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THIS PLAN IS DEDICATED to the spirit of three people whose vision, confidence, and
gentle good humor inspired everyone involved in the preparation of this plan to aim
high in addressing the tough issues facing the region, but who did not live to see its
completion.

Robert . Wagner; Fr.

Bobby helped organize and then chaired the Committee on the Third Regional
Plan just before his untimely death in 1993. In this capacity and his many other civic
and government roles he touched the lives of so many people in his beloved home-
town, New York City. Bobby’s insights, enthusiasm, and optimism confirmed the out-
look among all of us that the region’s serious problems can be overcome and its po-
tential realized.

Charles McKim Norton

Kim inspired three generations of civic and business leaders in the region and pro-
vided a bridge back to RPA’s origins. Kim served as RPAs president from 1940 to
1968; his father, Charles Dyer Norton, founded the Association in the 1920s, and
Kim was a presence in RPAs work from its inception in 1921 until his death in 1991,
Kim helped shape the plan in its early stages, advised the staff on some of the region’s
most vexing and persistent problems, and inspired the plan’s Greensward concept.

Bill Stmmer

A playwright by training and avocation, as RPA’s communications director until his
death in 1990, Bill understood the importance of appealing to people’s hearts as well
as their minds. He set a high standard for RPA’s communications, and we hope the
plan lives up to his expectations by inspiring his largest audience: the concerned citi-
zens and leaders of the region.
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Foreword

From the Chairman

Historically, the reason people have come to this region has been to pursue eco-
nomic opportunity and prosperity. During the first half of this century, Regional
Plan Association helped to manage the region’s enormous growth—proposing
and planning the transportation, housing, and parks that the burgeoning popula-
tion needed. Using RPA’s plans, public authorities and government agencies built
the infrastructure that allowed the region to develop and expand.

But the past few decades have brought us a new reality: we have seen our econ-
omy and quality of life decline steadily. We now realize that our success is no
longer guaranteed and that a new plan for the future of the region should not be
about managing growth that is inevitable, but about finding new ways to stimu-
late growth that is uncertain. If we do not act boldly to create new opportunities
to grow and prosper, the quality of life will surely continue to deteriorate, for our
region, our communities, and our families.

The recession that hit in the late 1980s struck us earlier, harder, and deeper
than any other region in the country, as we lost over three-quarters of a million
jobs. This recession and our slow recovery from it was an alarm, telling us that
we had basic problems in the structure of the region and its economy. It led us to
conclude that RPA would have to prepare a third plan, fundamentally different
from the first two, that would address these concerns and rededicate efforts at
building the region’s economy in the new landscape of global competition.

I would like to thank all the contributors who understood the urgency of these
issues and supported us in this endeavor. But for this region to succeed, business
and civic leaders must continue to support these efforts—not only financially but
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intellectually and personally. I urge all concerned citizens to join together and act
on the critical issues discussed in this plan, before it is too late, to recapture our
historic promise of opportunity and prosperity.
Gary C. Wendt
Chairman, RPA

From the President

Having studied the Second Regional Plan in graduate school and having spent
much of my career in state and local government in New York, I have long been
aware of the special importance of Regional Plan Association. To serve as presi-
dent of RPA during the creation of the Third Regional Plan has therefore been a
unique privilege. My goal in assuming this honored position was to provide an at-
mosphere in which bold thinking and a commitment to excellence would flour-
ish. I knew that the peerless staff at RPA would do the rest.

Preparing the plan was a collaborative effort of all of RPAs staff and consul-
tants: Robert Yaro directed the plan development process, developed key plan
concepts, and authored or co-authored a number of sections of the plan; Tony
Hiss also co-authored and edited several sections of the plan; Thomas Wright co-
authored other sections, edited the entire document, and directed the Quality of
Life Poll; Jack Dean coordinated production of plan sections and graphics, con-
ducted research on transportation and demographic issues, and co-authored the
housing section; Christopher Jones was the primary author of the Economy and
Workforce chapters; William Shore co-authored the Equity chapter and served
as RPA’s conscience throughout the process; Regina Armstrong developed fore-
casts and authored sections on immigration, the economy, the capital budget, and
sustainable economics; Robert Pirani wrote the Environment and Greensward
chapters; Jeffrey Zupan wrote the Mobility chapter; Raymond Gastil co-authored
the Centers chapter; John Feingold wrote the Governance chapter; Graham
Trelstad co-authored the section on housing issues; Elizabeth McLaughlin con-
tributed to sections on state planning and governance; Linda Morgan contributed
sections on brownfields development and centers; Albert Appleton contributed to
sections on smart infrastructure and the regional capital budget; Winifred Arm-
strong wrote sections on changing work structures, business practices, and re-
gional indicators; and Nicole Crane contributed to several sections.

But above all, this project could not have been completed without the vision,
leadership, and persistence of RPA’s chairman, Gary C. Wendt, Chief Executive
Officer of GE Capital. From the beginning of the process of developing the plan,
Gary saw both the importance of quality of life to the region’s future well-being
and the need to rebuild the region’s competitiveness. These themes were later
confirmed in public forums and RPA’s 1995 Quality of Life Poll, and they suffuse
the plan. The success of his tireless efforts to communicate the importance of the
plan to business leaders was critical to RPA’s ability to secure the means to com-
plete this project.

All of us were dedicated to developing a plan that would live up to the daunt-
ingly high standards set by the plans of 1929 and 1968. I believe we have suc-
ceeded, but ultimately that is up to the region’s citizens to decide.

H. Claude Shostal
President, RPA
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Introduction

NOT THAT MANY years ago, a visionary group of
civic and business leaders came together to con-
sider new ways to deal with the daunting problems
facing their city and its surrounding countryside.
This place, which had once been a collection of
frontier outposts at the edge of a vast, undeveloped
continent, was fast becoming the economic, politi-
cal, cultural, and communications capital of the
world. At the same time it was being transformed
into a new kind of place, a metropolitan region.

Rapid growth was expanding the region beyond
long-established political boundaries and the capa-
bilities of existing government institutions. Mil-
lions of new residents, many of them poor immi-
grants from strange and distant places, threatened
to overwhelm urban schools and neighborhoods,
and, some thought, the social fabric as well. New
communications technology and industrial institu-
tions were revolutionizing the structure of the
economy and the nature of work. And urban
sprawl, promoted by widespread automobile own-
ership and use, was creating uncontrollable traffic
congestion and transforming traditional communi-
ties and familiar rural landscapes—almost always, it
seemed, for the worse.

This group of concerned citizens determined

that to take charge of these trends this place needed
a regional plan—a comprehensive, long-range, re-
gion-wide blueprint for the future.

The group was the Committee on the Regional
Plan for New York and its Environs, established 75
years ago and incorporated in 1929 as Regional
Plan Association. The plan that they completed
that year—the world’s first long-range metropoli-
tan plan—provided a compelling new vision for the
New York-New Jersey—Connecticut Metropolitan
Region, which they projected would double in pop-
ulation to nearly 20 million by 1965.

Lewis Mumford criticized the plan’s assumptions
that the region would inevitably grow and that
Manhattan could accommodate a larger share of
the projected growth in white collar employment.
He suggested instead that stronger efforts should
be made to restrain development and deconcen-
trate the urban core. RPA5 first planning director,
Thomas Adams, replied that it would be folly even
to attempt to prevent in-migration or control eco-
nomic expansion, and that the challenge was to ac-
commodate growth in the best way possible. The
failure of more recent efforts to control migration
and economic growth in Moscow, Beijing, and
other cities, even in authoritarian societies, has vin-



dicated Adams’ conclusion. And much of the plan’s
concrete agenda of highways and bridges, parkways
and parks, and proposals to create new kinds of
urban and suburban communities was achieved (in
large part through the efforts of master builders
Robert Moses, Austin Tobin, and John D. Rocke-
feller, Jr.), enabling the region to improve its effi-
ciency and quality of life even as its population and
economy grew and decentralized. The plan pro-
vided a foundation for these efforts by enabling the
region to attract an inordinate share of federal
funds in the New Deal and postwar eras.

A second regional plan, completed in 1968, dealt
with a new set of concerns, in particular the emerg-
ing trends of suburban sprawl and urban decline
that were the results of the region’s excesses in
planning and building exclusively for automobiles.
It proposed a bold program of concentration of em-
ployment in satellite centers and the rebirth of the
regional rail system as alternatives to isolated sub-
urban office parks accessible only by automobile.
Among its many accomplishments, this second plan
helped to protect hundreds of thousands of acres of
open land and guided the rebuilding of regional
commuter rail systems.

Implementation of the plans has not always come
easily or without controversy and second guessing.
As a not-for-profit civic group with no official
standing, RPA’s “power” has rested on the credibil-
ity of its research, the influence of its board, and ul-
timately the wisdom of its recommendations. In
many cases—such as the first plan’s proposals to ex-
pand the regional rail system and the second plan’s
warnings against continued sprawl—RPA’s advice
has gone largely unheeded.

In the late 1980s, it became clear to RPA’s leader-
ship and staff that the region faced a new and very
different set of challenges, leading to the decision
in 1989 to produce a third regional plan. Our econ-
omy faces new pressures from technology and
global competition. Communities are threatened
by sweeping economic and demographic changes as
concerns once associated with inner-city communi-
ties spread to a wider range of established suburbs.
Our last remaining intact ecological systems are fi-
nally caught in the shadow of development as we
expand to new areas instead of addressing these is-
sues where they occur.

And the rapid transfer of federal powers and
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funds to states and regions, now gathering momen-
tum in Washington, requires more than ever that
this region identify and assert its own priorities.
The current approach presents the very real danger
that the national government will abrogate respon-
sibility for urban centers and the needs of the poor
and elderly. However, this process also presents us
with an opportunity, in that this region may once
again be able to chart its own course and finance its
own needs, less encumbered by federal dictates and
priorities.

In an era in which narrowly focused, one-issue-
at-a-time strategic planning predominates, the de-
cision to proceed with a long-range, comprehensive
plan once again represents a radical departure. By
proceeding in this way, RPA reaffirmed a long-
standing conviction that the region’s concerns are
indeed regional and interrelated—recognizing the
concept that if you “pull on a thread, you move the
stars.” This perspective is apparent in the third
plan’s “Three E” formulation, in which the rela-
tionships between economy, equity, and environ-
ment are seen as driving the region’s concerns.

While suburbanization has irrevocably changed
the face of North America, on all the other conti-
nents of the globe large central cities are undergo-
ing explosive growth. What remains unrecognized
is that both American suburbanization and global
urbanization are part of an even more profound
shift in human geography that is rapidly redefining
circumstances of people’s lives. The fundamental
economic truth of our times is that, on their own,
the suburbs are just as vulnerable as the shrinking
cities of North America and the expanding mega-
cities elsewhere in the world. That is because a far
larger form of settlement has, almost imperceptibly,
been taking root all around us. Far more suddenly
than people realize, super-sized metropolitan re-
gions—areas hundreds of miles wide crowded with
a dense mixture of aging cities, expanding suburbs,
newer edge cities, and older farmlands and wilder-
nesses—are emerging not just as a recognizable
place but as humanity’s new home base.

Only a handful of other regions—notably Port-
land, Oregon, with its new 2040 Plan, and Toronto,
with its new Greater Toronto Area Task Force re-
port—are recognizing these trends and the com-
prehensive approach they demand. The 1991 In-
termodal Surface Transportation Efficiency Act
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(ISTEA) requires that metropolitan planning orga-
nizations prepare long-range transportation plans
that address land use and air quality concerns, but
in only a few places are these plans truly integrating
these issues. And none of them addresses the
broader set of environmental, economic, social,
urban design, and governance concerns facing these
regions. Continued devolution of authority from
Washington will require that metropolitan regions
develop their own plans and investment strategies.

The most urgent of the new concerns facing the
New York-New Jersey—Connecticut Metropolitan
Region is the region’s changing role in national and
world markets as a result of new telecommunica-
tions technologies and economics. Our share of the
national economy has declined for decades as the
market share of even our leading industries in na-
tional and world markets has eroded. Companies,
and even whole industries, that had been the main-
stay of the regional economy are no longer “bolted
down” here. Virtually every economic sector is un-
dergoing restructuring that will, in the short term,
continue to limit employment opportunities. The
burden of these changes is greatest for low-skill
workers, at the same time that millions of immi-
grants, many lacking advanced skills, have come to
the region from developing countries. Declining
income and employment opportunities for both na-
tive and foreign low-skill workers are likely to per-
sist as these trends continue.

The result is that the region’s century-old un-
written social contract—that we owe all our citizens
the opportunity to gain the education and technical
skills to attain a job and a decent standard of living
in an expanding economy—is threatened. This
contract has long been the cornerstone of our eco-
nomic and social well-being, and its loss represents
a significant threat to the region’s future success.
Consequently, for the first time the challenge fac-
ing RPA and the region is not managing growth,
but preventing decline.

Related to these deteriorating economic pro-
spects is the widespread notion that the region’s
quality of life is in decline, as measured by percep-
tions of incivility, crime, homelessness, failing
schools, gridlocked and crumbling highways and
bridges, and impaired air and water quality. Cher-
ished landscapes, encompassing much of the re-
gion’s public water supplies, agricultural lands, and

scenic beauty, are succumbing to an unprecedented
wave of suburban sprawl. And rapidly escalating
housing prices and congested suburban highways
mean that fewer residents of the region can afford
to escape to the remaining places perceived to be
safe and attractive. We seem to have lost the will to
create the public institutions, adopt the policies,
and make the investments that this place and its
people need.

We are not alone in these concerns. To a signifi-
cant degree these same challenges face most North
American metropolitan regions and many of their
counterparts in other developed countries.

To many people, more than ever, metropolitan
regions—and in particular, large regions like those
surrounding New York, Los Angeles, Tokyo, and
London—seem out of control, even as they play a
larger role in world commerce, culture, and com-
munications. But these challenges are not restricted
to these world centers. Virtually every North
American metropolitan region, both large and
small, faces many of the same concerns: shifting
employment prospects created by global competi-
tion, industry restructuring, and immigration;
growing disparities between poor central cities and
inner suburbs and rich outer suburbs; environ-
mental and transportation impacts of decentered,
automobile-based growth; and other issues. In
this sense, the approach taken by RPA to develop
a comprehensive, long-range, region-wide plan
could become a model for other regions.

RPA5 plan concludes that these concerns can and
must be addressed, and that the “pay back” to this
region from doing so—in terms of expanded eco-
nomic opportunity for all its citizens, improved
quality of life, and enhanced environment—could
be enormous. RPA believes that by implementing
the plan and strengthening our connections to
world markets we can reverse decades of relative
economic decline. By sustaining our current share
of the national economy rather than continuing the
trend of declining share, we could add up to $200
billion per year to the gross regional economy by
2020.

This region, as the first to begin growing out of
its 20th century infrastructure systems, is facing
these problems a little bit sooner than anyone else.
The size of the Tri-State Metropolitan Region, and
its role as a world center of business, finance, cul-
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ture, and communications, ensures that trends hap-
pen here first, or they happen in such a way that
they cannot be ignored. RPA’s third regional plan
attempts to deal with issues that face most North
American metropolitan regions to a greater or
lesser degree. While it can suggest solutions in

other places, it should not be seen as a cookbook to
be employed by these places. Rather, it can be seen
as an “early warning system” for other regions and
as a testing ground for the initiatives needed to
bring metropolitan areas successfully into the 21st
century.



Part I

Overview: A Region at Risk

TODAY, IN THE TWILIGHT of the 20th century, the
‘Tri-State Metropolitan Region of New York, New
Jersey, and Connecticut should be the undisputed
capital of the new global economy. This region is a
magnet for the world’s best minds and the destina-
tion of choice for the hopes of millions of people.
Tokyo, London, and Paris also exert economic
leadership, but it is our metropolitan region that
offers the world’s most diverse and talented popula-
tion. And no place else on earth can demonstrate
such extraordinary leadership in global finance,
media, information management, the arts, and cul-
ture. For nearly four centuries, the region’s pros-
perity and inventiveness have sprung from the di-
versity and talent of our people and the richness
afforded by an exceedingly bountiful environment.

As the dawn of the millennium approaches, how-
ever, it is evident from an assessment of our eco-
nomic, social, and environmental landscape that the
formula of our success has been disturbed. Despite
the region’s strength in the global economy, we are
facing decades of slow growth and uncertainty fol-
lowing our worst recession in 50 years. Despite the
billions of dollars spent every year by the public and

private sector on infrastructure, office space, and
housing, the uncomfortable truth is that we have
been living off the legacy of investments of previous
generations. Despite a history of strength from di-
versity, a shadow of social division has fallen across
the region. Despite strict laws and renewed public
concern, we continue to pollute our air and water
and consume our last portions of open land.

The region faces a future in which it must com-
pete in a global economy that offers new challenges
and opportunities. The question posed is whether
the next 25 years will represent the final chapter in
a story of prosperity and momentum that dates to
the purchase of Manhattan in the 17th century.
The warning is that modest growth in the next few
years could mask the beginning of a long, slow, and
potentially irreversible and tragic decline.

A regional perspective is the proper scale and
context for analyzing and addressing these issues.
Regions will be the dominant economic, social, and
environmental components of the next century, be-
cause cities and suburbs in the nation’s metropoli-
tan regions now rise and fall together. During the
1980s, the 25 metropolitan regions in the United
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States that had the most rapid growth in income in
the suburbs all had central cities that also grew
rapidly. In the 18 areas where suburban incomes
declined, all but four central cities also experienced
income decline.! Nearly one-third of income
earned in New York City ends up in the pockets of
commuters, around $44 billion annually. More than
ever, the economies, societies, and environments of
all the communities in the Tri-State Metropolitan
Region are intertwined, transcending arbitrary po-
litical divisions. Our cities and suburbs share a
common destiny.

To recapture the promise of the region, RPA has
produced a plan to reconnect the region to its basic
foundations. RPA calls these interlocking founda-
tions the “Three E’s”—economy, environment, and
equity, the components of our quality of life. The
fundamental goal of the plan is to rebuild the
“Three E’s” through investments and policies that
integrate and build on our advantages, rather than
focusing on just one of the “E’s” to the detriment of
the others. Currently, economic development is too
often border warfare, as states within the region try
to steal businesses from each other in what amounts
to a zero-sum game. Social issues are either ignored
or placated by a vast welfare system that fails to
bring people into the economic mainstream. And
environmental efforts focus on short-term solu-
tions that attack the symptoms rather than the
causes of problems.

With all our diversity, sometimes it is hard to see
how each of the “E’s” unites us:

* We all inhabit the same landscape, breathe the same
air, and drink the same water.

* However and wherever we earn our living, the
economies of our cities and suburbs are interdepen-
dent, and they succeed or fail as one.

¢ QOur lives are embedded in far-reaching networks of
neighbors, family, friends, and colleagues that stretch
across all social, racial, economic, physical, and polit-
ical boundaries.

The region’s steep recession from 1989 to 1992
and its slow recovery are part of a wrenching trans-
formation to an economy in which some of our
leading industries are no longer as dominant in
global and national markets as they used to be.
Something else has changed, too: when these busi-
nesses improve their performance and competitive-

Figure 1: Three E Diagram.

ness, they do so with fewer people, so the region is
no longer guaranteed widespread growth in jobs
and income. A more open and fiercely competitive
global economy, accompanied by new technologies
that are radically changing how goods and services
are produced, adds to the uncertainties of the situ-
ation, because now the fortunes of any firm or in-
dustry can turn around almost overnight. In spite of
our region’s impressive strengths, we face unprece-
dented challenges to our shared economic prosper-
ity—challenges that are not unique to this region,
but ones for which we must devise our own solu-
tions.

Some planners speak of a jobless future or an end
to growth. However, the greater likelihood is that
new technological capabilities and expansion in the
world economy are not inevitably imposing any one
future on the region, but instead are setting in mo-
tion forces that could lead to either of two very
distinct futures—sustainable growth through new
patterns of cooperation, competitiveness, and in-
vestment, or declining growth and diminished
prosperity. Our opportunity to shape the future has
to do with choosing between these two alternatives.

To preview a declining future, we need only look
at the extent to which we are currently losing
ground in the global economy.

® From 1989 to 1992, the region lost 770,000 jobs—
the largest job loss of any U.S. metropolitan vegion since World
War II— eliminating virtually all of the region’s growth
during the prosperous 1980s. While national employ-
ment grew by 5% from the end of the 1990 to 1991 re-
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cession through 1994, jobs in the region grew by only
1% since the bottom of the recession in 1992.

e Unlike in previous recessions, @/l areas of the region
suffered downturns of similar magnitude—from a loss of
nearly 10% in southwestern Connecticut to a decline of
7% in northern New Jersey and the Hudson Valley.

* From 1982 to 1992, which included both the
strong growth of the mid-1980s and the 1989 to 1992 re-
cession, the region had the slowest job growth of any major
metropolitan area in the nation—slower than Detroit,
Chicago, Cleveland, or Boston.

® Over that same period the region lost nearly one-
quarter of its share of national output in key industry sectors,
including business services, media and communications,
and advanced manufacturing,.

Just as troubling as this recent economic stagna-
tion are the stubbornly rooted inequities between
rich and poor and between racial and ethnic groups.
This region has long been identified with great ex-
tremes of wealth and poverty. In the last 15 years,
however, the income gap has become wider, driven
partly by global economic forces but also by neglect
of our human resources. Two million residents of
the region are officially poor, including 30% of
children under the age of 18. In spite of impressive
gains, African-Americans, Hispanics, and Asians
are still far more likely than whites to be excluded
from opportunities to achieve economic prosperity.
And although the poor remain concentrated in
urban communities, many suburban areas are no
longer free from poverty and related social costs. In
both human and economic terms, the burdens of
widespread poverty and inequities are staggering.
We can no longer afford either the price or the
shame of this loss to humanity. Economic growth
that comes without success in moving the region’s
poor into the economic mainstream, that doesn’t
return steady economic gains to the middle class,
and that can’t budge racial and ethnic divisions is
neither desirable nor sustainable.

Our current dilemma is the result of global
changes coinciding with our own failure to
change—of 25 years of economic transforma-
tion unfolding worldwide during a generation of
under-investment in our own human and physical
assets. Had we made our communities more attrac-
tive and reduced our business costs with smarter in-
vestment in schools, rail systems, community de-
sign, and natural resources, our transition to the

post—Cold War era would have been less painful
and might even have begun to run its course. As it
is, we are facing an extended period of continued
adjustment and slow recovery.

In addition to a lack of investment, our transition
to the demands of the new global economy is
also being undercut by the land-hungry, sprawl-
and-congestion growth pattern that pervades the
area—the same pattern that now pervades every
large American metropolitan area. Land-consum-
ing growth does not just foul the region’s air, or
merely cost the regional economy billions of dollars
a year in lost sales and extra wages because of time
spent tied up in traffic. It now directly threatens the
integrity of our life-support system, the region’s en-
vironment. In the last 30 years the region’s popula-
tion grew by 13%. But from 1962 to 1990 the
amount of land devoted to businesses and resi-
dences shot up by 60%.

A generation ago, only 19% of the region’s
12,000-plus square miles were covered by roads, of-
fices, and houses. The current total is 30%. If we do
not start growing smarter, it will be 45% by 2020.
Among the 2,000-plus square miles now at risk are
the vast northern watershed lands that have always
provided this area with the purest, best-tasting
drinking water of any urbanized region on earth.
Also at stake are the beautiful wildlands, shore-
fronts, farming communities, and recreational areas
that are such an essential part of the region’s qual-
ity of life.

It is odd how few metropolitan areas have yet
seen what is happening. Many of the largest Amer-
ican metropolitan areas are now designing “outer
beltways” for their peripheries—talking about third
rings, fourth rings, and even fifth rings of suburban
sprawl that can lead them to the promised land.

Very few regions—among them Portland, Ore-
gon, the San Francisco Bay area, and, hopefully, our
own—are now beginning to leap free from this kind
of thinking. Beyond Sprawl, a 1995 report by a coali-
tion of California groups that includes the Bank of
America, California’s largest bank, starkly con-
cludes that sprawl now hurts all: “Unfettered
sprawl will make the state less competitive, burden
taxpayers with higher costs, degrade the environ-
ment, and lower the quality of life for every Cali-
fornian.” The report concentrates on the costs of
sprawl, which are staggering. A Rutgers University
study concluded that by 2010 local taxpayers in
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New Jersey alone will spend $9.3 billion that could
be saved by more compact development.?

Because we are a world-leadership region, we
have other compelling reasons to grow smart.
Economists recognize that metropolitan regions—
not cities, not suburbs, not even countries—are the
building blocks of the 21st century, and that regions
that will thrive are regions that have strong centers
as well as healthy suburbs. These are the areas in
which global businesses feel secure. And that is be-
cause a region, economically, is a single job and
housing market, which means that suburban wages
rise and fall in tandem with the ups and downs of
central cities. One reality envelopes all: when the
inner cities stumble, the suburbs stagger. And when
inner cities prosper, suburbs can boom.

An alternative future is possible—not inevitable,
but possible—because of new opportunities inherent
in the transformed world economy. But this is not
destiny. It is choice. It needs thought, caring, and
commitment, and it 7equires investments to make
the region smarter, more efficient, and more attrac-
tive. This future is not illusory—indeed, it is al-
ready well within our grasp, if we take advantage of
some very real reasons for optimism:

1. The world economy is poised for a period of ro-
bust growth in the early part of the 21st century, a period
during which the productive capacities of new technolo-
gies may be fully realized while the economies of devel-
oping nations expand global markets. New products and
media will emerge, as we are already seeing with CD-
ROM:s, the internet, and other products that were little
more than ideas a decade ago. Greater efficiencies could
also free up more resources—and create jobs in the
process—to devote to a host of unmet human needs,
from child care to environmental enhancement.

2. The region continues to be a leader in informa-
tion-based industries and technologies, in the arts, and in
numerous fields of creative talent, forces that will furnish
much of the coming growth in the global economy. Over
half of all the securities transactions in the world take
place in Manhattan’s stock exchanges, and we have the
largest concentration of corporate management services
in the nation, if not the world. Our preeminent arts and
cultural institutions, universities, and research institutes
provide a foundation for continuing leadership in cre-
ativity-based industries, including advertising, broadcast-
ing, and publishing.

3. Despite sprawl, we are still a strongly centered,
compactly developed region. Nearly half of the region’s
jobs are in its cities, and these include far more than just

downtown and midtown Manhattan. The region’s Cen-
tral Business District has been spreading across two
rivers and beyond the New York City limits, and it now
takes in Downtown Brooklyn, Long Island City, and the
Jersey City waterfront. Supplementing the expanded
center is a tri-state constellation of regional downtowns
in cities such as Newark, White Plains, and Stamford.
The traditional centers and all of our newer suburban
edge cities are found within the region’s core, a semi-cir-
cle of lower-lying land along the coast still largely
bounded by intact forests and farmlands. Two genera-
tions of development in suburban corridors have altered
the form of the region from uniform concentric rings of
development to a pattern in which each subregion con-
nects with the region’s core. To describe this new re-
gional form, Robert Geddes has suggested the analogy of
the subregions being the petals of a rose, each with its
own life-supporting connection to the center. The rec-
ommendations in this plan are designed to reinforce
these connections both between the petals and the core
and among the petals themselves.

4. The region has the basic infrastructure, human re-
sources, and natural assets—everything we need, in
fact—to play catch up with the world’s economy. With
40% of all the commuter rail, subway, and light-rail sta-
tions in the country, our existing rail infrastructure is not
only unique but in a state of reasonable health thanks to
15 years of steady public reinvestment. An hour’s drive
north of Manhattan’s Central Park is the core’s natural
northern edge (the roof of the region), a million-acre
ecosystem, a tri-state band of lightly settled, densely
wooded highlands that preserve the quality of air and
water and provide an oasis from the stresses of urbanized
areas. Perhaps most importantly, in an era when dis-
tances between nations and cultures continue to shrink,
we have one of the most diverse, talented, and innovative
populations on the planet.

This period of recovery is the time to build on
our successes, pull back from past mistakes, and for
the first time create a permanent framework for re-
gional growth that can sustain our competitiveness,
prosperity, and well-being far into the future. Our
choice will be largely determined in the few re-
maining years of the 20th century. It will, of course,
take a decade or more to build new rail connec-
tions, revitalize downtowns and suburban centers,
and reform outdated institutions and regulatory
systems. It will take even longer before today’s
school children enter the workforce. But to be
ready for a growing and highly competitive econ-
omy in the next century, we must begin the rein-
vestment process Now.
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There is more good news: These investments
will also bring immediate benefits. Infrastructure
spending translates into jobs for construction work-
ers and others who have been particularly hard hit
in the transition. Improved schools will make the
region more attractive to families of skilled work-
ers. Along with strategic actions to support the re-
gion’s key industries, this renewed investment can
provide added income and jobs during a decade of
otherwise sluggish growth.

The Third Regional Plan calls for an immediate
campaign to recapture the promise of the New
York-New Jersey—Connecticut Metropolitan Re-
gion—and it must be citizen-led to invigorate frag-
mented and often short-sighted political leader-
ship. We need to start now, and we need to sustain
our energy through the inevitable cycles of the
economy and changes in political leadership.

This broad-based action program marks a sharp
departure from prior approaches to regional plan-
ning, both in its organization and its basic assump-
tions:

* Automatic success is no longer part of our destiny,
and it can no longer be defined in simple terms of over-
all economic growth without accounting for social and
environmental costs and benefits.

® The ideas presented here are not being handed
down by an elite group of professional planners and
soothsayers, but instead they represent a distllation of
the best thinking of the region itself because citizens and
civic groups have participated over the past five years in
developing this plan.

¢ The plan requires creation of a new force in the re-
gion, a grand coalition of city residents and suburbanites,
as represented by hundreds of civic, business, labor and
environmental organizations who are now realizing that
they need each other because the region’s continuing
prosperity has become their joint responsibility.

To address the dilemma of regional competitive-
ness in the global economy, RPA turned to the
region’s business leadership in eight key industry
sectors. Their insights have been critical to formu-
lating a regional strategy that integrates economic

strength, an improved quality of life, and a more'in-
clusive prosperity. Working together, these busi-
ness leaders were able to identify four prerequisites
for the successful regions of the future:

1. The talents, creativity, and initiative of the region’s
people are its primary advantages as a global center of
finance, communication, and culture.

2. An exceptional quality of life, efficient infrastructure
systems, good schools, and competitive tax rates and
housing prices are needed to educate, attract, and re-
tain the creative people who drive the economy.

3. Collaboration between business and government in
specific industries is required to capitalize on new
technologies and emerging markets.

4. A diverse economy that includes healthy industrial
sectors as well as advanced service industries is needed
to provide sufficient employment opportunities and
adequate income levels.

The Third Regional Plan also makes a critical
distinction between real growth and “pseudo-
growth.” If we add people or jobs but do so at the
expense of the other “E’,” that is not true growth—
it is a form of decline, postponed for the moment
perhaps, but all the more inevitable when it comes.
Because anything that further undermines the re-
gion’s environment or equity will eventually drive
away the global businesses that now—in a post—
Cold War, deregulated, Internet and inter-linked
world—can pack up shop any time and head for
some place that has not already been fouled up.

Notes

1. Larry C. Ledebur and William R. Barnes, All In It
Together, National League of Cities, February 1993.

2. Beyond Sprawl: New Patterns of Growth to Fit the New
California, Executive Summary, 1995; and Impact Assess-
ment of the New Fersey Interim State Development and Re-
development Plan, Executive Summary, prepared by Rut-
gers University Center for Urban Policy Research for
the New Jersey Office of State Planning, February 1992.







Chapter 1

The Three E’s

EAcH oF THE “THREE E’S” also has broad applica-
bility to metropolitan regions throughout the in-
dustrialized world. Virtually every North American
metropolitan region, both large and small, faces
similar concerns—among them are shifting em-
ployment prospects created by global competition,
industry restructuring, and immigration; growing
disparities between poor central cities and inner
suburbs and rich outer suburbs; and sprawl and
gridlock as a result of decentered, automobile-
based growth. It has become clear that the “Three
E’s” now provide a universal context for discussing
regional issues.

Economy

With national governments less able to regulate
economic activity, regions have a growing need to
develop their own strategies. They must focus on
their particular advantages in the global market-
place—the clusters of related industries that anchor
their economy, the talents of their population, and
the character of their communities and environ-
ment—to move beyond policies that rely solely on
tax cuts, business incentives, and promotional cam-
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paigns. The right mix of investments in advanced
infrastructure, workforce skills, and quality of life
improvements are crucial to long-term success, and
this will require collaborative relationships between
business, government, and labor to succeed.

The strategies outlined in this plan—maintaining
a diverse, high-skill workforce, investing in an ex-
tensive but aging transit system, and energizing
people’s entrepreneurial talents with more efficient,
flexible systems of governance—emerge from the
particular strengths and industry profile of the Tri-
State region.

Equity

Every world center faces daunting challenges to re-
verse the divisive trends resulting from economic
transformation and global resettlement patterns.
Global competition, technological change, and cor-
porate restructuring have resulted in widening
income disparities between the affluent and the
poor, exacerbating long-standing racial and class
divisions. Simultaneously, a handful of regions—in-
cluding New York, Chicago, Miami, and Toronto—
are attracting most of the vast number of immi-
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grants flocking to North America, creating a truly
multicultural society. Declining numbers of low-
skill jobs, stagnant incomes for the middle-class,
and increasing numbers of newcomers are creating
larger concentrations of poor residents in metro-
politan areas at a time when economic conditions
are particularly fluid.

New residents bring with them enormous talent
and cultural diversity—New York City, for one,
could never have come into being without them.
However, accommodating new residents requires
new investments in schools, in workforce training,
and in housing and public services. Federal funding
has not been provided for these purposes. Locali-
ties have been left to deal with these new demands
while conditions for many native-born residents are
worsening, particularly for those in low-skill jobs.
The benefits of immigration are certainly worth the
effort to address its short-term costs, but it is
equally important to ensure that people already
here have the same kind of amenities and opportu-
nities that we extend to newcomers.

In the metropolitan context, these forces have
also had an impact on the gap between cities and
suburbs. The movement of middle-class residents
of all racial and ethnic groups from cities to the
outer suburbs has left central cities for the poorest
residents. And in many regions, inner suburbs now
have more in common with center cities than they
do with outer suburbs. Most regions continue to
develop new rings of suburban growth, threatening
to further isolate downtowns and center-city neigh-
borhoods and diminish their tax base at the same

time that urban welfare, police, education, and
other costs continue to escalate. At the same time,
middle-income whites continue to migrate out of
this region—and from metropolitan Chicago, Los
Angeles, Boston, and similar places—to smaller
communities. Continuation of this trend could lead
to even deeper racial and social polarization for the
entire country.

Environment

The extreme deconcentration of North America’s
metropolitan regions has played havoc with the
green infrastructure of watersheds, farmland, estu-
aries, woodlands, and other resources that make life
in these places possible and desirable. While open
“greenfields” are increasingly prone to develop-
ment, vast areas of our cities have become desolate
“brownfields”—contaminated urban lands aban-
doned by both business and government. Conven-
tional solid waste management and pollution con-
trol facilities seem to have only limited success in
protecting the environment. And they are expen-
sive because they rely on “end of the pipe” treat-
ment and focus on cleaning up toxic materials after
they have already been made rather than redesign-
ing industries so that they process only benign ma-
terials. Many taxes and regulations designed to pro-
tect the environment have the perverse effect of
discouraging both traditional and neo-traditional
compact development, which generates far less pol-
lution than sprawl.




Chapter 2

Toward Solutions: Five Campaigns

IN MANY AREAS of post-modern and post-industrial
life, changes are accelerating beyond anyone’s abil-
ity to see more than a few years ahead. Places, on
the other hand, have qualities that can endure and
gather strength, age after age. And this region, by
simply anchoring itself firmly to its own superb nat-
ural abundance and extraordinary human achieve-
ments and talents, can create a permanent quality
of life and structure for living that can both accom-
modate and weather all the changes that may come
its way.

RPA has identified five crosscutting campaigns
designed to respond in a comprehensive way to the
issues defined by the “Three E’.” Most of these ini-
tiatives could be adapted to the needs of other large
and small North American metropolitan regions.
In the Tri-State Metropolitan Region, the continu-
ing “Three E” strengths of the place—our ecosys-
tems, our centers, our transportation systems, our
people, and our history of working together—can
form a secure basis for future prosperity. Treasure
them now and, whatever happens, we will have all
the ingredients for success: our watersheds, moun-
tains, rivers, and beaches; the cities and towns that
embody 400 years of know-how, aspirations, and
satisfactions; the infrastructure that keeps us all
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hooked together; new skills and an expanded ability
to participate in each new economy that arises; and
inclusive and flexible systems of governance, taxa-
tion, and regulations.

These inheritances are the bedrock on which the
Third Regional Plan builds. Five initiatives anchor
the plan—Greensward, Centers, Mobility, Waorkforce,
and Governance. Together, they have been designed
to re-energize the region by re-greening, re-con-
necting, and re-centering it. The Greensward safe-
guards the region’s green infrastructure of forests,
watersheds, estuaries, and farms, and it establishes
green limits for future growth. Centers makes the
region’s existing major employment and residential
areas the focus for the next generation of growth.
Mobility transforms our transportation network to
knit together the re-strengthened centers. Work-
force provides groups and individuals living in these
centers with the skills and connections needed to
bring them into the region’s economic mainstream.
Achieving these ends will require new ways of or-
ganizing and energizing our political and civic in-
stitutions, as outlined in Governance. Collectively,
all of these strategies underpin the region’s quality
of life and competitiveness, and they can guide us to
sustainable growth as we enter the 21st century.
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Greensward

An astounding 40% of the region’s landmass—
more than 3 million acres—is covered by intact
ecosystems, watersheds, rivers, estuaries, forests,
and farmlands of national or regional significance
that naturally organize themselves into five kinds of
treasured landscapes: pineland reserves, mountain
reserves, river valley reserves, maritime reserves,
and farmland reserves. RPAs position about these
great reserve areas is clear: they are special places
that define the region, and they must always remain
such. Because they have always supported vital
human communities, they have never been off lim-
its to development, but it has always been develop-
ment that respects the natural systems in place.

These natural systems are not suitable for large-
scale sprawl. Instead, these reserves should form a
permanent “green edge to rapid growth,” encir-
cling the core of the region. To encourage the re-
serves to support appropriate smaller scale growth,
RPA is working, where feasible, to encourage lo-
cally controlled, subregional commissions that
could take on the joint task of managing the con-
servation of these vital places. A prototype of these
regional reserve commissions already exists: the
new Long Island Pine Barrens Commission, which
is protecting 50,000 acres of land on top of eastern
Long Island’s only aquifer, while also supervising
suitable development on an adjacent 50,000 acres.
Building on this precedent, in 1995 a coalition of
watershed towns and New York City agreed to cre-
ate a balance between conservation and develop-
ment in the city’s upstate watersheds. By promoting
the right kind of necessary growth, the 11 reserves
proposed in this plan can protect 2.5 million acres
that would otherwise succumb to unsustainable
sprawl.

The Greensward is not a brand-new idea—rather
it is a case of this region playing catch up with much
of the rest of the industrialized world. To control
suburban sprawl, a growing number of world cen-
ters have created permanent green belts, protecting
large natural resource systems at the periphery of
their urbanized areas and creating regional growth
management systems to contain sprawl. London’s
Green Bel, established half a century ago, has be-
come a model for other regions, even as develop-
ment has moved to concentrated cities, towns, and
villages beyond the Green Belt. Paris’ new Plan

Vert, or Green Plan, calls for creation of a similar
network of protected landscapes and natural re-
source systems in that region. Planners in Tokyo
are investigating ways to create a similar system in
the mountains surrounding the capital region. In
1994 an RPA-sponsored team of American and
Japanese planners prepared a green belt plan for the
Miura area south of Tokyo as part of the U.S.—
Japan Metropolitan Planning Exchange.

In North America, San Francisco, Chicago, and
Philadelphia have initiatives led by civic groups to
create metropolitan green belts. Portland, Oregon’s
Metropolitan Greenspaces plan represents a collab-
oration between environmental and community
groups and Portland Metro, the regional service
district. And in Greater Toronto, a mosaic of pri-
vate initiatives to save the Oak Ridge Moraine and
Niagara Escarpment, ridge lines that define the re-
gion’s northern and western edges, complement
public efforts to reclaim and preserve the region’s
lakefront.

At the same time that green belts are established
to limit outward sprawl, new initiatives are needed
to green and revitalize urban spaces. Attractive
parks, playgrounds, and streetscapes help make
cities livable and attractive for residents and busi-
nesses. Better management of the urban forest of
street trees and woodlots has proven benefits for
environmental quality, energy use, and property
value. There is also an opportunity to transform
abandoned and underutilized urban waterfronts of
the New York—-New Jersey Harbor and the Long
Island Sound into new public spaces and develop-
ment projects. Improving the environmental qual-
ity of the region’s cities will make it easier for peo-
ple to choose to live and work in urban areas.

Centers

The region’s cities and other centers have retained
much of their economic vitality, although the loss
of entry-level and middle-income jobs has had a
devastating effect on many urban communities.
The region’s urban core still retains almost half of
the jobs and people—an impressive achievement
considering the decline of centers in many other
American metropolitan areas. At the same time the
region’s highway-oriented suburbs gained 2 million
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payroll jobs during the last 25 years and have now
essentially run out of room to grow. It is time to set
up a three-way split of the next 2.5 million jobs that
could come our way between 1995 and 2020.

Because of the way work is changing, 500,000 of
those new jobs are likely to be arranged as “home-
work” or “telecommuting” situations. What RPA is
proposing is a 50-50 split of the remaining 2 mil-
lion jobs, with 1 million going to “re-centering”
suburbs. (“Re-centering” suburbs are edge cites
working to overcome their rawness by becoming
more town-like, where offices, shops, and parks are
for the first time grouped within walking distance
of each other.)

The centers certainly have the land to support
another million jobs. RPA estimates that the region
has more than 50,000 “brownfield” acres—aban-
doned industrial sites, landfills, and waterfronts.
RPA has already helped a Danish developer find
one such site for a 200-store factory outlet mall in
Elizabeth, New Jersey. Thanks to RPA’s help in cut-
ting through red tape (the permitting process re-
quired the consent of 25 different agencies), the de-
veloper’s costs are now comparable to what they
might be on a less-accessible “greenfield” site,
meaning one never before developed, out on the
edge of the region. As a result, he can afford to cre-
ate a 10-acre marsh on the edge of his land that will
serve as habitat for the endangered least tern.

Of course, centers need to be re-magnetized in
two other ways before jobs can flow freely to them:
they need to be places where people feel safe and
welcomed. And they need to be reconnected to the
millions of people that have been excluded from
their benefits, by linking urban schools and com-
munity groups with downtown employers.

The plan also builds on the “pro-centering” ap-
proaches already successfully adopted in other first-
world regions. Proposals here to recycle thousands
of acres of abandoned brownfields are refinements
of highly acclaimed initiatives in metropolitan Lon-
don, Paris, Tokyo, Berlin, and Toronto. These in-
clude:

* London’s efforts to reclaim the East Thames indus-
trial corridor and the success of Groundwork trusts
throughout the United Kingdom in reclaiming thou-
sands of acres of derelict industrial land.

* Berlin’s plans to reclaim its docks and the derelict
areas adjoining the former Berlin Wall.

¢ Paris’ efforts to recycle former industrial land along
the Seine.

* Toronto’s successful efforts to recycle former lake-
front industrial and port facilities.

The plan’s transit-friendly communities initiative
emulates policies in Western Europe and Japan that
promote lucrative, livable compact patterns of
growth around rail systems. It builds on the historic
transit-oriented patterns of growth that still charac-
terize most of the mature northeastern and mid-
western metropolitan regions in North America.

At the heart of the Tri-State Metropolitan Re-
gion, the plan’s proposals to couple Rx rail improve-
ments with civic design improvements in Man-
hattan’s midtown and downtown districts builds on
Paris” RER regional express rail and Grands Projets
urban redevelopment initiatives; this strategy could
also be replicated in every North American region
that retains or plans to strengthen its regional rail
system and core downtown district.

Mobility

In our region—in any region—the kind of trans-
portation available shapes the growth that occurs,
both where it goes and the form it takes. In addi-
tion, a region’s transportation system has as much
to do with the pace of growth as it does with the
speed of traffic, which means that an improved
transportation network can accelerate growth rates,
sometimes quite dramatically. In the 19th century,
for instance, completion of the Erie Canal and a
new breed of ocean-going clipper ships and, later,
iron-hulled steamboats brought this region to early
prominence.

In the 20th century, the region’s unique trans-
portation system—which in its current configura-
tion includes 2,000 miles of major highways and
1,250 miles of rail lines—has already made possible
two sustained waves of region building. First came
the rail-supported growth—the centered growth, a
massive program of (for the most part) highly con-
centrated development during the latter half of the
19th century and the first half of this century. This
was the Tri-State Metropolitan Region’s coming-
of-age, the great age of skyscrapers and “canyons of
steel,” the boom time that solidified dozens of
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downtowns and made the Manhattan skyline one of
the wonders of the modern world.

Then came the highways, mostly during the
1950s, ’60s, and ’70s, setting up the now-familiar
postwar growth pattern, when the big centers went
on hold and some of the smaller centers spiraled
into decline, while highway-focused, de-centered
development spread out across most of the region.
The inner half of the region—the land south of the
Appalachian highlands—now holds both its older,
railroad-grown centers and a much larger number
of highway-served newcomers, including 20 “edge
city” suburban office clusters, almost 40 mega-
malls (probably the world’s greatest concentration
of giant shopping malls), and hundreds of smaller
strip malls.

Despite enormous regional spending to maintain
and rebuild them, our highways and our railroads,
as every driver and passenger knows, each still have
problems that must be addressed immediately: they
are both far more crowded and less dependable
than they need to be. But, in addition to such prob-
lems, we now face two brand-new problems:

1. Our transportation system was not set up to serve a
generation in which both cities and suburbs will be
undergoing growth.

2. Our roads and railroads are not yet configured to sup-
port a more concentrated form of suburban growth
that stays largely within the core, instead of over-
spilling into the critical, hilltop watershed lands on
which we depend for pure drinking water.

Rx is RPA’s name for a reconfigured regional rail
system only 25 miles longer than the present sys-
tem—but suddenly endowed with far greater ca-
pacity to support the far stronger centers at the
heart of the region and equipped to offer high-
speed rail access to the region’s three major air-
ports. What is Rx’s secret? “Seamlessness,” as it is
called, meaning interconnectivity, something the
region’s highways have had from the start: after all,
when you get off I-287 you don’t have to park your
car and then find another one before you can get
onto I-78.

But the region’s railroads and subway lines, orig-
inally built by separate operators, still function as
seven discrete systems. This was the situation
Tokyo and Paris found themselves in 35 years
ago—one they now consider foolish. Paris’ RER
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Figure 2: The region’s commuter rail system provides a
strong foundation for the future.

network, built over the past quarter-century, has in-
tegrated Metro and commuter rail services, provid-
ing faster and more direct commutes for hundreds
of thousands of commuters. And as a result of
Tokyo’s rebuilding, a commuter train from one end
of that region can slide onto subway tracks near the
center of Tokyo and then drift back onto a second
commuter line over on the far side of the city. It is
a one-ticket, one-seat ride for through-passengers.
Just 25 miles of new track can perform the same
trick of railroad togetherness for this region, giving
birth to an entirely new kind of Regional Express
Service.

Nearly every North American metropolitan re-
gion faces a mobility crisis because almost all new
buildings are accessed only by automobile. Over
the past decade, most suburban highways have nec-
essarily become increasingly congested: highway
mileage has hardly grown at all. But with every new
building that goes up along these highways, more
people have to drive; and drivers have to make
more trips than they used to; and each trip gets
longer. RPA’s Regional Express Rail, or Rx, pro-
posal would create new mobility for the region by
transforming the existing transit infrastructure,
mostly through creative reuse of existing aban-
doned or under-utilized routes. This approach
could be replicated in every other large North
American region with a well-developed transit sys-
tem. The plan’s proposal to make better use of the
region’s existing highway system, by instituting
market pricing and eliminating bottlenecks, among
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other measures, would also have broad application
in any North American region.

Workforce

In a time of rapid economic change, the postwar
guarantee of lifetime employment in large compa-
nies began to unravel in North America more than
a decade ago, and the same phenomenon is now
emerging in Western Europe and even in Japan.
The only acceptable substitute for lifetime employ-
ment is a new system of lifelong learning that will
guarantee that every worker is always ready to do
well at a succession of jobs. This is an issue that
every advanced economy must tackle, not just the
Tri-State Metropolitan Region. And, like us, all
U.S. regions face the additional challenge of trou-
bled urban school systems and the frustrating lack
of connections between urban workers looking for
jobs and suburban employers looking for workers.

RPA’s workforce campaign outlines a compre-
hensive strategy to deal with these concerns. For
over a decade, workforce preparedness and educa-
tion reform have risen to the top of national, state,
and local agendas. Not only has the speed of tech-
nological change outpaced the ability of education
and training systems to upgrade workforce skills,
but comparisons with systems in other industrial-
ized societies have revealed the weaknesses in our
own. While this issue clearly has both national and
local elements, its regional dimensions cannot be
ignored. Substantial differences between urban and
suburban education systems are central to the na-
tion’s workforce dilemmas, as are development pat-
terns that separate urban workers from suburban
employment opportunities.

Several states and regions, often with impetus
from the business community, have accepted the
daunting challenge of transforming their systems of
learning and worker training. However, the com-
plexity of the issues, resistance from many con-
stituencies with an interest in maintaining the sta-
tus quo, and the large-scale costs and efforts
involved have made these transformations difficult
to sustain. RPAs workforce campaign calls for a
mobilization of business, labor, civic, local, and
state leadership to scale up, coordinate, and sustain
existing reform efforts. The objectives of recon-

necting work and education with a system of life-
long learning, connecting the region’s new work-
force to a changing labor market, and improving
the physical connections between communities and
employers are applicable throughout metropolitan
areas of the United States.

Governance

Everywhere in the world, expanding metropolitan
regions have extended beyond political boundaries
that were often set in place centuries ago. Metro-
politan New York now encompasses parts of three
states; metropolitan Tokyo includes three suburban
prefectures beyond the jurisdiction of the official
Tokyo Metropolitan Government; and Greater
London stretches out far beyond the boundaries of
the former Greater London Council to cover much
of southeastern England. Even in North America,
metropolitan or county-wide governments in Indi-
anapolis, Miami, Memphis, and Toronto no longer
fully encompass all their growing suburban em-
ployment, retail, and residential districts. Only the
“elastic” cities of America’s southwest, with their
broad powers to annex their urbanizing fringe,
seem able to stay ahead of the metropolitan growth
curve.

The universal disdain for big, distant govern-
ment led to RPA’s conclusion that a general purpose
metropolitan government should not be proposed
for the Tri-State Metropolitan Region. And recent
taxpayer revolts in all three states also lent an ur-
gency to RPAs search for ways to make government
more efficient and accountable, and to control the
fiscal impacts of sprawl. For these reasons, the
plan’s governance initiatives focus on ways to ratio-
nalize the activities of existing authorities, “right
size” spending programs and encourage service
sharing among municipal governments, and lend
support to more effective state and regional land
use planning programs.

Conclusion

The size of the Tri-State Metropolitan Region and
its role as a world center of business, finance, cul-
ture, and communications often means that many
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global trends appear here first—or, if not first, they
erupt here in a way in which they cannot be ig-
nored. RPA’s Third Regional Plan comes to terms
with issues that to a greater or lesser degree face
most North American metropolitan regions. While
it is the responsibility of our citizens to heal our
own communities, and to recapture the promise

and finally fulfill the potential of a region that has
always had so much to offer, we hope that our solu-
tions will also be useful to other places. Bringing
the world’s metropolitan areas safely and success-
fully into the 21st century is a job that will require
much cooperation, both among the regions and
within each of them.



Part 11

Where We Are,
Where We Are Headed

WHAT 1s THE “Tri-State Metropolitan Region?”
Throughout this book, the phrase is brought up
again and again. This section of the plan reviews
how our economy, society, and environment func-
tion as a modern, unified region—though our po-
litical structures reflect our colonial past. The Tri-
State Metropolitan Region today consists of nearly
20 million people, more than most countries in the
world. Its more than half-trillion dollar regional
economy rivals many leading nations—if we were a
country, we would have one of the ten largest
economies in the world, about the same as that of
Canada. We live in nearly 1,600 cities, towns, and
villages that encompass nearly 13,000 square miles
and comprise 31 counties at the heart of the
Boston-to-Washington “megalopolis.”

Referring to Figure 3, the Tri-State Metropolitan

Region includes:

e Connecticut: Fairfield, Litchfield, and New Haven
counties.

® New fersey: Bergen, Essex, Hudson, Hunterdon, Mer-
cer, Middlesex, Monmouth, Morris, Ocean, Passaic,
Somerset, Sussex, Union, and Warren counties.
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* New York: The five boroughs of New York City; Nas-
sau and Suffolk counties on Long Island; and West-
chester, Rockland, Orange, Putnam, Dutchess, Sulli-
van, and Ulster counties in the Hudson Valley.

The basic projections of the Third Regional Plan
are discussed in the following section: who we are
as a region and where we are headed if current
trends continue. Two threads weave through this
section: by and large, we are victims of our own de-
sires; and second, our old “security blanket” of
comfortable notions that helped us out of jams in
the past is now threadbare and offers little comfort.

Anthony Downs, in his recent book New Visions
for Metropolitan America,' succinctly captures the
idea that metropolitan America’s problems are not
the work of some diabolical plot hatched by dark
conspirators—it is us. Downs notes that for the last
50 years we got precisely what we asked for: good
highways to travel fast and frequently; spread out
homes with equally big lots for those who could af-
ford them; well-stocked, bright, air conditioned
“one-stop” shopping malls, close to home; and of-
fice buildings nearby that resembled home, set back
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Figure 3: The Tri-State Metropolitan Region.
Source: USGS and U.S. Census Bureau.

on large lawns and nestled under the tree line. The
country—people, government, and industry—that
could put a man on the Moon could and did deliver
on these wishes.

These dreams were grounded in the notion that
we, as individuals, have complete independence to
come and go as we see fit and can associate or dis-

associate with whomever we choose. But the way
these dreams play out on the landscape is causing
serious problems today: for example, our insistence
to drive anywhere at any time, with no apparent
cost. Now that more people insist on exercising
this right simultaneously, it is causing true gridlock
on our highways. Another example is our wish to
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live wherever we choose, coupled with our rejec-
tion of the notion that we are interconnected and
depend on one another, which has led us to
threaten our life-support systems: our watersheds
in the Hudson and Delaware basins, the north Jer-
sey highlands, or the Long Island Pine Barrens.
Maximizing our individual independence is dimin-
ishing our collective independence. And those who
have few choices and options, who are outside of
this dream as a result of poverty, race or ethnicity,
often live instead in a world of crime, despair,
abuse, and addiction. The tension between inde-
pendence and interdependence in the region is
chronicled in this plan.

The second theme in this section is that the old
notions of how to fix things when they break are no
longer viable solutions. Indeed, they are becoming
dangerous because they probably never were par-
ticularly effective, and continuing to count on them
can lead us into even worse problems. A good ex-
ample is seen in considering how we might solve
the highway congestion problems we have created.
Our traditional response is simply to widen the ex-

isting roads and build new ones. That path is very
expensive politically, financially, and environmen-
tally. Yet we cannot just walk away from the prob-
lem. Another example is evident in our manner of
providing housing for new families. The traditional
response is to pave over farms and forests and build
homes. But that path continues to destroy valuable
farmland, sensitive habitats, and critical watershed
lands, while regulations that force new homes to be
bigger and costlier than necessary are now keeping
our children from living in the towns in which they
grew up.

This section of the plan is meant both to help us
take stock of who we are and where we are headed
and to help hold up a mirror to ourselves so we can
forge a new, more secure path to the future.

Note

1. Anthony Downs, New Visions for Metropolitan Amer-
ica, The Brookings Institute, Washington, DC, and Lin-
coln Institute of Land Policy, Cambridge, MA, 1994.






Chapter 3

Economy: Transtormation to a

Competitive Global Economy

THE TRI-STATE Metropolitan Region is one of the
world’ leading centers of trade, finance, communi-
cations, and corporate management. It produces
more goods and services than all but a handful of
nations. However, the region is only slowly emerg-
ing from its worst recession since the Great De-
pression. Incomes for low-skill workers are barely
affected by good times and decline substantially
when the economy turns sluggish. And the relent-
less pace of technological change and corporate re-
structuring adds great uncertainty to the amount
and type of economic growth that we can expect for
years to come.

While the nation as a whole is struggling with
similar issues concerning its role in the global econ-
omy, these issues are particularly acute for this re-
gion. After growing at a pace only moderately
lower than the nation’s from the late 1970s through
the mid-1980s, the region suffered much greater
employment losses during the last recession and has
had a much more uneven and sluggish recovery. As
a result, while the nation’s employment has grown
by 11% since 1987, jobs in the region have declined
by 5%.

Although other mature metropolitan economies
have also struggled, the Tri-State Metropolitan Re-
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gion has grown more slowly than any other large
metropolitan area in the United States over the
decade ending in 1992, including other mature,
densely developed regions such as Boston, Cleve-
land, Philadelphia, Chicago, and Detroit. By con-
trast, employment in rapidly growing areas such as
Seattle and Atlanta increased by over 40%, while
jobs in this region grew by less than 10%.

This section presents RPAs projections and
analysis of the region’s economy for the next quar-
ter century. Considered in the context of an histor-
ical transformation in economic activities, short-
and long-term economic projections are presented.
Following these projections, this section identifies
the challenges and advantages of competing in a
global economy.

A central assumption of this analysis is that no
village, town, city, state, or neighborhood in the re-
gion can think realistically about its own future
until it realizes what an enormous stake it has in the
prosperity of the areas that surround it. The flow of
trade, capital, and jobs is determined by the perfor-
mance of economic regions, not political jurisdic-
tions. The future prosperity of this region’s sepa-
rate parts and places depends far more on their
combined ability to compete effectively with other
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Figure 4: Employment Growth, 1975 to 1994, United States vs. Tri-State Metropolitan Region.

Sources: United States, Connecticut, New Jersey, and New York Departments of Labor.

Region 1982 1992 Change
1. Seattle-Tacoma 1,310,000 1,919,000 46%
2. Atlanta 1,319,000 1,924,000 46%
3. Dallas-Ft. Worth 1,930,000 2,605,000 35%
4, Washington—Baltimore 3,355,000 4,373,000 30%
5. Los Angeles-Long Beach 6,247,000 7,876,000 26%
6. San Francisco—San Jose 3,172,000 3,915,000 23%
7. Miami-Ft. Lauderdale 1,384,000 1,706,000 23%
United States 114,152,000 139,289,000 229
8. Denver 1,131,000 1,377,000 22%
9. Detroit-Ann Arbor 2,208,000 2,690,000 22%
10. Chicago 4.046.000 4,733,000 17%
11. Philadelphia 2,751,976 3,192,000 16%
12. Cleveland-Akron 1,400,000 1,579,000 13%
* 13. Houston-Galveston 2,006,000 2,247,000 12%
14. Boston 2,978,000 3,322,000 129%
15. New York-NJ-Conn Region 9,675,000 10,465,000 8%

Figure 5: Employment Growth, 1982 to 1992, Largest U.S. Metropolitan Areas.

Source: U.S. Bureau of Economic Analysis; areas are BEA-defined Consolidated Metropolitan
Statistical Areas.
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regions, such as greater Los Angeles or London,
than on their ability to compete individually with
each other.

In all parts of the world, metropolitan areas have
grown past the boundaries of their central cities
and now constitute the integrated economy for-
merly represented by cities alone. In the United
States, the suburban portion of metropolitan areas
grew from 30% in 1950 to over 60% in 1990." And
while regions have been changing internally, condi-
tions around them have been going through equally
dramatic changes. Advances in telecommunica-
tions, global deregulation, and the decline of mili-
tary alliances have weakened the control that na-
tions can exert over global economic developments.
This has allowed goods, services, and people to
flow more freely between economic regions.

This continuing interdependence of cities and
suburbs and the growing primacy of metropolitan
regions has been documented in a number of com-
pelling analyses. Anthony Downs, Neil Pierce,
David Rusk, William Barnes, and Larry Ledebur,
to name a few, have documented how the economic
fortunes of suburbs are linked to the fates of their
central cities.?

In the Tri-State Metropolitan Region, evidence
from a number of sources demonstrates that the re-
gion is part of a worldwide trend, a place where
every locality must be concerned with the welfare
of its neighbors.

® Rather than growing at each other’s expense, employ-
ment growth in the region’s cities and suburbs complement one
another. A report for RPA by Rutgers University’s Center
for Urban Policy Research found that growth in the sub-
urbs of the region is strengthened by growth in New
York City. The only exception to this is in manufactur-
ing, where the effect of the city on the suburbs appears
instead to be substitutional: when manufacturing em-
ployment in the city drops, it rises in the suburbs. Sub-
urban manufacturing employment has not suffered as
much in recent years as the city’s manufacturing sector
has, in part because the suburbs have grown at the ex-
pense of the city. But in both financial and other service
employment, the city and suburbs have either grown or
declined together. Of the region’s four subregions, Long
Island is the most strongly ted to the fortunes of the
city’s economy, followed by New Jersey, Connecticut,
and the Mid-Hudson.?

*  Theregion’s cities depend on suburban areas for much of
their labor force, while suburbs rely on cities for employment
opportunities and income growth. New York City depends

on its suburbs for over one-fifth of its workforce, and a
much higher share of its managerial and professional
workforce. Consequently, 31% of the income earned in
New York City goes to suburban commuters. This $44
billion represents approximately one-fifth of the earned
income of suburban residents, and it benefits many peo-
ple in addition to the suburban wage earners who work
in the city. Local suburban businesses and their employ-
ees benefit from the purchases made by these com-
muters, and all suburban residents benefit from a larger
tax base. In addition to commuters to New York City,
other intra-regional commuters are essential to local
economies throughout the region, such as the 50,000
residents from the Hudson Valley working in Bergen and
Fairfield counties, or the 220,000 New York City resi-
dents working in New Jersey, Long Island, or West-
chester.*

* All parts of the region suffered declines of similar mag-
nitude in the 1989 to 1992 recession. The steep toll of
falling financial markets reverberated throughout the re-
gions economy as growth in Wall Street-generated
commuter incomes ground to a halt. Defense cutbacks
hit hardest in Connecticut and Long Island, with their
large defense contractors, but soon affected the network
of suppliers that extends into New York City, New Jer-
sey, and the Hudson Valley. Corporate downsizing af-
fected all parts of the region, with decisions by individual
firms often leading to workforce reductions in several lo-
cations throughout the region. Since 1992, all areas have
emerged slowly from the recession, although the range
of employment change has been somewhat larger than
from 1989 to 1992.

Similar patterns of growth occur in part because
every local industry is an interlocking part of a re-
gional network, or “cluster,” of suppliers, clients,
partners, institutions, and infrastructure. A good
example of this is the region’s cluster of publishing,
broadcasting, and communications firms. Although
centered in Manhattan, media companies have re-
search, sales, production, and back office operations
throughout the Tri-State area. They rely on, and
provide business to, printing firms in New Jersey,
film studios in Queens, and technology research in-
stitutes on Long Island. Educational institutions
throughout the region train and give homes to the
scientific and creative talent that drive the media
services industry, and the region’s telecommunica-
tions network is critical for linking media service
operations throughout the area.

To address the sources of our economic stagna-
tion, we must acknowledge that both a healthy core
and attractive and vibrant suburban and exurban
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Figure 6: Employment Change, 1989 to 1994, Major Areas of the Tri-State Region.

Sources: United States, Connecticut, New Jersey, and New York Departments of Labor.

areas are needed to attract national and interna-
tional business. The concentration of globally ori-
ented firms at the region’s core stands as the pri-
mary reason for new international firms to come to
the region, whether or not they end up in the core.
Many of the successful activities in other parts of
the region, whether it is financial services in Stam-
ford or business service centers in New Jersey, de-
pend on the region remaining a center for global
economic activities. At the same time, centers out-
side the core provide cost-effective space for criti-
cal support services and for activities that need to
be close to, but not a part of, the Central Business
District. More importantly, the enormous variety
of life-styles and recreational opportunities offered
by the region’s many communities are an essential
part of this equation. They are why the region can
attract and hold onto the kind of sophisticated

workforce that global firms rely on. The irony of
the global economy is that we must cooperate in
order to compete. Business, state and local govern-
ments, and citizens have a shared interest in ensur-
ing that economic prosperity extends throughout
the region, and that collaborative actions proceed
from a shared understanding of our interdepen-
dence.

Projections: From Recession
to Growth

Over the past two decades, the diffusion of compu-
ter technology and telecommunications in Ameri-
can business and the widespread automation of
manufacturing have brought about a major struc-
tural transformation in the region’s economy. Long
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Figure 7: Employment Change in Manufacturing and Services.
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the center of corporate and financial activity, the re-
gion has become the nation’s most advanced knowl-
edge-based service economy, linked directly to
global markets as a result of fundamental changes
in consumption, products, and processes. Services
eclipsed goods production in the region as long ago
as 19775 Since then, service production has evolved
in nature and market orientation to become the dri-
ving force in the region’s economy.

As markets have transformed in scope from a na-
tional to an international focus—tied together by
global networks of information transmission, pro-
duction, and distribution, and given new range by
liberalized agreements on trade in goods and ser-
vices—knowledge-based world cities have emerged
as global capitals in design, management, and fi-
nancial services for high value-added products.
New York, London, and Tokyo are the premier
centers of a constellation of world cities that also
includes Paris, Frankfurt, and Hong Kong. Each
city—region has some representation of all essential
world city functions, but the Tri-State Metropoli-

tan Region, with New York City at its center, is the
most diverse.

In capital market functions, this region accounts
for half of all securities traded on a global basis,
leading London and Tokyo by a wide margin. In
1994, turnover exceeded $3 trillion in equities
traded on our stock exchanges, compared to under
$1 wrillion in Tokyo, the second most active market.
Today, more foreign companies are listed on New
York’s exchanges than in London or in Frankfurt,
Paris, and Tokyo combined. In international law
and accountancy, where Anglo-American structures
are the acknowledged standard, London is our only
competition, and this region dominates the market
with 12 of the 20 largest international law firms.
We are also headquarters to five out of the six
largest accounting firms in the world.

As world cities compete, and major trading blocs
form to strengthen linkages within world regions,
national borders have given way to a free flow of
money and information across global networks
that, at times, override national economic policies
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Sources: Connecticut, New Jersey, and New York Departments

and cultural differences. As a center of global finan-
cial transactions and international business deci-
sion-making—and as a major trading partner with
the European Community, Western Hemisphere,
and Pacific Rim blocs—the region’s economic per-
formance is far less dependent on domestic mar-
kets. Between 1970 and 1989, payroll employment
in the region’s economy rose from 7.9 to 9.5 million
jobs, with all of that growth coming after 1977, a
period of rapid acceleration in international trade
and the integration of global markets.

Between 1989 and 1992, preceding and following
a national recession but coinciding with the world-
wide collapse of property and equity markets, the
region lost 770,000 jobs, or 8% of its payroll em-
ployment. In the midst of the national recession of
1990 to 1991, the region lost three of every eight
jobs lost in the United States. Since 1993, as Eu-
rope and Japan began to emerge from deep reces-
sions, the region began its own recovery, generat-
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ing 200,000 jobs by mid-1995. The new jobs differ
markedly from those lost during the turbulent 1989
to 1992 period and from many of the jobs created
in the expansion of 1971 to 1989.

Since early 1993, the region has restored all sec-
tor job losses outside of manufacturing, govern-
ment, and construction. More new opportunities
have been added in business, nonprofit, and per-
sonal services than were lost between 1989 and
1992, and not quite so many have been replaced in
trade and financial services. Today, nonagricultural
payroll employment stands at 8.9 million jobs in
the region, up from 8.7 million in 1992 but down
from 9.5 million in 1989. Jobs continue to disap-
pear from goods-producing industries, though at
one-quarter the volume of losses experienced for
1989 to 1992, and public sector activities are also
continuing to decline. Compared to the 1977 to
1989 period, the current pace of job generation in
selected services is comparable, but new growth is
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Figure 9: Employment Change in the Region, 1989 to 1992.
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significantly behind in retail trade and financial ser-
vice activity.

The distribution of new employment growth is
unlike that of recovery periods in the recent past.
Over the entire 25-year period, New York City
failed to restore the peak level of employment
achieved in 1969 of 3.8 million jobs, and all net new
job formation in the region occurred outside the
city. To be sure, the 1977 to 1989 period of in-
creasing globalization generated a gain of 420,000
payroll jobs in New York City, or nearly one in
every four jobs created in the region. But fully 42%
of all jobs lost between 1989 and 1992 were jobs in
the city. New York City itself has lost three of every
four jobs created between 1977 and 1989. Since
early 1993, roughly 46,000 jobs have been added in
New York—a weak but not inconsistent share of
the region’s job recovery.

In 1995 total employment stood at 10.5 million
jobs in the region, up from 10.2 million in 1992 but
down from 10.8 million in 1989. Total employment
outnumbers payroll employment by the inclusion
of “proprietors,” or self-employment. Over the en-

tre 1989 to 1995 period, self-employment in-
creased from a level of 1.3 million to 1.6 million
workers. Growth occurred more rapidly in the
1989 to 1992 contraction period than in recent
years, as displaced payroll workers turned to inde-
pendent contracting on a full- or part-time basis.
Because of the involuntary and provisional nature
of many proprietary jobs, and the uncertainty as to
their location, greater reliance is placed on payroll
jobs as the more reliable measure of economic
growth and development in the region.®

As new jobs are gradually generated, the struc-
tural transformation of the economy can be seen
not only in changes in products, industrial compo-
sition, and final markets, but also in the application
of advanced technologies and enhanced factors of
production. By 1993 more than 51 million peo-
ple—43% of the U.S. employed workforce—were
using computers at work.” On average, twice as
many computers are now in use per person in the
United States than in Germany, and three times as
many as in Japan. While complex global transac-
tions demand extensive computer systems, along
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with well-defined legal, financial, and accounting
structures, they also require reliable and ample
telecommunications infrastructures. Over the past
decade, increases in trans-oceanic cable and satel-
lite telecommunications systems that link the re-
gion with competing world cities have grown ten-
fold in total capacity.

Even more than technology, however, quality
knowledge and workforce skills are major determi-
nants of the economy’s competitiveness. Highly
skilled workers critical to global competitiveness
are attracted to a world city-region not solely by its
economic opportunity, but also by its quality of life.
Against the declining importance of other factors of
production, and even the advantages of location,
the knowledge-based economy stresses elevation of
cognitive skills and interpersonal communication,
with educational attainment the best predictor of
successes. Between 1980 and 1990 more than two

in every three new jobs created in the region were
filled by college graduates. Advanced white collar
skills—in executive, managerial, professional, and
technical occupations—were part of nearly three in
every four net new jobs.

The question of how human skills mesh with me-
chanical substitutes for them, and the broader issue
of whether technology—especially information
technology—destroys more employment opportu-
nities than it creates, cannot be answered with cer-
tainty. It is clear, however, that technology elevates
the level of skill required of the workforce and cre-
ates new demand for goods and services—by in-
creasing productivity and therefore real incomes,
and by generating new products for consumption.
The new products can include those created di-
rectly by new technology, such as interactive video,
as well as those made affordable by increased in-
comes, such as home help. Thus, rather than expe-
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riencing a net loss of employment from the infusion
of technology, it is more probable and historically
more consistent that compensating effects will
hold—that the region’s economy will generate jobs
that are both more and less skilled, and that the dis-
tribution of income in the region will reflect the
growing disparity in productivity.

The Short-Term Outlook: Slow Recovery from
a Steep Downturn

From 1995 to 2005 the outlook for the region is charac-
terized by a slow recovery of the 1989 to 1992 job losses.
This short-term outlook assumes modest growth in na-
tional and international demand and continued decline
in the region’s share of national employment.

The short- and long-term projections in the sec-
tions that follow are demand-driven forecasts.
They represent the region’s expected capture of
projected national and international growth based

on evolving trends in different industries. They as-
sume that the region will make sufficient invest-
ments in infrastructure, workforce, and facilities to
achieve the capacity necessary to grow at demand-
driven levels. As such, they are neither “best” nor
“worst” case scenarios. If the region fails to raise
skill levels or infrastructure capacity sufficiently, it
will not achieve the growth levels forecast. Con-
versely, the right level and mix of investments and
policies could give the region an even larger share
of international growth.®

Nonagricultural payroll employment, which stood
at 8.9 million jobs in 1995, will grow to 9.6 million
jobs by 2005, or 120,000 above the peak level of
employment in 1989. Over the next ten years, pay-
roll employment in the region will grow at the
compound annual rate of 0.75% per year, or
roughly half of the nationally projected rate of job
growth of 1.4% per annum. While the region is ex-
pected to generate 690,000 new jobs between 1995
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and 2005, it would be creating 1.4 million new jobs
if it were to expand at industry-wide national aver-
age rates of growth. The shortfall of 730,000 jobs
will be particularly noticeable in services, govern-
ment, retail trade, and manufacturing.

By 2005 the region should finally have achieved
recovery from the 1989 to 1992 recession. In New
York City, however, the recovery will not be com-
plete until sometime between 2005 and 2010, when
the 1989 employment level of 3.6 million jobs will
have been regained as a result of growth in private
services industries. Manufacturing jobs are ex-
pected to decline further throughout the region,
with one in every three in New York City facing
elimination. Other goods handling activities, such
as those in contract construction, wholesale trade,
and warehousing, will show very modest growth.
Despite manufacturing job losses, factory output
and manufactured goods shipments, both into and
out of the region, will continue to grow in response
to domestic markets and foreign trade activity. But
further automation of production facilities, both
nationally and regionally, will curb any net job for-
mation.

The service industries in business and advanced
corporate services, communication and informa-
tion, financial and real estate services, nonprofit in-
stitutions, personal care and health, travel and
tourism, entertainment, and retail trade activity will
account for more than the total of the region’s net
new growth, generating 820,000 jobs over the next
ten years. This may sound robust, but, were these
industries to grow as rapidly here as they are ex-
pected to in the nation as a whole, over 400,000 ad-
ditional service producing jobs would be created.
Public sector jobs in the region, meanwhile, will
barely hold their own, as deep cuts in government
budgets virtually eliminate job growth. Between
1995 and 2005, public employment at all levels of
government will remain essentially unchanged in
the region. This also contrasts sharply with na-
tional projections. If the region’s public sector were
to expand at expected national average rates of gov-
ernment employment growth, the region would
gain 190,000 new government jobs over the next
decade. By continuing to lag behind national eco-
nomic performance, the region is likely to forfeit
590,000 jobs it might otherwise have created by
2005.

The general outlook for the short-term period is

one of modest recovery with the opportunity to ad-
dress our fundamental deficits. During this period,
physical capacity is adequate to accommodate the
jobs; capital is sufficient for private sector invest-
ment; and existing circulation, power, and commu-
nication systems have the needed capacity to move
workers and information. But the region will lack
the capacity—initially in its transportation systems
and later in its environment, labor force, and other
systems—to accommodate significant new business
and employment activity beyond 1989 levels.
Therefore, this is the time to invest in what has
been ignored and what must be restored to a state
of good repair or sufficiency: adult education and
training for labor market needs, elementary and
secondary education for long-term preparedness,
affordable housing, and transportation and envi-
ronmental infrastructure systems.

The Long-Term Outlook: Opportunity for
Sustainable Economic Growth

The long-term outlook for the region (2005 to 2020) is
characterized by a promise of sustainable economic
growth driven by a robust world economy. It assumes
that the region will make sufficient investments in its in-
frastructure, workforce, and communities to capture a
share of international growth that is consistent with its
curvent industrial and population trends.

The region will fail to capture this promise if it
does not invest in the skills, advanced infrastruc-
ture, and quality of life required in an even more
competitive and technologically sophisticated glo-
bal economy. But if in the next decade the region
does make investments that expand capacity suffi-
ciently, its long-term growth will, for the first time
in decades, equal or even outpace growth in the na-
tion as a whole. The global economy, upon which
the region is increasingly dependent, will signifi-
cantly outperform the national economy in the
long term.

After 2005 demographic constraints will be ex-
erted on the United States economy by passage of
the “baby boom” generation into retirement age
and the consequent steep slowdown in labor force
formation. While the rate of job creation in the na-
tional economy is constrained by its rate of labor
force growth, job growth in a regional economy—
which can add to its labor force from both domes-
tic and foreign sources—is a primary determinant
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Figure 12: Long-Term Employment Growth, 2005 to 2020.

Source: New York Metropolitan Transportation Council.

of population growth. Between 2005 and 2020 the
national economy will grow at an average annual
rate of 0.7%, approximately half of its rate of
growth in the 1995 to 2005 period. The region
will—if we invest in our workforce, infrastructure,
and quality of life—first converge, then advance be-
yond national growth rates, driven by faster growth
in the global economy. While the region’s projected
rate of employment growth, 0.75%, is no larger
than the rate projected for 1995 to 2003, its relative
performance is considerably stronger in the context
of slowing national growth.

Global market forces are expected to generate re-
gional job growth in advanced information-based
services: financial services, multinational business
management, telecommunications and multimedia
computer services, design and engineering, high
technology research and development, and arts and
tourism. Robust demand in the world economy is
expected from two sources. Some developing coun-

tries are expected to see accelerated growth as their
economies mature, and the revolution in informa-
tion technology can be expected to significantly in-
crease productivity and economic activity in the
long run, even as its tendency to widen income dis-
parities continues.

To be sure, these sectors are not expected to sup-
port labor-intensive growth, but rather knowledge-
intensive jobs characterized by high productivity
and commensurably high earnings. While highly
skilled global market jobs will be limited in number,
local consumption by high-income workers will
produce demand for in-person services that are not
easily displaced by technology. Personal care,
health care, education, environmental services, hos-
pitality, and entertainment are but a few such activ-
ities.

Collectively, by industry, services are expected to
grow over the long term from 3.5 to 4.5 million
jobs, finance from 1.0 to 1.1 million jobs, retail
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Figure 13: New services, such as Bloomberg Business
News, exemplify the wired economy’s emphasis on de-
livery of specialized information.

trade from 1.4 to 1.5 million jobs, and government
from 1.5 to 1.6 million jobs. Manufacturing will
continue to decline from 800,000 to 500,000 jobs,
while construction and transportation will add
fewer than 100,000 jobs each between 2005 and
2020.

The demand for skills in the region will likely di-
verge along two paths: at the high end, with em-
phasis on cognitive skills, communications, and the
ability to manage complex systems, and with com-
pensation based on the amount of valued knowl-
edge provided; and at the low end, stressing per-
sonal service, manual skills, a pleasant demeanor,
and technical training, with compensation based on
the number of hours worked.

This dynamic will push the region toward an
even wider gap between the “haves” and the “have
nots,” propelled in part by new forms of work.
Knowledge-based compensation, technology-dri-
ven productivity increases, and the competitive ad-
vantages of agglomeration will benefit and hold the
high-end service producers—the global business
managers; financial, legal, design, or other business
services; professionals and research scientists; con-
sultants; and the media, arts, and cultural commu-
nity. Many of the self-employed will function alone
or in teams as “virtual corporations,” forming and
reforming different competitive configurations.

By contrast, routine goods and service—produc-
ing skills, including many blue collar and standard-
ized white collar occupations, will devolve offshore,
be displaced by technology, or be used by employ-

ers on an as-needed basis. Workers in these occu-
pations will be under continual pressure to lower
wage rates to remain cost-competitive in global
markets. Those that provide in-person services to
the regional market—in retail, health care, social
services, government, and consumer services—will
be in demand locally but will require relatively less
training and capital investment, a factor that will be
reflected in their productivity and earnings.

Economic Trends and Issues

To become competitive in the emerging global
economy, the region must recognize the new chal-
lenges that it faces. But there are also comparative
advantages to build on—advantages that could be-
come stronger as international linkages become
more vital to economic success.

Challenges to Competitiveness and
Equitable Growth

The global transformation, and its impact on the
region, is best captured in two phrases—the “wired
economy” and the “hourglass economy.”

The “wired economy” is changing the geogra-
phy, labor market needs, and marketing strategies
of American and international business. The emer-
gence of footloose businesses tied together only via
telework on “information superhighways” reduces
the need for many workers to be close to cus-
tomers, or bosses, or even each other. Existing net-
works for the distribution of goods and services
must adapt to new, often home-based modes of
electronic purchase and delivery, and long-estab-
lished patterns of journey-to-work are being re-
configured by 24-hour production processes and
increased telecommuting. A workforce already
weighed down with too many people who lack even
basic skills must now cope with new needs for com-
puter literacy.

The “hourglass economy” is increasing the num-
ber of both high- and low-income jobs, while the
ranks in the middle are dwindling. The shift from a
middle class growing in income and proportion
during the immediate post-World War II decades
began to level off in the 1970s. Mean national fam-
ily income increased by 21% between 1969 and
1979, and by only 5% between 1979 and 1992. But
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the share of aggregate U.S. income earned by the
middle 60% of American families fell between 1979
and 1992: only the top 20% gained substantially in
absolute amount and relative share, to 44.6%, while
the incomes of the bottom 20% of families fell by
14%, to a share of 4.4% of the aggregate.”
Furthermore, the drive for cost competitiveness
in global markets and shareholder value in stock
markets has led corporations to restructure labor
relations toward more short-term employment
contracts and performance-related pay. Corporate
re-engineering has contributed to the growth of a
part-time, or contingent, labor force lacking job se-
curity, benefits, and adaptive retraining, while, si-
multaneously, rapid expansion occurs among a
highly skilled cadre of independent professionals
who trade on knowledge, contacts, and virtual of-
fice technology. Compounding these forces in the
region are the effects of heavy foreign immigration,
continued job and housing discrimination, unequal
access to capital and educational resources, and im-

pending cutbacks that may open holes in the social
safety net.

The Competitive Region Initiative

To determine the regions competitive strengths
and challenges, RPA and the economic consulting
firm of DRI/McGraw-Hill conducted an assess-
ment of the region’s leading industries and engaged
industry leaders in a collaborative process to deter-
mine industry priorities and to develop strategies to
address competitive challenges. Eight clusters of
export industries, along with their networks of local
suppliers, were examined. These clusters represent
the industries driving the region as a global center
of capital markets, corporate management, infor-
mation production, trade and goods production,
and the arts and popular culture.”

* Financial Services—banking, securities, insurance, and
real estate—define the region as the world’s leading fi-
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nancial center and account for almost 20% of the re-
gion’s economic output.

®  Business Services—accounting, law, advertising, con-
sulting, and other professional and office services—
provide the support network for the region’s complex
of corporate headquarters and international financial
services; the region is a leading exporter of these ser-
vices to the rest of the world.

® Media Service—publishing, broadcasting, printing,
and telecommunications—anchor the region as a
leading center of global communications and provide
an immeasurable competitive advantage in an infor-
mation-driven economy.

o Arts, Culture, and Tourism—theater, museums, art gal-
leries, performing arts centers, hotels, restaurants,
and travel services—are not only a major source of
jobs and income in their own right, they are a shining
star in the region’s quality of life, and a wellspring of
creativity that infuses the entire economy.

* Biomedicine—health services, drugs and biotechnol-
ogy, and medical equipment—accounts for 10% of
the region’s jobs and provide an important research
and technology base for the region.

o Transportation and Distribution—airlines and ocean
carriers, truckers and rail lines, warehouses, and
freight services—maintain the region as a center for
commerce and are the region’s physical link to the
global economy.

* Advanced Machinery and Systems—electronic compo-
nents, communications equipment, aircraft, instru-
ments, and industrial machinery—employ nearly
300,000 workers and are central parts of the economic
base of many local communities.

o Fushion Cluster—apparel, cosmetics, and jewelry—
maintains the region as a leading international fashion
capital in both design and high-value production and
remains a major source of manufacturing jobs.

The priority challenges identified by leaders in
each industry cluster reflect the workforce compo-
sition, production inputs, and market changes spe-
cific to the cluster. Together, they provide a basis
for both strategic investments and collaborative ac-
tions by the private and public sectors.

In financial services, the highest priorities reflect
the critical importance of human resources and the
concern that changes in telecommunications and
regulatory environment could erode the region’s
concentration of financial expertise and global ser-
vices:

® Respond proactively to decentralization with actions
to promote the region’s strengths as a financial center,
retain exchanges and other key institutions, and at-
tract foreign financial firms.

® Enhance the region’s quality of life, including im-
proving public safety, lowering relative costs of hous-
ing for young professionals, reducing work travel
times, and preserving arts and culture.

* Upgrade workforce skills for entry- and mid-level oc-
cupations.

The priority challenges for business services were
similar to those of financial services in their em-
phasis of quality of life and workforce issues, but
also reflect a decline in the cluster’s traditional
client base of large corporate headquarters:

* Improve quality of life to retain and attract profes-
sional talent, which represents 55% of the workforce
in the cluster.

¢ Diversify the cluster’s client base by expanding in in-
ternational markets and supporting the development
of emerging local industries.

e Upgrade the ability of the region’s schools and uni-
versities to provide skills required.

The central importance of creative talent to
media services is shown in its priorities, while con-
cern for technology utilization and regulatory envi-
ronment reflect a dynamic industry where the pace
of new product development is overwhelming in-
dustry and regulatory structures:

¢ Retain and attract creative talent, not only by ad-
dressing negative quality of life factors but also by
maintaining a vibrant cultural life in the region.

® Nurture the growth of new entrepreneurs by lower-
ing regulatory barriers and assisting firms in emerging
industries.

* Develop a coordinated investment strategy for tele-
communications infrastructure that transcends indus-
try and political boundaries.

* Develop an industry-ready workforce that is com-
puter-literate and possesses both basic communica-
tion and media-related technical skills.

Challenges to arts, culture, and tourism center on
maintaining the cultural assets that generate activ-
ity for tourism and the economy as a whole, and on
growing recognition of the role of the arts in cre-
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Figure 15: Congestion on the region’s roads and
highways is a competitive disadvantage.

ativity-based industries from fashion design to mul-
timedia products:

® Maintain the region as a destination for creative indi-
viduals, with particular focus on the housing, work
space, and professional needs of artists.

¢ Integrate the arts more closely with the agendas of
business, government, and civic communities.

e Meet the financial needs of the arts with both ade-
quate government support and encouragement of pri-
vate support.

® Maintain leadership in arts training and education,
particularly with a recommitment to arts education as
core curriculum in schools.

® Improve access to the region’s diverse cultural assets
and tourist attractions with both transportation and
information improvements.

In biomedicine, a growing concern for the ability
to attract intellectual resources is combined with a
need to develop new alliances to respond to exten-
sive industry restructuring and the urgent necessity
of strengthening our individual institutions of bio-
medicine and health to compete with other major
centers of biomedical research:

* Retain and improve the supply of talent with quality
of life improvements and increased research funding.

* Build mechanisms for collaboration between industry
and health care providers, such as partnerships for
clinical trials and product development.

* Enhance opportunities for commercial research and
entrepreneurial development, addressing issues of in-

tellectual property and information links between re-
searchers and biomedical firms.

¢ Create a regional identity for the biomedical cluster
to promote the region’s assets and develop coordi-
nated regulatory policy.

Physical infrastructure needs supersede all other
issues for transportation and distribution, where lim-
ited rail freight capacity, highway congestion, land
costs, and other factors contribute to a high cost
structure for commercial freight:

* Reduce congestion throughout the highway system,
but particularly at intermodal access points for com-
mercial traffic.

® Reform land use policies that restrict the development
of new facilities, particularly environmental con-
straints that limit the reuse of industrial property.

¢ Coordinate tax and regulatory policies of different
states, such as their truck size and weight restrictions,
to create a seamless flow of goods in the northeastern
United States.

For advanced machinery and systems, the priority
challenges respond to the combined issues of
shrinking defense budgets, more competitive com-
mercial markets, and high production costs:

* Create a “manufacturing matters” mindset among
public officials to develop land use, tax, and regulatory
policies that support industrial activities that can still
thrive in the region.

¢ Invest in public infrastructure, particularly trans-
portation, that will reduce production costs and in-
sure access to a large workforce.

¢ Strengthen skills in key occupations with industry-
supported training and improved coordination be-
tween industry and educators.

® Increase financial, technical, and managerial support
for small firms that are particularly vulnerable to the
costs and complexities of operating in the region.

The priorities for the fashion cluster reflect its
transformation to an industry built around the re-
gion’s advantages in design, high-value production,
sample and reorder production, and merchandis-

ing:

* Improve the image of the region’s fashion cluster with
both improved service and coordinated promotion to
attract international buyers.
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* Develop flexible production capacities with coordi-
nated investments in technology upgrades, workforce
training, and marketing.

® Maintain the region’s creative energies and abilities by
making urban centers more attractive as places to live
and work.

In identifying the competitive challenges to their
own industries, these leaders helped establish the
priorities for shaping a regional economy that is in
sync with needs of the global marketplace. Across
these industries, three priority themes emerged:

1. With the ability to attract and retain creative talent
repeatedly cited as the major competitive issue for
most of our leading industries, improvement in the
region’s quality of life is clearly a leading competitive
priority.

2. With rapidly increasing requirements for communi-
cation skills, reasoning abilities, and technical skills,
continual development of skills in our existing work-
force is becoming an ever-greater concern.

3. Efficient infrastructure and regulatory systems are re-
quired, both to keep costs of doing business competi-
tive and to provide businesses with the flexibility to
respond to rapid changes in both global and domestic
markets.

In each of these three competitive priorities, there
is mounting evidence that current trends have us
headed in the wrong direction.

Quality of Life Comparisons to Other Regions

Quality of life is a common expression used to de-
scribe the concerns of residents of the region. Re-

gional Plan Association, in conjunction with Quin-
nipiac College Polling Institute, surveyed residents
of the Tri-State Metropolitan Region and four
other regions in the United States to determine just
what issues people felt were most important to de-
termining their quality of life, and how satisfied
they were with it.!! The four other regions polled
were the major regions outside the northeast that
experienced the highest rates of growth during the
1980s—Atlanta, Dallas-Fort Worth, Los Angeles,
and Seattle.

The poll found that people in the Tri-State Met-
ropolitan Region are generally less satisfied with
their quality of life than people in the other metro-
politan regions. Only 35% of the people in this re-
gion were very satisfied with their quality of life,
and 17% were somewhat or very dissatisfied. This
compared to 49% of Atlanta residents who were
very satisfied, 52% in Seattle, 47% in Dallas, and
43% in Los Angeles. The poll also found signifi-
cant differences among income and age groups.
Only 28% of the Tri-State Metropolitan Region’s
residents who earn less than $25,000 a year were
very satisfied, and only 26% of those earning be-
tween $25,000 and $50,000 a year were very satis-
fied—giving strength to the idea that the middle
class is the most dissatisfied in this region. Further-
more, only 27% of the people in this region be-
tween the ages of 18 and 29 were very satisfied.

The poll also determined what issues people con-
sider most important to a good quality of life. Safe
streets was the most important issue, followed by a
strong community or neighborhood, good public
schools, and good financial institutions. But when
the poll asked people what they liked most about
their local communities, the most frequent re-
sponses were convenience and access to work, en-
tertainment and schools, and being part of a good
neighborhood or community.

Skill Deficiencies

In spite of the region’s high level of professional
and entrepreneurial talent, 75% of the region’s
labor force are not college graduates and 16% have
not completed high school.’? Drop-out rates and
academic achievement in many urban schools,
while showing improvements in some areas, remain
alarmingly high. For example, only two-thirds of
Newark high school students graduate within four
years of entering high school.!3
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Figure 17: The region's aging and crumbling infra-
structure requires billions of dollars of reinvestment
each year simply to maintain current conditions.

In several areas of critical importance to employ-
ers, there is evidence that the region’s workforce is
not keeping pace with employer demands. Basic lit-
eracy is clearly of paramount importance to em-
ployers, yet a 1989 study for the Tri-State United
Way estimated that 22% of the region’s population,
and 18.5% of its adults, were functionally illiterate.
That study estimated that, if trends continued,
70,000 more illiterate persons would be added to
the region’s population each year, bringing the total
to over 4.5 million by 1995.1%

A recent study by the New York City Depart-
ment of Employment has also documented a high
level of skill deficiencies. Although computer skills
were felt to be of growing importance among sur-
veyed employers, 49% of employees in service oc-
cupations and 33% in professional occupations
were found to be deficient in computer skills.
Among all occupation groups, 10% of employees
and 31% of applicants were found to be lacking in
basic skills. Technological skills were deficient in
28% of employees and 51% of applicants, while
11% of employees and 45% of applicants were de-
ficient in linguistic skills."

In addition to the clear implications for produc-
tivity on the firm level, the region’s ability to re-
spond rapidly to changes in the economic climate
depends on a workforce adept with the tools of the
information age. Increasingly, this is not just a con-
cern for office workers or professionals, but en-
compasses everyone from machinists working with
computer-automated design to sales workers assist-
ing customers with a larger variety of products and
service options.

Crumbling Infrastructure

The region spends approximately $12 billion annu-
ally on infrastructure—$5.5 billion alone for trans-
portation in the New York State portion of the re-
gion.!¢ Yet “crumbling infrastructure” is now one of
the standard clichés about the area. For example,
literally thousands of local bridges are either func-
tionally deficient, which means they were not built
to handle the weight or size of modern vehicles, or
structurally deficient, which means they might ac-
tually collapse. There is an economic and an equity
issue buried in the middle of all this—the so-called
hidden subsidies that lead drivers to think it costs
less to drive than it really does. Because driving
seems cheaper people drive more, and bridges and
roads therefore wear out faster. At the same time,
because drivers are not covering their own costs,
the system is starved for dollars that could and
should be put back into repair and maintenance.
One conservative calculation of the net direct and
indirect costs of automobile use not borne by users
is about $330 billion per year nationally, or about
15 cents per vehicle mile. These costs are in the
form of highway capital, maintenance, and admin-
istration; the cost of vehicle parking, ownership,
and operation; accident losses; and pollution, in-
cluding air, noise, and water.!” Locally, direct subsi-
dies to New Jersey drivers exceed $700 million, ac-
cording to one estimate, and more than $1 billion
of local road costs are paid for out of property taxes
rather than through charges imposed on drivers.'®
One element of the hidden subsidy problem is
that state and local departments of transportation
(DOT5) seem to get as badly fooled as drivers about
the true costs of construction and repair. This sets
DOTs apart from all other utilities, both private
and public, because they appear to have unlimited
capacity to provide any and all services that are de-
manded of them—or that they think are being de-
manded. Within this faulty logic, building and op-
erating roads seems to be free. By comparison,
public water or sewer utilities, transit providers, toll
roads, and private telecommunications and energy
utilities have very strict, transparent accounting
processes in which costs, prices, cost-recovery, and
cost-benefits are immediately known, and so prices,
rates, and subsidy requirements can be discussed
and debated rationally. This transparency, now
mandated by stockholders, investors, and other
creditors and required by the federal government
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Figure 18: Manhattan anchors the region as a pre-
miere global capital marketplace.

for transit investments, encourages market-based
supply and demand solutions to capacity questions.
For example, if an electric utility finds that increas-
ing supply by constructing new generating capacity
will be too expensive, it will damp down demand
instead, by promoting and offering customers in-
centives to weatherize their homes, or giving them
rebates if they buy energy-efficient appliances. In
the case of public water and sewer utilities, morato-
ria on new connections to the system are frequently
used if they currently cannot afford new capacity to
accommodate that demand. While many of the re-
gion’s DOTs have begun to reinvent themselves as
operators and managers of transportation systems,
rather than thinking of themselves as road-builders,
they have yet to calculate cost-recovery ratios or
identify necessary subsidy levels to maintain a given
level of performance.

A huge and perverse irony emerges from this tan-
gled pricing problem. The country’s richest region
is now in a state of hand-to-mouth public financing
as local and federal sources of additional funds for
both infrastructure and environmental investment
dry up. And critical components, such as mass tran-
sit, educational facilities and open space preserva-
tion, are now being specifically defunded. While
there are many causes for this fiscal austerity, the
regional impact is clear: the five-year MTA Capital
Programs, which helped pull the subway and com-
muter rail systems back from the brink of extinction
15 years ago, now already seem a thing of the past.
And the newest federalism currently in vogue in
Washington—shifting program and funding re-

sponsibility down to states and municipalities—
brings with it considerable cuts to transit aid and
other infrastructure maintenance. In addition, fu-
ture revisions to the federal Clean Water Act are
likely to cut the federal funding available for pollu-
tion control.

Advantages of a Global Center

Both immediate actions and long-term investments
must build on our existing strengths: networks of
high-value industries, talented human resources,
and sophisticated infrastructure. As a constantly
evolving center of commerce, core industries in the
region develop clusters of suppliers and spin-off in-
dustries that spread throughout the region. “Wall
Street” now encompasses a diverse set of financial
service firms with operations in Brooklyn, Jersey
City, and Stamford, and it relies on a labor force,
transportation system, and telecommunications
network that is regional in scope. Similarly, the
pharmaceutical industry in New Jersey was an im-
portant contributor to the growth of medical re-
search, biotechnology, and support services that
have spread across the region.

The human talent and support services that have
developed around these concentrations of high-

Figure 19: The region’s leadership in the arts is cen-
tral to its role as a global center. The Stamford Arts
Center is part of the region’s unparalleled collection
of museums, pewforming arts centers, theaters, gal-
leries, film studios, and artists. The arts generate
more than $9 billion in economic activity in the re-
gion and are essential to its tourist- and creative-
based industries.
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value industries have given the region a number of
interrelated leadership roles in the global and na-
tional economies:

* Global Capital Marketplace: An increasing share
(now 45%) of national earnings in securities and com-
modities trading are generated in Manhattan, where the
world’s largest equity, futures, and options markets and
leading financial service firms conduct the essential
transactions, deal-making, and product development that
keep capital in circulation on a global scale.” And it is
not just in Manhattan. Insurance and banking centers in
Newark and Stamford extend the reach of this market-
place, which represents by far the largest concentration
of financial services in the Western Hemisphere. Al-
though London has more international representation of
foreign banks, and Tokyo has a larger asset base, New
York is the most active and innovative center of global
capital management.

e Command Post of Management: Over 10,000 inter-
national businesses with both American and foreign par-
ent firms direct a worldwide network of production and
distribution in goods and services from locations in the
region, and they return to gross regional product fully
43% of national profits in rest-of-world earnings.*
Many U.S. multinationals have now re-engineered their
corporations to streamline headquarters employment,
re-scale operations, and relocate production facilities on
a global basis. These productivity advances have yielded
greater cost competitiveness in worldwide markets and a
decided edge over European and Japanese firms that
have yet to undergo such corporate restructuring.

*  Producer of Information: The nation’s three major
television broadcasting networks, several specialized
cable viewing networks, six out of ten large book pub-
lishers, leading newspapers, magazines, and print ser-
vices, major on-line information providers, and the gi-
ants of communications and interactive multimedia are
concentrated in the region, where they underpin the
knowledge-based sectors of its economy. They are all
here because face-to-face communication still confers a
critical advantage, even in a business environment im-
bued with telecommunications technology. The region’s
manufacturing industries and educational institutions
produce a vast amount of the research and development
in biomedicine, telecommunications, and other fields
that set global and national standards.

® Designer of the Arts and Popular Culture: Through
its diversity of creative talent, its world-class arts institu-
tions, and its concentration of both tradidonal and new
media, the region is a premier center for the design and
export of both art and popular culture. Along with Los
Angeles, it largely determines new trends in American

consumption in the arts, film, music, and fashion. These
resources, coupled with an increasingly diverse and mul-
ticultural population, equip the region to provide con-
sumers and audiences around the world with American
arts and entertainment in their own languages.

o Center for Intergovernmental Relations: The United
Nations, its affiliated agencies and intergovernmental or-
ganizations (IGOs), the permanent missions of nearly
200 nations, and several thousand nongovernmental or-
ganizations (NGOs) conduct the deliberative and execu-
tive functions of intergovernmental relations from a cen-
tral location in the region, drawing an unparalleled
diversity of people, interests, new ideas, and approaches.
With the decline of the nation-state and increasing frac-
tionalization in global relations, agencies with continen-
tal and global administrative functions have increased in
importance.

o Center of Trade and Production: As a producer, con-
sumer, and transporter of goods, the region remains a
national center of commerce. Twelve percent of the na-
tion’s imports and exports arrive and depart through the
region’s ports and airports. In spite of the region’s decline
in manufacturing, it still produces one-quarter of the na-
tion’s drugs and pharmaceutical products, over one-fifth
of its cosmetics and jewelry, one-tenth of its apparel, and
significant shares of its communications equipment, air-
craft, electronics, and instruments.

Toward a Competitive Region:
Investing in Economic Development

Both the outlook for slow recovery over the next
decade and the potential for sustainable growth in
the years beyond justify a decade of region-shaping
investments. In the near term, the region’s chal-
lenge is not one of expanding capacity but rather of
stimulating job growth while improving the com-
petitive position of key industries. Over the long
term, our goal is to attract and develop a highly
skilled workforce, build systems of advanced infra-
structure, and create community environments that
meet the requirements of a knowledge-based econ-
omy.

Stimulating growth in the near term will be diffi-
cult in part because of modest growth in the world
economy and because current quality of life, work-
force, and infrastructure deficiencies will take years
to address. However, reductions in business costs
through intelligent regulatory reform and reduced
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public sector inefficiencies can have some impact
on immediate growth prospects. For the specified
needs of industrial clusters, private—public partner-
ships could also have short-term impacts. For ex-
ample, the emergence of the multimedia industry
has spawned efforts, such as the New York Infor-
mation ‘Technology Center and RPAs Silicon Alley
Initiative, to enhance the region’ position as a cen-
ter of this fast-growing industry.

For the long term, the five major campaigns of
RPAs Third Regional Plan provide an action
agenda that addresses competitive priorities while
laying the foundation for a period of sustainable
and more equitable growth in the 21st century.
RPA’s proposals for a Greensward, Centers, and Mo-
bility are three integrated strategies that would
greatly enhance the region’s quality of life by pre-
serving open space, reducing congestion and com-
muting times, improving air and water quality,
enhancing community design and housing oppor-
tunities, and insuring sustainable land use develop-
ment. Workforce outlines a system of lifelong learn-
ing and skill development that would reconnect our
education and training institutions with the needs
of employers in a knowledge-based economy. And
Governance describes the restructuring necessary
for these other initiatives to succeed.

Clearly, the investments recommended in these
initiatives will require an increase in both public
and private expenditures in infrastructure and
human capital development. We must certainly be
smart about our investments to achieve the largest
return, but even in our difficult fiscal climate we
cannot allow our economic foundations to continu-
ally decline. Investments during the next decade
will also address some of our short-term challenge.
Expenditures for new construction and education
and training services will ripple through the econ-
omy, sustaining job growth in a period when there
is likely to be less stimulus from the national and in-
ternational economies.

Collectively, these initiatives recognize that so-
cial equity and environmental quality are not at
odds with a competitive economy, but are integral
parts of one. They are designed to address the
economy, equity, and the environment simultane-
ously, instead of considering economic develop-
ment as a separate objective from meeting human
and natural resource needs.
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Chapter 4

Equity: The Region’s Society
in the Past, Present, and Future

THIS REGION is one of the largest and most diverse
in human history. Comprising 8% of the total U.S.
population, residents of this region speak more lan-
guages, offer a wider array of skills, reside in more
extreme densities, and live under the broadest
range of incomes in the nation.

The region has always been home to a large and
diverse population, and RPA forecasts that it will
remain so long into the future. Yet this diversity,
perhaps our greatest strength, is also seen by some
as a threat. And even as we become a more diverse
and vigorous society, disturbing trends show us be-
coming a more isolated, segregated, and frag-
mented society. This section of the plan consists of
two parts: a discussion of regional population char-
acteristics and projections, and a discussion of the
social issues that, if ignored, truly threaten our sur-
vival as a prosperous and sustainable region.

Projections: Increasing Diversity

The region’s population has historically grown in
tandem with its economic fortunes. Recently, how-
ever, a global resettlement of people has brought a
steadily increasing foreign population, even as peri-
ods of economic boom and bust have resulted in
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changing rates of out-migration by the domestic
population. The result is a population with more
racial and ethnic diversity than the region has had
since the early years of this century.

As the population has changed in age, race, and
nativity, new demands have been placed on the re-
gion’s educational system, housing, job market, and
social cohesiveness. This global resettlement has
coincided with economic changes that are limiting
job opportunities at a living wage, exacerbating
long-standing racial and class divisions. Too many
people now see diversity not as the enormous ad-
vantage it provides in the world economy, but as a
hindrance. But immigrants have always provided,
and will continue to provide, the growth and vital-
ity this region is based on. They provide a multi-
cultural and multilingual base for global economic
expansion that is unparalleled.

A brief survey of past and projected demographic
trends in the region illustrates the changes under-
way.

Major Demographic Trends, 1970 to 1995

Over the entire quarter century since 1970, the re-
gion’s population grew a scant 2%, from 19.7 to
20.2 million, or by fewer than one in every one
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hundred new U.S. residents. As most of the nation’s
settlement moved southward and westward, a steep
economic contraction occurred in the region dur-
ing the 1970s, and population correspondingly de-
clined by 3%. In the robust 1980s, an offsetting ex-
pansion occurred and population rose by 3.4%.
Since then, growth has been continuous, amount-
ing to a population gain of 1.6% from 1990 to
1995, despite an even greater loss in employment
and weaker economic recovery.

The dramatic growth in the region’s population
from 1980 to 1995 can be traced largely to the ex-
pansion of foreign immigration since the late 1970s
and the concentration of new immigrants in a
handful of major metropolitan areas in the nation.
Of somewhat lesser importance has been the im-
pact of favorable economic conditions, stemming
the net outflow of native born white and black non-
Hispanics from the region.!

® During the turbulent 1970s net out-migration of
whites from the region amounted to 2.1 million per-
sons, drawn from every subregion, although New
York City’s losses accounted for two in every three.

® During the 1980s white net out-migration retreated
to 1 million persons leaving the region, with two in
every five departing from New York City. But during
this period some 60,000 African-Americans joined the
outflow. African-American net out-migration from
New York City and urban portions of New Jersey was
even greater, as some inner-city households moved to
suburbs of the region.

® Since 1990 there has been an increase in both
white and black net out-migration from the region,
the effect of sharp reductions in corporate, defense,

and production line employment. Altogether, nearly
700,000 whites and 100,000 blacks have left the re-
gion on balance between 1990 and 1995.

By contrast, over the entire quarter century,
1970-1995, Asians and Hispanics have resettled
here in ever-growing numbers. In terms of net in-
migration, some 800,000 Asians and 700,000 His-
panics have taken up residence in the region since
1970, with Asians increasing in importance as the
total influx rose from 375,000 in the 1970s, to
780,000 in the 1980s, to over 350,000 thus far in
the 1990s. As a result, the region’s racial and ethnic
composition has shifted dramatically in relatively
few years.

Today, 12.4 million whites reside in the region,
composing 61% of the total population, down from
15.7 million in 1970 when they comprised 79% of
the total population. Hispanics, the second largest
group, are now growing more rapidly from natural
increase than net in-migration and currently ac-
count for 3.3 million persons or nearly 17% of the
region’s population, up from 1.6 million persons in
1970, or 8% of the total. African-Americans, the
third largest group, are now growing only from
natural increase and number 3.2 million persons, or
16% of the 1995 population, compared to 2.3 mil-
lion persons or 12% of the population in 1970.
Lastly, Asians, the smallest but most rapidly ex-
panding group, top 1.2 million persons or 6% of
the existing population, up from 200,000 in 1970
when they comprised just 1% of the total.

A growing diversity in the population character-
izes not only New York City but also the suburban
portions of the region, though only New York and
New Jersey are more diverse than the nation as a
whole. Five in every eight residents of New York
City are now minority Hispanic, African-American,
or Asian. In northern New Jersey, minorities com-
prise nearly one in every three people. In the Mid-
Hudson, about one in every four residents belongs
to a minority group, and in Connecticut and Long
Island, roughly one in every five, or less than the
average percentage for the nation as a whole.

Throughout the region, extreme conditions of
segregation persist, with minorities heavily concen-
trated in older central places and relatively few, de-
spite their rapid growth, integrated even on an
income-adjusted basis across all residential settle-
ment.

Who Are the New Immigrants?

Since 1970 nearly 3 million immigrants have been
admitted to the region, or more than one in every
five legal alien admissions to the United States.”
Coming in ever-larger waves of resettlement, im-
migrants with announced intentions to reside in the
Tri-State Metropolitan Region averaged roughly
85,000 persons per year in the 1970s, about
125,000 per year in the 1980s, and nearly 170,000
per year in the 1990s. Compared to the 1970s and
1980s, new immigrants display an increasing pro-
pensity to settle outside New York City when they
first arrive, primarily in older cities in the suburban
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Figure 20: Age Composition of the Region’s Population, 1970 to 1995. The progression of
the"baby boom” generation from adolescence (1970) to middle age (1995) has had signifi-
cant effects on the region's workforce, housing, and transportation.
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portion of the region. However, two of every three
immigrants to the region still locate in New York
City, and the city’s existing immigrant population
shows little proclivity to relocate to the rest of the
region.

Over half of the region’s immigrant population
has been admitted under family reunification provi-
sions of immigration law, while less than 10% have
arrived with employment-related visas. New provi-
sions of the Immigration Act of 1990 have in-
creased immigrant admissions to the region largely
under refugee, diversity, and other preference
tracks. Although the region remains ahead of the
nation on family-related visas, it is substantially be-
hind on employment-related visas. The strong fam-
ily reunification character to the region’s immigra-
tion contributes to the tight concentration of
newcomers in ethnic enclaves.

A disproportionate share of the nation’s immi-
grants from the Caribbean and South America are
drawn to the region, which attracted 60% and
40%, respectively, of these admissions over the past
few decades. Although only one in every eight
Asian immigrants to the United States settles in the
region, Asians still comprise the second largest
group of newcomers, having dominated all immi-
grant admissions to the nation in the past quarter
century. Rank ordered, the region’s largest source
countries have been: the Dominican Republic, Ja-
maica, China, Guyana, India, Haiti, and newly in-
dependent states (NIS) of the former Soviet Union.
While immigration from West Indian countries has
abated in recent years, immigration from the Do-
minican Republic, China, and the NIS has acceler-
ated.

The Changing Age Structure of the Population

Aside from the effects of net migration, including
foreign immigration and racial or ethnic composi-
tion, the region’s population has undergone change
from natural causes. In the past quarter century,
major demographic transformations related to
aging, fertility, and mortality have altered the
growth and structure of the region’s population.
Average lifetime expectancy has increased markedly
with advances in health care, more than offsetting
the effects of new causes of death such as AIDS.
The bulge in the region’s population created by the

“baby boom” generation has passed through youth-
ful ages to reproductive stages, causing a “baby
bust” and then “echo boom” effect on birth rates.
While deaths have declined in relative terms, in re-
cent years births have increased both absolutely and
relatively.

Over the past quarter century, births have risen
from an average of 264,000 per year in the 1970s,
to 280,000 per year in the 1980s, to 327,000 per
year in the 1990s. By contrast, deaths have re-
mained relatively constant at 185,000 per year, de-
spite growth in the population. Thus growth in the
region’s population is now under greater pressure
from natural increase. Today, Hispanic, African-
American, and Asian minorities account for 49% of
all births, while a white majority accounts for 76%
of all deaths. Fertility rates are especially high
among African-American and Hispanic residents,
whose births per thousand women in reproductive
ages average 81 and 71, respectively, compared to
62 births for Asian women and the sub-replacement
rate of 52 births per thousand for white women.

Coupled with a more youthful age profile among
new foreign residents, the forces of natural increase
and aging have altered the basic structure of the re-
gion’s population. Today, 10.8 million residents are
in the working ages of 25 through 64, some 2.7 mil-
lion are of retirement ages at 65 years and over, 1.5
million are preschoolers under 5 years of age, an-
other 2.6 million are of elementary school ages 5
through 14, some 1.2 million are of secondary
school ages 15 through 19, and 1.3 million are of
college and postgraduate ages 20 through 24.

Compared to prior population profiles of the past
quarter century, never before have so many resi-
dents of the region been of prime (35 to 44 years)
and young (25 to 34 years) working ages, and of re-
tirement (over 65) and house-buying (typically 30
to 34) ages. There were more preschoolers and el-
ementary school aged children in the region in the
early 1970s—though recent growth is fast ap-
proaching the “under 5” peak—and more sec-
ondary school and college aged youth in the early
1980s. The region continues to have a smaller ma-
ture (45 to 54 years) and older (55 to 64 years)
working age population than in 1970, or even 1980,
though maturation of the “baby boom” generation
will soon alter this relationship. Still today, there
exists the largest working age population in the re-
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Source: New York Metropolitan Transportation Council.

gion’s history and a more favorable ratio of depen-
dent ages to working ages, despite a growing el-
derly generation.

Effect on the Region’s Labor Force

The strong concentration of working age popula-
tion and high rates of labor force participation, par-
ticularly among women and immigrants, support a
large and diverse labor force in the region. In 1995
the labor force numbered 10.4 million persons aged
16 years and over who were working or actively
seeking work in the formal economy. Officially, just
over 7% are now unemployed. As a share of the na-
tion, the region’s labor force comprises nearly 8%,
having declined steadily from 10% in 1970. Re-
gional rates of unemployment were below national
averages throughout the 1980s, but joblessness has
had a far more severe effect on the region’s labor
force in the 1990s.

A growing diversity on a racial and gender basis
has transformed the region’s labor force over the

2005 2020

past quarter century. Today, nearly half of all those
working or seeking work are women (47% of the
labor force) and over one in three (36%) are His-
panic, African-American, or Asian. In New York
City diversity is even greater, with 59% of the resi-
dent labor force drawn from racial or ethnic mi-
norities. Over the past decade more than all of the
net growth in the regional labor force resulted from
gains in minority and female participation, with
white male workers actually declining in absolute
terms. In the past quarter century nearly all of the
net growth occurred outside New York City, with
the City accounting for one in every three labor
force participants in the region by 1995.

The Near-Term Outlook: More New and
Old Faces

In the near term between 1995 and 2005, the re-
gion’s population is expected to grow by 830,000 as
foreign immigration remains unabated throughout
the 1990s and natural increase plays a more promi-
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Figure 22: Forecasted Growth by Ethnicity,

Source: New York Metropolitan Transportation Council.

nent role. Net out-migration is projected to con-
tinue among white and even black non-Hispanics.
By 2005 the region’s population is projected to
reach 21 million persons from the combined effects
of more natural increase at 1.1 million (births of
300,000 per year less deaths of 190,000 per year)
and foreign immigration at 1.25 million, offset by
more white and African-American out-migration at
1.5 million persons over the decade. Because immi-
gration is expected to continue to play a strong role
in the region’s near-term growth, population in
New York City will rise to 7.5 million, or account
for one in every four new persons. By 2005 the re-
gion will likely be about half white non-Hispanic
(54%) and half minority (20% Hispanic, 16%
African-American, and 10% Asian).

About half of new growth projected over the next
decade will be persons of working ages 25 through
64. Together with younger and older labor force
participants, as well as new entrants, the region can
expect a substantial increase of some 700,000 per-
sons working or seeking employment. In the near

O Asian/Other

O Hispanic
Black
B White

2010 2015 2020

term, labor force growth will be strongest among
workers aged 35 through 54, supporting greater
productivity in the economy. Working age persons
25 to 34 are expected to decline absolutely, despite
immigration, as the “baby bust” generation hits
young working ages. It is likely that many minori-
ties and less-skilled older workers will be held back
in lower paying entry-level positions.

Pressure will also mount on elementary and sec-
ondary school facilities if the number of residents
aged 5 through 19 increases by more than 1% per
year, as projected. Coupled with increasing immi-
grant-related demands, educational systems will
need new resources to cope with this growth. The
typical house-buying age group (30 to 34 years) will
show the first signs of decreasing in more than a
quarter century, but because there are strong pent-
up demands for affordable housing, the decline in
this age group will not relieve strains in the demand
for housing. Lastly, the elderly are projected to
continue to increase, as much from increased

longevity as from aging of the population. Elderly
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growth in the coming decade, however, pales in
contrast to a virtual explosion of the older genera-
tion that will emerge past 2005, despite out-migra-
tion, as the “baby boom” reaches retirement ages.

The Long-Term Outlook: A Nonwhite
Majority
By 2020 the region’s population is projected to
reach 23 million, or grow by 2.1 million persons
over the 2005 to 2020 period. Assuming moderate
level fertlity, births are expected to number 4.3
million or roughly 350,000 per year, and deaths 2.8
million or 190,000 per year. Thus natural increase
will account for 1.5 million more persons, or seven
in every ten new residents. If, as projected, the re-
gion’s economy expands beyond the national rate of
growth, from 2005 to 2020 net migration will turn
positive, drawing in some 650,000 residents on bal-
ance from foreign and domestic sources. By 2010
African-Americans, Asians, and Hispanics are pro-
jected to become a majority of the region’s popula-
tion. And by 2020 whites will likely comprise only
42% of the region’s population. Rapid growth
among Asians and Hispanics would eclipse African-
American population increases as Hispanics com-
prise one-quarter of the population and Asians be-
come as numerous as African-Americans by 2020.

According to long-term population projections,
2005 to 2020, growth in the working age popula-
tion will characterize the major gain in the region’s
age profile. In addition, more than 400,000 persons
will be added to retirement ages of 65 and over, an-
other 400,000 to college and postgraduate ages of
20 through 24, and some 250,000 to early home-
buying ages of 30 through 34 years. Whereas
school ages declined in the 1980s, secondary school
and the preschool ages will expand between 2005
and 2020. Some 1.3 million additional persons will
be of working ages, but the net gain will be unbal-
anced. The prime labor force years of 35 through
44 will contract, while growth will split between
young workers aged 25 through 34, and mature and
older workers aged 45 through 64. At projected
rates of racial/ethnic participation in the labor
force, Asians and Hispanics will comprise more
than all of the net gain in persons working or seek-
ing work, with new Asian entrants likely exceeding
Hispanics because of higher rates of labor force
participation.

From a demographic perspective over the long

term, projections indicate that the region will be-
come a much more dynamic and diverse place than
the nation as a whole. With 7% of the total U.S.
population in 2020, it will contain nearly 8% of the
nation’s working age persons. Whereas the median
age will rise sharply in the rest of the nation—with
today’s one in every six people of retirement ages
becoming one in every five by 2030—the region
will provide a much more active population. In
2020 on average there will be only 58 dependents
per 100 persons aged 18 to 64 in the region, com-
pared to 67 per 100 in the nation. Productively en-
gaged, the vitality that derives from a larger work-
ing age population that is both younger and more
ethnically diverse can only reinforce the creative,
innovative attributes that have long been competi-
tive advantages of this region. The challenge is to
realize the potential of diversity through greater
equality of opportunity.

Social Trends and Issues

Americans have always striven for equal opportu-
nity, not only from a sense of fairness but also from
an understanding that if we do not defend others’
rights, we, too, could someday be pulled under.
Freedom of expression and religion are more than
federal laws—they are fundamental values that pro-
tect all our rights. And the economic arguments for
equality are just as compelling: limiting anyone’s
opportunities in a free enterprise system reduces
the output of the entire economy. Finally, the good
communities that people are seeking cannot come
into being in an atmosphere of resentment.

The huge challenge we face is the fact that this
region is becoming more inequitable as it becomes
more diverse. From 1979 to 1989, a period of
strong economic growth for the region, household
incomes grew by 40% for the wealthiest one-fifth
of the 17-county region monitored by the Port Au-
thority of New York and New Jersey. But the poor-
est one-fifth saw its income increase by only 7%.°
This increasing inequality is due to a number of
factors, such as foreign competition for relatively
well-paying manufacturing jobs, unions losing their
bargaining power, and corporate restructuring.
However, the greatest impact appears to be techno-
logical change that displaces routine labor and in-
creases the productivity and bargaining power of
workers with higher cognitive and technical skills.
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Share of U.S.
1979 1993 Change Aggregate Income, 1993

Top 5% $137.482 $191,612 39.4% —

Highest 20% $90,805 $111,017 22.3% 48.6%
Fourth 20% $52,405 $54,946 4.8% 23.7%
Third 20% $38.056 $37,066 -2.6% 15.1%
Second 20% $25,198 $23,390 -1.2% 9.1%
Lowest 20% $11,421 $9,739 -14.7% 3.5%

Figure 23: Changes in U.S. Mean Family Income (in 1993 dollars before taxes), by

Quintile, 1979 to 1993,

Source: U.S. Bureau of the Census, Current Population Reports, Series P60-184 and P60-188.

The trends analyzed in the region are mirrored
nationally. In the United States as a whole, the
share of aggregate income earned by 60% of the
population fell between 1979 and 1993, with the
lowest quintile of families dropping nearly 15% in
income. Only the share of the top 20% got sub-
stantially larger. The percentage of families below
the poverty line increased from 9.2% in 1979 to
12.3% in 1993.4

This section of the plan identifies inequities in
the region’s society today and projects how current
trends and policies are likely both to exacerbate ex-
isting problems and to create new ones. Major in-
equities are identified in the region’s education sys-
tem, in the geographic isolation of impoverished
communities, and in continuing racial segregation.
Two other major areas of concern, access to hous-
ing and the neglect of urban communities, are also
examined in detail.

Limitations on Opportunity

Obstacles to full participation in the economy are
the most important causes of our social problems,
both to individuals and to the health of the region
as a whole. Over 2 million residents of the region
currently live in poverty. The greatest obstacles to
their prosperity have been identified as poor educa-
tion, geographical isolation, and persistent segrega-
tion.

Education

With the sharp shift in the economy toward knowl-
edge-based jobs, education and training are the pri-
mary keys that open the way to economic opportu-
nity. Part of the growing demand for cognitive

skills is illustrated by the changing employment
structure of the region’s workforce. The region
added over 1 million managers, professionals, and
technicians to the workforce in the 1980s, while
jobs that required primarily manual skills, such as
production, craft, and repairs, declined by 140,000.
By 1990 managers and professionals accounted for
35% of the employed workforce, compared to 21%
for manual workers. In 1980 these two groups had
been much closer, at 30% and 26% of the total
workforce, respectively.’

As a result of both changing occupation demand
and rising skill requirements, the education profile
of the workforce changed dramatically from 1980
to 1990. Jobs held by college graduates grew by
53%, while jobs available to those who had not
completed high school went down by 18%. By
1990 some 63% of the native-born African-Ameri-
can males in the region between the ages of 25 and
34 who did not have a high school diploma also did
not have a job.® In the future, jobs that do not re-
quire a college degree will remain a majority of the
region’s jobs, but will still require higher levels of
communication and technical skills.

These trends reinforce and exacerbate existing
inequities, primarily because of unequal access to
education and job skills. Schools in which low-in-
come students predominate have much lower per-
formance levels and far fewer resources, relative to
need, than schools with affluent or middle-income
students. With education being the most important
single determinant of success in the labor market,
equitable access to quality education is of para-
mount importance.

Although very high percentages of immigrants
manage to find jobs, it is often through ethnic en-
claves, limiting their opportunity to branch beyond
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Figure 24: Occupation Change.

Source: U.S. Census of Population.

certain fields. Their principal obstacle to wide job
opportunities is lack of competence in English, but
there are long waiting lists for English literacy
classes. A decade ago, studies estimated that less
than 5% of the 2.5 million people who needed
English-language or adult literacy education were
enrolled in publicly funded programs. The need
has undoubtedly increased as immigration has ex-
panded.

As prosperity returns to the region, higher per-
sonal incomes among skilled employees are likely
to result in somewhat more low-skill jobs to serve
them. However, there will be nowhere near enough
of these jobs to employ all the region’s unskilled
residents or to reduce the competition for them so
that wages can rise to a level that can support a fam-
ily. Cuts now proposed at all levels of government
in education and college tuition assistance do not
match the growing need for education, nor do cur-
rent immigration formulas that allow in far more

unskilled than skilled people.

Clerical, Administrative

01980
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Craft, Production Services, Sales

Isolation

New employment opportunities and housing have
increasingly been inaccessible to inner-city and mi-
nority communities. In the past 30 years, a new pat-
tern of land use has swept the region, a pattern that
involves the construction of massive campus-style
commercial and industrial facilities in residential
suburbs that are inaccessible by public transporta-
tion. From 1970 to 1995, the core urban counties in
the region lost more than 300,000 jobs, while the
outer suburban ring gained 2 million jobs.” Al-
though the urban counties have only 46% of the re-
gion’s population, they are home to 74% of the re-
gion’s poor.®

Four of five of the 1.7 million housing units built
since 1970 were also constructed in the region’s
outer ring, as residents sought affordable housing
and taxes. This spread out pattern of homes and
jobs has led people to drive more than ever.

Meanwhile, half the households in New York
City and 40% in Newark do not have cars, which
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Figure 25: Education Change.

Source: U.S. Census of Population.

consume an estimated $3,000 annually from a
household budget.” And information about new
jobs often does not reach inner-city neighbor-
hoods. A few suburban employers venture into
inner-city neighborhoods to recruit and transport
workers to suburban jobs, but those workers find
themselves tied to the employer who recruited
them, often unable to explore other opportunities
outside the city.

Federal policies have contributed to this geo-
graphic isolation by favoring new development in
less dense suburban areas over established urban
communities. Government policies enacted after
World War II—from construction of an interstate
highway network to disinvestment in mass transit—
have favored suburban over urban residents. For
example, policies to encourage and increase home
ownership in the country, such as low interest and
low down payment loans—making new homes af-
fordable to two-thirds of the nation’s households
for the first time—promoted new suburban devel-
opment, even as many urban neighborhoods were

High School Graduate

01980
M 1990

College Graduate

red-lined or denied access to similar financial pack-
ages. Finally, a higher percentage of suburban resi-
dents tend to own, rather than rent, their houses, so
federal tax deductions for mortgage payments have
become a de facto subsidy for suburban living.
While many of these policies have justifiable goals,
such as home ownership, they have also had the ef-
fect of sapping investment and opportunity from
urban areas.

Segregation

Brown v. Board of Education established that separate
education could never be equal, and it effectively
banned institutional and governmental practices
that had created widespread racial segregation.
However, segregation persists in our society, and
young African-Americans “who grow up in areas of
concentrated poverty are much less likely to learn
how to get and keep a job or to advance in school;
rather they come to expect a life of joblessness, sin-
gle parenthood, and welfare dependency.”'® Not
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surprisingly, poor education and isolation beget
further segregation, as these problems reinforce
each other in a vicious cycle.

This segregation cannot be explained solely by
income disparities or other economic factors.!!
Studies have shown that African-Americans in this
region are more segregated than in all but five of
the nation’s metropolitan areas with the largest
African-American populations. Worse, the region
has become more segregated between 1970 and

Employment Below
Change Poverty

1970-1995 1990
Bronx =700 29%
Kings -72,700 22%
New York -273,400 20%
Queens 12,800 11%
Richmond 54,000 8%
Essex -39,200 14%
Hudson -5,400 15%
Union -7.400 7%
Urban Counties -307,000 18%
Dutchess 31,800 5%
Nassau 149,400 4%
Orange 55,600 9%
Putnam 15,400 4%
Rockland 50,100 6%
Suffolk 298,700 5%
Sullivan 7,800 13%
Ulster 23,800 8%
Westchester 89,300 7%
Bergen 152,500 4%
Hunterdon 36,600 3%
Mercer 78,400 7%
Middlesex 183,600 5%
Monmouth 133,900 5%
Morris 173,200 3%
Ocean 101,600 6%
Passaic 11,200 10%
Somerset 118,200 3%
Sussex 22,000 3%
Warren 12,500 5%
Fairfield 160,500 6%
Litchfield 33,200 4%
New Haven 79,100 8%
Suburban Ring 2,018,400 5%

Figure 26: Employment Change and Poverty in
Urban and Suburban Counties.

Source: U.S. Bureau of Economic Analysis, U.S. Census of
Population.

1990, while most other metropolitan areas in the
nation are becoming less so.!?

High crime rates have added to fear and mistrust
among racial and ethnic groups, further increasing
tendencies to maintain segregated communities. If
this trend toward greater segregation continues,
minorities will be deprived of progress in the main-
stream economy and the region could be faced with
untenable social relations.

Education and access have been identified as pri-
mary components to ending this cycle. But other
social issues, the results of segregation, continue to
compound the problem. Communication skills
have become extremely important in the economy,
but students in segregated schools often do not
learn the communication skills they will need to get
a job. An example: many graduates who have mas-
tered the demanding course work at Polytechnic
University of New York still need special training in
communication before meeting with prospective
employers.”? Successful job preparation includes
not just schooling but acquaintance with the world
of work and role models.

Access to Housing

Geographic isolation of poor communities and
continued racial segregation are perpetuated by
trends in the region’s housing markets. These con-
ditions are not only a source of social inequity but
also constitute a competitive disadvantage for the
entire region. The American dream of single-fam-
ily home ownership has driven national and re-
gional development patterns and financial policy
for nearly half a century. But now, as the housing
stock of the region becomes increasingly unafford-
able, the dream has become little more than a myth.
The enormous disparity between regional and na-
tional housing prices makes it increasingly difficult
to attract new residents and businesses to the re-
gion, or even to get employed people from other
parts of the nation to accept a transfer into the area.
Businesses, in large part, look for cheap labor and
low taxes when they move—but housing costs for
current and prospective employees also play a sig-
nificant role in their decision-making. Key indica-
tors of the region’s housing problem include:

¢ Rising costs of housing are increasingly unbear-
able. These costs include mortgage or rent payments,
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property taxes, association fees, and operating costs
(water, sewer, and energy bills)—all of which are high in
the region. Nearly two-thirds of all households with in-
comes less than $20,000 that rent their homes are spend-
ing more than 35 percent of their income on rent.'*
Households unable to pay the increasing prices are com-
pelled to double-up in apartments, accept unsatisfactory
housing, try to find affordable housing at the periphery
of the region, or move away altogether.

® The perception and reality that the region has no
acceptable and affordable housing options seriously un-
dermines the competitiveness of the region’s economy.
Business leaders participating in RPAs Competitive Re-
gion Initiative stressed that poor housing opportunities
have seriously affected their ability to attract natonal
and international talent to the region. And many large
companies have abandoned the region for just this rea-
son.

* Nontraditional households are becoming a larger
portion of the housing market, and their dreams cannot
be accommodated by the standard suburban American
dream ideal. Twwo-income and single-parent families and
other nontraditional households need different types of
housing and services than seemed adequate 50 years ago.
These new needs might mean sharing some responsibil-
ities with others, such as supervising children’s play areas,
or reducing other responsibilities such as outside main-
tenance. And it is not just a matter of the site and shape
of rooms, because people are also looking for access to
daycare facilities, for instance, and closeness to trans-
portation and shopping centers, which means rethinking
not just the “what” of housing, but where and how new
homes can be located within the urban and suburban
landscape.

® The region is burdened by continuing racial and
economic residential segregation, as well as homeless-
ness. While the number and degree may vary by subre-
gion and community, leaving others out of the economy

and society is unsustainable and weakens the economic
and social foundations of the region.

Figure 27 summarizes the changes in the number
of people, households, and housing units in the re-
gion. Households grew much more rapidly than the
overall population, primarily the result of the pop-
ulation becoming relatively older, with significant
increases in the “baby boomer” age groups (as de-
tailed elsewhere in the Equity chapter). This group
entered the prime “settling down” age, roughly be-
tween ages 25 and 40, where finding a home is not
only desirable, but more financially attainable. In
response, more housing units were created, but the
affordability and desirability of the overall housing
stock remains a key question.

Since the 1980s we have seen a dramatic bidding
up of housing prices. As employment increased
during the economic boom of the 1980s and large
numbers of baby boomer households sought hous-
ing for the first time, housing demand far exceeded
supply, particularly for choice homes in choice
neighborhoods. It seemed for a while as if prices
would never stop rising. Simultaneously, our ability
to build enough affordable homes has been con-
strained by increasingly scarce developable land in
the near suburbs, low-density residential zoning
which reduces the number of homes possible and
further consumes scarce land, and regulatory delays
that could add as much as one-quarter to the cost of
a new home.

In 1981 the ratio of regional housing prices to
national housing prices was approximately 1.1 to 1.
This ratio increased steadily in the first two years of
the 1980s and then shot up dramatically in 1983. By
the end of 1987 the ratio of regional to U.S. hous-
ing prices peaked at 2.2 to 1, meaning that housing

Population Households Housing Units
Subregion 1980 1990 Change 1980 1990 Change 1980 1990 Change
Connecticut 1,725,237 1,805,956 4.7% 599,656 676,112 12.8% 633,130 725,708  14.8%
New Jersey 5,856,975 6,079,453 3.8% 1,992,819 2,206,663 10.7% 2,127,117 2,391,413 12.4%
Long Island 2,605,813 2,609,212 0.1% 805,139 856,234 6.3% 859,761 927,609 7.9%
Mid-Hudson 1,773,135 1,860,668 4.9% 593,985 651,647 9.7% 643,136 707,149 10.0%
New York City 7,071,639 7,322,564 3.5% 2,785,527 2,819,401 1.2% 2,941,661 2,992,169 1.7%
Region Total 19,032,799 19,677,853 34% 6,777,126 7,210,057 6.4% 7,204,805 7,744,048 7.5%

Figure 27: Regional Population, Households, and Housing Units, 1980 to 1990.

Source: U.S. Census Bureau, County and City Data Book, 1992.
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1980 1990 Change in
Change in Median Median Change in House Value

Area or - 1980 1990 Income, House House House Value, in Relation
County Income Income 1980-1990 Value Value 1980-1990 to Income
New York 16.3 36.8 125.6% 924 487.3 427.4% 340.29%
Queens 20.5 40.4 97.1% 514 191 271.6% 279.71%
Bronx 13.2 25.5 93.6% 48.2 173.9 260.8% 278.63%
Kings 14.7 30 104.8% 50.5 196.1 288.3% 275.10%
Hudson 17.7 353 99.6% 43.5 168.5 260.9% 261.95%
Nassau 28.4 60.6 113.1% 56.6 209.5 270.1% 238.82%
Suffolk 24.2 53.2 120.1% 45 165.9 268.7% 223.73%
Orange 20.6 4 114% 42.2 141.7 235.8% 206.84%
Westchester 27.3 58.9 115.8% 83.5 283.5 239.5% 206.82%
Richmond 23.8 50.7 112.5% 60 186.3 210.5% 187.11%
Union 25.3 48.8 93.4% 65.8 180.5 174.3% 186.62%
Rockland 28.2 60.5 114.1% 69.6 217.1 211.9% 185.71%
Ulster 18.8 40.1 113.7% 375 114.3 204.8% 180.12%
Bergen 27.5 57.6 109.5% 76.7 227.7 196.9% 179.82%
Dutchess 23.1 49.3 113.2% 493 149.2 202.6% 178.98%
Putnam 26.3 58.9 123.9% 61.5 195 217.1% 175.22%
Essex 19.9 42.2 111.5% 67.1 163.8 192.3% 172.47%
Passaic 21 43.1 105% 66.3 185.5 179.8% 171.24%
Middlesex 25.6 51.8 102.5% 60.7 164.7 171.3% 167.12%
Mercer 23 48.5 111.1% 49.7 137.9 177.5% 159.77%
Litchfield 22.3 49.1 119.6% 57.8 166.3 187.7% 156.94%
New Haven 21.7 46.1 112.6% 59.7 165.2 176.7% 156.93%
Warren 214 45.8 " 113.8% 51.9 143.9 177.3% 155.80%
Monmouth 24.5 53.6 118.5% 64.7 180.4 178.8% 150.89%
Morris 293 62.7 114.3% 81.4 217.3 167% 146.11%
Fairfield 26.6 58 118% 91.7 249.8 172.4% 146.10%
Ocean 18.8 39.8 111.7% 48.2 126 161.4% 144.49%
Somerset 29.2 62.3 113.4% 77.8 196.3 152.3% 134.30%
Sullivan 15.9 339 112.8% 37.2 934 151.1% 133.95%
Hunterdon 26.6 61.1 129.7% 78.7 209 165.6% 127.68%
Sussex 23.5 53 125.4% 61.2 156.3 155.4% 123.92%
U.S. Average 73 14.4 97.6% 47.2 79.1 67.6% 69.26%

Figure 28: Ratio of Home Price Change to Income Price Change (in thousands).

in this region cost over twice what comparable
housing cost in other parts of the country. Since the
stockmarket crash of 1987, prices have deflated
slightly, thereby decreasing the ratio somewhat—
although not because the regional housing prices
are falling significantly, but because prices are just
not rising as rapidly as prices across the country."
Median home values in New Jersey and Connecti-
cut are still twice as high as the national aver-
age.'®Another way of looking at the issue is to com-
pare the ratios of home price change to median
family incomes during the decade, as shown in Fig-

ure 28. Incomes in the region rose by roughly 100
percent in the decade, while home prices rose more
than 200 percent. Sussex County had the least dif-
ferential between home price and income increases,
but still home prices rose 124% faster than incomes
and over twice the national average.

While regional incomes grew at a somewhat
faster pace than the national rate, house values in
the region literally exploded, growing at nearly
three times the country’s pace. One rough gauge of
affordability is that when a person is buying a
home, banks will provide a mortgage worth ap-
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proximately 2.5 times a person’s annual household
income. Back in 1980 the approximate ratio of re-
gional house values to household income stood at
roughly three-to-one, which meant that, at closing,
families would have to come up with about one-
sixth of the purchase price. By 1990, however, the
same ratio had jumped to four-to-one or higher.
The new ratio obligates families to make a down
payment of three-eighths of the purchase price, and
potentially puts home ownership beyond the reach
of many people—partcularly young families or mi-
norities, who tend to have lower incomes.!7:1#

One further housing trend involves changes in
the composition of households. Between 1980 and
1985 alone, the expansion of “nonfamily house-
holds” accounted for 71% of the region’ increase
in occupied housing, while families comprised only
29% of the growth. In addition, five of every six
new families were formed by female heads of
household. This pattern is expected to continue be-
yond the 1990s and into the early years of the 21st
century.'” And RPA projects decreasing household
incomes for many new households. Between 1990
and 2005, households with annual incomes below
$17,500 (in 1982 dollars) may increase by 1 million,
to comprise 45% of new growth.”® Using the
household income to mortgage ratio of 2.5, such
households could not afford housing valued on the
open market at more than $50,000, or less than
one-third the price of an average home in the re-
gion today.

Figure 29 highlights additional county-level indi-
cators of the condition and quality of the regional
housing stock. The first two indicators, housing af-
fordability index and percentage of renters paying
more than 35% of their income in rent, are mea-
sures of the affordability of both rental and owned
units. The second pair, percentage of units built
prior to 1939 and percentage of units with more
than 1.01 persons per room, attempt to gauge the
possible condition of the unit and its degree of
crowding. While crowding does not appear on the
surface to be a major problem, “doubling-up” of
households in the same home is a quiet but press-
ing issue. RPAs 1990 “New Directions for the
Bronx” report estimated that over 43,000 families
in that borough were doubled-up.?! While some
families may see an advantage to doubling-up, it re-
flects an unmet demand for new housing and cre-
ates an equity and quality of life issue, as greater

numbers of the region’s citizens are forced to en-
dure reduced family privacy and comfort. The
index omits homeless families altogether.

The housing affordability index in Figure 29 re-
inforces the idea introduced above of the overall
lack of affordable housing, especially in the wealth-
iest parts of the region. This index reveals that the
median household has only 70% of the income
needed to afford the median-priced home.”? Addi-
tional burdens, if not outright barriers, include the
operating cost of the home: taxes, energy, water,
and sewer fees. Geographically, the index shows
that housing is least affordable in the urban core,
where incomes are lowest, with larger supplies of
more affordable housing out on the periphery.
Nearly one-third of all households that rent are
paying more than 35% of their income in rent, a
threshold beyond which the householder will likely
have difficulty paying. The highest rent-to-income
ratio is in Ocean County, perhaps a function of the
many senior communities there, while the ratio is
lower in the suburbs. Over 30% of the region’s
housing stock was built before 1939, which may not
seem particularly surprising, considering the re-
gion’s maturity. The historic preservation move-
ment has taught us all to be proud of our historic
homesteads, yet, at the same time, the youngest
pre-war homes are now 56 years old, and are more
apt to have inferior, inefficient, or less reliable heat-
ing, plumbing, or electrical systems, perhaps de-
cayed due to deferred maintenance. A further con-
cern in older units is the likely presence of lead and
asbestos materials. As would be expected, the coun-
ties with the biggest share of older housing are in
New York City and adjacent areas—the areas that
predate sprawl. In addition, the crowding indicator
shows considerable crowding conditions in urban
areas, particularly in New York City and in Essex,
Hudson, and Passaic counties in New Jersey. Such
crowding does not just cramp lives; it also brings
with it more rapid decay of housing units and pre-
mature dilapidation if increased maintenance needs
go unmet.

Although much of the preceding discussion has
focused on suburban needs, Figure 29 suggests that
a higher percentage of housing resources be de-
voted to urban locations—New York City, Hudson
County, and the urban parts of Essex County—so
as to address problems of crowding, affordability,
and a large stock of older homes that may need sig-
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Units with
Housing Paying Over Housing Stock More Than
County . Affordability 35% of Income Built Before 1.01 Persons
or Area Index in Rent 1939 per Room
Fairfield 62.3 31.1% 24.4% 2.9%
Litchfield 80 23.5% 30.6% 1.1%
New Haven 72.8 31.4% 27.6% 2.2%
Connecticut 70.4 30.7% 26.5% 2.4%
Bergen 67.6 29.5% 26.0% 2.5%
Essex 55 32.3% 36.7% 7.4%
Hudson 61.5 29.2% 48.7% 9.5%
Hunterdon 81.3 29.8% 25.5% 8.0%
Mercer 93.4 27.9% 28.4% 3.2%
Middlesex 86.6 26.7% 14.7% 3.3%
Monmouth 79.5 31.6% 20.2% 2.1%
Morris 80.9 24.4% 17.9% 1.6%
Ocean 82.1 40.6% 6.6% 1.7%
Passaic 63.3 32.8% 30.7% 7.0%
Somerset 88.4 24.6% 15.9% 1.8%
Sussex 97.6 34.0% 17.8% 1.2%
Union 724 29.9% 30.3% 4.6%
Warren 86.7 30.5% 33.2% 1.1%
New Jersey 71.5 30.2% 25.8% 4.1%
Nassau 81 32.5% 21.3% 2.8%
Suffolk 92.5 38.6% 11.7% 2.5%
Long Island 86.1 35.6% 16.3% 2.7%
Dutchess 88.5 28.5% 23.8% 2.1%
Orange 86.4 35.1% 28.7% 3.3%
Putnam 86 31.6% 20.5% 1.6%
Rockland 75.9 33.6% 15.2% 4.5%
Sullivan 923 37.9% 26.2% 4.0%
Ulster 93 31.8% 32.9% 2.2%
Westchester 53.4 30.5% 353% 4.4%
Mid-Hudson 77.9 31.5% 29.3% 3.7%
Bronx 394 34.5% 31.3% 16.6%
Kings 409 34.0% 48.0% 13.8%
New York 20.7 28.9% 47.2% 10.1%
Queens 55.9 30.8% 34.7% 11.8%
Richmond 73.6 30.3% 24.1% 3.7%
New York City 40 31.9% 40.9% 12.3%
Region Total 70 31.6% 30.9% 6.9%
Figure 29: Selected Regional Housing Indices, 1990.
Source: U.S. Census of Population, STF 3A, 1990.
nificant amounts of rehabilitation before they can cities, Numerous federal, state, and local initiatives
once again be listed as a regional asset. have been launched to try to ease urban poverty,

improve housing conditions, control crime, and re-
build infrastructure. RPAs own efforts in Down-
town Brooklyn, Jamaica Center, Newark, and New
Despite a generation of effort, the region has been Brunswick have had positive impacts in many ways.
unable to stop the continued hollowing out of its On balance, sadly, the problem is every bit as ur-

Urban Neglect
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Population Infant Deaths Crimes Reported Children Living
Change, per 1,000 Births, per 100,000 Below Poverty

City 1982 to 1992 1988 Persons, 1991 Level, 1989
Bridgeport, CT -3.9% 10 12,253 2.9%
New Haven, CT -1.7% 16.2 14,922 33.8%
Jersey City, NJ 2.3% 13.9 9,201 29.7%
Newark, NJ -18.6% 19.8 14,806 37.2%
Paterson, NJ 1.0% 13.2 7,643 26.7%
Trenton, NJ -4.7% i e 10,863 26.8%
Bronx, NY 2.2% 15.5 na* 28.7%
Brooklyn, NY 2.5% 14.7 na* 22.7%
Manhattan, NY 4.3% 13.6 na* 20.5%
Queens, NY 3.2% 9.8 na* 10.9%
Staten Island, NY 11.1% 8.3 o max _ 7.8%
Danbury, CT | 80% 64 5588 T 82%
Fair Lawn, NJ -4.2% 11 2,231 2.3%
Valley Stream, NY -3.6% 7.1 na 3.4%

*Data not broken out for each borough. For all of New York City the number was 9,236 per 100,000,

Figure 30: Selected Indicators of Urban Quality of Life.

Source: U.S. Bureau of the Census, County and City Databook, 1994, Washington, D.C., 1994,

gent as it was a generation ago. And regionally the
problem has intensified, now that crime and
poverty are no longer strangers in the suburbs.
There are many causes for continuing urban decay,
as have been noted in previous sections, including
poor schools, economic restructuring that elimi-
nates many living wage jobs, and residential hous-
ing segregation. Figure 30 highlights some of the
grim indicators. The three communities below the
dotted line represent contemporary conditions in
nearby suburbs.

Toward an Equitable Region:
Creating Opportunity for All

Each of the five campaigns detailed later in the plan
addresses ways to make the region more equitable
while also strengthening our economy and environ-
ment. Workforce seeks to address the deficiencies in
our educational system and institutions and link
technological change to opportunities, particularly
in inner city communities. Governance is critical in
enabling communities to link resources, breaking
down discriminatory barriers and effecting changes
called for in the other campaigns. Mobility finds
transportation alternatives to diminish infrastruc-

ture barriers which limit employment and housing
opportunities for communities. Centers refocuses
investment, employment, and housing in existing
urban centers across the region, also making a
higher quality of life more accessible to a greater
portion of the region. Greensward would protect
our environment and preserve clean air and drink-
ing water and access to open space for all the re-
gion’s residents.

Notes

1. The region’s population has been divided into four
mutually exclusive racial/ethnic groups: white non-His-
panic, black non-Hispanic, Asian and other non-Hispan-
ics, and Hispanics. Henceforth, references to white,
African-American, or Asian populations should be un-
derstood to exclude Hispanic members of these groups.

2. Legal alien admissions will not match net migration
estimates by race/ethnicity because relocations occur
within the United States, some immigrants return to
their native countries, and net migration can contain na-
tive born second generation population.

3. Port Authority of New York and New Jersey.

4. Bureau of the Census, Current Population Reports:
Consumer Income, Series P60-184, 1992, “Money In-
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come of Households, Families and Person in the U.S.,”
updated; and P60-188, 1993, “Income, Poverty and Val-
uation of Non-Cash Benefits.”

5. U.S. Census of Population.

6. Ibid.

7. RPA defines the urban core of the region as New York
City’s five boroughs and Essex, Hudson, and Union
counties in New Jersey.

8. U.S. Census of Population.

9. Patrick Hare, Clunker Mortgages and Transportation
Redlining: How the Mortgage Banking Industry Unknow-
ingly Drains Cities and Spreads Sprawl, Washington, DC,
1995.

10. Massey and Denton, Awmerican Apartheid, Harvard
University Press, 1993.

11. Regional Plan News, No. 104, July 1979, Segrega-
tion and Opportunity in the Region’s Housing.

12. Massey and Denton, American Apartheid, Harvard
University Press, 1993,

13. Interview with Jeanette Grill, Director, Career Ser-
vices Office, Polytechnic University, 4/26/95.

14. U.S. Census Bureau, Summary Tape File 3a, 1990.
15. Port Authority of New York/New Jersey.

16. Hughes and Seneca, Ranking the Municipalities: In-
comes and House Values, A Rutgers Regional Report, 1994.

17. An examination of selected areas and municipalities
finds that all households with heads aged 25 to 34—the
core of the “nesting period” where first-home buying as-
pirations are quite likely—and black households of all
ages tend to have incomes roughly 10% below the me-
dian for all ages and races.

18. It should be noted that mortgage lenders have in-
troduced new products during the decade to help serve
this end of the market, including variable rate mortgages,
and lower down payment requirements.

19. Regional Plan Association. “Household Formation
in the Tri-State Region & the Demand for New Hous-
ing, 1980-2015. Working Paper No. 3.” Prepared by
Regina B. Armstrong for the Metropolitan Transporta-
tion Authority, September 1990.

20. Thid.

21. Regional Plan Association, “New Directions for
the Bronx,” 1990,

22, This index is created by multiplying each county’s
median household income by the 2.5 mortgage factor
and dividing by 80% to reflect a down payment of 20%.
This number is then divided into the median house value
for the respective county.



Chapter 5

Environment:

Green Infrastructure Under Siege

THE EARTH CHARTER—The 1992 Rio Declaration
on Environment and Development that has now
become the world’s official 21st century growth
policy—states that environmental protection must
be an “integral part of the development process and
cannot be considered in isolation.”!

This simple phrase reflects a new global under-
standing of the relationship between the planet’s
economy and ecology. As we enjoy the benefits of
recent advancements in environmental protection,
such as cleaner water and air, and as we grapple
with emerging issues, such as new manufacturing
methods that minimize or eliminate the production
of wastes, we can now understand that the old par-
adigm of economic progress and environmental
quality as opposing forces was never quite true.

In the past 30 years, the region has made tremen-
dous investments in improved environmental qual-
ity and has been well rewarded for this effort:

® We all breathe a little easier now as aggressive mea-
sures to reduce emissions and technological advances
to tame them, such as the catalytic converter, have im-
proved air quality. New York City did not record a
single violation of federal carbon monoxide standards
in both 1992 and 1993. As recently as 1987, the city
had 90 violations.?
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* Fish, as well as boaters and waterfront developers,
have returned to the Harbor and Long Island Sound
as investments in sewage treatment plants have
cleaned the water. The New York—New Jersey Har-
bor is the cleanest it has been in the 84 years since sys-
tematic harbor surveys began. As a result, South
Beach and Midland Beach on Staten Island were re-
opened in 1992 for the first time in 20 years. Seagate
Beach on Coney Island was opened in 1988 for the
first time in 40 years.}

® The region has added about 350,000 acres of public
parkland since 1964, creating a public trust that safe-
guards the jewels of the region’s natural areas and in-
vests in urban public spaces, such as Gateway Na-
tional Recreation Area, one of the country’s very first
big-city national parks.*

The formula for this success has been relatively
straightforward: New York, New Jersey, and Con-
necticut are national leaders in environmental pro-
tection because they have set up comprehensive
and far-reaching environmental standards and reg-
ulations. Once such laws went on the books, the
states spent both money and political capital to
make them work.

It is important to emphasize these remarkable
achievements, because they are often overshadowed
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Figure 31: Thanks to environmental laws and investments in water pollution control, the
New York-New Jersey Harbor is the cleanest it has been since surveys began 84 years ago.

by the very serious problems that have yet to be
solved. Most of the region’s residents still breathe
air that fails to meet federal health standards.®
Drinking water that once arrived at the tap with a
minimum of treatment must now be filtered in
many areas.” Far too many urban neighborhoods
do not meet minimum standards for park acreage,
and most of the parks that already exist are increas-
ingly unkempt and unsafe. And suburban develop-
ment continues to sprawl across the mountains and
farmlands.

The continuing impact of this ongoing misman-
agement is a slow but steady decline in the region’s
quality of life. One week we may taste a little more
chlorine in the water from the tap, and start buying
drinking water from the store. The next week a fa-
vorite fishing hole or hiking trail will be replaced by
a new subdivision, and we have to travel farther for
vacations and weekend outings. We suffer in traffic
jams almost daily, whether on the way to work or
off to the beach, stuck behind trucks in a haze of

smoke and partially burned diesel fuel. Inevitably,
as environmental quality costs more and becomes
more elusive, businesses and families pick up stakes
and resettle elsewhere.

Many of the biological and land resources now at
risk in the region are simply irreplaceable. The
eastern timber rattlesnake, to take one example of
the region’s extensive and often surprising biodi-
versity, nests in ancestral den sites that have been
continuously occupied for 5,000 to 8,000 years.
When these den sites are destroyed, as they are
with some regularity throughout the Appalachian
Highlands in New York and New Jersey, the snakes
simply cannot find a new home, and they are de-
stroyed as well.®* While all of us may not mourn the
loss of this threatened species, it represents an im-
portant fact: As long as there are still rattlesnakes
less than 40 miles from Manhattan, biodiversity
and untamable wilderness can continue to coexist
with civilization.

How the region manages its interactions with the
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environment is at once an example and a major
component of a worldwide pattern of resource de-
pletion, bringing: with it effects such as global
warming, decreased biodiversity, and declining
fisheries. Climate change is perhaps the most far-
reaching consequence: 1994 was the fifth warmest
year on record since 1880, and the ten warmest
years on record have all occurred since 1980.7 Di-
rect and indirect consequences of a predicted sea
level rise and other changes could be substantial:
increased storms and flooding could affect coastal
homes, roads, and bridges, while a rise in sea level
will affect water supply intakes and sewage treat-
ment plant outflows. As we better understand the
relationship of this warming trend to the produc-
tion of greenhouse gases such as carbon dioxide, it
is clear that this region, like others, must do a bet-
ter job of meeting global accords on reducing car-
bon releases into the atmosphere.

All these issues, and their potential solutions, are
in many ways very different from those that con-
fronted the region a generation ago. Often enough
the pollution that remains to be addressed cannot
be pinpointed to a smokestack but is diffused
throughout the environment or involves the actions
of multiple players:

* Water quality experts are now concerned with pollu-
tants that reach streams and estuaries from stormwa-
ter carrying fertilizers, oils, and sediment washing
away from homes and roadways. In New York State
over 80% of the remaining water pollution problem is
believed to be caused by such “nonpoint” pollution.'?

e The key contributor to air quality problems is no
longer tall factory smokestacks but short, mobile, hor-
izontal smokestacks—tailpipe emissions from the
growing number of automobiles.!!

* Habitat needs of many of the region’s species, from
river otter to warblers, cannot be met by setting aside
small individual tracts of land, but often require link-
ing together these islands of habitat through land-
scape-scale conservation efforts.

Such issues do not lend themselves to traditional,
after-the-fact or “end-of-the-pipe” treatment tech-
nology. Complex problems demand systemic solu-
tions, and are inexorably leading to strategies that
prevent pollution from being generated in the first
place or address entire systems of land and water.

The political context for this work has also be-
come more delicate. While environmental protec-
tion continues to be of the utmost importance to

Figure 32: Many of the region’s environmental chal-
lenges cannot be traced to a single smokestack but
are diffused throughout the region or involve the ac-
tions of multiple players.

the public, there is widespread dissatisfaction on
the part of businesses and public officials with the
way environmental management is practiced.'? The
growing complexity of regulations and environ-
mental science in general is viewed as a burden by
landowners, businesses, and governments. Smaller
companies, municipalities, and developers lack the
resources and technical expertise to address land
and resource management issues. So developers try
to avoid the problems altogether by seeking out op-
portunities in smaller, less-affluent communities
with simple or no land use controls.

Federal and state governments are increasingly
unwilling or unable to provide capital funds neces-
sary to address environmental issues, leading local
officials to criticize the proliferation of unfunded
mandates as regulatory objectives are shifted to
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Figure 33: Population Density by Municipality, 1960 (this page) and 1990 (opposite page).

lower levels of government. Federal appropriations
to New York and New Jersey to help communities
meet federal Clean Water Act goals have dropped
from around $600 million annually between 1972
and 1987 to around $235 million annually today.

Moreover, funding is now being used to grant low-

interest loans to communities, rather than direct
grants in aid."’ Federal appropriations from the
Land and Water Conservation Funds, which buy
parkland or make capital improvements to existing
parks, have dropped by more than 50% since 1978.

New York State’s share of this funding dropped by
over 90%, to only $1.3 million in 1994.'* As a re-
sult, local governments have to shoulder an in-
creasing share of environmental costs."”

And people and their elected representatives are
increasingly reluctant to host environmental im-
provement facilities in their communities. Some
communities in the region feel—often justifiably—
that they already have more than their fair share of
such facilities. The concerns of lower income and
minority communities on this issue have created a
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new social movement—the quest for environmen-
tal justice. And since almost every neighborhood is
eager to see unwanted land uses constructed else-
where, the result often is that environmental im-
provement facilities cannot be built at all.

Projections: Land Consumption
at the Region’s Edge
Nowhere is the complexity or urgency of these

concerns so evident as in the issue of the region’s
dwindling supply of open land. For more than 350

years, the New York-New Jersey—Connecticut re-
gion has experienced successive waves of develop-
ment and outward growth. Expanding the region
has conferred benefits on each successive genera-
tion, building new homes and setting aside space
for new businesses. There has always been a price
for this success—each generation has had to watch
as farms, forests, waterways, and cherished coun-
tryside disappeared.

We used to grow fast and spread out slowly. Now
our growth is much slower—but we spread out very
quickly, consuming vast areas of open land and
shattering traditional patterns of community. Pop-
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ulation in the region has grown only 13% in the last
30 years, but the amount of developed land has
grown 60%.'% That means that, since 1962, devel-
opment in the region has raced across 1 million
acres. It used to be that forests and farms sur-
rounded us. Thirty years ago 81% of the region was
open space; now only 70% of the region’s land base
is still green. We have sacrificed our landscapes for
high-cost sprawl and endless miles of traffic con-
gestion.

Suburban Growth

While large-scale suburban expansion has been a
force in this region since the 1920s, a generation
ago it underwent a significant change. Massive
campus-style commercial and industrial develop-
ment jumped out from central areas into previously
residential suburbs. From 1975 to 1992, some 90%
of the region’s new jobs were located outside the
core urban counties of the region (New York City

Part II. Where We Are, Where We Are Headed

and Essex, Hudson, and Union counties).'” In Con-
necticut alone, three out of four new jobs have been
located in the suburbs since 1950.'8% As a result, the
leading edge of housing development has moved
even farther away from Manhattan, Newark, White
Plains, Stamford, and other urban centers. This
places suburban development in rural communities,
where construction costs are cheaper and regula-
tions are looser. Of the 1.7 million housing units
built since 1970, some 40% were built in the outer
ring of counties. Towns like Brookfield and Sher-
man in Connecticut, and Monroe and Brookhaven
in New York tripled in size between 1960 and 1990.
Places like Vernon and Plainsboro in New Jersey
grew tenfold.!”

Once such a pattern takes hold, it builds its own
momentum. Federal and state policies to build
highways and sewers far from existing towns get
such a pattern started, but thereafter it is nurtured
by individual decisions. People are drawn ever out-
ward by their need for affordable housing. But as
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Sources: RPA and U.S. Census Bureau.



5. Environment: Green Infrastructure Under Siege 67

new communities fill with new families who want
quality schools and infrastructure, property taxes
rise. The response of local elected officials is ratio-
nal under the circumstances—they revise their land
use codes to bring in commercial uses that pay taxes
without requiring schools or other services. They

Figure 35: Map of Housing Age by Census Tract.

Source: U.S. Census Bureau.

discourage smaller lot, higher density housing,
whose property taxes are unlikely to pay for the ser-
vices they require. And housing gets pushed even
farther out into the fields.

The region has, in effect, wrapped new suburbs
around old suburbs in ever expanding rings. We
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Figure 36: Map of Employment Change by County.

Source: U.S. Department of Commerce, Bureau of Economic Analysis.

have succeeded in creating 75 miles of formless
suburban sprawl.

Urban Decline

At the same time that the region has been devour-
ing land at its periphery, we have been abandoning
our urban areas, hollowing out the cities that his-
torically have been the locus for jobs and people.

Cities such as Hicksville, Trenton, and Poughkeep-

Percent Change in Regional Employment
By County, 1975 to 1992
Il -005
51022
221039
1391055
[ 5510 100

sie lost 10% or more of their populations between
1970 and 1990. Newark lost almost 30%.%° And
while some of the region’s downtowns were able to
attract business investment, since 1975 these cen-
ters on the whole lost 30,000 private sector jobs as
businesses were creating 1 million jobs elsewhere.
Cities such as Newark, Trenton, New Haven, and
Bridgeport were particularly hard hit.?!

By 1980 the majority of the region’s residents did
not live in urban areas. By 1990 the decline of the
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Center Population Employment Population Employment Population Employment
New York City 7,894,862 2,712,800 7,071,639 2,931,400 7,322,564 2,698,500
Manhattan CBD 1,510,385 1,671,600 1,411,912
Downtown Brooklyn 37,289 23,282 40,882
Jamaica 16,488 13,931 17,616
Long Island City 75,054 68,791 64,819
Jersey City, NJ 260,545 59,506 223,532 59,559 228,537 61,441
New Haven, CT 137,707 74,630 126,019 74,610 130,474 65,400
Bridgeport, CT 156,542 60,390 142,546 61,240 141,686 42,980
Stamford, CT 108,798 49,290 102,453 72,920 108,056 68,400
White Plains, NY 50,125 34,334 46,999 55,031 48,718 51,350
Poughkeepsie, NY 32,029 22,419 29,757 41,016 28,844 34,144
Hicksville, NY 48,075 17,351 43,245 25,398 40,174 20,711
Mineola, NY 21,845 12,338 20,757 13,654 18,994 14,346
Trenton, NJ 104,638 30,123 92,124 23,199 88,675 21,601
New Brunswick, NJ 41,885 24,641 41,442 22,256 41,711 23,357
Newark, NJ 382,417 145,659 329,248 123,651 275,221 110,766
Centers Total 9,239,468 3,243,481 8,269,761 3,503,934 8,473,654 3,212,996
31-County Region 19,747,964 6,214,900 19,190,960 7,568,800 19,843,157 7,292,100

Notes:

New York and New Jersey employment data is for 1975, 1985, and 1993.

Connecticut employment data is for 1975, 1985, and 1994,
The 31-County Region data is for 1975, 1985, and 1993.

Figure 37: Populations and Private Employment in the Region's Centers.

Sources: State Departments of Labor.

cities combined with suburban growth in formerly
rural towns and villages meant that a plurality of
the population lived in suburban counties. In 1960
urban counties had a 53% share of the region’s pop-
ulation. By 1990 that figure was down to 43%. In
contrast, the suburbs’ share of the population went
from 36% to 44%.%

There are many complex reasons for this dra-
matic shift. Some are related to our tax structure
and where we have chosen to invest public infra-
structure dollars. Historically, this has meant build-
ing a highway system that enabled people to live in
distant suburbs. Other reasons have to do with cul-
tural biases and persistent issues of segregation by
race, class, and ethnic background. Still another ex-
planation relates to personal cost-benefit analyses
conducted by each household in the region, as
individuals and families weight factors such as
housing, schools, environmental quality, and job
availability in deciding whether and where to move.

As compared to the region’s suburbanites, urban
residents are twice as likely to think that the lack of
open space, the quality of their schools, or the level
of crime are big problems in their communities. On
the other hand, there is little distinction between
urban and suburban residents’ views on employ-
ment opportunities, traffic congestion, racial ten-
sion, or lack of community.?}

Environmental Trends and Issues

There are a number of important fiscal and social
costs associated with scattering people and jobs
over the landscape. Rural communities transformed
almost overnight into suburban centers lack schools,
transportation, and other public service infrastruc-
ture, while tax-starved urban areas fall into final cri-
sis and decay. Unrelieved automobile congestion
adds costly delays to the movement of goods and
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people. Mounting residential property taxes burden
rural and suburban communities, as residential de-
velopment is separated from commercial ratables.
There are environmental costs as well, and it is dif-
ficult to separate the causes of sprawl from these ef-
fects.

Parks and Open Space

The immediate and most visible effect of continued
suburban sprawl is the conversion of forests, farms,
and wetlands to urban uses and the paving of
wildlife habitat, recreational and scenic resources,
and productive agricultural lands. For example, the
region lost 42% of its agricultural land between
1964 and 1992.%

Harder to see is the breakdown of the biological
and physical processes within this green infrastruc-
ture. Green open space keeps us healthier by trap-
ping and breaking down pollutants in the air and
water. It moderates air temperature so that we use
less energy to stay cool in summer and warm in
winter. And it buffers our homes and businesses
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Figure 38: Farmland Loss, 1964 to 1992,
Source: USDA Census of Agriculture.

from flooding. These services are provided at a
fraction of the cost needed for the hard engineering
solutions, such as storm sewers that are built when
natural systems have been mismanaged, disrupted,
or paved over.

The condition of New York City’s drinking water
supply is perhaps the clearest example. The quality
of water in the complex of upstate reservoirs and
aqueducts that provide drinking water for New
York City and Westchester County is threatened as
homes, businesses, and other urban facilities have
been built in the hills, wetlands, and stream valleys
that drain into the reservoirs. Recent development
in the Croton Basin in Westchester and Putnam
counties, which supplies 10% of the overall 1.4 bil-
lion gallon supply, has degraded water quality to
the degree that, for the first time, water drawn from
these reservoirs will have to be filtered before it is
safe to drink. The threat of future development in
the Catskill and Delaware basins west of the Hud-
son, coupled with federal surface water treatment
rules, may require New York City to spend an esti-
mated $6 billion on what would be the world’s
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largest filtration plant to treat the remaining 90%
of the water.

Driven by these public health concerns and by
the oversight of federal regulators at the Environ-
mental Protection Agency, in 1990 the New York
City Department of Environmental Protection
launched a watershed protection program designed
to find alternatives to expensive filtration require-
ments. Rather than filtration of water once it
reaches New York City reservoirs, the program’s
goal is to create a “multiple barrier” approach that
seeks to minimize the introduction of pathogens
and pollutants in the water by protecting hydrolog-
ically sensitive lands and by creating green buffers
around streams and reservoirs.

In response to this initiative, communities in the
watershed created the Coalition of Watershed
Towns, a group that opposed further land acquisi-
tion and the city’s proposed regulations, setting the
stage for nearly five years of contentious debate
over the issue. In 1995 Governor George Pataki
initiated a series of negotiations between New York
City, the coalition, and the U.S. Environmental
Protection Agency. The agreement reached by
these groups balances water quality and local eco-
nomic goals and creates a new commitment by the
city to finance pollution control and economic de-
velopment activities in the watershed area.

In the short term, the success of this program will
be based primarily on New York City’s ability to ac-
quire hydrologically sensitive lands and the towns’
acceptance of a comprehensive set of watershed
rules and regulations. Such rules will control, for
example, how close homes and businesses are to
watercourses and whether vegetation clearing,
chemical use or storage, and paved surfaces are al-
lowed near them. The agreement represents a new
understanding between 234,000 people living in
the 2,000-square-mile watershed and more than 9
million downstate water drinkers. To succeed in the
long run, the partnership must recognize that the
city cannot forsake the stewardship of its water sup-
ply, that watershed residents and businesses have a
right to pursue their lives with 2 minimum of intru-
sive oversight, and that both parties will benefit
from clean water and good conservation practices.

While additional New York City—directed regu-
lations and land acquisition programs will be
needed to safeguard the water supply of half of the
state’s citizens, the fate of the 2,000-square-mile
watershed will also depend on the governing boards

Figure 39: The New York City Drinking Water Sup-
ply System.

of the 79 towns and villages and thousands of pri-
vate landowners in the watershed area. It is impor-
tant to recognize that far more is at stake than an
unending supply of pure drinking water. The
mountains, wetlands, and stream valleys of the Cro-
ton, Catskill, and Delaware basins are also special
places that help make the region an attractive place
in which to live and work. They offer world-class
recreational opportunities, spectacular scenery, and
cultural traditions and experiences to visitors and
residents. They are the only homes for threatened
and endangered species of plants and animals found
nowhere else in the world. Furthermore, tourism,
which depends on the maintenance of a healthy and
attractive environment, is a vital element of the
economy in both the watershed area and the down-
state metropolitan area.

The issues and debate over the future of the New
York City water supply system are not unique.
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They are mirrored by similar situations in the Ap-
palachian Highland watersheds that supply surface
water for more than 3 million New Jersey resi-
dents” and the vast groundwater aquifers that un-
derlie the Long Island Pine Barrens.?

While we are losing the race for open space at
the edge of the region, urban public spaces suffer as
chronic budget problems have so starved city park
budgets that many urban parks do not have the
maintenance they need and have little hope for cap-
ital improvements or expanded recreational pro-
gramming. While all the cities in the region suffer
from this problem, the situation is most acute in
New York City. Over the past 20 years, New York
City park spending has dropped by more than one-
third. As a result, the city now ranks next to last
among 19 major U.S. cities in the amount of money
it spends per person on park operations.”” This dis-
investment is felt in many ways. The number of
street trees is declining at a rate of 2,000 a year.?
And only 35% of the city’s parks are deemed to be
in acceptable condition.?” As a resul, city residents
flee to the countryside seeking environmental qual-
ity, fueling the demand for new homes and busi-
nesses.

Derelict Urban Land

More than parks and playgrounds are being ne-
glected. The lack of reinvestment and redevelop-
ment in urban centers has left behind tens of thou-
sands of acres of empty urban land.?** These former
industrial areas, brownfields as opposed to green-
fields, are frequently located in close proximity to
major transportation lanes and centers of commer-
cial and industrial activity. Many are even owned by
the government, including in rem properties seized
for back taxes, former solid waste facilities, military
bases, and ports and terminals. Of particular note
are those tracts located on the region’s urban wa-
terfronts, where cleaner water could offer potential
developers and the public remarkable views and
recreational opportunities.

As a result of their former use, some of these sites
have been contaminated to some degree by toxic
chemicals. There are more than 100,000 leaking
underground fuel tanks, spill sites, or former indus-
trial sites included in the government’s register of
known or potential toxic sites in the region.’! In
certain cases, these sites may pose a threat to peo-

Figure 40: Derelict tracts of land exist throughout the
region. RPA's Union County Land Recycling Project
is helping transform this site in Elizabeth, New Jersey,
into an urban retail center.

ple who live nearby. But many of these sites have
limited, if any, contamination problems. These sites
are simply eyesores that undercut the viability of
urban communities, limiting their quality of life
and property values.

But regardless of the actual degree of cleanup re-
quired, the prospect of liability plagues any devel-
oper bold enough to take an interest in a brownfield
site.” In order for such sites to be reused, new own-
ers must clean them to meet public health standards
set by state and federal governments. The people
who actually created the contamination in the first
place are often no longer around to correct the sit-
uation, and additional uncertainty may loom over
the known costs: health standards may change as
medical and technical science advance. And since
many of the sites have been only cursorily exam-
ined, there is always the possibility that further
contamination will turn up once remediation is un-
derway. Such worst case scenarios are driving po-
tential developers away, adding further momentum
to the forces of sprawl.

Cars and Pollution

The deconcentration of homes and jobs has meant
that people are driving more than ever. The num-
ber of vehicle miles traveled in the region grew by
60% from 1970 to 1990. And while this is partly
due to the convenience, comfort, and utlity that
cars offer, the impetus toward an automobile-cen-
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tered economy and life-style has also been driven
by changes in land use.

By trading in our cities for suburban subdivisions
and office parks, the region’s residents have far
fewer choices when it comes to how they get to
work, school, or leisure time pursuits. The automo-
bile becomes the preferred and in many cases the
only way for people to get around.

Increased use of automobiles and trucks is the
key reason why the Tri-State Metropolitan Region
is second only to Los Angeles in the number of days
each year that our air fails to meet federal health
standards. New standards for the discharges of air
pollutants, technological advances like catalytic
converters, and aggressive measures to inspect and
maintain our auto fleet have improved air quality in
the region, but these benefits have been consider-
ably offset by the increase in vehicle miles traveled.
Each tailpipe may be cleaner, but every day there
are more vehicles driving longer distances.

The region is, to use the official federal language,
a “severe” nonattainment area for ozone and a
“moderate” nonattainment area for carbon monox-
ide.”* Manhattan fails to meet federal health stan-
dards for fine particulate matter, or soot.** Cars,
trucks, and buses account for approximately 90% of
the carbon monoxide and 50% of the region’s
ozone pollution. They are also significant contrib-
utors to soot and atmospheric carbon dioxide lev-
els.

This poor air quality is a serious threat to health.
The young, the old, people who suffer from aller-
gies and severe respiratory ailments, and those who
exercise outdoors are most severely at risk.*
Asthma has been increasing in incidence and is now
the leading cause of days lost from school among
children.’

Recognizing this, the Clean Air Act Amendments
of 1991 require a two-pronged attack on mobile
source emissions. One approach requires the intro-
duction of cleaner vehicles over the next decade.
Early steps involve cleaner-running gasoline and
even more intensive motor vehicle inspections.’
The second approach requires a change in travel
behavior. It includes a far-reaching and much-dis-
liked requirement that employers with 100 or more
workers who reach their jobs between 6:00 A.M. and
10:00 A.M. must promote carpooling vigorously
enough so that the ratio of employees-to-automo-
biles increases by 25% over the existing average in

Figure 41: Even though tailpipes have been getting
cleaner, more cars driving longer distances clog the
region's roads and contribute greatly to air pollution.

their area. Known as the Employee Trip Reduction
Programs, or ETRP, employers must submit plans
in each state where air quality is poor, which in-
cludes all parts of New York, New Jersey, and Con-
necticut in the Tri-State Metropolitan Region.
ETRP goals will be exceedingly difficult to achieve.
Urban areas that already have high public transit
ridership have to boost transit use substantially. For
example, people working in Queens will have to in-
crease their transit use by 44%. In typical suburban
locations where public transit is altogether unavail-
able, ridesharing in cars will need to increase three-
fold. Most measures to increase ridesharing are
likely to fall far short of the mark. Evidence sug-
gests that in the short term, only strong pricing
measures, and in the long term, only land use mea-
sures that change the locations of where we live and
work, will reduce single-occupant driving enough
to meet such stringent goals.

Managing Waste Materials

The region spends a great deal of money on infra-
structure, natural resource management, and pollu-
tion control. In 1994 over $4.6 billion in state, fed-
eral, and local funds were allocated for water
pollution control projects in the coastal waters of
the region.’” That same year, $2.8 billion was spent
disposing of our garbage.*

And we will be spending even higher amounts in
the future. Meeting the water quality goals outlined
in the recently completed Long Island Sound




74 Part II. Where We Are, Where We Are Headed

Study, for instance, will require over $17 billion in
capital costs alone over the next 20 years."! The re-
gion will spend almost $9 billion to build the trans-
fer stations, landfills, and recycling facilities to
manage its solid waste over the same time period.*

Given the increased complexity of need and
the scarcity of funds, public and private officials
throughout the region are developing new ways of
protecting the environment: increasing production
efficiencies so as to produce less waste in the first
place; recycling what waste we do produce, both to
control environmental costs as well as to create
downstream economic benefit streams; using bio-
logical systems rather than hard engineering solu-
tions for natural resource management and pollu-
tion control to both save costs and to broaden the
environmental benefits; and thinking comprehen-
sively about solutions, so that the limited capital
dollars that are spent perform as many tasks as pos-
sible.

Two sets of issues, solid waste and sewage treat-
ment plant capacity, show how this new thinking
can be implemented.

Solid Waste

The region produces 20 million tons of solid waste
a year.¥ Approximately 50% of that waste will be
disposed of in landfills within the region. The re-
mainder is managed through recycling programs,
incineration, or export to disposal facilities outside
of the region.

As long as sufficient landfill space was available
far enough away from residents, localities found
this approach to solid waste acceptable—both po-
litically and financially. Today, however, a combina-
tion of factors has created a solid waste manage-
ment crisis. All of the region’s existing and planned
landfills are scheduled to reach capacity by the year
2000; rates of per capita waste generation continue
to rise; and the political problems of exporting
garbage are becoming so intractable that this op-
tion may soon be legislatively closed. Unless other
actions are taken, within only a few years the region
will be unable to find space for approximately two-
thirds of the waste it currently generates.

The capacity crisis is becoming all too familiar to
state and local officials. A new wave of planning has
brought new and more sophisticated approaches to
waste management. What leaves the house is no

longer just “garbage.” Instead, it is an amalgam of
“nutrients” for the next generation of production
processes. Guided by a state-mandated hierarchy,
today’s solid waste managers separate the total solid
waste stream into its individual components—glass,
paper, plastic, metal, and so forth—and then select
the most appropriate management option for each.
Different materials are targeted for reduction, recy-
cling, composting, energy production, or burial.

Shifting from garbage collection and disposal to
integrated materials management—while keeping
up with increased needs—will require a substantial
retooling of our solid waste management system. In
the next 25 years:

* The region’s public and private sectors will have to in-
vest more than $9 billion in capital projects to build
recycling, composting, incineration, and landfill facil-
ities.

* Producers and consumers will have to learn how to
reduce the overall volume of materials that actually
enters this reconfigured waste management system.

¢ Industry will have to expand its use of recycled mate-
rial, replacing fiber from trees with fiber from old
newspapers and office paper, and substituting steel
found in scrap metal and empty steel cans for virgin
steel produced from coal and iron ore.

These substantial commitments come at a time
when government and business face a number of
other environmental and economic pressures.

The most important step toward containing
waste management costs is to reduce the amount of
waste generated. If projected increases in waste
generation rates are not reversed in the next ten
years, the region will have to spend an extra $267
million a year in collection and management
costs.* The current trend in waste generation does
not bode well for the region. If the trend continues,
the amount of waste produced here is expected to
increase 29% over the next 25 years. This antici-
pated growth is based on projected increases in
population and employment and the rate of waste
generation per person and per job. Much of the ex-
pected growth is attributed to industry forecasts of
increases in the production and disposal of materi-
als per employee.

All three states in the region realize the critical
importance of waste prevention and have set ag-
gressive goals. Connecticut and New Jersey are
seeking “no net increase” of waste production, a
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Figure 42: Projected Growth in Recycled Materials in the Tri-State Metropolitan Region,

1990 to 2015.
Source: Regional Plan Association/Tellus Institute.

standard which translates to a 26% waste preven-
tion target for New Jersey and a 22% target for
Connecticut. New York State is calling for a 10%
reduction. Region-wide these goals reflect a 2 mil-
lion ton per year decrease in the production of
waste by the year 2000. By 2015 this total would
rise to a 3.7 million ton decrease. From 2000 to
2015, success in waste reduction would be worth
$4.2 billion in avoided solid waste management
costs.

Producing less waste has many environmental
benefits as well. It will improve the region’s air and
water and lower the costs of maintaining environ-
mental quality. Moreover, tremendous political and
social benefits would be derived by avoiding future
struggles to site unneeded (and locally unwanted)
processing facilities, incinerators, and landfills.
Under current plans, three more incinerators
would have to be built and 15 more acres of landfill
set aside for goals to be met.

The three states in the region have also set goals

for recycling. Recycling over 40% of the region’s
waste stream is a fiscally responsible, cost-effective,
and environmentally beneficial strategy for manag-
ing solid waste. The long-term cost of creating
large-scale recycling and composting programs in
the region—capable of achieving the 25% to 60%
rates called for by the three state legislatures—is no
higher than that of our current system or of alter-
native systems based on export or incineration. The
cost increases associated with restructuring the col-
lection system to facilitate material separation is
matched dollar-for-dollar by the savings created by
replacing more expensive landfills and incinerators
with recycling and composting facilities.*

The solid waste management costs of conven-
tional alternatives are roughly equal, but the envi-
ronmental costs of a recycling-based system are
much lower. It is important to understand that this
environmental benefit is derived primarily from
substituting recycled materials for virgin resources
in production facilities. Not burning or burying our
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waste is only the first step. The subsequent substi-
tution of those collected materials for virgin re-
sources is where the environmental benefits will be
largely realized.

In order for these recovered materials to actually
be recycled, however, manufacturers will have to
expand significantly their capacities to absorb non-
virgin feedstocks. The volume of materials recov-
ered through recycling programs is expected to in-
crease 430% by 2015. But there are important
benefits as well. Expanding secondary manufactur-
ing capacity would produce economic benefits to
the region on the order of an estimated $230 mil-
lion per year in revenue from the sale of the mate-
rial, with the potential expansion of local manufac-
turing contributing another $100 million per year
in sales, taxes, and wages.

Sewage Treatment

In the late 1980s increasing per capita demand for
drinking water prompted New York City to plan on
regularly using its Chelsea Pump Station on the
Hudson River. This proposal produced a bitter
controversy among the city, Hudson River advo-
cates, and state officials.

At the same time, the Newtown Creek treatment
plant, New York City’s largest, was receiving waste
flows of 30 million gallons a day over capacity. As a
result, New York State threatened to impose a
moratorium on sewer hookups for buildings, a sit-
uation that would have shut down construction in
Lower Manhattan and Downtown Brooklyn. This
created concern among people involved in real es-
tate who were pressing for additional treatment ca-
pacity. It raised alarms in Brooklyn’s Williamsburg
community that hosts the Newton Creek facility,
where citizens were bitterly opposed to expanding
the existing plant. And it caused panic among city
officials who did not want to try to find a site for a
new treatment plant elsewhere.

The city’s solution to both issues was to look at
the water system as an integrated whole. From that
perspective, it became clear that traditional policies
would mean billions of dollars in facility construc-
tion after years of controversy, lawsuits, and uncer-
tainty. The better solution was to promote water
conservation as an alternative to both capital pro-
jects.

By investing $750 million in a water conservation

program that included leak detection, meters, low
flow plumbing fixtures, and public education, the
city was able to save $3 billion and reap enormous
environmental benefits. In 1992 New York City
formally abandoned any plans to utilize the Hudson
River for water supply and ameliorated capacity
problems not just at Newtown Creek but at six
other sewage treatment plants as well.

Business Practices

Companies worldwide and in the region are also
changing their approach to environmental manage-
ment. Businesses are creating innovative ways to re-
cycle and to change or redesign materials so they
can be recycled. Pollution prevention and waste re-
duction are replacing the earlier emphasis on
cleanup. Businesses are producing and promoting
goods and services that require fewer resources to
produce and have less environmental impact. Envi-
ronmental accounting methods are being inte-
grated into company practices, from day-to-day site
management to capital investment decisions—with
professional accounting organizations teaching,
and selling, environmental accounting services.
Some banking and insurance groups are seeking
out environmental enterprises and requiring, and
sometimes assisting, prospective borrowers to de-
velop environmental plans as a condition of their
loans. And the concepts of source reduction, prod-
uct life cycle, and balanced materials flow are in-
creasingly recognized as business goals, embodying
the acceptance that we all operate in an ecosystem
where resource use must balance with resource re-
generation.

Some businesspeople are picking up these chal-
lenges with alacrity and imagination; others are
moving ahead more slowly. The International
Chamber of Commerce acknowledged the direc-
tion business must take in opening its 1992 report:
“We are all in the process of learning that the envi-
ronment is not a free good or externality but . . . an
indispensable asset . . . that needs to be invested in,
maintained and developed like any other asset.” But
no one thinks it is easy. “The task of switching from
consuming environmental assets to treating them
as an investment on whose income everyone de-
pends is daunting,” continued the ICC report.?’

Business leaders acknowledge that these changes
would not have been undertaken without environ-
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mental mandates and public pressure. They urge
that a combination of regulation and goal-based in-
centives be used to achieve the intended integration
of economic and environmental policy.*® EPA and
state environmental agencies acknowledge the need
to move beyond their early emphasis on waste
cleanup to both mandatory and incentive programs
that support pollution prevention, energy effi-
ciency, source reduction, and other practices that
provide a greater return to both the environment
and the investor."’

Some brief examples of businesses in the region
that are implementing environmental strategies in-
clude:

® Revising Production Processes. The owner of a 24-
year-old New York City—based firm that prints company
business forms has gone to great lengths to reduce the
operation’s impact on health and safety in the workplace.
They have installed a closed-loop system for rinsing pre-
processed film and they recycle all film scraps, making
money from the silver recovered. A current issue is ink:
solvent-based tinting solutions are unhealthy for workers
and ultimately damaging to the ozone layer; but tradi-
tional water-based solutions take too long to dry and
shrink the paper. By experimenting with different for-
mulas for the inks and applications and drying tech-
niques, the company is now able to use only water-based
inks and, as an unexpected benefit, has found them to be
less expensive.

* Tracking Packaging and Purchasing. For Home Box
Office (HBO), making internal operations environmen-
tally sound is a continuous quest. Are their packaging
materials nontoxic, made from recycled materials, recy-
clable? Can the waste handlers hired by HBO find a mar-
ket for the materials they take away, and if not, can HBO
alter their waste or help find a suitable market? Can
HBO leverage its annual $2 million purchasing budget to
assure that the companies from which they buy are using
environmentally sound processes? Does HBO’s building
use paint, fabric, and building materials that are durable,
repairable, and recyclable? Can office machines, furni-
ture, and supplies no longer in use have an afterlife with
nonprofit organizations? Answering one question leads
to another, to improve both company performance and
the wider environment.

® Pursuing Product Life Cycle. “Every product we
make and every service we perform has the potential to
. impact the environment,” states Bristol-Myers
Squibb’s Chair and CEO. Every division and every em-
ployee is responsible for what goes into and what comes
out of every pharmaceutical, personal, and medical prod-

uct the company makes and sells. The company’s “Pollu-
tion Prevention Throughout the Product Life Cycle”
manual provides directives to every division’’:

* Materials used in making products are designed to
be re-utilized or recycled.

¢ Preventing pollution is both an aim and a condi-
don for all R & D activity.

* Packaging, which in this country accounts for one-
third of the waste stream, takes as its in-order pri-
ority scale: (a) none; (b) minimum; (c) returnable,
reusable, or refillable; (d) recyclable.

* The Purchasing Department sets as a criterion for
suppliers whether their products use fewer and re-
newable resources, contain recycled content or are
recyclable, and are energy efficient.

What does Bristol-Myers Squibb think it gains
from this “cradle to grave” approach? “Thousands
of pounds of pollution prevented and millions of
dollars saved.” These practices also build market
share, create competitive advantage, reduce liabil-
ity, enhance the corporate image, and enable the
company, in the words of the Brundtland Commis-
sion, to better meet its present needs without com-
promising the ability of future generations to meet
theirs.

These examples suggest what can be done when
business takes a lead. How to produce more with
less resources and less waste is becoming a practice
in both the public and private domains. Yet neither
business nor public organizations have yet elevated
it to “business as usual.” Businesses asking the gov-
ernment to lighten its cleanup regulations say they
want a “floor” of government standards and goals
with freedom to work out their own processes for
pollution prevention and other practices. Yet the
business community’s request for regulatory reform
will attain greater credibility only as more compa-
nies take initiative to advance their own environ-
mental practices.

Integrating Economic and Environmental
Accounts

The shift from “regulate the process” to “set the
standard for the outcome” is slowly being reflected
in public policy. Collaborative pilot projects, incen-
tive (but not subsidy) programs, and transmission
of information through communication networks
are approaches both public agencies and private
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groups have begun to implement. But too often
current public policies intended to encourage
growth in fact support and even subsidize resource-
consumptive, waste-producing investments with
low employment—the opposite of what the public
should be asked to support.

Both public and private decision-makers still fail
to count environmental costs and benefits in man-
agement and investment decisions. There are both
public and private costs when pollution dirties the
air; there are both public and private benefits when
waste is prevented from fouling a water supply.
Such full-cost accounting is rarely applied by busi-
ness or government—and hence prices, costs, and
benefits are skewed.

There is need to further develop methods for the
full-cost accounting of environmental costs and
benefits—factors now often treated as imponder-
able externalities in traditional economics and ac-
counting. Recent initiatives to develop and apply
integrated economic and environmental corporate
accounting methods, a first step toward full cost ac-
counting, include the EPAs Corporate Environ-
mental Accounting and Capital Budget Project,
with an academic/business contacts group of nearly
700 associates; publications and programs of the In-
stitute of Management Accountants; and the 28
corporations that lead the Global Environmental
Management Initiative (GEMI), which has recently
published a Cost Effective Pollution Primer.*!

The methods for integrating economic and envi-
ronmental accounts are in use as supplementary or
“satellite” accounts in several European and other
countries. They can be used to show “Green GDP,”
an environmentally adjusted domestic product that
reflects the use of natural and environmental re-
sources in the production of goods and services and
that accounts for the depletion and degradation of
natural resources. RPA, which pioneered the devel-
opment of regional income and product accounts,
is urging the further development and application
of environmentally adjusted accounting for state
and city bodies in the region.’

The use of “green fees” as a way to restructure
fiscal systems so as to raise the tax burden on activ-
ities damaging to productivity (such as congestion,
resource waste, and pollution) and lower the tax
burden on essential activities (i.e., employment, in-
vestment) has been little explored to date and mer-
its serious investigation. At the regional level, green
fee policies could translate into competitive advan-

tages in the costs of doing business and the quality
of life.”

Toward a Sustainable Region:
Protecting Our Natural Infrastructure

RPA recognizes that there are many ways of think-
ing and of doing business that we now take for
granted—from the way we make things to where
we build houses to how much trash each household
throws away every night—that will have to change
before this region can operate on a sustainable
basis. Meeting current needs without depriving
current or future generations of a quality environ-
ment is a long-term process.

Taken as a whole, RPA’s five initiatives launch a
program for beginning the process of building a
sustainable region by conserving open space, redi-
recting growth, and improving the management of
our natural resources.

Of key concern to RPA is the need to bend the
trends of the past 30 years and locate the next gen-
eration of growth in urban and suburban centers.
The region also needs to ensure that key natural re-
source systems, especially water supply landscapes
and estuaries, are protected. Greensward creates a
region-wide open space system that helps shape
growth and protect environmental infrastructure
through conservation of 11 designated reserves and
by investing in urban open space and greenways.
Centers describes how the region can make urban
areas more viable, through brownfield restoration
and transit friendly development, to ease develop-
ment pressures on our critical open spaces. Mobility
describes strategic investments to improve a transit
system oriented around these centers, and Work-
force ensures that residents of those centers have
employable skills, making them more viable alter-
natives for investment and growth. Governance
shows how state growth management policies that
direct development to the right places and revise an
antiquated property tax system can encourage local
communities to develop in an appropriate manner.
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Five Major Campaigns

THE “THREE E’s” define the goals of the Third Re-
gional Plan. Strategies for improving the region’s
quality of life must reinforce all three areas and
demonstrate how the region’s economy, equity, and
environment are vitally linked to each other. Each
campaign addresses aspects of each “E” and
strengthens the synergy between them. While the
“E’s” represent RPAs goals, the campaigns are the
means to achieve them.

® The Greensward makes economic sense, protecting
the environmental infrastructure that would other-
wise require costly cleanup facilities and pollution
controls. It is good for our society, safeguarding ac-
cess to recreation and natural landscapes for everyone.
And it is good for the environment, providing a long-
term and comprehensive plan to reconcile local land
use and development with broader regional objec-
tives.

* Centers provide a more efficient use of resources and
reduce costs for the entire regional economy. Centers
also reduce land consumption and conserve a greater
portion of our remaining open space. And centers are
more accessible to less-advantaged communities, so
investing in and bringing new employment to centers
brings new opportunities to the residents who need
them most.

® Mobility would strengthen the region’s economy by

81

facilitating travel to employment centers, improving
freight connections, and using the road system more
efficiently to produce less congestion. It would im-
prove our society, as less-advantaged communities
would become better connected to employment and
housing opportunities and downtowns would become
more accessible. And regional mobility would im-
prove our environment, allowing people and goods to
travel more quickly with less pollution.

Workforce development will support economic
growth by supplying the trained workers and entre-
preneurs necessary for new technology-based activi-
ties and increasing productivity. It addresses equity by
closing the skill gap that creates larger disparities in
income. And it improves our environment by focusing
growth into urban centers rather than allowing it to
sprawl across open spaces.

Reforming governance will encourage local govern-
ments and current single-purpose agencies to plan
their best resource use in relation to regional needs.
Limited resources can thus spread further and be di-
rected to filling multiple purposes, getting more
“bang for the buck.” Governance is critical to provid-
ing equity for the region’s society, particularly public
education. And governance is crucial to protecting
our environment as we reform land use regulations
that currently encourage sprawl and work to integrate
environmental and economic accounts.
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Figure 43: The Three E’s Transformed by the Five Campaigns.

So RPA’s campaigns all integrate the “Three E%”
into policies and investments that can improve
quality of life and lead to a better future for the en-
tire region.

Old habits make it easier to look at the region’s
problems in a parochial, single-disciplinary, “verti-
cal” way. The public agencies of this region (or of
any region), such as departments of transportation,
social services, economic development, or environ-
mental protection, have been organized primarily
to deal with one aspect of a problem. It is much like
the old adage, “if you have a hammer, all your prob-
lems look like nails.” This way of viewing the re-
gion’s problems leads to solutions that are less ef-
fective than if both the problem and solution were
approached in a broader manner. For example, the
conventional “vertical” approach to solving water

pollution in Jamaica Bay in Queens is to build water
treatment plants, at enormous political and eco-
nomic cost. But seeing the problem in a holistic,
systemic way led New York City to help the natural
biological systems of the bay heal themselves,
cleaning the water, acquiring key open space, and
saving precious public funds while avoiding expen-
sive treatment facilities.

RPA’s proposals are grouped into five campaigns
that each attack the region’s problems with this new
type of thinking. The alternative to this type of
broad and decisive action is a continuing decline in
our region’s economy, social equity, environment,
and quality of life. If we do not change our tradi-
tional ways of doing business, we will become a re-
gion that is neither competitive, fair, nor sustain-
able.



Chapter 6

The Greensward Campaign

THE METROPOLITAN GREENSWARD has been con-
ceived of as a 21st century counterpart to Frederick
Law Olmsted’s visionary mid-19th century concept
for Central Park, the green heart of New York City.
Although New York grew explosively in the century
that followed the construction of Central Park, it
was this one extraordinary, pre-skyscraper, pre-
highway public development project, since imitated
around the world, that established New York as a
great modern city and gave its citizens a sense that
they lived in a place that had now become a perma-
nent part of the world. Olmsted’s design, which he
himself called the Greensward, had, as we would
now say, a “Three E” impact on New York: it dra-
matically increased the economic value of then-
northern Manhattan; it rebalanced the city’s society
by creating what Olmsted called a “democratic
space,” in which all groups were treated as equals;
and, in the face of early industrialism, it reestab-
lished the green environment as the most impor-
tant setting for human activities.

RPA’s vision of a Metropolitan Greensward also
seeks to shape a cherished place—the entire Tri-
State Metropolitan Region. This regional open
space system will re-anchor urban centers while at
the same time protecting and restoring the natural
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systems and open spaces that serve as an environ-
mental life support system for our cities, suburbs,
and rural hamlets. By thinking of urban green-
spaces, large-scale regional landscapes, and an
emerging network of greenways between cities and
landscapes as the leaves, roots, and trunk of a single
green system, the Greensward addresses both as-
pects of one interlinked regional problem: subur-
ban sprawl and urban disinvestment.

Issues

RPAs 1929 and 1968 Regional Plans called for pro-
tection of dozens of stunning natural areas. RPA,
along with the inspired advocacy of hundreds of
groups, has helped protect close to 1 million acres
of regional parkland. Many of the jewels of the re-
gion recognized in these plans—from the Delaware
River Water Gap to Minnewaska to Fire Island—
are now safeguarded for future generations to trea-
sure and enjoy.

Despite this glorious success, the traditional
focus of park creation did not always account for
how the conservation of individual greenspaces re-
lates to the region as a whole. The many functions
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Figure 44: Thanks to years of advocacy and regional investments, the region has close to
one million acres of protected open space.

provided by the region’s open spaces and related
ecological systems—from protecting water quality
to cooling the air to enhancing property values—
are rarely incorporated into land use planning and
decision-making. Little thought has been given to
setting up a metropolitan green belt, or how those
great green spaces relate to the needs of the region’s
urban residents.

As a result, the potential of parks to shape the
overall form and functioning of our built and nat-
ural environments has never been realized. Ex-
panding our vision from individual parks to larger
systems of open space is now required. Two gener-
ations of decentralized growth have dramatically
expanded the urban portion of the Tri-State Met-
ropolitan Region. In the last 30 years the amount of
urban land has increased by more than 60% despite
only a 13% increase in population. Continuing ex-
urban development—at a rate of more than 30,000
acres a year—threatens large areas of open land and

environmental resources at the region’s outer edge,
more than 50 miles from Manhattan.! At the same
time the outward flow of money resulting from this
sprawl has helped contribute to the deterioration of
the region’s urban public spaces and natural re-
sources.

What is at stake? A great deal:

® Accessible public space for the region’s 7 million
households and the swelling number of school-age
children. There is growing demand for space for hik-
ing, picnicking, swimming, and other outdoor recre-
ation.? This is an important measure of our quality of
life and, as the benefits of regular exercise and access
to nature become more documented, is increasingly
recognized as a public health concern.

® The viability of the metropolitan area’s remaining
large-scale ecosystems—many containing species
found nowhere else in the world—and last vestiges of
wilderness. These resources are threatened as habitat
is fragmented into smaller and more isolated patches.
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Figure 45: Land Use in the Region, 1962 and 1990.
Sources: RPA and U.S. Census.

¢ The quality of our region’s unmatched water re-
sources, as suburban development spreads across pre-
viously pristine watersheds. Of particularly vital con-
cern are threats to the water supply landscapes of the
Catskills, Appalachian Highlands, and Pine Barrens.

* The last local farming communities and agricultural
landscapes. While still important to the economy in
some counties, the amount of land in agricultural pro-
duction has declined by 42% in the Tri-State Metro-
politan Region between 1964 and 1992.}

® The financial and social health of rural communities
straining to meet sudden new demands for services,
urban areas starved for redevelopment and taxes, and
everyone who must cope with mounting traffic con-
gestion.

The new form of the region—sprawling suburbs
ringing declining center cities—demands a new
form of response. To propose strategies that seek
only to run up the total number of public parks
would miss the fundamental regional threats we
face. Whole systems of land and the permanence
and health of the region’s cities are at risk 100 years
after Olmsted. The goal of Greensward is to create
a system of protected open spaces that will safe-

O Unprotected Open Space

' OProtected Open Space

‘ @ Developed Land
| .

guard the region’s environmental infrastructure
while encouraging and celebrating resource-effi-
cient patterns of growth.

A Lesson from the Past

This is not the first time that the region has faced
massive problems associated with urbanization and
change. In the mid-19th century, New York and
other emerging U.S. cities confronted a seemingly
insurmountable set of challenges: rapid population
growth threatened to outstrip water supplies;
growing water pollution contributed to repeated
and widespread epidemics; waves of immigration
threatened to tear apart the social fabric; and revo-
lutionary improvements in the technology of indus-
try and transportation allowed for rapid decentral-
ization of formerly compact, pedestrian-scale cities.

One of the concerned public citizens to whom
this frightening array of challenges cried out was
America’s first landscape architect, the pioneer city
planner and park designer, Frederick Law Olmsted.
In 1858 Olmsted advanced his visionary Greens-
ward plan for Central Park, a concept that was later
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Figure 46: Central Park provided form and function to a growing Manhattan Island.
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expanded to include parkways and networks of
parks, and then adopted in Brooklyn, Newark, Eliz-
abeth, Bridgeport, and dozens of other growing
cities both within and beyond the region.

Olmsted correctly saw these new park systems as
places that could heal most of the ills then facing
urban America. Olmsted designed parks to serve as
democratic spaces, institutions that would integrate
waves of immigrants into the mainstream of metro-
politan life. His parks provided the fresh air and
light that had been banished from crowded city
streets, a healthy oasis at the center of the dirt, dis-
ease, and congestion of 19th century urban life.
Olmsted also made a place in his parks for the then-
novel environmental infrastructure of cities, thus
integrating water supply, sewer, and flood control
systems into the recreational open space system. In
addition, he deliberately made use of derelict,
abused, and bypassed places within the city limits—
the brownfields of his day—thereby giving them
new value and helping set in place a framework for
subsequent urban growth.

A New Vision

Olmsted and his equally audacious successor,
Robert Moses, were able to bring their great green
visions into reality almost single-handedly, as it
sometimes seemed. But even they required the sup-
port of public officials and community groups to
realize their visions. Carrying their work forward
today, in a larger, far more decentralized and even
more diverse region, will take an effort that draws
together communities scattered across thousands of
square miles of land. This new vision must address
itself to even more issues than Olmsted or Moses
had to face: the need for reinvestment in our cities
and mature suburbs; the need to devise land con-
servation and ecological management strategies
that will protect and restore the region’s air, water,
and biological quality; the need for distinct, per-
ceptible, stable, and dependable green boundaries
to an increasingly outsized and unvarying built en-
vironment; and the need to maintain publicly im-
portant natural areas and working landscapes that
are largely in the hands of private owners who
serve, unpaid, as their guardians and stewards.
The Greensward Plan is a grand concept of what
our open spaces collectively can and should be. It is
a framework that reflects the ongoing work of hun-
dreds of local and regional conservation organiza-

tions and agencies. And although it makes some
recommendations for action, it does not contain
the final prescriptions. These must be created by
the actions of individuals, community groups, and
local and state governments throughout the region.

Neither an Olmsted nor a Moses is here to lead
us, but that is not what is needed in today’s more
complex and diverse region. If thousands of re-
gional citizens can learn how to work together on
region-scale greening, we can as a community ac-
complish projects that would have been beyond
their dreams.

There are three components to the Greensward
Plan:

1. The creation of 11 Regional Reserves to conserve the
waterways and broad working landscapes that provide
the region with fresh drinking water, harbor the area’s
most significant ecosystems, constitute our best recre-
ational destinations, and delimit the outward expan-
sion of the region’s urbanized core.

* In each of the reserve landscapes, conservation ef-
forts should be coupled with efforts to reconcile
local land use planning with the management of
regionally significant natural resources. With local
initiative, new plans and regulations could emerge
through a state planning framework, through re-
gional commissions, or through inter-community
compacts.

* Funds for planning, pollution prevention, and land
acquisition could be provided by state-level initia-
tives that would target consumption of natural re-
sources. These could include small surcharges on
downstream drinking water consumers, a dedi-
cated property tax surcharge or real estate transfer
tax in reserve areas, a tax on extractive industries,
or a tax on hotel/motel rooms or other tourism-re-
lated acuvities.

2. A full-scale reinvestment in urban parks, public
spaces, and natural resources to improve the environ-
mental quality of our cities, provide a fair share of
parkland to urban residents, and help cities attract
businesses and residents. Of special significance is this
generation’s opportunity to create dramatic new pub-
lic spaces along the region’s redeveloping urban wa-
terfronts.

¢ These goals should be pursued through a combi-
nation of citizen initiative, public action, and cre-
ative funding strategies. These strategies include
targeted user fees, the creation of park improve-
ment districts, community management strategies,
an Olmsted Park restoration initiative, dedication
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of public waterfront property for public access, and
smart infrastructure strategies that pay for the
restoration of wetlands and urban forests as part of
the region’s water quality and air quality improve-
ment programs.

3. The founding of a network of greenways to connect
and nurture our cities, suburbs, and protected land-
scapes. These linked open space corridors will safe-
guard and restore trails, scenic roads, rivers, and
wildlife habitat, bringing open space and recreational
opportunities close to everyone’s home.

* Greenways could be created through a combina-
tion of local initiatives and public technical assis-
tance grants and programs, such as that recently
created in the state of Connecticut. These locally
directed efforts should be guided by ongoing state-
level coordinating councils and planning efforts.

Together, this framework of regional reserves,
urban public spaces, and greenways will provide a
“green blueprint” for the region, setting a form for
further and more sustainable growth while guaran-
teeing the health of the region’s environmental life
support systems for generations to come. Regional
Plan Association’s goal is to have the Greensward
substantially in place by the year 2008, some 150
years after completion of the landmark Central
Park “Greensward” plan.

Achieving this vision will require new alliances
between regional objectives and local concerns. It
will require new tools to accommodate the con-
cerns of private landowners. Creative models for
doing this already exist right here in the region;
many of these ongoing efforts are recognized in the
pages that follow. They must now be expanded and
adapted to fit each distinct community and land-
scape.

Of course, funding and political resolve will also
be required to turn this collective vision into real-
ity. But in an era where mistrust of government and
government spending is widespread, Greensward
offers both public officials and taxpayers a positive
framework for the future.

Summary of Recommendations

The time has come to strike a new balance with na-
ture—and not just because healthy ecosystems,
mighty rivers, and lofty mountains give us clean air
and pure water. The region should develop, and re-

develop, around its natural systems, instead of at
their expense. Where we have not yet sprawled, we
still have big natural systems of breathtaking
majesty—3 million acres of pinelands, mountains,
river valleys, seashores, and farms. People live in
these landscapes, and always will, but for all of our
sakes these areas must be allowed to grow in ways
that respect and honor their innate integrity. RPA is
proposing a system of 11 Regional Reserves as a
no-sprawl zone that encompasses all of the major
natural areas that are still intact.

But the Greensward is more than just the re-
serves. Striking a new balance with nature means
renewing the open spaces in our cities to provide
the environmental quality and recreational oppor-
tunities desired by current and prospective resi-
dents and businesses. While a generation ago we
might have been satisfied to create new parks, now
we must be in the business of restoring and im-
proving the great urban ecosystems—our urban
forests and estuaries—so that this green infrastruc-
ture can help provide us with clean air and water.

The Greensward is also a new kind of regional
transportation system: an extensive network of
greenways—hiking paths, bicycle routes, and nat-
ural corridors—that directly reconnects the cities
to the big natural systems at the water’s edge or just
beyond the urban core. The following is a summary
of the Greensward Campaign recommendations.

1. Establish 11 Regional Reserves
* The Long Island Pine Barrens and Peconic Estu-
ary
* The New Jersey Pinelands
* The Catskill Mountains
* The Shawangunk and Kittatinny Mountains

* The New York-New Jersey—Connecticut Ap-
palachian Highlands

® The Delaware River

® The Hudson River

* Long Island Sound

* The New York-New Jersey Harbor
® The Atlantic seashore

e Active farmland throughout the region

2. Reinvest in urban parks, public spaces, and natural
resources

* Create new public spaces along the region’s rede-
veloping urban waterfronts
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¢ Create and restore parks in underserved urban
neighborhoods

* Improve the quality of the region’s urban forest
resources

3. Create a regional network of greenways

* Establish state-level coordination and support for
local initiatives

Eleven Regional Reserves

At the heart of the Greensward vision is the pro-
tection of 11 region-shaping landscapes and coastal
waterways. ‘Together, these areas provide the re-
gion’s cities, suburbs, and rural towns with fresh
drinking water and local produce. They offer recre-
ation and spectacular scenery—a chance to enjoy
the outdoors—to visitors and residents, from chil-
dren to the elderly. They safeguard threatened and
endangered species of plants and animals found
nowhere else in the world. Tourism, which relies on
a healthy and attractive environment, is a vital and
growing element of each reserve area’s economy.

And together, these 11 reserves encompass the
largest estuarine systems, the longest rivers, the
most extensive pine barrens, and the highest moun-
tain chains in the region. They incorporate the
major water supply watersheds, aquifers, and sur-
face water resources of the region. They are clearly
marked by still-intact natural boundaries that, in
several cases, look from the air almost like a knife-
edge between wilderness and intense urbanization.
They are regional in scale, ranging in size from at
least 100,000 acres to as large as 3 million acres. All
of them have also been recognized in a number of
official planning documents, past and current, in-
cluding “Conserving Open Space in New York
State,” the New Jersey “State Development and
Redevelopment Plan,” and Connecticut’s “Plan for
Conservation and Development.”

The 11 reserves are the truly special places, the
quintessential landscapes that have helped attract
residents and investments in the past and can make
the region a desirable place to live and work far into
the future.

Historically, these reserve landscapes have always
played a critical role in shaping the region’s urban
form. If conservation of these areas moves forward
hand in hand with two other Third Regional Plan
initiatives, Rx and Centers, and in conjunction with

state planning and local policies to encourage de-
velopment in existing city and town centers, the re-
serves can be a principal instrument for containing
urban sprawl and adopting more compact, energy-
efficient, and less land-consuming patterns of
growth.

Each of these landscapes has been an important
locus for past conservation efforts. Indeed, they
now collectively contain the majority of the region’s
existing public lands. But maintaining the environ-
mental quality of both the private and the public
lands in the reserve landscapes is an increasingly
difficult challenge. The number of people living
and working in these areas has increased dramati-
cally over the past several decades. Suffolk County,
for instance, encompassing the Long Island Pine
Barrens and Peconic Estuary, doubled its popula-
tion between 1960 and 1990. Towns in the Ap-
palachian Highlands of Connecticut, New York,
and New Jersey grew by 85% during the same pe-
riod. Even once-remote rural towns in the Catskill
Mountains drew in 40% more residents. These
rates of growth far exceeded the overall regional in-
crease of 13% in the same 30-year period.*

Too often, meeting the residential and commer-
cial needs of these new reserve area residents has
resulted in over-eager and insensitive development
in the wrong places: filling in the wetlands, frag-
menting the forests, cutting steep slopes, and ob-
scuring the scenic views that define these places and
provide important ecological functions. To main-
tain the integrity of these regional open space trea-
sures we need to make conservation investments in
each one of the reserve areas, acquiring land where
appropriate and, more importantly, ensuring that
the long-term environmental quality of the region
is not dismembered parcel by parcel.

This is not an easy challenge. Time is running
short if we hope to protect these landscapes. De-
velopment has already begun to fragment intact
landscapes and ecological systems into open spaces
too small to provide recreational value or to sup-
port species—such as warblers or other song-
birds—that are dependent on interior forest habi-
tat. In the New York-New Jersey Highlands
researchers found that only 1% of the land area
consists of forest patches larger than 5,000 acres.
Only 5% consists of patches larger than 500 acres.
Seventy-one percent of the land area on the High-
lands—one of the most undeveloped areas in the
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region—was in forest patches of less than 50 acres.’

Smaller tracts of land also mean addressing the
needs of more landowners who must be part of any
conservation solution. In the Central Long Island
Pine Barrens a regional commission is working to
conserve a 100,000-acre area with 36,000 separate
parcels.

Moreover, the towns and villages within the re-
serve areas are the homes and workplaces for more
than 1 million residents. For that reason, the re-
serve process cannot simply rely on land acquisition
or even development regulations alone. These are
places where economic development and land use
must move forward together, but where such activ-
ity should be built around natural resources and
other landscape values.

Finding the right answers will not be easy. But it
is clear that many people do not have faith in our
current system. As noted in the report of the New
York-New Jersey Highlands Work Group, a re-
cently convened, working committee of conserva-
tionists, developers, private landowners, and state
and local officials, “The current system of regula-
tions to manage land use and protect natural re-
sources is ineffective and costly due to duplication,
inconsistencies, a lack of integration and a lack of
political will to make difficult administrative deci-
sions about development and conservation.””

The Highlands Work Group uncovered five
areas of concern in which land use progress is rou-
tinely blocked. While these findings were specifi-
cally drawn from experiences in the Highlands,
they reflect the state of land use and natural re-
source management in the region in general:

¢ Lack of regional coordination or consistency among
existing legal authorities.

e Tnadequate funding for land use and natural resource
programs.
e Lack of adequate incentives to lead municipalities to

exercise authority they already have over land use and
natural resources.

* Disincentives for landowners who wish to keep their
land open.

* Development projects plagued by lengthy permitting
reviews and the overlapping jurisdictions of con-
cerned government agencies.?

The good news is that in each of the proposed re-
serves, residents, conservation groups, and all levels
of government are beginning to tackle these issues

and see the need to work toward the linked goals of
a healthy local economy and a healthy local envi-
ronment. The region’s collective experience in cre-
ating regional land use institutions—from the New
Jersey Pinelands and Long Island Pine Barrens to
the Upper Delaware River to the Whole Farm Pro-
gram in the Catskills—demonstrate that various
stakeholders can join together to address common
land use and natural resource management issues.

Here are some of the highlights of what is in
place in the reserve landscapes and what needs to be
accomplished if the Greensward vision is to be
achieved.

New Jersey Pinelands

Of the five great land areas in the proposed reserve
system—the Pine Barrens in New Jersey and in
Long Island, the Catskills, Shawangunk and Kit-
tatinny mountains, and the Appalachian High-
lands—only one is managed on a landscape basis.
Since 1979 the federal Pinelands Reserve and the
state-level Pinelands Commission have guided
development decisions in the New Jersey Pine-
lands—a 1.1 million acre area covering land in
seven counties and 56 municipalities. Recognized
as a Biosphere Reserve by the United Nations, the
Pinelands covers a vast groundwater aquifer est-
mated at over 17 trillion gallons—three times the
size of the New York City water supply system—
and is home to 54 species classified as rare or en-
dangered by state or federal officials. With almost
all of its production located in the damp and sandy
soils of the Pinelands, New Jersey ranks as one of
the top three states in the country in cranberry and
blueberry farming.’

The 15-member Pinelands Commission regu-
lates land use in a 337,000-acre Preservation Area,
where essentially no development is allowed, and a
much larger Protection Area, where development is
encouraged in specific growth areas. An innovative
and equitable system to transfer development rights
from conservation areas to suitable development
sites has been a remarkable success. Since the pro-
gram’s inception the value of credits transferred and
the volume of transactions recorded have increased
markedly.'” The result is that, in comparison to sur-
rounding southern New Jersey, residential land val-
ues in the Pinelands have increased by 10%.!" The
success of this integrated conservation and develop-
ment program has resulted in broad public support
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Figure 47: Pinelands Development Credit Program—Rights Purchased by Private Parties.

Source: Pinelands Development Credit Bank.

for the Pinelands Commission. In a 1994 poll, 79%
of New Jersey residents favored continued protec-
tion for the Pinelands landscape.'

Long Island Pine Barrens and Peconic
Bay Estuary

A mid-1990s version of the New Jersey model has
been established in the Pine Barrens on Long Is-
land’s East End. The Pine Barrens ecosystem is one
of the state’s biological treasures, harboring the
greatest concentration and diversity of rare and en-
dangered species in New York State. And like their
geologic cousins in New Jersey, the sandy, scrubby
Long Island Pine Barrens sit on top of an enormous
aquifer—water that is critical to the economic fu-
ture of Long Island. But East Enders also see pro-
tection of the Pine Barrens as equally critical to
Long Island’s future. The island’s enormous second
home and tourist economy is threatened by sprawl
patterns of growth that are consuming open spaces
and filling roadways. The town of Brookhaven, 250
square miles at the center of the island, which less

than a generation ago defined the start of the rural
East End, added more than 1,000 people per square
mile in the past 30 years—the greatest increase of
any town in the region."?

As a means of permanently protecting this im-
portant resource and as a way of settling bitter
and long-standing courtroom battles between con-
servationists, developers, and local officials, New
York State in 1993 created the state’s third forest
preserve: the 100,000-acre Central Pine Barrens
area in the towns of Brookhaven, Riverhead, and
Southampton. The Long Island Pine Barrens Act
also established a Central Pine Barrens Commis-
sion and charged this body with preparing a com-
prehensive land use plan for the forest preserve
area. A key aspect of the legislation is that the com-
mission is locally controlled and staffed. Of the five
members of the Pine Barrens Commission, only
one is a state official. The other four are the super-
visors of the three member towns along with the
Suffolk County Executive. The Pine Barrens plan,
which was adopted on June 28, 1995, divides the
forest preserve into two zones.* A 52,500-acre



92 Part III. Five Major Campaigns

Figure 48: The sandy soil and unique vegetation of
the Pine Barrens landscape overlie important ground-
water aquifers.

Core Preservation Area encompasses the largest in-
tact areas of still undeveloped Pine Barrens. About
half of this core area is already public parkland, and
development in the remainder will be strictly lim-
ited. The other zone is a 47,500-acre Compatible
Growth Area where development will continue, al-
though with special concern for uncompromised
Pine Barrens resources.

The heart of the plan is a land strategy to protect
property owners. Within the core area privately
held land that must remain open for ecological rea-
sons will either be bought by the public, or
landowners may transfer out their preexisting de-
velopment rights. The plan will set standards for
managing the Pine Barrens’ recreational and bio-
logical resources and also create a mechanism for
reimbursing towns and school systems for revenues
that may be lost by leaving land undeveloped.

The next challenge for the East End of Long Is-
land is to extend the cooperative spirit that estab-
lished the Pine Barrens Commission eastward to
take on equally serious resource issues in the
Peconic Bay Estuary, a complex of over 100 distinct
bays and tributaries extending along the Island’s
North and South Forks that was recently desig-
nated by The Nature Conservancy as one of the 75
“Last Great Places” in the Western Hemisphere.
The estuary has historically supported several
major fisheries. As recently as 1982 bay scallop
catches in the estuary accounted for almost 30% of
the national harvest. But brown tide and declines in
water quality have sharply reduced the viability of
this industry and now threaten the area’s tourism
economy, which generates more than $200 million
a year from boaters alone."

Research conducted under the Peconic Bay Estu-
ary Program—a partnership between federal agen-
cies, New York State, local government, and the
private sector—suggests that the future of the estu-
ary will hinge largely on the fate of 30,000 acres of
land that still remain open and undeveloped in the
estuary watershed. Comprehensive approaches like
the Pine Barrens Commission may be one answer
to ensure that land uses in the estuary watershed are
compatible with the biological health of this impor-
tant ecosystem. Indeed, one option, already autho-
rized in the original Pine Barrens Act, will be to
simply extend the Pine Barrens management plan-
ning process eastward to encompass the Peconic
ecosystem.

Appalachian Highlands

The largest reserve area is the 2 million acres of
Appalachian Highlands of New Jersey, New York,
and Connecticut. In 1921 the pioneering regional-
ist Benton MacKaye first described his vision of a
protected, wild Appalachian Highlands landscape
stretching from Maine to Georgia, a green vastness
to serve as the open space backbone of the industri-
alizing northeastern United States.'® MacKaye’s
best-known legacy, the 2,100-mile-long Appala-
chian Trail, was intended to be only the central
thread of a much more extensive system of wilder-
ness areas and backcountry farms.

Remarkably, almost 70 years later, this long-ig-
nored vision still could be brought to life—and not
just in Maine, but right here, in a broad band of
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Figure 49: Central Long Island Pine Barrens Commission Area.

stunning lands that cuts across the heart of the most
urbanized region in the United States. It is a land-
scape rich in wildness, charm, serenity, natural re-
sources, and recreational opportunities, including:

* More than 200,000 acres of public open space hosting
at least 9 million recreation visits yearly.!” Most no-
table are the famous parks in the Hudson Highlands:
Bear Mountain, Fahnestock, and Harriman State
Park.

¢ (Clean drinking water for 2.8 million metropolitan
northern New Jersey residents who depend on pub-
licly owned reservoirs and surface water systems west
of the Hudson River and for 9 million people in New
York City and Westchester County who drink water
that flows through the Croton River basin east of the
Hudson.

® Much of the region’s biological heritage. Almost 30%
of the regional sites that host threatened, rare, and en-
dangered plants and animals are found in the Ap-
palachian Highlands.!® The highlands also hold the
largest patches of unfragmented forest in the region
south of the Catskills, forests that are critical to the

survival of migratory songbirds whose numbers are in
alarming decline.

* An extraordinary historic resource with Native Amer-
ican rock shelters and early European settlements,
roads, and forts. The iron mines and furnaces that still
dot the Highlands were used to produce the great
chain across the Hudson that kept the British from di-
viding the colonies and the cannon and shot used by
Washington’s army to win the nation’s freedom."”

The highlands have long served as an unan-
nounced and unofficial boundary to the urban core
of the New York-New Jersey—Connecticut Metro-
politan area, effectively partitioning the region into
the dense suburbs and urban centers to the south
and east and the more rural landscape of western
New Jersey and the Hudson Valley. The vast open
spaces of the highlands still function as an effective,
if undesignated, green belt. The highlands’ ability
to provide such shape and form to the region is now
in jeopardy.

The towns that encompass the highlands have al-
ready become home to 1.3 million people in 132
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Figure 51: The Treasures of the Highlands.

ster County in New York to the Delaware Water
Gap in New Jersey.” These mountains contain un-
usual and visually striking quartz conglomerate and
limestone cliffs, “sky lakes,” rare ecological com-
munities including the globally unique mountain-
top dwarf pine community, and exceptional recre-
ational resources, including 75 miles of 19th
century carriage trails and some of the best rock
climbing east of the Rockies. Like the Peconic Bay
Estuary, the Shawangunks are another of The Na-
ture Conservancy’s “Last Great Places.”**

As with many of the areas in the region offering
high environmental quality and affordable housing,
the 17 towns surrounding the Shawangunks and
Kittatinny have almost doubled in size in the past
30 years, growing by about 80%.7 Together with
this growth has come some notable conservation
efforts. Kittatinny Mountain in New Jersey and the
Shawangunks in New York north of Route 52 have
been largely protected. Kittatinny Mountain is
largely owned by park agencies, notably in places

like High Point State Park and the Delaware River
Water Gap National Recreation Area. The 18,000-
acre core of the northern Shawangunks is included
in Minnewaska State Park and the nonprofit Mo-
honk Preserve—a Natonal Historic Landmark.
There are still, however, a number of unprotected
northern tracts where active conservation initia-
tives, if successful, would either complete or help
buffer these publicly accessible lands.
Conservation of the southern Shawangunks has
not received as much attention. While much of the
area is still forested and undeveloped, most of the
ownership is divided into smaller lots that will be
difficult to preserve solely through land purchases.
Two important initiatives are currently underway
that could help protect this area for the future. One
is the swift recent creation of the 36-mile Shawan-
gunk Ridge Trail by the National Park Service and
the New York-New Jersey Trail Conference, which
runs between the Appalachian Trail at High Point
and the Long Path at Minnewaska State Park. An-




96 Part III. Five Major Campaigns

Figure 52: The Shawangunks contain important biological, recreational, and
scenic resources.

other is the growing realization on the part of local
municipalities that conventional zoning will need
to be bolstered if the ridgeline is to survive as a re-
source. Several area towns are examining ways and
means by which they could cooperatively protect
the area. This could include the adoption of Ridge
Opverlay Districts, which make environmental trea-
sures and scenic vistas into resources that local zon-
ing can recognize and protect.’¢

Catskill Mountains

The Catskill Mountains encompass two overlap-
ping landscapes of concern: The Catskill Park and
the New York City water supply watershed. Catskill
Park gives official New York State recognition to a
world-famous landscape region by drawing a line
on a map—the celebrated “Blueline”—around the
heart of an extensive wilderness area. The Park in-
cludes about 288,000 acres of publicly owned land,
the 100-year-old “Forever Wild” State Forest Pre-
serve. Mountain peaks of 4,000-plus feet, world-

renowned trout streams, and extensive public and
private recreation facilities, including several major
ski areas, make the park one of the region’s most
important recreational and natural open spaces.

Unlike Adirondack Park, which was also set up
by New York State a century ago, there is no re-
gional management or coordination of land use ac-
tivities in the 705,500 acres included within the
Catskill Park “Blueline.” The state has undertaken
a long-term process of improving the use of its For-
est Preserve holdings by developing Unit Manage-
ment Plans for individual sections of the preserve.
Of particular importance is the completion of the
Catskill Interpretive Center, the development of
which on Route 28 would give the park an in-
creased visibility and presence to the estimated
530,000 visitors who travel there each year.

The Catskill region is also the headwaters for
about 90% of the New York City drinking water
supply system. The Esopus, Schoharie, Rondout,
and Delaware basins drain into an extensive system
of reservoirs and aqueducts that help deliver over a
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Figure 53: The Catskill region is also the headwaters for about 90% of the New York City
drinking water supply system.

billion gallons of pure drinking water every day to
downstate communities. While this water supply
has always been of excellent quality, clean, and
sweet-tasting, concerns over future growth and de-
velopment and newly promulgated federal surface
water treatment rules have led a health-conscious
and cost-conscious New York City to comprehen-
sively overhaul its watershed protection program.
Under a watershed partnership agreement recently
signed by the Environmental Protection Agency,
New York State, and the coalition of watershed
towns, New York will be investing $1.5 billion over
the next 15 years to safeguard the quality of this
water. The program will triple the acreage of city-
owned land in the watershed (New York City cur-
rently owns 60,000 acres in the Catskills). The pro-
gram also includes funds for improving local water
quality infrastructure and for creating economic
development programs compatible with the area’s
role as a water supply landscape.”” The stakes are
high: If water quality is compromised, the city,
under federal mandate, will have to filter the

water—at an estimated capital cost of over $5 bil-
lion and annual operating costs of approximately
$200 million.

While efforts by the state and the city, the area’s
two largest public land owners, are important, the
future of the Catskills, both as wild forest and as
watershed, is still largely in the hands of the 50
towns and villages that have local jurisdiction. Only
two-thirds of these towns and villages have any
zoning or other local land use management pro-
grams at all. Less than half have local comprehen-
sive plans. In much of the watershed, as a result,
development and land use decisions pay little atten-
tion to the effects of growth on water quality and to
how growth will affect town character, traffic, open
space, and long-term economic viability.

What is needed is a “Three E” approach to help
localities safeguard the future of natural resources
in a way that does not detract from the health of the
local economy or the interests of local citizens and
property owners. Some models for this kind of con-
servation development have already started, rang-
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ing from the New York City-sponsored Whole
Farm Program, which gives grants to individual
farmers to prevent pollution through best manage-
ment practices; to the land conservation efforts of
the Catskill Center and the Woodstock Land Trust
to protect the Little Beaverkill watershed; to RPA-
assisted municipal projects to revitalize the tradi-
tional, compact villages of Hunter and Fleishmans
as an alternative to the suburban-style subdivision
and highway commercial development patterns
found in developing rural areas. Ultimately, a grand
alliance of equal partners—the local communities,
the state, and the city—is needed to defend and
care for the Catskills through the century ahead.

Hudson and Delaware Rivers

The two great rivers of the region, the Delaware
and Hudson, have been the ongoing focus of efforts
to create multi-town greenways intended to help

riverfront communities protect, enhance, and cele-
brate these rich ecological and recreational re-
sources.

Outstanding water quality and an abundance of
wildlife, splendid vistas, and recreational opportu-
nities have galvanized conservation efforts along
the Delaware River. Revenues from fishing, hunt-
ing, and boating alone bring in more than $17 mil-
lion a year to the local economy in the upper
Delaware.”® Downstream the river provides drink-
ing water for some 13 million people in New Jersey
and Pennsylvania before feeding important bird
and fish habitat along the Delaware Bay estuary.
Thanks to years of effort from local towns, private
landowners, civic organizations, and the National
Park Service, a continuous 206-mile river greenway
could be created from Hancock, New York, to the
Delaware Water Gap and down through Trenton,
New Jersey.

As a result of the designation of the upper Dela-

Figure 54: The upper Delaware River—the 73 miles between Hancock and the Delaware
Water Gap National Recreation Area—is one of a handful of rivers in the Northeast that
have been included in the National Wild and Scenic River System.
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ware River as part of the National Wild and Scenic
River System, the National Park Service (NPS)
works with the Upper Delaware Council to help
local governments meet certain minimum land use
guidelines. In addition, the council offers technical
assistance grants to help member towns address
river management issues.”? While only 11 out of
the 15 towns in the basin are members of the coun-
cil and not all of its members have met NPS stan-
dards, the relationship between the council and the
NPS offers a valuable means for encouraging local
cooperation.

In the lower Delaware, a cooperative partnership
of over 120 public and private organizations hosted
by the Heritage Conservancy in Pennsylvania has
been formed with the intended purpose of estab-
lishing a greenway along the river from the Na-
tional Recreation Area south to Trenton. Through
the greenway program, local landowners and mu-
nicipalities are being encouraged to identify and
protect significant public and private lands in the
corridor.

A similar greenway program legislated by New
York State is helping to create a greenway along the
Hudson River. Since 1991 the Hudson River Valley
Greenway Communities Council has been encour-
aging communities along the Hudson River to pro-
tect and provide access to the river by providing
technical assistance and funding for local planning
projects. The ultimate goal is to create a river-long
compact of communities actively working together
to protect and enhance the Hudson. A partner
agency, the Greenway Heritage Conservancy, is
working on the long-term goal of building a Hud-
son River Trail that can be walked and biked along
both banks, from the mouth of the Hudson north
beyond Albany.

This biologically rich and tidally influenced river
supports major fisheries, including shad and striped
bass populations that are among the healthiest on
the east coast. The river is an important stop-over
point on the Atlantic Flyway for migrating birds:
bald eagles, an endangered species, soar over the
Hudson every winter.?® Yet most people know the
Hudson only for its spectacular scenery. The birth-
place of American landscape paintings, its natural
elegance is still remarkably intact. The Hudson
River was the first area in New York State to be des-
ignated as a Scenic Area of Statewide Significance.

Voluntary greenway programs have raised the

Figure 55: The Hudson River Valley is one of the re-
gion’s most famous open spaces.

visibility and standing of the Hudson and Delaware
rivers both within the communities that share their
banks as well as throughout the region. Ultimate
success in protecting the river resources will de-
pend on these programs’ technical ability, access to
funding, and the ability of the member communi-
tes to work together effectively to protect and
manage COMIMON Tiver resources.

New York—New Jersey Harbor and Long
Island Sound

The region grew up alongside the coastal estuaries
of the New York—New Jersey Harbor and Long Is-
land Sound. And these water bodies now reflect the
past decades of industrial activity. Of the 70,000
acres of tidal wetlands that once lined the edges of
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the harbor and were part of a thriving ecosystem
that once made the harbor the real “oyster bay,”
only 15,000 acres remain. Over 300,000 acres of
open water have been landfilled, areas that today
are occupied by abandoned industrial facilities that
once helped build the growing metropolis but now
prevent its citizens from reaching the shorelines.?!
Restoring these urban waters and waterfronts
means meeting both natural and human needs—
improving shoreline habitat and the estuaries’ nat-
ural ability to cleanse themselves while at the same
time expanding public access to these blue treasures
in the very heart of the region.

The science of ecological restoration, while still
in its infancy, is proving its viability in several places
in both the sound and the harbor. The region can
improve habitat and water quality by using the nat-
ural ability of streams, tides, and wetland vegetation
to retain and process nutrients and other potential
pollutants. While such created wetlands cannot du-
plicate the complexity of nature’s own handiwork,
they offer far greater benefits than the channeled
flow, riprap edges, and other engineered conditions
that now often characterize the tributaries and
shorelines of these estuaries.

Several recent efforts are showing how these pro-
jects can work. New York City’s Salt Marsh Res-
toration Group is using funding from fines paid by
polluters to help create and restore wetlands along
the Arthur Kill. The Fairfield Conservation Com-
mission has restored tidal flow to wetlands along
the South Pine Creek, a tributary to Long Island
Sound. The tributaries to the Arthur Kill and Rar-
itan Bay have been the subject of studies by the
New Jersey Audubon Society and New Jersey Con-
servation Foundation. And the New York/New Jer-
sey Baykeeper is in the process of creating a com-
prehensive plan for the restoration of habitat
throughout the entire harbor estuary.

These efforts need to be fostered and encour-
aged. But their true value will be known only to a
few scientists unless the public can have ready ac-
cess to these water bodies. Both the sound and the
harbor have been the focus of National Estuary
Program studies that recommend spending billions
of dollars to finish the job of the Clean Water Act
to achieve high water quality—a laudable goal that
seems within our reach. These substantial public
investments will not be possible without vigorous
public support. But improving water quality will

Figure 56: Ecological restoration can improve habitat
and water quality by using the natural ability of
streams, tides, and wetland vegetation to retain and
process nutrients.

also require new behavior on the part of millions of
coastal and inland residents. Polluted runoff, for in-
stance, can only be controlled if people actively
manage their own parking lots, farms, lawns, and
waterfront property. Why should any of these peo-
ple care if they cannot get down to the water they
will soon be asked to protect?

Tens of thousands of people use and enjoy Long
Island Sound every year and spend $5 billion a year
to swim, fish, sail, and take motorboats out in the
sound. The public beaches are so popular that on
hot summer days they are often forced to turn away
visitors. Mariners have made these waters one of
the boating capitals of the world. Public and private
nature preserves provide a number of opportunities
to get close to a lively and complex estuarine
ecosystem. Yet for the most part this access is lim-
ited at best to the residents of the towns that actu-
ally border the sound. Twenty percent of the Con-
necticut shoreline is publicly owned, but only 5%
of the shoreline is deemed to be “publicly accessi-
ble recreation space,” meaning that it can actually
be used by any citizen of the state. The situation in
New York State is about the same, with only five
sites in the entire 340-mile shoreline open to the
public at large, and two of these are located in east-
ern Suffolk County far away from the bulk of the
demand. Only about one-third of the public fishing
access sites in New York State on the sound are
open to the public.*?

In recent years Connecticut has taken a quiet ap-
proach to enhancing public access to Long Island
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Sound. Slow but steady progress has been made in
providing additional access and, just as importantly,
in improving existing access points. This low-key
success is the result of two main efforts. First, both
local and state governments have continued to ac-
quire and upgrade publicly owned access points.
Second, local zoning officials and state coastal reg-
ulators acting under the state Coastal Management
Act have required property owners to provide pub-
lic access as a condition to a number of shoreline
development approvals. Approximately 10 miles of
coastline have been acquired in this way. Access
gained in this fashion ranges from pedestrian walk-
ways to boat launches and fishing piers. New York
State recently prepared a draft Long Island Sound
Coastal Management Program that recommends
that similar strategies be undertaken.

These types of approaches are sensible and will
make progress. However, they may not provide ad-
ditional public access rapidly enough to generate
new support for cleaning the sound, to enhance
tourism, or to make the sound an attractive amenity
to maintain and lure business and workers. Addi-
tional measures, perhaps even the creation of a new
bi-state conservancy dedicated to Long Island
Sound access, may be needed for the region to
make the most of this extraordinary resource.

The New York—New Jersey Harbor, the region’s
most hidden biological treasure, is approximately
1,500 square miles of open waters, 770 miles of wa-
terfront, and a direct drainage area of 3,000 square
miles. The estuary is an important reserve for
shorebirds and waterfowl. For example, the Arthur
Kill waterway supports one of the largest heron
rookeries in the entire Northeast. A great variety of
fish live in the estuary and spawn in the upper por-
tions of the rivers that feed it.

The harbor remains a vital economic resource
for shipping and industry and continues to be the
receiving water for much of the region’s sewage.
But increasingly, as water quality has improved, the
harbor is also being seen for the tremendous
wildlife and recreational resource it is and could be.
As a result of the federal Clean Water Act of 1972,
the harbor’s waters are already cleaner than they
have been for a century. Yet, ironically, the harbor’s
political future is far more perilous than the sound’s
because, as a lingering result of old industrial uses
that years ago denied people access to the water-
front, the harbor has practically no constituency at

Figure 57: The Long Island Sound is the region’s
“urban sea.”

all. But the waters are cleaner and many of the in-
dustrial uses have withdrawn. So, in fact, unparal-
leled opportunities now exist to create sensational
new harborfront parks. Olmsted and Moses would
have leaped at this chance to take on a third great
round of city-scaping and urban parks construction.

Several bold new initiatives are already under-
way, including the Hudson River Park and the pro-
posed park at Riverside South on the West Side of
Manhattan; the Hudson River Waterfront Walk-
way in New Jersey; the federal disposition of Gov-
ernors Island; and the proposed Brooklyn Bridge
Park on the East River from the Manhattan Bridge
down to Atlantic Avenue. Those are just some of
the most notable examples of projects that need to
continue to move forward. In addition, New York,
New Jersey, and the federal government should do
more to both improve Gateway National Recre-
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ation Area and to provide access to its shoreline.
While substantial work is being done to improve
public access around Jamaica Bay, as a whole the
park remains under-utilized. One possibility is
to tap the entrepreneurial spirit of the region’s
emerging ferryboat network to provide service to
Sandy Hook, the Rockaways, and the Sandy Hook

beaches.

Atlantic Seashore

The Atlantic Seashore is one of the region’s pre-
mier quality of life assets. The 200-plus miles of
sand and dunes, the swimmability of the water, and,
thanks to important public investments, the access
of metropolitan residents to the beaches of Long
Island and New Jersey shores make this area unique
in the world.

The barrier beaches that line much of the
seashore are shifting, ephemeral structures; ocean
waves and tides are constantly eroding the beach in
one area while depositing sand elsewhere. As a re-
sult, structures built in these areas are subject to
flooding and the erosion of the sand beneath them.
Virtually all are required to participate in Federal
Flood Insurance programs, which guarantee cover-
age in exchange for homes being constructed to
certain “floodproof” standards. While homeowners
do pay premiums, this program is not self-sufficient
and has required billions of dollars in years of se-
vere flooding.*® In addition, the state governments
respond to erosion and flooding with grants for
beach replenishment and disaster aid.

This problem is likely to be exacerbated in the
future. An expected consequence of global climate
change is an increase in sea levels and in the fre-
quency and severity of coastal storms, including
hurricanes.

New York, New Jersey, and the federal govern-
ment need to ensure that as they address storm
damage to barrier beaches and other coastal areas
with public dollars, the public at large reaps some
benefits. Limited tax dollars should be spent first to
protect public beaches, heavily developed upland
areas, public transportation facilities, or areas
where past public actions have exacerbated erosion
problems. In New York State the Governor’s
Coastal Erosion Task Force developed such a set of
policies in considering responses to the winter
storms of 1992-1993 .34

Figure 58: Barrier beaches are most suitable for park
use, as built structures are subject to flooding and
wave damage.

Public entities should consider how to better
connect federal flood insurance programs, local
zoning, and open space acquisition strategies so
that these public policies work together to limit the
new construction in flood-prone areas and limit the
liability of taxpayers for repairing structures built,
and then rebuilt, with government-issued insur-
ance. Nationally, the General Accounting Office
has estimated that 2% of the federal policy holders
have resulted in 43% of the claims paid by the Na-
tional Flood Insurance Program.® New Jersey’s
“Blue Acres” program is part of the answer. This
$30 million effort will use the state’s open space
program to buy-out property owners in flood haz-
ard areas. A greater percentage of National Flood
Insurance Act funds could also be used in this way.
This would not only create new public spaces along
the ocean and other waterfronts but would lighten
what may increasingly be a major budget liability.
In addition, the states, localities, and the federal
government should consider ways to better tie local
land use regulations with flood insurance provisions
so that new homes and businesses are not built in
flood-prone areas.

Agricultural Lands

Protecting the region’s 11th reserve, its agricultural
land, poses a different challenge. Those concerned
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with farmland preservation know that it is not
enough to be concerned with saving farmland—you
need to save the farmer too. Land will only stay in
agricultural production if it is economically viable
for the farmer to continue to produce food and
fiber.

.i
!
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Figure 59: Greenmarket Farmers in the Tri-State Region.
Source: Council on the Environment of New York City.

Between 1964 and 1992 the number of acres of
farmland in our 3 1-county region declined from 1.7
million acres to just under 1 million acres.’® Most
of the region’s remaining farmland acreage is
spread across the “great valley” that extends from
Sussex County, New Jersey, along the Walkill River
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Valley to Dutchess County, New York. However,
some of the most economically productive lands are
on the North Fork of Long Island and some of the
most scenic are the rich, rolling farmlands of Hun-
terdon County.

The most direct techniques to retain both farm-
land and farmer are purchase of development rights
(PDR) programs, where farmers sell conservation
easements on the farmland to state or local author-
ities. While expensive, this strategy ensures that
agricultural land will stay in production forever
while giving the farmer funds that are often plowed
back into capital improvements on the farm itself.
Both Connecticut and New Jersey have active PDR
programs. As of 1995 Connecticut has protected
24,250 acres on 161 farms. New Jersey’s efforts
have protected 22,085 acres on 148 farms. New
York State just recently created a statewide pro-
gram. Acting on its own, Suffolk County has devel-
oped a program setting aside 6,941 acres on 154
farms.*” In addition to these public programs, a
number of the region’s land trusts, notably the
Dutchess Land Conservancy, have actively worked
with farmers.

Like other land acquisition programs, however, it
is clear that the region cannot simply buy develop-
ment rights on all the farms in the region. Keeping
land in production will require revising or reducing
property, inheritance, and income taxes so that
these public policies do not force farmers out of
business. It will necessitate that farmers develop
new marketing strategies that tie the region’s food
producers directly to the region’s millions of con-
sumers through farmer’s markets such as New York
City’s Greenmarket, the State of New Jersey’s cam-
paign for buying local produce, or the increasing
number of “pick-your-own” operations. And it will
necessitate developing land use and environmental
strategies that help ensure that farmers and trans-
planted suburbanites can be good neighbors. New
York State’s Farmland Protection Program is one
model of a county-based planning and technical as-
sistance program that brings farmers together to
address land use, marketing, and economic devel-
opment issues.

Creating the Regional Reserves

As described above, efforts in many of the reserve
areas are well established with solid achievements

already in place; others are just starting to define
themselves and their mission.

While these initiatives involve a range of strate-
gies, their success is predicated on achieving a deli-
cate balance of regional focus and local control.
Water quality, scenic resources, and the other nat-
ural resources in the reserves can best—and per-
haps only—be managed on a regional basis. More-
over, the funding and technical assistance needed to
manage these resources is generally not available at
the local level. But maintaining local control is crit-
ical because none of these efforts will succeed with-
out the active and willing participation of the resi-
dents of the reserve areas and, significantly, because
local land use regulatory powers are the most com-
prehensive set of tools available for ensuring that
regional conservation goals are met.

New development in the Regional Reserves
should be designed to reinforce the character of ex-
isting communities, with the goal of maintaining
the balance between man and nature that is the
hallmark of these communities. Unfortunately, the
conventional zoning currently in place in most
Greensward towns will produce very different and
more damaging patterns of growth, including large
lot residential subdivisions and frontage lots and
commercial strip development. Even modest
amounts of this kind of development can damage
water quality, generate excessive traffic, reduce op-
portunities for affordable housing, and obliterate
the rural character that draws people to these com-
munities.

In recent years, sophisticated new growth man-
agement tools that encourage appropriate develop-
ment while safeguarding community character and
providing for orderly patterns of growth have been
created and tested in rural communities across the
country. A number of these techniques have been
described in rural design handbooks (including
some written and published by RPA and its staff)
that can be a source for planning board members.*

These techniques include:

* Growth Rate Controls. Fast-growing communities
can regulate the rate of residential and commercial
growth, limiting development to a rate commensurate
with their ability to provide infrastructure, schools, and
other services.

* Open Space Subdivision and Zoning Bylaws. Rural
districts, particularly those containing significant agri-
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with farmland preservation know that it is not Between 1964 and 1992 the number of acres of
enough to be concerned with saving farmland—you farmland in our 3 1-county region declined from 1.7
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fiber. Sussex County, New Jersey, along the Walkill River
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Figure 59: Greenmarket Farmers in the Tri-State Region.
Source: Council on the Environment of New York City.
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cultural, watershed, or wildlife resources, should be
zoned for very low densities, preferably with provision
for cluster development. Rural areas of King County
(Seattle), Washington, for example, are zoned for 10-
acre minimum sized lots; Marin County, California (just
north of the Golden Gate Bridge), zones agricultural and
hillside districts for 40-acre minimum lots. Most reserve
communities zone similar areas for 2- or 3-acre mini-
mum lots, producing large lot suburbs rather than rural
places. The many residents of the region seeking rural
life-styles should be given the assurance that the places in
which they live will remain rural. Larger rural lot sizes
and mandatory cluster can provide that assurance. Re-
serve towns can combine very large lot zoning with clus-
ter provisions to produce outcomes that will sustain their
rural character. Cluster bylaws are most effective when
they include provisions for mandatory cluster, or strong
incentives for cluster development (such as density
bonuses). Cluster bylaws should also provide strong
guidelines for protection of useful open spaces that can
be managed for wildlife, recreational, farming, or other

purposes.

® Village and Town Centers. Towns should adopt zon-
ing that encourages higher density, mixed-use develop-
ment in centers. All commercial and most multifamily
development should be accommodated in centers, per-
haps in conjunction with transfer of development rights
provisions that transfer density out of districts containing
important natural resources.

* Improved Site Planning. Towns should adopt site
plan review, roadway layout, and other siting guidelines
designed to produce new subdivisions and commercial
development that “fit” the character of existing develop-
ment in the community. Dimensional requirements,
building massing, form and materials, signage, and other
features of new development should closely match the
traditional patterns of Greensward communities.

* Tiaffic Control. Towns should adopt subdivision
roadway guidelines that discourage cul-de-sacs and en-
courage connected grids of roadways to spread traffic
loads and allow pedestrian usage. Dimensional standards
should produce village-scale streets, as opposed to the
excessively wide streets required by many rural subdivi-
sion ordinances. Traffic calming measures, including zig-
zag lanes, “neckdowns,” and mid-block extensions at
corners and pedestrian crossings, and other devices,
should be employed to slow traffic in rural hamlets.

* Affordable Housing. 'Towns should promote year-
round affordable housing in village centers and in new
cluster subdivisions by providing density bonuses and
other incentives.

o Wastewater and Stormwater Treatment. In reserve
areas located in public water supply watersheds, aquifer

protection areas, and adjoining important streams or es-
tuaries, efforts should be made to provide advanced
wastewater treatment systems. Central sewage treatment
plants, in the context of a town-wide growth manage-
ment strategy, can provide an incentive to locate new de-
velopment in traditional village and town centers. These
facilities can involve new treatment technologies, such as
the solar aquatic treatment technology now being em-
ployed in a number of rural communities in Massachu-
setts. Stormwater management can be improved through
regional districts that pool resources to create or restore
wetlands and provide adequate maintenance of stormwa-
ter treatment systems.

We also need to ensure that these improved local
land use plans and regulations are integrated with
regional management goals and state policies.

® The most direct method of accomplishing this goal
is through the establishment of regional commissions.
These can be state-level programs like the New Jersey
Pinelands Commission or commissions that are locally
controlled, like the Long Island Pine Barrens Commis-
sion. The basic tenet is that localities must either revise
their local plans to meet regional goals or cede some
home-rule authority to the regional body. The commis-
sion may also provide incentives and technical assistance
for communities complying with their guidelines. Local
control of the commission can help reassure municipal
officials who are concerned about ceding their authority
to another layer of government.

¢ A broadly based approach is to use statewide plan-
ning mechanisms, such as the policy areas and designated
centers defined in the New Jersey State Plan, as a frame-
work for guiding state support for infrastructure and reg-
ulatory policies. Localities helped develop New Jersey’s
Plan through a “cross-acceptance process” and were thus
encouraged to adopt corresponding local plans. State
planning can provide a context for the reserve system.
Current state plans in place in New Jersey and Con-
necticut do not have much influence on state or local
policy. New York State has no such provisions in place,
although its Open Space Conservation Plan does identify
Major Resource Areas as being the foci of conservation
efforts, including all of the proposed reserves.

® Another method involves inter-community com-
pacts, like those being promoted by the Hudson Valley
Greenway Communities Council. Local governments
are encouraged to meet regional goals and to coordinate
their actions through a system of rewards in the form of
legal support, state adoption of corresponding policies,
and/or implementation grants. These programs may be
the most acceptable to local communities concerned
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about the erosion of their home-rule powers. Because
they are strictly voluntary, their implementation may be
slow as communities choose to focus on other priorities.

Making these programs work will require a com-
mitment of new funding. There will need to be fi-
nancial support for planning, for land and less-
than-fee acquisition programs, and for supporting
pollution prevention programs. The cost will be
substantial. There are two recent, comprehensive
programs in the reserve areas that can serve as
gauges to the approximate dollar amount. New
York City is directing more than $1.5 billion to
finance land acquisition, sewage treatment plant
upgrades, and pollution prevention programs in
its 1,900-square-mile drinking water watershed.*
About $75 million will be spent acquiring land and
developing a management program to achieve the
mandate of the Long Island Pine Barrens Commis-
sion. Based on the per-acre cost of these programs,
implementing similar operations in the remaining
reserve areas would be in the neighborhood of $6
billion. This does not include costs associated with
meeting existing environmental mandates, such as
implementing water pollution control programs
outlined in the Long Island Sound management
plan.

Some of these needs can and are being met by re-
thinking existing programs and redirecting existing

funding:

* Drinking water protection programs can prevent
pollution through land conservation. As noted, New
York City has an ambitious program underway in the
Catskills and Hudson Highlands. Funding from New
Jersey water bond acts is being used for land acquisition
while water quality regulatory programs are being rein-
vented to deal with issues on a watershed basis. There
may be other ways of linking infrastructure and water
treatment spending (or savings) to land conservation and
planning.

® The use of transfer of development rights pro-
grams and other creative conservation financing tech-
niques can also help reduce the public cost of these pro-
grams. The New Jersey Pinelands Commission has
protected over 10,000 acres through its TDR program,
in essence, using for conservation purposes the money
that private developers “saved” by being able to build at
increased density in appropriate building areas.

* All three states have ongoing land acquisition pro-
grams and all three have recognized, New York’s most
explicitly, the importance of focusing acquisition in the

11 proposed reserve areas. In recent years the financial
resources of these programs—the Environmental Pro-
tection Fund in New York State, the Green Acres Pro-
gram in New Jersey, and Connecticut’s Recreation and
Natural Heritage Trust—have fluctuated as state funding
is redirected to meet other budget priorities. New Jersey
is in the process of raising $340 million for land conser-
vation using general obligation bonds. However, even in
the Garden State there needs to be a concerted effort to
find dedicated or at least consistent revenue streams to
fund these programs.

® The federal Land and Water Conservation Fund
has traditionally been a source of support for both fed-
eral and state-level acquisition. However, the revenues
from oil and gas leases on federal lands that supply the
fund have increasingly been siphoned off to pay for other
tederal programs. Moreover, this region has consistently
received less than its share of the federal dollars. From
1987 to 1993 New York received an average of $9 million
a year, far less than the 50-state average of $27 million
and dwarfed by California’s $248 million.* The region’s
Congressional leadership should take action so that in
the short term more of this funding is directed toward
the region and in the long term the fund is revised so that
innovative partnership projects like Sterling Forest and
the Long Island Pine Barrens can readily receive federal
assistance.*!

* Existing taxes, including those on property, inher-
itance, and capital gains, may need to be rethought to
ensure that these programs do not send the wrong eco-
nomic signal to private landowners or otherwise con-
strict conservation practices. In particular, RPAs pro-
posal for education financing reform, if successful, would
help rationalize the current property tax structure, a sys-
tem that pushes many local officials into a no-win choice
between schools or the environment.

Consideration of new sources of funding—
either explicitly for the reserve areas or as part of
larger statewide programs for open space—should
stem from the “User Pays” argument promoted
throughout this plan. The open lands and pure wa-
ters of the reserve areas are relatively finite re-
sources, and their consumption should be taxed. In
addition, any new revenues need to be derived in a
way that is fair to both the residents in the reserve
areas and to the residents in downstream urban and
suburban areas.

Some possibilities include:

* A small surcharge on water bills could be put in
place for urban and suburban communities that draw
their drinking water from reserve areas. This fee would
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BUILDING A METROPOLITAN GREENSWARD

The Metropolitan Greensward is a vision of a system of protected open spaces, greenways
and rural landscapes that distinguish the cities and suburbs of the New York/New Jersey/
Connecticut metropolitan region. By implementing the Greensward, the Region will
conserve its critical natural resource systems, its recreational opportunities and the work-
ing landscapes of farms and forests. Together, these protected open lands will help shape
future patterns of growth in the Tri-State Region.

REGIONAL RESERVES

To construct the Greensward, the Region must help communities manage change
in nine special places, or “regional reserves,” which encompass the Region’s most
important scenic, biological and water resources and which are now threatened by
urban sprawl.
Catskill Park Long Island Sound New York-New Jersey Harbor
7 Delaware River Valley The Appalachian Highlands of New York, - Shawangunk/Kittatinny Mountains
%M, Hudson River Valley New Jersey and Connecficut Aflantic Seashore
st il Long Island Pine Barrens/Peconic Estuary  New Jersey Pinelands Agriculiural Areas
%ﬁ Gn'ﬁantG o S(:u"d
& ardiners
fgé' % - Greenway and Greenspace Initiatives
Shelter | :
Z - 6 Building the Greensward also means weaving together a network of Greenways and
A 3 o el % AT
PPN Greenspaces that protects and enhances individual rivers, trails, ridgelines and urban
e open lands. Seventy-two of the most important public and private initiatives are
"/oélx;.l-thampton liSECd below.
Hec,, NEW YORK 26. Shore Bikeway/Jamaica Boy-Forest 51, Passaic River
“8ay 1. Long Path Park Trail 52. Pyramid Mountain/Turkey
2. Route 28 Corridor 27. laurelton Parkway Greenway/ Mountain/Farmy Highlands/
3. Mongaup River and Reservairs Rockaway-Gateway Greenway Wyanokie Highlands
4. Neversink River and Gorge 28. Staten Islnd Greenbelt 53. Romapo Mountains and River
5. Deloware ond Hudson Canal/Ontarie 29, North Shore Esplanade/Staten 54. Lower Palisades Cliffs/Hudson
and Westem Right-of-Way Island Railroad Trail Waterfront Walkway
6. Shawangunk Kill 30. West Shore Greenway 55. Rahway River/Arthur Kill Tributaries
7. Black Dirt Agricultural Area 31. South Shore Esplanade 56. Kuser Mountain
8. Sterling Forest 32. Oyster Bay Estate and Waterfront 57. Soutland Mountain Ridge
9. Hudson River Shore Trails 33. Underhill Estate 58. Bayshore Project
10. Wappinger Creek 34. Nossou-Suffolk Border Trail 59. Manasquan River
11. Stissing Mountain 35. Cross County Trail 60. Northem Barnegat Bay/Metedeconk
12. Harlem Valley Right-of-Way 36. North Fork Trail River
13. Nellie Hill 37. South Fork/Montauk Trail
14. Putnam/Northem Tier Greenway 38. Dwarf Pine Barrens CONNECTICUT
15. Great Swomp 39. Shinnecock Bay Tidal Wetlands 61. Robbins Swamp
16. Putnam Division Right-of-Way 40. Robbins Island 62. Housatonic River and Tributaries
17. Hutchinson River Parkway 41. long Pond Greenbelt 63. Mianus River
18. Hudson River Waterfront Park 64. Meitt Parkway/Wilbur Cross
19. East River Esplanade NEW JERSEY Parkway
20. Harlem River Esplonade/Putnam 42, Paulins Kill Trail 65. Bridgeport Hydraulic Londs
Railroad Greenway 43. Bear Swamp 86. Pequonnock River
21. Bronx River Trailway/Soundview 44. Wallkill River Greenway 67. West Rock Ridge Trail
and Ferry Point Parks 45. Deloware River Greenway 68. Boston and Maine Right-of
22.  Fast Bronxity Island Greenway 46. Lehigh and Hudson Right-of Way/ Way/farmington Canal
23. Queens-ast River Greenway,/North Pequest Greenway 69. Farmington River
Shore-Flushing Meadow Trail 47. Moris Canal 70.  Metacommet Trail
24. BrooklynQueens Greenway,/North 48. Musconetcong River 71. Metabasset Trail
Brooklyn Greenway,/Piers 1-5 49. Lomington/Block River 72. New Haven Water Co. Lands
25. Cross Brooklyn Greenway 50. Lenape Trail /Patriots” Path

This map was prepared with the assistance of the Mary Flagler Cary Charitable Trust, American Conservation Association,
and the USDA Forest Service
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ALTERNATIVE DEVELOPMENT

CONVENTIONAL DEVELOPMENT

Plate 1C: Alternative planning and zoning
can meet local needs without compromis-
ing the region’s resources. Here, the future
of a rural village is projected under con-
ventional and alternative planning and
development guidelines.
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help protect the quality of their drinking water today and
help them avoid paying for more costly treatment sys-
tems down the road. It may also help encourage water
conservation—saving authorities the need to increase ca-
pacity on downstream treatment systems. In essence,
such a system is already in place in the New York City
drinking water watersheds where sewer and water fees
are helping finance their upstate program. As an estimate
of the potential revenue, New Jersey derives about 1.2
billion gallons a day from public and private water pur-
veyors; a tax of 0.001 cents on each gallon would create
a revenue stream of about $40 million per year.

* A dedicated real estate transfer tax would provide
funding tied directly to development activity. About 40
states have such provisions; the states of Maryland and
Florida dedicate a percentage to open space acquisition.
New York State’s existing Environmental Protection
Fund is scheduled to receive about $90 million in fiscal
year 1996 from the state’s existing title transfer tax of $2
per $500 of property value. Applying a straight tax of $1
per $1,000 region-wide would yield about $40 million
annually.*? This surcharge could be limited to large
landowners and/or short-term transactions in the reserve
areas. In addition, exemptions should be provided for
title transactions completed solely as part of a property
refinancing or inheritance.

* Property tax surcharges that would capture the rise
in property value expected from adjacent conservation
lands could be instituted. A number of municipalities in
the region, notably in Morris County, New Jersey, are al-
ready taxing themselves in this way to support land con-
servation generally at a rate of one to two cents per $100
of assessed value. Based on a straight assessment of one
cent per $1000 of assessed property value in the region as
a whole, about $280 million a year would be generated.®
This surcharge could be limited to the reserve areas only.
To reduce the burden on individual homeowners, this
surcharge is often not applied to the first $100,000 of

value.

There are a number of smaller levies that can also
help provide funding for the Reserve Program.
However, none of these would be able to provide
substantial revenue by itself:

* A tax on hotel and motel rooms or other tourism ac-
tivity that will be enhanced through conservation of
the reserve areas. The Hudson River Greenway Com-
munities Council was funded through such a tax,
levied at a rate of 0.2% on hotel/motel bills in the
Greenway counties.

* A tax on billboards. Such signs detract from the scenic
value of open space areas while they benefit from pub-
lic investments in roads and road maintenance. A pro-

posal in New York State would dedicate such a rev-
enue stream to community forestry programs.

* A tax on extractive industry operating in the reserve
areas, such as mining and sand and gravel operations.

* A tax on sporting equipment, including boats, bicy-
cles, and off-road motor vehicles, whose utility is di-
rectly affected by the availability of public spaces.

While new taxes are never popular, dedicated
specialty taxes may be politically salable. RPAs 1995
Quality of Life Poll indicates that a majority of the
region’s residents are willing to pay more for green-
ery, clean air, and clean water, and that dedicated
fees were the way to do it. Fifty-six percent of the
region’s residents said they would personally spend
more money to preserve open space and parks, and
66% would spend more money to ensure clean air
and clean water.

Investing in Urban Open Spaces

Improving the delightful aspects of life in our cities
and older suburbs, which include parks and other
greenspaces, is essential to attracting and retaining
businesses and residents. RPA’s 1995 Quality of Life
poll indicated that for 60% of the region’s residents
who had moved to the suburbs, outdoor recreation
was a primary consideration. Very few citizens,
whether urbanites or suburbanites, have yet awak-
ened to the fact that within a generation the re-
gion’s gritty centers could offer exactly comparable
outdoor experiences. All the potential is there. It is
a matter of restoring and re-greening urban parks,
streets, and other public spaces and of capitalizing

o F -

o

Figure 60: Urban parks help keep cities livable.
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on the region’s greatest urban public spaces—the
waterfronts adjoining the New York-New Jersey
Harbor, Hudson River, and Long Island Sound.

There is a wealth of evidence that shows how
open spaces help cities and towns:

* Well-managed and attractive open space can be a pos-
itive part of community and downtown redevelop-
ment efforts. Numerous studies have clearly shown
that adjacent parks, street trees and woodlots, and
views of open space or water can significantly enhance
rents, property value, and property taxes.™

® Urban parks make it possible for all of the region’s
residents to have places to ride their bikes, play ball,
or just relax in the sunshine. This is especially impor-
tant for children and adults without backyards of their
own or the means to reach countryside parks. Recre-
ation programs can be important vehicles for educa-
tion, especially for young people.

® Greening cities by planting and managing trees in
streets, parks, and backyards can dramatically improve
the environmental surroundings of urbanites. Scien-
tists at the United States Forest Service have shown
how street trees can reduce a city’s peak summertime
temperatures by 3 to 5°F, cutting the size of air condi-
tioning bills and peak electricity demand and signifi-
cantly reducing the formation of health-threatening,
low-altitude ozone pollution.*

® Stream and wetland restoration techniques do not just
re-create habitat—they often clean water more effec-
tively and more cheaply than large-scale engineering
solutions such as treatment plants. They can be an
important way to reclaim urban waters for people as
well as for the extraordinary fish and waterfowl popu-
lations that reside in these estuaries.

Figure 61: Greening cities by planting and managing
trees can improve environmental quality and save en-
ergy.

Maintaining the quality and increasing the quan-
tity of urban parks and public spaces is of para-
mount concern for cities such as New York,
Newark, Trenton, Poughkeepsie, Bridgeport, and
Stamford. This is also very much a regional matter:
when centers can hang on to people, suburban
sprawl loses much of its pull.

Urban Waterfronts

The reclamation of the region’s urban waterfronts
offers opportunities to create extraordinary new
public spaces. This means commuter ferries, res-
taurants, and water-enhanced commercial centers
in addition to parks. By making public use an inte-
gral part of this waterfront redevelopment, devel-
opers and cities can spread the benefits of the wa-
terfront inland as well. At the same time, new
techniques of ecological restoration coupled with
improved water quality and a greater appreciation
of urban ecology offer the promise of improving
the environmental quality and recreational poten-
tial of the New York-New Jersey Harbor, Long Is-
land Sound, Hudson River, and other urban water
bodies.

There are a number of citizen- and government-
led planning efforts to help increase public access to
the region’s urban waterfronts. Proposals for the
New Jersey Waterfront Walkway, Brooklyn Bridge
Park, the Hudson River Park, and Riverside South
are just some of the efforts that have galvanized
community and political support for waterfront
plans. Such programs need to be initiated and sup-
ported for all of the region’s urban waterfronts.

To make these proposals a reality, it is essential
that increased public access be combined with ap-
propriate commercial uses. Both the Hudson River
Park Conservancy and Brooklyn Bridge Park pro-
pose to pay for their own maintenance by incorpo-
rating just enough water-related development, such
as marinas and restaurants, to raise the funds they
need. The New Jersey Waterfront Walkway is to be
built as developers complete their waterfront pro-
jects and is designed as part of the overall redevel-
opment—including a light-rail system—of the
Hudson River coastline. While the public’s interest
in the waterfront is paramount, and the few re-
maining natural areas at the water’s edge must be
respected, it is important to understand that many
of these former industrial areas will attract far
greater numbers of year-round visitors if they are
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combined with active and appropriate commercial
uses.

Public agencies responsible for guiding water-
front development must realize that the region has
a powerful way of spurring economic growth and
improving its quality of life. Coastal zone manage-
ment agencies should not shrink from their respon-
sibility for safeguarding public access. This is the
only way to ensure that redeveloping waterfront
areas benefits upland residents, businesses, and
property owners. Those public authorities and eco-
nomic development agencies that hold waterfront
properties should move forward on redevelopment
plans and ensure that their own lands are open to
public access, even on an interim basis. Based on
the projected costs of creating the proposed 75-acre
Brooklyn Bridge Park (a project on public land that
includes limited development), creating 20 water-
front parks in urban centers around the region
would require about $1 billion in capital costs.

Neighborhood Parks and Recreation

The region needs a concerted effort to improve the
quantity—and even more importantly the quality—
of urban parks and recreational spaces. Many urban
neighborhoods have less than 1.5 acres of park land
per 1,000 people, far below the national urban stan-
dard of 8 acres. And many parks that do exist are
under utilized due to poor maintenance, lack of
recreational programming, and safety issues. These
public spaces require additional care and resources.
In a time of shrinking city budgets, park needs have
often been the first and most heavily cut service.

Involving neighborhood residents through com-
munity management strategies can help meet the
need. Having local citizens more directly involved
in the stewardship of their local parks, on a volun-
teer or paid basis, can help meet management needs
on a smaller budget. Maintaining an increased local
presence in the park can also reduce vandalism and
help make residents feel more secure when using
parks.

Successful efforts to restore Prospect Park and
Central Park in New York have shown that sub-
stantial private funds can also be raised to help. One
special focus could be the dozens of Olmsted and
Olmsted-tradition parks in the cities of the region.
These parks, like Seaside in Bridgeport, Branch
Brook Park in Newark, and Cadwalader Park in

Trenton, are often the flagship open spaces in the
region’s cities. A special Olmsted Park restoration
could help make this happen by galvanizing private
(and public) support for these parks.

However, private resources are unlikely to meet
all the needs of the system. New York City’s Parks
Council has estimated that creating 100 new park
and recreation centers in under-served neighbor-
hoods would cost $195 million in capital costs, plus
an additional $20 million annually for maintenance.
Enacting such a program in the region’s 20 largest
cities would cost around $1 billion over the 25-year
life of the plan.* The most direct way of ensuring
adequate park budgets is to make sure that elected
officials understand the value of parks and make
their management a priority at budget time. New
sources of financing, as well as ways of dedicating
these funds to park uses, have to be explored as
well. The property tax surcharge and the real estate
transfer tax described for the reserve areas could be
used for urban parks as well. Potential sources that
relate specifically to urban parks include special
park improvement districts, similar to privately
supported business improvement districts, as one
possibility. As shown in Bryant Park, improvements
paid for by these taxes can help pay for themselves
by increasing property values and rents. However,
these assessments are likely only to support parks in
wealthier areas. Another possible dedicated revenue
source is to ensure that concession revenues gener-
ated by park structures, places like Shea Stadium
and Yankee Stadium, stay within the park system it-
self. A possibility for funding recreational programs
is to assess a charge per professional sports ticket, as

Figure 63: The quality of urban parks and recre-
ational spaces is essential to making cities livable.
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Figure 64: In Bryant Park, improvements paid for by
a business improvement district resulted in higher
rents and property values in adjacent areas,

is being done in San Francisco. Such a charge could
be instituted in both New York City and the towns
belonging to the Hackensack Meadowlands Devel-
opment Commission.

Managing Urban Natural Resources

Natural resource management in urban areas can
be improved by rethinking how environmental
mandates can be met by tying the restoration of
“green” infrastructure into urban planning pro-
grams and funding sources that traditionally fo-
cused on “grey” infrastructure.

The “Bluebelt” project on southern Staten Island
is one example of a creative public investment strat-
egy. By constructing wetlands and otherwise im-
proving the ability of the island’s natural drainage
network to handle the rainwater that pours off city
streets, New York City has greatly reduced the
number of expensive storm sewers it will have to
build and has simultaneously provided wildlife
habitat and public open space. Another example is
the restoration of New York City’s Jamaica Bay es-
tuary, where an innovative water quality program is
integrating planned treatment system upgrades and
the protection and restoration of natural systems
and habitat. The results will be improved wildlife
and fisheries habitat, new recreational opportuni-
ties, and mandated water quality improvements at
less than half of the costs of traditional water qual-
ity and wildlife management programs. A similar
approach could be expanded to restoration of the
rest of the region’s estuary system. RPA believes

that this would significantly reduce the cost of
cleanup during a time of lowered state and federal
fiscal capacity—and produce a wide range of
wildlife, sport and commercial fishery, and recre-
ational benefits. If the region shifted 5% of its an-
nual $750 million expenditures on coastal waste-
water treatment to restoring natural systems, about
20,000 acres of wetlands could be restored in 25
years.

By planting and maintaining the region’s urban
forest of street trees and backyard woodlots, city
streets and neighborhoods benefit in two ways: (1)
Through the enhancement of property values and
the amenity of public spaces; and (2) by improving
the air quality in urban centers where the most vi-
olations are concentrated. Existing programs and
community “ReLeaf” networks can be supported
through direct support and by better connections
between tree planting and maintenance needs to
development decisions, energy and air quality,
street repairs, and other public infrastructure pro-
grams. We need to explore other “smart infrastruc-
ture” solutions that can help restore the vitality of
our community forests. One set of possibilities—
reflecting the proven air and water quality and en-
ergy conservation benefits of urban forestry—in-
volves using Clean Air Act mitigation funds,
climate change programs, road repair, and energy
conservation programs to help finance the planting
and maintenance of trees in urban areas. A second
set of strategies revolves around the possibility of
better links between traditional urban planning
programs and community forestry objectives. Even
where they do exist, many of the tree planting and
vegetation retention provisions of local ordinances
are inadequately enforced. A major tree planting
program in the region—one that helped green
urban and suburban neighborhoods by planting 2
million trees and ensured their maintenance for 25
years—would cost about $1 billion.¥’

A Regional Network of Greenways

Throughout the region, citizens groups, state agen-
cies, and public commissions are planning, funding,
and creating greenways. It is not hard to see why.
Protected corridors of open space can provide for
free flow of people, water, and wildlife—benefits
that isolated tracts of land cannot provide.
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Greenways are many things. They have trails,
scenic roads, and bikeways for recreation and for
nonmotorized transportation. They double and
triple the value of existing public parks by linking
them to neighborhoods and commercial centers
that may lack open space. They buffer rivers,
streams, and wetlands that cleanse runoff waters
and retain floodwaters. They safeguard wildlife and
biological diversity by providing continuous vege-
tative cover between core habitats. And they can
help local communities grow smart by defining the
open space corridors that should be protected.*®

Making a greenways network a reality will mean
building on the local, grassroots effort that has
started more than 75 greenway projects already un-
derway in the region 31-county area. This can
best be done by establishing and maintaining re-
gional programs to help coordinate and link local
projects. This type of work is already underway in
all three states and New York City:

¢ Connecticut is helping to foster a statewide green-
ways network by inventorying local efforts and by en-
couraging technical assistance to community-based or-
ganizations undertaking these projects. Good examples
of where towns have come together to establish green-
ways include the Housatonic River, the Farmington
Canal right-of-way, and the Merritt Parkway. The state
has recently created a permanent Greenway Council and
authorized small capital and planning grant programs.
Importantly, the legislation creating these programs
mandates that locally designated greenways be recog-
nized by future state agencies in their planning and poli-
cies.

® New York State has incorporated the greenways
concept in its Open Space Conservation Plan and has

Figure 65: Greenways are being proposed throughout
the region.

recognized a series of state recreationways, including the
Delaware and Hudson Canal corridor and the Long
Path. The New York Parks and Conservation Associa-
tion is launching a “Greenways New York” program to
foster creation of local greenways. The State Depart-
ment of Environmental Conservation is creating a hand-
book and video to encourage local open space planning,
including greenways.

¢ The New Jersey Conservation Foundation is
building on earlier efforts by the State Department of
Environmental Protection and the Association of New
Jersey Environmental Commissions by creating “Green-
print—A Greenway Plan for the State of New Jersey.”
When completed in 1996, the “Greenprint” will include
an inventory of all conservation land in the state and a
draft greenways vision that will be used to connect them.

* In New York City a greenway plan created by the
Department of City Planning and others is focusing local
spending of federal Intermodal Surface Transportation
Efficiency Act (ISTEA) money. As a result, highway
money is rebuilding a hiking and biking trail along the
Shore Parkway in Brooklyn, adding key elements of the
Brooklyn/Queens Greenway, and buying the abandoned
North Shore Staten Island Railroad right of way. A Met-
ropolitan Greenways Council led by the Neighborhood
Open Space Coalition will promote and extend this city-
wide network.

To foster these citizen-led efforts, the ongoing
state-level planning and coordinating initiatives
need to be coupled with small grants to local orga-
nizations and municipalities. Connecticut has re-
cently passed legislation to do just that. New York
and New Jersey should undertake similar efforts.
These small expenditures of funds can go a long
way when coupled with the energy and efforts of
grassroots activists.

Another way to help encourage local efforts is by
providing technical assistance. The National Park
Service’s River and Trail Conservation Assistance
Program is an excellent example of how govern-
ment can help local organizations and municipali-
ties to create and maintain greenways.

Greenways help provide an important alternative
to not making the trip by car—important both to
reduce congestion and air pollution and as a means
of making our transit-friendly cities more livable.
Many local greenways are already being built using
transportation funding from the Intermodal Sur-
face Transportation Efficiency Act ISTEA). About
$100 million of federal and local funds have been
invested in bicycle and pedestrian improvements in
all three states since the program’ inception.



Maintaining this level of support for planning and
construction for ten years would require an invest-
ment of $1 billion.
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conservation community. The network will provide
a vehicle for sharing information and technical as-
sistance. It will work directly and through the
media to help raise the region’s consciousness about

Next Steps

Realizing the Greensward vision will take a con-
certed effort on the part of thousands of the re-
gion’s public officials, citizen activists, conserva-
tionists, and business leaders. It will take time and
effort, political capital, and tough budget decisions.

These are choices that every generation of the
region’s leadership has had to face. And thus far,
they have made them so that the next generation of
residents would continue to have green open spaces
and clean waters to play in, marvel at, and enjoy.
We need only imagine Manhattan without its great
green central playground to understand the value
of these investments and thinking.

To help move the Greensward forward, RPA is
starting three long-term efforts. The first is the
creation of an expansive Greensward Network,
consisting of representatives from business and the

the importance of our green infrastructure. And it
will engage public officials to work for the building
of the Greensward.

The second effort is the long-term research
needed to assess the region’s ecological form and
function across the range of urban, suburban, and
rural landscapes that compose the metropolitan
area. The Greensward concept needs to be but-
tressed by solid ecological and natural resource re-
search about the ecological scarcity, diversity, and
representativeness of habitat types within the
Greensward areas; the “optimum” size and man-
agement policies for remaining patches of open
space; and the relationship between the Greens-
ward units and their surroundings. Working in co-
operation with scientists at the Institute for Ecosys-
tem Studies, Rutgers University, and the United
States Forest Service, RPA will examine ways in
which we can best manage and value the functions
of this ecological system.
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Finally, RPA will work with its partners—conser-
vationists, business leaders, and local, state, and
federal officials—to provide the leadership and
planning expertise required to build the Greens-
ward through demonstration projects and targeted
advocacy.
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Chapter 7

The Centers Campaign

RPA STRONGLY REAFFIRMS the Second Regional
Plan’s commitment to strengthening the region’s
city and town centers. The plan’s goal of redirect-
ing much of the region’s next generation of growth
to centers is based on the principle that centers—
places that provide housing, jobs, education, shop-
ping, and recreation in close proximity—are the
form of community that can deliver the largest
number and greatest diversity of opportunities to
the largest number and greatest diversity of people.
By providing for efficient use of land, energy, infra-
structure, and other resources, centers also provide
critical benefits to the region’s economy and envi-
ronment. These places are a product of nearly four
centuries of human habitation, and they represent
the best of our civilization—arts, architecture, and
culture. Finally, the region’s hundreds of city and
town centers provide a permanent organizing
framework for future growth in the region. But un-
less we immediately begin to take concerted action
to restore the region’s centers, they will decline
rather than prosper in the next 25 years.

Issues

The population and economic growth trend of the
last 30 years, and the projected trend into the next
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century, is away from centers. National studies pro-
ject “exurbia” as the predominant urban form of the
next century.! And in the short term, as the region’s
economy begins to resume some robustness, it is
suburban offices, not traditional downtowns, that
are filling up most quickly.? Earlier chapters have
outlined how the region’s centers continue to lose
population, gain crime, and suffer much higher
rates of unemployment than suburban areas. The
trends are equally stark in office construction: at
the beginning of the 1980s the suburban ring—the
31-county region excluding New York City and
New Jersey’s Hudson, Essex, and Union counties—
accounted for 13% of the region’s total inventory.
By the 1990s it was at 35%, having tripled its share
and added 173 million new square feet of office
space in only 10 years.}

Centers provide the right balance of economy,
equity, and environment that the region needs to
fully prosper, but their success is far from in-
evitable. If we want centers, we will have to work
for them. What follows is an action plan to reinvig-
orate and restructure centers, from Midtown Man-
hattan to Poughkeepsie, from Bridgeport to Mor-
ristown, and from central business districts to small
town Main Streets. The arguments for centers are
multifaceted, and the solutions to the dilemma are



7. The Centers Campaign 117

equally complex. So in order to focus the plan, RPA
proposes four organizing goals:

* Locate a significant share of new jobs in centers rather
than out on the suburban and exurban highways.

® Revitalize inner-city communities by reinforcing
community-based organizations and linking them and
the residents they serve with the regional economy.

® Reclaim bypassed and derelict brownfield sites for
new commercial, industrial, and residential develop-
ment.

* Attract an expanded share of suburban residential and
commercial growth into transit-oriented centers.

Concentrating jobs in centers does not mean that
the full economic, cultural, and environmental ben-
efits of centers will automatically follow, but it is an
essential start. The region benefits from a strong
tradition of downtowns. Specific centers through-
out the region may have lost employment and other
downtown activities, but overall our cities have held
on to almost half of the region’s jobs—an impres-
sive achievement considering the decline and col-
lapse of centers in other American metropolitan
areas. Vital downtowns have been one of the re-
gion’s great strengths. But new jobs created during
the past 25 years have gone overwhelmingly to sub-
urban communities, which have gained almost 2
million jobs while the urban core has lost 300,000
jobs.* The region has the potential to gain 2.5 mil-
lion jobs in the next 25 years, both in payroll em-
ployment and sole proprietorships. A critical issue
to the success of the plan is where these jobs will be
located.

Many of these suburban areas have begun to run
out of room to grow, as traffic congestion and ris-
ing housing prices force new businesses to consider
locating elsewhere in the region.> Which way will
they head—back in, or farther out? That is a criti-
cal choice, one that thousands of regional busi-
nesses will face again and again over the next 25
years. And it sets up an overarching question for the

Year Payroll Proprietorships Total
1995 8,899,000 1,584,000 10,483,000
2000 10,743,000 2,235,000 12,978,000

Figure 67: Projected Job Growth.
Source: NYMTC Baseline Projections.

region; whether it will choose to facilitate growth
far away from the core and outside of regional
downtowns, or find the leadership to redirect
growth to centers.

It is time to set up a benchmark goal for the
nearly 2 million new payroll jobs projected between
1995 and 2020. RPA proposes working toward
putting 1 million jobs in newly strengthened re-
gional downtowns. We must develop the initiatives
and strategies to help regional downtowns keep
their share of employment. Keeping their share is
an extraordinarily ambitious goal and is in direct
contrast to recent trends. If centers do not get half
of the new jobs, they may lose the critical mass that
still gives them a leading role in the region’s econ-
omy. One broad goal is for regional downtowns to
maintain as many as possible of the region’s export
industry jobs—employment that caters to national
and international markets. Cities with regional
downtowns certainly have the space to support an-
other million jobs. There are about 50 million
square feet of existing empty office space in down-
town cores, room for 250,000 jobs, and this space
can be supplemented by infilling and expanding ex-
isting successful centers and revitalizing others.

In addition, by defining regional downtowns by
their municipal boundaries rather than by the
smaller area of their mixed-use cores, the plan em-
phasizes the importance of centering a variety of
jobs, not only downtown-type office jobs. While
these other jobs may not directly contribute to
maintaining and rebuilding a mixed-use center,
they do fulfill economic, equity, and environmental
objectives by focusing development on already ur-
banized land, locating new jobs near mixed-income
populations, and bringing taxable income to mu-
nicipalities that need it most.

The plan’s priority is to focus new jobs in these
regional downtowns. But it also recognizes that
many new jobs will be located elsewhere. For one
thing, many new jobs serve local markets apart
from the region’s downtowns. Yet this does not
mean that the rest of the million jobs must in-
evitably locate on greenfield sites, consuming open
land and leading to more congested roads. The
plan proposes that emerging suburban centers,
from Hauppaugue to Parsippany, can be retrofitted,
or made more town-like, if offices, shops, and parks
are placed within walking distance of each other.
More important, the region’s existing constellation
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of compact communities should be built upon,
from traditional mixed-use centers like New Ro-
chelle, New York; Waterbury, Connecticut; or Eliz-
abeth, New Jersey, to smaller residential centers
like Madison, New Jersey, to compact communities
within the Greensward like Hunter, New York.

Implementing a Centers Strategy

Implementing this centers strategy will require co-
ordinated efforts by every level of government,
business, and community groups. Elements of a
successful strategy should include:

e State growth management systems in all three states
that discourage growth in rural areas and encourage
growth in centers. These systems could implement
urban growth boundaries, urban service limits, and
incentives or requirements for communities to adopt
plans and regulations consistent with these goals.

¢ Regional reforms designed to reduce inequities be-
tween urban and suburban taxes and to share social
service and affordable housing responsibilities more
fairly.

® Municipal plans and investments that improve urban
quality of life and public service delivery, including
schools and public safety.

* Increased efforts by businesses to locate or expand op-
erations in downtown locations and coordinate devel-
opment and redevelopment of these places.

Regional Design Principles

RPA’s Second Regional Plan pointed out the dan-
gers associated with the emerging suburban pat-
terns of retail strips and malls, office parks, and
large lot subdivisions that even in the 1960s were
seen as damaging to the character of landscapes and
communities. The Second Plan also warned against
abandoning older urban communities. These ad-
monitions went largely unheeded here and nearly
everywhere else in metropolitan America, as we
built a new civilization around the interstate high-
ways and the automobile and walked away from
cities and older suburban neighborhoods.

In many places suburban highways have become
choked with traffic. Air and water quality have de-
teriorated as vast areas of former countryside have
been replaced with suburban sprawl. Communities
that encouraged this growth to expand their tax

rolls now face rising demand for services and infra-
structure and revolts from hard-pressed tax payers.
High housing prices, exacerbated by rising land val-
ues, command a larger share of everyone’s re-
sources. And these residents, who now must live
with congestion and sky-high tax bills and mort-
gage payments, find their lives to be less conve-
nient, less safe, and less connected to their neigh-
bors and communities. Yet many of the cities and
older suburbs they left have become even less at-
tractive and safe as a result of urban neglect and
concentrated poverty. Facing these trends, growing
numbers of the region’s residents seek refuge by
moving even farther out into the suburbs and ex-
urbs, threatening to repeat these patterns in outer
rings of the region. Many residents choose to leave
the region altogether, in search of greater quality of
life and economic opportunity.

In response to these trends, a number of individ-
uals, including Andres Duany and Elizabeth Plater-
Zyberk from Florida and Peter Calthorpe from
California, have come together under the banner of
the Congress for the New Urbanism (CNU). CNU
has begun to promote alternative models for subur-
ban growth, generally based on the concept of
building new, planned, compact, mixed-use village
and town centers. Most of these models have
emerged in parts of the country that do not share
the region’s tradition of compact, transit-oriented
village and town centers. Many of these new town
plans are based on older models of town planning—
including the work of early 20th century British
and American planners from the Garden City
Movement, including Raymond Unwin, Frederick
Law Olmsted, Jr., and John Nolen—which were
first promoted in this country by RPAs 1929 Re-
gional Plan.® These trends have formed an impor-
tant movement in planning and architecture, and
they have improved the design of new communities
and brought contextualism back into urban design.

But today the Tri-State Metropolitan Region is a
mature region and does not require the develop-
ment of a significant number of new towns, since
much of our built environment consists of literally
hundreds of traditional towns, villages, and ham-
lets, many with access to the regional rail system,
and with room for significant infill and expansion.
For this reason this plan seeks more to refocus de-
velopment and investment in existing centers than
to create new development at the region’s edge,
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Figure 68: The Tri-State Metropolitan Region has
such a wealth of existing downtowns, such as Scars-
dale, New York, that it does not need any new town
developments in the suburban ring.

even if new planning models are a significant im-
provement on post—World War II suburban sprawl.

Most successful centers evolve over generations,
eventually forming a network of established com-
munities. The challenge here, and in other metro-
politan regions that developed around rail systems,
is to revitalize, rebuild, round-out, and gradually
infill the existing constellation of town centers. But
where suburban sprawl already exists, or where
brownfields are being reclaimed, the principles of
the new urbanism could be applied to create new
centers, retrofitting density onto sprawl. And in
some Greensward areas, small, well-sited new com-
munities could also be designed around these prin-
ciples. These issues are summarized below and rep-
resent RPA’s fundamental planning and design
philosophy for centers, both here and in other re-
gions.’

* Design with regions in mind. Regions must provide the
organizing structure and context for all community
plans and architecture since they embody the basic
environmental, cultural, and economic unity within
which we all live and work.

*  Build upon each vegion’s natural and cultural structure.
Every region has a unique raison d’étre and a natural
setting, cultural tradition, and settlement pattern that
must provide the foundation for new plans and de-
signs. Pioneer regionalist Benton MacKaye declared

that the planner’s responsibility is to reveal each re-
gion’s inherent potential, not to impose his or her
own solutions. MacKaye also asserted that people
need access to towns, countrysides, and wilderness to
be fulfilled as human beings, requiring that we make
plans that maintain accessibility to all three of these
settings.?

®  Rebuild and reclaim communities first. We have a special
responsibility to rebuild the cities and suburbs dam-
aged by post-World War IT development patterns.
We must reclaim, infill, and expand existing commu-
nities before building on greenfield sites. This is,
again, particularly appropriate in the Tri-State Metro-
politan Region, where there is a well-developed net-
work of traditional village, town, and city centers.

Summary of Recommendations

RPA wants to see tremendous job growth in the re-
gion’s existing centers over the next 25 years—with
more than a million new jobs distributed across the
Central Business District; among 11 regional
downtowns within the region’s larger core area; and
throughout a constellation of compact, smaller,
centered towns that are rail-served, walkable com-
munities built around a main street or a mini-
downtown. At the same time RPA also wants to see
suburban edge cities, the expected recipients of
perhaps another million new jobs, take on the char-
acteristics of true centers and become vibrant, 24-
hour-a-day communities.

The health of the region’s Central Business Dis-
trict—which has recently outgrown its historic,
high-rise, Manhattan origins—is fundamental to
the well-being of the region. (The new CBD, still
anchored in Midtown and Downtown Manhattan,
has now spread across a state line and two rivers,
and takes in Downtown Brooklyn and Long Island
City, on the east side of the East River, as well as a
stretch of Jersey City and part of the west bank of
the Hudson.) The CBD is still the great engine that
moves the region’s economy and the great magnet
that pulls in new talent from around the world.

But beyond bolstering the CBD, why should this
region put so much energy into re-centering itself
over the next 25 years? Because businesses, the arts,
research, and learning all thrive in centers. Because
centers are one of the transforming forces that
make us distinctively human—places where ideas
are sparked and prejudices can be shed.
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RPAs regional re-centering campaign proposed
four key actions:

1. Strengthen the region’s Central Business District.

e ‘Transform Midtown Manhattan into a Crosstown
District served by the Crosstown Light-Rail Loop.

® Coordinate transit initiatives to connect Lower
Manhattan to regional rail with an effort to guar-
antee the district’s role as a global financial center.

* Strengthen Downtown Brooklyn’s civic identity by
improving the quality of public spaces and by link-
ing educational, cultural, commercial, and trans-
portation assets.

* Revitalize Long Island City with new Rx trans-
portation links and development, including new
offices for an expanded United Nations.

* Develop a new mass transit system and better pub-
lic access to the Jersey City and Hudson River wa-
terfront.

2. Investin 11 regional downtowns.

® Attract the remainder of job growth to compact
centers throughout the region.

® Build on the region’s natural and cultural structure
of rail-served centers and connect to new infra-
structure initiatives including Rx.

® Rebuild and reclaim communities before building
on greenfield sites.

3. Create incentives for new development and invest-
ment in transit- and pedestrian-friendly centers.

* Implement planning techniques in the region’s
centers, from special improvement districts, to re-
vising zoning to encourage higher density, to com-
munity-based jobs and development initiatives.

¢ Work with municipalities and community groups
to oppose anti-center development such as remote,
free-standing office and retail development.

¢ Implement mixed-use planning and design princi-
ples to guide development and redevelopment
throughout the region.

4. Support new institutions and uses in centers.

® Link urban and rural communities with the re-
gional economy by encouraging “telematic” at-
home businesses to locate in small towns, villages,
and other compact centers.

¢ Support arts, culture, and preservation planning as
crucial techniques for stabilizing and building vi-
able centers.

The Region’s Central Business
District

Investments in the region’s center must begin with
an understanding of its importance—in particular
New York City and Manhattan—to the economic,
social, and environmental goals of the entire re-
gion. If the region’s Central Business District fal-
ters, the results will be continued economic decline,
social isolation, and spread development that fur-
ther polarizes our society and ravages the last re-
maining open spaces in the region.

Crosstown

RPA is proposing that we build a new identity, eas-
ier access, and new development opportunities in
Crosstown—the Manhattan district between 32nd
and 44th Streets, from river to river—that would
serve an expanded role as the region’s crossroads.
RPA has worked with a committee of architects to
suggest ways to integrate transit improvements (in-
cluding new or renovated regional gateways at
Penn Station, Grand Central Terminal, the Herald
Square PATH terminal, the North River Ferry Ter-
minal, and several new R rail stations) and a pro-
posed Crosstown Light-Rail Loop with a system of
civic design improvements. Already, six business
improvement districts have significantly improved
security, sanitation, and streetscapes in portions of
the Crosstown District. And a proposal to build a
light-rail system along 42nd Street from the East
River to the Hudson River has focused attention on
the issue of surface transportation improvements in
the region’s core. RPA proposes to build on this
progress and generate a positive new identity for
the district in much the same way that Paris inte-
grated its new RER rail system with a set of Grands
Projets—civic design improvements, new museums,
public spaces, and refurbished avenues. Paris has
seen extraordinary benefits in both image and vital-
ity. Major opportunities exist in the Crosstown Dis-
trict for new commercial and residential develop-
ment and the creation of new public spaces,
particularly in areas west of Eighth Avenue that will
become more accessible by the proposed light-rail
system.

Central to the Crosstown concept is the creation
of a light-rail loop that would serve to connect at
street level all the elements of the existing transit
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system. In doing so it would also link most of the
district’s tourist attractions (see Plate 2D). The
combined effect is a new service for tourists, resi-
dents, and commuters. As a street trolley it will be-
come a recognizable, permanent, and positive pres-
ence and a unifying force for Manhattan. The route
will extend a proposal by the 42nd Street Develop-
ment Corporation to run a line from the United
Nations Headquarters on the East River to the
Hudson River and down past the Javits Center.
RPA’s proposed Crosstown Light-Rail Loop would
extend this service from the Convention Center
east past Penn Station and on to Herald Square.
There it would turn northward up Broadway
through the theater district to Columbus Circle
and Lincoln Center. Broadway would be closed to
through traffic to Columbus Circle. Between
Columbus Circle and Lincoln Center, Broadway
would run one-way northbound. The effect would
be to unlock some of the most gridlocked intersec-
tions in Manhattan—Columbus Circle, Herald
Square, and Times Square—and to open up the
Duffy Square and Times Square area as one of the
great public spaces in the world, befitting an enter-
tainment district. The closing of traffic would be
consistent with RPA’s policy of limiting road capac-
ity into and out of Manhattan.

The light-rail loop would be available with an all-
you-can-ride ticket, serving everyone—tourists,
residents, workers. Anyone entering Crosstown by
any form of public transit—by commuter rail at
Grand Central or Penn Station, commuter bus at
the Port Authority Bus Terminal, PATH at 33rd
Street, Amtrak at Penn Station, by every one of the
16 subway lines serving midtown, and even by ferry
at the Hudson River and eventually the East
River—would be just steps from the light-rail line.
When access to the region’s airports is provided via
the two rail terminals (see discussion of airport ac-
cess in Mobility), air passengers will also be served.

In 1994 RPA convened a panel of architects and
urban designers, chaired by Robert Geddes, to con-
sider potential transformations in the region’s core
that could be realized through Crosstown. The im-
ages in Plates 2E through 2K present some ideas
about how different parts of Crosstown could be
transformed by urban design initiatives that corre-
late to targeted investments and a new light-rail
system. RPA presents this work as the opening of a
new dialogue and a vision for the region’s center.

Lower Manhattan

RPA proposes the creation improved Ry rail links to
Midtown, Long Island, the Hudson Valley, south-
west Connecticut, New Jersey, and the airports,
making the Lower Manhattan financial district one
of the most accessible places in the region. These
improvements would address perhaps the single
most important reason for the decline of the re-
gion’s second largest employment center—its inac-
cessibility from most of the region. But these tran-
sit improvements should be combined with efforts
to preserve Lower Manhattan’s special architectural
character. Incorporating almost a century of no-
table towers, it is the world’s foremost skyscraper
district. Elements of this strategy are being pro-
posed by the city, the Lower Manhattan Alliance
for Downtown New York (the district’s new busi-
ness improvement district, or BID), and others.
These include:

* Efforts by the BID and city to restore the concen-
trated downtown that attracts workers, residents, and
tourists by reclaiming historic public spaces, adding
pedestrian streets, and other improvements.

e The proposed Downtown Heritage Trails network

and visitors’ hub, which will secure the district’s role
as a major tourist and cultural destination.

* Proposals by the New School for Social Research and
the New York City Planning Commission to create a
special zoning district, preserving the area’s historic
character while permitting the creation of residential
and mixed-use buildings and districts and to expand
the ratio of workers to residents in the district to
something approaching Midtown’s 8 to 1 ratio.

* A proposal by the BID, the New York City Partner-
ship, and a consortium of media and telecommunica-
tions companies to create incubator space for the
city’s burgeoning new media industry.

* A setof short-term real estate and tax incentives to re-
build confidence in the district and jump-start rede-
velopment.

Collectively, these strategies could position down-
town to attract a stimulating new mix of industries,
services, and residents that complement and rein-
force the district’s core finance and government
sectors. Combined with a strategic plan for all the
other significant downtowns in the region’s Central
Business District, which now includes Downtown
Brooklyn, Jersey City, and Long Island City, the re-
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sult could be the reemergence of Lower Manhattan

as one of the most exciting and magnetic centers in
the world.

Downtown Brooklyn

RPA is following up on past work in helping to
forge a powerful identity for Downtown Brooklyn,
an integral part of the region’s Central Business
District that has the potential to become a new kind
of modern metropolitan center.” To achieve this,
RPA and the Downtown Brooklyn community have
developed a comprehensive master plan for the
area.

Downtown Brooklyn has all the ingredients of a
great downtown: a ceremonial entrance, via the
Brooklyn Bridge, to a civic park and an historic city
hall; seven institutions of higher education; world-
class cultural institutions; an active pedestrian-ori-
ented retail area; a state-of-the-art office and acad-
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emic complex; headquarters of major government
agencies and federal and state courts; a commuter
rail system and excellent public transit access; a di-
verse population; and historic brownstone neigh-
borhoods. Downtown Brooklyn boasts one-quarter
of a million workers and visitors daily and serves a
population of 2.3 million residents.'”

But these ingredients need to be brought to-
gether through infrastructure connections, institu-
tional cooperation, and other initiatives to help
Downtown Brooklyn capitalize on its strengths, in-
cluding its vital location at the center of the Tri-
State Metropolitan Region and inclusion in the
region’s Central Business District. Despite the po-
tential of Downtown Brooklyn to offer all the
amenities an employee, student, and resident might
want, there is considerable expression of dissatisfac-
tion among these groups, mostly centered around
the need to improve the image of Downtown
Brooklyn. The problems of image have been traced

Major Activity Centers

lll Retail Districts

}Vﬁéﬁ Gateways to Downfown

Figure 69: Downtown Brooklyn Urban Design Challenges.



Plate 2A: Three views of northern New
Jersey: at the present (upper left), as it will
look with current development patterns
(upper right), and how it could look if
developed in accordance with regional
design principles (lower left).



Plate 2B: Three views of an exurban
highway cloverleaf interchange: at the pre-
sent (upper left), as it will look with cur-
rent development patterns (upper right),
and how it could look if reoriented around
its village center and rail station (lower

left).



Plate 2C: Two views of an urban industrial waterfront: at present a mix of working and
derelict factories and dumps, and after reclamation.
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Plate 2D: Map of the Crosstown area and light-rail line.




Plate 2E: Max Bond's design (with Navid Maghami) focuses on the empty lots and aban-
doned buildings west of 9th Avenue. To reinforce the fabric, strengthen the local street net-
work, and create a neighborhood, positive elements are improved and missing ones intro-
duced. Parks and buildings cover ramps (which are placed in tunnels), and a rolling park
connects the Port Authority Bus Terminal to the Javits Convention Center.



Plate 2F: Robert Geddes’ design proposes that the United Nations construet a bridge over
the East River, connecting the existing UN headquarters at 42nd Street to a new United
Nations Square on the Queens riverfront. The two-level pedestrian bridge would be a mod-
ern version of the Ponte Vecchio in Florence, with public cable-car and pedestrian prome-
nades, meeting rooms, offices, shops, restaurants, and lounges for delegates and the public.

Plate 2G: Keenen/Riley’s schematic proposes multiple levels of public space, connected by
pedestrian and automotive circulation, for a northern anchor to the Javits Convention Cen-
ter and a westside locus along the Hudson River: a center with diverse functions, interior
and exterior spaces, and building types including a hotel and ferry terminal, an extension to
the convention center, a commerce center, a residential tower and a water treatment plant.
The proposal is inspired by the urban elements of the surrounding infrastructure
bridges, ramps, and exhaust towers.
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Plate 2H: Wayne Berg's proposal for Clinton Park claims the space created by the Port
Authority Bus Terminal’s elevated road structure and right of way for public use without
impeding transit. The plan would create an urban park by developing the space under and
between the elevated roadways for public uses. The space above—elevated to allow contin-
ued vehicular circulation—would be a park running from 9th Avenue to the Hudson River,
where it would tie into the planned Hudson River Park along Manhattan’s waterfront.




Plate 21I: The extensive transportation system west of the garment center might easily sup-
port greater bulk than the current zoning allows, if it is made to serve an intensive 24-hour
pattern of mixed uses. Colin Cathcart’s design advocates flexible loft structure and use per-
mits; the mapping of tolerance levels for noise, vibration, traffic, and other nuisances; and

a new sunlight-derived building envelope.
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Plate 2J: Jane Thompson (Thompson & Wood) would transform Pershing Square into a
worthy facade to Grand Central Terminal, a forecourt that unites the two sides of Park
Avenue with a square studded with shade trees, benches, and cafe tables. The arch under
the viaduct bridge would be reopened, while Park Avenue would be closed to automobiles
from 40th to 42nd Street and converted into a pedestrian park.
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Plate 2K: R.M. Kliment & Frances Halsband Architects’ design illustrates connections
between subways, commuter trains, and the sidewalk grid. Crystal pavilions marking the
presence of the vast subterranean transit network would be the real gateways to Crosstown,
welcoming and sheltering travelers, bringing light into the tunnels, and providing orienta-
tion points at the entrances to the city.
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to a perception of danger on streets at night, a lack
of cohesiveness in the urban fabric, an undefined
sense of place, and the unattractiveness of certain
parts of downtown.

General goals and specific recommendations that
have been identified for the revitalization of Down-
town Brooklyn include:

* Make Downtown Brooklyn a vibrant, 24-hour com-
munity with an exciting mix of activities. Improve se-
curity and perceptions of safety by coordinating ef-
forts of the local BIDs and the 84th Precinct; pursue
development of a central university center or dormi-
tory facilities shared by local campuses; and increase
opportunities for after-hours entertainment.

* Improve the physical environment and appearance of
Downtown Brooklyn, creating connections between
activity centers. Improve the storefronts and facades
of streets, encourage the development or temporary
use of empty lots, improve the pedestrian environ-
ment and bicycle access, and examine the feasibility of
a shuttle transit service.

® Provide stores and restaurants that better satisfy
Downtown Brooklyn employees and residents of
nearby communities. Foster retail development, par-
ticularly in the Willoughby Corridor and Myrtle Av-
enue, and encourage the development of the proposed
BAM cultural district.

» Utilize Downtown Brooklyn’s higher education insti-
tutions to improve the economy. Establish a consor-
tium of higher education business programs, coordi-
nate higher education and cultural institutions, and
encourage local employees to take advantage of
nearby educational and cultural opportunities.

® Persuade city, state, and federal leaders to continue
substantial investment in Downtown Brooklyn. Fund
capital projects, including renovation of the LIRR
Terminal and subway station at Atlantic Avenue, and
maintain the commitment of various government
agencies to stay in offices and facilities in Downtown
Brooklyn. Resist efforts to move current government
functions away.

® Promote greater coordination of Downtown Brook-
lyn’s communities and leadership to implement these
and other recommendations.

Long Island City

Recently, in response to consolidation of industrial
uses, city officials and Amtrak have proposed to
create an expanded office and media employment

center in Long Island City, focusing on a new in-
termodal transit facility serving Amtrak, the LIRR,
and NJ TRANSIT, as well as improved subway ser-
vice. RPA’s proposed Rx service to Westchester and
Long Island could also improve service to this loca-
tion. Building conversions and new construction
would proceed within a well-defined district be-
tween Queens Plaza and the Citicorp Tower, and
eventually on air rights over the Sunnyside Yards—
all linked to a revitalized Queens West waterfront.
Recent plans have the potential to strongly tie this
district to Manhattan and to suburban residential
and employment centers, offering the long-term
possibility of making a renewed Long Island City
another vital part of the region’s Central Business
District.

Revitalization of Long Island City may also play
an important role in the future of the United Na-
tions and the region. Recent studies have urged the
UN to consolidate its globally dispersed operations
to give more coordination and coherency to the or-
ganization. So if the United Nations is going to re-
main in New York, it is likely that it will have to ex-
pand. New development in Long Island City at
Queens West and RPAs proposed Crosstown
Light-Rail Loop would provide both room to grow
and improved access to the entire region, better
serving an expanded UN organization in the re-

gion.

Jersey City and the Hudson River Waterfront

RPA’s 1966 report, The Lower Hudson, presented the
tremendous development and open space opportu-
nities posed by abandoned industrial and trans-
portation facilities on New Jersey’s waterfront.
Three decades later the promise of the New Jersey
“Gold Coast” is just starting to be realized. During
the late 1980s as many as 40,000 residential units
and 33 million square feet were proposed for the
waterfront from the George Washington Bridge to
Bayonne. While many of these projects were never
completed, major office, residential, and retail
complexes at Exchange Place and Newport are now
close to capacity.

There are two key issues that still govern the re-
development potential of the area. First is the de-
velopment of a mass transit system so that valuable
waterfront land does not need to be dedicated to
roadways or parking lots. A waterfront light-rail
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line linking Exchange Place in Jersey City with
other waterfront development areas, with the NJ
TRANSIT Station in Hoboken, and with Park and
Ride lots in the Meadowlands will soon be under
construction. The second is the need to ensure that
redevelopment enhances the public’s physical and
visual access to the waterfront so that upland busi-
nesses and residents can share the value of this
tremendous open space asset. The Hudson River
Waterfront Walkway, a proposed 18-mile continu-
ous pedestrian boulevard, has been completed only
in sections. With construction contingent on the
developers moving ahead on waterfront projects,
the walkway has fallen victim both to the slowed
market and to unwillingness of some developers to
fulfill their obligation under New Jersey’s coastal
zone management regulations.

Regional Downtowns

RPA believes that the region’s 11 established tran-
sit-served downtowns could accommodate a signif-
icant portion of projected employment growth.
And this employment growth could be supple-
mented by new development in the adjacent brown-

fields.

® The Tri-State Metropolitan Region’s Central Business
District: Incorporating Manhattan up to 72nd Street;
consists of three other downtowns, including Down-
town Brooklyn, downtown Long Island City, and Jer-
sey City and adjacent areas on the Hudson River wa-
terfront.

® FEleven Regional Downtowns: New Haven, Bridgeport,
Stamford, White Plains, Poughkeepsie, Hicksville,
Mineola, Jamaica, Trenton, New Brunswick, and
Newark. These places have the necessary underpin-
nings of transit and mixed-use center infrastructure to
rebuild and expand, with the potental of Rx service
further tying them tightly into the regional economy
and allowing them to take on hundreds of thousands
of new jobs.

°* Brownfield Sites within and Adjacent to the Urban Core
and Regional Downtowns: The region, RPA estimates,
has more than 50,000 acres of virtually abandoned ur-
banized land that could be profitably redeveloped
with state and public—private initiatives, keeping jobs
and revenues close to existing centers rather than dis-
sipating them to greenfield sites.

RPA’s 11 regional downtowns are defined accord-
ing to whether municipalities had: (1) existing

mixed-use centers with a strong share of area em-
ployment; (2) the building blocks needed for ex-
panding and improving a downtown center; (3)
good, high-frequency, two-way rail service; and (4)
recent or upcoming significant transit or inter-
modal improvements. In other words, the infra-
structure and the quality of life, or its potential, to
support new jobs (see Figure 70). Regional down-
towns need not necessarily fit some predetermined
paradigm to prosper and attract new jobs; rather
they will be municipalities that can muster the
greatest combined public—private commitment.

Despite supply-side advantages of infrastructure
and institutions, most regional downtowns require
powerful and sustained strategies to attract new
employers. Even though these centers have re-
tained large numbers of jobs, many of these places
remain less appealing, convenient, safe, and pedes-
trian- and transit-friendly than they must be to at-
tract a significant share of projected employment
growth. That downtown enhancement initiatives
can work is demonstrated by the experience of
Stamford, New Brunswick, Jamaica, and Down-
town Brooklyn—where revitalization efforts have
had important successes—and several of the re-
gion’s business improvement districts. These dis-
tricts are examples of how a partnership of interests
can attract and keep jobs. Private initiative, com-
munity input, and the public tools of planning—
zoning, incentives, and master plans—can be effec-
tive when they are part of a well-conceived and
deftly carried out strategy.

Construction of the New Jersey Waterfront
Light-Rail line is scheduled to begin soon, linking
Jersey City and other New Jersey employment cen-
ters with PATH, NJ TRANSIT, and Rx. In Newark
a new performing arts center is being built as a
strong cultural anchor for the downtown’s contin-
ued rebirth. Stamford is exploring ways to create
pedestrian friendly links between its transportation
center and expanding downtown employment dis-
tricts. Bridgeport is working to revitalize its water-
front as a major recreation and tourism destination.
And New Brunswick is expanding its cultural and
residential/business districts.

RPA believes that if these and other downtowns
are to succeed in attracting their fair share of em-
ployment growth, the concepts being developed
and applied in Crosstown, Lower Manhattan,
Downtown Brooklyn, and others—such as inte-
grating transit and Rx accessibility with strong civic



7. The Centers Campaign 125

Does the Center have. ..

Existing mixed-use center
with viable residential

Building blocks  Two or more Good
for expanding

Recent or upcoming

rail lines high-frequency major transit and/or

and high share of area mixed-use coming two-way intermodal
Center employment? center? together? rail transit? improvement?
Regional Central yes 2,000,000 yes yes yes yes
Business District (3.7 million with
all five boroughs)

New Haven yes 86,227 yes yes yes moderate
Bridgeport yes 62,492 yes no yes no
Stamford yes 78,754 yes yes yes yes
White Plains yes 59,711 yes no yes yes
Poughkeepsie moderate 23,768 yes no yes no
Hicksville moderate 24,107 yes yes yes moderate
Mineola moderate 17,963 yes yes yes yes
Jamaica yes (see NYC) yes yes yes yes
Newark yes 152,585 yes yes yes yes
New Brunswick yes 32,265 yes no yes no
Trenton yes 57,808 yes yes yes yes

Figure 70: Regional Downtown Matrix.

Source: Figures are from Journey to Work, U.S. Census Bureau, Washington, D.C., 1990.

design; building on strong arts and cultural institu-
tions; providing pedestrian amenities; and other
quality of life improvements—must be applied to
all of these centers. And they must receive the con-
tinual support of state governments and business.

Brownfield Sites

RPA sees the region’s vast accumulation of aban-
doned industrial sites and trash dumps—brownfield
sites—as a tremendous potential asset. Other world
metropolitan regions, including Tokyo, London,
Paris, and Berlin, have regional economic develop-
ment efforts that recognize these assets: brown-
fields make better use of land that has already been
urbanized. In New Jersey RPA has inventoried
abandoned industrial sites and landfills in Union
County (one of the core urban counties that has
lost employment in the past 25 years) and reached
the conclusion that reclaimed brownfields can ac-
commodate that county’s development needs for
decades to come. RPA worked with a Danish devel-

oper to reclaim one of the largest of these sites, a
former city dump and industrial area in Elizabeth
between the New Jersey Turnpike and Newark Bay.
This site is being recycled for a major retail devel-
opment that would otherwise have ended up miles
away on a greenfield site—never before developed
and out on the edge of the region. It is estimated
that this project will create 5,000 permanent and
1,700 construction jobs, and it will generate $3.6
million a year in taxes for the city of Elizabeth.!!
The Union County inventory revealed several
important issues. It identified more than 185 sites,
totaling over 2,500 acres of redevelopable land in
the county. One-tenth of this land would be suffi-
cient to accommodate Union County’s projected
employment growth to the year 2010. The inven-
tory also found that the sites were larger than ex-
pected, averaging 14 acres each, and cleaner than
expected. More than half of them either do not re-
quire state-mandated cleanup, are now getting
cleaned up, or have already been treated and are
now available for development. The costs of devel-
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Figure 71: White Plains, New York, is a regional
downtown that has grown through new investments in
the last 30 years.

oping these sites compares favorably with those for
suburban sites. Finally, the project generated a pub-
lic-private task force of community leaders, the de-
veloper, and public officials. The presence of this
group and the appointment of a state-level case
manager gave everyone involved a sense that this
was a priority project and helped push state permit
applications to the top of the pile. A local coordina-
tor did the same at the local level. As a result, all
permits were issued in less than a year—record
time.'? A prerequisite for this successful experience
was New Jersey’s Industrial Sites Recovery Act,
which clarified issues relating to owners’ liability
and tied reclamation standards to proposed new
uses. These provisions should be adopted in New
York and Connecticut.

Transit- and Pedestrian-Friendly
Centers

Many of the issues, principles, and solutions for the
Tri-State Metropolitan Region’s Central Business
District and downtowns come down to a set of
strategies that apply to a range of community types.
These transit-friendly principles are dedicated to
sustaining and enhancing communities in which
the basic experiences of life, work, schools, com-
merce, and recreation are accessible without multi-
ple automobile trips. Unlike most other metropoli-
tan areas in the country, the Tri-State Metropolitan

Region includes hundreds of compact commu-
nities located on commuter rail lines, from exurban
hamlets to bedroom communities to significant
mixed-use centers. Most have the potential to be
reinforced and expanded, to bolster their own
economies and livability, and at the same time to
more fully support the regional economy and the
rail transit system.

What these transit-friendly communities offer
the region is choice. RPA has no expectation that all
of a community’s working residents will walk to the
train station and ride the train in the morning.
There are too many alternatives and too many des-
tinations for that scenario. Even in a functioning
transit-friendly community such as Scarsdale, the
percentage of work trips fulfilling the traditional

Figure 72: Brownfield sites, often located close to the
region’s center and existing infrastructure, offer new
potential for development and growth in the region.
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Figure 73: Union County Brownfield Sites.

pattern of a New York City rail commute rests at
30%." But sustaining that option—whether in the
region’s commuter rail towns, along Newark’s sub-
way line, in the New York City boroughs serviced
by the subway, or from center cities to the sub-
urbs—is extremely valuable to the sustainability of
air quality, mobility, and general quality of life.
Most Americans have been given no choices at all
of how to get to work—it is the private automobile
or stay at home. But here in our region, we do not
have to take a car to get to work.

Transit-friendly and pedestrian-friendly designs
form a continuum. Any user of transit is inevitably
a pedestrian, whether walking to the rail station in
Mount Kisco, walking to the bus stop in Montclair,
or walking from the subway station to the office in
New York City. Inevitably, the transit user must
move through public space, ranging from train sta-
tions to plazas to sidewalks, and if those public
spaces are unsafe, dirty, ugly, or without any
amenity, the strength of transit and the life of cen-
ters will decline simultaneously.

Zoning, design, and business changes can all have
positive impacts on transit- and pedestrian-friendly
communities. While each change should be consid-
ered on the merits of individual circumstances,
RPA proposes the following strategies for promot-
ing centers in the region:

I. Recommendations regarding zoning changes for
buildings include:

* Mixed-use development to reduce unnecessary
travel and create lively environments.

* Special transit zoning districts to encourage
greater intensity land use near transit.

* Reduced parking requirements for development
near transit.

* Ground-level activities that make walking more at-
tractive.

* Reduced building setbacks.

® Transfer of development rights downtown to com-
pensate developers for not building on land owned
away from transit in return for higher densities
near transit.

* Incentives for infilling in urban areas and near
transit stations.

* Clustering of buildings to make transit more effi-
cient.

® Limitations on development adjacent to existing or
new highway interchanges.

Figure 74: New Brunswick's commuter rail stop has
been the center of new development and resurgence
for this regional downtown.
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® Limitations on strip development along highways.

2. Recommendations regarding changes in ordinances to
improve design include:

¢ Elimination of dead-end cul-de-sacs by intercon-
necting streets to reduce trip lengths and make
walking and biking less circuitous.

* Creation of continuous walkways and bikeways.

* Installation of pedestrian amenities such as light-
ing, seating, attractive pavement, and street furni-
ture.

* Street and driveway designs that improve the oper-
ation of transit vehicles, such as bus pull-out bays
to give buses places to wait and load away from
traffic, and turning radii that buses can negotiate.

* Requirement for bus shelters at bus stops.

* Traffic calming techniques, including neck-downs
and redesigning narrow streets to accommodate
both pedestrians and cars.

3. Rel.‘ommendar_ions regarding chan es in business
g g
pracuce mciude:

* ‘Trip reduction ordinances that require developers
and employers to reduce peak hour auto use (see
Mobility).

® Requirement for a municipal circulation plan be-
fore state funding for transportation improve-
ments can be authorized.

* Requirement that transit operators and municipal-
ities coordinate their actions so that transit im-
provements can be made hand-in-hand with devel-
opment decisions.

To the extent that these recommended items can
be viewed as being unfunded mandates imposed by
the states, the states should provide municipalities
with a mix of technical assistance and incentives. It
is an opportune time to pursue such objectives be-
cause scores of communities throughout the region
are on the verge of greatly improved transit service
as part of capital plans of regional transit agencies.
New Jersey faces the most dramatic change: with
the completion of the Kearny connection, Mont-
clair connection, and Secaucus Transfer, thousands
of New Jersey commuters will have faster and more
direct options for rail travel. The challenge for
these communities is to ensure that these improve-
ments provide not only the additional parking that
better rail service may require but encourage the
types of development that will strengthen down-
towns, including housing for residents who would
choose to walk to the rail station.

The Region’s Central Business District

It is important to recognize that Manhattan, Down-
town Brooklyn, Long Island City, and Jersey City,
where so many of the region’s transit trips begin
and end, have proved to be remarkably resilient
pedestrian environments against great odds. Yet
they face a very real threat of decline, meaning both
diminished size and loss of their role as the essen-
tial experience of the city. Ten percent fewer people
come to Manhattan south of 60th Street today than
in 1948 (from 3.7 million in 1948 to 3.3 million
today), but twice as many now come by car (from
660,000 to 1.2 million)."* The automobile’s impact
has hurt the pedestrian character of the city and as
a result has hurt the viability of transit. In Midtown
Manhattan, pedestrian spaces constitute only one-
third of the available public spaces; the rest are de-
voted to motor vehicles."” Over the years streets
have been widened at the expense of sidewalks, and
available sidewalk space has been further reduced
by the presence of dozens of obstructions, including
newsstands and vendors, street furniture such as
light poles and waste baskets, ventilation gratings,
plantings and sidewalk cafes. Although some of
these features serve as amenities at less congested
moments, there is a delicate balance of uses that is
often overwhelmed by the presence of automobiles.

Concentration without Congestion

The following outlines a series of fundamental
strategies for dense centers to avoid the fate
summed up by Yogi Berra: “It’s so crowded, nobody
goes there anymore.”

To strike a balance between concentration and
congestion, we must-limit the volume of vehicles
entering and traveling within the region’s Central
Business District (CBD) while simultaneously mak-
ing the walking experience more pleasant. The
most effective policies for limiting vehicle travel in-
volve either higher prices for driving or limiting the
amount of space available to enter the CBD, circu-
late within it, and store vehicles there. Limiting
space through a gradual reduction of street capacity
into and within the CBD, or of parking spaces in
the CBD, will have the long-term effect of reduc-
ing vehicle traffic to the CBD. With these options,
people will choose either an alternate way of get-
ting to the city, an alternate destination, or not
make the trip at all. Objections that these strategies
will damage the CBD’s strength as a destination ig-
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nore the fact that those who would no longer drive
into the city are marginal users of least value to the
economy of the city. Those people whose liveli-
hoods depend on driving into the city will continue
to do so.

To reduce vehicle capacity entering and leaving
the CBD, RPA proposes:

¢ Close Central Park north-south drives permanently
to vehicle traffic. Central Park would be restored to
its intended state, for use without the hazards of
motor vehicle traffic.

® Close Broadway southbound, between Columbus
Circle and 34th Street, in conjunction with construc-
tion of the Crosstown light-rail.

® Narrow 130-foot wide Adams Street, Tillary Street,
and Boerum Place in Downtown Brooklyn to create
slower moving (or “traffic-calmed”) civic boulevards.

Reducing vehicle capacity for circulation simul-
taneously reduces the number of vehicles congest-
ing the streets and opens up the potential for more
space for pedestrians. Steps to be taken should in-
clude:

* Close selected streets to traffic, including streets
that serve little through circulation or goods loading and
unloading functions. Such measures have been opposed
in the past on the grounds that they restrict access to cus-
tomers. But few customers of retail establishments in
Midtown or Lower Manhattan arrive by car or taxi. Ve-
hicle diversions would not be a problem with proper
signing, particularly where closings are made permanent.
Delivery access could be provided through improved de-
sign and by limiting it to selected low pedestrian hours.
Streets that are candidates for closing, because they serve
little or no traffic circulation, would include 41st and
43rd Streets in Midtown, various street segments in
Lower Manhattan, and (because it causes more conges-
tion than it relieves) Broadway from Lincoln Center to
Madison Square. Broadway both creates and intersects
Columbus Circle, Times Square, Herald Square, and
Madison Square, areas that are both the city’s most vi-
brant and congested. Service vans would be permitted on
closed streets during off-peak hours (10 A.M. to 12 noon,
2 PM. to 4 P.M., and after 6 P.M.).

¢ Widen sidewalks on Madison, Lexington, and
Fifth Avenues and along 42nd Street in Manhattan and
on Adams Street, Tillary Street, and Boerum Place in
Downtown Brooklyn. The effective available walking
width of Madison and Lexington Avenues is eight feet
and the sidewalks are the most crowded in the CBD.
Fifth Avenue, the premier strolling street in the CBD, is

Figure 75: Automobile congestion detracts from the
quality of life in the region’s Central Business District
and delays buses and important service and delivery
vehicles.

crowded from Central Park to 42nd Street despite its 20-
foot-wide sidewalks. Widen 42nd Street sidewalks from
Second Avenue to Eighth Avenue as part of the installa-
tion of the midtown trolley.

¢ In Midtown ban street vendors near subway sta-
tions and intersections and from avenue sidewalks that
are less than 15 feet wide.

® Reduce taxi cruising by banning cruising during
midday and peak periods. Create more taxi stands to
compensate. Taxis make up 40% of the moving vehicles
and create about 50% of the vehicle miles traveled in
midtown. Their low productivity stems from their low
occupancy, which is caused by cruising. Taxis carry, on
the average, only 0.74 passengers per mile traveled, the
lowest of any mode.'¢

To reduce the storage space for vehicles in the

CBD:

* Ban the use of sites cleared for office buildings fl"om
temporary use as parking lots.

* Reduce parking ratio requirements for new office
buildings.

* Eliminate parking privileges for city workers, espe-
cially in the City Hall area and in Downtown Brook-
lyn’s Civic Center and Courthouse area. Any serious
attempt by the city of New York to reduce automobile
travel into the CBD must begin with its own workers.

® Measures to reduce vehicles through pricing are dis-
cussed in the Mobility section of the plan.
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New York’s transit and pedestrian problems may
seem to be the opposite of those in other commu-
nities—New York, suffering from an embarrass-
ment of riches with its many pedestrians, while
other regional downtowns have too few—but the
issues are interrelated. Attractive, walkable mixed-
use centers are one of the region’s greatest assets,
and for all the anecdotal recogniton of these as
places of value, from Carroll Gardens in Brooklyn
to Summit, New Jersey, these places are stll seri-
ously threatened. There is no reason short of a cat-
aclysmic change in attitudes, or the cost of gasoline
or taxing policy, to expect that the conditions that
inspired the trend of the past 30 years have been re-
versed: businesses and retail stores do not have to
be downtown to survive. They choose to be there,
and transit- and pedestrian-friendly design helps
create the circumstances that make these choices
logical. Businesses then have as much flexibility as
residents, because the region can tell them: “You do
not have to locate on a strip or in a campus office
center to be successful.”

Regional Downtowns

A number of regional downtowns have already
taken ambitious steps to revive their amenities and
economies. In Yonkers, New York, RPA worked to
ensure that the city adopted its own existing master
plan calling for a mixed-use downtown built on the
special character of a recreational waterfront and
taking advantage of an excellent in-place transit
service. By harnessing the downtown’s role as a
transit center and combining it with the great phys-
ical resource of the Hudson River waterfront, the
strong cultural resource of a new Hudson River
Museum, and the largely untapped human re-
sources of the state’s fourth largest city, Yonkers’
waterfront downtown can become a renewed, ac-
cessible, and highly desirable urban center. South
Norwalk, Connecticut, and Peekskill, New York,
are continuing to implement successful revitaliza-
tion strategies based on preservation of their special
historic character, promotion of artists’ housing
and related activities, strengthened cultural attrac-
tions, and commuter rail access for tourists and res-
idents.

The lessons from these cities can be applied
throughout many of the region’s older rail-accessi-
ble downtowns, including Port Chester, New
Rochelle, Newburgh, and Hempstead in New York;

Elizabeth, Paterson, and Morristown in New Jer-
sey; and Waterbury and Danbury in Connecticut.
These techniques range from the public participa-
tion design workshop process to: (1) improving
physical appearance and circulation in the down-
town station area (with local, state, or federal Com-
munity Development Block Grants and funds from
the Intermodal Surface Transportation Efficiency
Act of 1991); (2) promoting community-wide activ-
ities and arts and cultural destinations downtown;
(3) designing and installing pedestrian connections;
(4) reviewing preexisting master plans and incorpo-
rating recommendations into municipal codes, in-
cluding zoning and redevelopment codes.

Suburban Centers

Beyond the regional downtowns, most suburban
jobs are located in free-standing office buildings or
office parks accessible only by car. One of RPA’s
suburban mobility strategies is to find alternatives
to cars for some workers, to benefit both these in-
dividual drivers and others. Even a modest reduc-
tion in automobile use could unclog highways dur-
ing peak periods. A number of suburban areas are
already or could easily be well served by transit.
One example is MetroPark, along the northeast
corridor line of NJ TRANSIT and Amtrak, where
a dense cluster of recent office buildings has been
developed adjacent to the transit station. But the
current layout and design of MetroPark requires
rail commuters to walk long distances through un-
safe, unattractive parking lots to get to their offices,
making it a hostile place for pedestrians and transit
riders. But even in a place like MetroPark, where
walking is a hazard, retrofitting is possible. New
parking structures at the station could incorporate
commuter-friendly uses, from daycare to health
clubs and restaurants, as well as complementary
uses such as a movie theater.

The challenge is to create walkable, comfortable
environments in which taking transit is every bit as
attractive a choice as driving a car. Scores of
smaller, transit-oriented communities throughout
the region are looking at plans for greater density
and mixed-use near rail stations. Many are moving
toward planning and implementing such ideas, in-
cluding the 30 station areas being examined by NJ
TRANSIT as a follow-up to its Station Area Hand-
book. This effort was largely inspired by the fact
that, with the completion of the Secaucus Transfer
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Figure 76: For a charrette sponsored by RPA, a scale
model of downtown Yonkers was built by the New
School for Social Research’s Environmental Simula-
tion Center. A camera was run through the model to
create a videotape showing different plans for the
area. This tape was used as a visual aid at public
hearings and exhibitions.

and Kearny Connection, in the next decade dozens
of New Jersey rail stations will offer a far faster and
more convenient ride to Newark and New York
City. Other examples include the MTA’s proposal
for a “transit village” in Ossining, as well as RPAs
own work in Patterson, New York, and Princeton
Junction, New Jersey. The goal is not to urbanize
the suburbs but rather to create compact districts,
ranging from two- and three-story mixed-use com-
mercial buildings in the vicinity of train stations, to
small lot, single-family homes within a walkable,
half-mile radius of the station. For many towns, all
that is required is the promotion of sensitive infill

and replication of the fabric of existing villages in
adjacent new development served by attractive
sidewalks and public spaces. If these communities
are to attract a significant share of the region’ res-
idential growth, these efforts should be systemati-
cally encouraged and regionally supported.

Cumulatively, these changes are a long-term
proposition, but they will never have any effect if
they are not begun soon. Since localities want to re-
tain control over how their communities develop,
and zoning prerogatives are jealously guarded at
the local level, these changes can only occur if peo-
ple in hundreds of communities can see them as a
part of their own lives, strengthening their families
and their neighborhoods. Public authorities, partic-
ularly transportation providers, will have to learn
how to work with local communities throughout
the region.

RPA strongly supports the strategies outlined in
Redesigning the Suburbs: Turning Sprawl into Centers
(a report published by RPA in partnership with the
MSM Regional Council), that call for new munici-
pal ordinances that will retrofit suburban em-
ployment centers into walkable, transit-accessible
places. In addition to MetroPark, this approach
could apply to Hicksville and Mineola (among the
regional downtowns listed above) as well as Mitch-
ell Field and Hauppauge on Long Island, or the
Princeton—Route 1 corridor in New Jersey.

Redesigning the Suburbs presents a series of case
studies about how to transform suburban commer-
cial sprawl into centers, with special emphasis on
highway strips, shopping centers, and office cam-
puses. This project offered a “Kit-of-Parts” and a
model ordinance that would allow suburban areas
to retrofit themselves with the help of some basic
guidelines: (1) layout—an interconnected network
of streets; (2) alleys encouraged to accommodate
narrower lots; (3) street trees, landscaping, street
lighting and furniture; (4) 5-foot minimum side-
walk widths; (5) building setbacks—no minimum,
can be right up to the sidewalk, no blank walls to
sidewalk; (6) on-street parking encouraged and
counted toward minimum parking requirements to
accommodate the mixed uses and human scale
needed to improve the quality of life in these places.

The model ordinarice proposed use of the state
of New Jersey’s “redevelopment” law—normally
applied only to “blighted” urban areas—to remedy
suburban conditions, such as a strip mall with asso-
ciated vacant lots. Using the redevelopment law,
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Figure 77: Redesigning the Suburbs presents alterna-
tives to sprawl, using new computer simulation tech-
niques to communicate the result of development and
zoning patterns in existing communities,

municipalities in New Jersey, and those in other
states with similar legal frameworks, could develop
a specific plan that supersedes general zoning crite-
ria. This plan could achieve suburban center goals
by offering density bonuses, for example, as a re-
ward for providing commercial ground-floor uses.
As a center in a less urbanized context, a munici-
pality could require that 50% of the land in a large
center district remain open, but it could fulfill this
requirement by buying open lands outside the ur-
banized core area.

Superstores

Across the country, retail activities are shifting to
larger scale outlets that have come to be known as
superstores or big-box retail. The superstore label
covers a number of different retail types, including
larger scale discount department stores; large sin-
gle-product stores, called “category killers”; and
collections of these stores, called “power centers.”
Each of these types has different markets, different
siting and access requirements, and different rela-
tionships with established retail districts.

The region is one of the last areas in the country
to experience this phenomenon. For decades, large
discount chains and category killers have been lo-
cating outside established downtown retail districts,
and in most cases undercutting the vitality of these

districts. In recent years as superstore chains have
begun to enter the Tri-State Metropolitan Region
they have caused similar dislocation to a number of
Main Streets and older highway commercial strips.

The question now facing the region is not
whether but how to accommodate big box stores
and how to site, design, and operate them so that
they reinforce rather than undercut the region’s
downtowns. The key is to distinguish between the
majority of big box activities that can be incorpo-
rated into or can adjoin established downtown re-
tail districts and those—such as building supply or
home improvement stores—that due to size or
product mix can be best located in isolated highway
commercial or industrial areas.

In general, discount department stores and cate-
gory killers should be located in an adjoining down-
town and adapted to fit in and reinforce the dis-
tricts. In a number of places this has already
occurred. For example, in Stamford and in New
York City’s 14th Street, Chelsea, and Jamaica retail
districts, chains that normally locate larger single-
floor facilities surrounded by areas of parking have
adapted to their new urban surroundings. Most of
these are multifloor stores, some in converted in-
dustrial or warehouse structures or former depart-
ment stores. They all rely on structured parking or
public transportation and reinforce the surround-
ing retail district.

These examples demonstrate that big boxes can
be adapted to reinforce established downtown retail
districts. The region’s cities and towns should:

* Zone for big box activities in or contiguous to down-
towns and locations with transit access.

* Require siting, design, and operations that adapt these
facilities to downtown (e.g., requiring appropriate,
multistory development, structured parking, incorpo-
ration of smaller retail establishments in street-facing
locations, and use of delivery services for customers
using mass transit).

* Adopt zoning that precludes these activities in iso-
lated highway and industrial locations, excepting big
box building supply and other activities that are more
suitable to these locations.

A Habitable Region

Housing affects the way we live, the health of our
natural environment, and the way our society func-
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tions more than any other element of the built en-
vironment. In response to economic, technological,
and demographic changes, housing forms have led
the evolution of land use and development patterns
in the New York-New Jersey—Connecticut region
over the last 200 years. This section reviews re-
gional housing development, scopes current hous-
ing conditions and projects future housing needs,
explores the current affordable housing problem,
and offers an agenda for ensuring adequate and af-
fordable housing for the region.

Integrating New Housing in the Plan

Housing, in conjunction with transportation and
the location of jobs, has a cumulative effect on the
region. Housing cuts straight across the three main
themes of the Third Regional Plan: economy, envi-
ronment, and equity. The housing industry is a crit-
ical component of the region’s economy. For exam-
ple, the value of new construction permitted in
1993 was $3.3 billion, and nearly $5 billion in 1986,
the peak of the last housing boom.!” Another $17.4
billion was spent on housewares and furnishings,
building supplies, and heating oil in 1992."% And
the total value of work done in the construction in-
dustry itself topped $40 billion in 1987.!"” More-
over, housing also gives people a wealth-building
link to the economic mainstream; and without ade-
quate housing, individuals are placed at an over-
whelming disadvantage when trying to take part in
the economy. Conversely, inadequate or unafford-
able housing reduces the region’s ability to attract
and retain talented workers. The environmental
consequences of housing policy and land use devel-
opment are immense when considered at a regional
level.

The need to create and protect the Greensward
should compel the region to invest in centers of all
sizes throughout the region. New housing, the
dominant consumer of land, should be built in ex-
isting centers and transit-served suburbs as opposed
to new greenfield locations, and renewed effort
should be placed on rejuvenating and rehabilitating
housing in existing centers and older suburbs. Such
a development pattern takes advantage of existing
infrastructure including roads, sewer and water ser-
vices, and commercial areas, and it reduces the need
for new highways to serve outlying areas. New and
renovated housing must also be integrated with

other environmental considerations. The cost of
housing has risen over the last several decades for a
number of reasons, not just rising costs of land. En-
vironmental regulations on choice of materials and
lead and asbestos abatement, for example, have
caused construction and renovation costs to in-
crease. It has been demonstrated that these addi-
tional costs have the greatest effect on those house-
holds least able to pay for them.

“Infill” development—building in bypassed ur-
ban areas with existing transit lines and near job
centers—assures that all members of a community
have equal access to employment and shopping
centers. This concept was strongly supported by
two-thirds of the respondents to a Fairfield 2000
housing poll. Other “infill” proposals endorsed in
the poll include zoning changes to encourage more
townhouse development and allowing the creation
of accessory apartments within large homes. These
housing approaches are important elements of
transit-friendly development, a critical component
of the Third Regional Plan.

The emphasis the plan places on sustainability
further stresses the need to restore the existing
stock, rather than building new. Rehabilitation of
existing buildings has significant energy-efficiency
advantages: less energy is spent on the creation of
new materials when existing materials and struc-
tures can be re-used. Housing rehabilitation and
restoration is a major portion of the total housing
activity in the region: it accounts for nearly one-
third of the total value of construction contracts
and over $5 billion in sales of “do-it-yourself” retail
lumber, landscape, and home supplies.’® And re-
claiming existing buildings for housing adds little
cost to municipal service provision—indeed, it
helps to stabilize communities.

Vast changes in the region’s landscape were
brought about by the growing use of automobiles a
half century ago. Because greater distances could be
traveled between residences and the central busi-
ness district in nearly the same amount of time,
more and more people began to push beyond the
boundaries of the metropolis as defined by streetcar
lines, into forested and open space now suddenly
ripe for development. At the same time, city resi-
dents were outgrowing the existing crowded and
under-maintained stock. Postwar economic recov-
ery tools such as the GI Bill, Veteran’s Administra-
tion, and existing Federal Housing Administration
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Figure 78: Many older public housing developments are being replaced with
owner-occupied townhouses.

home loan programs brought home-buying within
reach of a far larger number of families.

As people moved out to the new development
near new expressways, housing forms accommo-
dated their changing circumstances. More empha-
sis was placed on the automobile as a central design
principle of neighborhoods, and less thought was
given to pedestrians—primarily because the new
low-density environment offered few walkable des-
tinations. This same late 20th century development
dynamic is by no means extinct. In the 1980s two
new forms of housing began to dominate the sub-
urban landscape: relatively high-density condo-
miniums and large luxury homes. Both forms
tended to be sited on old agricultural land far from
either centers or public transportation, so even
larger stretches of the region became increasingly
automobile-dependent.

Back in the cities, slum clearance and urban re-
newal projects conceived between the 1950s and
1970s produced “machines for living,” new housing
units in large tower complexes, improving the
urban housing standards in the short term but hav-
ing little regard for community design principles.
At the same time, the suburbs were separating
themselves even more from urban centers and their
residents: new suburban zoning and design codes
typically contained set-back, lot size, and unit size
standards that drove up prices, reducing their af-
fordability to low-income families. There were also
countless instances of overt efforts to maintain in-
come and racial segregation by both realtors and
existing homeowners. These efforts served to fur-
ther exclude poor and minority families from the

suburbs. The result was to further concentrate the
disadvantaged in cities and adjacent areas ceded by
the fleeing middle class.?!

Expectations of Future Housing Needs

Three indicators help in understanding the possible
dimensions of the region’s future housing needs:

1. New Households: Regional Plan Association esti-
mates the region may need to create as many as 1 million
new units for our growing and changing population by
2020, based on population forecasts discussed previously.
As the average age of the population is expected to in-
crease, there are more opportunities to form households
and seek independent housing at a faster rate than popu-
lation growth. In the short term, New Jersey’s Council
on Affordable Housing (COAH) estimates as many as
85,000 affordable units will need to be built or rehabili-
tated in that state alone by 1999.

2. Income: RPA projects a decrease in household in-
comes for many new households. Between 1990 and
2005 households with annual incomes below $17,500 (in
1982 dollars) will increase by 1 million to comprise 45%
of new growth. By today’s standards, these households
cannot afford housing valued on the open market above
$50,000.22 RPA believes there is a considerable latent af-
fordability demand: persons who would like to move into
larger homes or from renter to owner but are blocked by
increasing affordability difficulties.

3. Housebold Composition: Between 1980 and 1985 the
expansion of nonfamily households accounted for 71%
of the region’s increase in occupied housing while fami-
lies comprised only 29% of the growth. In addition, five
of every six new families were formed by female heads of
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household. RPA forecasts this pattern to continue into
the early years of the 21st century.?> While the size of
today’s housing units is getting larger on average (the
typical 1950s “Levittown” home was roughly 800 square
feet of readily adaptable space in comparison to new
units consisting of over 2,000 square feet**), household
size is decreasing.

A Regional Housing Agenda

Affordable housing is a subject encumbered by mis-
understandings and scraps of misapplied conven-
tional wisdom. It is important to keep the region’s
housing needs clearly in focus.

¢ Affordable housing is not a welfare give-away pro-
gram but an essential element of a community’s vital-
ity and the region’s competitiveness.

e True poverty represents a unique challenge not well
addressed by typical affordable housing programs.
Providing satisfactory shelter for all is a key goal of
this plan—and that will require a variety of programs
that meet the needs of the various groups who live in
the region. Impoverished households, for example,
often may require, along with new housing, special-
ized assistance in job training and placement, daycare,
and other programs, in order to secure and keep their
homes.

® A vast inventory of space appropriate for new afford-
able housing units exists within the region’s centers. A
significant portion of housing activity is focused on
rehabilitation and improvements to the existing stock,
and this trend should continue. The region cannot af-
ford large-scale construction of affordable housing at
its periphery that endangers our environment and un-
dercuts our existing infrastructure.

* A great many public sector and private sector policies
and practices can nourish affordable housing. So far,
most public approaches have been based on supply-
side assistance; for example, purchase price and rent
subsidies and subsidized mortgages. Many other
methods, also highly effective, have an important
place in this mix, including design, zoning, regulatory
approval, construction materials/process, and labor
changes.

* Building affordable housing for the 21st century does
not mean reinventing the 19th century urban tene-
ment. Attractive, affordable housing can now take
many forms, including congregate facilities, condo-
miniums, townhouses, duplex houses, zero-lot line
single-family homes, garden apartments, accessory
apartments, and rehabilitated structures.

* The region is burdened by its persistent racial and in-
come segregation. Successful communities will in-
clude all races, ethnic groups, income groups, and age
groups. If we allow present trends to continue, urban
enclaves of poor and displaced persons in shoddy
housing—or none at all—are likely to grow. This is a
drag on the region, its competitiveness, and our spir-
its. Unless we see to it that everyone who needs such
a house can afford one, we will have failed ourselves.

What Is Affordable Housing?

What housing is truly “affordable”? The median
household income for an area is typically used as a
benchmark to determine which groups require the
most assistance with their housing needs. Afford-
able housing is then often broken down into three
sub-categories: “low/moderate income housing,”
“middle-class housing,” and “special needs hous-
ing.” Low/moderate income housing typically is
earmarked for people with a household income be-
tween 50% and 80% of the median household
income, which translates into a purchase price
ranging from roughly $63,000 to $102,000. Mid-
dle-class housing is defined as housing available to
households earning 80% to 120% of the median
household income, equaling a purchase price be-
tween $102,000 and $157,000 (special regional eco-
nomic factors such as higher energy costs and prop-
erty taxes need to be included in such calculations).
Special needs housing is housing made available to
groups of people requiring different levels of care
and assistance, such as the developmentally dis-
abled, the elderly, and single mothers.

What does an affordable unit look like, inside
and out? Like a home. There is a profusion of de-
signs for new affordable homes, and none of them
is a slum or tenement. RPA and “Fairfield 2000”
conducted an affordable housing design competi-
tion for a redevelopment site in Greenwich. This
competition generated attractive designs reflecting
various market-rate units in the town.’s Design
practices that take advantage of new construction
techniques, such as modular construction or clus-
tered development, reduce costs of housing without
any decline in aesthetics. Progressive Architecture
magazine held a design competition for an afford-
able house in Cleveland, its corporate base. The
winning submission used modular construction
that was adapted to be contextual with other houses
in the neighborhood. Community and critical re-
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ception was extremely positive, yet preconceived
notions of prefabricated construction often preju-
dice community attitudes.

The trend toward new larger units with more
amenities has shifted the housing market away from
more affordable units, driven in part by hidden sub-
sidies such as the federal income tax deductibility of
mortgage interest and local property taxes, which
can encourage over-consumption of housing. Na-
tionwide, in 1970, the “most typical” single-family
house was under 1,200 square feet, had two bath-
rooms, and had no central air conditioning or fire-
place. By 1991 this “most typical” home was over
2,400 square feet, had two and one-half baths or
more, central air conditioning, and at least one fire-
place.”” Another measure of this trend is the shift in
market share from smaller, “starter” homes to more
luxurious homes. In 1986 houses and condomini-
ums selling for under $100,000 represented 44% of
total house sales in Connecticut. In 1990 that share
fell to 14%. In the same time period the share of
houses selling for over $200,000 in the total hous-
ing market increased from 16% to 27%.%® We are
constructing Cadillacs when many of us are really
looking for a family sedan.

People face different housing needs during dif-

ferent decades of their lives: young families need af-
fordable starter homes; families with teenage chil-
dren need more rooms; single-parent families need
access to daycare or other social services; “empty-
nesters” need smaller, more carefree homes; and
many elderly people need housing that offers the
option of health or social support. Strategies to ad-
dress affordable housing needs at the state, county,
and local levels must be comprehensive enough to
include different solutions for each affordable
housing market sector. Creating a mix of housing
types in a community allows residents to stay in
their neighborhood as their life circumstances
change. In fact, most affordable housing is for a
community’s residents—teachers, firefighters, po-
lice officers, and others—who want to stay in the
town where they grew up or now work but cannot
afford to live there.

Creating Affordable Housing

Affordable housing has traditionally been associ-
ated with federal and state subsidies or housing
programs, as well as nonprofit and community-
based development groups. Some private develop-
ers have sought to provide affordable housing as a

Figure 79: Jennifer Deanne Fier and Warren Temple Smith’s Winning Design of Affordable

Housing in Fairfield County.
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way to balance their “product-line” of more luxuri-
ous housing. Nonprofit organizations, from the
Phipps Houses in the 1920s to recent projects by
the New York City Housing Partnership, have had
a long history of advocating and providing low-in-
come and middle-income housing. Each of these
groups works toward the same goal by using differ-
ent tools. Nonetheless, there are many pockets of
affordable housing activity, using, in some combi-
nation, a broad continuum of strategies for imple-
menting affordable housing programs. The task is
to expand, encourage, and replicate their efforts
that address the following regional housing goals:

* Provide acceptable housing for all residents of the re-
gion regardless of race or income.

¢ Build what is needed and can be paid for; avoid hous-
ing excesses that consume large amounts of natural
and financial resources.

® Integrate all housing markets for all racial and eco-
nomic groups.

* Focus new housing in existing centers,

* Reduce the cost of “least-cost” housing—make af-
fordable housing truly affordable.

A combination of approaches will help improve
affordability, reduce segregation, and increase re-
gional competitiveness. The four generic ap-
proaches to solving our regional housing prob-
lems include planning for affordability, providing
incentives to development, providing subsidies to
residents, and building on the regional network of
public—private housing partnerships. To be sure, in-
dividual efforts throughout the region have mixed
and matched these elements with considerable suc-
cess, but in these times of limited resources, a re-
gion-wide housing partnership and network needs
to be developed. The following section reviews the
four approaches and how they can be applied in the
region.

Plan for Affordability. There are many ways to
“plan for affordability,” that is, for the public sector
to take a proactive stance in the creation of afford-
able housing. The first is the elimination of exclu-
sionary zoning and development standards that
tend to raise housing prices above the means of
most new families. The second is to reduce exces-
sive development regulation and reviews by gov-
ernment agencies that add to a developer’s carrying

costs before his or her units are even built and sold.
Eliminating segregation will be the hardest work,
but it can be accomplished by using all these tools
in concert with the new enforcement provisions in
the federal Fair Housing Act.

Exclusionary local zoning codes typically man-
date excessive minimum lot sizes or prohibit multi-
family dwelling units on any lot. As land develop-
ment costs have assumed a larger portion of the
total development costs of housing, larger lot sizes
mean both greater acquisition costs and greater de-
velopment costs, which translates into, as those
who would promote exclusionary zoning hope,
fewer less-well-off residents who are reliant on
public services.

Affordable housing simply cannot be built on
large lots due to higher land acquisition and infra-
structure development costs. Many elements of
municipal site plan and subdivision ordinances
could be modified to cut costs, such as reducing ex-
cessive set-back, lot size, building coverage, and
frontage requirements, as well as street right-of-
way and pavement widths. Further modifications,
such as allowing “zero-lot-lines,” where the dwel-
ling may be built against the side property line, can
also cut land needs and therefore costs. For exam-
ple, a one-acre square-shaped lot would have a
street frontage of over 200 feet, compared to less
than 70 feet for a home on one-eighth of an acre.
Cutting minimum lot sizes would reduce the cost
of basic infrastructure—streets, curbs, sidewalks,
sewer and water lines, utilities—by two-thirds. All
these savings in infrastructure and development
costs can then be passed on to the buyer.

These changes not only help create more afford-
able housing by removing excessive development
costs, they create a more compact neighborhood in
which walking and biking becomes not only feasi-
ble but pleasant, enhancing a sense of community.
Providing transit services become cost-effective,
and with narrower yet safe residential streets, cars
travel more slowly and safely. And potentially more
open space can be saved around the neighborhood
to provide a sense of nature.

It has been estimated that the costs of regulatory
compliance add as much as one-quarter to the price
of a new home. Local governments must develop
policies and programs to streamline the planning,
permitting, and implementation of new affordable
housing construction. A recent study of New York
land development found that 11 out of 13 projects
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reviewed were delayed one to five years, due to a
combination of regulatory problems and public op-
position. As the profit margin for privately con-
structed affordable housing is slim enough in the
best of circumstances, construction delays seriously
hinder private developers.

A potentially powerful tool in reducing delays
and redundant reviews is to combine local and
regional master planning with a generic environ-
mental impact statement (GEIS). In essence this
combination sets forth both the development and
conservation goals of the community, as expressed
in its master plan and accompanying zoning and
development ordinances, with a GEIS “pre-review”
of the environmental impacts of development that
could occur. This would give a developer who pro-
poses a project that conforms to the master plan
and GEIS “as of right” approval to proceed, by-
passing a potentially long and risky approvals
process. In addition, such projects would also skip
the long and costly EIS process; a more targeted
“supplemental” EIS would be used in cases where
the proposed development was beyond the scope of
the GEIS.?’ The community receives the develop-
ment it planned for, and the developer can keep
costs, and hopefully home prices, to a minimum.

Further, overly rigid standards might be replaced
by performance standards that allow using alterna-
tive methods to achieve the same goals. New Jersey
is in the process of developing statewide uniform
site standards that may reduce development uncer-
tainty by streamlining site development plans,
though critics have charged that it may also reduce
both design options and local control over develop-
ment. Moreover, local governments might remove
a layer of review by allowing developers to self-cer-
tify plans, if they have been prepared by profes-
sional engineering and architectural consultants.
Lastly, New York City has revised its building codes
regarding renovations to better reflect the needs of
building rehabilitation, which differ from the needs
of new construction. New Jersey is presently creat-
ing a “rehab code” as well.

Provide Incentives for the Creation of New Affordable
Housing. Many innovative measures exist to spur
the market to provide more affordable units, in-
cluding tax credits, development funds, and zoning
and density bonuses. A key subsidy to building af-
fordable units is the federal “Section 42” tax credit

program. Federal tax credits are available to eligible
contractors creating low-income rental housing
through the Low-Income Housing Tax Credit Pro-
gram, adopted as part of the Tax Reform Act of
1986, and codified in Section 42 of the Internal
Revenue Code. By selling low-income tax credits to
an investment pool, builders can acquire the neces-
sary funds to fill the gap between the amount of
their mortgage and the actual costs of constructing
housing for low-income tenants.’” In many cases,
even when a municipality has made a gift of the
land where the apartments will be built, developers
could not afford to move forward with the project
without the gap financing that these tax credits pro-
vide.

Connecticut has a subsidy program to encourage
low-income units. A developer must set aside a
minimum percentage of units in a subdivision for
low-income residents and must maintain that per-
centage throughout a designated compliance pe-
riod, usually at least 30 years, to be eligible for state
tax credits. At a minimum, 20% of the units must
be set aside for tenants with incomes of 50% or less
of the area’s median income, as established by the
United States Department of Housing and Urban
Development; and at least 40% of the units must be
set aside for tenants earning 60% or less of the
area’s median income.

Connecticut municipalities are empowered by
the state to encourage affordable housing through
zoning bonuses, housing trust funds, and transfer of
development rights programs. Due to a low level of
participation in such programs, new methods for
achieving adequate levels of affordable housing
were sought. Legislation passed in 1989 (PA 89-
311) establishes the affordable housing appeals pro-
cedure. This procedure shifts the burden of proof
from a developer of affordable housing to the town
to establish that a substantial public interest in
health and safety clearly outweighs the need for the
proposed affordable housing. Towns in which at
least 10% of the existing housing stock is affordable
are exempt from this appeals provision. In addition,
towns that are active participants in either a re-
gional fair housing compact pilot program or other
partnership programs are exempt from appeals for
a period of one year. After this period ends a town
must meet the 10% threshold; if not, the exemption
is lost and developers can file appeals. The appeals
procedure has come under close scrutiny from
many groups and is the subject of weakening leg-
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Figure 80: Renovation of existing housing provides
a multi-billion doellar boost to the regional economy,
preserves open space, and strengthens centers of all

types.

islative proposals each session. While the 1989 act
remains intact in statute, its existence in Connecti-
cut has, unfortunately, not resulted in greater par-
ticipation in the provision of affordable housing.
RPA advocates strengthening the legislation by
providing strong incentives for communities to
zone for a wide range of housing types, prices, and
densities.

New York City and the state of New York have
been developing new regulatory incentives to spur
affordable housing. These are in addition to many
creative programs, particularly in New York City,
of tax incentives, property donation to owner-occu-
pied rehabilitated rental units, and zoning incen-
tives. Planning and zoning changes elsewhere in
the New York portion of the region are of particu-
lar interest. Recent court cases have begun to es-

tablish that municipal zoning that does not give due
consideration to regional housing needs may be
held as invalid. In particular, the “Continental” de-
cision of 1991 found that municipalities must per-
mit their share of regional affordable housing needs
to be constructed. The state Advisory Committee
on the Preparation of a Land Development Guide
recommended that in the context of strengthened
municipal planning and zoning, local officials
should be required to justify denial of permits to a
development of affordable housing. Unless public
health and safety would be jeopardized by the pro-
ject, an appeals court judge could overrule the
municipality’s decision. This concept is similar to
Connecticut’s new program. It was further recom-
mended that new planning and zoning require-
ments reflect regional affordable housing needs.’!

The state of New Jersey uses an artful and suc-
cessful combination of developer-initiated projects
and state-mandated objectives to provide affordable
housing in each of its communities. New Jersey’s
affordable housing program developed out of a se-
ries of judicial decisions by the State Supreme
Court (the Mount Laurel decisions) passed down
between 1975 and 1986, as well as the Fair Hous-
ing Act, passed in 1985, which created the state’s
Council on Affordable Housing (COAH).

The first two Mount Laurel decisions—Southern
Burlington County NAACP v. Township of Mount
Laurel (1975) and some exclusionary zoning cases
considered jointly, and now commonly referred to
as Mount Laurel II (1983)—stated that municipali-
ties have an obligation under the State Constitution
to provide a realistic opportunity for low- and mod-
erate-income housing. They also provided guid-
ance in determining the “fair share” of affordable
housing in each municipality. In the absence of any
legislatively created body to administer a housing
program, a three-judge panel was assigned to im-
plement these ideas.

Initially, developers were encouraged to file suit
against towns with exclusionary policies to obtain
variances for sites they intended to develop. The
developer had to include one low- or moderate-in-
come unit for every four market-priced units built.
Developers responded quickly to this idea and over
100 suits were filed against municipalities with ex-
clusionary zoning codes. This approach, the so-
called “builder’s remedy,” created a great deal of
discontent among municipal officials and planners
faced with the challenge of finding space for an
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enormous amount of new market-priced housing
units to subsidize the affordable units. As a result,
pressure was placed on the state legislature to cre-
ate a method that would let municipalities handle
their fair share of affordable housing locally.

The Fair Housing Act of 1985 (N.J.S.A. 52:27D-
301 et seq.) created the Council on Affordable
Housing (COAH) to replace the judicial panel cre-
ated by the Mount Laurel decisions. The act recog-
nized that “the interest of all citizens, including
low- and moderate-income families in need of af-
fordable housing, would be best served by a com-
prehensive planning and implementation response”
(N.J.S.A. 52:27D-302(c)). The third Mount Laurel
decision, Hills Development Corporation v. Bernards
Township, in 1986, affirmed the constitutionality of
the Fair Housing Act and recognized COAH as the
administrative body to handle all housing litigation
then pending in the courts.

Under the Fair Housing Act, any municipality
may submit a plan to COAH that outlines how it
intends to fulfill its fair share obligation. COAH is
then responsible for certifying the plan and deter-
mining that the municipality has established a “re-
alistic opportunity” for fulfilling its housing obliga-
tion over a six-year period. The COAH process is
voluntary. Although every municipality has a fair
share obligation, each town has the option of com-
ing under COAH’s jurisdiction or being vulnerable
to an exclusionary zoning lawsuit. In addition, a
municipality may adopt a plan and then may ask
that the plan not be reviewed for a two-year period
unless the town is sued by a developer. The two-
year period can be used by municipalities to engage
in informal review of the plan by COAH. Interest-
ingly, the Fair Housing Act does not require mu-
nicipalities to construct affordable housing, only to
adopt zoning that will create a realistic opportunity
for affordable housing. The act assumes that the
market will respond and the housing will be con-
structed by a willing developer.

COAH?’s other responsibilities, besides certifying
local housing plans, are the creation of housing re-
gions and the establishment of guidelines to deter-
mine the fair share of affordable units in each mu-
nicipality. An innovative concept—the Regional
Contribution Agreement (RCA)—allows a munici-
pality to transfer up to 50% of its housing obliga-
tions to another municipality within the same hous-
ing region. Typically, under these agreements,

suburban towns transfer a portion of their obliga-
tion to an urban town by making a minimum
$20,000 cash payment to the receiving community.
The transferring community is still obligated to
fulfill the remaining part of its fair share. These
RCAs are overseen and certified by COAH. The
New Jersey Supreme Court has recently ruled that
municipalities under COAH’s jurisdiction may also
adopt mandatory development fee ordinances to fi-
nance affordable housing activity.

The many benefits conferred on municipalities
by the Fair Housing Act and COAH encourage
local involvement and planning for new housing.
Towns with certified housing plans are given prior-
ity access to sources of housing subsidies including
the state’s Balanced Housing Program funded
through the real estate transfer tax and the federal
Low-Income Tax Credit Program. In addition, the
“mitigation instead of litigation” concept induces
many municipalities to submit plans to COAH for
certification. Towns have often found innovative
and prudent ways to meet their obligation for af-
fordable housing without having to spend munici-
pal funds or zone for higher densities. The arrange-
ments provided in New Jersey’s approach create an
optimal environment for public and private inter-
ests to work together to create housing for all
ranges of incomes.*?

Provide Direct Federal/State Subsidies to Households.
Another possible way of ensuring adequate housing
is to provide direct government subsidies to fami-
lies so that they spend no more than a certain per-
centage of their income for shelter. This could be
modeled after existing “Section 8” programs that
help poor families pay their rent. An affordable
housing subsidy program would allow families to
live where they choose and to make housing deci-
sions based on the quality of schools or other qual-
ity of life concerns. Such a program would further
help eradicate residential segregation and allow
new suburban residents the same access to job op-
portunities that current suburbanites already enjoy.

A contemporary issue is whether the federal gov-
ernment should combine housing assistance with
welfare funding into one large “block grant” made
to states. Advocates argue that by bundling these
funds, states can best decide how to deploy the re-
sources and also eliminate federal housing “red
tape.” However, there is considerable concern that
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this approach dilutes, if not eliminates, the federal
commitment to housing the poor. Inasmuch as this
region is home to a considerable number of poor
families, continued federal assistance in their hous-
ing needs is important. While a “direct subsidy” ap-
proach would presently appear to be intervention-
ist, expansion of current federal housing subsidies
would still represent only a small fraction of the es-
timated $425 billion the federal government for-
goes every year in indirect subsidies to home own-
ership—in the form of local property tax and
mortgage interest deductions from federal income
taxes.’

Finally, while many areas have residential energy
bill assistance programs, an across-the-board effort
to cut the operating costs of housing must be made
by government agencies, utilities, and civic and
business groups. Rising energy costs and sewer and
water rates have increased operation expenses of
households; as a group, residences are the largest
energy consumers in both New York and Con-
necticut—greater than industry or transportation.
Urban units are older; less well insulated; have
older, less-efficient furnaces; do not have water-
conserving plumbing fixtures; and are thus likely to
have the highest utility costs. RPAs work in the
Bronx found many prospective residents would
have difficulty with utility bills, even if the rent or
mortgage were subsidized. One “win-win” ap-
proach between the New York City Department of
Environmental Protection and developers was to
encourage use of water-saving plumbing fixtures in
renovated units, serving both DEP’s need to con-
serve water and the need to cut operating costs for
low-income tenants. These efforts need to be con-
tinued and expanded.

Replicate and Expand the Work of the Third Sector.
With continuing federal and state retrenchment in
housing programs altogether likely, local and re-
gional government agencies must take a more ac-
tive role in providing affordable housing and devel-
oping a national urban housing agenda. The “third
sector” is made up of thousands of community,
business, environmental, religious, and neighbor-
hood groups that have become effective partici-
pants in the region’s decision-making processes.
This third sector of private nonprofit and commu-
nity-based organizations can and does play a criti-
cal role in this campaign. What is different is that

these groups have taken on new and additional
roles.

Community-based development organizations
have included social service provision and commu-
nity empowerment roles in addition to home build-
ing to create more successful neighborhoods. New
Community Corporation (NCC) in Newark set out
to create a planned community within an existing
city center. Nationally known, leading urban devel-
opers and town planners came to Newark to train
community members in planning and architecture
so that local citizens could be involved in every
level of decision-making. Because the residents
then eloquently expressed their needs, the assem-
bled architects and planners were able to steer away
from accepted, sterile, and confining models of
low-income redevelopment. In nearly 30 years of
work, NCC has over and over again transformed
seemingly hopeless Central Ward blocks into liv-
able and safe homesites. More than 3,000 units of
housing have been built or rehabilitated, and NCC
is now beginning to take on projects in other
Newark neighborhoods and in Paterson. NCC has
no doubts that its programs can be successfully
replicated in any of the region’s hard-pressed cen-
ters.

Inadequate provision of social services has often
been cited as a principal reason why past low-in-
come housing projects have so often failed.** To be
of use to people, services have to be on site, and co-
ordinated with the schedules and needs of resi-
dents. The Third Sector, particularly the commu-
nity-based development organizations, has led the
housing industry in seeing to it that their building
programs include innovative, on-site, hands-on,
and ongoing social support services for tenants and
owners. These groups do not just build homes, as
they like to say, they build communities. And the
communities they build endure.

“Intermediary” groups—such as the New York
City Housing Partnership, Local Initiatives Sup-
port Corporation, and Enterprise Foundation in
New York City, and Long Island Housing Partner-
ship on Long Island—help developers and commu-
nity-based organizations navigate the bureaucratic
mazes, cut through “red tape,” and assist in devel-
oping project financing from multiple sources.
They have formed in response to new fiscal and de-
velopment complexity and regulations, acting as
community empowerment facilitators and brokers
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to shepherd projects to completion. Another force
leading to their creation is the reduced ability of
government agencies to produce new or rehabili-
tated units. The New York City Housing Partner-
ship in particular brought together civic-minded
businesses, lenders, labor, and community organi-
zations to work with government agencies on the
production of thousands of new units and is one of
the nation’s largest intermediaries. The four groups
above have created or plan to create well over
20,000 units.

In Connecticut, Fairfield 2000 Homes Corpora-
tion (F2HC) brings together the experience of a
16-member, nonsalaried board of directors and a
paid professional staff to act as an affordable hous-
ing developer, sponsor, builder, consultant, man-
agement agent, or mortgagee, depending on the
nature and scope of a particular development. Be-
cause its purpose is “least-cost” housing, F2ZHC
works either independently or in conjunction with
other nonprofit or private sector developers on a
joint venture basis. It also cooperates with state and
federal housing agencies and serves as a resource
for local municipalities. F2HC can identify land
that is appropriate for development, and it can se-
cure nontraditional, below-market-rate financing
and grants.

Both types of groups often have great expertise
and the warm relationships with specific communi-
ties that can lead to highly successful programs.
Replication of their programs can be a great time-
saver when the alternative is reinventing housing
programs as the need arises. For example, RPA has
helped network a Bridgeport community group
with New Community Corporation to share ideas
rather than “reinventing the wheel.” As public
housing dollars seem to shrink, further networking
of these groups with others, as well as banks and
civic-minded businesses, becomes more critical.

New Institutions and Uses

For centers to remain viable in an uncertain future,
they need to nurture new and emerging uses and
institutions. Urban and rural communities can be
linked to the regional economy by attracting new
economic activities, such as businesses that thrive in
smaller areas and industries that maintain connec-

tions through “telematic” at-home employees. Fur-
thermore, supporting resources such as the arts and
cultural activities offers the potential for new
growth and vitality. By adapting to new demands
and meeting new needs, centers remain a major
part of sustainable development patterns.

Communities and the Regional Economy

Fundamental economic shifts now underway and
expected to accelerate in the first decades of the
21st century could create new opportunities for
currently isolated urban and rural communities to
become integral parts of the regional economy.
RPA is opposed to unplanned exurban development
but recognizes that given the changes described
below, more jobs may be located outside of regional
downtowns. Only with strong planning and imple-
mentation initiatives will this out-of-downtown
growth ultimately be beneficial to the character and
quality of life in communities.

Among the shifts that will affect where people
live and work are:

® The “de-layering” (removing layers of management
and production) of /arge corporations and the related
process of outsourcing (or farming out of) activities to
outside contractors.

® The expected dramatic increase in sole proprietor-
ships and small businesses, expected to produce
866,000 of the more than 3 million new jobs that will
be created by 2020.

* The trend toward home work, whether as payroll jobs
or proprietorships, in which people will work at home
and communicate with offices, clients, and colleagues
via phone, fax, e-mail, and the internet; on any given
day in 2020, perhaps up to 10% of the total workforce
will not commute, compared to roughly 2% today.

Many of these enterprises and jobs could be lo-
cated in relatively isolated urban and rural centers.
On the one hand, this represents a “de-centering”
force; on the other, it could tie small towns and
smaller compact centers into the growing regional
economy, reduce traffic congestion, and better en-
able the region to offer an even fuller range of
housing and life-style choices. Home workers, for
example, should be encouraged to locate or stay in
urban and rural communities with marked quality
of life attributes (convenience, safety, diversity,
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beauty, sense of place) that also provide a variety of
services, ranging from office supplies to daycare to
cappuccino-to-go. At the moment, however, some
of these quality of life and convenience attributes
may not yet be present. Rural as well as urban com-
munities that want to seize the economic opportu-
nities presented by at-home work will have to clean
up and green up their centers and improve their
schools and other public services. Such investments
could pay off handsomely: If they succeed in at-
tracting new workers and enterprises, communities
can link and broaden their tax and employment
bases, expand retail activities, and share services.

Community groups throughout the region have
begun local initiatives in sharing services, support-
ing enterprise, cutting living costs, and generating
economic activity. Farmers’ markets in Manhattan
and beyond enable farmers from surrounding
counties to sell fresh produce directly to city cus-
tomers. Establishing a direct connection between
producers and consumers has saved many family
farms and provided a greater variety of products to
city residents. The New York State Board of Coop-
erative Educational Services provides grants to
school districts that collaborate on educational pro-
grams, stretching limited funds and initiating new
activities. Now, incentive grants of up to $20,000
will enable school districts to explore the possibility
of cutting costs by collaborating in functions such
as purchasing and transportation.

Across the region communities can also encour-
age new forms of residential, employment, and re-
tail development in ways that reinforce centers, and
they should anticipate changes in economic struc-
ture and patterns in living, working, and travel.
Rural and suburban communities should discour-
age development of new free-standing office and
retail developments and instead focus these activi-
ties in centers. Communities should also prohibit
new commercial strip development to reduce con-
gestion on arterial highways and to reinforce tradi-
tional village and town Main Street retail districts,
possibly by developing a “just-say-no” checklist for
their master plan and project reviews that will au-
tomatically alert them to development proposals
and transportation projects that would jeopardize
community character. And urban centers should
prohibit the development of isolated “big box” re-
tail developments because they often undercut ex-

isting downtown retail centers, increase highway
traffic, and reduce transit use.

Cultural Resources: The Arts, Transit, Urban
Design, and Historic Preservation

As has been emphasized throughout this chapter,
the future success of centers depends on their be-
coming places that people choose to live and work
in for better opportunities and quality of life. Be-
cause so much contemporary activity—work, shop-
ping, recreation, and living—no longer must take
place in centers, successful centers will have to fur-
ther emphasize the positive characteristics that
continue to distinguish them from suburban and
exurban locations. Extraordinary cultural resources
have long been among the greatest strengths of
centers in this region.

Increasingly, the arts are being considered a key
element in successful downtown revitalization
strategies. As an outstanding contributor to human
fulfillment, the arts should be seen in this context
not as a luxury, but as central to the identity, viabil-
ity, and attraction of urban areas. The use of the
arts as part of an overall and sustained commitment
to renewal presents practical alternatives or com-
plements to other revitalization efforts, such as
convention centers, casinos, festival marketplaces,
or high-technology centers.

Practically speaking, the arts are attractive ele-
ments in revitalization efforts because they are
often already onsite or nearby—through the pres-
ence of individual artists, cultural institutions, com-
munity arts programs, and service organizations.
Urban centers are often the natural home for artists
and cultural institutions; it is where they have his-
torically congregated, both yesterday and today.
Reinforced by mass transit systems and pedestrian
access, downtown areas provide proximity to other
artists, numerous possibilities for presentation, and
access to diverse and large audiences—all of which
might not be possible in isolated rural and subur-
ban areas.

While providing a destination and sense of place
to those who live outside of centers, the arts also
offer opportunities and benefits to the centers
themselves—to residents and communities that
may not have the mobility and choices available to
others. These benefits may include training and job
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opportunities, arts education linkages in local
schools, and community-building aspects that are
difficult to quantify but essential to healthy urban
neighborhoods.

Models of how to strengthen the role of arts in
centers need to be tailored to the aspects and needs
of each community. For example, public art pro-
grams that make public spaces more inviting may
be sponsored by partnerships of governmental
agencies, nonprofit curators, community-based in-
stitutions, or local schools. Space for performance
and exhibitions may be provided by both public and
private hosts. Local zoning codes may be revised to
attract and accommodate artists in need of live/
work studio space.

Historic centers such as Manhattans Times
Square, the city of Peekskill in the Hudson Valley,
and the downtowns of Newark and Brooklyn have
undergone periods of decline and renewal. In each
of these centers, a variety of programs and initia-

tives emerged to highlight the arts as a practical
component of revitalization efforts.

* Working from a strong employment and retail base
downtown, the Fund for the Borough of Brooklyn has
sought to act as a community facilitator, connecting ad-
jacent communities of artists and cultural institutions to
the daily users of the central business district and the
broader community beyond. The fund has played a role
in creating venues for the arts throughout the downtown
area—sponsoring events, gallery space, and exhibitions
throughout the year. Reopening the historic Kings Ma-
jestic Theater was the result of a successful partnership
between 651 Kings Majestic Corporation and the nearby
Brooklyn Academy of Music. The theater and its envi-
rons will be used cooperatively with the surrounding di-
verse communities as a place of music, dance, discussion,
public art, and education.

* In Peekskill an entrepreneurial spirit was evoked in

the Artists Spaces Program. The program identified a
community of artists looking for live/work space with
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Figure 81: The New Jersey Performing Arts Center has created new activity and excitement in
downtown Newark, allowing the city and the arts to reinforce each other for the benefit of all.
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easy access to New York City and was able to match them
with a surplus of commercial loft space in the downtown
area. Essentially treating the artists as a small business
they wanted to attract, Peekskill developed a public—pri-
vate partnership that resulted in a growing residential
community of artists, bringing new life and activity to
the street—absent since the departure of Main Street—
type retail from the downtown. Since 1991 some 75 loft
conversions for artists and related businesses have re-
sulted from the program. Changes to the downtown area
since the program was initiated include new retail busi-
nesses such as a local art supply store, cafe, gallery, and
performance and exhibition spaces. A satellite arts pro-
gram of Westchester Community College has opened
downtown, and the presence of artists downtown has
benefitted the arts education programs of local schools.
Plans are currently underway for new construction of
artist live/work space on an urban renewal site with de-
sign funding in part from the National Endowment for
the Arts and the New York State Council on the Arts.

* In Manhattan the 42nd Street Development Corpo-
ration has embraced public art as an agent to reclaim the
long-blighted street and to make it a truly public dest-
nation again. Utilizing a lively array of theaters, mar-
quees, lobbies, and the sidewalks themselves, Creative
Time mounted the 42nd Street Art Project. These prop-
erties became the backdrop for provocative and engaging
artist installations that ultimately involved local colleges,
the tourism information center, businesses, and residents
of the area. While the art project is one component of a
larger redevelopment plan for the entire area, it was re-
sponsible for creating one of the first and most visible
signs of improvement in the most famous, and infamous,
street in the United States.

® The New Jersey Performing Arts Center in New-
ark, now under construction, represents a major financial
and philosophical commitment to the arts as a revitaliz-
ing force for the core of the city and the region as a
whole. Building on the presence of the Newark Museum
downtown, the center will provide the first permanent
home for the New Jersey Symphony Orchestra, expand-
ing later to include other groups and forming an enter-
tainment and cultural district. Significantly, the arts cen-
ter is leading a redevelopment effort that will ultimately
include office towers, shopping, and dining along a main
boulevard.

Bringing the arts to bus and rail service is a sign
that public agencies recognize that they are custo-
dians of public spaces and public experiences—and
that the arts are a part of winning back the public’s
trust. Just as New York City’s Interborough Rapid
Transit Corporation, almost a century ago, re-

quired the inclusion of decorative elements such as
mosaics “to uplift the spirits of riders,” mass transit
agencies in the region increasingly view the inclu-
sion of the arts as an opportunity to enhance the
overall commuter experience.

Recent efforts to integrate the arts and transit
were led by the Metropolitan Transit Authority’s
Arts for Transit program in 1985, in which 1% of
core capital construction costs were set aside for
permanent and temporary public art, exhibitions,
music performances, and poetry posters. The Port
Authority of New York and New Jersey’s Arts
Committee seeks opportunities to include artwork
in all the public spaces they operate, from the
PATH System to the airports and bus and train sta-
tions. NJ TRANSIT’ Transit Arts Committee has
reached out to artists for ideas and projects while in
the planning stages of the proposed 20.5-mile Hud-
son-Bergen Light-Rail Transit System, a $1.3 bil-
lion project.

The built environment is an expression of the
arts that often gets overlooked. But the physical
plant we have—in our architecture and urban plan-
ning and the buildings, plazas, residences, and gar-
dens that shape our society—is an expression of
artistic ideals and philosophies. This region has ex-
celled in architecture and planning for over 200
years, from Central Park to Hyde Park, from Park
Avenue to Jones Beach. Some communities insist
on design excellence—through architectural review
boards, design guidelines, or other regulatory pro-
cedures, or through a basic demand for and atten-
tion to aesthetic sensibility—while others have al-
lowed the quality of their built environment to
decline.

Several programs are available nationally and
regionally to help communities identify and en-
courage good design, from the American Institute
of Architects’ Regional/Urban Design Assistance
Teams (R/UDATS), to American Planning Associa-
tion-sponsored interventions, to educational and
nonprofit institutions looking to teach and organize
community design workshops. For example, the
Mayors’ Institute on City Design, sponsored by the
National Endowment for the Arts, has provided fo-
rums for American mayors to attend urban plan-
ning and design workshops and candidly debate
local design and planning issues with a team of de-
sign, development, planning, and preservation pro-
fessionals. The Tri-State Metropolitan Region also
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boasts over a dozen excellent schools of architec-
ture, urban planning, and design that are often in-
volved in local community design projects and pre-
sent a powerful resource for fostering excellent
design in communities.

Many of our region’s centers, towns, and villages
possess unique buildings and distinctive historic en-
vironments that contribute directly to the charac-
ter, value, and desirability of their communities.
Reflecting periods from colonial through the pre-
sent, these resources may include classic residences,
civic and religious buildings, historic theaters, and
parks, as well as the rich qualities that arise from an
ensemble of buildings or a historic district such as a
traditional main street.

The failure of many citizens and local govern-
ments to build public support for a system, process,
or local law that promotes excellence in urban de-
sign and protects historic buildings and resources
has resulted in great losses to the region. For in-
stance, the destruction of New York City’s glorious
Pennsylvania Station helped, in the end, to catalyze
support for the nation’s most advanced landmarks
law—which was upheld by the U.S. Supreme Court
and in turn protected Grand Central Terminal
from demolition. The Grand Central Terminal
area is now the functional and visual focus of an en-
hanced Midtown Manhattan.

Historic landmarks that serve as the centerpiece
of community identity are at risk because actions to
protect them are uneven. Threats to these historic
resources may include demolition, neglect, alter-
ation, or insensitive use, as well as the unintended
consequences of rezoning and road widening,
among others. Nevertheless, notable examples do
exist throughout the region where development
and preservation goals have been considered jointly
as a part of a larger plan to retain community iden-
tity and allow appropriate growth at the same time.
In Westbury, the proposal for a Long Island Per-
tforming Arts Theatre seeks to spur cultural activity
and economic development by renovating a theater
built in the 1920s.

Help is available from both government and
nonprofit organizations to assist communities in
identifying historic resources and planning for their
preservation. There are state and national designa-
tions, such as the National Register of Historic
Places. Though no guarantee against demolition of
a building, these designations may provide access to
tax incentives or grant money, or they may entail

additional review of proposals to mitigate negative
impacts.

However, local governments and the use of their
powers are seen by many as the most effective way
to ensure the protection of buildings, sites, or his-
toric environments. Many communities have inte-
grated preservation goals and requirements into
their overall systems of planning and development.
This may take the form of a local landmarks law
with a commission to govern it or a landmarks ad-
visory committee to the planning board. The state
of New Jersey has passed enabling legislation to
make it easier to create local preservation ordi-
nances. When established properly, these commis-
sions or committees may research, review, and des-
ignate sites of significance, and comment or rule on
changes or additions that affect the landmark. Tools
such as the transfer of development rights may be
employed to provide flexibility and additional eco-
nomic incentives for appropriate development.

Several New York examples of these approaches
can be found in the master plan in the town of
Pawling and the local laws in Mamaroneck, Rye,
and Roslyn. In Plainfield, Haddonfield, and Prince-
ton, New Jersey, as well as in Greenwich, Westport,
and Stamford, Connecticut, local commissions
have been established.

Arts and Culture of the Tri-State Region

The presence of a vital arts community in the re-
gion provides substantial economic and other qual-
ity of life benefits, such as retaining and attracting
business and corporations, improving the quality of
our public realm, and reinforcing neighborhoods
and centers. Yet for all of these strengths, the health
of the arts and culture community is vulnerable,
placing a host of crucial benefits at risk.

The harsh economic environment is leading to
the loss of artists, performers, and other creative in-
dividuals. Incremental disinvestments and neglect
of both public and private institutions result in a
decline of both established and new arts and cul-
tural assets in the region.

To sustain the arts community, continue the re-
gion’s national and international leadership, and
maintain a thriving tourism industry, six primary
challenges must be met:

L. Maintain the region as a destination for creative people.
Above all else, the region’s primacy in the arts depends
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on its ability to attract and nurture artists and creative in-
dividuals. As this region is a place where talented people
often arrive with few resources and formal pathways to a
career, the ability of the region to meet the “start-up” re-
quirements of creative individuals is crucial to the con-
unued influx of talent. It is also an opportunity that needs
to be protected by maintaining a healthy “incubator” en-
vironment that allows new talent to emerge from small
and experimental venues. To some extent, the issue for
artists is the same as for other professions that the region
needs to attract and develop—do the professional oppor-
tunities and life-style choices available in the region out-
weigh the high costs of living and the problems of crime,
congestion, and inconvenience?

2. Integrate the arts into the basic institutions and vesources
of the region. Changes in government funding prospects
and in the economics of the entertainment industry have
increased the importance of integrating the arts more
closely with the activities and agendas of business and
government in the region. The challenge for the arts and
culture community is, therefore, to identify and build al-
liances based on those common issues that enhance the
arts and the region as a whole.

3. Meet the financial needs of the arts. Arts and culture
are frequently treated as a luxury by government and in-
dustry, despite their central importance to the economy
and quality of life. Moreover, many critical research and
development aspects of the industry are not as connected
to market forces as commercial products. The viability of
many small cultural organizations often hinges on rela-
tively modest sums of public subsidy and private support.
Profitability or success for nonprofit or commercial in-
stitutions does not necessarily mean that the initial mak-
ers of the creative ideas have been rewarded or that a fa-
vorable atmosphere exists for new ideas. For instance, in
the 1994 to 1995 season there was much discussion about
why theaters and producers of Broadway plays brought
to the public only two new musicals. Critics noted that
the industry as a whole is becoming increasingly charac-
terized by revivals. There is clearly a need for innovation
in connecting new ideas and content more closely to
market forces and in developing more support for public
subsidies.

4. Ensure leadership in arts training and education. This
region is a center for arts training and for the develop-
ment of talented artists and performers for local, na-
tional, and international audiences. However, without a
conscious and coherent program to foster continuing de-
velopment of its own arts and culture talent base, the re-
gion will invite decline as a global center of the arts.
Paradoxically, arts education has become one of the areas
most vulnerable to cost-cutting in contracting school
budgets. The decline of arts education coincides with a
changing population with different cultural backgrounds

Figure 82: The arts are a critical resource to the

quality of life of the region.

and priorities than previous generations. Both the devel-
opment of these new audiences for the arts and the train-
ing of another generation of artists requires a new com-
mitment and dedication to arts education.

5. Meet the physical needs of the arts. Arts and culture,
and the tourism that they attract, are significantly influ-
enced by the physical conditions under which they oper-
ate. If size and diversity of the region’s arts and cultural
resources are a major asset, developing full access and
presentation venues are major challenges. The region’s
size, density, and congested transportation systems im-
pose a difficult hurdle for both residents and visitors to
attend cultural events, particularly those located outside
the region’s core. While our mass transit system is a
major asset, it is oriented toward the hours and locations
of employment centers, not cultural and recreational
destinations. As congestion and costs of operating facili-
ties increase, physical access and opportunities decline.
Greater consideration of the needs of arts and culture in
transportation planning and cooperative efforts to dis-
seminate information on the full range of activities in the
region would expand access as well as tourist activities.

6. Provide all communities with better access to and partic-
tpation in the arts. Although the increasing cultural diver-
sity of the region is a great asset for creativity and inno-
vation, there is also a gap developing between many
communities and traditional arts and cultural institu-
tions. Increasing access to and participation in the arts
for new populations and low income communities
strengthens both the arts and local neighborhoods. Arts
and culture are a major channel for shaping and express-
ing the identity of individuals and communities within a
diverse metropolis. The arts provide opportunities
through which new generations of consumers and par-
ticipants can be developed. Ensuring both institutional
leadership and audience development in larger institu-
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tions that represent the region’s diversity is another key
factor in developing a regional arts community that fully
benefits from, and returns to, the richness of its commu-
nity resources.
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Chapter 8

The Mobility Campaign

TRUE REGIONAL MOBILITY, the free-flowing move-
ments of people and goods, has three principal
components, all of them achievable:

1. Improved transit service available to a larger number
of the region’s citizens.

2. A highway network largely freed from congestion.

3. A transformed freight transportation system.

Transformation is indeed a central theme of this
section of the plan. And at this point, urgently
needed new services can be achieved more quickly
by embracing new thinking about how transporta-
tion works.

Issues

The difficulties of meeting many of the region’s
transportation needs are compounded by inherent
limitations within the system. Some of these limita-
tions are physical, others are institutional, and some
seem almost beyond belief. We have all heard about
overcrowded trains, even if we have not ridden on
one, but how many people realize that parts of our
transit system are underused, unused, or have never
even been hooked together? The 63rd Street tun-

nel under the East River was built with two levels—
one for rapid transit, the other for commuter rail.
The upper level, for rapid transit, is in service, al-
though it operates far short of capacity and is so
poorly connected that it does far less than it should
for under-served residents of Queens. No trains
have ever run through the lower level. After a gen-
eration of delay, tracks have yet to be threaded
under Manhattan from the end of the tunnel at
Second Avenue to Park Avenue and into Grand
Central Terminal. The Hell Gate Bridge, part of a
vast Pennsylvania Railroad system, is the railroad
equivalent of an Interstate highway, with vast un-
used capacity capable of serving regional needs. Yet
it sees less service than a private driveway, carrying
only a handful of intercity Amtrak trains. Other
transit lines, such as the Atlantic Branch of the
LIRR and the Broadway BMT in Manhattan, have
a ghost-like quality and operate far short of their
capabilities.

Commuter Rail

The three regional commuter railroads have seen
their ridership growing due to significant invest-
ments over the past 15 years in new equipment, sta-
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tion rebuilding, and track and signaling. Getting to
the trains, however, remains a particular problem.
Some people can walk from their homes to a com-
muter rail station, but low-density zoning near
many stations limits that potential. Many people
drive to the train station when there is adequate
parking—itself a problem. Additional parking facil-
ities are often resisted by local communities be-
cause they bring added traffic and consume land
that could support tax-paying businesses. And some
people take buses or shuttle vans to the train sta-
tions. These “feeder services” are expensive to pro-
vide and, for most people, represent an intolerable
additional inconvenience. Making transit attractive
means finding the right mix of access methods,

while avoiding the negative impacts of parking—

not an easy combination.

Lack of direct and unimpeded access from sub-
urbs to major employment centers in Manhattan
can diminish the economic well-being of both the
centers and the suburbs. Lower Manhattan is in
particular jeopardy. It is inaccessible by rail without
at least one transfer, whether a person is coming
from New Jersey, Long Island, Connecticut, or up-
state New York. Long Islanders can only easily
reach west Midtown. Both Metro North and Long
Island riders are faced with crowded subways, ex-
pensive taxis, or long walks if they are going from
their rail terminals to Midtown locations. The for-
mer group has trouble reaching the west side, the
latter group the east side. Only three NJ TRAN-
SIT rail lines presently come into Manhattan, and
then only to Penn Station in west Midtown. Riders
on all other NJ TRANSIT lines must transfer,
while still in New Jersey, to PATH trains or ferries.
As a result, New Jersey residents have a difficult
time reaching east Midtown.

Use of the commuter rail network is further in-
hibited by:

* Low frequency of service in the “reverse peak direc-
tion” that could bring city workers to suburban jobs,
and by the fact that suburban offices are almost always
well beyond walking distances from suburban train
stations.

® The absence of through-services—say, from Long Is-
land to New Jersey, or from New Jersey to Westch-
ester and Connecticut.

* Limited service in off-peak hours and on weekends in
many areas. On the LIRR the West Hempstead and

Opyster Bay lines suffer in this regard, as do Metro
North’s Waterbury and Danbury branches, and NJ
TRANSIT’s Gladstone, Boonton, Montclair, and
Pascack Valley lines. The last three have no weekend
service at all.

Moreover, much of the region simply has no
commuter rail service. Most new suburban growth
is either beyond or between existing lines. Closer to
the center, many residential areas at the edge be-
tween urban and suburban transit services typically
have lost commuter rail service without urban tran-
sit improvements. The suburban areas farthest
from rail lines, yet relatively close to Manhattan,
include the eastern portions of Bergen County in
New Jersey and Rockland County in New York.

Solutions to these problems have often been pro-
posed. The continuing availability of creative
thinking has never been a barrier to progress. Plan-
ning for new rail services in the region has gone on
unslackened for the last 70 years, but with few tan-
gible results in the last half-century. The amount of
new rapid transit track provided can be measured in
yards, and commuter rail lines have been dropped
rather than added. Elevated rapid transit lines have
been torn down but never replaced. Certainly, in-
adequate public funding has had a great deal to do
with retarding appropriate actions. But the region’s
planning talent is scattered among half a dozen
subregional transit agencies, each with its own
agenda. No one has a mandate or a mechanism to
focus on either long-term or regional perspectives.
Transit agencies, filled with dedicated officials, are
aware of the problem and have begun in very real
ways to reach out to each other. But we still need a
new way to build a truly regional network of rail
services.

Subways

The New York City subway system is the center of
the rail transit system. It carries more than 3 mil-
lion people each day—a billion a year—over 280
miles of track, stopping at 469 stations. The system
is old, but in the last 15 years $10 billion has been
spent to bring the system back from devastating de-
terioration caused by years of neglect. Derailments,
fires, stuck doors, and graffit, once all too com-
mon, have been virtually eradicated, and all cars are
now air-conditioned.




Miles

Figure 83: Subway Lines That Are Too Slow [over 30 minute train time from Midtown
(42nd Street and 6th Avenue) or Downtown (Fulton Street/Broadway Nassau)].
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But the subway rescue operation is far from com-
plete:

® Despite a few glowing exceptions, station conditions
are poor.

¢ The system is slow, averaging only about 20 miles per
hour. Many of the outer portions of the outer bor-
oughs of the Bronx, Brooklyn, and Queens are up to
one hour away from Manhattan.

* For all their vast numbers, subway stations are far be-
yond walking distance throughout many parts of the
four boroughs in which the subway operates, so peo-
ple have to get on a bus (and pay another fare) just
to reach a subway line that can take them to work.
Over one-quarter of New York City residents live
more than one-half mile from a subway station. They
are concentrated in southeastern and northeastern
Queens, parts of southern Brooklyn, the upper east
side of Manhattan, and neighborhoods of the central
and northeastern Bronx. Only a small minority of
Staten Island residents live within a reasonable walk-
ing distance from the single south-shore Staten Island
Rapid Transit line.

¢ Crowding reaches inhuman proportions on many
lines and in many stations. Among the worst are the
Lexington Avenue lines and the E and F trains from
Queens. Crowding creates dangerous backups and
long waits to leave platforms. Most notorious of all is
the 53rd Street and Lexington Avenue station.

e In addition, there are still 70 miles of elevated lines in
the subway system, all built before the Depression,
with some dating back to the Civil War era. These
lines are an eyesore and detract from surrounding
neighborhoods. And they require an inordinate
amount of upkeep.

Perhaps the subway’s greatest problem is the
continued perception on the part of the public that
it is unsafe, augmented by the lack of control pas-
sengers feel over their circumstances. This feeling
comes despite a 50% drop in the crime rate over
the last five years and discouragement of panhan-
dlers and fare-beaters. This perception problem is a
generation old and dates back to the disinvestment
that transformed the subway into a sour and dim
environment in the 1970s and early 1980s. Now the
perception lingers dangerously, mocking billions of
dollars of constructive reinvestment. The subway is
a public treasure, yet many people still shy away
from using it, particularly in late night and early
morning hours. The irony, of course, is that by any
measure the chance of deaths and injuries from

motor vehicle accidents is much higher than that of
being victimized in the subway. But drivers, who
actually face greater danger, believe that they can
control, at least to some degree, the risks they face.
And until the subway provides simple amenities
such as adequate lighting and well-kept restrooms,
it will continue to reinforce these perceptions.

Buses

The bus network is more flexible than the rail net-
work because it can be more easily deployed to re-
spond to new markets. But buses, with few excep-
tions, must travel on the same congested roads that
automobiles and trucks use, rendering them so un-
reliable that riders may arrive home on time one
day, 20 minutes late the next day, and 45 minutes
late the day after that. Bus ridership in New York
City has continued to decline as more residents
take local jitneys or buy cars. Within New York
City, declining revenues have brought cutbacks in
service, which in turn have led to a further loss in
ridership. It is the now-familiar downward spiral.
And in less dense areas, where there are fewer po-
tential customers to begin with, it is even harder to
justify frequent and extensive service.

Express buses operate from the outer boroughs
in places that the subways do not reach, but they
add to the traffic and pollution within Midtown and
in the neighborhoods they pass through. Express
buses from the suburbs are largely confined to New
Jersey and the New York counties west of the Hud-
son River. They benefit from the Route 495 exclu-
sive bus lane—the busiest in the world—but that
lane is reaching its capacity. Moreover, buses must
use other crowded highways, especially in the
evening peak period. The use of the Port Authority
Bus Terminal is also a deterrent, since it is distant
from many workers’ employment locations.

Ferry Service

Since the mid-1980s ferries have seen a rebirth in
the region. They serve markets that were poorly
served by conventional ground transportation
modes and where boarding points are accessible, ei-
ther by being in easy walking distance, connecting
with other modes of transportation, or providing
parking facilities. The Hoboken-to-World Finan-
cial Center, the Weehawken-to-West 38th Street,
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and the Adantic Highlands-to-Lower Manhattan
ferry services successfully meet these criteria and
have been helped by public investments in docking
facilities or strong private sector efforts. New York
Waterways has been particularly successful in these
first two markets because they have provided pre-
mium amenities and convenient parking in New
Jersey with bus services in Manhattan. The absence
of these features explains the failure of other ferry
service experiments. The abundance of waterways
in the region suggests that we should continue to
search for the market niches where ferries can meet
these criteria.

Highways

Throughout the 1950s, ’60s, and ’70s, highway
construction continued explosively. New toll roads
were constructed (New York State Thruway, New
Jersey Turnpike, Garden State Parkway), the Inter-
state system was largely completed, and a number
of state highways were widened and upgraded into
limited access facilities. The rate of expansion of re-
gional road capacity has now slowed, from 62 miles
per year in the 1950s to only about 7 miles per year
in the last 10 years. It will never again reach the ear-
lier pace. The last Interstate highway in the region
has now been built. Remaining highway expansion
proposals are already mired in controversy. High-
way budgets now focus on maintenance of the
aging highway infrastructure network and on man-
agement systems to gain greater productivity.
Meanwhile, increases in highway travel also ap-
pear to be flattening, but it is too early to know if
this is a temporary or permanent trend. If highway
usage does not grow strongly, we will not need
much more highway capacity. And if stronger
growth appears, we must redirect it toward centers
where transit, walking, and biking can take the
place of auto travel. The bottom line is that we
should not be building, on a wholesale basis, more
road capacity. That era is over. If we revive it, it will
bring us choking new congestion and millions of
acres of new sprawl. Local suburban development
projects, which seem to be in a particular town’s
best interest, draw ever more cars onto already
crowded streets. When this happens again and
again, the cumulative regional effect is crippling
traffic congestion, a diminished quality of life, im-
paired air quality, and decreased productivity.
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Figure 85: Annual Miles of New Highways and Thou-
sands of New Auto Registrations, per Decade,
1950-1990.

Other factors have also been pouring more and
more cars onto the region’s roads:

® Most parking in the region is free. And even when
it is not, many employers provide it to their employees.
The federal tax code allows a nontaxable fringe benefit of
up to $150 a month that reimburses drivers for parking
charges. A mid-1980s survey of trans-Hudson auto com-
muters into Manhattan found that over half were being
subsidized by their employers. But by law, employers can
only provide a tax-free fringe benefit of $60 per month
to workers who take transit, even if their out-of-pocket
costs are comparable to those of drivers, which translates
into a government-sponsored 60% penalty to transit
users.

* Gas prices have continued to dwindle compared to
the rate of inflation and the price of transit. Gasoline
prices are lower today than at any point in the last 75
years, after adjusting for inflation.! Gas is the cheapest
liquid you can buy, cheaper to buy than milk, beer, Coke,
or even bottled water. But unlike these other liquids, it is
nonrenewable.

® More people are able to drive, and the number of
workers and the number of registered autos are now al-
most identical in many parts of the region. During the
1980s the youngest of the baby-boom population be-
came old enough to drive, and shortly thereafter they
“arrived” in the workforce, fueling the large increase in
driving during the decade.

® Current toll policies are absolutely backward.
They reject the fundamental market principle of charg-
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ing more for a scarce resource. Instead, tolls are dis-
counted for commuters who use the roads during the
most crowded times.

While the region can take some small comfort in
not being the most congested major metropolitan
area in the nation—Los Angeles tops the list by
far—our congestion levels are not improving, and
they impose a competitive burden we cannot afford
to live with. Moreover, there are significant conges-
tion costs that further reduce our competitiveness.
According to one 1991 estimate, congestion costs
the region $6.6 billion a year in lost time and extra
gas, or nearly $1,100 per year per vehicle—com-
pared to $900 per year per vehicle in Dallas, and
only $650 in Atlanta.?

Freight

Freight transportation in the region is marked by
many weaknesses. Much of the infrastructure needs
renewing. It has gaps where key connections have
yet to be built and it is crippled by congestion.
Commercial truck traffic both creates congestion
on major routes and river crossings and is itself
hampered by congestion. In response, trucking
firms charge premiums to deliver in the New York
area. It costs as much to move a truck from New
Jersey to Long Island as it does to move the same
truck to Pittsburgh—400 miles away. And shipping
firms are moving their own trucking and warehous-
ing facilities away from the urban core and out to
greenfield sites at principal interchanges along the
region’s Interstate highways, for instance, in Mid-
dlesex County and at the intersection of the New
York Thruway and I-84 in Orange County. This,
on balance, causes more traffic, because now home-
base is a longer drive away from shipping destina-
tions. And this solution will work only as long as
fuel remains cheap.

Freight railroads have a tough time competing
with trucks in the region for several reasons. There
is not much expansion space near existing urban rail
freight terminals, which makes it hard for existing
carriers to grow and for potential carriers to enter
the market. Much of the rail freight track in the
New York City area has overhead clearances that
are too low to permit double-stack container trains.
And there are no trans-Hudson rail crossings south
of Albany, which creates circuitous routings and

slow service. The small short-line carriers in New
York City and Long Island, the Long Island Rail
Road freight division, and the New York Cross-
Harbor Railroad are, despite several new initiatives,
continuing to lose market share due to a combina-
tion of high costs and a lingering perception of un-
attractive services. Further, it has been estimated
that heavy trucks do not pay their total travel and
infrastructure cost in user fees, leading to both un-
fair modal advantage and infrastructure mainte-
nance burdens being shifted onto others.?

Our position as one of the nation’s premier air
cargo hubs is undermined by the condition of our
airports, poor highway access to these airports, and
limited expansion room nearby. Moreover, contin-
ued financial instability and bankruptcy and the re-
sultant integration and retrenchment of the avia-
tion industry can lead to myriad combinations of
carriers and routes with differing impacts for the
region. A merger of major airlines could easily re-
sultin redistribution of flights, carrying with it a re-
distribution of airlift capacity supplied by passenger
airliners. For instance, a USAir and British Airways
union could have the effect of consolidating many
of New York’s interline flights into USAir’s Pitts-
burgh hub.

Collectively, the region’s marine terminals are
the largest on the Atlantic Coast and some, in New
Jersey and Staten Island, have room to expand and
good links to major railroads and key highways.
The port’s market share is declining, however, in
part from a perception of high costs and security
concerns. While total tonnage imported and ex-
ported to and from the port has remained fairly
steady since 1967, the region’s share of North At-
lantic trade has fallen from roughly three-fifths in
1967 to two-fifths in 1990. Meanwhile, global trade
patterns have become dominated by Pacific Rim
trade, which partly explains why the port’s share of
total U.S. trade has dropped from nearly 20% in
1967 to less than 8% in 1990. In addition, our
channel depths are relatively shallow, and dredging
to deepen them has caused environmental con-
cerns.

A New Vision of Regional Transit

With more and more drivers on the road, transit
now has to be made attractive enough to hold on to
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Vehicles Used
in Maximum Annual Passengers

Operator Service Route-Miles Stations (in thousands)
Commuter Rail

NJ Transit 589 398 158 47,552.1

MTA-LIRR 979 312 134 90,534.0

MTA-MNRR 702 268 108 57,398.6

Total 2,270 978 400 195,484.7
Rapid Rail

MTA-NYCTA 4,877 247 469 1,325,706.5

MTA-SIRT 36 14 22 53552

PATH 297 14 13 60,107.8

Total 5.210 275 504 1,391,169.5
Light Rail

NJ Transit 16 4 11 3,283.1
Bus

CT Local 200 585 na 43,828.3

NJ Transit 1,551 1,443 na 113,4499

NI Private 991 2,337 na 67,507.1

MTA-NYCTA 2,963 2,337 na 656,105.2

NYC Private 983 757 na 80,009.7

MTA-LI Bus 261 447 na 26,376.3

NY Suburban Local 29 16 na 36.550.6

Total 6,978 7.922 na 1,023,827.1

Grand Total 14,474 8,201 915 2,613,791.4

Figure 86: Extent and Use of the Regional Transit Network, 1991,

the riders it already has while at the same time gain-
ing a large new following. Maintaining the system
is more than just a physical task, because it is mea-
sured by whether improvements can maintain, or
regain, people’s trust. In this context, repair no
longer means replacement in kind. It means up-
grading to higher standards that can attract people
who have never ridden transit or who stopped rid-
ing years ago. This is particularly true in the case of
the subway system—by far the largest element of
the network, claiming half of all transit riders,
where significant reinvestment has yet to overcome
slow speeds, crowding, and too many under-served
or unserved neighborhoods. The region’s com-
muter railroads have already dramatically improved
many services. Making it easier to get to stations is
the next step. This means more opportunities for

walking and biking to stations in pedestrian-ori-
ented village and urban centers, clustering new de-
velopment near stations, and more parking facilities
sensitively located. The commuter rail network also
needs easier access to centers of commerce in the
region’s core. And new links between the three ex-
isting railroads are needed before it can be called a
true network.

After the subway system and much of the com-
muter rail system came close to physical collapse in
the late 1970s as the result of a generation of
under-maintenance, the massive rehabilitation pro-
gram set in motion by 1982 necessarily focused on
bringing the system to “a state of good repair.” Al-
though such a program was necessary given the
desperate state of affairs, little attention was paid to
major improvements to or reconfiguration of the
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network. But today we must reach beyond the res-
cue mentality of the early 1980s. While bringing
the system back to a state of good repair was criti-
cal over the past 25 years—and remains essential—
a dollar spent to replace track on an existing route
generates no benefits beyond those already in
place. A dollar spent to put that track on a new
alignment or create a totally new service can im-
prove value by providing a string of new benefits.
New alignments, for instance, can attract more pas-
sengers by reducing crowding and offering a faster
ride and better service to under-served neighbor-
hoods. It can also improve operating costs through
higher speeds, better station spacing, and more
sensible routing that reduces duplication of services
with a new low-maintenance roadbed. And Victo-
rian-age blight can be eliminated by replacing an-
cient and maintenance-intensive elevated lines with
subway or surface routes. It is in this spirit of mak-
ing every dollar work harder and smarter that RPA
addresses the physical transformation of the re-
gion’s rail system.

Today, more emphasis must be placed on im-
proving dreary and decrepit stations. In addition to
necessary cosmetic work such as replacing tiles, re-
pairing leaks, and removing clutter, we need to un-
dertake reconstruction at major stations, as has
been done at the triumphant new Penn Station
LIRR concourse and the 57th Street/Carnegie Hall
stop on the old Broadway BMT line. New station
work also needs more emphasis on security and
clear and accurate subway information. As for over-
crowding, a minimum space standard of four square
feet per passenger should be the target for system
upgrades.

Feeling unsafe is a problem that can be improved
with better lighting, redesign of unattended corri-
dor spaces and passages, and creation of expanded
access to stations through light wells opening up
the stations to light and air. Also needed are more
stairways inside buildings, reducing conflicts be-
tween people trying to exit a subway and people
walking along a street, and wider, shallower, and
easier-to-climb stairways. More escalators would
also improve the flow between streets and plat-
forms. Stations that should receive priority in im-
proving access are 72nd Street and Broadway;
Times Square at 42nd Street; the joint New York
City Transit/Long Island Rail Road stations at At-
lantic Avenue and the DeKalb Avenue stations in
Brooklyn; the Jamaica Center and Roosevelt/74th

Street stations in Queens; and Pelham Bay and the
two 161st Street stations in the Bronx, among oth-
ers.

The commuter rail network can similarly be-
come a more attractive transit option by the provi-
sion of heated station buildings with ticket sellers
and rest rooms, high-level platforms for easier
boarding, and expanded parking in selected loca-
tions (see Centers).

Service can be improved with higher speeds that
are not only more attractive to train riders but
make the transit system more efficient by making
better use of rolling stock. Greater rail speeds and
comfort can be achieved through improved signal
systems and switches, upgraded rail beds, continu-
ously welded rails, universal cab signaling, and
more skip-stop and express service. These improve-
ments also make it possible to carry greater num-
bers of passengers. In off-peak hours and on week-
ends, more frequent service can be provided by
using shorter but more frequent trains. The added
labor costs can be offset by introducing one-person
train operations and a system of off-vehicle or self-
service fare collection on commuter rail trains.

Faster bus trips can be achieved by creating more
express and skip-stop services—keeping in mind
that there is a trade-off of longer walking distances
to reach stops—or less frequent service at any one
stop. Care must be taken to prevent inequities in
service by neighborhood. Additional express bus
services should supplement existing local routes.
Where it can be provided and enforced, preferen-
tial treatments for buses to bypass traffic congestion
can work, especially in corridors where rail service
proves unfeasible, such as the Route 9 corridor in
central New Jersey.

Finally, providing immediate and convenient in-
formation about the transit system is critical to at-
tracting and maintaining ridership, particularly for
the occasional rider. A rider who cannot easily find
out when the train arrives, or where the bus stop is,
or how to get the ticket or token required for the
trip is unlikely to struggle to get questions an-
swered if the family car is sitting in the driveway.
Information systems can be improved in many
ways: by informing customers about delays and al-
ternatives, and about emergencies on the transit ve-
hicles and platforms; by providing route and fare
information in advance of transit trips; and by fur-
nishing schedules, fares, “vicinity” maps, and route
options at stations and stops to help customers find
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their way. Automated information services, ac-
cessed through telephones, can be put in place now,
as is being done on Amtrak and the airlines. In
time, emerging interactive computer-based tech-
niques can expand the accuracy and timeliness of
travel information for transit riders who call in for
information or seek it at transit stations.

Summary of Recommendations

The First Regional Plan proposed a massive cam-
paign to reshape the region by building hundreds of
miles of new highways and rail lines. The current
plan has a bolder aim: because of a superb series of
separate transportation projects already accom-
plished by previous generations, it is now possible
to bring the region together and put nearly all of it
within almost everyone’s reach by building only a
handful of miles of new rail lines, along with a sec-
ond handful of miles of new highways.

We already have seven good subregional railways
and subways—which often come tantalizingly close
to each other. The few new miles of track, which
would bridge the gaps between the existing sys-
tems, would give us, for the first time, a single, co-
hesive, coherent, region-spanning, and (in many
places) high-speed rail line—Rx, or Regional Ex-
press Rail. Completing the region’s rail network
will make it as easy to get around much of the re-
gion by train as it already is by car—so the pro-
posed new miles of track are also a key part of RPA’s
new highway campaign. Because what would other-
wise have been the next generation of increased
congestion on the roads will instead be accommo-
dated by effortless train rides.

In the reshaped region people will leave home in
the morning with car keys in one pocket and a rail
pass in another. RPAs congestion busting is also
bolstered by a separate plan for accelerated freight
movement—because people can move around far
more freely if they don’t have to keep getting out of
the way of slower moving “things,” whether par-
cels, beer barrels, compact discs, steel beams, or any
of the other goods we need to have at our finger-
tips.

Sixteen Transportation Objectives

Today, there is no collective vision of what this re-
gion wants and needs most from its transit system.

RPA believes that such a vision must embrace the
following 16 objectives:

1. Increase access to labor markets for employers of the
region.

2. Connect the suburban transit network with all the
major concentrations of activity at the heart of the
region—specifically, Long Islanders to east Midtown
and Lower Manhattan; northern suburbanites to
west Midtown and Lower Manhattan; and New Jer-
sey residents to all of Midtown and Lower Manhat-
tan.

3. Improve service to the region’s major urban centers
in Downtown Brooklyn, Jamaica, and Newark.

Link the suburban sectors of the region.

5. Link the outer boroughs of New York City with one
another.

6. Decongest the most crowded parts of the New York
City subway transit system, including the Lexington
Avenue line and the E and F lines in Queens.

7. Add to transit capacity into Penn Station from New
Jersey in antcipation of added ridership from NJ
TRANSIT improvements in the Meadowlands—the
Kearny Connection, the Montclair Connection, and
the Secaucus Transfer.

8. Expand coverage of the rail and subway network in
areas that are poorly served today—the central
Bronx, eastern Queens, and eastern Bergen and
Rockland counties.

9. Speed up Manhattan-bound service from the outer
reaches of the Bronx, Brooklyn, and Queens.

10. Create reinforcing internal Midtown Manhattan cir-
culation systems in the subway and on the street.

11. Relieve the overloaded exclusive bus lane (XBL) on
the approach to the Lincoln Tunnel.

12. Access the two Port Authority airports in Queens
with rail transit service.

13. Establish a universal transportation fare payment
system for all of the regional transit lines.

14. Break the barrier of the Hudson River for rail
freight.

15. Free up capacity for essential truck traffic between
New Jersey and New York.

16. Remove substantial volumes of nonessential motor
vehicles from the streets and highways of the inner
parts of the region.

Recommendations in the mobility campaign ad-
dress each of these objectives. These recommenda-
tions fall into four major categories. First is the up-
grade and state-of-good-repair of the elements of
the existing transit system to attract more riders
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and keep the existing ones. The second category is
the transformation of the existing rail network into
a truly regional system, Rx, to overcome the sys-
tem’s inability to compete effectively in the global
marketplace. Third is the implementation of high-
way congestion relief measures to increase its relia-
bility and reduce the costs of delay. Finally, the mo-
bility campaign calls for the upgrade of the goods
movement network to reduce the cost of moving
goods and services in the region. The individual el-
ements in these four areas are summarized below:

1. Transit upgrades.

Shorter and more frequent trains to add off-peak
frequency.

More skip-stop and express service,

Clear, accurate, current information systems.

Universal regional “smart card” with “self-service”
collection system.

Subway stations with better lighting, redesigned to
expand access and eliminate unattended areas, with
wider, shallower, and easier-to-climb stairways and
more escalators to improve flow.

Meet space standards on subways to relieve most
overcrowded lines.

Heated commuter rail stations with ticket sellers
and rest rooms.

High-level platforms for easier boarding at com-
muter rail stations.

Expanded commuter rail parking where access on
foot is impractical.

Improved signals for higher speeds.

Upgraded rail beds and continuous welded rail for
comfort.

Universal cab signaling.
Self-service fare collection to reduce costs.
Faster bus services with expresses and skip-stops.

Preferential treatment for buses to bypass traffic
congestion,

New high-speed ferry services to fill the market
niches where they can provide more direct and ef-
ficient services than can buses or rail transit. This
is especially true for shore communities and loca-
tions such as Staten Island.

2. Create a Regional Express Rail (Rx) System and build

new rail routes.

Construct the Long Island Rail Road into Grand
Central Terminal connection.

Broadway Rx from Port Washington to JFK Air-
port via west Midtown, Lower Manhattan, and
Downtown Brooklyn.

Downtown Rx from the Hackensack Meadowlands
Sports Complex through east Midtown to Grand
Central Terminal and to Lower Manhattan and on
to Jamaica, Queens.

Midtown Rx from Secuacus and possibly from Pa-
terson, New Jersey, to Great Neck via east Mid-
town.

A new Second Avenue subway line into the Bronx,
with one branch starting in Co-op City and the
other from the Grand Concourse, extending to
Lower Manhattan and Downtown Brooklyn.

Tii-State Rx from Stamford to New Brunswick via
Penn Station.

Triboro Rx connecting Brooklyn, Queens, and the
Bronx.

Extension of the subway from Jamaica to Laurel-
ton, Queens.

Restoration of the West Shore rail line to West
Nyack.

Crosstown Light-Rail Loop.
Newark-FElizabeth Rail Link.
Cross-Nassau Light-Rail Link.
Staten Island Light-Rail.

New LIRR station in Sunnyside Yard in Long Is-
land City.

Replacement of elevated line—McDonald Avenue
(1.7 miles) and Canarsie line (2.8 miles).

. Congestion busting through physical changes and

market approaches.

‘Widen certain roads.

Finish only the missing highway links that support

region’s centers.
Fix notorious highway bottlenecks.

Oppose new highways that act as land-develop-
ment “can openers.”

Manage the highways better with demand- and
supply-side tools.

Create employer-based incentives such as trans-
portation vouchers and “cashing out” of free park-
ing to encourage transit and carpooling.

Eliminate discount tolls during rush hours to ease
peak congestion.

Establish tolls on free East River bridges.
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¢ Establish differential tolls with electronic toll col-
lection systems by time of day and congestion lev-
els.

4. Improve commercial transportation’s competitive-
ness.

® Build a rail freight line with any new trans-Hudson
passenger crossing.

* Move long-haul solid waste by rail to help finance
infrastructure improvements.

¢ Do not cut congestion by discriminating against
trucks.

* Establish an equitable truck toll structure at the
Hudson and East River crossings to encourage use
of less-crowded facilities during less-crowded
times.

* Deploy new technologies to minimize congestion
and keep trucks moving.

® Cut freight’s noxious impact on the environment.

Regional Express Rail (Rx)

RPAs Rx plan accommodates most of the com-
muter markets that are projected to experience sub-
stantial growth over the next generation. RPA pro-
jects that more than 230,000 new trips to work will
be made to Manhattan daily in 2020. This growth
will have to be accommodated by rail—only 5 more
sets of tracks would do it, while over 80 lanes of
highways would be required. About 56,000 new
trips are projected to come from Queens and
Brooklyn; another 32,000 from Nassau and Suffolk
counties; about 70,000 new trips into Manhattan
are projected to originate in New Jersey, mostly
from Hudson, Bergen, Essex, and Middlesex coun-
ties; and another 13,000 from the neighboring New
York counties of Orange and Rockland.

For travel within the boroughs, over 40,000 new
work trips will be made among the other four bor-
oughs of New York City, with an additional 50,000
new work trips to be made completely within
Queens and another 48,000 within Brooklyn. In
New Jersey, the counties closer to New York City
will also experience an influx of new commuter
travel, with Essex, Hudson, Union, Passaic, and
Bergen counties leading the way. Without the con-
struction of Rx or other projects to provide for this
growth, it is almost certain that it will not occur.
The Rx proposals will bring substantially more ser-
vice into the core of the region and will meet these

needs, using the 63rd Street tunnel, a new tunnel
under the East River from Brooklyn to Lower
Manhattan, a new line from the Bronx and Upper
Manhattan, and a new tunnel under the Hudson
River from New Jersey. Rx will also serve substan-
tial parts of the surrounding city and inner suburbs
with new intra-borough and inter-county services.

Our existing rail system can be transformed into
a truly regional rail network serving the diverse
needs of the entire Tri-State Metropolitan Region.
Such a regional rail network, called Rx, would be
created not by building a brand-new rail system but
by modifying the way the existing one operates and
by adding critical new links. The resulting network
would be the backbone of the region’s transporta-
tion system, operating at higher speeds and more
frequently to attract more riders, augmented in
capacity to provide more comfortable rides for
more people, interconnected to eliminate wasteful
transfers, and reoriented to serve new travel mar-
kets. Working toward this metamorphosis, the re-
gion would create a transit system that can help
strengthen its threatened core, repair the torn
urban fabric, connect multiple centers of activity,
preserve communities and open spaces, and offer
equality of access for citizens in an economically ef-
ficient and environmentally sensitive manner.

A regional rail system can become the spring-
board to launch the next wave of development in
the metropolitan region. This system can spur re-
development just as earlier rail transit opened up
new land opportunities in the early part of this cen-
tury and as the automobile did in the second half of
this century. Today, with environmental, social, and
capital costs of new highways becoming prohibitive
in much of the region, rail transit improvements
should be the catalyst for economic growth in cen-
tral areas.

Regional rail can be fast, comfortable, and con-
venient, actually rivaling the qualities of the private
automobile. And rail is an option for all citizens.
The region’s existing rail system hands us, perhaps
for the last time, the opportunity to save, rebuild,
and re-create communities that have been losing
out to the ravages of the automobile culture. More-
over, if designed and properly coordinated with
land use decisions, a truly regional system would ef-
fectively serve many medium-density portions of
the region now not served by rail, while providing
new opportunities for economic development in
suburban centers.
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Today, the Tri-State Metropolitan Region faces
competition from other existing or budding world
cities. Each of our rivals already has developed or
has ambitious plans to create its own regional rail
system. Paris, Tokyo, London, and the major cities
of Germany have completed theirs. Berlin’s transit
network, long divided by the Cold War, is being re-
connected. And even Los Angeles has launched a
multi-billion-dollar effort to create from scratch a
rail network, that if completed as planned will only
be a fraction of ours. Regional rail’s productivity
gains would make more effective use of public
funds and fares through more efficient use of labor,
rolling stock, and other infrastructure. Further, by
regionalizing rail systems—breaking down artificial
barriers between the three states and between the
urban and suburban areas of the region—transit
operators can make broader appeals for capital and
operating funds and region-wide revenue sources,
particularly after citizens of the region have come
to view the entire rail system as “their own.”

For these reasons, attracting more travelers to
the region’s rail is crucial. In the future, auto travel
is likely to be increasingly constrained for environ-
mental reasons, while revitalization of the tradi-
tional urban fabric, usually accessible by rail, will
gain in importance. In many suburban areas of the
region, transit use to the region’s core is dispro-
portionately low, since these areas have no trains at
all and are served only by slow, traffic-delayed
buses.

Current Regional Transit Studies
Manhattan East Side Access (NYC "Transit)

* To examine options for north-south transit on the
east side of Manhattan

* Underway, completion July 1997
East River Crossing (NYC Transit)

* To examine options for East River transit crossings
between Brooklyn and Lower Manhattan to re-
duce reliance on Manhattan and Williamsburg
bridges

* Underway, completion Spring 1996

Access to the Region’s Core (Joint MTA/PA/NJT)

* To examine options in the east-west Midtown cor-
ridor between New Jersey and Queens

* Underway, completion June 1997
LIRR East Side Access (LIRR)

* To examine options for access for the LIRR to east
Midtown

* Underway, completion July 1997

Airport Access (Port Authority of New York and New

Jersey)

* 'To examine how best to use the passenger facility
charge to provide transit access to the two Queens
airports

* New options being considered, given the rejection

of the original, unaffordable, 22-mile automated
system

Lower Manhattan Transportation Access Economic
Benefits Study (Empire State Development Corpora-
tion)

* To examine the economic impacts of improved
Lower Manhattan transit access

* Underway, completion Spring 1996

Long Island City Transportation Needs and Opportuni-
ties Study (M'TA)

* To examine the alternatives for improved transit
services in and to Long Island City

¢ Underway

To achieve all these purposes we must recognize
the limitations of our current system, consider the
options available to us to remove those limitations,
and make some logical choices. The region’s trans-
portation agencies are already hard at work exam-
ining a range of alternatives in their distinct areas,
as shown by the above list of transit studies. RPA
applauds their work and wants to see it continue.
Choosing new projects is never easy, particularly
when dozens of other choices are simultaneously
being made in so many separate agencies. Each al-
ternative should be fully informed about all the
other alternatives under examination, so that the
region develops a clear vision of the future region-
wide rail transit network. Then, we can work to-
gether to achieve it.

There are undoubtedly many ways of achieving
at least some of these objectives for the regional rail
network. RPA has concentrated on developing one
plan, Regional Express Rail, or Rx, which we be-
lieve can accomplish them all. The concept is pre-
sented for active consideration by the citizens of the
region and by the transportation agencies now
planning particular portions of the rail network’s
future. Regardless of the fate of the Rx concept and
its components, these issues—of ameliorating poor
travel conditions and accommodating potential
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growth—must be faced. Ignoring them will result
in declining regional competitiveness, a deteriorat-
ing quality of life, and ever-increasing transit irrel-
evance.

What Is Rx?

Rx consists of a few critical projects, totaling only
25 miles of new transit lines added to the existing
1,250-mile rail network in the region—a 2% in-
crease that makes possible a multitude of new ser-
vices. Many of these concepts build on projects
previously proposed or now actively being studied
by transit agencies. Other concepts seek to capture
the unrealized and ultimately abandoned invest-
ments made in previous generations, such as the
63rd Street tunnel connections, the Second Avenue
subway, or the extension of the Archer Avenue sub-
way in Jamaica.

What is Rx? It is a new rail network spliced to-
gether from the existing system by constructing a
few critical links that are now missing. Some parts
would be no different from commuter rail as we
know it, others would remain just like rapid transit
(the New York City subway or PATH), and still
others would operate as frequently and with the ac-
celeration of rapid transit but with the comfort of
commuter rail. This last “hybrid” service would op-
erate with Rx trains, redesigned from vehicles hav-
ing the dimensions and power capabilities of the
most modern rapid transit vehicle (like the ones
in operation on the Washington Metro) so they
can operate in existing tunnels, but with seating
arrangements of the most comfortable commuter
rail vehicles. Rx services would, where necessary,
break down the artificial barriers among rail prop-
erties that had their genesis in the 19th century,
when private rail companies competed with one an-
other.

The proposed phasing of Rx, described in the fol-
lowing pages and illustrated in Plates 3A through
3D, is merely one possible sequence. The precise
sequencing is an open issue, to be decided by avail-
able funding and the political process.

Phase I of Rx

o Tri-State Rx, or through trains from Connecticut
to New Jersey (e.g., Stamford to New Brunswick or
Trenton), can run today without any new construction.
These trains would make use of the nearly empty Hell

Gate Bridge and could offer new stops in the Bronx at
Co-op City and at the Bronx hospital complex in East-
chester near Hunts Point, where transfers to and from
the Pelham Bay subway line would be possible, and per-
haps in Queens at Northern Boulevard, where subway
transfers could also be made. Connecticut, eastern West-
chester, and eastern Bronx residents could also use Tii-
State Rx trains to reach Penn Station and Newark Air-
port. Other through-routing among the three commuter
railroads is possible. But it would require either changes
in power sources or new vehicles and may not warrant
the changeover. If through-service between Connecticut
and New Jersey is very successful, however, other possi-
bilities should also be considered, including: Hudson
Line to Penn Station to Long Island, including Amtrak
services; and NJ TRANSIT Northeast Corridor Line to
Long Island.

¢ The long-awaited Long Island-to-Grand Central
Terminal (GCT) connection would be completed. The
project’s “missing links”—short sections of track in Long
Island City and between Park and Second Avenues—
would be constructed, connecting the unused lower level
tunnel under the East River at 63rd Street and giving
Long Island Rail Road trains access to GCT by making
use of available capacity on the terminal’s lower level.
About one-half of LIRR riders would switch to Grand
Central-bound trains, saving up to 30 minutes per day.
This connection would also shift some 8,000 Long Is-
landers from their automobiles. This would relieve con-
gestion on the crowded roads of Queens and Nassau
County, on the Queensborough Bridge, and in the

Queens—Midtown Tunnel.

* Simultaneously, the LIRR’s Port Washington line
would be connected to the 63rd Street’s upper level sub-
way tunnel. This line would then be transformed into a
high-frequency service, the Broadway Rx line, providing
access to West 57th Street, Times Square, Herald
Square, 14th Street, and City Hall, near the World Trade
Center and municipal government buildings.

* Simultaneously, a rail link would be built from JFK
Airport to LIRR’s Jamaica Station, funded by the existing
air passenger facility charge (PFC). This link would give
LIRR riders one-transfer (by escalator) access to JFK, as
well as setting up direct service to the airport from
Downtown Brooklyn via the Atlantic line of the LIRR
(converted to an Rx line), and the abandoned, city-owned
ex-LIRR Rockaway Line, provided that the loop on JFK
Airport was built to support the Rx-type vehicles. A new
line would also be built from the present LIRR stop in
Woodside, Queens (to be renamed LaGuardia), also
using PFC funds. This transfer too would be easily ac-
complished via escalators.

® The old Farley Post Office across from Penn Sta-
tion should be redesigned for Amtrak service, opening
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up more space in Penn Station for the expanded com-
muter rail operations and services expected there. This
project, funded in part by the federal government
through the efforts of Senator Daniel Patrick Moynihan,
would once again establish a proper New York City gate-
way for intercity rail travel.

The first two projects in Phase I open up more
frequent service into Penn Station. Currently,
about three dozen LIRR trains enter or leave the
station to and from the east in a peak hour: seven of
them are Port Washington trains. The LIRR’s cur-
rent capacity expansion project will increase this
number to 42 trains per hour. With some riders
shifting to trains into Grand Central Terminal and
with the Port Washington trains running in the
63rd Street tunnel, the LIRR will be able to bring
more trains directly into Penn Station without the
century-old change in Jamaica. There will also be
more room for the other trains that use (or will use)
Penn Station: high-speed Amtrak Northeast Corri-
dor trains to Boston and Rx through-service be-
tween New Jersey and Connecticut. A total of 81
trains into Manhattan in the peak hour from the
current LIRR lines operating through Queens
would be provided (compared to 36 today), open-
ing up many new opportunities for commuter
rail-like services for Queens residents. Construc-
tion of the Grand Central Terminal link makes
construction of the proposed Sunnyside Intermodal
Terminal possible. For Port Washington line rid-
ers, the Rx link provides both increased service cov-
erage in Manhattan and greater frequency of ser-
vice, which can attract many new riders from
northeastern Queens now relegated to the over-
crowded Flushing subway line. This, in turn, could
reduce traffic congestion in downtown Flushing
caused by subway-bound commuters. Finally, these
projects give all the region’s suburban areas, east
and west Midtown, and Lower Manhattan easy
one-transfer access to JFK and LaGuardia, using
either the new Rx or the existing LIRR.

Phase II of Rx

® The long-stalled Second Avenue subway would be
built from the Bronx to the Lower East Side. Starting at
the Grand Concourse at 161st Street and heading south
down Second Avenue, one new service would turn down
the west side at 63rd Street in an existing tunnel under
Central Park, while the other would continue down Sec-
ond Avenue and end—temporarily—at New York Plaza

on Water Street. An added bonus is that with the Second
Avenue subway in place, some Queens Boulevard trains
that already use the 63rd Street tunnel could turn down
Second Avenue to 34th Street.

* With the Midtown portion of the Second Avenue
route completed, the already transformed Port Washing-
ton line would inaugurate a second Rx service known as
Midtown Rx, through the 63rd Street upper level tunnel
and down Second Avenue. This would serve east Mid-
town destinations before turning west to a new station
under the lower level of Grand Central Terminal at 43rd
Street. From this new station, Midtown Rx would be
poised to continue west under 43rd Street and the Hud-
son River to New Jersey (see Phase IV).

®* A Downtown Rx would run from the new Grand
Central “under” station used by the Midtown Rx, south
down Second Avenue to Nassau Street in the heart of the
financial district. It would accommodate transferring
Metro North riders at Grand Central Terminal who
would have an easy escalator transfer to a high-speed,
high-amenity, and frequent express service to Lower
Manbhattan. A second Downtown Rx service would oper-
ate under Second Avenue to Water Street and then to
Brooklyn.

® Subway service would be extended from Jamaica
Center beyond the current Archer Avenue station to pro-
vide coverage in southeast Queens equivalent to that
provided in northeast Queens by the intensified Port
Washington line. Most of this construction was com-
pleted in the early 1980s and then simply abandoned.
Completing a short ramp to the surface would extend the
Queens Boulevard subway service three miles east on the
Atlantic Branch of the LIRR to Laurelton and Rosedale.
The limited LIRR service now on that line would be
shifted to the parallel Montauk LIRR mainline through
St. Albans, where a third track could have been con-
structed during Phase I to provide capacity for the added
service. As another bonus, LIRR Jamaica Station opera-
tions would be simplified and a blighting elevated trestle
in Jamaica Center removed.

* A new station of the LIRR at Sunnyside Yard
would be constructed to provide new rail access and
make it possible to develop above this site in Long Island
City. The construction of this station would be made
possible once the LIRR connection to Grand Central is
in place. Stopping trains at such a station now would ac-
tually reduce capacity and make service between Penn
Station and Jamaica worse.

The Downtown Rx creates a high-amenity service
from Grand Central to Lower Manhattan, making
it possible for Metro North commuters to avoid the
overcrowded Lexington Avenue subway line. Phase
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1T affords significant relief to the overcrowded Lex-
ington Avenue subway and provides better east side
coverage and faster speeds from the Bronx to Man-
hattan. Sending some Queens Boulevard trains
down Second Avenue further relieves congestion
on the 53rd Street line and gives convenient access
to east side destinations. Moreover, it eases the par-
ticularly overcrowded transfer point at Lexington
Avenue and 53rd Street. The Woodside station
serves as a useful transfer point to allow LIRR rid-
ers to transfer to Port Washington Rx trains, giving
them six new access points for Midtown Manhat-
tan. Completion of the southeast Queens extension
provides subway coverage into southeast Queens,
thereby reducing the bus, van, and car traffic into
Jamaica Center, and it provides new development
possibilities for Jamaica and York College. Finally,
the new Sunnyside station, along with improved
transferring capabilities constructed at Queens
Plaza, would create a development opportunity ac-
cessible by transit from most of Queens and Long
Island, and via Amtrak to more distant locations
from New England to Washington.

Phase III of Rx

® The Broadway Rx service already reaching City
Hall would be extended in a new tunnel under Broadway,
stopping farther south to serve the financial district and
then operating in a new tunnel under the East River to
Brooklyn and under Atlantic Avenue and into the At-
lantic Avenue terminal of the LIRR. This tunnel, which
might be unnecessary if the BMT Montague Street tun-
nel were sufficiently freed up by subway improvements
affecting the Manhattan Bridge, would also carry the
Downtown Rx operated under Water Street. The two Rx
services would continue along the Rx route on the con-
verted LIRR Atlantic Branch east toward Jamaica, with
one turning south down the Rockaway line to JFK and
the other continuing to Jamaica to meet the LIRR.

¢ The new Manhattan—Brooklyn tunnel under the
East River would be capable of receiving many Brooklyn
trains that now operate over the unreliable and often-
closed Manhattan Bridge, thereby reducing the reliance
on the subway level of the bridge, which was never de-
signed to carry such loads. These trains would operate
along Water Street in Lower Manhattan, connecting to
Sixth Avenue routes at Chrystie Street and providing
subway coverage for the eastern edge of Lower Manhat-
tan.

® Already established Second Avenue service in the
Bronx would be extended north to Co-op City, replacing

obsolete elevated sections of the White Plains Road sub-
way line with a joint-service tunnel under Boston Post
Road and on the surface along the existing Dyre Avenue
IRT subway line.

Once Phase III is completed, LIRR riders will
have a higher frequency of trains and two-stop ser-
vice to Lower Manhattan from Jamaica. Midtown
and Lower Manhattan will have direct service to
JFK. Extending the Second Avenue subway north
will bring the Bronx closer to Manhattan by slash-
ing travel times. The replacement of slow, trouble-
prone Manhattan Bridge subway service with a
reliable route along Water Street will benefit
Brooklyn subway riders enormously. And for those
destined to the eastern edge of Lower Manhattan,
including South Street Seaport, it will provide ac-
cess not currently available.

Phase IV of Rx

* Two Rx lines would operate west from the new sta-
don under Grand Central Terminal to the Secaucus
Transfer site in New Jersey, where all ten existing NJ
TRANSIT lines converge and where reactivated service
on the West Shore rail line to West Nyack would also be
available. The Secaucus Transfer station would then give
all New Jersey rail riders the option of transferring to Rx
service across 43rd Street to the east side at Grand Cen-
tral Terminal, either on the Midrown Rx, which would
take them up Second Avenue, stopping in the 40s and
50s, or to the Downtown Rx service, which would turn

down Second Avenue to Lower Manhattan, as detailed in
Phase II.

® The two Rx lines could extend farther into New
Jersey by using the restored West Shore rail line at least
as far as the Meadowlands Sports Complex and possibly
to Paterson via the Main Line.

In this final phase New Jersey riders gain either
direct or easy-transfer rail service to all of Manhat-
tan’s business and cultural districts, as well as to
Downtown Brooklyn and Kennedy and LaGuardia
Airports. Also, service along the West Shore line
would establish rail service in eastern Bergen and
Rockland counties for the first time in decades and
substitute for slow bus services. These improve-
ments would significantly ease the increasing con-
gestion in the exclusive bus lane leading to the Lin-
coln Tunnel, making room to speed up vehicle
traffic into the Lincoln Tunnel.
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The bulk of the subway system was constructed
to reach out radially from Manhattan to the outer
boroughs of the Bronx, Brooklyn, and Queens to
enable mass commuting to jobs in the Manhattan
central business district. The high-density con-
struction that these early subway lines made possi-
ble also generated many travel needs within the
outer boroughs and between them. But the subways
never catered to these needs that they had them-
selves created. A new transit line, the Tiiboro Rx,
running essentially perpendicular to the existing ra-
dial subway lines, would attract many outer bor-
ough transit riders, and by crossing existing lines
would provide countless new intra- and inter-bor-
ough options. Twenty-three subway lines would be
intersected at least once, with six others intersect-
ing twice. Fortunately, most of the right-of-way is
already available, in the form of the LIRR Bay
Ridge freight line in Brooklyn (mostly 4-tracks
wide), the New York Connecting Railroad in
Queens, the lightly used Hell Gate Bridge between
Queens and the Bronx, and the St. Mary’s Park
Tunnel in the Bronx,* which would allow Triboro
trains to reach across 161st Street to Yankee Sta-
dium.

The Tithoro Rx could be constructed indepen-
dently from the rest of the Rx system described
above. It would be constructed in stages. The place
to start is Brooklyn, replacing the 2.8-mile-long ex-
isting Canarsie elevated line and reusing the Bay
Ridge right-of-way, in conjunction with the con-
struction of 1.7 miles of tunnel south of Church Av-
enue to replace the slow-moving McDonald F ele-
vated line.

Collectively, these subway projects would pro-
vide subway access to much of southeastern Brook-
lyn, eliminate antiquated elevated structures, fill
underused express tracks on the IND F line, speed
travel times from the Brighton Beach area, and
begin the circumferential Triboro line.

The complete Rx system is shown in Figure 87,
where the Rx services are indicated in gray with the
commuter rail network depicted in black. Where
there is an overlap, as on the Northeast Corridor in
New Jersey and on MetroNorth’s New Haven line,
the Rx shading is used. RPA’s Rx system:

* Uses both the upper and lower levels of the 63rd
Street tunnel under the East River far more effec-
tively.

¢ Makes maximum use of both major rail terminals in
Midtown Manhattan.

® Makes maximum use of now underutilized subway
and commuter rail lines.

* Breaks down the artificial barriers between the com-
muter rail network and the subway system, taking ad-
vantage of the best features of both.

New Light-Rail Transit Routes

NJ TRANSIT is about to construct, using a pri-
vate-sector turnkey builder and operator, a new
Hudson-Bergen Light-Rail system to link many of
the new and revitalized urban centers along the
Hudson River waterfront to longer haul transit
lines at Hoboken and PATH stations and to park-
and-ride lots at either end of the line. This project
can pave the way for the construction of other
light-rail lines. NJ TRANSIT is at the same time
planning to expand the Newark city subway—actu-
ally a light-rail system, to connect with major rail-
road stations and existing and potential office and
shopping centers—and a line to Newark Interna-
tional Airport and Elizabeth.

These New Jersey initiatives, well underway, ful-
fill efforts that have been made east of the Hudson.
In Manhattan, the long-proposed 42nd Street Trol-
ley may be moving forward. It should be built and
extended to Herald Square and up Broadway to
Lincoln Center, as described in Centers. This sys-
tem will connect all the major transportation por-
tals in Manhattan—Grand Central Terminal, Port
Authority Bus Terminal, Pennsylvania Station,
PATH, and NY Waterway ferries—to key business
and tourist destinations, as well as all north-south
subway and Rx lines in Midtown Manhattan. This
project should also follow the private operator “de-
sign—build-operate-maintain” model used for the
Hudson-Bergen Light-Rail Line.

On Staten Island, the lightly used and inefficient
Staten Island Rapid Transit rail line could be con-
verted to light-rail to provide access to the ferry
terminal at St. George. Extending a new line west-
ward from the existing SIRT in the median of the
Staten Island Expressway to Route 440 and the
teleport will give residents of the north side of
Staten Island reliable access to the ferry system,
which should be expanded with high-speed services
directly to Midtown Manhattan. It will also make
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transit travel within Staten Island easier, particu-
larly to jobs and educational opportunities in the
Staten Island Expressway corridor.

Specific centers on Long Island should also con-
sider light-rail projects. The Oyster Bay and West
Hempstead lines of the Long Island Rail Road
should be converted to Cross-Nassau Light-Rail Link
service to provide higher degrees of access along a
north-south spine through Nassau County. A 3.3-
mile-long connection between the existing Oyster
Bay and West Hempstead lines through downtown
Hempstead would not only help revitalize Hemp-
stead but would also provide a much more fre-
quently served cross-county transit spine connect-
ing to LIRR trains at Mineola, Valley Stream, and
Hempstead. Ultimately, three services could be de-
veloped: Oyster Bay to Mitchell Field via Mineola;
Oyster Bay to Valley Stream via Mineola; and
Mitchell Field to Valley Stream via Hempstead.
Operated by MTA-Long Island Bus with single-
operator crews, and with self-service fare collec-
tion, these light-rail lines could produce huge sav-
ings over the current LIRR operation, eliminating
the need to replace old diesel trains on the Oyster
Bay branch and simplifying the Main Line’s costly
third-track and grade crossing elimination project.
It too could be ripe for a private—public partnership
approach similar to the Hudson-Bergen LRT.

While the Cross-Nassau proposal provides an op-
portunity to convert a low-frequency, high-cost
commuter rail operation to high-frequency light
rail, similar opportunities in the suburbs of the re-
gion are few, either because there are too few po-
tential riders or because no suitable rights-of-way
are available. Furthermore, any light-rail service re-
quires a downtown anchor, even one as modest as
Mineola or Hempstead, and is ill-suited for cir-
cumferential trips or for areas dominated by strip
commercial highway development.

Barriers to Regional Transit Solutions

The greatest barrier to achieving the vision of Rx is
self-perpetuating pessimism. Many people believe
that we cannot afford to spend the kind of money
required to put Rx in place. But if the region does
not make this investment, it is guaranteeing that it
will never again have the resources to even consider
building such a system, since our ability to compete

globally will decline and our economic base will
erode.

The barriers to fulfilling this regional transit vi-
sion are institutional and financial, not physical or
geographical. Many of the Rx phases require close
and ongoing cooperation between operating agen-
cies, mostly within the MTA organization. RPA’s vi-

sion requires six barriers to fall:

1. Conflicts exist even within the same transit orga-
nization. Metro North, for instance, is wary of allowing
LIRR trains into Grand Central Terminal, and LIRR is
concerned about running Metro North Trains into Penn
Station. And at the Port Authority, planning for airport
access has proceeded without any serious consideration
of alternatives that would involve cooperating with other
transit systems.

2. Each agency continues to make its choices based
on its own mandate. This is understandable in the ab-
sence of coordinated planning but unacceptable for the
region. For example, at NYC Transit, the examination of
subway options to relieve the burden on the Manhattan
Bridge casts aside the interests of the LIRR in bringing
Long Islanders to Lower Manhattan. Also, the Access to
the Region’s Core study is not examining options that
have benefits to Lower Manhattan, because its mandate
is only to look at the Midtown corridor. Sub-optimal
choices are inevitable in such an environment.

3. Following directly from item 2, there is no uni-
versally agreed upon set of evaluation criteria proceeding
from a shared value system to apply to alternatives. How,
for example, do we weigh capital costs against operating
deficits? How much are we willing to trade off in com-
munity impacts to gain some transportation benefits?
How much are we willing to spend to remove motor ve-
hicles from the roads to make our cities more livable or
reduce air pollution? Or to give a transit rider a seat dur-
ing the peak period?

4. Because responsibility is scattered among many
entities and across many jurisdictions, there is no overall
process for decision-making. Federal legislation theoret-
ically puts this process in the hands of the official Metro-
politan Planning Organizations (MPOs) in each metro-
politan area, but in this region there are separate MPOs
in each state. Moreover, even within each state the
MPOs do not now have clear control over the process of
prioritizing projects as intended by the legislation. A de-
cision-making bridge across jurisdictions is needed.

5. Regional funds are not apparent. Moreover, fed-
eral funding for capital projects is directly assigned to
each transit operator. It is difficult for individual agencies
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to give up funding for projects beneficial to their opera-
tions and constituencies for projects whose benefits will
be shared with other political jurisdictions. Current
funding mechanisms must be changed to accommodate
the regional funding of worthy regional projects.

6. Finally, the public in each state needs to see the
entire regional transit system as their own. The system
needs to present itself as a seamless whole to a public
whose fundamental interest is in moving around freely.
One way of doing that is through a universal fare system,
one that integrates tokens, Metrocards and paper tickets,
with highway, bridge, and tunnel tolls.

There are certainly many ways to improve the re-
gional rail network for the benefit of the entire re-
gion. RPA has concentrated on developing a single
plan, Regional Express Rail (Rx), which incorpo-
rates the best advantages of them all. Because the
Rx system provides benefits to so many parties, it
should be possible to build a consensus around the
full plan. But this will happen only if the region’s
separate constituencies are able to agree to support
elements of the program that do not directly bene-
fit them, understanding that they will receive mu-
tual support from others. The range of interests
that will benefit from the system must not be for-
gotten—benefits for employers and employees, re-
altors, developers, unions, New York City subway
riders, suburban commuter rail riders, and airport
passengers and employees. The benefits also cast a
wide geographic net—including Long Island, New
Jersey, the Hudson Valley, Connecticut, and each of
the boroughs of New York City. Rx works to
strengthen the region’s centers, most notably
Lower Manhattan, Downtown Brooklyn, Long Is-
land City, Jamaica, the Hudson River Waterfront,
and Newark. And Rx gets cars and trucks off the
road, easing congestion on the region’s highways
and benefiting even those people unable to take ad-
vantage of the new system directly.

Congestion Busting Through
Physical Changes

The highway system does need expansion, but only
by a very small amount. Five kinds of projects are
needed to attack congestion, rather than encourage
it: (1) the widening of existing roads with high-oc-

cupancy vehicle lanes; (2) completion of relatively
short missing links of the network; (3) short by-
passes of critical points of congestion; (4) new high-
ways extended into new areas; and (5) parkway up-
grades.

Widening

Because the widening of existing highways is con-
strained by the Clean Air Act Amendments
(CAAA), such projects must show that they will re-
sult in no net increase in vehicle miles of travel
(VMT). To try to move highway expansion forward
and still comply with the CAAA, highway agencies
have proposed widening projects that add high-oc-
cupancy vehicle (HOV) lanes. Segments of Inter-
state 287 in Westchester and in Morris and Somer-
set counties, and Interstate 95 in Connecticut, and
the Long Island Expressway have been proposed
for widening with lanes reserved for vehicles with
two or more occupants. On 10 miles of the Long
Island Expressway and on I-80 in New Jersey such
HOV lanes have been put in place with only mixed
results. Given past experiences, new HOV lanes are
likely to generate increased VMT without encour-
aging much carpooling or transit use. In the long
run their result is likely to be only a wider highway
carrying more vehicles moving at slower speeds,
thereby opening up more land to sprawl develop-
ment and adding to air pollution problems.

One obvious remedy would be to require more
people per car, but it is hard to guarantee that
enough properly filled cars would turn up. Car-
pools have to travel by indirect routes, are depen-
dent on the kindness of strangers, and generally
lack flexibility in their starting times. Without some
other strong incentives to carpool or use transit,
these lanes are likely to be underused. When low
demand results in empty lanes, pressures rise to
open them up to single-occupant vehicles, and
HOV lanes become a euphemism for highway
widening. One new concept is to allow single-occu-
pant vehicles and trucks to buy their way into the
HOV lane (as is now being done on Freeway 91 in
Southern California), thereby increasing the lane’s
productivity and raising revenue. But this can raise
fairness and equity issues.

Competing interests are clearly at work here.
Widening projects need to be judged by a variety
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of criteria, such as “people throughput,” VMT
growth, delay reduction, and cost—and in the case
of HOV “buy-ins,” revenues. These projects also
need to take note of policy changes regarding pric-
ing of transportation recommended later in this
plan. Until they can be subjected to this kind of
comprehensive review, any widening projects using
HOV lanes should not proceed.

Missing Links

The completion of so-called “missing links” in the
highway system should depend on whether they
serve existing centers or otherwise directly assist
the economy of the region. Projects that open up
undeveloped greenfield areas to sprawl should not
proceed. RPA recommends the completion of the
following missing links in New Jersey: NJ 21
through Passaic to US 46 to relieve traffic; and the
Interstate 280 connector into Newark to provide
improved downtown access. The extension of
Route 34 outside New Haven in Connecticut
would complete another missing link.

Bottlenecks

There are numerous long-standing and even leg-
endary traffic bottlenecks in the region that will not
be cured by even substantial shifts in travel de-
mand. Each part of the region has notorious fa-
vorites. These problem areas, which are not
amenable either to pricing changes or to other so-
lutions, should be fixed. In New Jersey, examples
include the interchanges between Routes 4 and 17
in Bergen County or Routes 3 and 46 in Passaic
County.

Substantial Capacity Upgrades

Certain projects, all in low-density undeveloped
areas would act as “can-openers” to sprawl devel-
opment. For this reason, RPA opposes the follow-
ing current projects in New Jersey: Route 92 be-
tween the New Jersey Turnpike and Route 1, and
the extension of NJ 18 in Monmouth County. Ex-
tension of Connecticut’s “Super 7” expressway be-
tween Danbury and Wilton should proceed only if
it is built to parkway standards, has no intermediate
interchanges, and is accompanied by strong land

use controls to prevent new sprawl from sprouting
along the route.

Parkway Upgrades

Parkways hold a special place in the history of the
region. There have been successful upgrades that
have brought the Hutchinson River Parkway and
parts of the Saw Mill River Parkway closer to mod-
ern standards. Plans to do similar work on the
Bronx River Parkway in Westchester County and
the Southern State and Northern State on Long Is-
land should not proceed because of the absence of
significant adjacent rights-of-way. The Taconic
Parkway’s southern segment can be reconstructed
sensitively, however, and should go forward. The
Merritt Parkway should only be upgraded to im-
prove safety and provide bicycle opportunities; it
should not be widened.

Managing the Road Network Better

While there are only a limited number of expansion
projects for the highway network, there are many
ways of “tweaking” the system to get more produc-
tivity out of it by either managing the system better
or by dampening demand. The latter refers to how
the system is priced, and it is discussed in the next
section. (Pricing actions are indicated with a double
asterisk below.) Responsible actions to manage
highways better (called supply-side here), as well as
appropriate approaches for controlling driving de-
mand (called demand-side here) are summarized in
the accompanying box.

The current program in the Clean Air Act
Amendments to reduce vehicle travel to work—the
Employee Trip Reduction Program—created a bu-
reaucratic mess both for employers and for govern-
ment oversight agencies. It should be replaced by a
simpler, less-burdensome program that is based on
a point system. Possible actions appropriate to em-
ployers would be assigned points in proportion to
their effectiveness in reducing pollution. Employ-
ers would simply select any set of actions totaling a
prescribed number of points and self-certify that
they are being implemented. This approach is de-
signed to reduce bureaucratic headaches while at
the same time ensuring that the most effective pol-
lution and congestion reduction tools actually get
used.




i

’4

RREENY e ' {7 LongIsland Sound
Y _.f. Valles

Regional Express Rail-Rx |
s Broadway Rx
/| we— Tri-State Rx
— Island Rx
m Central
Connection

eee® LaGuardia AGT

1 Regional Express Rail-Rx
Midtown Rx
Downtown Rx
Second Avenue Rx
Broadway Rx
East Side Rx
Southeast Queens Rx
Tri-State Rx
Long Island Rx
Grand Central

R Connection
L %=, ®ee®e® LaGuardia AGT

s {

Plate 3B: Phase II of Rx construction.

Atlantic Ocean



Regional Express Rail-Rx

' Midtown Rx
Downtown Rx
Second Avenue Rx
Broadway Rx
East Side Rx
Southeast Queens Rx [
Water Street Rx
Tri-State Rx

Long Island Rx
Grand Central
Connection

La Guardia AGT

/_(":;;.,_a s
Regional Plan Association
| Regional Express Rail-Rx
mm— Midtown Rx
Downtown Rx
Second Avenue Rx
Broadway Rx
East Side Rx
Southeast Queens Rx
Tri-State Rx
Long Island Rx
Grand Central
Connection
s o La Guardia AGT
Atlantic Ocean

Plate 3D: Phase IV of Rx construction,



=0

:._ I.:\:-_'_ - :@ F @;

W . ) & v h

A La Guardia

_A Airpor
R .‘.:?- x|
Lo o = .
»_h-- r-. - .
7z Pennsylvaniay
£ = Station/

/!

- ,a'.

Neu;' York § BROOKLYN

Vo T e Ry
oy

N 4

{ & N :

) STATEN Pl oier N Nl

. ISLAND

New York Bay & |shore Prwy >V
‘4 . @ = I e o )

Plate 3E: Completion of Rx system, including Tri-Boro Rx.

5

& —

o . [ =
P.A. BU
TERMINAL
r e,
!. PENN \
| staton ) fy
"\'. s==1
".I ' B
= \ |
©
= i |
?. (L i e
& ! » | | ¥
e |

Plate 3F: Detail of Midtown Manhattan Rx projects.

7 Adlantic Ocean

Long Island Sound

Regional Express Rail-Rx

Midtown Rx
Downtown Rx
Second Avenue Rx
Broadway Rx

East Side Rx
Southeast Queens Rx
Tri-State Rx

Long Island Rx
Grand Central
Connection

Triboro Rx
McDonald Rx

La Guardia AGT

Regional Plan Association
Regional Express Rail-Rx

Midtown Rx
s Downtown Rx
msmms=  Second Avenue Rx
Truck Route

Trans-Hudson
Freight Links

Broadway Rx
Southeast Queens Rx
Tri-State Rx

Long Island Rx
Grand Central
Connection




oy
AN Regional Plan Association
] Regional Express Rail-Rx
=5 \1 mmmmm Downtown Rx
o2 y l =I5 s Second Avenue Rx
s :.f; mmmmm Broadway Rx
mmmmm  Water Street Rx
"\ > :
\\\\j- 3 -_ < & ‘
o > \k '“'~-Q‘;\'°-t
| .'I $0:¢;uf--\\:““-- -
WORED -

TRADE CENTE _

' [ .La Guardia
., A Airport

A / ‘S.r w F ”WL'L“L;P
— /L~ = Pennsylv qs'r;'a. N oo
._ . /s : Gra :
HUD sﬁ- Fotatich
by L} :
£y y
7 Upper S
New York & BROOKLYN L1
oy 4 e — o am '
—) e R Bay. 2
Ny e = i 5
% : (B Fov, SR D\ i
i oy 2 ) et & 0 mtemst}ona_f ~& ¥ /. iy = |
/ % o . 2 000 @kpda A E Regional Express Rail-Rx
R | sl "/‘/.f : LS s S 'f'fx‘:"-\ wwwwk  Elevated Lines Removed |
J ISLAND -OLpeY R - — i i
’ / New York B ay _-_:. ,;Shm Lim—dle R _ A = . Construction Required
|~ o i = s : Atlantic Ocean o ' -

Plate 3H: New construction required and elevated subways removed by Rx.




8. The Mobility Campaign 173

Supply-Side Tools for:
Incident management plans
¢ Electronic toll collection™

¢ Intelligent Transportation Systems (I'TS) in-
stant traffic information for vehicles

¢ ITS pre-trip driver information

¢ Use of truck weigh-in-motion devices to
speed up goods movement

* Truck and HOV priorities at toll approaches
and lanes

® Ramp metering

Localities and highway agencies
® Access management plans to limit curb cuts

® Improved community design patterns (see
Centers)

Employers

* Employer pick-up of employees at transit sta-
tions

Demand-Side Tools for:
Highway agencies
* Road pricing
Localities
¢ Trip reductions ordinances
Employers

* Working arrangements that encourage flexi-
ble times and fewer workdays in the week

® Promotion of home telecommuting
® Subsidized transit passes and checks**
® ‘Transportation vouchers*™

* Cashing out of free parking**

Congestion Busting Through Market
Approaches

Market-based pricing incentives can be a powerful
tool to overcome congestion that results from the
marked imbalance in the pricing of transportation
that currently promotes excessive automobile and
truck use. But any pricing measure that attempts to
exact an added price from travelers or freight han-
dlers (without guaranteeing benefits which in their

eyes warrant the added costs) or fails to provide an
incentive to take transit or rideshare and a counter-
incentive not to drive alone will have a short polit-
ical life. While this plan is not oblivious to the po-
litical reality of the moment, it can also see beyond
it. Pricing proposals for transportation outlined
here are made in the spirit of finding a palatable
mix of honey and vinegar, without compromising
the principles on which the transportation elements
of the Third Regional Plan stand.

These pricing methods could either be revenue
neutral or be designed to gain new revenues for
transportation purposes. If the intent of the mea-
sure is to be revenue neutral, the political burden is
somewhat less than if it is intended to raise revenue.
But pricing transportation and funding it are, of
course, inexorably intertwined.

Accordingly, pricing measures recommended in
this plan are designed to provide measurable bene-
fits to individual transportation users and to the re-
gion as a whole. For example, if road pricing is cal-
culated to encourage drivers to travel during less-
congested, off-peak hours, then it must be demon-
strated that this will lead to reductions in delays in
the peak hours, and possibly to avoidance of further
construction of new facilities. If transportation
vouchers or the “cashing out” of free parking by
employers are instituted, then there must also be a
gain for employers, perhaps in lower parking costs
or more punctual and satisfied workers.

Countless research studies have shown that three
tools—transportation vouchers, “cashing out” of
free parking, and variable tolls and road pricing—
can substantially reduce single-occupancy driving
and resultant congestion. Vouchers and “cashing
out” are implemented by employers as an act of tak-
ing control of traffic congestion in powerful and di-
rect ways that the public sector seems unwilling or
unable to do. If enacted in unison in a particular
area, employers—using the same market pricing
mechanisms they use internally—could begin to
free themselves from the crippling congestion and
burdensome red-tape that is diminishing the qual-
ity of life for both employer and employee.

With transportation vouchers employers provide
each worker a set amount each month for trans-
portation, and at the same time charge them that
amount or more if they use parking spaces sup-
plied by the employer. Those who decide instead
to take transit, carpool, bike, or walk can pocket
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the voucher. Those who continue to drive come
out no worse if the parking fee equals the amount
of the voucher and slightly worse if the parking fee
is larger. And the employer can consider leasing
out any surplus parking space that becomes avail-
able.

Cashing out of free parking is a similar idea. It is
based on the notion that free employer-provided
parking is in fact an employee benefit, and that if an
employee chooses not to use a parking space that
has been set aside, he or she is still entitled to the
full value of the benefit—whatever an employer has
spent on the parking space. Thus, transit users, car-
poolers, and bikers and walkers get the same bene-
fit as those given a free parking space. Employees
can then make travel choices without having their
judgment biased by either having to cling to or jet-
tison a valuable employee benefit—a fringe benefit
that costs business an estimated $30 billion nation-
wide each year.’

Behaviors do change, and employers can easily
meet their CAAA requirements with either system.
Programs like these create a “win-win” situation for
employers, employees, and the regional transporta-
tion system. They fulfill a number of worthy aims,
such as complying with the CAAA, reducing the
amount employers have to spend on parking, and
easing local traffic congestion. While these are still
new concepts and therefore generate skepticism in
this region, “cashing-out” has been used in South-
ern California for a number of years. After studying
18 examples of parking fees, RPA has found that
single-occupant driving has been cut on average by
25%. The benefits of these tools are so apparent
that RPA supports them as a cost-effective way of
relieving peak-period highway congestion. There is
another point here as well: if the CAAA can be
complied with, and without pain, and it results in
cleaner air, swifter commutes, and more productive
employees, then it is a valuable and worthy piece of
legislation, not an arbitrary and capricious one.

Variable prices to match service supply with avail-
able demand are very common with most if not all
private companies. The most common examples in-
clude offering discounts for using electricity and
telephones at night or on weekends; “super-saver”
airline tickets bought for nonpeak travel periods;
“early-bird” specials at restaurants; matinee prices
at theaters; and lower prices in the off-season at re-
sorts. “Road pricing” is alluring to economists and
theoreticians. Yet the public agencies that provide

the foundation for our entire economy—our high-
way agencies—have shown only minimal interest in
these tools. Instead, we are forced to rely on a
“first-come, first-served” highway system as ineffi-
cient as a bread line at an old Soviet market. And we
slash productivity rather than congestion, diminish
our quality of life rather than boosting it, and foul
our air instead of cleansing it.

It is the last, or marginal, vehicle entering a con-
gested traffic stream that imposes the most delay on
all the others. Maximizing one’s own needs—in this
case, insisting on traveling on a particular road—
diminishes the convenience of everyone else al-
ready on the road. So cutting the volume of traffic
by a small amount as it approaches the congestion
level can increase speeds substantially, as drivers
who see the fall-off in congestion during summer
vacation months can attest to. Charging motorists
for the privilege of driving during the most con-
gested hours of the day will allow those for whom
the trip is most important—commercial vehicles,
vehicles on long trips, or multi-occupant vehicles—
to move with little impediment, while encouraging
those who can to switch to another mode or defer
their time of departure.

Present-day electronic toll collection systems, as
recently instituted on parts of the New York
Thruway, including the Tappan Zee Bridge toll
plaza, allow prepaid nonstop toll collection and
solve past objections to toll barriers as the cause of
still more congestion. But one factor is still un-
known: how much must prices go up before they
have a moderating influence on peak hour auto use?
Variable toll structures are fairly rare in the United
States, but European experiences seem very posi-
tive. Beginning in 1992, tolls on a highway outside
Paris were raised by 25% during a congested period
and cut by the same amount for two hours before
and after the congested period. This cut traffic by
5%. While this may seem small, it can increase av-
erage speeds by more than 20%.

Road pricing in this region would best be insti-
tuted where:

® There is a serious congestion problem that is well
known to the traveling public.

® There are no expectations of significant additions to
highway capacity.

¢ Alternative options to single-occupant auto use exist
or can be created.

® The new pricing system will either break even, or the
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funds it generates can be earmarked for improve-
ments to the existing facility.

e Success will reduce or eliminate the need for an ex-
pensive highway construction project.

* The peak period is relatively short.

* Existing tolls are in place.

Congestion charges, set sufficiently high, repre-
sent a solution to highway overcrowding. There are
five distinct advantages to variable pricing, includ-

ing:

® Those who pay receive a direct benefit in reduced
congestion.

® ‘Total auto travel demand is reduced.
* Diversion to transit is encouraged.

¢ A large sum of money can potentially be generated to
spend on better upkeep of highways and public trans-
portation.

¢ Congestion is solved without regulations.
Yet there are some hurdles to overcome, such as:

¢ Uncertainty over public acceptance of the principle
“instead of waiting, you pay.”

* The poor might be priced off the road.

e The need to install metering systems both in the road
and on the cars.

A logical place to institute a pricing demonstra-
tion in this region is at the Tappan Zee Bridge. This
might avoid a $450-million HOV widening project
on Interstate 287 in Westchester, since two-thirds
of the traffic on I-287 comes from the Tappan Zee
Bridge. Some limited improvements on I-287 to re-
duce excessive weaving on the highway along with
a combination of new transit services; an HOV lane
on the bridge in the morning; and employer-spon-
sored peak-period pricing and parking, flextime,
and telecommuting pricing measures can reduce
the congestion on I-287 in Westchester, preventing
the need for this expensive project.

Other road pricing measures can be instituted
during the next round of toll increases at the six
Port Authority crossings and on the New Jersey
Turnpike. In the case of the Port Authority, the first
step would be to eliminate the commuter discount.
Although not revenue neutral, these funds can be
used for parallel transit alternatives—for example,
restoration of the West Shore rail line for Bergen
County and high-speed ferries from Staten Island.

On the turnpike, lower tolls at night or midday,
particularly for trucks, could relieve congestion in
the peak hours.

Once electronic toll collection proves itself and is
commonplace—which is likely to happen soon—
tolls should be put in place on the “free” East River
bridges—the Queensboro, Williamsburg, Manhat-
tan, and Brooklyn. Funds raised would be directed
to improving transit service, particularly the corri-
dors in Brooklyn and Queens leading to the Cen-
tral Business District, and to rehabilitating these
bridges and others. This could clear Downtown
Brooklyn of drivers seeking out the free Manhattan
and Brooklyn Bridges to avoid tolls at, for example,
the Brooklyn-Battery Tunnel. We realize that this
is a politically difficult issue, but it is clear to any
observer of the New York City budget scene that
maintenance of these and other bridges will take a
back seat to other pressing needs. A funding source
derived from the system’s users is a logical means to
move bridge maintenance costs “off budget,” while
ensuring that resources will remain available for
their perpetual maintenance needs. See the accom-
panying box for an example of one such approach.

Ultimately, a more complete road pricing system
for the region, involving all of the crossings with
tolls and without, such as the bridges over the East
River, can even out congestion, create a pool of rev-
enue to repair decaying bridges, and encourage
transit alternatives. RPA intends to devise such a
system as part of its action plan.

Improving Commercial
Transportation

Overall, the region’s commercial transportation
system—moving some 700 million tons of freight
each year—is driven by the extraordinary strength
and unusual diversity of the region’s economy. Be-
cause so many people do business here, freight han-
dlers have traditionally been inventive, and there is
always strong competition for this rich market. The
freight system still has expansion room, particularly
in New Jersey and parts of the Mid-Hudson and
Long Island, where cheap land is available for ter-
minals, warehouses, and distribution centers. The
region also benefits from strategic public infra-
structure investments in ports and aviation. An-
other plus is a critical mass of fast-growing, innov-
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“Psst! Want to buy a bridge?”’

That old joke may have a new punch line. The
central question of the current NYCTA “East
River Crossing Study” is whether transit service
on the Manhattan and Williamsburg Bridges
can be continued in the future. The tentative
answer is a definite maybe—provided the city
properly maintains the bridges, something it
hasn’t done over the last generation. RPA be-
lieves that privatizing the four East River
Bridges could ensure their proper maintenance,
reduce commute times, create new transit op-
portunities, and let the city receive a share of
the profits.

New York City could lease the four East
River bridges for 50 or more years. The win-
ning company or public authority would:

* Install tolls on the bridges, in exchange for assum-
ing operation and maintenance responsibilities.

* Share a portion of the profits with the city.

* Design, build, and maintain new parallel transit
infrastructure.

RPA estimates that the private firm would
have nearly $5 billion in bonding capacity to
create desperately needed new parallel transit
infrastructure, such as completing the LIRR to
Grand Central Terminal link that would re-
move 6,000 cars from the roads; fixing the IRT
Nostrand Junction in Brooklyn permitting ex-
panded IRT service; connecting Downtown
Brooklyn to Lower Manhattan; and construct-
ing the Sunnyside Intermodal Station to spur
commercial growth in Long Island City.

What are the benefits of this privatization?

* The bridges are taken off the city capital and op-
erating budgets.

® The city receives roughly $50 million in annual
rent in the short term (growing with inflation and
traffic volumes).

* Key pieces of 21st century transit infrastructure
are built, providing superior airport access and
commutes to Midtown and Downtown.

* Remaining drivers are assured the bridges will be
properly maintained and at full capacity.

¢ ‘Traffic volumes are reduced over the bridges,
thereby speeding traffic.

¢ The city can try a bold experiment in privatization
while still retaining ownership of the bridges.

Part I1l. Five Major Campaigns

ative support businesses, including logistics firms,
insurance agents, import/export firms, and customs
brokers, many located in New York City. On bal-
ance, these firms may be more substantial direct
employers than the trucking companies, railroads,
and steamship lines.

Yet the region struggles with antiquated infra-
structure, missing highway and rail links, limited
urban expansion space and crippling congestion.
Some of these problems stem from inadequate pub-
lic infrastructure investment or uneven tax and reg-
ulatory structures, which tend to favor autos over
trucks and trucks over railroads. But some industry
practices may also aggravate the conditions the re-
gion seeks to remedy. For example, the new busi-
ness practice of “just-in-time” deliveries requires
goods to be delivered precisely as they are needed,
thereby cutting out intermediate warehousing
costs. This otherwise admirable practice can also
produce more truck trips on roads that are already
congested.

The goods movement system relies heavily on
the public sector, even though the public percep-
tion is that government agencies have greater
involvement in auto travel and transit. Public poli-
cies and actions in commercial transportation have
had varying levels of effectiveness and impact. Pub-
lic capital investment specifically earmarked for
freight infrastructure has been generally successful,
such as the Port Authority’s investments in ports
and airports. But trucks are primary users of high-
ways built for cars. Public agencies seem to give less
attention to freight operations, perhaps because
they are a completely private enterprise. Moreover,
freight seems less easily understood than passenger
transportation. From the other side, most private
freight firms are leery both of public regulation and
of subsidies, perhaps out of fear of becoming be-
holden to public agencies.

Nevertheless, a regional agenda to improve the
flow of goods is needed. This agenda requires a
partnership between public and private parties, as
well as coordination between jurisdictions. While
there are many public agencies with varying re-
sponsibilities for commercial transportation, inter-
jurisdictional cooperation is very rare, as it is with
highway and transit systems. Goals for the regional
goods movement system agenda should:

* Build a flexible, robust commercial transportation
system that allows the region to compete effectively
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in the national and global economy, both now and in
a variety of future scenarios.

* Develop new logistical tools to make the flow of
goods and relevant data throughout the region seam-
less, timely, and cost-effective.

* Provide equitable access for key commercial trans-
portation to the regional network.

¢ Reduce the adverse environmental and social impacts
of commercial transportation, and try to use less re-
source-intensive transportation to help solve other
environmental problems.

The following section discusses each goal and rec-
ommendations to achieve them.

Build a Flexible Commercial Transportation
System

Changes in the freight industry are taking place
very rapidly as new business relationships, both
spatial and financial, are developing. Technology,
regulations, and business practices are comletely
different from those of even 20 years ago. Some
technological changes include “double-stack” rail-
road container services; “RoadRailer” intermodal
highway trailers that can also be pulled in a train;
overnight package delivery services like Federal Ex-
press; and communications and computer systems
that allow companies to have much greater control
over their shipments, trucks, and trains. These
technologies have transformed the flow of goods in
the Tri-State Metropolitan Region. The majority
of the region’s Pacific Rim trade is conducted by sea
and rail, rather than just in ships, and by a double-
stack container train pipeline that brings Pacific
Rim freight across the nation by railroad, which
sharply cuts costs and transit time to and from
Asian and West Coast shippers.

The virtual elimination of federal regulation of
trucking, railroads, and airlines is a significant reg-
ulatory change. Some firms have thrived, particu-
larly the railroads, while many trucking and airline
companies perished from the resulting intense
competition. Revolutionary changes in business
practices have altered both the structure and nature
of commercial transportation. Many firms have
farmed out their transportation and distribution
functions to independent companies, spawning new
practices and partnerships. Others have closely in-
tegrated their manufacturing, planning, transporta-
tion, and distribution functions with key customers.

This reduces product cycle and delivery time,
thereby cutting costs and improving quality.

Given the rapid and ever-increasing pace of tech-
nological and business practice changes, this region
needs the most flexible transportation system possi-
ble. We cannot assume things will be the same even
five years from now, so it is no use extrapolating ei-
ther yesterday’s or today’s trends.

During the last decade most railroads made great
strides nationally in improving quality, competi-
tiveness, and service. Innovation in management
and labor practices, cost containment, targeted cap-
ital investment, and deployment of new technolo-
gies, such as double-stack and RoadRailer inter-
modal services, made railroads true competitors
after a generation of disinvestment and decline.
The renaissance of freight railroads has spawned
new truck—rail intermodal partnerships where, for

Figure 88: Large “double-stack” container trains
(top) are the region's primary link to Pacific Rim
trade. Highway trailers can be loaded on trains (bot-
tom) to take advantage of the best characteristics of
railroads and trucks. Neither of these technologies is
available east of the Hudson River.
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example, a trucking company picks up trailers or
containers from the customer, but instead of that
truck driving long distances to deliver the trailer, it
is loaded onto a train and travels thousands of miles
by rail before being picked up again and locally de-
livered from the rail terminal by the trucking com-
pany. This process uses the strengths of each part-
ner—truck flexibility in pickup and delivery and
rail’s ability to have a few locomotives and two crew
members move hundreds of containers long dis-
tances—to serve the demands of an increasingly
difficult marketplace and heighten carrier prof-
itability. These partnerships are expected to be-
come even more commonplace in the future.

The freight system in New York, however, re-
mains archaic. The east-of-Hudson market does
not possess a modern rail system that can accom-
modate large double-stack trains from all parts of
the nation. Intermodal services to New York typi-
cally consist of an intermodal train that arrives in
New Jersey, where trucks haul the trailers and con-
tainers across the Hudson. New York City and
Long Island trailer—train intermodal rail access
from the north should improve with the comple-
tion of the Oak Point Link, but it cannot accom-
modate full-size, double-stack trains.® Though the
Cross-Harbor Railroad can bring double-stack
trains to the Brooklyn waterfront, it cannot move
them inland across Long Island.

Infrastructure Improvements

Some regional transportation agency planning
studies are examining rail freight improvements.’
All of these studies should posit a double-stack fa-
cility that could allow direct access to a national rail
system, particularly to the Southeast—two func-
tions the Oak Point Link cannot provide. Any new
rail crossing should be designed to allow easy access
from a multitude of routes and carriers.

The preferred clearance for a double-stack route
is 22.5 feet; the Oak Point Link route is fully three
feet lower, and even smaller clearances exist in
Brooklyn, Queens, and Long Island. The “Access
to the Region’s Core” study may consider a joint
passenger—freight line from New Jersey, straight
across under Manhattan to Long Island City, to
connect with LIRR lines. This idea is attractive but
could be very expensive. An alternative trans-Hud-

son route could be built in conjunction with Rx pas-
senger service, which would connect routes west of
the Palisades in North Bergen to the West Side
Line in Manhattan. The line would swing east after
crossing into the Bronx, connecting to the Hudson
Line and Oak Point Link (rebuilt to higher clear-
ances). This alternative could be more cost-effec-
tive and could be completed faster. New intermodal
rail freight terminals east of the Hudson would also
be needed in places such as 65th Street in Brooklyn
and Deer Park or Republic Airport in Suffolk. An-
other candidate terminal, the abandoned Cerro
Conduit factory in Syosset, could also be the sub-
ject of a brownfields reclamation project.

Generating westbound back-haul loads is critical
to the success of any regional rail system, particu-
larly east of the Hudson. For any transportation
company to remain competitive, equipment should
be carrying revenue-producing loads as frequently
as possible. This region has always consumed more
transportation services than it produced, an imbal-
ance that has increased over time largely due to the
regional decline in manufacturing. Yet a new back-
haul commodity may be emerging. New York’s
waste disposal systems are reaching a critical condi-
tion, as the city will soon be shutting down the
Fresh Kills landfill. And incineration is increasingly
problematic, while sewage sludge can no longer be
dumped at sea. RPA is studying waste management
systems, including recycling and resource recovery,
and whether the existing or improved rail system
can be put to use in the efficient movement of these
materials between sorting, reprocessing, and dis-
posal facilities. If this approach is effective, it could
serve as the foundation for westbound shipments,
leveraging considerable capital to further upgrade
the regional rail facilities.

New opportunities for the regional ports may in-
clude opening new all-water trade routes from the
Far East via the Suez Canal now that manufactur-
ers are seeking out new low-cost production sites in
Southeast Asia. Since the port’s obvious orientation
is with European ports, increasing trade with emer-
gent economies in Eastern Europe and the expan-
sion of the Western European economy may also
increase demand for port facilities. But the region’s
ports struggle with relatively shallow channel
depths that constantly require dredging, and they
face increasing difficulty in disposing of dredge ma-
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terials. Three forces are converging: new Southeast
Asian/Suez routes, port capacities, and the future
replacement of older ships.

All sides agree that the New Jersey berths and
channels require ongoing maintenance dredging
simply to remain navigable. But the manner in
which dredge spoils are disposed of has caused
near-gridlock. There is also a question of whether
berths and channels should be deepened (e.g., be-
yond the 32 to 40 feet depth around the port) to
safely accommodate larger ships in the future. A re-
view of relevant literature is inconclusive. There is
a close relationship between ship design and port
capacities, as ship owners, possessing an asset with
a 25-year plus life span, want to be sure that they
can operate their vessels in as many ports and time-
saving canals as possible. For many years the di-
mension limitations of the Panama Canal governed
ship sizes, and our ports could accommodate those
vessels. But new ships bigger than these are now in
use for Pacific trade that does not require use of the
Panama Canal.® Further, many oil tankers today
cannot reach their berths in New Jersey and Staten
Island, instead transferring their cargo in the
Upper Bay or Sandy Hook Bay to barges for the
final leg of the journey. Not only is this practice in-
efficient, it also carries the considerable risk of an
oil spill near many precious recreation and natural
areas.

As noted, new routes from Southeast Asia to the
region via the Suez Canal are already being estab-
lished. Given the Suez Canal’s much larger size,
larger vessels could be used on this route to New
York. However, such large ships only make sense if
there is enough traffic volume to justify their huge
capacity and if ports can physically accommodate
them with sufficient channel and berth depths and
widths, larger cargo loading cranes, and more
dockside space. It has also been speculated that fur-
ther deepening of the Kill Van Kull separating Bay-
onne and Staten Island would be very complex and
costly—if possible at all—due to the presence there
of bedrock rather than silt. Competing North At-
lantic ports, such as those in Baltimore and Nor-
folk, are more likely to accommodate larger ships
immediately, while additional channel and berth in-
creases would be required here. Unloading such
“superships” in these locations would likely require
trucking the cargo up I-95 since the goods still need

to get to consumers here, thereby decreasing our
competitiveness, and damaging infrastructure and
increasing truck traffic all along I-95. A “port sur-
vival” plan needs to be drafted that considers these
factors and develops workable contingencies that
meet the equally important needs of economic
growth and environmental quality.

Even if new port facilities are developed, we
should not expect significant employment in-
creases. Direct port employment has plunged over
the last generation, the result of containerization
and mechanization of the ports. But new avenues
for direct maritime employment growth can be ex-
plored. This port contains many inactive ship re-
pair and maintenance facilities on both sides of the
Hudson, despite thousands of ship calls each year.
Putting these facilities back to work competitively
could generate a considerable number of well-pay-
ing skilled jobs, perhaps more than the current
number of direct on-dock jobs.

Trucking could be improved by targeted imple-
mentation of [HVS/ITS to reduce congestion and
detect and clear congestion-spawning accidents
more rapidly. “EZ-Pass” automated toll collection
systems would be particularly effective in reducing
truck congestion. New information systems can
help keep trucks moving by electronically manag-
ing shipping documents as the truck crosses state
lines. A related improvement would be the installa-
tion of “weigh-in-motion” truck systems, to reduce
truck delays at truck scales and to discourage over-
weight trucks which severely damage pavement and
bridges. Simply enforcing existing weight and
safety rules will go a long way in making trucks ap-
pear as good neighbors on the roads.

Yet it is doubtful that these improvements will
significantly reduce traffic congestion in key com-
mercial corridors unless we first ease auto conges-
tion. For example, much of the growth in Hudson
River traffic over the last generation can be traced
to rapidly increasing automobile traffic, not to
truck traffic. And highway congestion is nearing
epidemic proportions. Literally billions of dollars
of productivity are lost each year in the region as
traffic sits in accident- and construction-related de-
lays. A typical large truck costs about 55 cents
per minute to operate, not including the additional
cost of spoilage or missed sales opportunities when
the delivery is late. If one truck sits in a half-hour
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traffic jam each day, it loses a minimum of $4,200
each year. Again, the most effective way to cut
congestion is through a pricing system. If the sys-
tem costs a truck $500 out-of-pocket per year but
cuts the amount of traffic congestion in half, the
owner would receive a threefold yield on that
investment. Cutting traffic congestion for trucks
through road pricing is clearly beneficial to corpo-
rate and regional productivity. Importantly, any
pricing scheme, such as one that might be intro-
duced on the Tappan Zee Bridge, should not penal-
ize trucks, particularly during the off-peak hours.

New Logistical Tools

The regional logistics chain is quite complex and,
in many cases, typically extends beyond the bounds
of the region. Firms are engaged in nationwide pro-
duction, distribution, and logistics activities. This is
particularly true for direct merchandise companies
that have spun off their own warehousing and dis-
tribution to third parties. For example, many com-
puter retailers use Airborne Express to warehouse
and distribute from their air cargo hub in Ohio,
while keeping control of the sales and customer ser-
vice functions at the home office. This type of sys-
tem thereby guarantees next morning delivery of
any product to any location in the nation and leads
to high levels of customer service and responsive-
ness by the retailer.

There are many nontransportation aspects to this
new logistics chain, however, most of which involve
reliable information transmission via many types of
telecommunication technologies and, of course, so-
phisticated computers and software. Indeed, pure
travel time might become less of an issue within the
total order delivery cycle. It has become clear that
many failures in the chain occur at the interfaces
and typically involve poor information transfer,
such as between customer and order receiver, be-
tween supplier and hauler, or between hauler and
supplemental haulers. A part of the final travel time
to the customer may include some “fudge factor.” If
previous delays cause the shipper to rely on “fudge
time,” local traffic congestion delays can consume
the last of this cushion, thereby causing the ship-
ment to arrive late.

Contemporary logistics are clearly far more com-
plex than moving trucks or trains: our competitive

position also depends on information. These new
requirements indicate a need for transportation and
telecommunications and information service com-
panies to jointly develop advanced logistics infor-
mation systems to improve the “information inter-
faces” in the regional logistics chain.

Equitable Access to the Regional Network

The region’s road, rail, airport, and seaport net-
work probably now contains almost all of the phys-
ical fixed capacity we can count on for the foresee-
able future. Congress has declared the Interstate
system to be finished, and I-287’s completion from
Morris County to Rockland County was probably
the region’s last new highway. Assuming both com-
mercial and personal travel demand will continue
to grow, how should travel priorities be estab-
lished? The de facto policy seems to be that every-
one has equal priority and everyone has the equal
opportunity to sit in a traffic jam. Trains are de-
layed as Amtrak, commuter, and freight trains all
compete for space on rail lines such as the North-
east Corridor, the Lehigh Line in New Jersey, and
the Hudson Line in New York. When one private
railroad owned and operated all services in a given
corridor—intercity, suburban, and freight—dis-
patching decisions were made with a view to the
success of the entire network. Today, the line
owner’s trains move first and “foreigners” go last.
Strong rail freight and passenger services both need
equitable access to the regional rail infrastructure.

An equitable access policy makes sense if it is
based on market principles. Well-intended regula-
tory policies, such as the Southern California rule
that banned peak-period truck deliveries so as to
improve air quality, tend to spawn many unin-
tended consequences. In that case, drivers and ship-
ping clerks needed to be paid overtime. It also
raised late-night security questions for companies
making or accepting late deliveries. An alternative
approach could be implemented through the con-
gestion pricing systems described in the preceding
section.

Trucks are banned on many portions of the re-
gional highway system, particularly the parkways.
While there may be reasonable engineering reasons
to do so, such as low clearances, inadequate bridges,
or narrow lanes, other prohibitions seem to be
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more historical. For example, while many of the
New York City parkways were envisioned as tour-
ing or recreational routes, it is not representative of
their current uses—commuting to work by car.
These parkway prohibitions force all trucks des-
tined for Kennedy Airport, regardless of size, to use
only the Van Wyck Expressway, a highly congested
highway. Regulations should be modified to allow
appropriately sized commercial vehicles, such as
pickup trucks and small vans, on certain city park-
ways to provide alternative access to JFK cargo ter-
minals. In addition, urban commercial transporta-
tion would be improved by allowing appropriate
commercial and service vehicles to use parking
garages in New York City, thereby freeing up curb-
side loading areas for larger delivery trucks.
Separate commercial and passenger routes are
needed in some parts of the region. For example,
Conrail’s Jersey City to Albany West Shore line is a
critical freight link that should not be forced to ac-
commodate commuter rail without additional pas-
senger tracks. Another critical freight link is the
New Jersey Turnpike. Some of its lanes are re-
served for cars, but cars can also use the truck and
bus lanes, in turn slowing down the trucks. Careful
thought should be given to reserving the truck
lanes for just trucks and buses during peak periods.
Finally, an Exclusive Commercial Lane on 1-495,
Lincoln Tunnel, and southbound Dyer Avenue/
34th-31st Street connection, similar to the existing
Exclusive Bus Lane, could potentially save truckers
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Figure 89: Trucks are banned on many parkways in
the region, particularly leading to JFK International
Airport, despite the fact that many commercial vans
are virtually the same as their passenger counterparts.

as much as 30 minutes of delay during the morning
rush.

A Good Neighbor

Air pollution, particularly carbon monoxide and
particulates, is generated by trucks and locally in-
tensified by prolonged truck idling and congestion.
In addition, residential areas are disturbed by the
noise and traffic caused by through-trucks on local
streets. Diesel particulates—soot—are carcinogens.
In New York City alone, trucks, buses, and other
diesel-powered vehicles produce over 3,000 tons of
particulates per year. The federal Clean Air Act
Amendment mandates have reduced diesel particu-
late emissions, although the deadlines for trucks lag
several years behind those for buses. The effect of
these mandates will be limited by the fact that truck
engines can be kept in service for decades, and the
regulations for trucks only apply to new engines.

Highways, water mains, and other subsurface in-
frastructure are damaged and fail at a faster rate as
a result of heavy truck use on the surface. One pass
of a large delivery truck weighing nine tons on typ-
ical pavement is equal in impact to 9,600 passes of
an automobile. The region’s Congressional delega-
tion should work to develop a national truck
weight/size limitation that recognizes the condition
and design limitations of older infrastructure.
Loopholes in the current regulations allow tacit
overloading, and many competing areas exploit
these loopholes. Failure to enact and strengthen
such regulations would allow larger and heavier
trucks than currently permitted. Many key high-
ways would be unable to accommodate the larger
vehicles, and this would accelerate the decay of the
region’s infrastructure.

Shifting more freight to rail would make a differ-
ence, but this should be accomplished rationally by
a market-based system and not by bureaucratic fiat.
One method is to let the various modes compete on
a level playing field, each paying all its true costs. A
key question is whether the transportation market
is skewed by direct and indirect public subsidies and
taxes. Data developed by the Tri-State Transporta-
tion Campaign suggests that trucks pay a small
share of their total public costs. On the other hand,
New York railroads have a very heavy local prop-
erty tax burden. Conrail estimates that it pays more
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property taxes in New York than in all the other
states in which it operates combined. A detailed re-
view of the appropriateness of taxes and fees paid by
the freight community, and whether each is cover-
ing the public costs it generates, is needed. Once all
the information is available, the public can decide
how or if it should support or subsidize commercial
transportation.

Notes

1. American Petroleum Institute, The Cost of Moror
Gasoline to Consumers: 1994 Annual Review, 1995.

2. 'Texas 'Transportation Institute, 1994,
3. U.S. General Accounting Office, 1994.

4. Considerations for expanded freight service along
this route must also be made. Where the route is four
tracks wide, such as in parts of Queens and Brooklyn,
sharing the right-of-way is obvious. In areas where only
two tracks exist, additional right-of-way may be re-
quired, or “gauntlet” tracks could be used if the Triboro
line frequency permits. It is assumed that the St. Mary’s
Park tunnel in Port Morris would be largely surplus once
the Oak Point Link route is completed in 1995.

5. Consortium for Regional Sustainability, “Market-
Based Initiatives for Controlling Emissions from Motor
Vehicles,” 1993.

6. Published data suggests that larger freight trains are
too wide to pass along most of the MTA commuter lines.
This is because typical double-stack cars are wider than
passenger cars and may strike high-level passenger plat-
forms built to minimize the “gap” between the platform
edge and the door of passenger trains and third rail
power conductors that supply electricity to the passenger
train.

7. The Port Authority’s “Access to the Region’s Core”
study will examine the feasibility of a freight link from
New Jersey to Manhattan and possibly on to Queens.
Studies by Metro North and the New York City Depart-
ment of City Planning and Economic Development
Corporation will also examine freight rail lines across the
Hudson in the Tappan Zee corridor and across the
Upper Bay, respectively. The latter study may also inves-
tigate new forms of rail-float services that could be in-
troduced.

8. The Panama Canal can accommodate ships with a
maximum 38 feet of draft and 106 feet wide. “Post-Pana-
max” ships, larger than the canal, include vessels such as
American President Lines C-10 class container ships,
which require 42 feet of draft and are 129 feet wide.



Chapter 9

The Workforce Campaign

FROM THE GARMENT WORKERS and designers who
made the region’s fashion industry world famous to
the artists, writers, and computer analysts who are
currently making the region a new media center for
CD-ROMs, interactive videos, and virtual reality
programs, the region has always depended on its
tremendous concentration of brainpower and skills
to generate new sources of prosperity. Now that in-
formation—acquiring it, processing it, and dissem-
inating it—has increasingly become the currency of
the world’s new economy, development of our
human resources is more critical than ever to the
region’s continued success. Making the region
beckon the best minds and talent in the world is
one-half of our human resource challenge, the part
that can be addressed with quality of life improve-
ments described elsewhere in the plan. But of equal
importance is developing the full potential of peo-
ple already here who have not yet acquired, or are
prevented from using, the skills demanded by the
new economy.

Issues

The argument for a focused workforce develop-
ment strategy becomes stronger as evidence of the
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benefits of investment in human resources accumu-
lates. It is already well documented that investment
in education and skills increases the incomes of in-
dividuals, perhaps by as much as 8% for each addi-
tional year of schooling. A recent study by the Na-
tional Center on the Educational Quality of the
Workforce indicates that a 10% increase in the ed-
ucation level of a company’s workforce improves its
productivity by nearly 9%, a larger increase than
that caused by comparable increases in hours
worked or investments in computers, machinery, or
other equipment.!

In the 1980s over 1 million jobs were created in
the region for workers with college degrees, while
jobs for those without a high school diploma
shrank. The education requirements of the work-
place will continue to rise in most occupations and
industries, even though the majority of jobs will
still require less than a college degree for many
years to come. Currently, 68% of the region’s em-
ployed workers have less than a college degree,
compared to 74% for the country as a whole.? Lab
technicians, computer maintenance and repair
workers, health and child care providers, skilled in-
dustrial workers, and other nondegree occupations
will be critical to productive growth in the region’s
economy, but these jobs will still require strong lit-
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Figure 90: A workforce with diverse skills and cul-
tures is central to the region’s strength in the global
economy.

eracy, quantitative, and technical skills. Community
colleges, vocational training, and other sources of
post-secondary education will assume greater im-
portance in maintaining a quality workforce. At the
same time, a large proportion of young people
growing up in our cities never finish high school,
possibly as many as one-third in some cities.’ Em-
ployers report the need for increasing communica-
tion, reasoning, and technical skills at all occupa-
tion levels, yet as many as 3 million adults in the
region are estimated to be functionally illiterate.
The value of a well-educated, highly skilled
workforce extends beyond immediate benefits to
productivity and incomes. The ability of the econ-
omy to adapt to rapid changes in technology and
world markets, and to develop new industries and
innovative products and services, will depend on
our collective creativity. Too large a gap between a

high-skill intellectual class and the rest of the work-
force will increasingly limit the flexibility and in-
ventiveness of organizations, as well as exacerbate
social tensions that threaten to undermine the re-
gion’s quality of life.

Neglect of our human resources not only threat-
ens the skill base required to compete in the global
economy but also contributes to a deepening equity
crisis, propelling the well-off and the left-out on in-
creasingly divergent paths. Even during the boom-
ing 1980s, incomes grew rapidly for the affluent but
only minutely for the poorest households. Differ-
ences in skill levels are the largest, although not the
only, cause of the “hourglass” economy, an econ-
omy that is creating increasing numbers of high-
and low-income households while the number in
the middle declines.

Earnings, which account for two-thirds of per-
sonal incomes, have been growing for high-skill
jobs but are declining in terms of constant dollars
for lower-skill jobs. Nationally, in 1979 a 30-year-
old male with a high school diploma could expect
to earn 88% as much as a worker with a bachelor’s
degree. Ten years later, in 1989, a high school grad-
uate was only making 68% of what a college grad-
uate could earn.*

Real income for people in the region with a high
school diploma or less declined during the 1980s
while growing for those with at least some college.
People who never completed high school saw their
incomes drop most sharply. Wage differences are
only part of the explanation—for many it has be-
come a question of whether they can find any work
at all. Less than half of locally born African-Amer-
ican males aged 25 to 34 without high school diplo-
mas, for example, had jobs in 1990.°

It is not just skill differences that deny people ac-
cess to opportunities. Geographic isolation from
centers of job growth and persistent racial and cul-
tural biases add their own overlapping effects. At all
education levels, African-Americans, Asians, and
Hispanics have average incomes substantially below
those of whites. In addition, tax changes over the
last decade have exacerbated rather than eased in-
come disparities, and public assistance payments
have gone down, if measured in constant dollars.

Three Fundamental Transformations

This building crisis for the region’s competitiveness
and cohesion is driven by three transformations—
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Figure 91: Change in Real Earnings by Level of Education, U.S. Workers, 1979 to 1989.
Source: U.S. Department of Labor, Report on the American Workplace, 1994, Table 2-5, p. 67.

technological, demographic, and geographic. Each
of these is a global force overwhelming outmoded
local institutions. While all three represent phe-
nomena that regions are attempting to cope with
worldwide, in several respects they are hitting the
Tri-State Metropolitan Region earlier and harder.
Part of our burden as a leading global center is to
be in the forefront of economic and social change.

These transformations are the fundamental chal-
lenges that must be addressed to insure that the re-
gion’s human resources are up to the demands of
the next century:

1. Continuous changes in production and communica-
tions technology are leading to a relentless escalation
of the cognitive and technical skills required by the
economy.

2. The surge in immigration that has continued since
the early 1970s is both supplying an essential source
of skills and vitality and enlarging the region’s sizable
number of under-employed, low-skill workers.

3. The low-skilled and the poor are increasingly isolated

in communities with declining access to jobs, quality
schools, and services.

Each of these transformations can also be seen in
terms of its challenge to local, state, and regional
institutions. Rapid technological change has left
education and training institutions increasingly out
of sync with the requirements of the global econ-
omy. The largest share of the region’s new jobs will
require at least some college or post-secondary
training, yet even among those with high school
diplomas, many do not read or compute well
enough to enter the job market. National studies, as
well as anecdotal evidence from the region’s busi-
ness leaders, indicate that employers have little
confidence in the ability of schools to produce
work-ready graduates. According to one study, em-
ployers often do not even bother to look at grades
and school evaluations when making hiring deci-
sions for entry-level workers.®

The nearly 3 million immigrants who have come
to the region since 1970 provided labor and skills
that were essential to the region’s job growth in the
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late 1970s and 1980s. This surge, however, has out-
stripped the capacity of local services and institu-
tions, from schools that must use hallways and re-
strooms as substitutes for overflowing classrooms,
to adult English-as-a-second-language courses that
can serve only a fraction of what is needed. In addi-
tion, regulatory structures have limited our ability
to make full use of immigrants’ skills. Professional
certification requirements often unnecessarily dis-
regard foreign accreditation, and many business
regulations prevent viable, but officially unrecog-
nized, business activities from becoming part of the
mainstream economy.

The concentration of low-skilled workers and im-
poverished families in older working-class neigh-
borhoods and racially segregated inner cities phys-
ically isolates them from centers of suburban job
growth. Declining tax bases lead to the deteriora-
tion of the local services and institutions that de-
velop human potential, particularly public schools.
In addition, social networks and community insti-
tutions, important supports for individual develop-
ment as well as sources of job contacts, are often
weakened in communities where poverty becomes
concentrated. Transportation systems were gener-
ally built either to provide transit access to the re-
gion’s core or auto mobility within the suburbs, and
they often connect these communities poorly to
distant or even nearby suburban job centers.
Telecommunications networks and new informa-
tion technologies have the potential to reduce the
isolation, but in most neighborhoods there is cur-
rently too little infrastructure, equipment, and ex-
pertise.

State, Local, and Private Initiatives

The scope of these transformations requires coor-
dinated action on a scale far exceeding our current
efforts. Business, labor, civic leaders, and citizens,
as well as all levels of government, must be part of
the solution. The business sector, in particular,
needs to take a leadership role in devising, manag-
ing, and financing innovative solutions. As benefi-
ciaries of a work-ready labor force, as “clients” of
education and training services, and as skilled man-
agers, employers need to become far more deeply
involved in the transformation of our current sys-
tem of learning.

Numerous state, local, and private efforts in the

last decade have made strong attempts to reform
our approach to education and workforce develop-
ment. The Connecticut Business and Education
Coalition, the New Jersey Employment and Train-
ing Commission, and the New York City Work-
force Development Commission are among the
more prominent examples. Lasting results, how-
ever, have often been slowed by political resistance
and bureaucratic inertia as well as by the enormous
complexity of what is being undertaken.

In spite of these obstacles, the region is bursting
with local success stories. For example, the Greater
New York Hospital Foundation’s “Walks of Life”
program has developed innovative partnerships be-
tween nine public schools and a consortium of city
employers. Newark’s New Community Corpora-
tion’s Center for Employment Training is imple-
menting a promising program of comprehensive
employment services for low-skilled, unemployed
residents. And in both New York and New Jersey a
number of local school-to-work alliances have been
formed with funding from the federal School to
Work Act to create a comprehensive school-to-
work system. In New York City, for example, the
New York City Partnership, Board of Education of
the City of New York, United Federation of Teach-
ers, New York City Department of Employment,
and others have joined forces in a city-wide School-
to-Work Alliance to implement full-scale systemic
change in the way young people are prepared to
enter the workforce.’

These and other successful approaches provide
guidance in how to reconnect work and education
with a system of lifelong learning. However, to sus-
tain and link these efforts and overcome the formi-
dable obstacles to success, the region will need to
mount a campaign that addresses human capital
needs on an unprecedented scale. In the race to
keep pace with the economy’s accelerating demand
for an educated, informed, and flexible workforce,
the region cannot allow inertia, political resistance,
or competing priorities to divert our attention. If
we continue to provide only part of the region with
the resources to succeed, then we will eventually be
unable to sustain industries that require more than
an elite group of high-skilled professionals. Because
the solutions require new ways of thinking, a re-
structuring of institutions and scaled-up invest-
ments in a time of tight resources, a region-wide
mobilization of local, state, and private initiatives is
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needed to create strong constituencies for sus-
tained, coordinated actions.

The actions described below are designed to ex-
pand and coordinate existing efforts and move the
region toward three goals that address the transfor-
mations in the region’s industrial, demographic,
and geographic structure:

® Reconnect work and education with a system of life-
long learning.

® Connect the new workforce to the mainstream labor
market.

¢ Connect communities to jobs with physical and social
infrastructure.

RPA’s recommendations will not only allow the
region to keep pace with a changing economic
landscape. If fully implemented, they will reverse
the trends of an ever-widening gap between the
workforce and workplace, and between the skilled
and unskilled. While many causes of poverty and
social division must be dealt with on a national
scale, many of the institutions responsible for work-
force development and outcomes are under state
and local control. Even more importantly, the pri-
vate sector, including business, labor, and civic or-
ganizations, must be engaged in this effort on a
local and regional level. By expanding economic
opportunities we may begin to break the cycle of
poverty and hopelessness that is at the root of so
many other social problems in our cities and com-
munities.

Summary of Recommendations

New investments and policies are necessary to
make the region’s workforce more competitive in a
global economy and to allow all the region’s citi-
zens and communities to benefit from a growing
job market.

1. Reconnect work and education through a system of
lifelong learning.

® Invest in early childhood development, child care,
and arts education to nurture creativity and learn-
ing skills.

® Increase performance levels in poor school dis-
tricts through a more equitable distribution of ed-
ucation resources, administrative efficiencies, and

an environment that allows successful innovation
to flourish.

* Expand the capacity of post-secondary schools, lit-
eracy programs, and comprehensive employment
services to address the needs of adult workers.

® Build on the network of high-quality universities
and community colleges to provide greater re-
sources for continuous learning by adult workers.

¢ Implement individual training accounts for em-
ployees.

°® Increase private sector training by assisting small
firms to pool resources and expertise.

® Establish a Tri-State council of business, labor, ed-
ucation, and civic leaders to guide the transition to
a regional system of lifelong learning.

2. Connect the new workforce to the mainstream labor
market.

® Seek federal reform of immigration admission re-
quirements to achieve improved balance between
.admissions based on skill levels, family reunifica-
tion, and other criteria.

* Enable affirmative action programs to assist a
larger number of small firms and low-income
workers.

® Recognize and develop the informal sector of the
economy.

* Strengthen institutional supports to help immi-
grants assimilate, including promotion of natural-
ization and voter registration by schools and ethnic
community organizations.

3. Connect communities to jobs.

e Expand successful support programs for commu-
nity-based organizations to develop alliances with
regional employers and institutions.

* Utilize new technologies to expand job informa-
tion networks in low-income communities.

* Improve transportation links between low-income
communities and job centers with bus and van ser-
vices.

Reconnecting Work and Education

The goal of reconnecting work and education rec-
ognizes that we are educating our workforce under
rules more appropriate for a previous era than for
today’s knowledge-based service economy. School
hours have been largely unchanged since this coun-
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try had an agricultural society, and they lag behind
those of most developed countries. Education stan-
dards are often inadequate for entry-level skill re-
quirements, and neither employers nor educators
are providing sufficient, ongoing skills-upgrading
required by rapid changes in the workplace. As a re-
sult, employers are not getting workers with the
abilities they need out of our education system;
workers have limited options for keeping up with
changing skill demands; and people who have left
the labor market or the education system face in-
creasingly limited employment prospects.®

“Lifelong learning” refers as much to a change in
our collective thinking as it does to institutional
changes. It recognizes that education is not some-
thing that happens in school between the ages of 5
and 25, but a process that begins at birth and con-
tinues throughout life. The work site must provide
an environment for learning and classrooms must
provide an understanding of the workplace. A sys-
tem of lifelong learning would have the following
attributes:

* Home, preschool, and school environments that nur-
ture creativity and learning skills in early childhood
and beyond.

e Well-functioning elementary and secondary schools
in all communities to provide the foundation skills re-
quired for successful career development.

¢ Coordination of high school, community college, and
university programs to provide a rational progression
of skill development in specific occupations.

* A substantial, ongoing role for business and labor in
developing academic and training programs, estab-
lishing academic standards relevant to the workplace,
and assisting students and workers with the transition
from school to the workplace.

® Substantial investment in employee skills upgrading
by employers, and an expansion of adult career devel-
opment programs by community colleges and univer-
sities.

¢ Employee involvement in designing on-the-job train-
ing programs and work processes.

* Comprehensive employment and training services for
school drop-outs and displaced workers.

The following recommendations highlight areas
where the region is seriously under-investing in
human capital or failing to integrate phases of
learning and workforce development effectively.

Childhood Development

Invest in early childhood development, child care, and
arts education to nurture creativity and learning skills.

In an economy where workers will need to adapt
their skills continuously, the ability to learn is more
fundamental to success than the attainment of any
specific set of skills. Schools obviously play an im-
portant role in teaching learning skills, providing
self-confidence, and in fulfilling the promise of an
inquisitive, creative child. The aptitude for learn-
ing, however, is well-shaped long before a child en-
ters school, and it is affected throughout childhood
by care and education that occurs outside the
school. As stated in Starting Points, a seminal report
on young children in the United States by the
Carnegie Corporation of New York:

The importance of the first three years of life lies in
the pace at which the child is growing and learning. In
no other period do such profound changes occur so
rapidly: the newborn grows from a completely depen-
dent human being into one who walks, talks, plays,
and explores. The three-year-old is learning and, per-
haps more important, learning how to learn.”

Substantial benefits from investment in early
child development have been documented in a
number of studies. Among the most well-known is
the Perry Pre-School Project, a longitudinal study
that followed a sample group of children who com-
pleted a quality preschool program and a control
group through their 18th year. While controversial,
it found a lifetime return to taxpayers of $23,700 in
reduced welfare expenditures, crime reduction, and
increased taxes for the $4,800 cost of the program.
A review of different studies of the results of qual-
ity child development programs for at-risk children
by the Family and Work Institute found “strong ev-
idence that model preschool programs improve
children’s IQ for the short-term and reduce their
placement in special education” and “moderate ev-
idence that they decrease grade retention and in-
crease the likelihood of graduating from high
school.”?

The importance of promoting creativity, confi-
dence, and intellectual curiosity, in and out of
school settings, continues beyond early childhood.
The need for child care for working parents, par-
ticularly the poor, is receiving increasing attention.
Less recognized is that child care is an important
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learning environment that needs to be considered
part of our learning system. Also in danger of being
lost in the emphasis on educational standards is
the importance of engendering creativity, learn-
ing skills, and confidence in school settings. For
example, arts education has demonstrated its effec-
tiveness in improving education outcomes by en-
hancing confidence and creative thinking. One in-
dication of the relationship between arts education
and general education is a 1991 Harris poll that
found significantly lower high school drop-out
rates among students who take arts courses."!

The implication for the region’s states and local-
ities is the need to find ways to substantially in-
crease funding for early childhood development,
quality child care, and arts education. As impor-
tantly, these need to be considered core parts of our
learning system, rather than segmented support
systems or enhancements.

Public Education

Increase performance levels in poor school districts
through a more equitable distribution of education re-
sources, administrative efficiencies, and an environment
that allows successful innovations to flourish.

Regardless of how other institutions perform, el-
ementary and secondary schools remain the bed-
rock of lifelong learning and worker preparation.
No remedial efforts can pick up the pieces if our
public schools continue to fail as many of our
young people as they currently do. Reform of edu-
cation is a complex topic, much of which falls out-
side the scope of this plan. Specific education re-
forms are being developed and implemented in all
parts of the region, from alternative high schools to
school-based management. Bold innovations in
teaching methods, as well as continued improve-
ment in management and fiscal stewardship, must
remain at the highest level of priority for states and
localities.

A look at just one aspect of public education, the
physical condition of school facilities in New York
City, indicates both the magnitude and urgency of
the problem. A report by the recent Commission
on School Facilities and Maintenance Reform
opens with a dire warning:

A generation of inadequate funding by the State and
City of New York and flawed management by the

Board of Education of routine maintenance have
combined to bring the condition of New York City’s
school buildings to a state of imminent calamity. Un-
less a comprehensive “Marshall Plan” for the schools
is put in place immediately—including both improved
management and dedicated new money—not only
will the schools be essentially unrepairable, and their
cost of replacement impossibly high, but children,
teachers, principals, custodial workers and the public
will be in danger."?

In every area of the region, there is a high corre-
lation between poverty and poorly performing
schools. Low-income school districts in New York
City, Newark, Jersey City, Bridgeport, New Haven,
and other communities are characterized by low
academic test scores, high drop-out rates, and poor
performance in post-secondary education and the
job market.”® The relation between income and
performance can be seen from the results of the
Connecticut Academic Performance Test, which
tested 10th graders statewide and compared the
scores of districts grouped by their socioeconomic
characteristics. Figure 92 shows a sharp decline in
test scores as income declines.

Income affects education outcomes in several
ways, beginning with lower than average birth
weights for poorer children and extending to home
and community environments that do not prepare
for or reinforce classroom learning. As a result,
schools in poorer districts have larger problems to
face than those in more affluent districts, including
a larger number of children with learning disabili-
ties and special needs, additional security needs,
and difficulties in attracting qualified teachers.

Unfortunately, conditions in the schools them-
selves generally exacerbate, rather than ameliorate,
conditions that inhibit learning. Class sizes tend to
be larger than in affluent districts and materials are
in shorter supply. For example, the average kinder-
garten class in New York City had 26 students in
1992-1993, compared to 21 in the suburbs. While
suburban districts had over 20 books per student,
city districts had less than 10. There was one com-
puter for every 11 students in suburban districts,
compared to one for every 17 in New York City."*

While academic performance is clearly related to
income, there is a continuing imbalance between
education resources and need. Since education is a
locally provided service, affluent districts can fund
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Median Family = Average Scorein Average Score in  Average Score in

Income Mathematics Language Arts* Total Science
Group 1 $40,425 31.6 84.2 44.9
Group 11 $28,114 29.0 17 425
Group 111 $24.,431 27.0 74.8 41.1
Group IV $22,609 254 71.8 38.7
Group V $21.920 24.5 67.6 37.8
Group VI $20,325 215 68.1 35.0
Group VII $15,240 13.3 57.9 25.5

* Two language arts test were administered. Results refer to the "Response to Literature” test.

Figure 92: Results from Connecticut Academic Performance Tests, Spring 1994.

Source: Connecticut State Department of Education.

education from a much larger tax base than poorer
districts. Each state provides some compensatory
funding to poorer districts, but formulas vary con-
siderably and wide gaps between need and adequate
funding levels remain. Again, the findings of the
Commission on School Facilities and Maintenance
Reform are instructive for broader education fund-
ing issues:

Finally, we note that we started our work as a Com-
mission with the belief that the problem facing our
schools was a management problem...We now believe
that management was in fact inadequate, but in the
final analysis it was only a small part of the overall
problem. We now believe that management of the Di-
vision is on the road to improvement although work
remains to be done. The money to maintain our
schools is still wholly inadequate. Therein lies the
problem.!?

Data on gross spending per pupil indicates con-
siderable differences within the three states. Aver-
age expenditures in New York City are far lower
than in more affluent districts. For the 1992 to
1993 fiscal year, spending per pupil for New York
City’s 1 million students was $7,900, compared to
$10,500 in the New York suburban counties in the
metropolitan area. Spending per pupil in other
major cities in the region ranges from $7,200 in
Bridgeport to $10,700 in Newark. In some cases,
average spending per pupil in New Jersey and Con-
necticut cities is on a par with or even exceeds that
of the state as a whole.'¢

Gross spending per pupil is only a partial indica-
tor of resource allocation. Since it includes expen-

ditures for all purposes, districts with high adminis-
trative, security, debt service or other costs can have
relatively low expenditures for instruction even if
total expenditures per pupil are high. Both differ-
ences in fiscal management and differences in ser-
vice needs can lead to wide variances in the ratio of
instruction expenditures to total expenditures. In
general, however, poorer districts have larger needs
for both classroom instruction and support services.
These include high numbers of special education
students, maintenance or replacement of older
buildings, and costly building security.

Raising student achievement levels in poorly per-
forming schools will require a number of structural
changes in our system of funding and delivering ed-
ucation services:

* Funding for public education needs to be much
more closely aligned to need than it is currently. To sig-
nificantly improve the distribution of education re-
sources, the states will need to assume a larger role in
both collecting revenues and allocating funds. A pro-
posed restructuring of school financing, with the state
assuming primary responsibility, is described in Gover-
nance. Along with funding reallocation, school adminis-
tration will need to be continually scrutinized to insure
that resources are being used with maximum effective-
ness. In most cases, however, a substantial increase in re-
sources for schools in low-income areas is required.

® Successful innovations in the teaching and the
learning process need to be adapted to schools through-
out the region. Even among schools with similar student
needs and expenditure levels, there are considerable dif-
ferences in academic performance. Applying successful
innovations widely is the joint responsibility of local
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schools and the states, with meaningful involvement
from parents and teachers and support from business,
civic groups, and labor. To provide an environment for
innovation to flourish and lead to system-wide improve-
ments, school governance structures need to balance the
goals of clear accountability, continuity of leadership,
and active participation from teachers and parents as well
as administrators.

® Over the long term, education equity cannot be
completely addressed without changing the housing and
development patterns that perpetuate the concentration
of low-income, largely African-American and Hispanic,
populations into isolated communities. In addition to
easing the problem of inequities in the tax base to fund
education, decreasing the concentration of poor students
will give them a better chance of receiving the individual
attention and learning environments necessary to over-
come other learning disadvantages. The planning and
land use recommendations in Centers and Governance are
designed to provide both greater efficiency and equity in
the use of the region’s resources, and to protect our nat-
ural assets for long-term, sustainable prosperity. In addi-
tion, these recommendations will encourage the devel-
opment of mixed-income communities throughout the
region and the economic development of low-income
urban centers.

Adult Education

Expand the capacity of post-secondary schools, literacy
programs, and comprebensive employment services to
address meeds of adult workers.

The third leg of life-learning is refocusing post-
secondary schools, adult education training pro-
grams, and employment services to address the
changing needs of the workforce. This is a two-
faceted issue. For all workers, lifetime employment
with a single employer is largely a thing of the past.
With it goes not only job security but also some of
the incentive for employers to invest in their work-
ers, an area where under-investment appears to be
prevalent. The second aspect of adult learning is
improving the employment prospects for low-skill
workers. The issue of illiteracy has already been
cited. For others, the issue can be outmoded pro-
duction skills or a lack of labor market experience
of any kind.

One strong resource that the region possesses to
address this issue is its wealth of quality institutions
of higher education—from Columbia, NYU, Yale,
and Princeton, to extensive state university and

community college systems, to technology and spe-
cialized institutions such as New York Polytechnic,
Stevens Institute, and the New Jersey University of
Medicine and Dentistry. These institutions not
only provide trained professionals, but they are also
important contributors to the economic develop-
ment of their communities. They attract resources
from a broad financial base, they can have a cat-
alytic effect on investment patterns and neighbor-
hood development, and they can be involved in the
educational needs of elementary and high school
students.

Extending the role of universities and commu-
nity colleges in both community development and
adult learning represents a significant opportunity.
Specifically, colleges and universities should be
encouraged to provide technical assistance to
their local communities, especially to elementary
and secondary education and small business. Sec-
ondly, partnerships with unions or industry associ-
ations should be encouraged to expand retraining
services, occupational development, or adult educa-
tion. For example, CUNY and SUNY have part-
nered with NYNEX and the Communication
Workers of America in instituting a “universal tech-
nician” training program, whereby workers can
volunteer for a two-year, one-day-a-week program
to broaden technological knowledge and skills.

Other recommendations to encourage continual
worker and adult training include:

¢ Implementation of Individual Training Accounts,
which set aside tax-exempt payroll deductions for train-
ing. Federal commitment to education tax credits is in
doubt, and state legislation will be important as either a
substitute for or supplement to federal action. A proposal
has already been made by Governor Whitman’s Eco-
nomic Masterplan Commission to implement Individual
Training Accounts in New Jersey.

* Educate employers on the productivity advantages
of on-the-job training. Even though employees who re-
ceive on-the-job training show an average productivity
improvement of 30%, training is only 1.4% of payroll
expenditures in the United States, and only one in six
workers with no more than a high school education re-
ceives training. This education effort could be under-
taken by employer associations or by public economic
development agencies.

* Assist small firms in forming training consortiums
to pool resources and expertise. As one example, the
Garment Industry Development Corporation uses in-
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Figure 93: The Garment Industry Development Cor-
poration exemplifies labor-business cooperation to in-
crease manufacturing productivity and competitive-
ness. Many GIDC programs focus on upgrading
worker skills and increasing their productivity. Im-
proved skills also increase the ability of workers to
move up into higher paying jobs. Here, a sewing ma-
chine operator is instructed in pattern-making.

dustry-wide resources to upgrade skills of apparel work-
ers in an industry dominated by small firms.

Funding for programs to upgrade the literacy
and skills of low-skill workers falls well short of the
region’s need. There is, admittedly, difficulty in de-
signing and sustaining programs that attempt to ad-
dress issues of this severity and complexity. There
are, however, program areas in which increased
funding can be expected to yield benefits in terms
of a more work-ready population. Adult literacy
and English-as-a-second-language programs can
effectively remove the major impediment barring
the way for many potential workforce participants,
but such programs currently meet only a fraction of
demand, perhaps as little as 5% of the eligible pop-
ulation.!”

Employment programs for adults have also
shown positive, if modest, gains in employment and
earnings. Studies of welfare-to-work programs by
the Manpower Demonstration Research Corpora-
tion have shown that the success of different types
of programs depends on the objectives, such as re-
ducing welfare rolls or maximizing earnings. How-
ever, it does appear that comprehensive programs
that combine remedial skills training, job place-

ment assistance, support services, and follow-up
counseling are effective models for bringing the
disadvantaged into the mainstream labor market.!®

A Tri-State Council

Establish a Tri-State Council of business, labor; educa-
tion, and civic leaders to guide the transition to a re-
gional system of lifelong learning.

On state, regional, and local levels there appears
to be a scaling up of efforts around the country to
bring about systemic reform of education.'? Al-
though efforts are already occurring in this region
on the state and local level, there are compelling
reasons to address these issues on a regional level as
well. Employers draw their workers from commu-
nities throughout the region, giving them a stake in
the quality of the workforce in municipalities
within commuting distance of their work sites.
Many institutions and programs serving a single
community can benefit from ties to employment
opportunities in a larger area, or even just from
having improved information about successful pro-
grams and innovations in other parts of the region.
States and localities could also benefit from coordi-
nated development of specialized education institu-
tions, such as technology centers, to avoid unneces-
sary duplication and cost in some program areas,
while neglecting others.

Therefore, although states and localities need to
remain the primary service providers in education
and training, a Tri-State Council would address two
important needs for a challenge of this scope and
complexity: Coordination of state, local, and pri-
vate efforts, and a larger leadership role for the pri-
vate sector.

Structured as a private organization representing
a coalition of business, labor, civie, and education
leaders, a Tri-State Council would act as a strategic
planning entity for the region as it develops a sys-
tem of lifelong learning. It would provide a forum
to address issues of institutional coordination, help
the region’s states and localities maintain their
focus on lifelong learning, and provide a broader
base to argue for future federal support. For exam-
ple, a coalition of business, labor, education, and
civic leaders from all three states could be a strong
voice to maintain and expand federal support for
school-to-work initiatives.
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The functions of a council could include:

* Responsibility for assessing the region’s institutions of
learning and workforce development as a system and
identifying needed actions.

* Establishing benchmarks for achievement of institu-
tional reform by states, localities, business, and labor.

¢ Organizing employers and unions on an industry level
to support school-to-work alliances and developing
training consortiums, apprenticeships, and other in-
dustry-based initatives.

* Developing standards for educational degrees and
professional certification that meet employer require-
ments and establish some uniformity of standards
throughout the region.

Ideally, the council would be given specific areas of
responsibility by the three states, initially in an ad-
visory capacity. Eventually, it could be empowered
by the states to establish benchmarks and standards
in designated policy and program areas.

Connecting the New Workforce to
the Labor Market

Early in the next century, the majority of the re-
gion’s workforce will be African-American, Asian,
or Hispanic. Immigrants and their children will
provide most of the region’s labor force growth.
Even if we are successful in upgrading education
and skill levels throughout the workforce, we must
remove regulatory rigidities and lingering cultural
biases that block full participation in the job market
and prevent the economy from taking full advan-
tage of existing skills.

Connecting the new workforce to jobs will build
on methods that immigrants and minorities have
already successfully created for themselves. “Ethnic
enclave” economies that build enterprises serving
and owned by particular ethnic groups, immigrant
employment networks, and informal economic ac-
tivity operating without legal sanction provide the
region’s economy with considerable capital, labor,
and entrepreneurial energy. These methods are
often self-limiting, however, preventing workers
and entrepreneurs from enhancing their economic
status and keeping an enormous source of potential
growth from reaching the mainstream economy.

Clearly, many of the barriers to full participation
in the workforce and economy involve deeply held
racial and cultural biases that are not easily changed
either by public policies or by private actions. Di-
versity, however, is the greatest underlying source
of the region’s economic strength, a fact that is
worth repeating untl it is understood and recog-
nized as an opportunity, rather than a limitation. In
addition, several of the legal and regulatory issues
involve federal statutes that are outside of the re-
gion’s complete control. Therefore, developing a
participatory labor market must involve a spectrum
of actions ranging from grassroots efforts on the
community level, to changes in state and municipal
regulations, to influencing national debate on issues
of immigration and federal assistance programs. A
long-term strategy can be built around these ac-
tons.

Immigration Policy
Seek federal reform of immigration admission prefer-

ences to achieve an improved balance between admissions
based on skills needed by the economy, family reunifica-
tion, and other criteria.

Immigration to the region has been a primary
reason behind our success in the global economy,
and it must remain an important part of the region’s
future. However, current federal admission criteria
are weighted disproportionately toward family-re-
lated visas and cannot flexibly respond to changing
conditions in the labor market.

Over half of the region’s immigrants have been
admitted under family reunification criteria, while
less than 10% were admitted with employment-re-
lated visas. The former tend to be lower skilled, in-
creasing the number of low-skill workers in an era
when shrinking numbers of low-skill jobs are creat-
ing enormous pressures in the region’s labor mar-
ket. Because they often work at below-minimum
wages for long hours under poor working condi-
tions, some immigrants are drawn into sweatshop
economies, while others displace native-born work-
ers formerly employed at considerably higher
wages.

A more rational policy would regulate entries on
a year-to-year basis, in accordance with labor mar-
ket conditions in the national economy, and give
greater priority to the skills and intellectual capaci-
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ties most needed at the moment. Such an approach
would better balance multiple goals of immigration
policy: reuniting families, improving skills in the
economy, and reducing unemployment among low-

skilled workers.

Affirmative Action

Enable affirmative action programs to assist a larger
number of small firms and low-income workers.

Affirmative action programs have been instru-
mental in creating a substantial core of successful
minority-owned firms. These firms hire propor-
tionately more African-American, Hispanic, and
Asian workers than do nonminority firms. At a time
when the burdens of downsizing in corporate
America are falling heavily on low-income and mi-
nority workers, it is more important than ever that
assertive steps are taken to expand employment op-
portunities for these workers. This can be achieved
through the continuation of affirmative action pro-
grams that assist low-income workers, including
programs targeted to empowerment areas, pro-
grammatic efforts to assist start-up firms in minor-
ity and low-income communities, and voluntary ac-
tions from large corporations and from established
minority-owned businesses. The latter could in-
clude mentorships of young entrepreneurs and in-
creased outsourcing to less-established minority
firms.

The Informal Economy

Recognize and develop the informal sector of the region’s
economuy.

While it cannot be accurately measured, unli-
censed and unregulated business activity—includ-
ing small manufacturers, home-based service oper-
ations, street vendors, and van services—represents
a sizable, and probably growing, portion of the re-
gion’s economy. These businesses are especially im-
portant in providing point-of-entry work opportu-
nities within immigrant networks, but by their
nature are less likely to provide credentials, skills,
and opportunities for advancement in the higher
income formal sector. Violations of health, safety,
and labor laws are obviously more prevalent in un-
licensed businesses, but these could be better ad-
dressed if more of these businesses were integrated
into the formal economy.

A productive strategy—one that would expand
job opportunities by encouraging expansion of local
economies, provide more influence over health and
safety conditions, and open procurement links to
the mainstream economy—would reverse attempts
to ignore or delegitimize informal economic activi-
ties. Rather, it would recognize their important role
in the economy and provide incentives for them to
develop into fully legitimate businesses. A set of ac-
tions to start this process in motion could include
the following:

® Legalize activities that do not threaten health and
safety, such as small, home-based businesses in areas
zoned for residential use.

* Increase enforcement of health, safety, and child labor
codes among both licensed and unlicensed businesses,
while lowering other business thresholds, such as the
unincorporated business tax.

* Provide zones or bazaar space where street vending is
not only permitted but encouraged.

* Develop support programs for unlicensed businesses
as part of small business assistance programs, with
particular focus on obtaining legal status and develop-
ing a broader market. For example, incubators for
start-up operations in sectors with large numbers of
unlicensed businesses could provide centralized ac-
counting, marketing, advertising, and other services.

* Give greater recognition to foreign accreditation in
professional occupations. Certification requirements
in many professions needlessly screen out talented
professionals with foreign certification, even though
foreign training may meet our own standards for rigor
and quality. Reforming requirements to include this
highly trained segment of the workforce would, with-
out diminishing standards, unlock a large source of
needed skills. It would also ease pressures in lower
skill job markets, where uncertified professionals who
cannot practice their trades instead compete for non-
professional jobs. Where foreign credentials do not
meet accepted standards, supplemental training and
accelerated certification should be considered.

Assimilation

Strengthen institutional supports to help immigrants as-
similate.

Compared to prior waves of immigration, a
lower proportion of today’s newcomers seek citi-
zenship or cultural assimilation. This has given the
region thriving enclave economies and a vibrant
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multiculturism, but it has also further isolated many
communities from wider economic opportunity
and limited the synergy of immigrant and main-
stream popular cultures. Accelerating the economic
assimilation and civic participation of immigrants
and their children, while respecting their traditions,
would have important benefits both for immigrant
communities and for the region’s economy. Their
skills could be more fully used and additional
sources of income would open to them. They
would gain greater access to services and civic func-
tions, and the political process would be enriched
by their participation. Popular culture would gain
new dimensions and shadings with greater contri-
butions from ethnic communities.

Specific steps to encourage assimilation efforts
include actions both within and outside immigrant
communities:

® Rapid acquisition of fluency in English should be a
primary objective of elementary and secondary school
education for immigrant children. Without this profi-
ciency, opportunities for education and economic suc-
cess are limited, and early participation in civic life is
curtailed. Similarly, acquisition of a second language
by native born children should be strongly encour-
aged. Success in the global economy requires that we
be able to communicate with other residents of the re-
gion and with other cultures around the world.

* Ethnic community organizations can provide greater
civic awareness among immigrants and promote nat-
uralization and voter registration. With lower rates of
citizenship, voting levels are lower among current im-
migrants than they were during previous waves of im-
migration, limiting access to public life, as well as
many services, while at the same time restricting the
responsiveness of local politicians, who are less likely
to take actions on behalf of “invisible” constituents.

* Universities and community colleges are key institu-
tons for developing the potential of the children of
immigrants. These institutions can be more proactive
in encouraging voter registration and participation in
civic life.

Connecting Communities to Jobs

Skill deficiencies, regulatory barriers, and cultural
biases are primary obstacles to full participation in
the economy, but the physical isolation of impover-
ished communities not only decreases access to jobs
but also perpetuates skill gaps and cultural biases

and misunderstandings. Education attainment is
thwarted by the low tax base of poor communities,
as well as by unstable and discouraging neighbor-
hood environments. Continued residential segrega-
tion perpetuates discriminatory attitudes and prac-
tices that reduce economic opportunities.

The most effective long-term solutions to this
isolation are addressed elsewhere in the plan:

* Creating jobs in downtowns that are accessible to
most low-income residents is addressed in Centers.
Closely aligned with these actions are the strategies to
improve mass transit access to employment centers
for both urban and suburban communities, as out-
lined in Mobility.

e Improving the availability of affordable housing and
reducing residential segregation is addressed in Cen-
ters. Central to this effort are strong controls on zon-
ing and land use development by the states.

In addition, however, actions must be pursued to
improve technological and interpersonal networks
between low-income communities and employ-
ment centers. These actions, described below, can
provide more immediate benefits, as well as create
a more effective base for investing in long-term in-
frastructure and human capital.

Community-Based Organizations

Expand successful support programs for community-
based organizations to develop alliances with regional
employers and institutions.

The success of dozens of established community-
based housing and development groups, such as
Newark’s New Communities Corporation, the
Mid-Bronx Desperadoes, the Greater Jamaica De-
velopment Corporation, and ISLES’ housing and
re-greening efforts in Trenton, have demonstrated
the fundamental value of locally initiated commu-
nity and downtown revitalization. Sdll other suc-
cess stories are even more recent, from effective
crime-fighting in Bridgeport’s East End to commu-
nity-initiated affordable housing developments in
Harlem and Red Bank, New Jersey. And the pri-
vately initiated work of groups such as the New
York City Partnership and Phipps Houses has
demonstrated how groups can leverage private and
public dollars to build, renovate, and manage thou-
sands of units of low- and moderate-income hous-

ing.
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Many of these organizations, however, lack the
connections to mainstream economic, social, and
political networks that they need to obtain access to
capital, expertise and information about employ-
ment and business opportunities. Successful models
of strengthening CBOs already exist and provide a
basis for improving community links to outside re-
sources for job training and enterprise develop-
ment, as well as for housing and social services. For
example, the Local Initiatives Support Corporation
has provided financing and technical knowledge to
community development corporations, linking
them with outside resources through local advisory
committees and national program support.
Through these support structures and through na-
tional fundraising, LISC has enabled local organi-
zations to leverage more than $2 billion locally,
build or rehabilitate 57,000 affordable homes, and
develop 10 million square feet of commercial space.

By working through existing support institutions,
or by establishing their own “Committees of Coop-
eration” that build on these models of success,
community residents and businesses can improve
their access to regional employment and business
opportunities. These committees, composed of
business, labor, civic, and political leaders from
both within and outside the community, would pro-
vide a wider base of knowledge, resources, and ac-
cess. They could provide the basis for regional
compacts around specific objectives, such as the fol-
lowing:

® Creating job compacts between employers and com-
munity organizations to establish hiring programs,
transportation services, and employment and training
services that improve opportunities to obtain subur-
ban and downtown jobs.

¢ Improving financing for community businesses by
brokering services with financial institutions and de-
veloping consortiums to pool resources and share risk.

¢ Identifying outsourcing and procurement opportuni-
ties with regional industries and providing technical
expertise to successfully develop these opportunities.

* Creating support networks among CBOs to enhance
their political influence and provide opportunities to
learn from successful experiments elsewhere.

Job Information Networks

Utilize new information technologies to expand job in-
formation networks.

Lack of access to information about job openings
has long been a major barrier to employment in
low-income communities. Residents lack both the
informal connections to employers outside of their
immediate community and the literacy and job-
hunting skills needed to pursue employment
through conventional channels. The widespread
use of computer networks to disseminate informa-
tion about everything from consumer products to
government contracts adds a new dimension to this
issue. With an increasing number of employment
opportunities likely to be advertised via the Inter-
net and other interactive media, access to on-line
services and acquisition of computer literacy are ad-
ditional hurdles to overcome in entering the job
market. This technology, however, also provides an
opportunity to open information networks more
widely, even for low-wage jobs that frequently now
are not advertised at all. To insure that communi-
ties can take full advantage of these developments,
there are number of public and private actions that
should be pursued:

¢ All communities should have the telecommunications
infrastructure needed for full access to the informa-
tion highway. Providing access should be a priority for
development of the communications industry.

¢ Community employment services should provide
hardware, training, and assistance to connect resi-
dents with multimedia sources of job information.

¢ State and local employment services should develop
partnerships with employers and community organi-
zations to devise means of disseminating employment
information more widely within low-income commu-
nities.

Transportation Links

Improve transportation links between low-income com-
munities and job centers with enbanced bus and van ser-
vice.

The Regional Express Rail system proposed in
Mobility would greatly expand the job opportunities
accessible to low-income communities. For exam-
ple, Tii-State Rx would provide direct rail service
for residents of Newark, Elizabeth, Bridgeport, and
New Haven to a larger number of suburban job lo-
cations, and the extension of subway service in
southeastern Queens would significantly reduce
commuting times to Manhattan.
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In addition to improving rail connections and
service, other modes of transportation are essential
to linking low-income communities to jobs. Cur-
rently, both buses and vans, often unlicensed, per-
form this function. Occasionally, employer-spon-
sored van service from communities to specific job
sites fills a gap in the public transit system. Im-
proved bus service is needed in many neighbor-
hoods, but privately operated van service is a trans-
portation mode that deserves increased attention
from policy-makers, community organizations, and
employers. Vans are a major part of the informal
economy, responding to a demand for inexpensive,
flexible service. Regulatory and enforcement policy
should attempt to encourage this type of service
while minimizing the safety and traffic hazards they
sometimes cause, such as by providing more oppor-
tunities for vans to operate legally. In addition, em-
ployer-sponsored transportation to low-income
communities can be an important component of
training and employment programs, providing the
physical link once skill issues and institutional con-
nections are addressed.

Investment Needs

The plan’s recommendations with the largest im-
plications for increased public investments in
human capital are increased funding for urban
schools, investments in early child development
and quality child care, and investments in adult lit-
eracy, retraining, and employment services. Of
these, only schools are funded largely by state and
local funds. Child care and adult learning have
larger portions funded by federal or private sources.

The full cost of the region’s shortfall in work-
force investments has yet to be determined. How-
ever, there are some indications that provide rough
orders of magnitude. If we raised spending per
pupil in New York City to the suburban average, we
would be spending an additional $2.5 billion annu-
ally. Even with substantial administrative savings, a
large part of this difference would need to be
bridged to bring service levels up to suburban stan-
dards.

Estimates of need for child care and early child-
hood development are equally difficult to ascertain.
However, in 1990 the three states combined spent
$350 million on all types of child care and early
childhood education, and all three had extensive

waiting lists for subsidized child care. New York
State, which spends approximately $70 per child
under 14 on child care, served only about 14% of
low-income families who were eligible for assis-
tance. If all eligible families were covered, the state
could have spent over $300 million, rather than the
current $46 million, on low-income child care.?® If
we define need as low-income families who lack
subsidized care or early childhood programs, and
the difference between the amount spent on custo-
dial care and what is needed for quality care, then
the unfunded need in the region could easily exceed
$1 billion.

The cost of literacy programs vary widely and
the best estimate of illiteracy and program capacity
is several years out of date. However, if we assume
that 2.5 million illiterate adults do not receive any
training, an outside estimate of need for literacy
alone could be over $1 billion. Unemployed adults
in need of retraining and employment services are
another large population with no real way to esti-
mate total costs.

Based on need alone, several billion dollars in ad-
ditional workforce-related expenditures annually
could be justified. Clearly, we need to challenge
ourselves to use current expenditures more effi-
ciently and wisely, and we will need to prioritize
new expenditures as we strengthen our economy
and tax base. However, we also need to challenge
ourselves to identify means of increasing our level
of investment in our future human capabilities.

The choices for competing needs are obviously
difficult, but human capital investments should re-
ceive high priority for revenue captured through
efficiencies in other areas of governance. Over the
long run, these investments will reduce the costs of
governance for social services, welfare, health ser-
vices, and criminal justice. They also lay the foun-
dation for a more prosperous and equitable region.
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Chapter 10

The Governance Campaign

THE NUMBER of local governments, commissions,
special districts, and authorities in the Tri-State
Metropolitan Region is estimated to now be over
2,000. RPA’s 1961 report 1400 Governments remains
a vivid portrait of the region’s governance, and in
many respects describes the regional management
situation today. While some of RPA’s significant
recommendations, such as the creation of the Met-
ropolitan Transportation Authority, did come to
fruition, much of what RPA described in 1961 re-
mains valid. The Tri-State Metropolitan Region
now encompasses 31 counties, not 22.' The decon-
centration of traditional urban functions, such as
employment and housing, over the last 40 years has
caused an increase in previously unnecessary gov-
ernment services throughout suburban and exurban
areas. At the same time, urban flight has meant an
increased need for government-assisted social ser-
vices for those left behind.

Governmental fragmentation and redundancy
has led to increased expense, inconsistency and in-
equity between places, reduced accountability, and
often Fragmented delivery of services. The reve-
nue base supporting the region’s governments is
stretched beyond its limit, as demonstrated by mu-
nicipalities reducing services and tightening expen-
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ditures. This revenue base is largely derived from
local property taxes, which are among the country’s
highest, and, to a lesser degree, from state aid, fed-
eral aid, and user fees such as bridge and tunnel
tolls.

Issues

Underlying nearly all of the problems and issues
facing the region is a fundamental lack of coordina-
tion and consistency among the region’s units of
government. Each of the three states has its own
transportation, housing, environmental, and eco-
nomic development policies, and within each state
are hundreds of individual municipalities, authori-
ties, districts, and other units of government deliv-
ering services according to their own programs and
sets of objectives. Further, several bi-state or tri-
state regional functional authorities overlie por-
tions of the region.

This governance system creates two fundamental
obstacles to achieving the best use of land and fi-
nancial resources in the region:

1. Reliance on the local property tax to finance public
education forces municipalities to encourage inappro-
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priate, impractical, and environmentally insensitive
development.

2. Uncoordinated planning provides no mechanism for
measuring the cumulative effects of local develop-
ment decisions, which can overwhelm resources and
infrastructure serving the region.

The Lack of Land Use Coordination and
Consistency

Over the past 60 years major improvements have
been made in the coordination and consistency of
regional, state, and local public services. And stan-
dardized procedures and criteria have been devel-
oped and applied to certain basic functional areas
such as public safety, building and fire codes, infra-
structure development, and minimum school cur-
riculum standards.

Yet in other areas that are equally important to
the region’s ability to compete and sustain itself, lit-
tle or no structure is provided for local government
decisions. Connecticut, New York, and New Jersey
all have long histories of granting the lowest levels
of government the authority to manage land and
land use with little oversight from outside govern-
ment authorities. This failure of state governments
to institute any meaningful land use regulations lies
at the root of many fundamental environmental,
economic, and social problems the region is facing
today.

The region’s largely nonprofessional, volunteer
land use commissions make thousands of decisions
each month that affect the region’s quality of life,
cost of living, access to opportunity, and integrity of
the environment.

Until very recently, none of the three states in the
region had meaningful statewide development or
land use plans to guide local land use decisions.
Connecticut was the first state to develop such a
plan, but its function is purely advisory. Connecti-
cut’s 169 municipalities are not bound to it as they
develop local comprehensive plans. In 1992, after a
prolonged public and legislative process, New Jer-
sey adopted its statewide land use and development
plan that promotes valuable planning and land use
principles, such as focusing new growth in desig-
nated centers. Compliance with New Jersey’s State
Plan is completely voluntary for the municipalities,
counties, and state agencies it encompasses; how-
ever, there are incentives to do so. New York has

failed to enact any form of state planning reform. In
fact, local plans and zoning laws are still optional in
New York State.

As a result, throughout the region each munici-
pality continues to act independently, making de-
velopment and growth decisions that are largely
locally focused, market-driven, and have no rela-
tionship to broader programs of transportation, en-
vironmental protection, job location, or economic
development. In fact, there are important parts of
the region, such as New York City’s upstate water-
shed area, in which growth and development is
completely unguided by even local planning initia-
tives.

The failure of the region to coordinate land use
decisions promotes suburban sprawl, abandonment
of centers, automobile dependency (and the result-
ing congestion, air pollution, and infrastructure ex-
penses), consumption of the region’s green infra-
structure, racial and economic separation, inequity
of jobs and housing choices, and increased costs of
living and doing business. This system is a major
obstacle to the region’s economic competitiveness
and sustainability.

Local Taxation

Local taxation and distribution of government rev-
enues has two primary faults. The reliance on local
property tax revenues requires local governments
to try to attract certain types of uses in a “race for
ratables” that does not consider long-term and re-
gional issues. And education finances are distrib-
uted inequitably, depriving many communities of
quality education, the basic tool they most need for
personal and professional success.

Property Taxes and Land Use

Municipal government works to provide services
and to keep costs in check. Towns feel compelled to
increase revenue generation through the local
property tax system not by increasing the tax rate
but by luring new taxpayers into the system. With
state and federal program cutbacks, municipalities
will be increasingly dependent on local tax revenues
to maintain adequate levels of service, with urban
centers facing the greatest struggle due to already
eroded tax bases and state aid for education formu-
las already stacked against them. The net result will
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be an increasing chasm between inner-city and sub-
urban communities.

Connecticut, New York, and New Jersey’s mu-
nicipalities maintain control over their tax base
through the land use control authority vested in
them by their three state governments. Insofar as a
government is able to induce land uses that gener-
ate high property tax returns, they do so. Over the
past 40 years, region’ cities, towns, and villages
have attempted to maximize property tax receipts
by managing zoning and land use decisions to gen-
erate favorable property tax assessments. The “race
for ratables” by municipal governments leads them
to attract development without full consideration
of whether growth will have unanticipated effects
or whether it fits into a long-term plan for the com-
munity’s well-being. The myth that commercial or
industrial growth on the outskirts of town is good
because it generates tax revenue without sending
children to schools is a fallacy, ignoring costs in-
duced in the form of traffic congestion, water pol-
lution, secondary growth for new homes, wear and
tear on existing infrastructure such as roads, and
additional public services to provide public safety,
among others.’

An associated suburban mythology holds that
rental housing generates pupils and expenses for
school districts disproportionate to the property tax
revenues generated. Consequently, suburban com-
munities rarely welcome rental housing for fear
that it will escalate school costs beyond the local tax
base’s ability to support quality education. Ironi-
cally, in New York City and Nassau County a re-
gressive tax policy taxes rental properties at higher
rates than single-family homes, co-ops, and condo-
miniums in exact contrast to the system in place
elsewhere in the nation.

More apparent than the suburban tendency to
discourage rental housing are suburban land use
and zoning trends that favor large lot residential
uses, resulting in higher land valuations and larger,
more expensive homes that are, in turn, valued
highly for property tax purposes. Similarly, zoning
for strip commercial uses induces low-cost yet high
property tax-generating businesses into an area.
The tendency for local—and particularly subur-
ban—governments to favor these two land use
forms as positive tax-generating land uses has fed
the region’s deconcentrated pattern of growth.

Large lot residential subdivisions and commer-

cial strip development along arterial roads or on
stand-alone campuses, parks, or malls are generally
thought to require little infrastructure investment
and to generate few service requirements. Since
spreading development patterns permit lot sizes
large enough to accommodate on-site wastewater
treatment systems and individual wells, expensive
water and sewer works are not required. However,
few zoning laws and subdivision and local health
codes protect larger regional systems, such as New
York City and Newark’s drinking water supply wa-
tersheds, from being degraded by improper septic
system placement and inappropriate land use im-
pacts.

Since shopping centers and commercial office
parks do not send children to school and low-den-
sity residential suburbs do generate fewer children
per classroom than their higher density counter-
parts, there may be a savings as a result of these
land use patterns. However, if other variables are
included in the equation, such as school transporta-
tion costs, police and fire services, and road main-
tenance and snow removal, the scales tip away from
cost savings and demonstrate that even on a local
level, more compact forms of development are
cost-effective.

Born out of a desire to cut costs and still finance
expensive local government systems, suburban
communities’ sprawling development patterns have
actually failed to accomplish what they intended:
open space and farmland have been consumed at
alarming rates; large-lot zoning policies encourage
expensive and exclusive housing; automobile de-
pendency is mandated due to separation of homes
from each other and from employment and retail
centers; and transit relevance is reduced, if not
nonexistent.

The negative effects of job migration and middle
class flight from the urban core are compounded by
the concentration of new immigrant populations
arriving in urban centers and the inability of the
poor to migrate out. The region-wide effects of this
concentration of poverty in urban areas are:

e Reduced tax revenues in urban centers.
* Declining levels and quality of basic services.

* Increased disparity between the “haves” and the “have
nots.”

* Large inequities in school finance between urban and
suburban areas.
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Figure 94: The region’s fragmented and inefficient
system of governance has resulted in many communi-
ties’ curbing services that they sorely need.

The net result of this property tax—based and
highly fragmented system is a region in which the
cost of living is among the highest in the nation and
the quality of life it offers its citizens is declining.
Also, as a result of these trends, unsustainable
growth and development patterns are established;
the future workforce is inadequately educated and
unprepared; low-density, automobile-dependent
sprawl is encouraged; centers of all sizes are emp-
tied of residents, jobs, and retail establishments;
and open space and natural resources are con-
sumed.

It is imperative that the pervasive problems of the
region’s fragmented and uncoordinated governance
system be addressed. Coordinated land use deci-
sion-making is essential to establish the Greens-
ward and protect the region’s drinking water sup-
plies; to build the Rx Regional Rail system; and to

ensure that new employment and affordable hous-
ing opportunities are created in our region’s cen-
ters, building on infrastructure investments already
made.

But reforming the region’s governance system
must move forward under several basic guiding as-
sumptions:

* Local land use plans should be guided by regional and
state goals. We need a shared regional vision and an
understanding of what choices are available and what
their effects will be.

e We need a coordinating framework within which in-
dividual units of government can work toward achiev-
ing shared goals.

® The home rule-based governance system should be
improved and refocused rather than dismantled.

¢ We need to move away from local property tax—driven
decision-making.

* We need to promote sustainable and effective ways of
doing things by making the right choices the easy
ones.

Improving the region’s governance will require
fundamental changes to the context in which mu-
nicipal-level decisions are made. How, for example,
can municipal governments be encouraged to con-
sider the larger, long-term effects of their deci-
sions? How can contentious land use decisions be
made among towns and cities working together
rather than individually?

Education Finance

Local school districts rely on locally collected prop-
erty taxes for the bulk of their revenues. In New
York State, for example, 57% of the cost of local
schools is covered by property tax revenues; state
aid pays for 39%; and the remaining 4% comes
from federal and other sources. These school taxes
make up at least 60%—and in some cases as much
as 80%—of local property tax bills. Property taxes
comprise 32% of all state and local tax revenues in
New York State, including sales and income taxes.’

Current federal and state trends toward reducing
spending, including local aid programs and inter-
vention, indicate that these locally derived revenue
sources will be increasingly relied upon to finance
schools, local services, and capital needs. In addi-
tion, these same trends suggest an abrogation of
federal and state responsibility for certain services
and an involuntary and unfinanced devolution of
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responsibility to local units of government. These
factors, combined with historically upward-spiral-
ing local government costs associated with, among
other factors, higher labor costs, have driven local
governments to seek ways to reduce the cost of
government and to increase property tax revenues.

Paralleling local government’s increased reliance
on property tax revenues has been the growing dis-
parity between communities with rising property
values and those with stagnant or decreasing real
property values. Since property taxes rise or fall ac-
cording to property valuations, the region’s cities
and inner suburbs are hardest pressed to raise suffi-
cient tax revenues to fund adequate local services
and schools. Conversely, outer-suburban school
districts have largely done well as they have at-
tracted commercial growth and property values
have risen over the past few decades.

This trend, described in Workforce, has helped
create a two-tiered public school system, with
higher educational achievement emanating from
the outer-suburban schools while urban and inner-
suburban school districts experience proportion-
ately higher levels of drop-outs and lower achieve-
ment scores and college entrances.

Summary of Recommendations

To successfully implement the Third Regional
Plan, new, better-coordinated, and refocused public
institutions and public finance mechanisms will be
needed. The first four proposals address govern-
ment coordination to provide better government
services. The next three proposals outline new pub-
lic institutions that would provide new services to
the region. The final proposals challenge current
decision-making processes that fail to accurately re-
flect environmental costs.

1. Coordinate governance in the region.

¢ Improve state growth management systems to cre-
ate incentives for community plans and regulations
needed to promote development in centers and
create effective urban growth boundaries needed
to protect the regional reserves and other Greens-
ward areas.

* Promote service sharing by municipal govern-
ments to “right-size” bureaucracies and to achieve
economies of scale while maintaining accountabil-
ity and local control.

* Reform education finance to provide equity in the
finance of urban school systems and to remove in-
centives for fiscal zoning.

* Promote opportunities for decent housing for all
residents.

2. Create new public institutions to finance and provide
regional services.

* Create a new Regional Transportation Authority.

® Restructure the Port Authority to focus on its core
mission.

e (Create a Tri-State Infrastructure Bank to direct
funds to priority capital projects, with a set of ded-
icated taxes and fees.

3. Improve both public and private decision-making
processes.

e Incorporate the principles of sustainable econom-
ics into capital budgeting and tax and regulatory
systems to build economic incentives into indus-
trial and development processes that will benefit
both the economy and the environment.

* Reduce the cost of infrastructure investments by
utilizing smart infrastructure concepts that pro-
mote multiple uses and objectives and employ al-
ternatives to end of the pipe treatment facilities.

Coordinated Governance

State Growth Management Systems

For more than 65 years RPA has advocated im-
proved local planning and zoning and other land
use regulatory mechanisms. In the early 1930s RPA
promoted the creation of local planning boards and
helped develop the widespread adoption of munic-
ipal zoning as a means of implementing the First
Regional Plan. By the 1970s, however, it became
clear that the region’s decentralized land use regu-
latory system was actually promoting sprawl, limit-
ing housing opportunities, and exacerbating in-
come and racial segregation. Each of several
hundred municipalities administers zoning without
regional or statewide guidelines and, in some cases,
without even a municipal comprehensive or master
plan.

In addition to being uncoordinated and not
geared toward addressing regional issues, the exist-
ing planning, land use regulatory, and development
approval systems of the region create an uncompet-
itive and hostile investment climate. While many




202 Part III. Five Major Campaigns

communities use zoning—or a lack of zoning—to
induce business location and residential and com-
mercial development, few of the region’s municipal
plans actually articulate a vision for their communi-
ties that clearly lays out what sort of development is
wanted and where it would be best located. This
equivocacy often results in contentious develop-
ment approval processes in which developers and
neighborhood, environmental, or special interest
groups, lacking clear ground rules, wrangle at
length. The result is often frustrating delays, higher
costs, and inappropriately sited and designed devel-
opment.

A more rational planning and land use regulatory
system would spell out where and to what degree a
community agrees development should occur and
where it should not occur. Further, local land use
regulatory programs—zoning, subdivision regula-
tions, and environmental protection ordinances—
should be consistent with a community’s compre-
hensive plan. In addition, a rational planning
system should address regional needs at the local
level and coordination between adjacent municipal-
ities should be required to ensure that cross-juris-
dictional matters, such as housing markets, trans-
portation systems, and environmental resources,
are consistently addressed.

Fundamentally, the goal of an effective land use
system should be to identify appropriate locations
for needed development and to provide citizens,
businesses, and developers with reasonable assur-
ances that land use decisions will be predicable,
speedy, and open.

Across the country, concerns similar to those fac-
ing this region have prompted states to create new
state-level planning and growth management sys-
tems. Hawaii’s adoption of a statewide zoning sys-
tem in 1961 initiated a phenomenon that came to
be known as the “quiet revolution in land use regu-
lation.” In the 1970s Oregon, Florida, and Vermont
adopted statewide growth management systems.
And a decade later Georgia, Washington, Maine,
and Rhode Island adopted similar systems. A total
of ten states have adopted new planning systems in
the past three decades. The experience of places
such as Oregon strongly suggests that statewide
growth management strategies can expand eco-
nomic, transportation, and housing opportunities
and reinforce community character while reducing
land consumption and damage to the environment.

Except in Hawaii, these programs do not involve

zoning by the state government. Instead, they pro-
vide state policy guidance for improved local plan-
ning, including the following techniques:

e A set of guiding principles or goals, often including
promotion of compact patterns of growth.

° A requirement for consistency between municipal
plans and regulations and state goals.

* A requirement for state agency functional plans to be
consistent with state goals.

® Some kind of state certification process for municipal
plans and regulations.

* State funding for municipal planning.

Creating systems for more effective growth man-
agement is essential to the implementation of many
Third Regional Plan recommendations, including
rebuilding the region’s centers, promoting transit
use, protecting the Greensward, and establishing
regional growth boundaries. Since the 1980s RPA
has promoted the creation of effective state growth
management systems in this region. RPA is com-
mitted to continuing this fundamental initiative.

RPA is promoting reformed state growth man-
agement programs in New York, New Jersey, and
Connecticut that incorporate the following princi-
ples:

1. Develop state or regional growth, development, and
resource protection goals and policies through an
open public process. These policies should:

* Promote the kind of infrastructure investments
that result in desired growth patterns—including
transportation, water supply, wastewater treat-
ment, and other facilities.

® Promote economic development and improved
opportunities for employment.

* Create opportunities for affordable and decent
housing for all residents.

* Promote growth that complements the natural en-
vironment, preserving and protecting watersheds,
wetlands, aquifers, floodplains, estuaries, river cor-
ridors, ridgetops, forests, and agricultural lands.

* Protect and preserve cultural, historic, and archae-
ological resources.

® Promote the protection of open space resources,
including improved access to water bodies and bet-
ter integration of open space features into commu-
nities.

¢ Incorporate long-term environmental and social
benefits and costs into economic analyses.
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. Require that local comprehensive plans and land use
regulations be consistent with state and county poli-
cies. Local comprehensive plans should identify spe-
cific growth, economic development, quality of life,
and preservation objectives. Local land use regula-
tions should be designed to carry out these plans and
provide predictable permitting for all activities that
are consistent with the plan.

3. Make state agency plans and programs consistent.
Agency plans, regulations, and investments should be
consistent and should reflect state goals and municipal
plans.

4. Provide assistance for local compliance. This assis-
tance could include making technical help avail-
able for local planning; targeting discretionary state
spending to municipalities with complying plans; and
offering state indemnification of localities against
challenges to regulations developed under complying
planning programs.

5. Institute statewide planning entities. An existing or
new state agency or arm of government should de-
velop state goals and agency consistency and should
coordinate development permitting and local com-
prehensive plan incentives.

6. Streamline environmental and land use regulatory
processes. Approved local plans should function as
generic environmental impact statements, “prequali-
tying” all development that is consistent with local
plans and takes place within specified development
areas.

7. Provide a financing mechanism. Funds to offset most
of the cost of preparing and administering local plans
and regulations should be available. Funds could ei-
ther be made available as a small percentage of the
state capital budget or be generated by new develop-
ment review fees. In return for higher fees, sponsors
of compatible projects in designated growth areas
would benefit from a streamlined permitting process.

8. Create partnerships between state and local govern-
ments and private stakeholders to develop and imple-
ment strategies to protect important resource areas
and to meet other shared goals. New regional enti-
ties—state-created but locally controlled—are one
approach that allows large inter-municipal regions to
cooperatively protect special resource areas and
achieve common objectives.

Municipal Government Service Sharing

Inter-municipal service sharing and coordination
agreements can be instituted between the region’s
cities and towns to create economies of scale and

generally reduce the extent to which there are
costly redundancies and duplication.

In many functional areas, the region’s govern-
ments already cooperate or use consistent regula-
tory standards. For example, standardized proce-
dures and criteria have been developed and applied
to public safety, building and fire codes, waste man-
agement, infrastructure development, and mini-
mum school curriculum standards.

Despite movement toward consistency in some
areas, local governments across the region indepen-
dently provide a wide array of services, creating in-
efficiencies and adding unnecessary costs to their
operations. Costly redundancies are created when
adjacent cities, towns, and villages each must pro-
vide for health, police, fire, criminal justice, water,
sewer, human and social services, solid waste, li-
brary, road maintenance, parks and recreation, and
myriad other services to only their residents. To be
sure, municipalities may take occasional advantage
of cost savings through combined purchasing
agreements for items such as police vehicles, but
such savings through cooperation do not pervade
either municipal purchase or service delivery pro-
grams. Highly localized home rule traditions com-
bined with local property tax-based finance systems
reinforce the cost-center nature of local govern-
ment and impede coordination with neighboring
municipalities.

Current Service Sharing

Legislatures in Connecticut, New York, and New
Jersey recognize the inefficiencies inherent in the
locally centered governance system now in place. In
Albany legislation to enable municipal govern-
ments to enter into inter-municipal service-sharing
agreements with county governments has been en-
acted. In addition, municipalities are authorized to
cooperate in developing health benefit plans. In the
Albany capital region special legislation has been
enacted to encourage inter-municipal cooperation
in the areas of bulk purchasing, solid waste, police
communications, public works, and other areas.
Similarly, the Long Island Pine Barrens Commis-
sion has cooperatively prepared a land use and
management plan for a three-town region that will
guide the constituent towns’ land use and develop-
ment decisions.

Voluntary efforts to share services and coordinate
among municipalities are underway in several
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places. Most of these are outside the metropolitan
region, but the lessons are valuable. In the upstate
New York Tug Hill region, a dozen towns have
formed a joint planning board, pooling resources to
retain professional planning assistance and coordi-
nating their land use decisions among themselves
rather than individually within their own town
halls. In northern Westchester County three towns
have established joint water works to save on the
cost of drinking water filtration and to share in the
savings of joint purchasing, equipment sharing, and
composting.

Such inter-municipal agreements are, however,
not standard operating procedure for municipal
government. Consequently, cost-saving opportuni-
ties and economies of scale are not fully realized.
The increasing cost of government reflects this fail-
ure.

The Somerset Alliance for the Future studied the
potential for service sharing in Somerset County,
New Jersey and determined that there are opportu-
nities for sharing services in every community.
Among those that could be effectively shared are
composting, criminal justice, data processing, se-
nior citizen transportation, police emergency dis-
patching, public works sharing, and solid waste
management. In addition, the Somerset Alliance
identified several local service areas that could be
assumed by higher levels of government, such as
environmental health, social services administra-
tion, and planning. This study echoed the findings
of the SLERP Commission, which recommended
that certain local functions should be assumed by
the state, including trial courts and public assis-
tance programs.

Even rarer than inter-municipal service-sharing
agreements are cases of inter-municipal or regional

tax base sharing. The local property tax, being the

primary source of local government support, is held
closely by municipal governments and drives local
decisions. Decoupling the property tax from these
decisions could significantly affect how local land
use and development occurs. New Jersey’s Hacken-
sack Meadowlands Commission is but one example
of regional tax base sharing in which property taxes
are collected at an other-than-local level—by the
Commission instead—and are allocated to the indi-
vidual municipalities on a fair share basis.

Right-Sizing Government

Reducing the cost of government through service-
sharing arrangements is not the panacea, but it is
one proven approach that needs wider application.
A broader approach can be termed “right-sizing.”
The right-sizing approach acknowledges home
rule traditions and the existing fragmentation and
divisions among governments but seeks to place
service delivery at the most appropriate and effec-
tive level of government. Right-sizing also builds
on existing models of new regional entities, such as
the Hackensack Meadowlands Commission, the
Long Island Pine Barrens Commission, and the
MTA.

The inefficiency of governance in this region is
demonstrated by the dramatic rise in government
revenues and expenditures. In constant dollars, and
including public authorities, the region’s govern-
ments have grown from total revenues of $70.9 bil-
lion and total expenditures of $61.8 billion in 1977
to revenues of $85.9 billion and expenditures of
$90.7 billion in 1993. These increases, of 21% in
revenues and 42% in expenditures over just 16
years, came during a period in which the region’s
population only grew by about 2%.

Right-sizing, sharing, and shifting responsibili-

General Revenues General Expenditures
1967 1977 1987 1967 1977 1987 1993
31-County Region 39,780,299 63,765,158 67,700,111 76,955,456 38,095,179 57,221,990 60,555,223 83,892,437
Public Authorities 7.127,838 9,648,343 8,969,229 4,615,837 6,839.346 6,761,189
Total 39,780,299 70,892,996 77,348,454 85,924,685 38,095,179 61,837,827 67,394,569 90,653,626

Figure 95: General Revenues and Expenditures for Government in the Tri-State Metropoli-
tan Region. (All numbers adjusted to 1993 dollars, in thousands.)
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ties among existing and new governmental units
will be required to implement the Third Regional
Plan. Reorganizing the Port Authority, establishing
new regional commissions to implement Greens-
ward recommendations, and restructuring the col-
lection and allocation of property taxes for school
finance are all examples of right-sizing trends that
must occur to retain the region’s economic and en-
vironmental edge into the 21st century.

Education Finance Reform

RPA strongly endorses the goal of reducing the
growing disparity between urban and suburban
school funding levels. Lawsuits have been filed in
all three states arguing that these disparities violate
state constitutions. In New Jersey the State Su-
preme Court has ordered the state to redress fund-
ing inequities, highlighting the need for structural
solutions in all three states.

The goal of education finance reform is to more
effectively direct public resources to improve acad-
emic achievement throughout the region’s educa-
tion system. Increasing resources for poor, primar-
ily urban schools is essential if the region is going
to prepare its future workforce to meet the de-
mands of industry and if it is going to successfully
accommodate the existing and anticipated resident
and immigrant populations in the region’s culture
and economy. Insofar as the quality of the region’s
schools and the achievement levels of school chil-
dren are linked to the inequitable distribution of
real estate taxes, the tax revenue allocation system
needs to be reevaluated and restructured to even
out school finance.

The disproportionate number of poverty-level,
minority, and non-English language proficient
pupils in urban school districts hampers the deliv-
ery of basic education programs. This challenge is
exacerbated by a narrow and diminished property
tax base that is inadequately subsidized by state aid.

RPA understands that reducing the dependence
of school finances on local property tax revenues is
a complex issue. But it is essential that it be done to
build a school system that can meet the standards of
an increasingly demanding economy and to provide
equitable funding of basic education for all of the
region’s children. RPA recommends that state gov-
ernment finance education, allocating funds to local
school districts to serve all children in accordance

with local needs rather than local economic cir-
cumstances.

State Assumption of School Finance

Shifting school finance upward, from local school
districts or municipal levels, will require states to
levy and collect taxes in place of locally collected
taxes for school use. In addition, this shift will re-
quire the establishment of new and equitable distri-
bution formulas to equalize funding on a per pupil
basis, regardless of the property valuation base
within that particular district. Further, the redistri-
bution system must take into consideration com-
pensatory funding to address special needs of the
school population with respect to poverty condi-
tions, special needs requirements, and English lan-
guage proficiency.

Currently, no real property taxes are collected by
states in the ‘Tri-State Metropolitan Region. States
do, however, establish equalization criteria and ad-
minister school aid distribution programs, however
fair or unfair they may be. One option for state
funding is to collect the proportion of local prop-
erty taxes now dedicated to local school districts, as
is done in Washington State. Other models involve
mixing tax revenue sources. Michigan has recently
tried this option, with an increased state sales tax
(from 4% to 6%), new cigarette taxes, and a new
“partitioned” property tax aimed at new high-end
residential construction.

Under state finance assumption plans, considera-
tion has to be given to the functional divisions be-
tween state and local responsibilities. One recom-
mendation is for the three states to assume primary
responsibility for funding the basic educational ser-
vices provided in schools and gearing funding allo-
cation to ensure that all school populations attain at
least minimum education standards according to
standardized achievement tests administered by the
states. Doing so will likely mean that the distribu-
ton formulas will, in fact, contain compensatory
and special education allotments for urban and
inner-suburban classrooms above and beyond those
needed for outer-suburban situations with fewer at-
risk and special-needs pupils.

The objective of state funding is not parity per se,
but improved performance for under-funded dis-
tricts. Redistribution of current expenditures with-
out productivity savings or new revenue will not be
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sufficient to improve performance in poor districts,
and it could lower achievement in suburban com-
munities. The first source to scrutinize is the effi-
ciency of the school systems themselves. Secondly,
education should receive a high priority for any
savings achieved through efficiencies in other parts
of the public sector. Ultimately, funding for educa-
tion will reflect the degree to which we recognize
its role in shaping our future prosperity.

Regional Tax Base Sharing

Spreading the property tax revenue base of school
districts over broader geographic areas has also
been recommended as a means to equalize the gap
between wealthy suburban schools and poorer
inner-city school districts. This is already being
done to some extent in the region. In New York
City, for example, the city’s 33 community school
boards are financed by property taxes collected
throughout the five boroughs. Likewise, but under
very different circumstances, many sparsely settled
suburban areas have established multi-town school
districts supporting a single middle and high school
for as many as five or more separate towns, among
which may exist significant median income differ-
ences.

Under current conditions, however, the house-
hold income and real property tax base discrepan-
cies and the school population needs are so diver-
gent that existing tax base sharing schemes do not
address the larger regional issues of inequitable
school finance, even though they may ameliorate
local differences. The basic problem is that current
experiments in school finance tax base sharing in
the region do not spread the base over a large
enough geographic area to account for and equalize
differences. In response to this pattern, in the 1970s
the Minneapolis-St. Paul region adopted a metro-
politan tax base sharing system in which 40% of
new commercial and industrial tax revenues went
into a regional pool for redistribution to communi-
ties on the basis of need. In recognition of continu-
ing tax inequities, legislation is currently pending in
the Minnesota state legislature to add new, wealthy
districts to the regional pool. The Greater Toronto
Area Task Force also recommended early in 1996
that the region adopt a tax base sharing system sim-
ilar to the Twin Cities model.

In 1985 New Jersey created the State and Local

Expenditure and Revenue Policy (SLERP) Com-
mission to conduct a systematic review of the state’s
municipal fiscal structure and to develop recom-
mendations for reform, focusing on reducing the
fiscal burden faced by communities.* Among its
recommendations were: change the nature of local
school finance; guarantee a tax base formula that
ensures that no municipality will receive less than
its current allotment; reduce county, school district,
and municipal spending caps to account for the in-
creased fiscal relief from the state; and create a new
agency with county-based offices to administer
property taxes. The SLERP Commission also rec-
ommended implementing the New Jersey State
Development and Redevelopment Plan as a means
to save local governments money. The recommen-
dations of the SLERP Commission have not been
acted upon, but it is significant that the State Plan
was viewed as a cost-saving initiative.

The increasingly high cost of local govern-
ment—including schools—and the fact that munic-
ipal governments and schools are almost entirely fi-
nanced by property tax revenues is the basis for
“fiscal zoning” and the “race for ratables.” This
tendency for local land use decisions to be made on
the basis of tax revenue generation can be addressed
by disconnecting school finance from the property
tax, as discussed above, and by simply reducing the
cost of municipal services and improving the effi-
ciency of their delivery.

Regional Institutions

For most of this century the Tri-State Metropolitan
Region led the nation in creating the regional insti-
tutions needed to finance, build, and manage met-
ropolitan infrastructure, including the Port Au-
thority of New York and New Jersey, the New York
Thruway and New Jersey Turnpike Authorities,
and, more recently, the Metropolitan Transporta-
tion Authority, Metro-North Railroad, and NJ
TRANSIT. In the past two decades, while the re-
gion has stopped innovating, other regions around
the country have been inventing and setting up new
forms of metropolitan authorities. Portland, Ore-
gon’s Metropolitan Service District, or “Metro,” as
it is known, is perhaps the most ambitious of these,
with a governing board directly elected by the vot-
ers. Metro, now a real government in many ways,
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has been given responsibility for regional growth
management, including administration of the state-
authorized urban growth boundary, water supply,
waste management, and other activities serving the
entire metropolitan area.

Advanced transit, freight, and other transporta-
tion systems have long been among the region’s
fundamental economic assets. As recently as the
1960s the region planned and developed a highway
network that provided access throughout the re-
gion. But in more recent decades we have settled
for fragmented planning and management and
mid-20th century service levels for transit and
freight movement systems, while our competitors
across the country and around the world have been
expanding theirs to serve 21st century needs.
Tokyo, Paris, London, Los Angeles, and other met-
ropolitan regions are building or planning inte-
grated regional rail systems, while we have added
virtually no new capacity to our system in decades.

Our fragmented transit system is now the re-
sponsibility of multiple planning and operating au-
thorities. Most of these public authorities were cre-
ated to take over management of failed private
railroads that had once been bitter rivals, and it
sometimes seems as if they have inherited old acri-
monies along with the rolling stock. Serious conse-
quences of this fragmentation are experienced daily
throughout the region; poor commuting connec-
tions, inconvenient scheduling and ticketing, and
other time-wasting deficiencies. Until recently,
among the world’s great centers, we shared this dis-
tinction only with Berlin. But since the fall of the
Berlin Wall, that city has unified management of its
system and is planning expansions to meet the
needs of a healed and growing region.

In addition to fragmentation, the region’s trans-
portation authorities have too often diverted their
attention away from their own core missions. For
more than a decade the governors of New York and
New Jersey have directed the Port Authority and
other authorities, often against the advice of their
professional staffs, into commercial real estate,
waste management, and urban revitalization activi-
ties. Most of these projects meet important public
needs but diminish the resources and management
focus needed to fulfill the authorities’ fundamental
responsibilities. The Port Authority, for example,
has directed hundreds of millions of dollars into
such projects as a new legal office building in down-

town Newark, waterfront redevelopment projects
in Queens and Hoboken, industrial parks in the
Bronx and Yonkers, a waste-to-energy plant in New
Jersey, and a new academic building for Rutgers
University in New Brunswick. Authorities have also
been used to provide “one shot” payments to close
annual state budget deficits, such as when the New
York Thruway Authority and the New Jersey Turn-
pike Authority “purchased” highways from the
states. Thus highway users in the 21st century will
still be paying to close budget gaps from the early
1990s.

As a result, airports and other transportation fa-
cilities have been starved of capital and operating
funds needed to maintain them in a good state of
repair. Redevelopment of existing facilities and
construction of new ones have been postponed or
canceled. When the Port Authority canceled the
proposed new central terminal at JFK Airport, cit-
ing a shortage of funds, the region’s principal inter-
national gateway was doomed to remain substan-
dard and continue to lose market share. JFK is
often ranked by international air travelers as one of
the worst international airports in the world.

Some of these authorities have become increas-
ingly isolated both from the public and from the re-
alities of the global marketplace. Consequently,
they have lost public confidence, making it difficult
for them to obtain necessary political and financial
support for essential activities. At the MTA virtu-
ally all of the proceeds from subsidy increases since
1970 appear as increased payroll costs, weakening
public confidence in its ability to deliver services ef-
ficiently. The Port Authority has not built any new
infrastructure systems in almost three decades and
seems to have lost sight of its primary mission.
These institutions have also been hobbled by short-
sighted political interference—for example, in set-
ting tolls and fares too low to support necessary
capital investments or to improve service levels,
creating a downward spiral of declining service, rid-
ership, and public support.

While existing institutions have failed to meet
current needs, the region also has failed to create
the institutions needed to respond to emerging
challenges and responsibilities. When the Tri-State
Regional Planning Commission collapsed in the
early 1980s, it was replaced by several metropolitan
planning organizations (MPOs), the agencies that
are now responsible under the federal Intermodal
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Surface Transportation Efficiency Act (ISTEA) for
developing long-range transportation plans. This
region is nearly alone in the country in having more
than a dozen MPQOs, none of which coordinates
across state boundaries. This balkanization of re-
sponsibilities has contributed to the often parochial
and short-term outlooks and the narrowly defined
political and economic interests of groups that were
intended by federal law to have broader, longer
term perspectives. In addition, MPOs in this region
do not have the authority to adequately address
transportation-related land use and air quality is-
sues, as called for in ISTEA.

Potential for Interagency Cooperation

Meeting regional transportation and environmen-
tal goals will require a reexamination of the struc-
tures and mission of our regional authorities. In
Paris and Tokyo regional rail systems have been
built and operated through cooperative agreements
between existing agencies. In greater London the
government is breaking up the public rail system
into a network of privately managed services to be
operated on publicly owned routes, with coordina-
tion of schedules, fares, and connections. Rx rail
could be developed through new forms of intera-
gency cooperation, but only if the existing authori-
ties fully integrate their transportation services and
revenue streams. The fee revenues from the Port
Authority’s bridges and tunnels should be dedicated
to support interstate elements of Rx, such as a new
trans-Hudson Rx commuter rail and rail freight
tunnel. Discrete dedicated accounts to finance Rx
projects will reinvigorate public confidence and
protect funds from being turned to nonessential
projects or raided to fill sudden gaps in state bud-
gets.

Recently, the Port Authority, NJ TRANSIT, and
MTA agreed to cooperate on planning for im-
proved access to the Midtown Manhattan core, in-
dicating that they sometimes work together. But
the experience here and in other regions suggests
that voluntary models for cooperation between au-
thorities will not produce the long-term collabora-
tion needed to plan, build and operate major new
investments. Although there has been some im-
provement in recent years in interagency coopera-
tion, interstate projects almost always assume a
lower priority within each agency than projects
wholly within their control. The result has been the

continued deterioration of the region’s basic trans-
portation infrastructure, contributing to declining
public confidence in the region’s future.

Los Angeles, Boston, and Chicago have created
region-wide authorities to manage subway and re-
gional rail construction and operations. All of these
metropolitan regions have significant governing
advantages in that each is located within one state;
the Tri-State Metropolitan Region, as the name
says, comprises parts of three states. A tri-state
transit authority—structured differently from exist-
ing authorities in both geography and responsibili-
ties—represents the best solution for delivering the
region’s transit needs for the 21st century.

Models for Institutional Reform

This region’s governance system is not the product
of any grand vision or comprehensive design but of
hundreds of years of evolution and accretion on a
foundation dating back to the colonial period. A
visiting British civil servant reflected on the vener-
able nature of this system upon meeting a group of
selectmen, freeholders, supervisors, councilors, and
aldermen. He remarked that the villages, towns,
hamlets, boroughs, cities, and counties that they
governed represented the last intact English me-
dieval system of government anywhere in the
world. Virtually everywhere else similar systems
have been reformed, sometimes several times, in
response to economic and social change. Here we
have created public authorities and tax districts and
new municipalities, but with few exceptions—no-
tably the creation of Greater New York in 1898 and
Connecticut’s decision in the 1960s to eliminate
county government—this region has never had any
kind of comprehensive reform of its governance
system.

However, we are not alone among the world’s
metropolitan regions in having a decentralized and
uncoordinated system of government. Throughout
the industrialized world, metropolitan regions have
expanded beyond political boundaries established
over a half-century ago. Even places that estab-
lished metropolitan governments as recently as the
1960s and 1970s are now growing beyond their
fixed borders. Only a handful of places—notably in
the growing sunbelt regions of the U.S. south and
southwest—have “elastic” borders that can expand
as these regions grow.

When Greater New York was established in
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1898, its five boroughs encompassed what was then
the entire urban region, making this the world’s
first truly metropolitan government. As early as the
1920s, however, the region began expanding be-
yond these boundaries. No one today proposes that
New York City should expand to encompass the 31-
county region. The general trend in the country is
toward deregulation and fewer levels of govern-
ment over new institutions and additional layers of
authority. But can we create a better system of gov-
ernance to better manage and develop region-sus-
taining and region-shaping infrastructure, manage
growth, and protect environmental systems?

The experience of other metropolitan regions
suggests some options. In Tokyo no official ties
bind the city with the suburban prefectures. The
Ministry of Construction operates a National Cap-
ital Planning Agency to coordinate major infra-
structure planning, but this agency provides few
opportunities for local input and does not deal with
the larger set of social, economic, and land use is-
sues facing the area. The shortcomings of this sys-
tem—manifested in excessive congestion, duplica-
tive infrastructure investments, and deteriorating
environmental systems and quality of life—are now
becoming apparent.

As London has grown to encompass most of
southeastern England, the region has had various
forms of metropolitan government, beginning with
the London County Council and subsequently the
Greater London Council (GLC). By the early
1980s, however, the GLC no longer represented
much of the growing region, and it was abolished.
Since then, a series of service districts and advisory
agencies have assumed many planning and infra-
structure management responsibilities, including
the London Research Centre and the London
Planning Advisory Council. But the region lacks
any organization with strong powers to shape
growth or to coordinate investments and policies
among local governments.

Closer to home, two other metropolitan regions,
Portland, Oregon, and Toronto, Ontario, provide
models that could be adapted to the needs of this
region.

In Portland voters have established a metropoli-
tan service commission, called Portland Metro, that
is responsible for land use and infrastructure plan-
ning and major infrastructure systems, including
parks, solid waste management, the convention
center, and other facilities. Metro’s governing

council is elected directly by the voters, giving it
democratic legitimacy and broad public support. In
1994 voters gave Metro authority to require that
municipal plans and regulations be consistent with
its new long-range regional plan. This power, when
combined with Metro’s existing authority to desig-
nate and enforce a regional urban growth bound-
ary, makes this a national model for effective con-
trol of urban sprawl and provision of affordable
housing and infrastructure.

Toronto has long been a laboratory for new ap-
proaches to metropolitan governance. In 1954
Toronto created a metropolitan government that
encompassed the region. But since then, the
Greater Toronto Area has grown and deconcen-
trated—it now includes parts of four suburban “re-
gional municipalities,” producing many of the same
governance problems that Tokyo and this region
face. In response to these concerns, in 1994 the
provincial government created a Greater Toronto
Area (GTA) Task Force to develop new proposals
for reform.

The GTA Task Force proposes to replace the ex-
isting government and those of four suburban mu-
nicipalities with a new Greater Toronto Region
(GTR). The GTR would function as a regional ser-
vice district similar to Portland Metro, assuming
responsibility for regional infrastructure systems,
metropolitan growth management, economic de-
velopment, environmental protection, and other
region-shaping services. The GTR proposes for-
mation of a regional council representing mayors
and communities. Major goals of the proposal in-
clude reduction in overlaps between local, regional,
and provincial governments, reform of the property
tax system, and transferal of specific powers from
the province to the region.

Implications for the Tri-State Region

It would be very difficult to replicate these kinds of
sweeping reforms in the Tri-State Metropolitan
Region. The borders of New Jersey, Connecticut,
and New York cannot change under our federal sys-
tem, and the states would be reluctant to surrender
any power or taxing authority. In addition, most of
the region’s residents and business and political
leaders are suspicious of distant government, and
thus may oppose any proposals that significantly
weaken home rule traditions of local services,
schools, and land use controls. For these reasons,
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RPA’s governance recommendations reform exist-
ing regional authorities; create region-wide, single-
purpose authorities; promote voluntary coopera-
tion between the states; and reform state tax,
infrastructure finance, and planning systems. They
are modest in comparison with Portland’s reforms
and those being proposed for Toronto.

But if the Tri-State Metropolitan Region were to
establish a new metropolitan service commission,
the experiences of Portland and Toronto could pro-
vide insights into how a new entity might be gov-
erned and structured. The states could transfer au-
thority and taxing powers to the region through the
service commission. Municipal governments could
retain most of their existing authority, although
their land use controls and infrastructure spending
would have to reflect policies established regionally.
And a number of existing public authorities could
be abolished, restructured, or privatized. A metro-
politan service commission could be structured to
assume some or all of these responsibilities:

* Administration of a regional urban growth boundary
and oversight of a regional land use planning system
in which municipal plans would become consistent
with regional goals.

* 'Transportation planning and capital budgeting would
be consolidated, assuming responsibility for owning
highways, bridges, and rail corridors, and contracting
for operation and maintenance of these systems with
existing public authorities or private operators.

® A metropolitan service commission could assume re-
sponsibility for funding land acquisition in the pro-
posed regional reserves and control of state and re-
gional parks, parkways, and greenways.

® A metropolitan service commission could assume re-
sponsibilities from the states for environmental plan-
ning, regulation, and even operation of solid waste,
wastewater treatment, and public water supply sys-
tems.

¢ The states could transfer environmental, land use, and
other regulatory responsibilities and taxing authori-
ues.

Creating a metropolitan service commission
would represent a significant departure from exist-
ing governance systems, and its creation would re-
quire a fundamental shift in public atticudes and
past practices. In Oregon, the impetus for creating
Portland Metro came from the region’s voters,

eager to better manage growth. In Toronto, the
drive for reform has come from a provincial gov-
ernment eager to cut costs and from business lead-
ers and concerned citizens eager to reform eco-
nomic development, growth management, and tax
systems.

This region’s citizens and leaders could be moti-
vated by the recognition that the region needs a
system of governance that can bolster its quality of
life and competitiveness. But the prerequisite for
these reforms will be bold and persistent public
leadership. Even if this leadership materializes, it
may take decades for it to yield structural changes
in our governance system. For these reasons, this
plan proposes a more modest and incremental set
of reforms in how we finance, build, and manage
infrastructure, finance public education, and coor-
dinate land use planning. The plan also calls for
voluntary cooperation between the states to coordi-
nate economic development, transportation, land
use, environmental protection, and other policies.
These reforms would significantly improve the re-
gion’s governance in the near term and could build
the confidence and sense of regional identity
needed to create an even more effective system of
metropolitan governance in the future.

Restructuring Authorities

The spirit of the times demands that government
be accountable, results-oriented, and cost-effective.
All three states have a long-standing and healthy
skepticism about new layers of government and
super agencies. As previously noted, creating a gen-
eral purpose regional government or regional ser-
vice district would probably not be politically feasi-
ble in the foreseeable future.

The more likely approach to creating more ef-
fective regional institutions would appear to be the
reform of the existing multistate institutions, liter-
ally “re-forming” these agencies, shaping them
anew to meet a new generation of needs. This
would be the least disruptive, most acceptable, and
lowest cost approach, and it would keep govern-
ment closest to the people being served. No previ-
ous approach has attempted to think about all of
these agencies simultaneously. Since all of the
problems facing the region are interconnected,
both across political boundaries and functional
areas, we are now required by new realities to think
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simultaneously about the shape of all of the re-
gional institutions that manage these issues.

A comprehensive approach to achieving this
goal—creation of a Tri-State Regional Transporta-
ton Authority (RTA)—would involve a fundamen-
tal restructuring of the major transportation au-
thorities, the Port Authority and the MTA, and a
new relationship between them and the Connecti-
cut and New Jersey Departments of Transportation
and NJ TRANSIT.

A Regional Transportation Authority

At present The Metropolitan Transportation Au-
thority operates only in New York and Connecti-
cut. Commuter rail and bus services in New Jersey
are the responsibility of NJ TRANSIT, and trans-
Hudson bridges and tunnels and the PATH system
are controlled by the Port Authority. Consolidation
of these transit and toll road, bridge, and tunnel
services would create a unified Regional Trans-
portation Authority.

This new organization would integrate the re-
gion’s current seven separate rail systems into an in-
tegrated Regional Express, or Rx Rail system. The
goal of Rx is to support the region’s new and more
deconcentrated settlement pattern by improving
interstate and inter-suburban commutes, expanding
service to a variety of destinations in the Manhattan
core, and improving reverse- and intra-regional
commutes. This goal cannot be achieved without
consolidation of transit planning, funding, and
management across the region.

The new authority should reform work rules, pay
scales, and staffing patterns in all of the central of-
fice and operating divisions. The feasibility of pri-
vatizing operations, ranging from maintenance and
terminal operations to bus and train operations,
should also be systematically examined. One option
would be for the authority to own the fixed assets
(rails, roads, stations, etc.) and contract out the op-
erations and maintenance. The MTA’s current
management structure of a centralized capital bud-
geting and financial control function and decentral-
ized operations could be adopted by the new RTA.
Under this structure, commuter rail services oper-
ated by NJ TRANSIT, Metro-North, and the
Long Island Rail Road would retain significant op-
erating autonomy. Connecticut could also transfer
operation of its Shoreline East commuter service to

Metro-North. Bus operations could be operated in
a similar manner, and the RTA should study ways to
improve the operations of bus systems, including
new technologies and vehicles that expedite imple-
mentation of dial-a-ride, van, and other flexible,
customer-oriented services. Again, privatization of
these services should be strongly considered. Man-
agement of the Port Authority Bus Terminals and
Manhattan’s Pennsylvania Station should also be
transferred to the RTA.

To gain and retain public confidence, it will be
important to design the RTA’s governance structure
to maximize its accountability to the people it
serves. But there will almost certainly be a tension
between the governors, state, county, and local of-
ficials, and other groups in defining who speaks for
the public. And there will also be a tension between
making the RTA responsive to immediate political
needs and insulating it from daily political interfer-
ence.

One way to provide voters with a sense of con-
nection to the RTA would be to have at least part of
its board directly elected by the voters. Portland,
Oregon’s Metro has certainly gained broad public
support through its elected board. Reflecting the
strength of public support for this metropolitan
service district, in 1993 voters gave Metro signifi-
cant oversight over municipal plans and regulations
through referendum. Board members should have
“hold-over” appointments to ensure a degree of in-
dependence from the day-to-day politics of the re-
gion.

A sound financial base will be critical to the new
authority. One way to ensure sound fiscal footing
would be to transfer the Port Authority’s trans-
Hudson bridges and tunnels to the Regional Trans-
portation Authority, to provide “cross-subsidies”
for transit services in much the same way that the
Port Authority now subsidizes PATH service out of
surpluses from bridge and tunnel tolls. Under this
model, New York City’s East River Bridges should
also be transferred to the RTA and electronic toll
collection systems installed, to help provide for
their maintenance as well as to cross-subsidize tran-
sit improvements that would reduce congestion on
these crossings. A share of tolls from existing toll
roads, such as metropolitan segments of the New
Jersey Turnpike and the New York Thruway, or the
proceeds from congestion pricing fees on other
highways could also be directed to the RTA. The
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concerns of bondholders would have to be ad-
dressed in these transfers, as would the impact on
other remaining Port Authority operations—par-
ticularly the seaport.

The Port Authority

The proposed transfer of trans-Hudson crossings
to the RTA would also argue for transferring PATH
and bus terminal operations to the RTA and re-
structuring remaining Port Authority responsibili-
ties. The Port Authority should refocus on a core
mission of maintaining high-quality gateways to
the world at its airports and seaports, and wherever
possible it should sell, lease, or privatize other op-
erations. Recommendations to restructure the Port
Authority include:

® ‘Transfer PATH, bus terminals, and bridges and tun-
nels to the RTA.

¢ Contract airport and seaport operations to private op-
erators where this can achieve greater efficiency (as
has been done at London, Los Angeles, and Pitts-
burgh airports). Private operators would be responsi-
ble for administering capital investments, with sur-
pluses being reinvested in improved airport and
seaport facilities or operations.

* Sell or lease the World Trade Center and other non-
port activities to private operators.

The restructured Port Authority would concen-
trate on the mission of improving the region as an
international gateway for people and goods by
building and operating world class airport and sea-
port facilities. It would oversee administration of
these facilities and have the flexibility to operate fa-
cilities directly or under lease management agree-
ments. The proceeds from sale or lease of Port Au-
thority facilities would be reinvested in airports and
seaports, as would any annual surpluses.

A Tri-State Infrastructure Bank

RPA proposes that a Tri-State Infrastructure Bank
be created to administer a long-range capital pro-
gram for the region’s transportation and environ-
mental investment needs. This capital program
would finance new systems, such as Rx, as well as
maintenance of existing capital assets. RPA’s recom-
mendation is adapted from successful models in
other states and from proposals to create a national

infrastructure bank, such as Felix Rohatyn’s sugges-
tion for a bank that would be financed by a dedi-
cated gasoline tax. Several rationales have been put
forth for such a bank.

® An infrastructure bank is needed to develop and im-
plement a long-term infrastructure investment pro-
gram required to keep the metropolitan region com-
petitive in world markets.

* Increasing the gas tax to pay for a significant propor-
tion of the costs of transportation investments would
help meet national energy, air quality, balance of pay-
ments, and other goals, and it would be directly re-
lated to the services being provided.

¢ Construction jobs resulting from these investments
would provide much needed training and employ-
ment to relatively low-skilled residents during a pe-
riod of economic transition.

The region does not have a coordinated long-
range capital budget process or the assured finan-
cial means to support an ongoing transportation
and environmental investment program. New York
City and New York State’s proposed 1996 budgets
have jeopardized the MTA’ five-year capital pro-
gram, placing the transit system’s recovery at risk
and underscoring the need for assured funding.
Similar cutbacks have been proposed in Connecti-
cut’s transportation programs, including the total
elimination of Shoreline East rail service. Only
New Jersey has managed to maintain a long-term
transportation trust fund and the dedicated revenue
sources needed to support it, although the state has
also resorted to budget gimmicks to avoid increas-
ing motor vehicle fuel taxes, tolls, or fares.

Moreover, funds that could be dedicated to the
region’s capital needs are being diverted to balance
state budgets or to finance other economic devel-
opment programs that do not help meet the re-
gion’s infrastructure needs. For example, the esti-
mated $1 billion per year that the three states and
New York City devote to the “border wars”—tax
incentives to attract businesses across state lines—
could be better used. Consequently, the authorities
and state governments do not have the funds
needed either to maintain existing transportation
and environmental systems or to make capital in-
vestments that would improve or expand them.
Threatened federal cutbacks in capital grants for
transportation and environmental projects make it
more important than ever that the region have the

]
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financial will and organizational means to deliver
on the infrastructure investments identified in this
plan.

The bank’s goal should be to ensure that the re-
gion has a financially stable institution that can
guarantee that infrastructure requirements are met
and that the system is kept in a state of good repair.
The bank would channel a dedicated revenue
stream toward capital projects that benefit the re-
gion, providing significant improvements in trans-
portation, environmental protection, and other ser-
vices. To qualify for bank funding, agencies would
have to prepare capital plans that identify both
maintenance requirements and new long-term in-
vestments.

The bank will only achieve public support and
political viability—in a time of public dissatisfac-
tion with government and taxes—if it can provide
broad public participation and accountability in its
investment decisions, produce high standards of
stewardship and maintenance, improve agency cap-
ital budgeting, and ensure long-term financial sta-
bility while meeting the region’s infrastructure
needs. The state of Washington Public Works
fund, established in the 1980s, has gained broad
public and political support by achieving these
principles—particularly its accountability to the
public.

The Tri-State Infrastructure Bank could be es-
tablished and governed in a number of ways. One
option would be to create separate state infrastruc-
ture banks in all three states, but provide mecha-
nisms for coordination or interstate infrastructure
investments. Alternately, the three states could cre-
ate a single tri-state institution focusing only on the
31-county metropolitan region. As an initial step,
the three governors should appoint a special com-
mission of state officials, legislators, and financial
leaders to develop a detailed proposal.

A first step to creating a regional infrastructure
bank was initiated in 1991 as part of the Intermodal
Surface Transportation Efficiency Act (ISTEA).
This act allowed state infrastructure banks to be es-
tablished to guarantee loans with federal money
where localities have difficulty establishing credit.

The likelihood of moderate employment growth
for the next decade and continued high unemploy-
ment in urban communities underscores the need
for investments that provide immediate jobs while
also setting the stage for sustainable, long-term

growth. An additional $75 billion in infrastructure
spending over the next 25 years would produce a
significant number of jobs for the region.

To ensure that these jobs help improve the skill
levels and incomes of poorer communities, a pro-
portion of bank funding should be set aside for
training and apprenticeship programs in the con-
struction trades. Funds should be channeled to ef-
fective employment agencies in low-income com-
munities, with specific numbers of job slots made
available to workers who successfully complete
these programs.

RPA proposes that the Bank’s activities and other
transportation and environmental investment rec-
ommendations of the plan be financed through a
“user pays” system similar to those employed in
most industrialized countries. Under the current
system many of these costs are borne by taxpayers.
A recent study estimated that municipal govern-
ments in New Jersey spend more than $1 billion
per year in property tax revenues to subsidize the
costs of automobile use.

Shifting these costs to transportation-related
taxes and fees is consistent with the findings of
RPA’s 1995 Quality of Life Poll, which determined
that a majority of the region’s residents would sup-
port the use of dedicated taxes and user fees for cer-
tain quality of life improvements, while they op-
posed increasing income or property taxes for these
purposes.

The transit and highway improvements outlined
in the plan will reduce congestion and delays, re-
duce energy use and air pollution, and provide
other benefits as well. While conventional political
wisdom dictates that we cannot afford to make
these investments, if our concern is the region’s fu-
ture prosperity, we cannot afford not to. In constant
dollars, gasoline is cheaper than at any point in his-
tory, and costs one-third or less of what it costs in
other industrialized countries. For this reason, the
Third Regional Plan calls for increases in gasoline
taxes and other fees related to highway use, as well
as tax increment financing, so that the burden of
these expenditures can be shifted away from prop-
erty taxes and other broad-based taxes.

User Fees

In RPAs 1995 Quality of Life Poll, two-thirds of
the region’s residents said they would be willing to
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personally spend money to ensure clean air and
water—most between $25 and $100 annually. But
when questioned about how they would be willing
to have that money collected, only 15% selected
the option of higher income, property, or sales
taxes. Instead, 68% said they would like the new
taxes to come either as user fees, such as service
charges, or dedicated specialty taxes, such as gaso-
line or energy taxes. The significant finding of the
poll was that, in an era of cost cutting and govern-
ment cutbacks, people would be willing to pay for
increased services as long as the new fees are di-
rectly and visibly tied to the production of public
services.”!*

RPA has investigated a broad range of potential
revenue sources that could be used to finance trans-
portation investments, including the motor fuel
sales and excise tax, various motor vehicle fees,
parking and congestion pricing fees, and tax incre-
ment financing. Further, RPA has assessed the rev-
enue potential, progressivity, job impact, border
effects, ease of administration, and political accept-
ability of each potential source. Preliminary discus-
sions with freight haulers and other highway user
groups indicate an increased willingness to consider
adoption of transportation demand management
measures, such as congestion fees for highway or
bridge use during peak travel periods. RPA has also
developed and tested a new computerized eco-
nomic model to predict the property value and
travel impacts that proposed transportation service
improvements would have on residential and com-
mercial property, and it is now applying this model
for the MTA in the Hudson Valley.

Revenues generated from dedicated taxes and
fees established for this purpose would be received
and distributed by the Tri-State Infrastructure
Bank. The bank would then distribute funds for
priority projects to those agencies that prepare
long-range capital investment plans, particularly
those that served both local as well as regional
needs. Agencies wishing to divert funds to pork
barrel projects not identified in capital investment
plans would receive lower priority for infrastruc-
ture bank support.

Revenue sources for transportation improve-
ments could include a mix of these dedicated taxes
and fees, including:

® A dedicated regional gasoline tax.

e A vehicle miles traveled (VMT) fee assessed as a sur-

charge on automobile registrations reflecting mileage
driven each year.

¢ Congestion fees charged for use of highways, bridges,
and tunnels during peak congestion periods.

A 20 cent per gallon regional gasoline tax would
produce approximately $1 billion a year, enough to
finance Rx and priority highway improvements. A
1.5 cent per mile VMT charge would create a com-
parable revenue stream. By combining these two—
for example, a 10 cent per gallon gas tax and a half
cent per mile VMT charge, perhaps in conjunction
with a 10 cent per mile congestion fee for peak pe-
riod travel—all of the region’s unmet transporta-
tion capital needs could be met while simultane-
ously reducing congestion time for automobiles
and trucks. Lost time costs the region an estimated
$7 billion a year in direct, out-of-pocket expenses.
Just by reducing congestion alone, or even by
avoiding increases in congestion, the region could
finance the costs of Rx and other priority trans-
portation improvements.

Environmental costs could be met through a par-
allel set of fees on water and sewer use and impact
fees on development in Greensward areas (see
Greensward).

Decision-Making Processes

Sustainable Economics

By fully integrating the costs and benefits of envi-
ronmental management into our economic deci-
sion-making through changes in price structures
and natural resource values, we stand a better
chance of preserving our natural wealth and quality
of life assets that future generations will need. But
reaching the point where market mechanisms in-
ternalize the “externalities” will require new ways
of thinking, changes in producer and consumer be-
havior, and public implementation of strategic ac-
tions that will help “get the prices right.”

The Rio Declaration on Environment and De-
velopment proposed the adoption of integrated sys-
tems of environmental and economic accounting.
These new accounting systems adjust national mea-
sures of gross domestic product (GDP) for deple-
tion or enhancement of, or damage to, the value of
our renewable and nonrenewable natural resources,
including assets like clean air and water which lack
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a direct market value. To date, nearly 20 nations,
including the United States, are developing envi-
ronmentally adjusted measures commonly known
as “green GDP.” When fully implemented on an
industry-specific basis, they will reveal more accu-
rate measures of the value of production and prof-
itability by sector, given differences in use of nat-
ural resources, and a more accurate basis for
full-cost pricing of goods and services to maintain
their environmental value.

At the regional policy level, the full-cost ac-
counting principles of sustainable economics can be
incorporated into capital budgeting, tax, and regu-
latory systems. Such a policy would encourage
adoption of pricing methods that will conserve our
natural resource systems, as well as reflecting the
true value of renewable and nonrenewable re-
sources.

A multiyear regional capital budget should be de-
veloped for the proposed Tri-State Infrastructure
Bank, identifying planned and required infrastruc-
ture investments, alternative funding sources and
mechanisms, and costs for new compliance with en-
vironmental legislation. To achieve more sustain-
able development, the projects proposed for the
regional capital budget would be subjected to cost—
benefit analysis with an economic valuation of nat-
ural and environmental resource usage. The re-
gional capital budget would be designed to identify
priority investments from the net present value of
environmentally adjusted societal benefits. In addi-
tion to resource accounting, a “green” regional cap-
ital budget would consider depreciation based upon
life-cycles of fixed investments, alternative funding
options that include “green fees,” and public policy
incentives and investments that internalize envi-
ronmental externalities.

The use of “green fees” will be explored as a way
to restructure fiscal systems for sustainable devel-
opment and fund a Tri-State Infrastructure Bank
on a resource-conserving basis. The objective is to
raise funds for the protection of the environment
through charges or taxes on pollutants and pollut-
ing behavior—that is, on products and processes
that contribute to unsustainable development—at
the same time tax relief is provided to individuals
or activities that encourage work, savings, and en-
vironmental investments. Thus, through strong
positive and negative incentives, a cleaner environ-
ment and more viable economy can be promoted
in tandem. Substantial public revenues and envi-

ronmental gains can be realized from such green
fees:

¢ Congestion pricing or rush hour tolls will yield less
traffic on urban highways.

® Carbon taxes on fossil fuels with carbon dioxide emis-
sions will encourage energy efficiency in homes, fac-
tories, and vehicles.

* Household refuse charges on per-bag collections will
reduce solid waste disposal.

State planning principles have been formulated
in Connecticut and New Jersey, and both state
plans recognize conservation of natural resources
and protection of the environment as vital to their
quality of life and economic prosperity. But neither
plan, nor the state of New York, adequately ad-
dresses the maximum carrying capacity of the envi-
ronment, given existing development trends, or es-
tablishes the full value of public, private, and
environmental costs incurred. Regulatory systems
should determine the costs of sprawl to households,
business and government arising from a build-out
of future growth under current development pat-
terns. These full costs should then be reflected in
the development permitting process. An account-
ing of the costs of sprawl will include:

e Incremental costs of roadway, stormwater control,
electric and gas utility, and telecommunications capi-
tal and maintenance costs to serve dispersed develop-
ment.

* Relative economies of sewer and municipal waste-
water treatment versus individual septic and commu-
nity-scale facilities.

* Costs of defensive environmental expenditures to
control impacts on air, water, and land quality from
sprawl.

¢ Opportunity costs of lost natural resources and open
space.

* Direct impacts on government efficiency levels of
lower density service workloads.

Smart Infrastructure

Remaining competitive and reducing the expense
of government can also be accomplished through
investments in the region’s environmental infra-
structure that are designed to avoid or replace in-
vestments in “hard infrastructure,” such as water
filtration or wastewater treatment plants. Similarly,
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there is a need to reduce the excessive cost of envi-
ronmental protection, permitting, and administra-
tive processes associated with infrastructure pro-
jects, which add years of delay and an estimated $1
billion a year to the cost of capital facilities in the
region. RPA’s smart infrastructure concept calls for
rationalizing and expediting these review processes
and finding opportunities for “creative piggyback-
ing,” which means, whenever possible, allowing
one dollar to accomplish two or more purposes.

The “Bluebelt” project on southern Staten Island
is one example of a creative public investment strat-
egy. Instead of building hugely expensive storm
sewers, the city lets the island’s natural streams han-
dle the rainwater that pours off city streets. This
provides wildlife habitat and public open space and
parkland as well as drainage. Because the streams
are also helping to decontaminate the storm water,
the city avoids the cost of constructing treatment
plants.

Another example is the restoration of New York
City’s Jamaica Bay estuary, where a smart infra-
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structure approach replaced a proposed “end-of-
the-pipe” treatment plant with a plan that will
achieve the same water quality improvements by
protecting and restoring natural systems and habi-
tat. The results will be improved wildlife and fish-
eries habitat, a range of new recreational benefits,
and a nearly 50% reduction in the clean-up bud-
get.” A similar approach could be applied to
restoration of the region’s other major estuaries, in-
cluding three that are now the focus of national es-
tuary studies: the New York—New Jersey Harbor,
Long Island Sound, and the Peconic Bay system.
RPA believes that this would significantly reduce
the cost of clean up—a critical issue at a time of
lowered state and federal fiscal capacity—and pro-
duce a wide range of wildlife habitat, sport and
commercial fisheries, and recreational benefits.
Another example of a smart infrastructure ap-
proach to waste management is the potential for in-
creasing use of recycled materials by developing
new markets for them. In 1995 a group of repre-
sentative recycling managers convened to develop

B e ote—

R

Figure 96: In Jamaica Bay, a smart infrastructure approach is achieving water quality
improvements by protecting and restoring natural systems and habitat.
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and implement a coordinated, proactive marketing
strategy for mixed-color glass cullet. RPA estimates
that a shift away from disposal-based management
will increase the volume of recovered materials by
430% between 1995 and 2015, also expanding mar-
kets that may generate significant revenues for pub-
lic sector waste managers—up to $230 million a
year.?

Notes

1. These 31 counties include Fairfield, New Haven,
and Litchfield counties in Connecticut, whose county
functions are limited to the court system.

2. Impact Assessment of the New Fersey Interim State De-
velopment and Redevelopment Plan, Executive Summary,
prepared by Rutgers University Center for Urban Policy
Research for the New Jersey Office of State Planning,
February 1992.

3. US. Census of Governments, “Compendium of
Government Finances.”

4. New Jersey State and Local Expenditure and Rev-
enue Policy Commission, Final Report, 1988.

5. Regional Plan Association and Quinnipiac College
Polling Institute, Comparative Quality of Life Poll, 1995.
The poll also found that 56% of the region’s residents
would be willing to pay for preserved open space and
managed parks, and 24% were willing to spend money to
eliminate traffic congestion.

6. New York City Department of City Planning, South
Richmond’s Open Space Network: An Agenda for Action, Oc-
tober 1989.

7. New York City Deparunent of Environmental Pro-
tection, Jamaica Bay Comprebensive Watershed Manage-
ment Plan, December 1993,

8. Regional Plan Association, Existing and Future Solid
Waste Management Systems in the Regional Plan Association
Region, RPA Working Paper #16, 1992.






Part IV

From Plan to Action

THIS PLAN calls for a reversal of trends that have
undercut our economy and environment and lim-
ited opportunity for many of our citizens. These
trends have resulted in a de facto plan in which the
region unthinkingly subsidized sprawl develop-
ment, creating an uneconomic use of the landscape
and infrastructure and dissipating the region’s
unique communal synergies. At the same time, we
have drastically under-invested in cities large and
small—the region’s traditional foundations. We got
what we asked for, a sprawling suburban landscape.
But we also got the logical if unintended conse-
quence of congested highways, decaying cities, sky-
high housing prices, growing racial and social divi-
sions, deteriorating air and water quality, and the
country’s most expensive tax burdens. These trends
have diminished the region’s quality of life and un-
dercut its economic competitiveness.

The bill for these mistakes has now come due.
And those who promise quick-fixes or scapegoats
are offering at best palliatives that only put off the
inevitable. We now find that in many cases we can-
not buy our way out of these problems or find ac-
ceptable technological solutions. Our drinking
water could soon require expensive filtration, which
will incur enormous capital expenses to simply get
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us back to acceptable conditions. Our highways are
increasingly congested and will require additional
lanes and new construction, but again the costs will
be enormous and the benefits only temporary.
Housing will become increasingly unaffordable,
and property taxes will continue to climb. Contin-
uing with the de facto plan will squander our re-
maining competitive advantages, in particular our
quality of life. If we take the easy route of feel-good
rhetoric or simplistic solutions, the region will con-
tinue to drift and provide diminished opportunities
for the current and next generation of citizens.

The region is poised to take advantage of new
technologies and emerging global markets to create
a bright and more prosperous future, if we are able
to make the tough decisions and investments
needed to seize these opportunities. The conven-
tional wisdom is that we are no longer capable of
bold leadership. Government officials are too fo-
cused on the next poll or election. Business leaders
are too focused on the bottom line or competition.
And civic leaders are too focused on narrow local
issues. We are becoming a place that never seems to
miss an opportunity to miss an opportunity.

But the work of pioneer planner Frederick Law
Olmsted provides an inspiration for our generation
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in how we can build public support for controver-
sial policies and expensive public works. More than
a century ago, Olmsted suggested a range of justifi-
cations for building the region’s great 19th century
parks and parkways, including Central, Prospect,
Bronx, Branch Brook, and Seaside Parks, and the
Ocean, Eastern, and Pelham Parkways.

For those motivated primarily by economic ad-
vantage, Olmsted pointed to the parks’ potential to
raise property values and enhance a community’s
image. To those concerned about social welfare,
Olmsted detailed the parks’ role in providing peo-
ple with fresh air, recreation and contact with their
fellow citizens. To those concerned about potable
water, public health, storm drainage or improved
highways, Olmsted underscored the advantages the
parks would offer in meeting these goals. The re-
sult was the creation of broad coalitions of individ-
uals and groups, each motivated by their own con-
cerns but sharing a common rationale for
investments that could provide broader public ben-
efits.

As in Olmsted’s day, officials, business leaders,
and citizens continue to be motivated by different
concerns. Therefore, the Third Regional Plan’s
recommendations must provide a broad range of
justifications for each proposal. Such a broad range
of benefits includes:

* Improving quality of life and the natural environ-
ment.

* Expanding education and cultural opportunities.

* Expanding choice and affordability in housing, and
amenity and safety of communities.

* Reducing road congestion and expediting travel and
goods movement.

¢ Increasing opportunities for work and entrepreneur-
ship.

Continuation of the existing de facto plan, on the
other hand, will produce diminished opportunity
and quality of life and virtually no real growth,
since increased congestion, a relatively unskilled
workforce, continued high housing prices, and
other impediments will severely limit the region’s
economic potential.

RPA has prepared an ambitious plan that targets
new policies and investments necessary for sus-
tained growth and continued prosperity in an un-

certain future. The plan calls for radical changes in
the status quo and bold initiative on the part of cit-
izens. Some of the recommendations carry signifi-
cant price tags, but the Tri-State Metropolitan Re-
gion cannot afford not to make these investments.
Projections and analysis demonstrate that we are
reaching the end of credible short-term solutions
and must begin to look at the fundamental causes of
our mounting problems. At their root, these issues
are all regional and will require comprehensive ap-
proaches for meaningful improvements.

The Tri-State Metropolitan Region is only just
beginning to learn to think like a region, or to find
a regional response to fundamental issues that af-
fect the lives of all of us. There is no single regional
government and probably never will be. It is a re-
gion of many leaders and many voices. They are ef-
fective leaders and eloquent voices, but without
much practice over the years at uniting people to
focus on regional issues, or even regional aspects of
local issues.

RPA is promoting a new approach to building
leadership on public issues—one that mobilizes the
capable leadership already in the region. RPA’s ap-
proach is based on putting together coalitions of
civic organizations, gathering the leadership of the
region’s third sector; an enormous force of an esti-
mated 50,000 community, business, environmental,
religious, and neighborhood groups. Under RPA’
model, third sector coalitions will be convened to
promote actions on specific issues that will bring us
closer to important goals of the plan, such as leg-
islative or regulatory reform, new production prac-
tices, or critical public capital investments. By re-
ducing the isolation of government agencies and
the business community, this approach carries with
it the potential to strengthen leadership by encour-
aging elected officials to take bold actions on criti-
cal issues.

The plan has identified five major action initia-
tives that can rebuild the region’s quality of life,
competitiveness, fairness and sustainability. Third
sector leadership will be critical to each of these ini-
tiatives if they are to have lasting results. RPA will
lead action campaigns around each of these issues
and will work to establish third sector coalitions
that can further each initiative. Each coalition
would necessarily vary in size and working arrange-
ments from all others, reflecting the strengths,



Part IV. From Plan to Action 221

focus, and knowledge of membership organiza-
tions. A coalition for education or tax reform in
Connecticut, for. example, could proceed differ-
ently from a coalition organized to promote preser-
vation of the New Jersey Highlands.

A tradition of strong business community leader-
ship was for most of this century a great strength of
the region’s civic life and helped bring it through
earlier periods of economic, political, and social cri-
sis. In the first part of the century business leaders
like George McAneny and Charles Dyer Norton
led campaigns to plan and build the region’s high-
ways and parks. When the Depression overshad-
owed New York City’s economic future, John D.
Rockefeller, Jr., looked far ahead and made the de-
cision to build Rockefeller Center. Three decades
later his son David did the same, building Chase
Manhattan Plaza to bolster confidence in Lower
Manbhattan’s future. And when the fiscal crisis of the
mid-1970s again threatened confidence in New
York City’s finances, Felix Rohatyn, Walter Wris-
ton, and others led efforts to reestablish fiscal re-
sponsibility and the public trust.

In recent years, however, this tradition has
waned, contributing to a widespread sense of drift.
It is not hard to see why there has been such a fall-
off in business involvement in public issues. Many
executives are distracted by the intense competition
they face, and corporate restructuring has forced
them to focus on short-term earnings, not long-
range prospects. For others, globalization has made
them feel more like citizens of the world, and not
just of New York, New Jersey, or Connecticut.

Yet here they are being mistakenly short-sighted.
As a growing consensus of experts has concluded,
metropolitan regions are the key building blocks of
the future global economy.! The right motto for

the businesses of the future must be: compete glob-
ally, act regionally.

Even as energy from business and government
has waned, grassroots leadership and initiative have
resulted in profound changes in communities
throughout the region. In the South Bronx, both
sweat equity and persistent advocacy by individuals
and civic organizations have generated investments
that have rebuilt and stabilized entire neighbor-
hoods. Similar renewal has occurred in neighbor-
hoods of Newark, Trenton, Bridgeport, and other
communities. In other places, coalitions of parents,
teachers, and community leaders have revived de-
clining schools.

Focused action campaigns involving established
third sector coalitions can give business, labor, and
community leaders an important new forum for
confronting challenges.Building third sector coali-
tions is something RPA has been doing on a num-
ber of issues for a long time. But coordinating them
around a series of regional initiatives and engaging
strong leadership will take innovative new organi-
zation. RPA expects to be a catalyst to this process.
In the following areas, third sector coalitions could
immediately be brought together to focus on the
initiatives articulated in the Third Regional Plan:
promoting a Tri-State Business Council; building a
Tri-State Compact; coordinating annual Tri-State
Governors meetings; organizing a Tri-State Con-
gressional Caucus; arranging summit meetings of
commissioners in the region; and monitoring im-
plementation of the plan.

Note

1. “Papers of the World Bank,” Habitat to Urban Fi-
nance Conference, Washington, D.C., September 1995.
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Paying for the Plan

IF FULLY IMPLEMENTED, the plan’s five campaigns
will yield a range of benefits that include stronger,
more sustainable economic growth, a more cohe-
sive society with a more equitable distribution of
the region’s prosperity, cleaner air and water, less
congestion, more attractive communities, and a
rich legacy for future generations.

Many of these benefits cannot be quantified, ei-
ther because they represent qualitative improve-
ments in the lives of the region’s citizens or because
we lack the tools to measure them effectively. For
example, we have only gross measures of the con-
tributions of health and education in a productive
society and no clear understanding of the role that
informal businesses, volunteers, and family workers
have in our economy. The true costs of production,
investments, and public services are even more dif-
ficult to ascertain because we do not incorporate
the costs of depleted natural or public resources in
our economic accounting systems, nor do we deter-
mine the full costs of highways, real estate develop-
ment, and public facilities and services in making
public investment choices.!

Even for traditional measures of economic growth,
benefits estimates are constrained by a lack of data
at the regional level. Within these constraints, how-
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ever, a plausible scenario can be depicted for the
difference between current trends and the result of
a proactive strategy to reinvest in the region’s
human, physical, and natural resources. For dec-
ades, the region has become an increasingly smaller
portion of the nation’s economy, a trend that has
accelerated since the late 1980s. If our share of na-
tional growth declines at the same rate that it has
averaged since 1970, then we would decline from
approximately 9% of U.S. gross domestic product,
the primary measure of the nation’s output of goods
and services, to near 7% by the year 2020. On the
other hand, holding our share of the nation’s
growth constant over the next 25 years would
translate into an additional $200 billion per year in
the region’s economy, in constant dollars, by the
year 2020.2

In the short term, it is unrealistic to expect the
region to grow at the same rate as the nation. The
region’s deficits in quality of life, cost, and effi-
ciency will take several years of investment to over-
come. However, in the long term, growth in the
world economy is likely to accelerate while growth
in the national economy will slow. With stronger fi-
nancial and institutional connections to the inter-
national economy than the rest of the nation, the
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Scenario 1995 2000 2005 2010 2015 2020
1. Continued Decline in National Share $640 $690 $730 $760 $780 $800
2. Stabilized Share of National Growth $640 $700 $760 $830 $900 $1,010

Difference S0 310 $30 370 $120 3210
Notes:

Scenario 1 assumes that the region's share of the gross domestic product declines at the same rate

that it did in the 1975 to 1995 period.

Scenario 2 assumes that investments in education, infrastructure, and the environment, as well as
government reforms, generate sufficient growth to stabilize the region's share of national growth.

Figure 97: Two Scenarios for Regional Growth (estimated gross regional product

in billions of 1994 dollars).

region has an opportunity to approach, or even sur-
pass, national growth—if it invests in the attributes
that will maintain the region as a vibrant world cen-
ter. And, unlike many other regions, this region al-
ready has most of its essential infrastructure sys-
tems in place. Here, investments are generally
required to repair, modernize, and connect existing
systems, rather than the more expensive proposi-
tion of expanding or creating new systems.

The investments, policies, and governance re-
forms recommended in the plan’s five campaigns
will not guarantee that the region can achieve a
change of this magnitude. Such variables as the
pace of technological change, national and global
politics, and changes in consumer tastes can have a
profound impact on both worldwide economic
growth and the region’s relative advantages in cap-
turing a share of national and global expansion.
However, attaining a stable share of the nation’s
economy is a reasonable long-term expectation
given the region’s advantages in the global econ-
omy and the significant improvements in quality of
life and economic efficiency that would result from
the plan’s recommendations.

If equaling the national growth rate is possible, is
it also desirable? There is nothing intrinsically
valuable in growing faster, slower, or at the same
rate as the nation. Indeed, a strong argument can be
made that slower growth is more sustainable and
reduces environmental damage, particularly in such
a mature, densely developed region. However, it is
important to keep in mind that national growth will
probably slow considerably in the decades to come.

Even if the region does exceed the national growth
rate, its rate of growth will still be slower than that
experienced during the “boom” years of the late
1970s and 1980s. Another point is that downward
pressure on wages for low-income workers is likely
to increase regardless of aggregate growth levels.
Faster growth will provide more resources to ad-
dress this pressure on wages. Combined with redi-
recting employment to centers and improving the
skills and labor market access for low-skill workers,
growth in the region’s economic wealth provides an
opportunity to reduce disparities in income, both
by expanding job growth and by increasing revenue
available to address workforce needs.

The opportunities to increase growth in the next
decade are not as great as for the years following,
but they are still significant. Short-term benefits of
the plan include: construction-related economic
stimulus from infrastructure investments; immedi-
ate efficiency improvements such as the Tri-State
Rx and greater consistency and speed in land use
regulatory processes; and quality of life improve-
ments ranging from new parks and recreational op-
portunities to reduced congestion on highways and
bridges. Not the least of these improvements would
be a renewed sense of optimism for the region and
a turnaround of its current image as a place where
quality of life is deteriorating. A reasonable pros-
pect for the next decade is that the region could
slow its decline in share of national growth to half
the rate predicted by an extension of past trends,

resulting in a $30 billion increase in gross regional
product by 2005.



Estimates of Cost and Revenue
Potential

Achieving this growth potential and the other ben-
efits of the plan will require an investment of finan-
cial resources, political will, and civic energy. Of the
five campaigns outlined in this plan, four—Greens-
ward, Centers, Mobility, and Workforce—call for ad-
ditional public investment in systems to restore the
region’s competitiveness, social equity and quality
of life. The final campaign, Governance, illustrates
ways that new funds could be raised and public ser-
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Expenditure

Jurisdiction (in billions)

New York City $4.2

MTA $1.9

NJ TRANSIT $0.6

Port Authority 50.8

New York State—Transportation $1.9

New York State—Other $0.8

Connecticut State 50.6

New Jersey State $1.0

Tri-State Localities $0.5

Total $12.3

vices reorganized. The investments carry signifi-
cant price tags that must be put in the context of
current spending, potential revenue sources and es-
timated return. With the movement in Washington
toward devolution of government responsibilities—
a reality, at least in the short run—the region needs
to develop its own investment strategy and the
means to finance it with declining guidance and
support from the federal government. Currently,
public sector expenditures in the region from state
and local government, excluding infrastructure
spending, total approximately $80 billion.* In addi-
tion, RPA estimates from available agency data that
the region spends an additional $12 billion annually
on infrastructure investments. Transportation ex-
penditures—which are weighted heavily in favor of
highway maintenance and construction—dominate
the region’s capital budget.

RPA estimates that the region will need to spend
$75 billion in capital expenditures above current
levels over the next 25 years to implement the rec-
ommendations of the Greensward, Centers, and Mo-
bility campaigns. Some of the larger region-shaping
investments, such as Regional Express Rail (Rx), re-
gional reserves and revitalized downtowns can be
completed within a 15-year time period, increasing
capital investments by approximately $4 billion per
year during that period.

The total cost of the human capital investments
identified in the Workforce campaign have not been
estimated, but fully addressing the needs of public
education, early childhood development, and adult
education and training could require resource com-
mitments approaching those of the other three
campaigns combined. With the region’s school-age
population expected to surge by 700,000 over the

next 15 years, additional enrollment alone will re-

Figure 98: 1995 State and Local Infrastructure
Investments.

Source: Compilation based on available agency capital ex-
penditure reports, prepared for RPA by Albert A. Appleton.

quire a significant increase in both capital and op-
erating expenditures in public schools. The capital
requirements to bring schools to a state of good
repair and meet expansion needs could be as high
as $25 billion for New York City alone.* Actual
improvements in instruction—reductions in class
size; expanded programs in science, the arts, and
foreign language instruction; and implementation
of school-to-work initiatives—could require re-
gion-wide expenditures of similar magnitude even
with aggressive efficiency measures. Investments in
early childhood development, daycare, and adult
literacy are also essential components of workforce
development that carry significant price tags.

Specific investments for the campaigns in Figure
99 include:

¢ Establishing the 11 reserves, greenways, and urban
open spaces envisioned in the Greensward campaign
will cost an estimated $11 billion, with the largest ex-
penditures for wetland restoration, improved access,
and waterfront redevelopment for Long Island Sound
and the New York-New Jersey Harbor Estuary.

® The Centers campaign calls for $17 billion to attract
jobs and development to the region’s downtowns and
to make significant progress in building affordable
housing. At $10 billion the housing recommendations
represent the largest expenditure in this category.

* Building a world-class express rail system and im-
proving both highway and freight movement, as out-
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lined in the Mobility campaign, will cost an estimated
$47 billion. Regional Express Rail, the largest single
capital budget item in the plan, has a price tag of $21
billion.

The plan’s capital investment recommenda-
tions do not include funding for essential mainte-
nance needed to keep transportation and environ-
mental systems in a state of good repair, for
required new or upgraded wastewater collection,
and for treatment plants. These costs, along with
currently planned projects and plan recommenda-
tons, should be included in a regional capital in-
vestment plan that sets priorities based on a com-
prehensive cost-benefit analysis.

RPA proposes that these investments be funded
through a combination of strategies that increase
government efficiency or charge users for services,
rather than through increases in general taxes.
RPA’s strategy is for the region to make better use
of public funds by streamlining and restructuring
government, in much the same way that every
other sector of the economy has restructured over

Estimated Cost

Proposal (in billions)
The Greensward Campaign

Regional Reserves $6

Greenways $1

Urban Parks, Natural Resources,

and Waterfront Redevelopment $4

Total Greensward $11
The Centers Campaign

Housing $10

Downtown Revitalization $4

Arts and Historic Preservation $2

Brownfields $1

Total Centers $17
The Mobility Campaign

Regional Express Rail (Rx) $21

Transit Upgrade $15

Highways $4

Freight and Airports $7

Total Mobility $47

Total Capital Costs $75

Figure 99: RPA’s Recommended Infrastructure In-
vestments.

the last decade, to take advantage of new ap-
proaches to organization, communications, and
data management. In so doing, government can
purchase the same services and meet the same ob-
jectives with less money. All three states and New
York City have already initiated restructuring ef-
forts of the type envisioned here. New or restruc-
tured revenues for investments should be raised
through fee systems that charge those who either
create the need or would benefit most from the new
investments.

Increasing Public Efficiency

Just as sustainable business principles call for pri-
vate enterprise to invest more efficiently by focus-
ing on pollution prevention rather than environ-
mental cleanup, government should use public
funds with much greater cost-effectiveness. Four
approaches are proposed that could fund a substan-
tial portion of the plan’s recommendations: smart
infrastructure, right-sizing government (both de-
scribed in Governance), redirecting inefficient eco-
nomic development incentives, and reducing the
costs of sprawl.

Smart Infrastructure

Existing examples of smart infrastructure in New
York City and other places have demonstrated the
potential to save half or more of the cost of some
projects compared with conventional approaches.
Three examples described previously include:

® The restoration of Jamaica Bay by using an ecosystem
restoration strategy is expected to be $1.1 billion less
expensive than the originally proposed $2.3 billion
treatment facility.

* The region’s ongoing shift toward an integrated solid
waste management system, including waste preven-
tion, will save public agencies an estimated $475 mil-
lion per year in waste management costs by 2015 over
disposal-based strategies.

* Expenditures of about $1.5 billion for a comprehen-
sive New York City watershed protection program
should avoid the estimated $6 billion otherwise re-
quired to build the world’s largest water filtration sys-
tem, while achieving at least the same water quality
standards.
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Less dramatic savings may be available from
transportation and other types of infrastructure
than from the environmental examples cited above.
Studies also indicate substantial savings potential in
procurement reform, the elimination of duplicative
oversight, and privatization of some systems and fa-
cilities. If the region were to save just 10% overall
through smart infrastructure reforms and strategies,
it would translate into a $1.2 billion saving annually,
or $30 billion over 25 years.’ The trend toward pri-
vatization, in particular, is only now beginning in a
series of controversial and experimental programs
that go beyond private service contracting to the ac-
tual investment of private capital—and subsequent
private ownership of facilities—for public services.
These efforts need to be examined and, where
promising, nurtured and developed. However, this
must not mean an abrogation of public oversight
but rather a new role for public agencies in setting
appropriate standards for construction and opera-
tion of privatized infrastructure.

Right-Sizing Governance

Right-sizing governance also presents the opportu-
nity for dramatic savings in public spending, partic-
ularly in this region. State and local government ex-
penditures, excluding public authorities, have more
than doubled in real terms since 1967.9 Much of
this increase represents expansion in medical, social
welfare, and environmental protection costs, in ad-
dition to higher service levels in much of the re-
gion. Other regions have experienced tremendous
growth in government expenditures over this pe-
riod, and many are also now implementing aggres-
sive efficiency and privatization measures. Exclud-
ing capital outlays, but including the operating
expenditures of public authorities, current expendi-
tures total approximately $80 billion. If institu-
tional reforms, governmental consolidation, and
better inter-regional cooperation could produce a
5% reduction in these expenditures, then an addi-
tional $100 billion in savings would be produced
over 25 years.

Currently, the political leadership of the region
recognizes the need to improve government effi-
ciency but is coupling efficiencies primarily with re-
ductions in taxes. While tax reductions may make
the region marginally more competitive in the

short run, some of these savings should be invested
wisely in human capital that both increase long-
term economic growth and address the widening
divide between well-educated and low-skill work-
ers. Particularly since low-skill workers and minori-
ties are likely to bear the brunt of reduced govern-
ment employment, the need to provide these
workers with the means to obtain other employ-
ment becomes more compelling.

The Cost of Sprawl

Successful implementation of the plan’s Greens-
ward, Centers, and Mobility campaigns would result
in a third category of investment savings and in-
creased efficiency: a reduction in the costs of sprawl
development patterns. Various studies have demon-
strated through case study analysis that planned
forms of urban development cost local govern-
ments less in services, particularly in roads and util-
ities. For example, with compact development pat-
terns, fewer miles of roads and utilities have to be
built and school districts can more efficiently oper-
ate at full capacity. Savings of around 25% in road
construction and maintenance, 15% in utilities, and
smaller savings in public education offer potentially
large savings overall in service costs.” A compre-
hensive study of the New Jersey State Plan has
indicated potential savings of up to $400 million
annually to municipalities and school districts state-
wide if new development proceeded in accordance
with State Plan guidelines.® Region-wide, these
savings could be twice the estimate for New Jersey
alone. Assuming that it will take a decade before
significant savings from reduced sprawl could begin
to accrue, the cost of government could be reduced
by as much as $1 billion per year by the end of the
first decade of the next century.

Eliminating Border Warfare

A fourth approach that would more efficiently use
government resources would be to end “border
warfare” economic development strategies in which
different sections of the region compete against
each other to lure businesses with tax breaks. Tax
waivers and economic development incentives rep-
resent a substantial source of forgone revenue for
investment. New York City alone exempts com-
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mercial and industrial taxpayers from some $800
million each year in real property, business, and ex-
cise taxes to induce business to remain in or relo-
cate to the city.’

Some of these waivers are included in specific in-
centive packages designed to lure or retain particu-
lar companies, such as deals in 1995 to attract Swiss
Bank to Stamford or to keep CS First Boston in
New York City. These transactions add nothing to
the region’s economy and deplete revenues that
could be used for general tax reductions, service
improvements, or capital investments. The bulk of
these expenditures, however, are “as of right” pro-
grams (available to any firm moving to a designated
area), such as New York City’s $96 million In-
dustrial and Commercial Incentive Program for
companies locating outside Manhattan’s central
business district; industry-wide programs; or ex-
emptions for property owned by public authorities,
such as Battery Park City or the World Trade Cen-
ter. Even for as-of-right programs, intra-regional
competition for jobs and tax base is often a strong
motivating force, as municipalities respond to relo-
cations in particular industries or areas.

As levers for economic development, it is highly
questionable that targeted incentives are more ef-
fective than general tax reductions or equivalent in-
vestments in infrastructure or education. While
they reduce business costs for selected recipients,
they do nothing to improve overall productivity or
efficiency, or to improve the region’s attractiveness
as a place to live and work. They also tend to
ratchet up destructive border warfare.

Complete elimination of tax waivers and targeted
incentive programs is not feasible in the short run,
or completely desirable. Many transactions are
legally binding for years to come, and some as-of-
right programs may be important tools if they are
part of a comprehensive strategy to redirect em-
ployment to centers. As a general policy direction,
however, the thrust should be to reduce reliance on
incentives in favor of investments in workforce,
transportation, and the environment. Assuming
that economic development incentives currently
total well over $1 billion region-wide, a reasonable
goal would be to gradually redirect them to invest-
ments in centers and communities. Assuming an
immediate moratorium on new incentive agree-
ments and a gradual reduction of $50 million per

year, the size of incentive programs could be cut in
half over a ten-year period.

New Revenues from User Fees and
Dedicated Taxes

Even with the savings outlined above, this plan calls
for investments that will require new sources of
public funding. But rather than looking simply for
more money to go to public expenditures, RPA rec-
ommends a transformation in the manner by which
new public funds are procured and allocated.
Rather than increases in general taxation rates,
greater emphasis should be given to methods of fi-
nance that create visible links between fees col-
lected and services provided. Relating revenues di-
rectly to services provides the public with greater
assurance that their taxes and fees fund specific ser-
vice improvements, and it lets government rely
more on market forces to achieve public purposes.
For example, pricing tolls differently during peak
and off-peak periods can reduce congestion and lets
users decide whether time or price is a higher pri-
ority. Dedicated taxes, such as a cigarette tax to
fund health care or a gasoline tax to fund trans-
portation improvements, do not have as direct a
link between a user and a specific service, but they
affect consumption rates of activities that have ex-
ternal costs to society—such as medical costs and
highway maintenance.

"To produce new revenues for public investment,
the plan proposes user fees or dedicated taxes for
transportation and other systems. Research has
demonstrated both that certain user fees can effi-
ciently achieve public goals, such as reduced con-
gestion, and make political sense, as RPAs 1995
Quality of Life Poll demonstrated. The significant
finding of the poll was that, in an era of cost cutting
and government cutbacks, people would be willing
to pay for increased services as long as the new fees
are directly and visibly tied to the production of im-
proved public service.'”

To finance a Tri-State Infrastructure Bank, RPA
proposes various user fees and dedicated taxes on
automobile travel. A 20 cent per gallon regional
gasoline tax would produce approximately $1.2 bil-
lion a year, and a 1.5 cent vehicle-per-mile (VMT)
charge, to be collected when vehicles are registered,
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would create a $1.5 billion revenue stream.!! By
combining these two—for example, a 10 cent per
gallon gas tax and a one cent per mile VMT
charge—around $1.6 billion would be raised annu-
ally for the Tri-State Infrastructure Bank. This
strategy would introduce long-overdue market
forces to the region’s transit-funding policies. In
addition to raising capital for infrastructure im-
provements, congestion on the region’s highway
system would be reduced, particularly as new or
improved transit alternatives come on line.

Over time, the goal should be to replace as much
of this dedicated tax revenue as possible with user
fees. New technology, such as automated toll and
fare collection, represents significant potential to
charge users according to how much they use the
transportation system with both distance and con-
gestion-based pricing. Once the technology is in
place, revenue from differential tolls and fares
could allow dedicated taxes to be reduced. Until
such systems are in use, however, it is difficult to
determine how much revenue would actually be
generated.

While these vehicle taxes and fees may seem ex-
cessive to some, they represent a fraction of the
current direct subsidy provided to automobile and
truck users by taxpayers. In New York State alone,
these subsidies were estimated at $1.9 billion in
1990. They also represent an even smaller fraction
of vehicle taxes paid in competing European and
Asian countries.!?

Similarly, new fee systems and dedicated taxes
should be implemented to finance acquisition and
protection of the region’s natural resources and
open spaces. As experience in the New Jersey
Pinelands has demonstrated, land values increase
significantly in areas where open space and ecolog-
ical systems are protected. A portion of this
increased value should be used to pay for conserva-
tion measures. Specific options, outlined in Greens-
ward, include a dedicated real estate tax tied to
development activity of large landowners or short-
term transactions and a property tax surcharge that
would capture a portion of the rise in property val-
ues associated with adjacent conservation lands. In
addition, a surcharge on water bills for areas that
draw water from the Regional Reserves could be
used to finance land conservation, water quality in-
frastructure, and pollution prevention programs in

the Appalachian Highlands and other water-pro-
ducing areas. These incremental fees, tied to those
who directly benefit from improved environmental
quality, could raise in excess of $300 million a year
for environmental investments.

Revenue from Expanded Growth

A final source of revenue is the potential for in-
creased tax revenues if the region is able to increase
its rate of economic growth. If the implementation
of the plan is successful in enabling the region to
stabilize its share of national growth, then tax rev-
enues would increase substantially.

As described above, stabilization of the region’s
share of national economic activity would result in
an additional $200 billion per year in gross regional
product (GRP) by 2020. Currently, state and local
tax revenues approach 13% of GRP. Revenues
equivalent to 10% of GRP increases would yield an
additional $20 billion per year in tax revenues by
2020, if this rate of growth is achieved. Over the
next 25 years, $180 billion in revenue could be
raised without an increase in tax rates, with most of
the increase coming in the later years.

A Twenty-Five Year Investment
Strategy

The potential revenue sources described above are
a combination of potential savings from govern-
ment efficiencies, fees, and dedicated taxes that
could be adopted by state and city governments, re-
allocations of existing revenues in the case of eco-
nomic development incentives, and revenue poten-
tial from faster economic growth. All will require
considerable effort and ingenuity to implement but
are achievable if the political will exists.

To provide public assurance that efficiency ef-
forts and new revenue streams result in improved
services and a stronger economy, the plan recom-
mends that specific funding mechanisms and proto-
cols be instituted, including:

1. A Tri-State Infrastructure Bank to administer a coor-
dinated long-range capital budget for transportation
and environmental improvements.
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2. Along with state assumption of education financing, a
requirement that productivity savings in the educa-
tion system be reinvested in schools. In recent years,
cost-saving efficiencies implemented in the schools
have been used to balance municipal budgets, reduce
taxes, or fund other purposes. At a minimum, the in-
creasingly heard refrain in all levels of government
that children are the highest priority should result in
the reinvestment of these savings, if not savings
achieved from right-sizing government in other areas.

3. Identification of dedicated revenue streams for spe-
cific workforce-related objectives, combined with the
implementation of strong management reforms to in-
sure that objectives are achieved. In this regard, im-
plementation of the investment plan advocated by the
Commission on School Facilities and Maintenance
Reform can be a first step, as well as serve as a model
for other jurisdictions and issues.

The Infrastructure Bank would receive funds
from environmental- and transportation-related
fees and taxes. A portion of this revenue stream
should be devoted to training and employment ser-
vices to provide low-income communities with ac-
cess to the increased job opportunities, particularly
in construction jobs directly tied to the infrastruc-
ture investments. These expenditures could also
help reduce the total construction costs by easing
labor shortages during peak construction periods.

Capital costs funded by the Infrastructure Bank
could be paid directly out of government receipts

(“pay-as-you-go”) or through government bonds
with debt service paid from the above mix of rev-
enues. The “pay-as-you-go” approach has the ad-
vantage of reducing government debt ratios and re-
lying more on committed rather than expected
revenues. It has the disadvantage of increasing up-
front costs and reducing the early stimulative effect
of the capital program. The scenario below assumes
that the entire program is funded through the more
traditional approach of government bonding.
However, a “pay-as-you-go” approach for at least
part of the expenditures might be appropriate for a
program of this size, even though it might slow the
initial pace of implementation.

Figure 100 describes one scenario for funding
the $75 billion in recommended capital expendi-
tures over 25 years; it assumes that all dedicated
revenues are used to support debt service for
bonded projects. If smart infrastructure is able to
achieve a 10% efficiency in the plan’s infrastructure
recommendations, then the cost of the capital plan
would be reduced by $7.5 billion. Debt service for
the remainder would total approximately $100 bil-
lion during the 25-year plan period.

Capital expenditures are somewhat less during
the first five “start-up” years than the following ten
years, but they then decline again on the assump-
tion that Rx and other large systems are completed
by 2010. If user fees and taxes are fully imple-
mented from the first year of the program, then

1996 2001 2006 2011 2016
to to to to to

2000 2005 2010 2015 2020 Total
Capital Costs 15.0 725 225 75 75 75.0
10% Efficiency Savings 13 1.5 23 23 0.8 08 7.5
Debt Service on Remaining Costs'* 35 12.8 23 29 324 100.7
Auto-use Fees and Dedicated Taxes '* 80 8.0 80 80 80 40.0
Conservation Fees '° 1.5 15 15 1.5 1.5 7.5
Employment and Training Fund'’ -08 -08 -0.8 -08 -08 -4.0
Interest on Fees and Taxes '® 0.7 16 09 0 0 32
Redirected Incentives '’ 08 22 25 25 25 10.4
Total User Fees and Dedicated Taxes 10.2 12.5 12.1 11.2 11.2 571
Fees Less Debt Service 6.7 -04 -10.9 -17.8 212 -43.6
$ Needed from Increased Growth®® 0 0 4.6 17.8 21.2 43.6

Figure 100: Estimated Costs and Potential Revenues for Third Plan Capital

Expenditures (in billions of 1994 dollars).



11. Paying for the Plan 231

dedicated revenue streams from these fees can fully
pay for debt service in the first part of the program.
As debt levels rise in later years, accelerated growth
should be more than sufficient to cover increased
COStS.

The auto-use fees and taxes would yield $1.6 bil-
lion per year, or $40 billion total, enough to finance
the debt service on the Mobility investments until
approximately 2008. The $300 million in annual
conservation fees, $7.5 billion total, would finance
Greensward investments until approximately 2005.
Likewise, redirected economic development incen-
tives would fund more productive investments in
Centers until around 2000.

Combined, fees and taxes cover more than half of
the debt service payments. The remaining $44 bil-
lion needed from additional revenues is less than
one-quarter of what the region might achieve if it
can only maintain its current share of national
growth. For the years beyond 2020, debt service
will stabilize at approximately $7 billion per year,
but revenues should continue to rise as the produc-
tivity and quality of life improvements of the plan
generate additional economic growth. Growth
could be well below full potential and still be more
than sufficient to fund increasing debt service.

Clearly, implementing the efficiency savings and
user fees recommended here represents an impos-
ing challenge for a region with more than its share
of fiscal difficulties. However, the means are avail-
able if the civic and political will exists. In many
ways, today’s challenge is no less than the one faced
by the region at the time of RPA’ first regional
plan. In spite of an infrastructure system with needs
even greater than those we face today, and in spite
of a depression even more severe than our recent
downturn, the region was able to build the founda-
tions for two generations of growth. Building on
past successes to create more equitable and sustain-
able growth will require a similar level of commit-
ment.

Notes

1. On a national and global level, several ongoing ef-
forts have been underway for up to a decade to incorpo-
rate into public accounts the values of such factors as
cleaning or dirtying air and water and using up nonre-
newable resources. The United Nations Statistical Of-
fice, the Bureau of Economic Analysis of the U.S. De-

partment of Commerce, and such private organizations
as the World Wildlife Fund, Redefining Progress, and
the business-oriented Global Environmental Manage-
ment Institute are among the contributors to an ex-
panded view of the components and measurement of
growth.

2. The only definitive calculation of the region’s gross
regional product (GRP) was computed by Regina B.
Armstrong (Regional Accounts: Structure and Performance
of the New York Region’s Economy in the Seventies, Regional
Plan Association, 1980). Per that study, GRP was 10.8%
of gross national product in 1975. DRI/McGraw-Hill
has estimated the region’s share of total national industry
output since 1970. This is a different measure from gross
product but tends to change at a similar rate. If the re-
gion’s share of GRP declined at the same rate as industry
output between 1975 and 1995, it would account for
8.9%, or $640 billion, in 1995.

3. Unpublished monograph prepared by Lynndee
Kemmet and Jerry Benjamin of the Rockefeller Institute
of Government, SUNY at Albany, September 1995.

4. See assessment of the Board of Educations 1993
Master Plan in Report of the Commission on School Facilities
and Maintenance Reform, June 1995, pp. 4-10.

5. “Infrastructure, Environmental Investment and the
Tri-State Region: A Monograph Prepared for the Re-
gional Plan Association Third Regional Plan.” Albert E.
Appleton, Senior Fellow, RPA. June 30, 1995, pp.16-17.

6. Data for 1967 from Census of Governments’ “Com-
pendium of Government Finances.” The 1993 data for
New York is from New York State Comptroller’s Special
Report on Municipal Affairs, 1993. The 1993 data for
Connecticut comes from “Fiscal Indicators for Con-
necticut Municipalities, Fiscal Years Ended 1992-93.”
The 1993 data for New Jersey is 1991 data from New
Jersey State Department of Education and the “54th An-
nual Report of the Division of Local Government Ser-
vices, 1991, with the 1991 dollars adjusted to 1993 fig-
ures.

7. See New Jersey Office of State Planning, Impact As-
sessment of the New Fersey Interim State Development and
Redevelopment Plan. Report II: Research Findings, Trenton,
NJ, 1992; and Burchell and Listoskin, Land, Infrastruc-
ture, Housing Costs and Fiscal Impacts Associated with
Growth: The Literature on the Impacts of Sprawl versus
Managed Growth, 1995.

8. “Impact Assessment of the New Jersey Interim State
Development and Redevelopment Plan: Executive Sum-
mary,” prepared by Rutgers University Center for Urban
Policy Research for the New Jersey Office of State Plan-
ning, February 1992.

9. New York City Department of Finance, Annual Re-
port on Tax Expenditures, Fiscal Year 1994, pp. 8 and 63.
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Some $511 million in property tax waivers and the vast
majority of the $267 million in business and excise tax
waivers go to commercial and industrial taxpayers to
promote economic development. Data for the rest of the
region is not available, but likely would amount to an ad-
ditional several hundred million dollars.

10. Regional Plan Association and Quinnipiac College
Polling Institute, Comparative Quality of Life Poll, 1995.
The poll found that 66% of the region’s residents would
be willing to pay money to ensure clean air and water,
56% of the region’s residents would be willing to pay for
preserved open space and managed parks, and 24% were
willing to spend money to eliminate traffic congestion.

11. John D. Dean and Jeffrey M. Zupan, “Financing
Transportation in the New York Region,” Regional Plan
Association, Working Paper #10, March 1992.

12. Charles Komanoff and Brian Ketcham, Win-Win
Transportation: A No Losers Approach to Financing and
Transport in New York City and the Region, an unpublished
paper delivered for the American Association for the Ad-
vancement of Science, 1993.

13. Assumes the region’s capital costs can be reduced
by a minimum of 10% through efficiencies described
earlier as “Smart Infrastructure.”

14. Assumes 1/10 ratio of annual debt service to capi-
tal expenditures.

15. Includes $600 million per year from 10 cent per
gallon gas tax and $1 billion per year from 1 cent vehi-
cle-per-mile tax.

16. $300 million per year as described in the Greens-
ward campaign.

17. Set-aside of 10% for construction-related employ-
ment and training services targeted to low-skill and mi-
nority workers.

18. Assumes 5% annual interest on fees held in trust
during early years when revenues run a surplus over ex-
penditures.

19. $200 million in redirected economic incentives in
1996, rising to an annual level of $500 by 2002.

20. Revenue to be generated by increased economic
growth induced by plan investments.



Chapter 12

Coordinating Implementation
of the Plan

TO ACHIEVE RESULTS on the wide range of issues
addressed in the plan, RPA proposes coordination
of political and civic leadership on several levels,
ranging from governors and chief executive officers
to municipalities and grassroots organizations. In
this manner, the implementation of the plan will be
both a top down and a bottom up process, utilizing
RPA’s history of advocacy in the first and second re-
gional plans.

Actions by the federal government will also de-
termine how well the region can implement these
recommendations. Federal tax and expenditure
policies, as well as the delineation of federal and
state responsibilities, will affect the condition of
urban regions throughout the country, including
this region’s ability to invest in people and infra-
structure.

A Tri-State Business Council

A major recommendation emerging from the Com-
petitive Region Initiative was that the region must
do a better job of promoting itself to the rest of the
world. Most current promotion efforts deal only
with one state or subregion, with the result that a
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European or Japanese executive seeking a U.S.
headquarters or manufacturing site could visit sev-
eral corporate and government trade fair exhibits
and leave with the impression that Newark, Long
Island, New York City, and Connecticut have little
or no proximity or relationship to each other. With
the reduction in 1995 of the Port Authority pro-
motional activities, it is more important than ever
that new ways be found for the region to avoid this
duplication and speak to the world with one voice.
A related concern is that area-wide chambers of
commerce and business partnerships find new ways
to cooperate in their lobbying and advocacy activi-
ties, particularly with regard to federal and state in-
vestments and policies affecting the whole region.
In the long run, it may make sense for a new re-
gional chamber of commerce to assume these re-
sponsibilities, although rivalries between existing
groups could make it difficult for a regional cham-
ber to gain financial and political support. An
interim—and possibly alternative—step would
involve getting the existing groups—including
SACIA, the Westchester County Association, The
Hudson Valley Coordinating Committee, the New
York City Partnership, greater Newark’s Regional

Business Alliance, the Long Island Association, and
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other groups—together for regularly scheduled
meetings around agendas of common concern.
This group, which could be called the Tri-State
Business Council, could begin as an ad hoc group
but might evolve into a more formal coordinating
body. RPA will work to convene the council and
provide initial staff support. Activities could in-
clude:

¢ Joint efforts to promote the whole metropolitan re-
gion through trade fair exhibits, advertsing, and
other national and international promotional efforts.

* Coordination of lobbying for federal investments and
legislation (e.g., the reauthorization of the Federal
Transportation Act, banking reform, and the Clean
Water Act).

® Promotion of interstate cooperation on transporta-
tion, environmental, and tax issues, such as Rx, the
cleanup of Long Island Sound, or proposed com-
muter taxes.

A Tri-State Compact

To secure these outcomes RPA will promote adop-
tion of a Tri-State Compact, in which the gover-
nors, municipal officials, and business and civic
leaders would pledge to take key actions.

The governors of New Jersey, New York, and
Connecticut should pledge to support the follow-
ing actions:

¢ Begin reducing the use of financial incentives to pro-
mote intra-regional business relocations.

* Continue tax, budget, and regulatory reform needed
to make these systems competitive with those of other
U.S. regions.

® Make the priority infrastructure and education invest-
ments called for in the plan, including Rx, workforce
initiatives, and environmental improvements.

® (Create a Tri-State Infrastructure Bank to finance
these investments, financed by user fees paid by the
beneficiaries of the investments.

* Reform existing regional authorities such as the Port
Authority and the MTA so that they can build and op-
erate world-class infrastructure.

* Adopt effective state growth management plans that
improve local land use decision-making and that make
state infrastructure programs consistent with plan
recommendations, promoting development opportu-
nities in centers.

® Protect the greensward and other natural systems to
safeguard the region’s quality of life and its green in-
frastructure of public water supplies, clean air, and
productive farms and estuaries.

* Investigate ways to create more equitable local tax and
school finance systems.

Mayors and other chief elected officials of the re-
gion’s counties, cities, towns, and villages should
pledge to:

* Adopt plans and regulations that promote “region
building,” not “region busting” patterns of growth by
encouraging transit-oriented and downtown develop-
ment and discouraging commercial strips and isolated
office parks.

* In greensward areas, participate in regional efforts to
protect and manage important natural, agricultural,
and recreational landscapes.

¢ Work with neighboring communities where appro-
priate to share services and facilities and reduce costs.

Business leaders should pledge to:

® Participate in or lead third sector coalitions organized
to promote action on priority initiatives identified in
the plan.

* Participate in or lead school-to-work initiatives and
education reform efforts.

* Work with community-based organizations to expand
economic opportunity.

* Artempt to make locational or expansion decisions
that are transit-accessible or center-supporting.

* Adopt accounting practices and production processes

that minimize pollution and reflect the realities of sus-
tainable economics.

Civic leaders should pledge to:

® Participate in or lead third sector coalitions organized
to promote key outcomes identified in the plan.

* Provide leadership in addressing the region’s pressing
social, environmental, and other concerns.

Tri-State Governors’ Summit

In much the same way that the annual G7 Summit
brings together the heads of state of the seven
largest industrial democracies to discuss common
economic concerns, RPA proposes that the gover-
nors of New Jersey, New York, and Connecticut
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hold an annual meeting, which could be called the
G3 Summit.

The initial summit should be held in 1996 to sign
the Regional Compact, and in subsequent years to
monitor progress toward achieving the region’s
goals, to set targets for upcoming action, to coordi-
nate region-shaping infrastructure investments and
policies, and to sustain public support for plan im-
plementation. The G3 Summit should include both
public and private sessions to build confidence
among the governors and other political leaders, as
well as to encourage the media, civic groups, and
others to participate in key issues facing the region.

RPA could help organize and staff these meet-
ings, aid in setting agendas, coordinate media cov-
erage, and prepare an annual report card on imple-
mentation of the Tri-State Compact and the plan,
to be released at each year’s summit.

Tri-State Congressional Caucus

At least annually, the members of the Tri-State
Congressional delegation should meet to coordi-
nate legislative strategies and discuss national legis-
lation, budget concerns, and related issues affecting
the Tri-State region. Collectively this delegation
would have as much clout in Congress as any state
delegation, and three times the voting power in the
Senate. Special attention should be paid to federal
funding of transportation, the environment, and
the arts; regulation of finance, communications,
and other key industries; and immigration policy
and other priority concerns outlined in the plan.

Partnerships with Federal Agencies

In addition to implementing broad national poli-
cies, federal agencies can assist the region’s rejuve-
nation through technical assistance, funding of
demonstration projects, and program development.
Senior officials of key federal agencies, including
HUD, Labor, Education, Commerce, Interior, and
Transportation, should meet with the Tri-State
Congressional Caucus, the three governors, and re-
gional civic and business organizations to coordi-
nate federal policy with the implementation of re-
gional initiatives. In many cases, federal support
can provide the critical spark to launch important
new initiatives, such as school-to-work programs,

transit infrastructure, or housing revitalization. As
the nation’s largest metropolitan region and most
important global center, federal programs here will
affect the health of the nation as a whole.

For example, the Interstate Reimbursement Pro-
gram was created by Senator Moynihan as a provi-
sion of the Intermodal Surface Transportation Effi-
ciency Act (ISTEA) of 1991. This program pays in
today’s dollars funds expected by states that built
interstate roads in the early 1950s in advance of
federal funding for interstate highways. Under this
program, over a 15-year period New York State
should receive about $5 billion, New Jersey about
$1.9 billion, and Connecticut about $1.7 billion, al-
though the relevant provision of ISTEA must be
renewed in successor legislation after fiscal year
1997. These funds do not represent a windfall; they
only ensure that these states are not shortchanged.
Half of these funds can be used for any transporta-
tion purpose eligible under ISTEA. It would be ap-
propriate for the three states to use the funds to put
in place the first installments of the Rx proposal.

Commissioners’ Summits

At least twice annually, state commissioners of
transportation, environmental protection, eco-
nomic development, and arts and tourism should
meet to coordinate actions and investments, with a
special focus on region-shaping activities. In addi-
tion, officials responsible for state planning—New
Jersey’s Director of the Office of State Planning,
Connecticut’s Secretary of Policy and Manage-
ment, and an official to be designated by the Gov-
ernor or New York—should meet to coordinate
steps by each state to adopt, strengthen, and imple-
ment effective state growth management systems.

Regional Indicators

Since its founding in the 1920s, RPA has been an
active voice as a monitor of progress on regional is-
sues. With the release of the Third Regional Plan,
RPA will focus attention on tracking the plan’s rec-
ommendations through measurable indicators as a
report card of progress toward regional goals.
Indicators that show where a system is headed,
and at what speed, have long been useful in science,
economics, public policy, health, and many other
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fields as a feedback mechanism. The current wide-
spread development and use of indicators is at-
tempting to bring larger systems into focus.! For
RPA this means a picture of how the whole region
is doing as a society. Indicators are often used to in-
tegrate trends and concepts that have not been
linked before and to build a base of information
from which more precise statistical analyses can be
developed. Indicators that reflect the status of
larger regional systems would show a basic aspect
of the long-term economic, social, or environmen-
tal health of this area. They need to be measurable
within a specific geographic area and lend them-
selves to a practical form of data collection and
monitoring. Most importantly, indicators must be
understood and accepted by members of the com-
munity as a valid measure of the trend or condition
they describe.

Current indicators of the region’s progress often

give contradictory or misleading results. How can
we attach a plus or minus sign to quality of life in
the region if—as is now the case—the overall aver-
age income is rising, even as increasing numbers of
children are living below the poverty line? Is mo-
bility improving if the number of cars per capita is
multiplying, even as road congestion becomes
worse? Is the economy healthy if the gross regional
product is growing, even as fewer people are work-
ing?

RPA will seek to develop a list of indicators that
takes into account regional and interrelated issues
and encourage their widespread use (see accompa-
nying box). These indicators will also better reflect
the increasing awareness of economic and environ-
mental sustainability. Choosing and using the right
indicators can help us make appropriate choices in
public policy, growth management, and even indi-
vidual life-styles. Air and water quality, road con-

Indicators of the Third Plan

The following indicators will be used to track the
Third Regional Plan. Data on some of these in-
dicators are shown in other sections of the plan.
Some indicators will be tracked annually, while
others will be tracked on a longer term basis.
Data will be presented so as to show whether the
condition described is getting better or worse.
RPA will issue an annual progress report on the
implementation of the Third Regional Plan,
using these indicators and others.
Economy

e Per capita income

* Number of jobs in the region

* Percentage of population employed

* Real average wage.

* Gross regional product growth
Equity

* Average household income: highest 20% versus

lowest 20%

* Below poverty line, by race
Environment

e Acres of open space and developed areas

e Air quality

e Material recycled as a percentage of waste
Stream

* Solid waste collected per person

Transportation
e Delay time for trucks at bridges and tunnels
¢ Passenger comfort level

* Passenger miles traveled by public transporta-
tion

Centers and Mobility

* Percentage of population in compact communi-
ties

s Trips to centers

® Jobs in downtowns

Housing

® Median house price to median income ratio

Arts and Culture
® Arts as an occupation
* Attendance at museums and theaters
¢ Financial support of arts by public and private
institutions
e Graduates of arts teaching institutions
Public Safety

e Serious crimes
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gestion, transportation efficiency, acres of open
space, employment figures, and communications
networks are interconnected. Indicators allow us to
track how effectively these systems are working to-
gether and on our behalf.

In addition to the use of quantifiable statistical
data, more general qualitative indicators of pro-
gress toward implementation of some of the plan’s
recommendations will be prepared. For example,
efforts in each of the three states at land use plan-
ning or growth management will be followed and
evaluated. Initiatives to reform tax disparities be-
tween cities and suburbs, to provide greater equity
in school financing, and to share services between
municipalities will also be tracked. Accountability,
cost-effectiveness, and service delivery are other
evaluation criteria for the region’s political institu-
tions.

RPA is cooperating with groups in the region,

such as the New Jersey Office of State Planning,
the New Jersey Department of Transportation, and
others, to share both data collection and data and to
develop indicators in compatible forms so as to
strengthen both public understanding and the base
for community and regional action.

Note

1. The 1992 Earth Summit in Rio galvanized interna-
tional, national, and community efforts to develop and
link indicators. The worldwide United Nations Com-
mission on Sustainable Development, the U.S. Presi-
dent’s Council on Sustainable Development, and many
U.S. states and cities, including Oregon, Seattle, Jack-
sonville, and Chattanooga, are adopting indicators that
aim both to measure and to stimulate progress toward a
sustainable quality of life.



Conclusion: Recapturing

the Promise

REGIONAL PLAN ASSOCIATION has prepared an am-
bitious plan that targets new investments necessary
for sustained growth and continued prosperity in
an uncertain future. The plan calls for radical
changes in the status quo and bold initiative on the
part of citizens. Some of the recommendations
carry significant price tags, but the Tri-State Met-
ropolitan Region cannot afford not to make these
investments. Projections and analysis demonstrate
that we are reaching the end of credible short-term
solutions and must begin to look at the fundamen-
tal causes of our mounting problems. At their root,
these issues are all regional and will require com-
prehensive approaches for meaningful improve-
ments.

Each campaign needs the active help and cooper-
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ation of government, business, and civic leadership.
To the degree that our elected officials opt not to
provide the necessary leadership, we must form new
civic coalitions demanding change. New coalitions
are already being formed that bring together com-
peting interests and forge new ways to address old
problems—coalitions between environmentalists
and developers, between government and business,
between local interests and regional imperatives. By
looking at the long-term, and considering the inter-
locking goals of economy, equity, and environment,
we can build on our successes and enter the next
millennium strategically positioned for another
century of growth and prosperity. But we must act
now. The region’s competitiveness and sustainabil-
ity in a changing world hangs in the balance.



Appendix:

Envisioning Two Futures

ONE WAY TO ENVISION the importance of these
choices and illustrate the effects of alternative poli-
cies is to create a pair of hypothetical scenarios for
the region’s future, one that assumes continuation
of current trends and policies of a “de facto” plan
and a second that assumes the adoption of the poli-
cies, plans, and investments proposed in the Third
Regional Plan.

The “De Facto’” Plan

In this scenario, the region develops according to
the “de facto” regional plan—the aggregate of cur-
rent public and private policies, investment plans,
and locational decisions.

The year is 2020 and the region has changed in
many ways over the past quarter century. Its outer
boundaries are hard to define, since the growing ex-
urban areas 100 and more miles from Manhattan
have merged with similar exurbs growing out from
Philadelphia, Albany, Hartford, and Boston.

New York City’s share of the region’s employ-
ment base has dropped to about 20% of the total as
employers and entrepreneurs have fled to the ex-
urbs and other parts of the country. Newark, Stam-
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ford, Bridgeport, and White Plains have also lost
their share of employment, as cities have continued
to lose business—many to the growing number of
exurban office parks—and home workers have
moved to isolated suburbs.

What was once the financial district in Lower
Manhattan has become an upscale residential area,
where historic 20th century high-rise office build-
ings have been converted to residences as financial
institutions have left for Midtown, the suburbs,
and other regions. Downtown streets that once
hummed with activity on workdays are now as
eerily quiet as they had once been on weekends
when this area had been a critical center in the
world economy, only a quarter century ago.

Many of these residences have a view of the pic-
turesque ruin of the Manhattan Bridge, which was
closed after a section of the main roadway collapsed
in 2008, the result of more than a decade of reduced
investment in maintenance and capital improve-
ments. The bridge was not rebuilt because the vol-
ume of downtown commuters had dropped and be-
cause the city’s capital budget had been preempted
by the expense of new water treatment facilities,
needed to keep the supply from the upstate water-
sheds potable, and new prisons to house the grow-
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ing numbers of criminals. Meanwhile, studies and
regulatory reviews have been underway for more
than a decade to determine how the Manhattan
Bridge might best be restored and possibly re-
turned to service.

In New Jersey the cities have lost jobs and nearly
all of their middle-class residents, and the pressure
to develop formerly rural areas has increased. The
last commercial farm north of Trenton was pro-
tected in 2007 as an outdoor museum to preserve
this important part of the Garden State’s heritage.
It became one of the most popular tourist attrac-
tions in what has become the nation’s most subur-
banized state.

Areas of New York and Connecticut have had
similar experiences as a result of increased subur-
banization since the 1990s. Residents of central and
eastern Long Island have to travel several hours to
get to real countryside. Many families have pur-
chased virtual reality programs simulating moun-
tain trails and fly-fishing experiences.

Most areas of New York City’s outer boroughs
and other large cities have become increasingly iso-
lated and poor ethnic enclaves where the dominant
concerns are high tax and unemployment rates,
racial strife, and street crime. The departure of
middle- and upper-income whites and African-
Americans that began in the 1980s accelerated after
the turn of the century, adding to the region’s eco-
nomic decline. Mayor Kim, New York City’s first
Korean-American Mayor, has promised to break
down ethnic barriers, in part, by promoting her
concept for a new urban cultural center in the for-
mer United Nations headquarters in Manhattan.
The UN left for Geneva in 2005 in frustration over
the city’s deteriorating conditions and poor airport
access. Unfortunately, New York City and other
cities throughout the region have been able to do
little to provide access for poor residents to the ed-
ucation and employment opportunities of the dis-
tant exurbs.

The fastest growing employment centers in the
region are the new office parks and distribution
centers adjoining the Interstate 84-287 inner belt-
way in portions of Connecticut, the Hudson Valley,
and northern New Jersey.

Most business transactions are handled electron-
ically, with all but the most complicated negotia-
tions handled through video “meetings.” Conse-
quently, these exurban areas make ideal business

locations, despite the gridlocked highways jammed
with commuters and trucks carrying freight in a re-
gion that manufactures little of its own material
needs and that lacks the rail infrastructure to effec-
tively tie into the expanding national rail freight
system. A major problem for employers and their
professional employees in these areas is getting to
the nearest supersonic jetports in Pittsburgh and
Virginia. First, they have to get to one of the re-
gion’s three airports on decaying and overcrowded
highways, then transfer at these other airports. The
lack of supersonic international jet service in this
region has encouraged expansion of other cities
that have this service, leaving the region with a de-
clining share of the nation’s decentralized financial
and business system.

In any event, most executives have few reasons to
go into New York City or the region’s other cities.
The vast majority of jobs are in the outer ring of the
region. Some adventurous exurbanites do make oc-
casional visits to Manhattan for its cultural offer-
ings and the oftbeat culinary and retail activities of
the city’s growing Asian, African, and Russian émi-
gré populations. But they do not get there by tran-
sit.

The region’s mass transit system has been suffer-
ing from disinvestment and threatening collapse
since the late 1990s, as market share and political
support have fallen. Even the oil price shocks of
1999 and 2006 failed to increase ridership for any
sustained period, leaving the region increasingly
dependent on unreliable foreign petroleum sup-
plies.

Reverse commuting from the cities to the sub-
urbs represents a significant share of remaining rid-
ership. Mostly immigrant and minority workers,
needed in the labor-short exurbs, ride to suburban
stations where shuttle buses take them on con-
gested highways to office parks 50 or more miles
from New York, Newark, and Bridgeport. Most
new jobs are located ten or more miles from the
nearest station in a transit system that has not
grown with the region for nearly a century.

Jobs and suburban residents have been pushed
farther and farther out by growing congestion and
crime in the cities and inner suburbs, where wide-
spread housing abandonment began right after the
turn of the century, as new federal laws reduced
legal immigration levels. Despite extreme conges-
tion, high taxes, expensive housing, and the lack of
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a sense of community, the exurbs located 50 to 100
miles from the region’s former center have become
the communities: of choice for the middle- and
upper-middle-income residents who remain in the
region.

Growing numbers of elderly residents have been
forced to choose between increasingly unsafe cities
and inconvenient exurbs, neither or which meet
their needs for social services and transportation
access.

In the exurbs, much of what had recently been
picturesque countryside and rural villages has, of
course, been converted into three- to five-acre
housing lots, shopping strips, and office parks, un-
dercutting the amenity that brought residents there
in the first place. Water and air quality have also
suffered as traffic has increased and housing has de-
veloped in places where municipal wastewater col-
lection and treatment facilities have been unavail-
able.

Still, the exurbs are convenient to the remaining
open spaces of the Adirondacks, Poconos, and
Berkshires—at least until these places succumb to
the same development pressures that have perma-
nently altered the region’s landscape.

Regional Plan Association’s
Alternative

In this scenario, the region has adopted many of the
policy and investment recommendations of the
Third Regional Plan.

The year is 2020 and the region has changed in
many ways—mostly for the better. Glimpses of the
better life of most of the region’s residents can be
seen by looking at several typical places that have
benefited from the bold leadership and prudent in-
vestments that emerged in the 1990s.

By 8:20 A.M. the crowds of morning rush hour
commuters grow on the platforms of Bridgeport,
Brewster North, Huntington, Morristown and
other Rx (high-speed Regional Express Transit) sta-
tions, where sleek hybrid-electric shuttle vans ar-
rive like clockwork from nearby neighborhoods and
suburbs just before the full Rx trains depart for the
region’s offices, media centers, world government
centers, research parks, and specialty manufactur-
ing plants. At the Bridgeport Rx Station, many of
the younger commuters have just dropped the kids

at school and daycare centers after leisurely break-
fasts.

Many of their spouses are working at home,
linked to their virtual offices and clients by the re-
gion’s advanced telecommunications system. As a
result, small cities and town centers across the re-
gion have gained new close-to-home employment
opportunities, and, for people who choose to drive,
reduced highway congestion has made commutes
easier and more energy-efficient.

How life has changed since the 1990s, when the
region’s economic future had been so uncertain!
One manifestation of the changes was the increase
in choices for living, working, and moving about
the region, including a significant reduction in
commuting times and housing prices. Since the
Tri-State Rx Service opened in 1998, the commut-
ing time from Bridgeport to Manhattan and other
regional employment centers has been significantly
shortened, turning what had been a time-consum-
ing daily ordeal into a fast, pleasant trip.

Rx trains arrive every few minutes on the out-
bound platform, bringing workers and visitors to
the new custom manufacturing centers and vibrant
tourist destinations lining Bridgeport’s reclaimed
harborfront. Many of these firms moved to Bridge-
port and other centers to take advantage of the ex-
panded labor market areas made possible by Rx ser-
vice, although significant numbers of workers walk
or take vans from the city’s revitalized working class
neighborhoods. The city’s reformed schools and
community colleges provide every young person
and adult with the basic technical skills and literacy
needed to participate in the region’s expanding
technology- and information-based industries.

The prosperous looking crowd on the inbound
Rx platform consists equally of men and women of
what seems like every racial and ethnic group rep-
resented in the region. Some of them work on
Long Island, others in Newark and White Plains.
Only a small share of the credit for the region’s
growing prosperity belonged to the Rx system,
however. Dramatic expansion of the information
and media industry and other industries exporting
services and high-value manufactured products to
world markets helped burnish the region’s image as
the world’s leading financial and service center.
Many of these companies have relocated or ex-
panded to benefit from the region’s exceptionally
well-educated and creative workforce and world-

L
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class transportation and telecommunications sys-
tems. In 2002 the CEO of one major company that
moved its headquarters to Virginia in 1988 was un-
ceremoniously fired for his lack of foresight.

Other important ingredients in the region’s reju-
venation were the successful campaigns, led by
New York City’s Mayor Kim, the city’s first Ko-
rean-American chief executive, to make neighbor-
hoods and the Manhattan business district safer and
more inviting and to restructure the city’s primary
and secondary school systems. These schools grad-
uate large numbers of well-trained professional and
support staff who collectively are fluent in nearly
every language, one of the region’s unique assets
among world centers. Mayors of other cities in the
region have emulated Mayor Kim’s strategies, and
state governments have redirected necessary funds
to the cities to support these successful initiatives.

Soon after boarding the hub-bound Rx train,
some passengers look up briefly as the train travels
through the revived neighborhoods and parks in
the Bronx, and they see the racing sculls on the
Harlem River and its luxuriant green backdrop.
From the Hell Gate Bridge, passengers get a view
of Harlem, the site of the “Second Harlem Renais-
sance” in the late 1990s as the neighborhood be-
came the global media center for African-American
and African-Diaspora culture.

The rampant unemployment, crime, and drug
addiction of this and other urban neighborhoods in
the early 1990s has become a distant memory as
growing job and business opportunities, improved
education, and strategic investments in housing and
retail services led to community rebirth early in the
new century.

Many Rx commuters leave the train at the ele-
gantly rebuilt Pennsylvania Station on 8th Avenue,
which older residents remember had once been a
post office. At the time of its rededication in 1999,
the glistening restored station was pictured on the
cover of The Economist magazine, which called it a
symbol for the city and region’s rebirth. Those who
stayed on the train, and others who get on at Penn
Station, head to destinations in Newark, New
Brunswick, and Trenton. Commuters on other Rx
lines make transfers at the restored Grand Central
Terminal to the Downtown Rx, providing them
with an eight-minute trip to the revived Wall Street
financial and new media district.

From both terminals commuters take the Cross-

town Light-Rail line to the rapidly expanding
United Nations City complex on the Queens Wa-
terfront, which has added to the region’s cachet as
the center of international government. Here are
located the United Nations Parliament, an elected
advisory body to United Nations agencies that
serves as the world’s conscience, and main offices of
agencies formerly located in Paris, Geneva, Tokyo,
and other centers. Decisions to locate the parlia-
ment and the United Nation’s common seat in New
York were made after the United States Congress
threatened to quit the United Nations in 1997. The
Congress and President elected in 2004, on a plat-
form to re-engage the country in world affairs,
helped bring these UN activities to New York City
through political arm-twisting and loan guarantees,
along with federal funds for the new Rx airport
links to provide easy connections between UN City
and the rest of the region.

Another major new international presence in the
region is the headquarters of the Inter-Ameri-
can Economic Community—the Western Hemi-
sphere’s answer to the European Community—
which located on Avenue of the Americas in 2002
after a group of prominent philanthropists pur-
chased a Rockefeller Center building at auction
from bankruptcy court and donated it to the IAEC.

One of the major attractions in this area, and in
the adjoining Times Square district, which re-
emerged as America’s most elegant and vital enter-
tainment center, are the hundreds of restaurants
purveying cuisine from all over the world, catering
to the region’s multinational business and govern-
ment clientele. These restaurants benefit from one
of the region’s major assets—the availability of
fresh produce, dairy products, and fine wines pro-
duced in the agricultural reserves of eastern Long
Island, central New Jersey, the Hudson Valley, and
the Catskills, and fresh fish and shellfish from the
newly cleaned waters of Long Island Sound and the
New York Bight.

The proximity of the city to the prosperous rural
working landscapes, where residents struck a bal-
ance with nature, enhanced the region’s success as a
major international tourist destination. Also nearby
are the recreational areas of the Highlands Reserve,
stretching from the Delaware River to the Litch-
field Hills, which provide a permanent green edge
for the region’s urban areas. And in the Hudson
Valley and the Catskills the scenic farms and forests
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adjoin vibrant towns and villages containing small
offices and factories linked to the world by the re-
gion’s advanced telecommunications system. One
of the prime destinations in the region is the
“Source Schoharie,” where the reservoir’s waters
are bottled and carbonated for distribution to up-
scale consumers in Europe and East Asia—a global
symbol of the region’s environmental quality and
success.

The oil shocks of 1997 and 2006—resulting from
worldwide petroleum shortages induced by rapidly
expanding economies in East Asia and the Second
Gulf War of 1997—dramatically raised gasoline

prices. This provided the region, endowed with an
extensive public transit system, with an enormous
competitive advantage over Los Angeles, Atlanta,
and other regions that were almost totally depen-
dent on automobile use.

Looking back from 2020, historians wonder how
the region’s prospects changed so dramatically
since the “doom and gloom” days of the mid-1990s.
Some suggest that the transformation had begun in
1996, when the region’s leaders and concerned cit-
izens rallied around a new vision for the region and
took the initial steps toward creating a better fu-
ture.
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PLANNING / LAND USE

Regional Plan Association, the nation’s oldest regional planning organization, has worked since
1929 to improve the quality of life in the New York-New Jersey-Connecticut metropolitan
area. RPA has crafted two long-term plans and successfully promoted their implementation
through advocacy and coalition building. The association’s Third Regional Plan describes a
series of key initiatives aimed at not only improving quality of life, but also at increasing eco-
nomic competitiveness, encouraging more sustainable patterns of growth, and expanding
opportunities and choice in employment, housing, and community. While focusing on the
New York—New Jersey—Connecticut metropolitan area, the Plan’s broad themes have universal
applicability to regions throughout the industrialized world.

“The Regional Plan Association has performed a service by setting visionary goals and stirring
public debate about how to get there. e Nibses Vvl e

“Every planner should read this document in order to get an early warning of what is expect-
ed to occur in his or her backyard.”
—Paul H. Tanimura, Professor of Urban Planning, University of Tsukuba

“A Region at Risk goes beyond describing the problems facing the world’s most important
metropolis. RPA describes the choices New Yorkers face, how much those choices will cost,
and how to pay for them.”
—Henry R. Richmond, founder and former Executive Director of
1000 Friends of Oregon, and Chairman of the National Growth
Management Leadership Project

“This 1s an important document that aims to keep New York a world city after periods of dis-
investment and neglect. It contains significant infrastructural plans, including the long-awaited
improvement to airport access.”

—Caralampo Focas, Head of Research, London Research Center

“A Region at Risk defines a 21st century opportunity scenario for America’s greatest world
region, and in broad outline, for every ‘citistate’ of North America. In contrast to the brutish
path we are in danger of taking—of sprawl, pollution, inequity, economic paralysis—it lays out
a seamless whole of compact physical form, rebuilt communities, social equity and enhanced
workforce skills. These regional choices have become the most momentous of our time.”
—Neal Peirce, syndicated columnist and author of Citistates:
How Urban America Can Prosper in a Competitive World

Robert D.Yaro is executive director of Regional Plan Association, based in New York City.
Tony Hiss is author of The Experience of Place and is a visiting scholar at the Taub Urban
Research Center, New York University.
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