903. 

https://doi.org/10.1177/0042098013482506.  

Chittum, Matt. “Roanoke's Planned Focus on Equity Has a Diversity Problem.” Roanoke Times. 

The Roanoke Times, March 17, 2019. https://www.roanoke.com/news/local/roanokes-

planned-focus-on-equity-has-a-diversity-problem/article_79c0a285-6e87-536b-85dd-

57374d18c486.html.  

“CIP and Equity.” Department of Planning. City of Baltimore, September 3, 2019. 

https://planning.baltimorecity.gov/capital-improvement-program/cip-and-equity. 

“Citizens' Unity Commission Department.” Citizens' Unity Commission Department | Hampton, 

VA - Official Website. The City of Hampton Virginia. Accessed May 2, 2020. 

https://hampton.gov/924/Citizens-Unity-Commission.  

“Comprehensive Plans.” Plan Roanoke. The City of Roanoke, April 22, 2020. 

https://planroanoke.org/comprehensive-plans/. 

Darden, Joe T. “The Determination of Demand in Redlining Research,” Michigan State 

University, Vol. 9 (1981) 125-132. 

http://proxy.library.georgetown.edu/login?url=http://search.ebscohost.com/login.aspx?dir

ect=true&AuthType=ip,uid&db=aph&AN=6643088&site=ehost-live&scope=site. 

“Diversity, Equity and Inclusion.” Diversity, Equity and Inclusion | City of Norfolk, Virginia - 

Official Website. The City of Norfolk Virginia. Accessed May 1, 2020. 

https://www.norfolk.gov/4624/Diversity-Equity-and-Inclusion.  

“Draft Maps & Strategies.” Draft Maps & Strategies | Richmond 300. The City of Richmond. 

Accessed May 2, 2020. http://www.richmond300.com/marketingMasterPlan/draftcontent. 

Equity Analysis of Baltimore City’s Capital Improvement Plan, FY2014-FY2020. Baltimore 

Neighborhood Indicators Alliance, Jacob France Institute, University of Baltimore, 

(2019) 

“Equity & Diversity Conference: Newport News, VA - Official Website.” Equity & Diversity 

Conference | Newport News, VA - Official Website. Newport News. Accessed May 2, 

2020. https://www.nnva.gov/2264/Equity-Diversity-Conference.  

“Equity in Planning Committee.” Department of Planning. City of Baltimore, February 3, 2020. 

https://planning.baltimorecity.gov/equity-planning-committee. 

“Food Equity.” Department of Planning. The City of Baltimore, August 26, 2019. 

https://planning.baltimorecity.gov/resident-food-equity-advisors. 



60 

 

“Food Policy Action Coalition.” Food Policy Action Coalition |. The City of Baltimore. 2020. 

https://www.baltimoresustainability.org/projects/baltimore-food-policy-initiative/food-

pac/. 

Hillier, Amy E. “Redlining and the Home Owners Loan Corporation.” Journal of Urban History 

29, no. 4 (2003): 394–420. https://doi.org/10.1177/0096144203029004002. 

Hillier, A. E. “Residential Security Maps and Neighborhood Appraisals: The Home Owners 

Loan Corporation and the Case of Philadelphia.” Social Science History 29, no. 2 (2005): 

207–33. https://doi.org/10.1215/01455532-29-2-207. 

Hochstenbach, Cody. “Spatializing the Intergenerational Transmission of Inequalities: Parental 

Wealth, Residential Segregation, and Urban Inequality.” Environment and Planning A: 

Economy and Space 50, no. 3 (August 2018): 689–708. 

https://doi.org/10.1177/0308518x17749831.  

Jackson, Kenneth T. Crabgrass Frontier: The Suburbanization of America. New York, NY: 

Oxford University Press, 1985.  

Jones, Timothy, and G. Stacy Sirmans. "The Underlying Determinants of Residential Mortgage 

Default." Journal of Real Estate Literature 23, no. 2 (2015): 169-206. Accessed May 3, 

2020. www.jstor.org/stable/24884297. 

Margulis, Harry L. “Predicting the Growth and Filtering of At-Risk Housing: Structure Ageing, 

Poverty and Redlining.” Urban Studies 35, no. 8 (1998): 1231–59. 

https://doi.org/10.1080/0042098984349. 

Massey, Douglas S., and Nancy A. Denton. American Apartheid; Segregation and the Making of 

the Underclass. Cambridge, MA: Harvard University Press, 1993. 

Mcclure, Elizabeth, Lydia Feinstein, Evette Cordoba, Christian Douglas, Michael Emch, 

Whitney Robinson, Sandro Galea, and Allison E. Aiello. “The Legacy of Redlining in the 

Effect of Foreclosures on Detroit Residents’ Self-Rated Health.” Health & Place 55 

(2019): 9–19. https://doi.org/10.1016/j.healthplace.2018.10.004.  

Mitchell, Bruce, and Juan Franco. “HOLC ‘Redlining’ Maps: The Persistent Structure of 

Segregation and Economic Inequality.” National Community Reinvestment Coalition, 

2018.  

Namin, S., W. Xu, Y. Zhou, and K. Beyer. “The Legacy of the Home Owners’ Loan Corporation 

and the Political Ecology of Urban Trees and Air Pollution in the United States.” Social 

Science & Medicine 246 (December 20, 2020): 1–9. 

https://doi.org/10.1016/j.socscimed.2019.112758. 

Parkhurst, Kathryn S, “Expansion and Exclusion: A Case Study of Gentrification in Church Hill” 

Thesis, Virginia Commonwealth University, 2016. https://doi.org/10.25772/D1JW-0668 

Perle, Eugene D., Kathryn Lynch, and Jeffrey Horner. “Perspectives on Mortgage Lending and 

Redlining.” Journal of the American Planning Association 60, no. 3 (1994): 344–54. 

https://doi.org/10.1080/01944369408975592. 



61 

 

Perry, Andrew, Johnathan Rothwell, and David Harsharger. “The Devaluation of Assets in Black 

Neighborhoods; the Case of Residential Property.” Metropolitan Policy Program at 

Brookings, 2018.  

“Planning Academy.” Department of Planning. City of Baltimore, November 7, 2018. 

https://planning.baltimorecity.gov/planning-academy. 

Rothstein, Richard. The Color of Law: A Forgotten History of How Our Government Segregated 

America. New York: Liveright Publishing Corporation, a division of W.W. Norton & 

Company, 2018.  

Rutan, Devin Q., and Michael R. Glass. “The Lingering Effects of Neighborhood Appraisal: 

Evaluating Redlinings Legacy in Pittsburgh.” The Professional Geographer 70, no. 3 

(September 2018): 339–49. https://doi.org/10.1080/00330124.2017.1371610. 

Squires, Gregory D. “Racial Profiling, Insurance Style: Insurance Redlining and the Uneven 

Development of Metropolitan Areas.” Journal of Urban Affairs 25, no. 4 (2003): 391–

410. https://doi.org/10.1111/1467-9906.t01-1-00168. 

Taylor, Keeanga-Yamahtta. Race for Profit: How Banks and the Real Estate Industry 

Undermined Black Homeownership. Chapel Hill, NC: University of North Carolina 

Press, 2019.  

The City of Baltimore, The 2019 Baltimore Sustainability Plan, Office of Sustainability. § 

(2019). 135. 

The City of Hampton Virginia, Community Plan; 2011 Update, Strategic Issues. Planning and 

Zoning. 2011.  

The City of Lynchburg, Comprehensive Plan; planning for the Future 2013-2030. Planning 

Department, 2013. 

The City of Newport News, One City, One Future; 2040 Comprehensive Plan. Newport News 

Planning. 2018. 

The City of Norfolk Virginia, plaNorfolk 2030. City Planning. 2013. 

The City of Portsmouth, Build One Portsmouth; Portsmouth 2018 Comprehensive Plan. 

Planning Department, 2018.  

The City of Richmond, The Richmond Master Plan, 2000-2020. The Department of Planning and 

Development Review. 2001. 

The City of Roanoke, City Plan 2040, Executive Summary. Draft. Planning Department, 2020. 

Accessed 02/5/2020. 

The City of Roanoke, Vision 2001-2020, Comprehensive plan, Planning for Roanoke’s Furure 

economic development, neighborhoods, and quality of life. Planning Department, 2001 

Wissink, Bart, Tim Schwanen, and Ronald Van Kempen. “Beyond Residential Segregation: 

Introduction.” Cities 59 (August 21, 2016): 126–30. 

https://doi.org/10.1016/j.cities.2016.08.010.  

Woods, Louis Lee. “The Federal Home Loan Bank Board, Redlining, and the National 

Proliferation of Racial Lending Discrimination, 1921–1950.” Journal of Urban History 

38, no. 6 (2012): 1036–59. https://doi.org/10.1177/0096144211435126  


