
































use zoning districts. Many criticized this approach for addressing citywide issues
with site-specific solutions, for lacking a comprehensive vision of land use, and
for being difficult to administer and enforce. In response, the contextual zoning
movement evolved during the 1980s. Contextualism sought to be responsive to
both local conditions and citywide planning concerns. It recognized that New
York is a mature city requiring a variety of zoning districts that would allow new
development to reinforce the city’s distinctive neighborhoods.

More than 30 years have elapsed since New York’s basic regulatory tools were
created. In many areas, the zoning map no longer makes sense and does not
reflect today’s planning values. A major overhaul is certainly needed. Neverthe-
less, the Commission believes that the vision for the city presented in this report
can and should be realized within the broad framework of the current Zoning
Resolution. The Resolution has evolved through incremental modifications in
response to complex land use planning issues. Residential zoning regulations
have been revised substantially; manufacturing and community facility regula-
tions are being reviewed; and large areas of the city have been remapped.

The city must confront several serious challenges immediately. Scrapping the
existing Zoning Resolution and “starting over” would not only be enormously
costly and time-consuming, it would divert attention and resources for years to
come. Amended and clarified, the Zoning Resolution can provide a serviceable,
largely as-of-right framework for addressing current and future needs. This
report articulates a comprehensive set of planning policies, zoning initiatives, and
other actions to shape a more livable and prosperous city for the twenty-first cen-
tury. It offers no quick fixes. Grand plans to sweep away the old have little merit
and less chance of success. New York is a complex, mature city of extraordinary
scale—its population is larger than that of 41 states. The seven elements outlined
earlier provide the best prescription for the city: Build on its strengths and rich
diversity as a foundation for the future.

In the pages that follow, the Commission describes the planning policies and
work program to achieve its vision for New York. The Charter gives the City
Planning Commission and the Department of City Planning the responsibility
for planning for the orderly growth and development of the city. But the Charter
and other laws disperse authority for implementing plans among various agen-
cies and public authorities. No single agency has the resources to integrate these
plans. The Commission has a unique role to play in synthesizing disparate plans
and reconciling conflicting points of view.

The Commission’s actions must therefore be coordinated with those of other
public entities, particularly those responsible for environmental protection and
infrastructure investment. Commission policies must also be responsive to the
needs of the private sector, which supplies most of the housing, jobs, goods, and
services New Yorkers require in their daily lives. In the implementation of these
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Figure 1.2 New York City Private-Sector Employment, 1958 to 1992
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stock in residential neighborhoods has been replaced or reconfigured to meet
current needs and standards. Many older buildings that make their neighbor-
hoods architecturally distinct and beautiful have been recycled and transformed
into economic assets.

New York’s continuous evolution requires a high level of investment to
restore, upgrade, retrofit, or replace buildings. The city must balance the need for
reinvestment against the preservation of valued structures. New investment is
necessary to bring the city’s buildings and infrastructure up to the higher stan-
dards New Yorkers have come to expect. As their average income has risen and
businesses have become more productive, New Yorkers expect housing, work-
places, and public facilities with more space per person and enhanced amenities.
Even without population or employment growth, existing structures must be
improved and the total stock of built space expanded.

The key point in any discussion of the city’s economy is the need to accom-
modate change and redevelopment through better land use planning and
increased public investment. Even without gaining population or jobs, the city
has experienced rising traffic congestion, water usage, and solid waste genera-
tion. As an already large, mature city, New York must continually improve eco-
nomic opportunities and quality of life, recognizing that its ambition is not
necessarily to become bigger, but better. Only with continued investment and
economic development will the city be able to maintain its role in the world
and the region, achieve a sustainable environment, and maintain and revitalize

its neighborhoods.
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In New York City today, there are fewer job options for the less educated and
less skilled. First, industries that have traditionally employed less educated work-
ers, like manufacturing, have been declining; while industries that employ few
workers without diplomas, like finance, have been expanding. Second, skill
requirements have been increasing within all industries. In 1970, city residents
held 200,000 more management and professional jobs than college degrees. In
1990, the number of city residents with college degrees exceeded the number of
employed managers and professionals by 125,000. The same trends occurred
nationally. As a result, college graduates are taking jobs once filled by high school
graduates, and high school graduates are taking jobs once filled by dropouts.
Third, business has taken advantage of technology to increase productivity.
Because of automation, manufacturing employs more skilled technicians and
fewer unskilled laborers. Because of computer technology, office-based industries
employ fewer semi-skilled typists and clerks and more administrative assistants
with a wide variety of skills.

Unfortunately, many New Yorkers face other barriers to full participation in
the economy—discrimination for some, lack of affordable child care for others.
For example, the Citywide Industry Study found that the few higher-paid jobs
available to those without high school diplomas were disproportionately held
by non-Latino whites. As a result, the average white high school dropout
carned more than the average black high school graduate. What's more, the
composition of the city’s labor force has changed in such a way as to make the
availability of child care an increasingly important issue. Women now consti-
tute 47 percent of the labor force. Of these, almost 12 percent have children
under six. In the last decade, the greatest growth in the female labor force has
been concentrated among these women. Almost half of them worked outside
the home in 1990.

To break down those barriers, the city has undertaken several recent initia-
tives: encouraging minority and women-owned businesses to bid for city con-
tracts; increasing education funding; and reaching an agreement with local con-
struction unions to recruit woman and minorities. Community-based develop-
ment organizations and groups like the New York City Partnership’s Community
Partnership Program have sought to direct public construction dollars to firms
owned by members of minority groups, allowing several African-American and
Latino homebuilders to get access to bank financing for the first time. New York
City can and must continue to expand economic opportunity by providing low-
income people with skills, access, and opportunity to work and by making child

care facilities more accessible to working mothers.

Persistent Poverty

Due to a growing disparity in wages between more and less educated workers, the
benefits of the 1980s economic expansion accrued primarily to the better off—in
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Figure 2.1 Changes in New York City Traffic and Water Use
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tion of residents’ consumption patterns. Over the last 30 years, water usage, sewage
and solid waste, traffic congestion, and air pollution have grown while the city’s
population and employment base have remained relatively stable (Figure 2.1).
There is some evidence that per capita water usage and solid waste generation may
be stabilizing, however. Accounting for the true environmental and economic costs
of consumption offers one of the best approaches to modifying consumer behavior
and improving environmental quality. Education and pricing policies or other
innovative regulatory mechanisms can drastically reduce the need for major new
capital investments and operating expenditures.

Many of the environmental issues confronting the city require regional coop-
eration. Compact centers within the region could permit greater use of mass
transit, walking, and other means of travel than the private automobile. Jobs, ser-
vices, and recreation would be within easy reach of households, reducing fuel
consumption and emissions, travel time and expense, and even traffic conges-
tion. Construction costs for new roads, highways, and utilities could be mini-
mized. Farmland, forests, wetlands, and other environmentally sensitive areas
could be preserved.

The economic gains of the past decade, coupled with the environmental
progress of the past 20 years, have improved the city’s and the region’s ability to
cope with these issues. With a commitment to confront the major challenges,
assistance from the state and federal governments, and the increased resources
generated by an expanding economy, New York City can be one of the prototypi-
cal environmental cities of the twenty-first century. The goal of a sustainable

environment can be achieved.
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Map 2.6 Conceptual Greenway System
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Solid Waste Management

The city must streamline and modernize its solid waste collection system, cur-
rently a combination of public and private services relying on landfill and incin-
eration of municipal waste, and on the export of commercial waste to other
states. Effective management of solid waste would minimize environmental dam-
age from disposal, maximize the reuse of resources, and create economic oppor-
tunity and jobs.

New Yorkers’ per capita generation of waste has increased from approximate-
ly 4.7 pounds in 1960 to 5.5 pounds today. During that same period, the city has
reduced its disposal capacity. During the 1960s, New York had 14 active landfills.
Today, it has only one: Fresh Kills in Staten Island, which accepts virtually all the
city’s municipal waste. Used at the current rate, Fresh Kills will close in 2010. The
city has also reduced the number of incinerators from 11 in 1960 to two today.
Environmental concerns about landfills and incinerators make it difficult to open
new facilities of either kind in the city. Further, there are no readily available sites
for new landfills in the city, and community opposition to incinerators has creat-
ed obstacles to their siting.

The city is proposing to export incinerator ash to out-of-state landfills and
may have to export other waste as well. Export remains an uncertain alternative,
however, because many receiving jurisdictions are seeking from Congress the
right to restrict solid waste that has been transported across state lines.

State and city law set the city’s waste management strategy and establish a
hierarchy of approaches for managing the waste stream. Under this hierarchy, the
most desirable approach is preventing waste (for example, by reducing packag-
ing), followed by waste recycling, including composting. Incineration and land-
fill, in that order, are the two least desirable alternatives for waste disposal.

State law requires that by 1997, 8 to 10 percent of the city’s solid waste be
eliminated by waste prevention, and 40 percent be recycled. It also requires that a
plan for the collection and disposal of solid waste be completed and approved by
DEC. In addition, New York City’s Local Law 19, adopted in 1989, requires the
recycling of 4,200 tons per day by 1994 (about a third of the municipally collected
waste). The Department of Sanitation has prepared a combined Comprehensive
Solid Waste Management Plan (CSWMP) and Generic Environmental Impact
Statement (GEIS) that has been approved by the City Council. The CSWMP
includes a “near-term” plan for the next five years to allow the city to explore
which disposal methods are most appropriate.

Waste Prevention

The city can establish educational and procurement policies and regulations that
reduce waste. Most waste prevention, however, depends on federal and state gov-
ernments strengthening regulations on packaging and use of recyclable materials.

A successful waste prevention program can reduce land use impacts.
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monthly income on rent. Although vacancies have increased during the current
recession, they are predominantly in more expensive units. Many New Yorkers
are homeless. In fiscal 1992, the city’s emergency shelters housed an average of
7,290 single persons per night, and as of June 30, 1992, some 5,230 homeless
families were in emergency housing.

To address these problems, the Ten-Year Capital Strategy maintains the
largest municipally funded housing program in the country. The most recent
strategy, the 1994-2003 Preliminary Strategy, allocates $5 billion for Department
of Housing Preservation and Development programs, including $3.9 billion of

city capital funds.

The Role of City-Owned Land

Low-income communities throughout the city continue to be plagued by pockets
of blight—wvacant land and vacant or dilapidated buildings—often owned by the
city. The city acquired most of these properties through urban renewal and tax
foreclosure. The revitalization of these neighborhoods will be largely determined
by how the city uses its property and by its public investment in infrastructure
and services. In the past, the city’s disposition policies often emphasized maxi-
mizing short-term revenues and gave little thought to long-term community
revitalization. As a consequence, inappropriate land uses, continued vacancies,
and deterioration frustrated local redevelopment efforts.

At the Commission’s request, the Department has identified 19 built-up
neighborhoods with concentrations of vacant city-owned property. (Five others
on Staten Island have large tracts of city-owned land that remain undeveloped
because of environmental constraints.) The Department is currently drawing up
Neighborhood Land Disposition Plans for these 24 areas to help the city use its
property in a manner that stabilizes and rebuilds neighborhoods and encourages
productive reinvestment (Map 3.1).

Neighborhood Economic Integration

As housing prices rose during the past two decades, some historically mixed-
income neighborhoods evolved into more economically homogeneous commu-
nities with fewer opportunities for lower-, moderate-, and middle-income house-
holds. In 1987, the City Planning Commission adopted a pioneering experi-
ment—inclusionary zoning—to promote the development of low-income hous-
ing in high-density communities where the traditional mix of income groups was
being altered by the influx of more affluent households. The Commission
believes inclusionary zoning has demonstrated the feasibility of linking market-

rate and lower-income housing.
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