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This thesis is a study cf an urban renewal ccnflict in
Manhattan's Lower East Side. Plans tc develcp the Seward
Park Extension Urban PRenewal A2Area in the 1late 1960s
triggered a ccmpetitive struggle among three 1local grougs:
Chinese, Hispanics (primarily Puertoc Picans), ané Orthodcx
Jews. This study deals with the relations between local
ethnic and racial groups and the cverarching instituticns
and agencies of the state. The unfclding or development cf
this urban renewal conflict cccurred at the intersection cf
twc sets of fcrces: those that emanated from naticnal and
city-wide sources, and those that arose from 1local
conditions and responses. In recent years, federal policies
and funding have had a catalytic impact on urban politics.
With the post-World War II expansion of state activity,
powerful new forces emerged that directly affected the

relations among New York City®s diverse class, ethnic, and
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racial groupse. I attempt to show, through the use of the
extended case study method, hcw the state regulates
interethnic ccnflict in order tc maintain social order,
while at the sarme time continuing tc serve the interests cf
cagital. The central thesis of this study is trat racial
and ethnic conflict is shaped by class and power forces

cperating at bcth national and leccal levels.
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Chapter 1
INTRODUCTION

The ccntradicticons inherent in capitalist develcprent are
experienced in the United States in myriad ways. Arerican
cities have been dramatically affected by macrc-shifts in
capital investment patterns and their concoritart social
upheavalse. Gevernment intervention, throuch pclicy and
planning, attempted to address the worst effects of these
structural inconsistencies. Some of the most dramatic
undertakings were evidenced in federal urbar renewal
precgrams, designed to help cities rebuild their centers
devastated by the suburbanization process and cther re-
investment patterns. However, the post-Worlé War II
redevelopment of many older American cities was 2 mixed
blessing. The renewed vitality of many vurktan 2reas was
realized with great social costs. The lives cf hundreds cf
thousands of pecple were disrupted as homes and tusinesses
were destroyed. The all too visible hand cf covernmert
reached intc the very fabric of neighborhcod life, reweaving
a new sccial pattern which frequently excluded those who
l1lived there and those less fortunately situated either to

direct the process or benefit from it.
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This study is an anthropological analysis cf 2 conflict
precipitated by an urban renewal prcject cr Manhattan's
Lower East Side. The Lower East Siéde has been
characterized, throughout its history, by its nixture cf
diverse racial and ethnic groups, and by its different class
corposition. This has kLteen especially so since the
introduction of moderate- and niddle-income housing after
Horlé War 1II. Since the 1840s housing has been a majcr
protlem as a result of the massive irmigration of peorle
frcm Europe, the Orient, the Caribbean, and the rural
southern states. The need and competitive pressures fcr
adequate housing has continued with the same centruy-cld

intensity.

1.1 THE BROBLEM

This study deals with the relations tetween local
ethnic/racial groups and the overarching irstitutions and
agencies of the state. Both tcpics have been a central
research ccncern for anthropulogists studyinc¢ complex
societies, rarticularly within an urban ccntext. In this
research 1 attempt to show how the state regulates
interethnic conflict in order tc maintain social crder while
at the <same time continuing tc serve the interest cf

capital.
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The central thesis of this study is that ethnic arnd
racial conflict is shaped by class ané rpower forces,
cperating at both national and local levels. Specifically,
this study illustrates, through the use cf an extended case
study, the influence of the state on the social orcanizaticn
cf urban populations and the ways in which shifts in federal
and city policies are connected to ratterns cf ethnic/race
relations and ethnic group organization. Additionally, this
research focuses on how state-linked forces influence the
political ‘behavicr of urban pcpulaticns ty cenerating
conflict sitvations that place lccal groups in ccmpetitive
and antaconistic relations with each other as they struggle

over the allocation and use of scarce public resourcese.

During the 1950s and the 1960s New Ycrk City uncertook to
redevelop its central city slums thrcugh extensive urtan
renewal planning. Manhattan®s Lower East Side was a prime
target for several urban renewal programs. The housing
stcck in the area, hastily built and pccrly ccnstructed fcr
the newly arriving immigrants, was sutstandard even in its
tire. Cne hundred years later these tenements were in a
severe state of dilapidation and detericration. City
officials and planners, in conjunction with private
developers, designated the worst of these “slur"

neichborhoods as urbhan renewal areas.
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In 1965 plans to develop the Seward Park Extension Urban
Renewal Area triggered a major ethnic and racial conflict
among residents represented by three lccal crgarizationse.
By this time the social implications of the housing policy
cf urban renewal legislation were a rrimary concern of local
grcups and city-wide officials. The significant changes .in
the type and nature of newly available housing created by
the proposed renewal project fostered a competitive struggle
among three major groups, Chinese, VPisparics (primarily
Puertc Ricans), and Orthodox Jews, a conflict marked ty
ethnic and racial hostility. Althcugh this ccrflict was
exacerbated by class processes whcse contradictions arose at
a macro-societal level, they were expressed lccally as
ethnic conflict. Pfter a ten-year strugagle a compromise
rlan was formulated by city acencies and 1lccal community
crganizations in an attempt to 7resclve the dispute. The
plan allocated the undeveloped sites within the wurtan
renewal area arong the three competing groupse. Yet in the
final outcore only two of the groups benefited from the
plan, the Chinese and the Orthodex Jews; the thir¢ éid nct.
The disenfranchised group represented the 1lcw-incore,

primarily Hispanic, populaticn.

Since a paucity of data exists atout the
interrelationships among class, ethnicity, and race, and
their relationship to political structures and the decisicn-

making fprocess, this study focuses on 2 rurber cf
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5
interrelated factors that influenced the final cutcome cf
the compromise plan. The central thesis---the relationship
of class processes to ethnicity and race---will be develored
through three kinds of analyses. First, an analysis of the
contextual setting for the study focuses on the urtan
locality in which diverse groups are ergaged in a
cormpetitive struggle over scarce public resources, that is,
urban renewal funding and its uses. Curing the course cf
this struggle New York City experienced a severe fiscel
crisise. This situation led to a seconcary ccncern of this
study, the ways in which changing eccnomic and political
forces patterned the local events and the pclitical tehavicr

of the groups involved in the conflict.

Second, the organizational differences amcng the Chinese,
Hispanics; and Orthodox Jews are analyzed, in terms of their
spatial distribution and type of housing, their material and
pelitical resources, and organizaticnal and netwcrk
strength. Here the concentraticn is on the relations cf
pcwer among the various groups which 1is emphesized ¢ty
studying the pclitical and econoric ccntext in which the
ethnic groups are embedded. In this study pcwer relaticns
amcng the groups find their expression through 1local
orcanization that represent segments cf the pcpulaticn,

elected and appointed officials, and agencies of tre state.
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Third, the 1linkages among lccal orgarnizaticns and
residents, lccal pcwer structures, and city and federal
cfficials and institutions are examined, as well as the
strétegies lccal groups use to gain access tc these peorle
and the rescurces they control. Many of the important
characteristics of the three ethnic crganizations are the
result of the groups® integraticn or 1lack of integraticn
intc larger socio-reclitical systers. Frequently, the very
cultural or ethnic identities of a local croup are created
or maintained by the interdependence cf the grour in mcre
extensive economic and pceclitical irnstitutions and are
further crystallized by conflict situaticns. In sum, this
study cf an urtan renewal project and the responses to it
reveals the political dimensions and the social implicaticns
of federal pclicy on a specific urban locality anc the ways
in which class, ethnic, and racial croups are related to the

decision-making prccesses that allccate public rescurces.

1.2 URBAN BRENEWAL AS A PQLITICAL PHENCMENON

Urban renewal in the United States during the past
twenty-five years is tased on the redevelopment section cf
the Federal Housing 2ct of 1949, Since its incegtion, it
has been an intrinsically political phenomenon. Over the
years prcponents of urban renewal have hailed it as a majcr
weapon in the attack on central-city decay and, as

Mollenkozf (1978) noted, many have simplistically viewed
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renewal policy as a way of improving land use by replacing
one class of users and beneficiaries ty another. Public
discontent with urban renewal developed almost as soon as it
cot under way. A rajcr source of fricticn ccncerned the use
of federal urban renewal aids: shculd they be used for tre
development of low-income housing, a socially necessary
rricrity, orx should they te directed to the betterment cf
cities and wurkan life in general. In this 1latter view,
economic considerations would precdominate, that is, reel
estate and developers® interests wculd be served Ly
premoting upper-income housing and commercial development.
The disagreerment over the goals of urtan renewal planning
has continued to be a central factor in the contrcversy that
has marked the implementaticn of federclly-assisted renewal

programs.

Urban renewal is the joint responsitility cf
government---£federal, state, and city. Each has a role in
the implementation of urban renewal prcgrams. Fecause cf
this, urban renewal policy presents a strikirs example cf
public (state) intervention in local-level affairs, thereky
providing a focal point for research on state/local
relationse. Freguently the implementaticn c¢f urbezn renewal
programs has fprecipitated serious conflicts in residential
arease. The dislocation of people and the disruption of
urtan neighborhoods have caused the pclitical organizaticn

and mcbilizaticn of varicus groups as they tried to chance,

Reproduced with permission of the copyright owner. Further reproduction prohibited without permission.



8
modify or stop specific renewal renewal cprojects. Locel
political behavicr is thus frequently a response to the

intrusion of federal and city policy changes.

Urban neightorhcods experience these forces because they
are linked in many ways to mcre encempassing national
processes. It is in the course of 1local conflict over
particular types cf state intrusicn, such as urbar renewal,
that these linkages are highlighted. Lrbar renewal
conflicts illustrate, in particular, the political processes
through which specific groups are tied to local, city, and
federal institutions. Urban renewal, and hcusing policy in
general, are related tc politics for a variety cf reasons.
In a federal syster of government, such as the United
States, urban Jdevelopment is political in what Greer and
Minar have called a "double sense: it redistributes wealth
by public action, and it is lecitimate cnly wken it is
politically suppcrted" (1967:157). Additionzlly, a
cormitment to the “ideology of the free market inhibits the
decree of gqovernmental action, especially when private
interests are at stake. For these reascrs the rcle cf
government in dealing with America's housing problem is, at
test, artivalent. In part, this attitude sters from the
inherent contradiction between the sccial planning necessary
to ameliorate the pressing need for housirg 2and wurtan
redevelcpment, and the means by which tc do so. Hence there

exists a tension between the private and putlic sectors.
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Thus the state operates with constraints, since it must
confine its econoric activities to those areas thrat do not
corpete with private enterprise; to do ctherwise would
undermine the accumulation process of capitalist develcpment

upon which the state is dependent.

Viewed frcm ancther perspective, urtan renewal is alsc a
political prccess because it 1links planninc policies with
the allocation of resources. Pecisions about whe gets what
and how have always been the business of politicse
Decision-making in a federalist structure cf covernment
takes place within a tradition of “localisr,” that is,
municipal governments and bureaucracies are conrected to
specific urban neighborhoods thrcugh pclitical ard legally
mandated mechanisms that enccurace citizen rarticiraticn.
At the same time municipalities are legally tound to federal
and state agencies and institutions which are created to
insure the prcper and judicious implementaticn c¢f federel
guidelines for spending and planning. Within ttis
cverarching structure, city officials, lecal leaders,
organizations and groups interact in the decision-making
prccess necessary for the planning and execution cf urtan

renewal grojects.

Urban renewal planning is additionally influenced by the
nature of the urban 1locality---its physical irfrastructure,

populaticn ard their needs. The clash of interests between
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private develogpers, city planners and cfficials, and local
representatives necessitates a political arena fer
negctiations and discussions. For interests tc be realized,
political organization and action encompasses the urtan
neighbérhood or locality, 1its diverse groups of residents,

and government institutions and agencies.

The magnitude and scale cf urban renewal ané its dramatic
impact c¢n vurtan nelghborhoods and their residents have
prcmpted a number of scholars to address the social,
political, and economic consequences of Title I legislaticn
(Bellush and Hausknecht 1367, Gans 1968, Wilscn 1966).
Political scientists, in particular the "pluralists,” have
apfroached the subject from the point cf view of community
power and policy formation (Dahl 1961), citizen
participaticn (Wilson 1966), ancé the rpclitical strategies
necessary for the approval of larce-scale renewal grojects

(Kaplan 1963).

Cavies (1966) urdertook an analysis of three case studies
in New Ycrk City in order tc determine the rcle neighborhccd
grcups (as political interest grougs) have playec in urtan
renewal rlanning. The focus of this study was on grcup
rather than individual activity, and he traditionally placed
his study within the formal political framewcrk (the set cf
rules) - thrcugh which groups gained access te covernment

cfficials, with the aim to influence their actions. Cavies’
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study, however, fails to deal with class as a structuring
principle in interest group forrmation. Mer, for that
matter, does he take into account that the formal system,
taken as a given, is subject to influences that emanate frcm
local systems cf political power, and is also frequently
modified or adapted to changing economic and political

conditions.

Stone's recent study (1976) is an analysis of Atlanta's
urtan renewal policy over the past twenty years, approached
frcm the perspective of grcup influence as it bears on the
prccess cf choosing between competing pelicy alternatives.
In his case study of the interplay tetween lower-strata
rotilization and system bias, he moves beyond the
pluralists' thecretical position which views ccmmurity power
and influence as dispersed and specialized amcng many local
interest groups, none of which cccupies a dorinant positicn.
Stone develops an alternative “"revisionist" framework that
stresses the concept of “system bias.» System tias, fcr
Stcne, cperates consistently sc that a city’s gcvernmental
rachinery may favor some interests at the expense cf
others--even if the other interests are 2 sizeable and
active political fcrce. System bias, as Stcre demcnstrates,
cores abcut through pesiticnal advantage and disadvantace.
Like many social scientists, Stone skirts the issue of class
power, preferring instead to mask this reality by developirg

the concept cf system bias. A more comprehensive
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understanding of the nature of the capitalist state and the
fundamental contradictions between its economic and social
functions would explain the necessary instituticnal bias
that develops in advanced industrial sccieties. My study
attempts to move beyond these 1liritaticns by working with a
class perspective that Jjoins national and lccal systems cf
power relations. (Chapter 2 discusses this theoretical
positicn.) In cther words, the effort is macde in this study
to relate urban renewal policy to the inherent structural
contradictions found 1in the capitalist develcpment of the
United States ané then mcve tc integrate this with an

analysis of local pclitical brccesses.

Despite the vclumincus 1literature on urban renewal,
serious gquestions about the political frocess and abtout the
cormunity and its interrelationship with wider socic-
political instituticns remained unanswered. Fcr example,
few cf these studies concern themselves with questicns
related to the forces that pattern 1lccal interests, the
social organization of neighborhcods, cr the differenticl
distribution of political and material resources amcng
secrents cf vrban populations. What is essentially missing
frcr such studies is a contextualized frame of reference.
Piven, fcr one, addressed this point when she wrote,

The political actor, whether an individual cr an
crganized grcup, 1is treated virtvally as Man-in-
Space, uninfluenced by a social environment, and
discrepencies between what he does and what he is

atle to do, between his actual and potertial
inf luence, tend tc be regarded cnly as
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qualifications which follow in a less than perfect
world (1974:77).

It is precisely these questicns that arthrcpological
research illuminates when it focuses on systems of social
relationships and the structural contraints operating cn
them. An attempt is made in this research to aralyze the
local environment in order to determine what eftects its
crcanization has cn the pclitical behavicr cf residents.
Following this line cf inquiry, and by -using a relational
perspective, the range of pclitical analysis can te expanded
beycnd individual choice-making. Such issues as the
relationship between government pclicies ard local
populaticns, politics and power, and the rature cf
intergroup conflict can be more -useftlly studied by the
techniques of ethnographic description and intergretaticn,
as Richard Thompson (1979:323) ncted in his study of ethric

and class relations among Canadian Chinese.

1.3  STATE/LOCAL RELATIONS

Anthrcpolcgical interest in the locality and its
interrelaticnships with the state and other large scale
orcanizations of modern complex nations arises from a number
of diverse sources. This study follows a 1line cf inquiry
which has been particularly concerned with irtegrating local
events and behavior with institutional or structural levels

cf analysis. But, in addition, this study is also concerned
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with the anthrcpological study of local-level politics. en
attempt is made here to combine these twc rajor research
interests by superimposing a class perspective on toth. The
literature on state/local relations and lccal-level politics
is enormcus; for this reason I will single cut 2z few key
works that I fcund especially useful in defining the general

framework of this study.

In brief, state/local relaticns for Rmerican
anthropolegists have been much influerced ty the work cf
Julian Steward. Writing in the early 1950s, Steward pointed
out that,

although the national patterns cr institutions and

the subcultural segments are distinguishable and

must be treated separately, the two are so

interdependent functionally that neither can be

understood properly unless related to the other...

The local manifestations cf any naticnal pattern

can be ccaprehended cnly with reference tc the

distinctive context of the sociocultural secment

and the community (1955:67-68).
However, one of the weaknesses of Steward's approach stemmed
frem his lack cf a conceptual framework that woulc¢ show hcw
national instituticns impinge on local subcultural secments,
cr, for that matter, how they are articulated with on-going
social processes, as contingent parts of a larger systematic
whcle. In short, what was missing was @& dyramic and

relationzl view of structure and grocess.

Elaborating on Steward's inichts, and mcvinc beyond,

Wolf's wecrk (1956, 1966) made an important contribution by
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bridging the ccnceptual gap between the forral structure cr
institutional framework of society and 1lccal patterns cf
community relations. In contrast to Steward, whc believed
these twc dimensions of social reality shculd be treated
separately, Wolf jcined them in a single frame of reference.
Ee wrote,

We can achieve greater synthesis in the study of

complex societies by fccusing our attenticn on the

relaticnship between different crours operatirg on

different levels of the society, rather than on

any one of its isolated segments (1956:1074).
The key breakthrough here for anthropological research was
to focus attention on systems of grcup relationskips which
lirk and, thereby, integrate various levels of society.
Frem this perspective it was nc longer necessary tc lock fcr
units of analysis which were well defined, bounded social
entities: rather the social syster and its ccmporent parts
could te investigated as one totality---as one unit. It was
also but a short logical step away to join Wolf's nction cf
systems cf grcup relations with the class perspective

discussed in Chapter 2 of this study.

Specifically, Wolf strove to understand ccmmunities “in
terns of the forces impinging on it fror outside,"” and in an
attempt to Jjoin the overarching instituticns to 1local
settings and behavior he conceptualized this linkage as "a
wek of croup relationships which connect lccalities and
national-level institutions.” In his view institutions are

"gltimately patterns for grcup relaticnships,% while
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comrunities cocld be seen as "the 1local terminri of a web cf
group relations” (1956:1065-1066) « Communities cr
localities could be conceptualized not only as spatially
define territories within which enduring face-to-face
relationships unfold amidst local patterns of traditions and
custonms, but also as the termini of larger natioral
political, economic, and sociocultural patterns and
relationships. The intersection cf these local and national
forces and the dynamic social responses that result thus

prcvide the grist for the anthropologist's mill.

Noteworthy here, too, is Wolf's nction that the formzl
institutions of society---legal, political, or econormic
systems---are permeable, that is, subject tc a2nd influenced
by shifting group relationships and interests. Ncr did Wclf
igncre the pcwer aspects of sccial 1life. Ir complex
societies, he noted, the exercise of pcwer bty scme peorle
cver others enters into croup relationships on all levels cf
integration and interaction. At scre pcint 2ll
interperscnal and intergroup relaticnships must conform to
the dictates of economic and rolitical pcver. These
dictates of pcwer are aspects of croup relationshirs,
mediated through the forms of an eccnomic and political
apraratus (1956:1066). Later, Volf (1966) went on to
suggest that research attenticn be paid to thcse
surplementary, interperscnal sets cf relaticns that

lutricate the state apparatus and adjust it to local
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exigencies, thus revealing yet another dimensicn of the

instituticnal reality of complex sccieties.

Anthony Leeds, in his article "Locality Power ir Relaticn
to Supralccal Pcwer Institutions®™ (1973), has a2lso develoged
sore thecretical consideraticns by which the complex
interrelationships between communities or 1lccalities and
state-wide or supralocal institutions may be studied. The
relations between local-level power structures and the power
centers cf the state were addressed by Leeds as an important
toric of research. He guestioned the validity of such
fundamental concepts as "communityv which imply, arong other
things, some notion of isclation and self-regulaticn.
Ceparting from this traditional view, Leeds treated, as
Southall (1973:4) points out, a locality within an urtan
area heuristically as an aréha of action and interests, and
the types of relationships found there shoculd be a matter cf
empirical investigation rather than taken as a pricri
assumpticns. From this perspective the characteristics cf
localities, their structure and resources of pcwer and their
connecticns to higher level institutions and agencies of the
state are seen as highly variatle sets cf relztionships

which reguire a great deal cf research.

Unfor tunately, Leeds has presented his nodel cf
supralocal structures and localities in such a way that a

dichotomcus tctality emerges, perhaps due to his research cn
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pre-industrial and dependent caritalist states. At cne
extreme stands the state; its crgarizaticnal ferm and
cormand cf and access to resources stands in sharp contrast
to the 1localities with which it interacts. At the other
extreme lies the locality, characterized by its cdiversity,
flexibility, and looseness of organization (unrationalized
and untureaucratized). Despite their differences, each
dorain exercises, in Leeds' fcrmulation, a degree cf
coherence and consistency in their mcdes cf interacticns
that suggest a social totality crganized alcng twc gquite
distinct sets cf principles, rather than an integrated one.
Localities, with their diverse pcpulations, d&o nct respond
to supralocal institutions as wunified cohesive entities.
Local diversity, especially if it is patterned by racial and
ethnic facters, may be divisive and may be rmanipulated ty
the state for a number of different reasons. 1Indeed, one cf
the more significant developments in advanced capitalist
states has been the organizational (rationalized and
bureaucratized) control of local differences. Diversity
still exists. However, it is now linked to the state
apraratus throuch an expanded netwcrk of local organizaticns
of all kinds which come to provide new forms of intermediary
linkages. The proliferaticn cf cemmunity-based
crcanizations corresgonds to the expanding role of state
activity since the 1950s, especially in the provisioning cf

a wide variety cf social services. This prccess, vhich nmay
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be viewed as a mechanism of social control, is ignored in
Leeds' mcdel. Local demands on the state, representing the
interests and needs of segments of the pcpulation, are
increasingly channelled by tureaucratic fcrms and
procedures---the formal "rules of the game," thus imposing a
new mechanism of social control. State/local relations, as
is argued in this thesis, conditicn each cther; it is not a
case of Lere, action---there, reaction, or a linear view cf

cause and effect.

For these reasons, localities can ke ccnceptuvalized as
arenas of actions and interests and they may be seen as part
cf an integrative political process. The study of local
political behavior thus can be linked to the study of a
wider political economy which, in 1itself, 1is necessary in
order to understand the forms that lccal-level politics take
(Vincent 1978:177). Within this larcer framewcrk, the study
of politics, fcr anthropoicgists, is also grcunded in "the
study of the processes involved in determining ard
implementing fublic goals and in the differential
achievement and use of power by the nmembers of the grcup
concerned with those goals" (Swartz, Turner, and Tuden

1966:7) .

In the field cf political anthrcpolcgy cne of the mcre
rredorinent modes of analysis has teen action theory.

According to Vincent,
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Acticn thecry in anthropolocy begins ty locating
the individval within the framework cf toth fcrmal
and interstitial social organization and then
proceeds to the analysis of rolitical action and
interaction. Within political anthropclogy
itself, the arproach differs from evoluticnary and
structural anthropology by virtue cf its attention
to rprocesses, to political formations other than
categories and corporate groups ané, above all, by
its underpinnings in a particular fcrm cf finely
grained political ethnography (1978:175).
Bmcng the many ideas that have ccntributed tc this growirg
field of study, Vincent notes the fcllcwing: the study cf
prccesses, contradictions, choices, and abcve all, the
purrosive goal-criented actions of individuvals and grougs

(1978:180).

within this broad political apprcach, my study is
corcerned with the political acticn and interacticr of three
local groups and their articulation with federal and city
formal political structures (instituticns, agencies, and
policies). The purposive, goal-criented aspect of acticn
thecry 1is cf special importance becatse it is a2 crucial
cdirensicn in interest group formation. Interests can te
defined objectively and individuals and grcups crganize
arcund these ccmmonly shared perceptions in order tc attain
goals. But interests are alsc determined by class
forces---position, material and sccial resources, and so on.
Thus, I have tried to 1linked political action and
mokilization to interest group fcrmation and class
prccesses. The theoretical basis fcr this pcsition is

developed in Chapter 2. Conflict situations lend themselves
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to class analysis because the fissicn lines reveal tre
specific interests c¢f the antaccnists. Cenflicts also
illuminate the role cf gcovernment in mediating or resolving
these disputes. The range of political behavior, for these
reasons, is grounded in local systems cf social relaticns
(derography, residential distributicn, ethnic and class
grcupings) . These factcrs comprise the social environment
of political studies and are, in turn, conditicned by higher
level economic and political instituticns that are also
continuvously changing or adjusting tc new contingencies.
The intersection of these two sets of factors (lccal and
surpralocal) forms the focal gpoint for the political
analysis cf this study. In other words, I could see the
unfclding of this conflict situaticn cccurrirg within the
intersection of two sets of forces--- on the one hand, thcse
that emanated from national and city-wide sources, and on
the other, those that arose from lccal ccnditions and
responses. A methodological discussicn of hcw I did this
follows.

1.4  METHODS QE S

E£thnographic 51514work places the anthropclcgist within a
specific locality or setting. My chcice of methods was
influenced by ny conceptual frarework and the subject cf
study. The local-level conflict and the political

orcanization of the individuals ané grcups involved in this
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sfcdy were centered around the specific event (isstve) of the
Seward Park Extensicn Urban Renewal Prcject. The in-depth
study of this project involved a multi-apprcach method fcr
collecting and evaluatina informaticn frecm different
sotrces. This case material fcrms the backbone of this

thesise.

The initial impetus for the study of this urban renewel
conflict grew out of a research prcject to <study the
effectiveness of "ew York City's 19575 Cecentralization plan
of covernment. Local Community Soards were estatlished in
59 districts in the city as advisory decisicn-making forums
for planning and other land-use issues. During the time I
was studying a local Community Poard cn Manhattan's Lower
East Side, the issue of the Seward Park Extension Urtan
Renewal Flan came vp for review. Local residents, community
leaders, representatives of local orgenizaticns, and city
agencies tecame involved in the controversial prcposal and
care before the Board to present their views on the subject,
as was legally mancated. The pcsition cf each of the local
spckesmen represented the interests and needs cf segments cf
the population. The issue was divisive and it clearly
revealed the competing interests of different class, ethnic,

and racial groups.

It was at this point that my research for this study

becan. Yere was a problem which I felt encompassed a numkter

Reproduced with permission of the copyright owner. Further reproduction prohibited without permission.



23
of theoretically significant and policy-relevant issues--the
relationship of class, ethnic, and racial crougs to the
rolitical and decision-making prccess, and the role cf
federal, state and city government in 1lccal ccnflict
situations. The issue of the Seward fark Extensicn Urban
Rerewal Proposal thus 1linked a number cf diverse topics cf
research interest for anthrorologists studyirg urtan

prccesses in advanced capitalist societies.

My fieldwerk 2and data ccllecticn were carried cut frem
June, 1979 to March, 1981, Ccmrunity Eoard #3, located in
Manhattan®s Lower East Side, was ry initial and primary
research setting. The 1local Pcard was an intermediary
adrinistrative structure that 1linked city agencies,
politicians, and 1local cormunity residents to the city's
overall system of government. It was from this vantace

goint that I becan to collect the data fcr this study.

l1.4.1 The Extended Case Study Method

The use of case material in anthropologicazl stucies has a
long history and, in its various uses, has been referred to
as the apt illustration, situational analysis, and the
extended case stuéy (Epstein 1967, Frankenberg 1966, van
Velsen 1967) . 2ritish social anthropologists, in
particular, have developed this methcdclccical approach,

which gained its mromentum from the earlier distincticns
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noted bty Firth (1954) between "structure" and “process.®
The case study method has been employed bcth as a field
technique and as a tool of analysis and serves to illuminate
the inherent problems in the use of a purély structural
analyses that tend to over-emphasize ccnsistency and the
ideal or formal norm (van Velsen 1967:137). Ite British
studies have used the extended case study wmethcd in the
study of conflicting norms and to demonstrate how thece
situations are resolved. The use of a2 complex series cf
events cr "sccial situvations" and the placement cf
individuals and groups within these situations is done in
such a way that the nature of the normative social structure
is revealed. However, rather than looking at a socizl
situvation, or an event, in which norms are in conflict, the
extended case method may also be used tc exarine a situaticn
in which the underlying political and economic structures
are in ccnflict, particularly the contradicticns associated
with the functioning cf the capitalist state. These
contradictions, themselves, are often the catalyst of social
conflicts, and it is in this sense that I useéd the extended
case study methed in this study. Essentially what I do with
this method is to take a series of specific incicents (the
urtan renewal plarn) affecting the same individuals and
grcups and show hovw these incidents or events are related to
on-the~-ground social felations (political action and

behavicr) and to the econcmic and political framework in
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which they are embedded. In this ccnflict situation I
deronstrate how the relations of power between the varicus
grcups is revealed by analyzing the on-coing decision-making
prccess. At the same time, I show how conflict situaticns
reveal the structure of local interests and how these
interests are articulated by groups ir an attempt to gain
their political objectives (goals). Invariably, ar analysis
of social conflict also yields insights intc the mechanisms
cr prccesses of social control since no scciety car tolerate

unchecked conflict.

Specifically, this research was designe¢ as an
anthropological analysis of urban pclitical prccesses. This
urtan renewal conflict joined different class, ethnic and
racial groups in a competitive struggle in which the unit cf
analysis expanded teyond the urban neighborhood@ or locality.
Rs I mentioned previously, urban renewal policy was a
federally initiated program designed by urban planners and
politicians to remedy a national rroblem---the deterioraticn
cf wany clder American cities. The implementation of urtan
renewal programs joined federal, state, and city ccvernment
agencies and personnel. Rt the same time, lcca2l response to
specific redevelopment plans was mixed and engaged a wide
variety cf individuvals and groups in the planning process.
Therefore, it was necessary to use a research method that
integrated these different social 1levels and would te

consistent with my theoretical apgroach. In order to deal
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with the complexity of multiple "“levels" of interaction, I
used the extended case study methcd beczuse it inccrporates,
simultaneously, the range of behavior under study and the
diverse sets of actors and organizations that are affected
by the specific urban renewal plan, as well as the different
arenas in which the acticn takes place. Thus, by following
the trajectory cf the urban renewal prccess, I cculd trace
the flow of events from the national level to the city, and

to the specific locality.

An event is a temporally and spatially btcunded series cf
acts and actors. Its boundaries are defined by the issue cr
prctlem that stimulated individuals ané groups to act in
acccrdance with their interests. An event begins at a
certain time with the entry into a specific place Lty certain
inéividuals or organizations representinc local
constituencies affected by the issue, and their engagement
there in action and interacticns. An event rmay te
triggered, as it was in this case, by an externally
initiated plan or proposale. The event does nct necessarily
ené when the person or groups involved in the action depart
frcn the setting. Generally, a time sequence is involved
and different acts of an event involve different settincs
and overlapping sets cf actors. The end of an event is
sionaled or defined as the point when the issue is resolved.
The case material describes the series cf events, or social

situvaticn, and is integrated intc the analysis ir order to
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facilitate the description of social prccesses. The Seward
Park Extensicn conflict is analyzed thrcugh this approact.
Eecause this rethod allows for flexible tire and space
boundaries, it increased my ability to draw ccnnecticns
between urban localities and the political processes that

bind them to wider socio-econoric instituticrs.

Participant cbservation was the primary data collection
technique wused in this study. The key tc participant
observation as a data collection prccedure 1is personal
involvement in a social situaticn or with a group over a
lonc pericd cf time. The situation must be one where the
samre set of important or revealing sccial action takes
place, and one vwhere the same set c¢f individuels cores
to2ether in the same setting over a pericd of tirme. Thus
Board meetings, rpublic hearings, cormittee meetings, and
various political meetings provided cne cf the majcr sources
of information for my study. Cver a period of two years
these settings also provided the continuity that I needed
for participant observatione. Additionally, the key actcrs
in the events under investigation were revealed to me bty

their participaticn and involvement therein.
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In the first phase of my research I was wgainly an
observer at public meetings and events. 1 attended meetincs
that convened locally and city-wide during the period of my
study. I reccrded the contents cf the meetings and noted
the participants. As a result I was able to discern the
major figures involved in the urtan renewal conflict. I was
alsc able to determine what segments of the pcpulation loceal
organizations represented and what expressed interests and

needs were raised rublicly.

During the second part of the study, I joined the Lower
East Side Jcint Planning Council, the orcanizaticn
representing the minority, primarily Hisranic, poptlation in
the Lower East Side. I was actively involved with this
grcup fcr approximately one year and helped in whatever
capacity I cculd. In this sense I becere a participant and
mixed informally with organizational members andé local
residents in a wide variety of organizational and social

activities.
Interviews.

Interviews provided the in-depth detail that augmented
and fleshed-out the information I gained thrcugh participant

observation.

Durinc the ccurse of my research, in particular at the

putlic meetings and hearings, I identified key participants
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by their interest and involvement in the urbtan rerewal case
under study. For the most part these were "rolitical”
leaders because of their positions, either as crganizational
leaders and members, Community Board appcintees, or as
elected officials and agency perscnnele. They tended to be
rore informed about the 1local area and the Seward Park
Extension Project than the average resident. These
individuals were ‘arproached and interviewed. In the course
cf this selection process a few individuals (rmemters of the
local organization I Jjoined) became interested in my study
and made themselves more available to re. I established a
clcse rapport with a few pecple and talked tc them
regularly. They served as key informants, providing me with
extensive background informaticn and allowing me entry into
the decision-making process while it was actually underway.
For this reason a great deal of information gained for this
study is from the perspective of the Lcwer East Side Joint
Planning Council. “hile it may be argued that there could
be a skewing of data collected in this way, it should also
be noted that I had access to certain key pecple irvolved in
the issue under study, and the information I obtained was
very detailed. It also served as a check for verifying

other sources and material.

In this study I conducted open-ended interviews, as well
as nmore issue-specific interviews which followed a prepared

guideline. The interviews ranged in length frcm one to fcur
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hours. In part, the interviewed leaders were acked open-
ended qguestions related to the fcllowing tcpics: (1) the
local orcanizations they served and the constituency it
represented, (2) the Seward Park Extension Project and the
organization's role in it, (3) bicgraphical information, and
(4) the Lower East Side. In many cases follow-up interviews
were arranged. In the case of key informants constant
corrunication and the exchange of information continued fcr
the length of the study. Once I became familiar to many cf
the majecr figures involved in the issue under study,
unsclicited information was supplied in impromptu settings.
One of the major advantages I derived from thke use cf
participant observation as a data collection tecknigue was
that over a period of time I was viewed as part cf the on-

coing event, and, at times, as a pcssible resource or ally.

Since the collection of data, for this =study revolved
arcuné an vevent," in this case the urban rerewal groject, a
nunter cf different types of individuals were interviewed,
regresentiang several different levels cf
oroanization---community, city, state, and national. At the
local level the following reople were interviewed:
conmunity residents, community and organizaticn leaders and
merters, 1local Cormunity Board wmembers, politicians, and
religicus 1leaders. Representatives frcm city and state
agencies and a former Congressman were additionally

interviewed at various stages in the research.
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Rocumentary Bnalysis.

The following records were analyzed during the course cf
the study: (1) the minutes of the Joint Planning Council's
orcanizational wmeetings, 1letters, memcranda, and their
pertinent file materials, (2) Camrunity Poard #3 minutes and
files and City Planning Commissicn files and reccrds, (3)
newspapers and magazine articles, and newsletters, (4)
census material, including derograchic and electoral
district profiles, and (S5) infcrmaticn ogcathered from a
questionnaire given to local Comrunity Board memters, and
profiles of individual Board wmembers taken frcm their

application forms.

1.5 PLBN OF IHE THESIS

The central thesis cf this study is that ethnic and
racial conflicts are shaped by class and rpower forces,
operating at both national and local 1levelse. Chapter 2
discusses the political economy approach that prcvides the
major theoretical ideas I used in my analysise A
fundamental problem addressed in this research was to shcw
how class processes influence or determine local ethnic and
race relations. In order to do this I tried to ccmbine two
levels cf analysis: the role of the state and its
interventionist policies, and the sccial and political

orcanization of an urban locality. The concepts and
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aprroaches that guide my analysis cf cless, ethnicity, and
race and their relationship to political rrocesses are

reviewed.

Chapter 3 provides the contextualized backcrourd for the
study---the ethnographic settinc, the Lower East Side.
Special attention is given to recent pcrulation trends, the
ethnic and racial distribution c£f the area's pcpulaticn,
housing characteristics, and the residential patterns cf
neighborhcods. Neighborhood organizaticns are ciscusseg,
especially the three organizations involved in the Seward

Park EZxtension conflict.

Chapter 4 reviews the development of urban renewal policy
ané its subseguent mocdifications. The manner in wkich urten
renewal programs are implemented in MNew Ycrk City and the

government acencies involved in the process are outlined.

Chapters € and 6 present the case study cf the Seward
Park Extensicn Urban Renewal Prcject. Crapter S
reccnstructs the early history of the plan and the
controversial aspects of its implementation. Chapter 6 is
based primarily on data derived from my fieldwcrk experience

and follows the urban renewal plan tc its final outcore.

Chapter 7 examines the local rolitical cecntext in which
the Seward Park Extension Project was embedded. The

political infrastructure of the Lcwer East Side is analyzed
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by focusing on four key institutions. 2n analysis of two of
the three local organizations involved in the controversy is
presented. The relationship of pelitics tc planning is

emphasized.

Chapter 8 concludes the study and summarizes my research
findings. A brief discussicn of state/local relations
addresses a number of important issues, rarticularly the
impcrtance trat state policies and funding have c¢n shaping

ethnic and race relations in the United States todey.
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Chapter II
THE POLITICAL ECONOMY OF CLASS, ETHNICITY, AND
RACE: CONCEPTUAL AND THEORETIICAL APPROACHES
In recent years, federal policies and funding rave had a
catalytic impact on urban politics. With the exransion cf
state activity, powerful new forces emerged@ that directly
affected the relationship among New York City's diverse
class, ethnic, and racial groups. This study cf an urtan
rerewal conflict deals directly with these issues; it seeks
explanation fror within the framework cf political econorny,
a theoretical approach that directs attenticn to the
interrelationship of political and economic processes and

their bearing cn sccial life.

In his discussion of the nineteenth-century discipline cf
political economy and its historic relation tc today's
social sciences, Wolf writes,

That discipline strove tc 1lay bare the laws cr
regularities surrounding the prcduction of wealth.
It entailed a concern with hcw wealth was
generated in production, with the role of clésses
in the cgenesis of wealth, ané with the role of the
state in relation to the different classes
(1982:19-20) .
The re-emergence of these century-cld ideas is, perhaps, due
to today's need to once again address those crucial

questions atandoned by the nascent sccial sciences.

- 34 -
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According to Wclf, these guestions were concerned about the
nature of prcducticn, class, and pcwer, as well as the rcle

cf class divisions in the allocation of rescurces (1982:20).

Starting from this general orientaticn, I have
inccrporated in this study a number of concepts frcm several
nec-Marxists who recognize that the most saliert features cf
Rmerican society are its class structure and the dual nature
of its caritalist state (Castells 1975, 1977, C'Cornor 1973,
of fe, 1975) . The state has two, frequently contradictory,
functicns tc fulfill---accumulaticn and legitimizaticn.
State intervention springs from the need fcr the state to
rake expenditures that are directly related to these
functions. State budgetary exrences are allocated
acccrdingly, and specifically this study is concerned with
the social consurption expenditures of the state, those
necessary for the reproduction of 1latcr pcwer. These
exrenditures provide for schools, health services, housing,
and commuter facilities; expenses that the private sector is
unatle or unwilling to provide tecause they 1limit private
profit. Urban renewal, one cf the more draratic and
extensive examples of state interventicn ir thre United
States, is directly tied to these socially necessary state
exrenses and stems from the need for the state to ameliorate
tne negative side effects resulting frcm the contradicticrs
inherent in capitalist develcpment (see C‘'Ccnncr 1973: 6-7,

1208).
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The expansion of state activity since the 195Cs has led
to the increased politicizaticn of race ard ethnic
relaticns. The intervention of the state, thrcugh urtan
rerewal and investment reached 1into specific 1localities
within the city, triggering forces that created new social
cleavages, as well as exacerbating existing class, ethnic,
and racial differences. The central problem adcressed in
this research concerns the class nature of irnterethnic
conflict and its relationship to state functicns. In the
following sections I w#will discuss class, race, ané ethnicity
frcem this perspective.

2.1 IHE CONCEPT OF CLASS

Class as a social category has been defined by social
scientists using a number of different criteria. C(n the cre
hand, students of social stratificaticn, following Weber,
use inconme, prestige, or status to rank znd grcup
individuals in hierarchically arranged strata. Fcllcwers cf
Marx, on the other hand, have categcrized crougs on the
basis of their relation to the means of production, that is,
the social relationships upon which the material producticn
and reprcducticn of scciety are Lbased. It is within this
latter orientation that the concert cf class is used in this

study.
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However, class as a process is the primary way I am using
this concept. It is derived frcm the hypothesis that the
forces which structure or pattern the sccial relationshirs
that comprise class are determined by the material cr
eccnomic (in its broadest ccntext) ccnditions cf human life,
and the necessity for that 1life tc sustair itself.
Simultaneously, class as a process, in its forration and
maintenance, is shaped or determined by forces found nct
only within the system of production ard distributicn---the
workplace---but also in residential communities, &and in the
functioning cf the state, as well. A view of the state that
is compatible with concepts used in this study has been
developed by Eckstein (1977). She writes,

By state I mean “public" as distinct from
“private" organizations, institutions, and
relations. Political institutions which form part
of the state apparatus include gcverrment
bureaucracies, the military, the judiciary, and
legislature. By defining it as a specifically
political set of institutions the relatiornship
between the state, on the cne hand, and society
and economy, on the other hand, and the
relationship between state and class pcwer, c¢an be
treated as problematic and variant under specific
historical conditions (1977:3).

Class, as an historical-cultural categcry, and as a
prccess which can be seen as a dynamic ccrnfluernce between
economic, social, and political exigencies, cowes much to the
Engl}sh Fistcrian, E. P. Thomgson (1963, 196¢, 197¢ga,
1978b) . His theoretical insights are useful for this study

of an urban renewal conflict because they allow for the
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investigation cf sets of interrelationships that structural
forrulations leave unexamined. Unlike the Nec-Marxists®
studies of class that rigorously 1lccate its determinant
mainspring in the relations of producticn (see, amcng
cthers, Anderscn 1974, Poulantzas 1973, Wricht 1979), this
study examlnesvthe pressures arising frcm state policies and
the social conditions of residential communities on class
and its manifestaticn in political action. Class as a
structure, as a static category, cannot account for the
diversity of class experience, felt need, and its
articulation. Certainly it cannot acccunt fcr the different
ways class is experienced and 1lived in residential
neighborkcods, a point which Katznelson (1981) makes in his
recent worke For as anthropologists have disccvered in
their ethnographic study of 1lccalized sccial behavicr,
eccnomic and non-economic factors intersect at tris level.
Nor can purely structural concepts of clsss, predicated cn
exclusively productive relaticns, reveal the state's
relation to different classes. Precisely because class is,
as Thompson notes, a "junction-term," lying at the point cf
intersection be;ween structure and prccess, class as an
entity, a thing, cannot presuppose class as “self-zctivity,"
as a “happening,"” and "the hanéling cf this ir conscicus
ways" (1978b:106-110). Nor, as Thompscn cautions, Ycan we
deduce class from a static "section" (since it is becoming

over time), nor as a function of a mode of production, since
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class fcrmations and class consciousness (while subject to
determinate pressures) eventuate in an cpen-ended process cf
relationships---of struggle with other classes---gver tire
.es Class struggle is the prior ccncept tc class, class dces

not precede but arises out cf struggle" (1978b:106).

Follawing Thompson's exarple and using, as he dces, class
as a "“field-of-force" (1978a:151), anthropolocists can
employ class as an analytical tool that "allows for a set cf
expectations rather than rules,” and further realizing, that
in crder to understand process, one must also have scme
kncwledge of structure, but a structure that has a
generality and elasticity to it (see Thcmpscn's discussicn
on the relationship between the twc, 1878b:57). It is the
reccgnition of this dynamic interchance between structure
ané process that is, perhaps, one of the most distinguishing
aspects of Thompson's worke. He has stated, “Class
forrations (I have argued) arise at the intersection cf
deterzination and self-activity" (1978b:106). It is this
perspective which holds potential promise fcr
anthropological research and explanation and has guided this

ethnograrhic study.

The long struggle by local grours cver an urtan renwal
prcject that forms the basis of this research was overlain
with class, ethnic, and racial theres. By lccking at class

as a process I ask the fcllowing questicns: 1) how is urban
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renewal policy and its implementation influenced by class
prccesses at the level of the state in its accumulation and
legitimizaticn functions, and at the level cf a structure cf
local interests, both within the city and the locality (the
lower East Side); 2) how do lccal groups perceive and
articulate their interests and on what basis do they
organize politically; and 3) what are the political and/cr

class implications of housing and residential patterns?

2.2 CLASS FORMAIION AND MAINIENANCE

Capitalist societies are structured by class, that is,
the requirements of production generate a specific type cf
cccupaticnal structure. The ways in which people come to
fill these positions (roles and functions) are dimensions of
class formation. How the class system remains the same, cr
is reinforced, may be defined as an aspect of class
maintenance and social control. This study 1is ccncerned
with the rrccesses of class formation and class maintenance,
rarticularly as these are linked to state activity in
residential neighborhoods. This linkage frequently
expresses itself thrcugh political acticn, by which I mean
the orcanizaticn of group interest in purpcsive, goal-
directed behavior. Freguently, within urban lccalities, the
polifical organizaticn of ccllective or shared interests is
related to ethnicity and race and their spatial

crcanization. This has been particularly so with increasing
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federal intervention in 1local-level affairs an¢ in the
distribution cf public resources, that is, the state's
social consumption expenditures. The competitive struggles
over these scarce and valuable resources exacertates the
ethnic/racial differences fcund at this level. Trrcugh the
allccaticn of public resources, class processes beccre
intertwined with local systems of ethnic and racial
relationships. Moreover, the role of the state, through its
elected government and bureaucratic agencies, is highlighted

in the resolution cr mediation of these conflicts.

The case study of an urban renewal project presented in
this thesis is concerned with a conflict situation in which
three local groups organized their different ané competing
interests alcng racial, ethnic, and class lines. Fer this
reason Thomgson®s thecretical insights concernirc conflict
and its relationship to interests adds to our understanding
of local events and urban politiczl crgznizaticn. According
to Thompson (1965), it is not this interest or that
interest, but the "friction of interests" which prcvides the
movement in class dynamics. Elsewhere, he states,

that class, in its heuristic usage, is inseparable
from the notion of *class struggle'---class
struggle, the prior as well as the more universal
concept. To put it bluntly, classes do not exist
as separate entities, 1look around, find an enemy
class, and then start to struggle. Oon the
contrary, reople find therselves in a society
structured in determined ways (crucially, but not
exclusively in productive relations), they
experience exploitation (or the need to maintain

power over those whom they explcit), they idertify
pcints cf antagonistic interest, they commence to
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struggle around these issues and in the process of
struggling they discover themselves as classes,
they ccme to know this discovery as class-
consciousness. Class and class-ccnscicusness are
always the last, not the first stage in the real
historical prccess (1978:149).

In this study, class interests and relaticnships in the
conmunity are expressed through 1local orcanizations and
institutions, that is, through the political organization of
residents through representative instituticres. The recernt
urban struggles over urban renewal, community control, and
neighborhcad self-government are examples of the ccncern and
subseguent political mobilization of people striving to
improve cr maintain their valued 1life-styles and 1life-
chances in their own communities. Thus as crcups cf peorle
join tcgether in cocperative or competitive action around
issues and interests which they perceive to e relevant to
their lives, they can enter into class strucgles (to the
extent that these struggles are directed against another
class), class relationships ané the political crocess.
Political acticn, when viewed in this way simultaneously
links the urtan neighborhood or lccality, its diverse grours
of residents and the overarching instituticrs of the state

that impinge upon them.

Particularly relevant for anthropological analysis is
Thcmpson's emphasis on human agency, that is the developmert
cf class ccnsciousness through political acticn. The

dyramic transfcrmation of what Marx referred to as a “class-
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in-itself" tc a "class-for-itself" is captured by Thcmpson's
insistence on examining the processual dimensions of class.
The relationship between structure (as otjectively
determined positions in the economy, as a set of
expectations rather than rules) and process (as the
cornditions and develorments which require men and women to
act on behalf cf their shared interests, and the ways in
which that response is shaped) necessarily reguires
political organization. In this study of an urken renewal
conflict the lccus of that action is the residential area.
Hence an analysis of the organization of that locality, the
political resources of its residents and the organizaticns
and institutions to which they are linked are essential fcr
a fkroader understanding cf pclitical action and its

conseguences.

One of the major problems in class analysis, according to
Giédens (1973), centers around how eccnomic classes (the
formaticn c¢f groups based on market capacities) are
transformed into sccial classes. In part, this problem can
be addressed by focusing on the cverall connecting
mechanisms between the econcmy (the system of production and
distribution) cn the one hand, and “localized" factors which
share and pattern class formation and relationshigs on the
other. Localized factors are related tc a number cf
conditions that shape the urban neighbcrhood or community,

its physical infrastructure, social and political
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institutions, and residential and commercial
characteristics; The direct and dramatic impact of urban
renewal prcgrams that transfcrm local environments,
physically and socially is noteworthy. Furthermore, it is
within these residential neighborhocods that class
differences in the type and nature of housinc ard related
social services are most obviously expressed. Residential
neighborhoods thus become ccnflict arenas as varicus grougs
correte for federal urban renewal funds to imprcve their
physical surroundings and enhance the quality of their

lives.

These local conflicts are rcoted in the structural
contradictions of capitalist develcrment, particularly
within a dormain Castells (1975) has called “socizl
consumption.” Castells finds that ¥Ynew sccial cleavages are
related to the accessibility and use of certain collective
services from hcusing conditions, throuch type ané level cf
health, education, or cultural facilities tc working hours"
(13975:175). 1In addition, he notes a new state of ineguality
is vinherent in the very use of threse ccllective gcods which
have beccme a fundamental part cf the daily ccnsumpticn
pattern® (1975:175). In general, economists ard social
scientists have viewed consumpticn as individual activity,
focusing on the firm or the actor as the unit of analysis.
However, as Castells notes, "“the state apparatus intervenes

in a3 massive, systematic, perranent, and structurally
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necessary way in the process of ccnsumption, and in
different forms..." (1977:459%9). Castells® theoretical
distinction between individual consumgtion ard collective
consumption (that is, consumption which takes place nct
thrcugh the market but through the state apparatus) is
relevant to this study. Thus, the distribution and use cf
putlic resources such as housing and related subsidies,
falls into the domain of collective consumpticr to the
extent that the state is involved in their production and

regulaticn.

In this study I have 1linked Castells' roticn cf
collective consumption with Gidden's concert cf
"distributive grourings." In particular, Giddens has
singled cut the influence of distributive groupings in the
prccess cf class formation. He writes: )

In terms cf the processes which structure class,
distributive groupings are important in so far as
they interrelate with other sets of factors
distinguished above in such a way as to reinforce
the typical separations between fcrms cf market
capacity. The most significant distributive
groupings in this respect are those formec¢ through
the tendency towards community cr neighborhood
segregation. Such a tendency is not norrmally
based only upon differentials in income, but also
upon such factors as access tc housing, mortgzges,
etc. (1973:109).

Federal housing subsidies have facilitated neighborhhcd
segregation, and the formation cf distributive croupings.
For example, in New York City most of the public low-inccre

housing projects are located in deteriorated areas. It was
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not until the 1late 1960s that an attemrt was made tc break
the projects out of the ghettos, only to meet the fierce
resistence of middle-class white residents. Public housing
has beccme synonymous with low-income black and Hispanic
tenants, while moderate- and middle-inccre hcusing subsidies
have been usurped by the white middle class. Residentially
segregated neighborhoods are varied in their political and
economic resources, but nonetheless, their hcmogeneity has
contributed tc the development cf distributive groupings
with their consciousness-of-kind and to the develogment of 2

politics of protectionism and resistance.

The spatial distribution of classes is mcst obviously
manifested in residential patterns, and in eccess to
housing. Hcusing is one cf the essential elements in the
regroduction of social classes. Bcccrding tc Castells,

housing, over and above its general scarcity, is a
differentiated commodity, presenting a whcle camut
of characteristics, in terms cf quality
(amenities, comfort, type of construction, 1life-
span, etc.), its form (individual, collective, as
architectural object, 1integraticn in the hcusing
context as a whole and in the recion) ang its
instituticnal status (without title-deeds, rented,
owned, owned in common, etc.) which determines the
roles, the levels, and the symbolic loyalties of
its occupants (1977: 1u46-147).

The issue of how the class structure determines residential
patterning is related to the occupational structure,

because, as Munchnik points out, “the occupaticnal structure
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is still the overwhelming determinant of 1life-chances, cf
how a given socioc-economic system places pecple with regard
to fundamental scarce resources, such as housirg®™ (1976:70).
In addition to the occupational structure, the gcvernment,
since the 1930s, has also played an increasingly active rcle
in the distribution of and access tc housing resources,

particularly throuch policies and fundingc.

However, the scarcity c¢f housing fcrms the Lkasis fcr
local-level struggles over access tc this basic commoditye.
Rex arcues that

what is ccmmen to all urban situations is that

housing, and especially certain kinds of desiratle

housing, 1is a scarce resource and that different

groups are differentially placed with regaré to

access to the available housing stcck (1968:216).
Access to hcusing is determined nct cnly by tke inccre
necessary to procure an adequate residence, but also by
cther ncn-economic factors that are influential. Such
factors as ethnic and racial discrirination crerate to
secregate and/cr isolate different groups, bcth within the
sare class cr between classes. These distircticns create
local sub-groupings with differential access to residence
and with different patterns o¢f social and political
crcanization. Thus the struggles around hcusing have been
intense, and in Stone's opinion,

seccnd only to workplace and job-related conflicts

as a focus for organization and mass action by

working class people in most capitalist ccuntries.

At the 1lacal-level and within the sphere of

consumpticn--cr more properly, ‘reprcductior of

labor power'--there has been no more active arena"
(1980:65) «
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It is in the area of housing and in the creation and
maintenance cf specific types of residential areas that tre
operation of “distributive groupings" plays an important
role in class formation. The formation of 1identifiable
social groups is promoted by the common interests generated
amcng individuals who share sirilar 1life-styles and who

share common social experiences in a residential setting.

Moreover, the struggles over housing are linked to local
political systems, and this is particularly so when
government policies mandate local citizen cparticipation in
land-use and development issues. Raditionally, local
political leaders are acutely sensitive to their
constituencies and act in their interests, which frequently
fosters the ccntinuation of conflict as different grougs
compete for the available housing stock. As a result
government policies are subject to ranipulation or
circuanvention locally which acts to deny Blacks 2nd other
mincrity groups access to housing, and, at an extreme level,

premotes ghettcizaticn.

In sum, housing and residential patterning are linked to
the class structure through econcric and political
prccesses. Income and occupaticn are directly related to
the type and nature of housing to which individuals and
grcups have .access. Less directly cerceived are the

political machinations and the racial discrimination and
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steering which act to facilitate or ccnstrain the
differential access various groups have to hcusing and to

specific residential areas.

Covernmental planning and policies have 21so favcred cne
class over another. Subsidies to middle- and uprer-inccre
level groups (the dominant majority in the United States)
have been the rredominant feature cf hcusirg refcrm
legislation since the 1930s (Federal Housing Administraticn,
Veterans Administration, and urban renewal). Public
housing, designed for the 1lowest income groups in the
country, has consistently been stymied by micdle-class
pelitical oppcsition and inadequate fundinc (see, fcr

example, Friedman 1980 and Hartman 1980).

2.4 ETHNICITY

The question of how and under what ccnditions ethnicity
is aligned with class processes is a major concern of this
study. These questions direct attention to the
interconnections between the political and eccnoric
organization of wurban 1localities and the ethnic/racial
porulations that reside there, the organization of ethnic
categories into rolitically conscious grcups, and the
strategies ethnic_groups use to maximize their interests

within a given residential area.
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Ethnicity has been analytically viewed as a cultural
rhenomencn, having both a subjective and cbjective dimensicn
(Isajiw 1974)., From the former perspective, individuals and
groups are marked off from other scciesl grcups by a self-
identity characterized by common ancestry, language,
customs, values, or religion. Accordingly,., behavior is
structured by these individually or commonly helé beliefs.
In the 1latter case, ethnic identity 1is ascribed to
individuals and groups by others in society on the basis cf
the above-rentioned cultural features which serve to
distinguish one ethnic group frem another. Ethnicity is
seen as something “out there," a bcunded corcrete entity.
Problems with a cultural approach tc ethnicity persist,
since as Cohen has observed:
Its central theme is descriptive and its argument
is essentially circular. What it says is that
peaple act as the members cf ethnic categcries
because they identify themselves, and are
sometimes identified by others, with these ethnic
categories (1974:xii-xiii).
A1l too often research attention has bteen directed toward
the study of ethnic groups as isolated entities, while the
racro-environments in which they are erbedded are taken fcr
granted. For the most part, studies cf ethnic groups have
emphasized the shared ethnic identity cf its merbers and

have focused attention cn the unity of the crour and its

iscolation from others.
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Recently, scholars have shifted their attention away frem
this cultural-descriptive approach to ethnic groups as fixed
categories and have begun to 1look at the external processes
that affect ethnic group formation (Barth 1969, Bennett
1975, Cohen 1974, Despres 1975, and Silverman 1976). There
is a grcwing tendency to view ethnicity, particularly in
urtan situvations, as a dynamic variable, interrelated in
cormplex ways, with aovernment instituticns, labcr markets,

the occupaticnal structure and local residential patterns.

When ethnicity is viewed as a variable (Coken 1974,
Vincent 1974) rather than as a structure, several lines cf
ingquiry are opened which are relevant for this study. The
notion that ethnicity is a dynamic process a2nd, as Vincent
points out, vsomething which happens and can be shown to
have happened in human relationships" (1974:376), moves the
study cf ethnicity toward more relaticnal and irteractive
rocdes of analyses. A relatioral perspective 1leads to
further questions that address issues concerninc 1) the
sitvations under which ethnicity is articulated, 2) the
conditions that promote ethnic croups tc motilize on the
basis of their shared identity, and 3) the types cf conflict

or resource corpetition that foster ethnic distinctions.

fssentially, the common theme that jcins these issues is
the belief that ethnicity is a political phenorenon. Coten

reccgnized the importance of analyzing ethnicity in terms cf
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the interccnnections with economic and political
relationships, both of which he described as pclitical. He
states,

One need not be a Marxist in crder tc recocnize

the fact that the earning . of 1livelihocd, the

struggle for a larger share of income fror the

economic system, including the strucgle for

housing, for higher education, and fcr cther

benefits, and similar issues constitute an

impertant variable significantly related to

ethnicity (1978:xv).
we/they distinctions, the sine gua non of ethnicity, are
forged within a political context. Bs is frequently the
case, the formation of ethnic grcups as pclitically
crganized action groups results from contests over the
allccaticn of public resources. Recent studies on the
politicization of ethnicity have drawn cn the early insights
of Max Weber, who considered the belief in ethnic identity
impertant only in so far as it facilitated grcup forrmaticn,
particularly in the political sphere. Reciprocally, he also
noted that it was the political community, ro wmwatter hcw
artifically organized, that inspired the belief in commcn

ethnicity (1968:389).

Ethnic group formation deals directly with the capacities
cf ethnic members to organize their shared interest so that,
collectively, common goals may be achieved. This process
itself is a variable. Not all ethnics are grcups, an
important distinction that Herbstein (1978) makes in her

recent study of Puerto Ricans in MNew York City. She argues
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that the transformation of an ethnic categcry (ascriptions
tased on specific criteria) into an ethnic group (a
purposive body) is an organizaticnal resgonse fo ar existing
power structure. Part of that pcwer structure involves the
competition for scarce resources which leads tc greater
ethnic mebilizaticn. Frem this perspective, Cohen's
comments are pertinent:

In this regard, it is important to note that
ethnic grcup formation is a continuing and cften

innovative cultural process of - bourdary
maintenance and reconstructicn. Cnce the ethnic
identities and categories are trigcered into teing
salient, cultural rationalizations for the

legitimacy of the mobilized croupings are actively
scught fcr and created by thcse invclved
(1378:397) .

The recognition of the political dirensions of ethnicity
has 1led some schclars to view ethnic groups as interest
groups (Cohen 1969, Glazer and Moynihan 1963, Hannerz 1974).
Cohen asserts in his study of the Hausa community cf Ibadan
that Yan ethnic political grouping in contemporary society
is thus an informal interest croup which fror the very
beginning of its formaticn, has the advantage of possessing
some of the most essential requirements for the development
and expression of its political organizaticn" (1969:3).
However, a majcr probler with this line of research is that
the issues of ethnic group conflict and competition fcr
rescurces are implicitly joined tc the pluralist model cf
political behavior. While a critique of this school is

outside the scope of this study, it can be sirmply stated
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that the plvralists assume that pcwer at the local level is
fragmented and dispersed among a number cf contending
special-interest groups, none of which occupy a dominant
position. When ethnicity is treated as if it were a
political interest group, it becores only one cf a number cf
interests which can be strategically advanced. Its majcr
value, albeit a lirited one, would seem tc 1lie in its
ability to promote group mobilizaticn and sclidarity. The
conditions, bcth internal and external, that lead to the
crystallizaticn of patterns of ethnic identification and
behavior are left out of this framework of analysis. This
approach alsc deflects research interest away frcr a numter
cf processes that may lead to the pclitical crganization cf
ethnicity, for example, the structure ané organization cf
local environments and the role cf the state in lccal-level
af fairs. By way of illustration, Hannerz (1974) discusses
the use cf ethnicity to secure control cver resources in the
frutlic arena. Yet this public arena is remcved from the
focus of investigation, as are other fermal political
settings. Pluralists take these settings as givens and
focus, almost exclusively, on the decisicn-rmaking process

and the formal political rules that guide that process.

However, public arenas, 1like the state and other formal
political settings, are not neutral, ncr are the resources
that emanate from these domains accessible tc all contenders

cn the same competitive fcoting. The fact of “unequal
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competition" noted by Miliband in his critigue of pluralist
political theory is applicable in this ccntext. He asserts,

What is wrong with the pluralist-democratic theory
is nct its insistence on the fact of competition
but its claim (very often its implicit assumption)
that the major organized ‘interest® in these
societies, and notably capital and labor, ccrmpete
on more or less equal terms, and that ncne of them
is therefcre able to achieve a decisive and
permanent advantage in the rrocess of competition
(1969:2u6) .

Pluralists also assume that the competitior between
ethnic c¢roups at the local-level takes place on a egual
basis. However, a contextualized analysis c¢f ethnic
conflict may reveal that such is not the case. A
reccgnition of the immigration rfatterns of varicus ethnic
greups and their differential incorporation into the latcr
market reveals that over time ethnic groups vary widely in
their overall distributicn and inccrroration in the American
social structure (see, for example, Mullings, 1978). The
competition between ethnic groups cver public rescurces may
be influenced by the fact that one ethnic crcup has
advantages that other ethnic groups do not. One such
advantage derives from the ethnic community itself, which is
related, fundamentally, to the fcrmation of ethnic identity
and consciousness which, in turn, grews cut of the conmmcn
exrceriences cf associaticn in the communitye. These commcn
cormunal experiences had a dual nature: on the one hang,

they tended tc reinforce ethnic identity (Karabel 1979),

ané, yet, they could be instrumental in the formation cf
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class consciousness on the other (Gutman 1973). Under
certain conditions an ethnic community can core tc dominate
a specific locality. When this happens, cther ethric grougs
tend to becomre, as Despres observes, “the object of de facto
rolitical discrimination, in the sense that the ccrporately
orcanized ethnic group succeeds in moncpclizing control cf
all or most of the resource domains within any relatively

clcsed envircnrent¥ (1975:203) .1

But, more importantly, unegual competition exists because
governments exercise control over local ethnic conflict in a
nurber cf wayse. The manipulaticn of scarcity frequently
generates lccal ethnic conflict and serves to suppcrt ethnic

* éivisiveness, which prevents the emergence of class
struggle. As dWilke notes in a recent study, “while the
working class is divided by ethnic differentiation it cannct
stand as a solitary classe. Furtherncre, it serves the
interest of the dominant class that a divisive
differentiation be upheld and emphasized™ (1977:71). When
covernments enccurage ethnic strucgles, they also derand, as
Richard Thompscn observes, Ythat conflict be organized and
reculated" and, at the same time, “governments have becore
the third party tec conflict that arbitrates, mediztes, ard
cften has the vltimate say in any dispute" (1979:323). The

covernrent's rcle in mediating ethnic conflict is not a

1 Yhile Despres' insights are drawn from his research
experience in Guyana, they are applicable to the present
study.
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neutral one. In many cases governments suppcrt thcse ethnic
grcups whose interests coincide with the power hclders and
the political exigencies of the mcxent . »jt is an
inescapatle fact," according to Thempson, *that as
governments have increasingly lecitimized the existence cf
ethnic ccmmunities, they have alsc extended greater contrcl
over themv (1979:323). The studies discussed above provide
insights for the present study in that they address issues
of power and conflict, and the organizatien of ethnicity in
the struggle over scarce resourcese. Hewever, little
attention has been directed toward the relaticnship tetween
governments and their role in fostering and maintaining
local ethnic divisions. Furthermore, the nature of the ties
that join ethnic communities to ocal settings and tc wider
sociopolitical structures are rarely examined. Ihis study
focuses, in gpart, on the connections among <residential
neighborkoods and their ethnic ropulations, local
organizationa and institution, and the external fcrces that
af fect them. Thus it inquiries into the role of ccvernment
an¢ its pclicies, and the economic events that have a direct
bearing on 1local political behavior. This study is
concerned with the the competitive struggle over scarce
rescurces in which ethnic groups vie with each cther, as
well as with cther classes, in crder to advance their cwn
objective interests. The capacity cf ethnic croups to

mobliize for political action, and the fact that they do sc,

Reproduced with permission of the copyright owner. Further reproduction prohibited without permission.



58
links the study of ethnicity to the political system of the
state and its tureaucratic agencies and sheds some light c¢n
the manner in which ethnic groups are incorporated into the
polity. By fccusing on state interventionist policies and
local-level responses to it, it 1s possible in the present
study to show how and under what ccnditicns class and

ethnicity are aligned and interpenetrating.

2.5 RACE

Racial distinctions are used to categorize irdividuals
and groups in American society, in additicr  to ethnic and
class criteria. Ethnic groups differ from racial grours
since the former are defined on the basis of cultural
characteristics (nationality, language, religicn, znd so cn)
rather than physical features. In reality this difference
is not always clear-cut, and cress-culturally wmany grougs
are defined on the basis of bcth physical and cultural

criteria.

Racism refers to a social process whereby irdividuals and
grcups are defined on the basis c¢f some intrinsic cr
immutable physical characteristics (most comronly skin colcr
in the United States) that have no inherent significance,
but yet are imputed to be the basis for cultural
differences. From these imputed differences, discriminaticn

arises. Racial discriminaticn exists when race forms tre
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basis for differential behavior. PBlauner has defired racism
"as a principle of social dominaticn by which a croup seen
as inferior or different in alleced tiological
characteristics 1s exploited, controlled, and oppressed
socially and psychically by a supercrdinate groug"
(1972:84) . In short, racism may be viewed as a frocess in
which econoric, political, and ‘ideologxcal conditicns
interact to create conditons of ineguality for certain
social croups, particularly 1limiting their zccess to

socially valued and needed resources.

The sccial theory elaborated by Talcctt Parsons, one that
has had an inordinate influence on American stucies, has
implicitly incorporated into its doctrines the Weberien
belief that the main historical dynamic in Western sccieties
is the mcvement from v“tracdition® to “mcdernity,"
enccmpassing the more universalistic ncrms of rationality,
efficiency, and individually achieved status. Race and
ethnicity, with their concomitant sccial ties, were seen ty
rrcponnents of Parscnian structuralism as ty-prodicts of a
rast non-industrialized era, and were assumed to be replaced
by class and status categorizations. Bs a result, race and
ethnic relations generally have been studied within an
assimilationist model, that is, struggles fcr upward
motility and entry into the mainstream of Bmerican life
(Gordon 1964) . Within the assimilationist model

considerable attention was directed tcward the cultural
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adaptations that are necessary on the part of racial and
ethnic minorities to become assimilated members of American

society.

Discrimination has long been recognized bty many scholars
as a major impediment to the “melting pot™ soluticne.
However, social scientists have assumed that discriminaticn
would be cvercome in time. Prager writes,

Sociclogists, on the cther hand, have concerned
therselves with the relationship of discrimination
to the social structure and have only implicitly
treated the guestion of whc benefits from that
relationship. Like the econcmists, they conclude
that discrimination represents a gphenomenon that
through concerted effcrt can be cverccme within
the present context of the sccial systerm. Ir the
assimilation model, for example, perhaps best
represented by Milton Cordon, discririnaticn is
treated as a phenomenon that has plagued all
ethnic and racial minorities at one time or
another throughout American history. The case of
discrimination against black pecrle and cther
Third World minorities might be somewhat tenacious
discrimination but of the same order as the
discrimination that has affected white immicrant
gIoupse For Gordon and others in this school, as
prejudiced beliefs break down among the majcrity
whites, avenues of opportunity and advancement
will become open to minority group members, paving
the way towards assimilaticn and acculturation
(1972:121) .

The failure of the assimilatiocnist model tc acccunt for
the continued subordination of racial minorities was
addressed by a number of social scientists. Warner and his
asscciates developed the ‘“caste-class" school of race
relations which recognized that Flacks might be an excepticn

to the general tendency toward ethnic assimilaticn because
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cf white prejudice. This analytical apprcach was used in
the study of small Southern towns and focused on the
similarity between the racial order in the South and the
caste system of India. Blauner has described their work as
follows:

They oriented their investigaticns around the
castelike nature of the cclor 1line separating
white and black, the class structure of each
racial group, and the relations between these two
principles of stratification. This theoretical
approach was useful for analyzing small
communities over a limited periocd, and the idea cf
colcr caste had the special virtue of treating
race and racial oppression as indeperdent
realities (1972:7).

However, scre thirty years later, and within an urten
context, Glazer and Moynihan (1963), ncting that the
rreponderant majority of America'®s racial minorities have
neither entered the "mainstream" ncr rmaintained their
criginal cultural system, explained this by develcpinc a
cultural pluralistic model of ethnic and race relations. In
doing so, they viewed ethnic and racial pcpulations eas
interest groups, thus expanding the concept cf ethnic
groups, and lumping ethnic and racial categories tcgether as
"ccrparable categories to be examined with the sare
conceptual set" (Mullings 1978). Mullings has critigued
this analytical schere, asserting that:

Such studies tend to emphasize the alleged
dif ferences in cultural content--ncrms, values and
ideclogy--rather than the different structural
constraints to which the various categcries of
people are subject, as the critical feature in

explaining the different statuses of such groups
(1978:11) .
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Moreover, she continues:

If these categories defined primarily by alleged
common crigin distinct from that cf the dorinant
group, are structurally comparatle, their unegual
position nmust then be the result of cultural
normative and value differences. Common tc all
these approaches is the view that the reascr for
the unequal position of ethnic grcups is internal
to the group its=21f, rather than teing found in
the structured relations of the social system
(1978:11) .

Power-conflict theorists apprcach the study cf race
relations fronm the perspective of political econory
(Earclay, Kurar, and Simms 1978). Within this framework the
focal point of analysis is concentrated on the issues cf
class, scarce economic and political resources, and the
distribution and exercise cf power. Scciety is seen as
having fundamental contradictions and conflicts that stem
fror the differential access to and control of econoric
rescurces and political power. The conceptual basis for the
identification of different groups and classes springs from
this objective determinatione. Unlike an apprcach that
stresses the cultural aspects cf racial identities and
éivisicns, the power-conflict mcdel views values and norrss
as stemming from the objective structured interests cf
éifferent classes or groups. The power-conflict agproach to
race relations is hsed in this study because cf its inherent

compatibility with the class processes discussed altove.

Research directed along these lines sought to demonstrate

that racism and discrimination are nct irrational sociel
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manifestations, or aberraticns, tut are fundamental aspects
of the capitalist mode of production. Cox (1970), fer
exznple, argued that racial prejudice was directly related
to and fostered by the capitalists®' class need for an
exrloitatle labecr force among racially subordinated peorle
and, at the same time, created divisicns among tte working
class, thereby averting unification and inhibiting class

conflict.

Frequently, the structural position cf racial rinorities
in the economic system at the lowest income level and in
unrewarding and dead-end Jjobs is created ky raci;l
discriminaticn, a process which has resulted in & marginal
working class. The creation of a marginal workinc class is
viewed bty many as an inherent feature cf capitalist

prcducticn (for example, see Tabb 1976) .

In his article "The Economics of Pacism"™ (197€), Reich
asserts that racism. continues tc serve the needs of the
capitalist system and is Jeeply rooted in the econoric
system. Historically, acccrding to Reich, racism is rooted
in the development of American scciety, first ogening the
lard bty the extermination of the American Indien, ané,
later, further capitalized on the profits from slavery, bcth
cf which were rationalized by the ideclcgy of white
SUFYemacy. In fact, such an ideology was the outgrowth cf

racial orpression and exploitation. Mullings notes:
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Clearly xenophobia and notions of supericrity and
inferiority existed in Euro-Americar society
befcre the onset of slavery; however, it has been
persuasively argued that the systematizatior and
operationalization of these notions in structured
oppression is directly related to the expansicn of
capitalism and the rise of the slave trade
(1978:12) .

In an attempt to develop a more corprehensive theory cf
race relations Slauner (1972) has put fcrth the thresis that
racial minorities are internal colonies of American
caritalism. The colonial analcgy stresses the rarallel
prccesses of the European colonial experience an¢ that cf
the Uniteéd States. Blauner notes that

because classical colonialism and America's
internal colonialism develored cut cf sinmilar
technological, cultural, and power relations, a
common process of social oppressicn characterized
the racial patterns in the twc ccntexts--despite
the variations in political and social structure
(1972:84) .

The value of the colonial analcgy 1lies in its ability to
address certain key issues unresclved in other tkeoretical
approaches. It points to the ncn-ecoromic factcrs in the
prccess cof social oppression and exploitaticn, that is,
culture is seen as an instrument of domination. ks Blauner
states, “Important as are economic factors, the power cf
race and racism cannot be sufficiently explained through
class analysis" (1972:84). Furtherrore, the colonial
analogy recognized that at the heart of social oppression is
the fact that certain privileges are conferred on the

individuals and groups that oppress or are atle to benefit
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frem the resultant inegqualities. Blauner argues
persuasively:

Various forms of social oppressicn all involve

exploitation and control. To generate privilege,

certain people have to be exploited, and to be

exploited they must be controlled--directly or

indirectiy. The mechanisms of ccntrol, rarging

from force and violence to legal restrictiors to

cultural beliefs, ideologies, and modes of sccio-

economic integration, are therefore central tc the

understanding of oppression (1972:21).
R3diticnally, B3launer argues that while racial privilece
pervades all institutions, it is expressed mcst
strategically in the 1labor market and the structure cf
occupations. It 1is occupational roles that are the key
determinant of social status and life-style. Eccnomic and
status privileges are the major scurce cf advantage and
power. The internal colonial model stresses the
interccnnection of privilege, explocitation, ané cortrol that
forms the basis of racial oppression. Central to Blauner's
arcument is the ;dea of place and contrcl of mobility. ke
writes:

In order to contrcl a racially defined rpeople

systematically, ané so maintain sgecial privilege

for the deminant group, 1limits must be placed on

the mobility of the oppressed minority--botk the

mobility of individuals in physical spaces ard to

collective mobility in sccic-eccnomic status

(1972:36) .
The political significance of the idea of place and contrcl
of mobility thus directs attention tc the rcle of the state
in the organization of residential 1localities and@ the
distribution of and access to putlic resources, particularly

housin¢g and services (health care, education, and so on).
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Finally, the colonial analogy emphasized the differential
inccrporation of ethnic and racial populaticns intc American :
society. A serious challenge tc the "“immigrant analogy,"
that is, the assimilationist model, and the assumption "that
there are no 1long-term differences--in relatiorn to the
larger society--between racial minorities and European
ethnic groups™ is advanced by Blauner. He stressed thre
historical differences between white European ethnics and
racial minorities. The fcrmer immigrated vcluntarily and
entered the free labor market of an industrializinc econony.
The latter became part of society through force cr violence
(they are congquered, enslaved or pressured into movement)
and entered a non-free labor market which greatly restricted
their physical and social mobility. As Mullings pcints out,
"given the history of unegqual constraints, a distinct
difference in the contemporary status cf the descendants cf
Eurcpean immigrants and that of the descendants of captured

Rfricans is to be expected“ (1978:15).

The internal colonial analogy expresses beth the econoric
exgfloitation and political dependence and subjucation of
racially defined groups, and as such it aptly describes the
Black experience in the United States. However, a majecr
fallacy in the internal colonial analog¢y lies in its noticn
cf territorial (and, in some cases, economic)
distinctiveness. No matter hcw isclated---pclitically,

eccnomically, or socially---Blacks (or other racially
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categorized groups) are, they do nct share a separate
territory or economy. Rather they are dispersed 1in urtan
ghettoes throughout the ccuntry and are thus tied to a
national political econonmy. Winston has arcued acainst the
political implications of the internal colonial mcdel. He
specifically notes,

the fact that Black people vwere forcibly
transported to this country and held in chattel
slavery for over two centuries should not be
allcwed to obscure the specific reality of the
Black ccndition in the U.S. today, which has teen
transformed into the opposite cf what it was in
the past. Today instead cf being forcibly
attached to the economy, Black pecple are
increasingly excluded frere it by recist
discrimination and underemployment (1973:314).
Following from this we would alsoc have to ask 1in what ways
are Blacks and other minorities excluded frcm the political

prccess.

Vincent (1978) has directed attenticn tc the distinctive
differences betweer ninorities and ethnic grcups, "lest the
political significance of both be lost." Since this study
is concerned with the political dimensions of race and
ethnicity, the distinctions between the two are relevante.
Fdwards addresses this difference, as fcllows:

Minorities are ethnic or racial grcups that cccupy
subcrdinate rpositions in the corrunities where
they reside. In addition tc segregation from
other mernbers of the community Lecause of some
racial, social or cultural characteristic, they
suffer severe political restrictions. Their

status is characterizead by accommodation
(1968:269) «
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In this study we shall see that Puerto Ricans, B3lacks, and
Chinese are minorities in the Lower East Side. There are
twc politically significant points to be made abcut racial
and ethnic minorities. First, the capacity cf mincrities to
orcanize politically in their own interests 1is ccnstrained
by their position in the secondary 1labor market, as a
marginal working class (or to the extent that they are
excluded from the labor market, as an underclass). In this
sense racial minorities are affected by class processes that
have political conseguences, that is, the carpacity to
crganize greocup interest beth in the workplace and in
residential commurities. To the extent that racial
rinorities are residentially isolated and denied access to
housing resources granted to white residents, 2 parallel
prccess cperates in the community similar to that found in
the workplace. Residentially marcinalized, Blacks and other
mincrities find their capacities for mcbility and political
orcanization severely limited by the government's zbility to
raripulate and control socially needed resources. Second,
the continuing process of socially céifferentiating people cn
the basis of rhysical or ethnic attributes has 1led to
patterns of discrirination, and with the effect of producing
a divisive differentiation among 1local pcpulationse. These
local divisions are, in turn, manipulated by the state so as
to prevent the formation of coaliticnal rovements among

different gqroups who share common cbjective interests.
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Increasincly, the state, through its administrative and
service policies and agencies, extends its control over
local populaticns by separating, segregating, and, thereby,
isclating individuals ané groups cn the basis of the social
categories of race, ethnicity, and class. In turn, these
individuals and groups relate to the state as discrete units
rather than as integrated collectivities or ccrmmunities.
This point will become evident in the apalysis of the
dynamics of the Seward Park Extension urban renewal

conflict.

It is argued here that class, ethnicity, and race cannct
be treated in isolation, or counterpcsed to cne ancther. 1In
the lived experiénce of residents in the iower East Side,
each expresses a different aspect o0f a singcle political
rrccess in the conflict over urban redevelcpment. In this
chapter I have focused on the prccessual and developmental
dirensions of class, ethnicity, and race, particularly as
these are related to the allocation c¢f public resources.
Increasingly, in the United States, the state intrudes in
local affairs through the process of ccllective ccrsumpticne
This process generates new sources of ccnflict, new patterns
of competiticn and antagonistic relationshirs, and
freguently, new patterns of inequality as cerain groups
receive a disproportionate share of pﬁblic (state)
rescurces. Based cn their relation to the process cf

collective consumption, new distributive groupings come into
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being, groups defined by their segrecated communities cr
neighbcrhcods, common life-styles, and access to cr contrcl

over a putlic resource such as housing and urban srace.

The theoretical approach develcped in this chapter
prcceeds from the view that class, ethnicity, an¢ race are
better understcod when treated within a relational
perspective, as the following analysis will attempt to
deronstrate. The conflict over the dispcsition of urbten
renewal resources affects these categcries (ard the grougs
they represent) with different fcrce. Class directs thre
decision-making process, determininc who will benefit frcm
urtan renewal programs. Ethnicity and race are the local
themes from which spring the claims for group solicarity and
political mobilization, the competition for public land and
territorial claims, and, ultimately, their control. In the
following chapters, the interplay of class, ethnicity, and
race in the decision-making process will be analyzed frcm

the perspective discussed above.
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Chapter II1
THE LOWER EAST SIDE

This chapter presents an overview of the Lower East Side,
the local setting of the Seward Park Extension urtan renewal
conflict. In particular, populaticn characteristics and
housing conditions are examined. Neighborhocds and their
characteristics afe described, as well as the three
cormunity orcanizations that played a majcr rcle in the

Seward Fark FExtension Urban Renewal Project.

3.1 BACKGROUND: SEITING AND HISTORY

The Lcwer Cast Side of Fanhattan is a distinct
gecgraphical area. As its name suggests it is located in
the 1lower, southeastern portion cf the Bcrough cf
Manhattan.2 Its northern boundary, 14th Street, forms a
clear line of demarcation separating the midcéle~inccre
district of the north from the 1low- and mcderate-inccre
district to the south. This is rmost <dramatically seen in
the distinctive contrasts in housing. North of 1l4th Street
are the well-raintained, tree-lined streets of Stuyvesant
Town and Cooper Village, while south cf 18th Street the

2 paterial for this section is drawn from the corrrehensive
rlan of FHarry Schwartz (assisted by Peter Abeles),
Planning For the Lower East Side (1972).

- 71 -
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deteriorating cld- and new-law tenement buildings and dirty
streets are typical of aging slums. The eastern bcundary is
marked by the East River, along which runs a rajor highway,
the FDR Drive. To the south, the Procklyn EBridce and its
access separate the Lower East Side from the downtown
business and civic centers. The Bowery, a street running
north and south, forms the western boundary of the area
which separates the Lower East Side from the ccmmercizsl
district to the west. The Powery and its extension to the
south also divides the well-known neichborhoecds of Little
Italy and Chinatown in such a way that pearts of these
neighborhcods fall within the area of the Llower East Side.
The boundaries of the Lower East Side are coterrminous with
the boundaries of Community District #3 in Manhattan (see

Figure 1).

The lcwer East Side, now as in the rpast, has been
prirarily a residential district. Pricr to 1840 this area
forned the early core of New York City--a thrivirg social,
eccnomic, and administrative center. At that time the Lower
East Side was a choice residential neichtorhced where
Manhattan's affluent elite 1lived in fashionable ard elegant
hores. Thcusands of early New Ycrkers, particularly Dutch
and English, 1lived, worked, and prosgered there. In the
1830s the Lower East Side began to change as the city's
industrial econcmy expanded along with the city's

boundaries. Hcwever, as Schwartz notes, "“the ristorical
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development of New York®s transgortation system and the
lower East Side's geographic 1location have 1left the area
virtually isolated from the rest of Manhattan® (1973:5).
The Lower East Side varies geographically from the regular
pattern of Manhattan's shoreline by Jjuttirg well out into
the East River. This particular feature has resulted in
inadequate transportation networks, so that major streets,
highways, and subway and bus 1lines remain outside or run
alcng its boundaries. This insularity has kept the Lower

East Side primarily a residential enclave.

It was not until the 1840s that Manhattan development
spread nerth of.luth Street. The first group of Mew York's
successful immigrants follcwed the ncrtherly expansion cf
Manhattan, moving away from their former residences cﬁ the
Lower East Side to settle other, rore desiratle areas in the
city. The large-scale European migraticns that becan in the
1840s soon transformed the cnce fashionable Lcwer East Side
intc a teeming, overcrowded area. The lower East Side
became a haven for the pcor. Hundreds c¢f thousands cf
Irish, GCermans, Chinese, Italians and Jews arrived in New
York, fleeing from religious and political persecuticn,
farine, and land reorganization. By the turn cf thke century
cvercrowding had reached staadgering proporticns. In the
heart of the Lower East Side population density per square
mile was 234,080 compared te 73,000 for Manhattan as a whcle

(Schwartz 1973:4). Thus, the lower East Side as it has been
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traditionally known, a haven for the the poor, really began

with the first great wave of Eurorean 1nmigtaticﬁ.

>nur1n9 the 18u40s the Irish arrived, the first large-scale
immigration to the Lower East Side. By 1850 they had
settled the area known as Five Points and established the
Downtown Tammany Club, one of the city's most powerful
political clubse. Before the outtreak of the Civil War ttre
Germans had begun to replace the Irish. By the 1860s and
1870s they were the dominant immicrant croup ccncentrated in
the northern part of the Lower East Side. Between 1875 ard
1883 a Chinese colony migrated from Califcrria a2fter the
gold fields were Jepleted. Chinatown was established south

cf Canal Street and West of the Bowery.

At the end of the 13th century German Jews ard Eastern
furcpean Jews lived in diverse parts of the Lower East Sice.
Thcusands of Jews emigrated to the Lcwer East Side until the
1920s when the first immigration gquota laws linited the
nurter of people who could enter the United States in a
sincle year. By then the Lower East Side had become a
unigue Jewish Ccmmunity, one of the mcst densely populated
in the world. The years between 1890 and the 1late 1920s
also trought the massive immiaration of displaced Italians,
mostly from southern Italy and Sicily. This new group was
concentrated in what came tc be known as Little Italy which

lay directly west of the Lower East Side, althouch part cf
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it spilleé over into the area. The majcrity cf the new
imrigrants to New York got their start on the Lower East
Sice. Just as their predecessors, each new group faced a
developinge economy, offering jobs and mobility, and mcst

left as soon as they could for a better way cf life.

It was nct until the 1940s that Placks and Ftispanics,
rrirarily Puerto Ricans, began to arrive on the lower East
Side in significant numbers. The post-Horld War II exodus
of the upward and outwardly motile Jews and otrer white
ethnic immicrants left vacancies for the new arrivals. In
fact, since 1910 the Jewish population had declined by 4C%,
but it still constituted the majority of the Lcwer East
Side. This steady out-migration was to ccntinue for the

next two decades.

3.2 BECENI PCRULATION IRENDS

The liberalization of the immigraticn laws in the 1960s
enccuraged increased Chinese imricraticn. Bt & rate of
aprroximately 5,000 a year the Chinese came to New York,
many of them to Chinatown. Eccerding to Wang (1980), the
porulaticn cf Chinatown nearly dcutled, rising frcm around
20,000 tc almost 35,000. The increase in Blacks and Chinese
on the Lower East Side from 1950-1970 was an overall 123%,
while the Puertc Rican population increased by 407% (Abeles,
Schwartz and Associates 1970:10). Table 1 surmarizes these

recent deroaraphic trends.
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TABLE 1
FCEULATICN AND ETHNICITY: 1950, 1960, ané 1970%

WHITE NON-WHITE (a) PUERTIO RICAN TOTIAL
1950
Number 190,288 12,024 13,690 215,692
Percent 88 6 5 100
1960
Number 117,121 25,813 50,837 193,771
Percent 60 13 27 100
1970
Nunter 92,300 26,800 69,400 188,500
Percent 49 14 37 100
Change
1950-1970
Nurter -97,948 +14,776 +55,710 -27,192
Percent -51 +123 +u07 -12.6

(a) Includes bcth Megro and Chinese

Source: 1950 and 1960 frem U. S. Census Population. 1970 from
various agencies and consultants' estimates.

#* Bpeles, Schwartz and Associates, Forging a Future for the Lower
East Side, 1973.
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Summarizing these population shifts for the Lower East
Side's ethnic groups Schwartz (1973) rctes the fcllowing:
the area's overall pcpulaticn declined by 27,000, continuing
past trends. In 20 years the white porulation has declined
by 98,000 people, from 88% to 49% of the total, while the
non-white population (Blacks and Chinese) increased ty
alrcst 15,000 to 14% of all residents, with tte Chinese
making the most significant gains. The Puerto Rican
population, after a rapid period of grcwth in the 1950s and
continuing growth in the 1960s has grown tc 37% of the

total.

Since the 1950s, as a result of these pcpulation trends
and ethnic shifts, the Lower East Side has been transformed
frcm a predcminantly low- and mocderate-income white
neighborhcod into a district containine a mrixture of age,

ethnic, and economic groups.

A 1970 typology of population croups was made by Schwartz
(1973) which delineated five distinct grcups--each group is
characterizeé by ace, income, ané ethnic affiliaticn.3 They

Age: young - 20-35 years cld: older - 35-45: middle-
age- 45-65: elderly: over 65.

Income (1970): Low-incore: $4,000 annually for a
family of three to $6,000 annually for families of 4 cr
mcre. Moderate-income: $4,000 - $¢10,000 annually fcr

small families; 6,000 - $12,000 fcr larger families.
Yiddle-incone: $6,000 to $12,000 annually for small
families; $12,000 to $16,000 for larcer farilies.
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are as fcllows:

Low-Income, Middle-Aged, and Elderly White Households:

This group of 15,000 - 20,000 households represents the
Lower East Side's residual ethnic pcpulaticn who reside in

tenements.
Mcderate- and kiddle-Income Ycunc Hbite Househclds:

This group represents newer arrivals and numbers 12,000 -
15,000 hcuseholds. They 1live in tenerments, better older

buildings and the newer cooperatives and rentals.

Cf the area's 67,000 households this group is estimated
at 20,000 to 25,000. Rpproximately 40% 1live in public

housing and the rest in tenements.

Approximately 6,000 in number, this catecory 1lives in

cocperatives, public housing, and rehabilitateé terements.

Moderate- apd Middle-Income Older apd Middle-Bced dhite

. Further reproduction prohibited without permission.
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Most cf the 10,000 families in this catecory live in the

rental and cooperative housing projects.

bsince the end of World War II the remaining Jews,
Ukrainians, Russians, Poles, and Italians now share the
Lower East Side with Blacks, Chinese, and Puerto Ricans. 1In
1975 it was estimated that the Jewish pcpulaticn represented
45,000 out cf a total of 180,000 cn the Lcwer East Side (New
York Pcst, July 16, 1975). A total population cf 130,000
for the Lower Fast Side corresponds to the 1970 census
ficures (see Schwartz 1973:12). From these figures it can
be estimated that the Jewish populaticn represents 25% cf
the total population and 54% of thre total white pcpulaticr.
However, the 1975 mini-census prepared by the New York City
Cepartment of City Planning (May 25, 1979) <shcwed a decline
in overall population of the area and attributed this
decline primarily to the “galloping hcusing abandcrrents and
destruction of the area." Using the 1975 census estimates
the total population on the Lower East Side was 167,200 with
White representing 41%, Blacks 11%, Hispanics 3U% znd Asiarns

14% (Community Soard 3, Demographic File).

The 1980 census figures reveals a ccntinuing decline in
overall population, with Whites representing 32%, Blacks
8.6%, Hispanics 35.3% and Asians 22.7%. Table 2 summarizes
these ficures. The Chinese have had the rost significant

increase in population, while the Hispanic rpopulation has
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had a slight increase. The White populaticn ccrtinues to

decline dramatically with Blacks showinc a moderate decline.

Yhile Table 1 and Table 2 surmarize overall fpopulaticn
trends, the use of census tract data details more precisely
the distributicn of the Lower East Side's pcpulaticn grougse
Pithin the boundaries of the Lower East Side there exist
thirty census tracts (see Figure 2). Census tracts are
small, relatively permanent areas intc which 1large cities
and adjacent areas are divided fcr the purpcse of providing
cornparable srall-area statistics. Table 3 and Tatle 4 1list
1970 and 1980 Census tract figures. From this data it can
be observed that the Lower East Side‘'s ethnic and racial
grcups are nct randomly distributed thrcugcut the area tut
tend tc cluster ir specific geographical sub-areas. For
example, Table 5 lists the 1970 census tracts in which S0%
or more of the major ethnic and racial grourings are
found--White, MHispanic and Asian. Table 6 shows the 1980
census tracts distribution for the same groupincs. The
Black population on the Lower East Side has not been
included in these Tables since they only ccnstitute 8.6% cf
the pcpulation according to 1980 census figures, ard thus co
not form a majcrity in any area, althouch their distributicn

follows that of the Hispanic population.

Figure 3, Figure 4, and Figure S show the distribution cf

the Lcwer East Side's major ethnic and racial crougingse.
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TABLE 2
POPULATION AND ETHNICITY: 1970, 1975, and 1980

Scanish

Vhite Black origin Asian® Tctal
1970
Number 87,531 19,782 62,524 25,188 181,845
Percent 48.1 10.9 3u.4 13.9 100
1975
Nurter 68,552 18,392 56,848 23,408 167,200
Percent 41 11 34 14 100
1980
Number u9,704 13,287 54,747 35,264 155,216
Percent 32 8.6 35.3 22.7 100
Change
1970-1280
Nurter -37,827 -6,495 -7,7177 410,080 -26,629
Percent -43.2 =-32.8 =-12.4 +28.5 -14.6

Source: 1970: 1970 Census - New York City Flannirg Commission,
vManhattan 3 Portfolio."

1975: Cormunity Board 3 - Demcgragphic File
1980: 1980 Census, Department cf City Planning.

% After consultation with a staff member frcem the Department of City
Planning, for 1970 Asian figures the catecory "cther" (non-white)
was used since Asian was not included as a census categery at that
time. As a result, these figures are estimates.
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Figure 2: CENSUS TRACIS

NWIRRRSEU

(R

AN

=)
=
\
|

Reproduced with permission of the copyright owner. Further reproduction prohibited without permission.



8u
TABLE 3
197C POPULATICY BY CENSUS TFACIS: LCWER EAST SIDE

Spanish
2:!:: Toeal -"Jhln‘ 'lmk, 7:([“! ,Alhlaz
2.01 1977 677 3.2 226 113 1216 6l 49 2.5
2.02 911 5682 38.9 1123 12.0 2766 29.8 262 2.6
6 8322 2031 26.4 953 11.5 1S3 37.9 2637 3L.7
8 9597 5065 52.8 8 3 837 8.7 4288 G
10.01 282 2091 97.2 8 18 36 2.6 - 0
10.02 8031 1639 20.4 1669 20.8 5039 62.7 1.
12 3036 2716 89.5 5117 339 1.2 7 1.6
14.00 4232 4139 97.8 52 1.2 12z 3 % .9
14.02 2733 1125 40.9 159 5.8 1517 35.1 434 15.8
16 . e 1553 26.3 171 2.7 919 148 4038 63.3
18 7766 2603 33.5 576 7.4 2326 62.3 2266 292
20 7100 2082 28.9 1977 2.9 3850 5.2 3% .S
22.01 8202 3506 42.8 1295 15.8 3876 47.2 552 6.7
22.02 3030 876 28.4 563 17.6 1777 S1.5 218 7.0
2% 6755 1281 19.0 1562 22.8 4217 62.4 81 12
2 5492 1370 26.8° 1052 19.2 2487 45.3 911 16.6
26.01 7799 2500 32.1 1208 15.9 4825 61.9 273 3.5
26.02 7107 3181 4.8 723 10.2 3906 55.0 2 0
27 1671 993 59.4 5 33 s 3.2 632 37.3
28 8295 4064 48.9 1276 15.6 3280 39.5 209 2.5
29 9435 161 19.7 1029 10.9 639 7.3 3996 63.6
30.01 ses8 2704 46.2 48 8.3 3332 6.9 720 12:3
30.02 3354 2157 6.3 319 9.5 721 215 314 9.4
32 9837 8178 83.1 s01 5.1 1217 126 290 3.0
£ 9328 3482 53.8 739 7.9 329 36.8 163 1.8
36.01 3581 107 39.3 260 7.8 2016 56.3 176 4.9
36.02 337 2217 6.5 330 16.9 555 16.1 2% 6.2
38 10436 8566 BL.7 627 6.0 1259 12.0 61 3.1
0 1922 5263 66.6 60 7.6 2241 28.3 682 8.6
[t 1350 1027 76.1 82 6.0 138 102 136 11.6

SOURCE: 1970 Cansus, Yew York City Planaing Comission,
"Manhactan 3 Portfolio.”
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TABLE 4
1980 POPULATICN BY CENSUS TRACTS: LCWER EAST SIDE

;::t- et 'b\lu’ l““‘x :.:;.“: l‘“-!

2.01 33857 1060 318 &84 1.4 2070 617 )
2.02 8019 4610 57.5 1035 12.9 3185 3.7

6 10638 2179 20.5 3663 10.0 3480 32.7

s 9220 2689 29.2 %6 .6 423 46

10.01 721 1652 96.0 0 2.3

10.02 8032 333 415 1805 22.5

12 68 2362 7.3 178 5.1

u.01 n7s 334 96.2 66 1.9 1 1.

14.02 2620 1106 2.2 168 6.4 1677 6. 326 13.

16 085 832 103 1 2.2 530 6.6 6688 83.5
18 6961 2069 29.7 2356 3.7 3283 36.3 3227 46.7
20 6368 1971 30.0 1628 21.7 077 77.3 4 o

2.01 6487 2211 3.1 1195 18.6 3521 S&.3 759 13.6
2.02 1284 507 9.5 211 16.4 926 72.1 2 “
u 6262 218 35, 1350 21.6 4879 78.1 [T}
25 6369 1631 25.6 983 15.4 2083 48, 1795 28.3
26.01 221 1096 40.3 403 4.8 198 72.9 - a1
26.02 1876 1042 55.5 298 15.9 1086 57.9 %5 2.0
27 110 647 489 % 2.4 & 31 68 s0.

2 5402 2454 454 935 17.3 250 47.0 383 7.6
29 6016 810 13.5 182 3.0 199 3.3 4931 824
30.01 3182 W 39.3 177 &7 2686 71.6 255 10.2
30.02 2602 1668 63.3 453 17.6 755 29. 15 6.5
3. 8389 6810 81.4 510 6.1 1328 159 267 4.2
3% 6588 4138 62.8 563 8.2 2967 45. 120 3.6
36.01 2564 1072 s2.1 380 169 1498 58.9 w0 6.6
36.02 337 175 51.0 998 29.0 m 207 165 6.8
8 8665 6386 76.0 416 4.8 1152 133 436 7.7
4“0 7184 s189 726 526 7.6 1564 21.9 399 5.1
& 2166 1804 86.1 JELR 162 1.6 9% 6.7

SOURCE: 1980 Census, Department of City Placning
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TABLE S
1970: ETHNIC AND RRCIAL CISTFIEUTION BY CENSUS TRACT

Census Tracts with . ’ Cansus Tracts with
White 14
ZTract X . Tract

2.02 8.9 16 63.3

8 52.8 29 63.6
10.01 97.2
12 89.5
14,01 97.8
- 27 59.4
30.02 64.3
32 83.1
3% 58.8
36.02 64.5
38 81.7
40 66.4
42 76.1

Census Tracts with
No Ethnic/racial majority

Tract
6
18
22.01
20 6.2 25
22.02 57.5 28
2 62.64
26.01 61.9
26.02 55.02
30.01 56.9
36.01 56.3
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19€0: STHNIC AND RACIAL DISTRIBUTICN BY CENSUS TRACT

:éhsu;;rﬁs with Elv::u; Tr::::"\dth
=z o

2.02 §7.5 8 6.9
10.01 96. 16 8.5
12 73.3 7 50.
14.001 96.2 29 82.4
30.02 63.3
R 8.4

3 62.8

36.02 51.

k] 76.0 -
40 - 72.6

2 8.1

e o o e ST

Iract - Iract

.01 61.7 6

10.02 n.e 18

14.02 64. 25

20. 7.3 28

22.01 54.3

22.02 72.1

28 78.1

26.01 72.9

26.02 57.9

3‘0-01 7.6

36.01 8.9
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Schwartz (1973) observed that the white pcrulation would
continue to contract as a result of continued pressure frcm
incceming Puerto PRicans and Chinese and the demographic
tendencies of a mature, relatively statle population. Ee
further noted that white residents in 1low- and roderate-
inccme projects will tend to remain while the number cf
middle-ace and elderly Whites 1living in tenements would
decline. These facts seem tc be bcrn ocut by the 1980
census. HKowever, the 1980 census figures reveal ttrat cf the
populaticn groups on the Lower East Side only tre Chinese
are experiencing a significant increase. Mcst recently,
within the past five years, housing shortages and escalating
rents throughout Manhattan have caused an increase in yotung
white singles and couples without children (cenerally with
hicher incomes) who are now finding the Lower East Side a
more suitable place to live. Included in this group are
ar tists who are fleeing the high rents of cther downtcwn
areas (ScHo, Greenwich Village). This process is commonly
referred to as "gentrification."” The ccntinuing pressure of
scarce and affordable housing and the city's pclicy fcr
eccnomic development will contribute to an increase in

higher-income Whites on the lower East Side.

In summarizing this section on recent pcpulation trends
and ethnic and racial distributions for the Lcwer East Side
between the late 1940s and the late 1970s, two demegraphic

patterns can be Jdiscerned. First, an cverall out-migraticn
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and subsequent decrease in white populaticn cccurred.

corresponded to a
Chinese in-migraticn.

during this period,

Chinese numbers it was on a much smaller scale.

of these demograrhic

transformed frcm a predominantly

area to one that was marked

but in proportion to

shifts

92
This

significant increase in Puverto Rican and

The black populaticn also increased

Puerto Rican and
As a result

the Lewer Sast Side wes

white, ethnically mixed

by a more diverse rixture cf

racial, ethnic, and economic grougs.

Second, we may note an

the remaining white populatione.

the Lower East Side are

predorinantly

internal dercgrarhic shift amecng

As a result, twc areas in

white---the East

Village in the northwestern secticn of the district, and the

traditional Jewish

the southeastern part of the district.

populaticn, as well as newer in-ccming Jews,

alcng Second Avenue in the

Ercadway and Crand Street in
The distribution of the Lower
is

porulaticns correlated

distribution of housing, as

reveal.

neighborhood around PDlelancey Street

in
The residuval Jewish

have regroured
and along East

East Village

the histcric Jewish guarter.
East Side's ethric znd racial
with and

the availability

the following discussion will
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3.3 HOUSING ON THE LOWER EAST SIDE

Massive immigration, 1land-use patterns, ard the lay-cut
of the city's streets and subways have changed the Lower
East Side from a once quiet residential area in the 18th ana
early 19th century to an over-crcwded and neglected slurm.
The housing needs of the newly arrived immicrants, pocr,
lacking skills and with few alternatives, socn transformed
former mansions into multi-unit dwellings. Hastily
constructed buildings provided the barest minimum in
housing. As Schwartz (1973) points out, the tenerents that
still house many residents came into being in the middle
19th centurye. The "dumbbell tenement" was the accepted
model for building from 1880 to 1901 when it was prohibited.
The dumbbell tenement takes its name from its shape and
usually covered nearly all of its 20 to 25-foct-wide by
100-foot-deep building lot. vEach tenerent building
contained four four-room apartments per floor. Only the
four rcoms at the front and back cf each floor received
direct 1light and air" (Schwartz 1973:3). Real estate
speculatcrs and 1landlords, unencumbered by zcninc laws cr
building codes, built as many apartments as possible for the
immigrants, even building in the rear yards of other

buildings.

In describing these early conditicns, Schwartz writes,
By the late 19th century, the Lower East Side was

a mockery of the area's earlier elegance. People
lived in cellars and in rooms withcut windows or
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lights; they slept in hallways and on roofs and
fire escapes. The filth, noise, and smells were
overpowering. What is especially poignant about
this picture 1is its similarity tc the situation
today, altered only by new, undreared-of ills such
as drug addiction (1973:3).

Certainly by the mid- to 1late-nireteenth century the
Lower Fast Side could be characterized as an overcrowded
slum. Conditions were so deplorable that social reformers
like Jacob Riis became one of the leading spokesmen for the

housing reform movement.

By 1910 the Lower East Side's ropulation, commerce and
industry had begun to decline, but even so over half a
million people, in an area of approxirately 1,000 acres,
were packed intoc its Old-Law tenements. With the passage cf
the 1920 immigration laws the flow cf irmigrants was sharply
rejuced, but hcusing conditions remained the same. Until
the 1930s, the tenements remained the prirary type of
housing, with the exception of some cf the clder one- and
twe-family buildings from the previous era. Althcugh 24,0060
new low- and roderate-income apartments have bteen built in
the area as cf 127C, still approcximately half of the almcst
70,000 housing units on the Lower FEast Side are in
uninhabitable 0ld-Law tenements (Schwartz 1973:28) .
Rccording to Schwartz “the 1960 census shcwed that 48
percent cf the dwelling units were unsound (detericrated and
dilapidated) ccmpared to a city-wide rate of 15 percent®
(1973:53) « over half of today's Lower East Side residents

live in these 19th century buildings (Schwartz 19723:4).
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In his comprehensive plan prepared for New Ycrk City's
Department of City Planning, Schwartz has made the following
observations about housing conditions on the Lcwer East
Sice: In general, housing ranges from good tc unhabitable.
The housing projects, both low- and nroderate-income, are
sound, while the tenement districts, excert where
rehabilitation has occurred, are uniformly in fair or pcor
condition. The Lower East Side contains two types cf
residential tlocks: traditional city blocks of tenements
anéd older commercial buildings, plus supertlocks of the
newer housing projects at much 1lower densities. The
tenement districts have very little open space; buildings
typically cover about 90 percent of a 25 x 100 foot plct.
The differences created in the environrent between the 19th
century tenements and the 20th century housing prcjects are
draratically seen in the difference in densities between the
twc. The tenements have an averace density of 240 units to
the acre which contrasts with the prevailing R-7 zoning cf
135 two-bedroom apartments to the acre, although the
prcjects have a slightly higher density of 145 apartments
per acre (1973:25,26,28). In Table 7, taken from Schwartz
(1973), the estirated housing inventory by tuilding type as

cf 1970 is summarized.

The private market has been almost totally unable to meet
new housing needs in poor areas of New York City, 1like the

Loswer East Side. As a result the majority of the new
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TAELZ 7

ESTIMATED HCUSING INVENTORY BY BUILDING TYEFE: 1970%

Type cf Building Number Eercent
Cld Law tenement--unrenovated 37,000 53.1
013 Law tenement--renovated 1,500 2.2
New Law tenement (a) 4,200 6.0
low-rent prcjects 12,000 17.4
Moderate-rent projects
Ccoperatives 7,700 11.1
Rental 3,800 5.5
High-rent 800 1.2
Cther multiple dwellings and
miscellaneous residences (b) 2,400 3.5
Tetal 69,400 100.0

(a) FEuilt tetween 1901 and 1919
(b) Multiple dwellings built after 1919, renovzted small
buildings, etc.
Sources: U. S. Census of Housing, 1950 anrd 196C; New Ycrk
City Housing Authority; New York City Housing and
Develcopment Administration; and author's estimates.

*Schwartz, 2973:33
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housing construction for the past fcrty years has been
prcvided through a variety of government (federal, state and
city) funding programs. Approximately 27,542 dwelling units
have been built as of 1977 under two types cf
prcgrams---public housing fof poor and low-inccme croups and

putlicly-aided for moderate- and middle-incore groups.

Public housing has been authorized, frcm ites inception in
the federal Housing Act of 1937 and the 1‘ew Ycrk State
Putlic Hcusing law of 1934, to provide housing for 1lcw-
income families as defined by law. A1l public housing in
New York City is managed by the New York City Housing
Authority and there is no profit; rents are scbsidized.
The Housing Ruthority has received federal, state, and city
sutsidies for forty years for construction and operating
expenses, thus keering rents low. Federal fundirg for new
construction was suspended in 1973 during the Nixcn
adrinistraticn. 7The Department of City Flanning figures fcr
low=-incone housing on the Lower East Side reveal that there
are 14,366 dwelling units of 1lcw-income housing, as cf

Cecember, 1980.

Publicly-assisted housing procrams are alsc designed fcr
both moderate- and middle-income rentals, cooperatives, and
condominiums. 3 variety of public aids (sutsidies) from tre
city, state, or federal government are provided to housing

developers or specnsors in order to reduce rentals or the
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purchase price. These aids or subsidies take three basic
forms: the reduction of the cost of the land (write-downs,
Title I), the reduction of the cost of borrowing money
(below-market interest rates, mortgage insurance, mortgage
pocls), and the reduction of taxes (exempticn cr atatement).
These subsidies may be wused singly c¢r in a variety cf
corbinations (New York City Planning Commission 1974,
Comrunity Planning Handbook: General Information Guide).
The Department of City Planning figures list 12,440 gwelling
units of moderate- and middle-inccme on the lower East Side,

as cf December, 1980.

The current mainstay of all middle-incore housing
prcgrams according to Alpern (1973), are the Limited Profit
YHousing Companies program (Mitchell-Lama) and the federal
Section 236 interest-subsidy loans. Moderate-inccre housing
prcgrams alsc vuse Section 236 programs as well as Secticn
221 (3) (3), both federal programs. Previcusly, two other
housing programs had@ been used to prcvide moderate- and
middle-income ncusing--the MNew Ycrk State Llimitec Dividend
Conpanies program which 1limits the hcusing corgorations®
prcfit to 6% rper year, and the Redevelorment Companies
Prcgrame. Stuyvesant Town, a $110,000,000 rrcject built in
1949 by the Metropolitan Life Insurance Company or eighteen
blccks tordering the Lower East Side, was the first
privately financed, rublicly assisted slum clearance and

redevelopment project in the country. According tc Lowe,
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the private redevelopment was made possible Lty the
state's 1943 Redevelcpment Companies® Act (as
amended by Moses), which allcwed a municipality to
use eminent domain in assewrbling slum land for
sale to a private rebuilder, as well as to crant
tax abatements to the sponscr in crder to lower
rents*, the rent charges being subject to city
approval (*Profits were lirited ty 1law tc 6%)
(1973:64) .

The following maps and tables indicate the types cf
futlic and putlicly-aided housing on the Lower East Side.
Tabtle 8 is used as a key to Figure 6 ard Eigure 7,
indicating the 1location and name of the housing projects.
Tatle 9 lists the public and putlicly-aided Zevelorments and

the average monthly rent per room, as of 1%69.

According to Schwartz, “between 1960 and 1970 the total
nurber of hcusing units decreased by slightly cver 1,CC0
apartments---frem 70,591 in 1960 tc 69,370 in 197¢C"

(1973:54-55) ., Table 10 summarizes these changes.

Commenting on these changes Schwartz (1973) rctes that
the modest decline disguises sicnificant shifts in tre
corrosition of occupants. He writes,

thousands of 014 Law tenements housing poor
whites, Puerto Ricans, and blacks were reglaced
mainly by new mcderate-income hcusing rented
predominantly by white families. Yet, the changes
took place during a time when the white pcpulation
declined by almost 34,000 pecple and the ron-white
population grew by cver 15,000 people (1973:5f).
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PUBLIC AND PUBLICLY AIDED HOUSES IN THE LCWER EAST SIDE

I. Urban Renewal Areas - FIGURE 6
Description

Cooper Sguare

14th Street, Avenue B
Tompkins Square

East 3rd Street, Avenue C
Pueblo Nuevo

Corlears Hook - East River Houses
Twe Bridges

Seward Park

Seward Park ZTxtension
Park Row

Park Row Extension

IT. Federally~Aided Projects - FIGURE 7

Lccation % Description
25 Podell House (elderly) Fed. 202
a0 Carolyndale (moderate) Fed. 221C2
41 Fabria apartments .
4?2 Four Buildings "
43 Haven ?laza "
uy 277 East 4th Street "
45 Lands End 2A Fed. 223E
u6 Grand Street Cuild I,
II, II1 Fed. 236

III. Putlic Housing - FIGURE 7

Location ¢ Description
9 Hester-Allen

10 Seward Fark Extensior
11 Mariana Bracetti
12 Baruch Houses
13 Baruch Extensicn
14 LaGuardia House
15 LaCuardia Houses Acédn.
16 First Houses
17 Jacob Riis Houses (NYC)
18 Jacob Riis Houses (Fed)
19 Max Meltzer (elderly)
20 Rafael Hernandez Houses
21 Samuel Compers
22 Vladeck Houses (NYC)
23 Vladeck Houses (Fed)
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24 Two Bridges

26 Pedro Abizo Campos Plaza
31 Smith Houses

32 Lillian Wald

33 Rutgers Houses

Iv. Mitchell-Lama Projects - FICUFE 7

Location # Descripticn
1 Gouverneur Gardens
2 Village East
3 Village View
4 Clinton-South Street
s Masaryk Towers
6 Tanya Towers (elderly)
7 Land®s End I
8 Confucius Plaza
39 New York Eye and Ear
v. Other State Prcjects* - FIGURE 7
Location ¢ Description
27 Knickerbocker Villace
28 Manhattan Houses
29 Stanton Hcmes
30 Amalgamated Cwellincs
34 Chathar Green
35 Chathar Tcwers
36 Seward Park Houses
37 Corlears Hook House
38 Hillman Houses

3New York State Limited Dividend Companies,
New Ycrk State Redevelopment Ccmpany Law

Source: MNew York City Planning Commission, Mantattan 3
Fortfolio. (1977)
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Figure 6: URBAN RENEWAL AREAS

2 AN

MANHATTAN COMMUNITY DISTRICT 3
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Figtre 7: PUBLIC AND PUBLICLY AIDED HCUSING
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TABLE 9
PUBLIC AND FUELICLY AIDED HCUSING COS1S: 1969

. Av. Mo. Rent Dcwn Payment Apartnents
Cevelcpment Per Room Ber Room Total
Amalgamated Dwellings 3 15.u9 $ 492 236
Manhattan Houses 20.85 46
Stantcn Hcmes 28,47 4y
Xnickerbocker Village 24.30 1584
First Houses 14.67 123
Vladeck Houses-City 13.94 40
Vladeck Houses-Fed. 18.25 1531
Jaccb Riis Houses-Fed 19.96 1190
Jacob Riis Houses-City 14.10 578
A. Smith Houses 14.89 193s
Hillman 4ouses 16.C0 675 807
Lillian Wald Hcuses 14.95 1861
Baruch Houses 13.82 2194
Corlears Hook 17.00 625 1672
LaCuardia Houses 14.54 1094
Lavanburg Homes 9.91 113
Chatham Creen 28.10 935 420
Seward Park 21.C0 650 1728
Couyverneur CGardens 29.08 500 78z
Rutgers Houses 18.09 721
Gonpers Houses 15.11 474
Village View 25.50 600 1236
Chatham Towers 48.€9 1350 2u0
LaCuardia Houses Addn. 17.56 150
277 East 4th Street 24.57 13
632 Zast S5th Street 28.19 48
Pocell Hcuse 29.95 50
Haven FPlaza 26.60 372
Masaryk Tcwers 27.0¢ 600 1109
Village East Tcwers 30.40 632 432

Source: Plan fer New York City 1969: A Proposal. New York City
Planning Commission (1969:49).
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TABLE 10

CHANCES IN THE HOUSING INVENTORY: 1960-70%

Mumber of housing units in 1960 70,591
Reasons for losses in the hcusing inventcry:

Urtan renewal and other housing projects 7,145
Schools 862
Other putlic improvements u87
Normal attriticn 1,500
Total Losses: 9,994
Sources cf gain in the housing inventory:

Low-rent housing 1,877
Moderate-rent housing 6,323
High-rent housing 573
Total gains 8,773
Net change -1,221
Nurber of housing units in 1970 69,370

Sources: U. S. Census of Housing, 1960; New Ycrk City Housing
Authority; acthor®s calculations.

*Schwartz, 1973:55
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3.3.1 Housing Abandonment

During the past decade, 1370-1980, many of the Lower East
Sice's Cld- and MNew-Law tenements have been increasincly
abandoned by their lanilords and their cwnership has passed
to the city. Almost half of the 70,000 hcusing units on tre
lower East Side are in Old-law tenements and more than half
of the Lcwer East Side residents live in therm. Rtandonment
an¢ the management of city-owned (In Rem) rproperty is a

majcr prcblem fcr many residents.

Housing abandonment is a widespread phenomencn in New
York City--over 150,000 housing units have cLeen abandoned
(Homefront, 1979%:1). The process of abardcnmert is nct
lirited to isolated cr randomly selected buildings, nor is
it related to a specific typge or use of a buildingc. Rather,
abandonment occurs on a neighborhood level. By using two
indicators for which data are available-~tax arrearages and
vacant buildings--the areas of the city which are mcst
severely affected may be identified. These areas include
the Lower Cast Side, Harlem, FEast Harlem, the South Bronx,

Bedford-Stuyvesant and Ocean Hill-Brownsville.

These areas share many common characteristics. First,
and most cbviously, abandoned neighborhcods of the city are

thcse with a hiah percentage of vacant houses or tuildings,
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city-owned property, and real estzte tax arrearages. These
areas are also the city's “slums," predominantly rade up cf
pocr and minority (Black and Hispanic) people, mary of whem
are recent immigrants from the South, Puerto Rico, the
Caribbean, and Latin America. The population cf these areas
is marked by their marginal econoric status; many residents
are employed in low-wage, dJead-end jobs; while cthers are

unemployed, underemployed or dependent cn putlic assistance.

The reascns for housing abandonment are conrplex and
varied. Real estate interests have argued that atandonment
and housing decline are caused by tenants, increased costs,
rent contrcl, cr the age of buildings. Yet a Clcse
exarination reveals that these reasons fail tc explain the
pattern of housing zbandonment in the city. The overall
economic conditions underlying atandonment and the entire
housing market system point to the mcvement of carital frcm
the city to the suburb and to other recions cf the country
as the major cavse of abandonment. As a result cf capital
flight, the city lost 55% of its manufacturing jobs between
1960 and 197S. Most of these jcbs were in industries that
employed 1large numrbers of lcw-paid workers who had
immigrated from the South and Caribbean to find worke.
Industry's quest for profit sought other, mcre favorable,
areas for investment and was also facilitated by government
sutsidy. Since housing tends to "follcw" the flow of money

and jobs, it is not surprising that disinvestment by banks
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and other financial instituticns in New Ycrk City's

residential real estate followed these capital shifts.

Disinvestment takes many forms. “Redlining," a commcn
practice instituted by banks and insurarce ccmpanies, is the
result cf decisions to withhcld investrent wponies in
deteriorating neichborhoods. Landlords or prospective
buyers are unable to procure mortgage monies, loans, cr
insurance for property in the designated "redlired” area.
Private disinvestment soon follows the institutional pattern
as landlcrds begin to "milk" their buildings in order to
maintain their profit margins. Slum landlcrds ccntinue to
collect rents and take tax deductions, while at the same
tine fail tc provide adeguate services (heat, hot water,
raintenance) and barely keep up with real estate taxes and
mortgage paiments. In the final stages of abandcnment the
landlord will simply stop paying the city real estate taxes,
leaving the building for the city to take cver cr ignore.
Rbandonment of the building by tenants, when possible,
follows the landlord's cutback in services, and is further

exacerbated by city service cutbacks to the area.

Cn a wider scale, disinvestment by the city itself
affects entire neighborhoods. Through an unofficial policy
of "planned shrinkagev the city has accelerated neighborhccd
decline by cutting back services such as rpolice, fire

prctecticn, scheols, hospitals anéd transportation, therety
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institutionalizing and systeratizing econoric and
demcgraphic prccesses that are underway. Thus the city acts
in concert with "“rarket" forces by irplementing policies
which are inimical to rpoor and 1low-income people. City
policies exacerbate the housing abandcnment process which
leads to increased social detericration and instability cf
these areas. WYhile the 1975 fiscal crisis served to
rationalize further cutbacks in city services, it was
evident as early as 1969 that the city had made a majcr
policy change by encouraging the econormic redeveloprent of
New York, garticularly Manhattan, as a “pational
canter"--headquarters for national and multinationel
corporations. This policy entails, fcr the most part, a
greater need fcr a "white-ccllar" wcrkforce. As a result,
the residual "blue-collar® worker is becoming superfluous in
this changing financial climate, a fact indirectly related
to the abandoment prccess, and directly related to the
city's pclicies of econamic develcrment and planred

shrinkage.

The city has the power, as well as the legal ctligaticn,
to take title tc buildings cr vacant lots for non-taymrent cf
real estate tax, a process known as foreclosure (In Rem).
In 1977, the city shortened, frcm three years to one year,
the period of tax arrears that must build up before the city
can begin foreclosure action. Fcreclcsure becomes the

city's de factc abandonment progranm. In 1976 the city had
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title to 5,500 residential properties with €3,000 units,
17,000 of them cccupied (New York City Department of City
Planning, 1977b). The city assumes the responsibility cf
maintaining and operating these buildincs to the extent that
they are occupied through the Department of Housing

Preservation and Development.

The management of city-owned residential buildings is
hardled by the Department of Housing Preservation and
Development under a number of management prcerams, while the
sale of city-cwned buildings is handled by ancther city

agency, The Department of Buildincs.

The Lower East Side, as well as Harlem, are the two areas
in Manhattan which have the highest concentration of city-
owned prcperty. The Department cf Housing Preservation ard
Development admits to owning 340 buildings throughout the
Lower East Side. Yowever, the Cepartment of City Planning
in a recent report states the city has acquired owrership cf
620 parcels of property, 31% of 2all the land and buildincs
in a designated Neighborhood Strategy Area enccmpassing over
a third of the district's area, with a total population cf
86,276 in 197S. The Neighborhood Strategy Area ccrresponés
fairly closely wih the area which is predcmirantly inhabited
by an Hispanic and tlack population (see Figure U4). The
Neighborhood Strategy Area represents 51.6% of the total

population of Ccmmunity PDistrict #3. The lower East Sice
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Neighborhcod Strategy ARrea is bounded Lty 14th Street on the
North, Celancey Street on the South, the East River on the
East, and Avenue A and Chrystie Street cn the West. Between
1970 and 1975 the Neighborhccd Strategy Areez had a
population loss of 14%, and if the three census tracts which
include the public housing projects with stable pcpulations

are excluded the over-all decline woulé be a sharper 20%.

The conditions in the Lower East Side's Neighborhccd
Strategy Area exemplify the public and rrivate disinvestment
decisions that lead to housing abandonment. Pcpulation loss
is correlated with the loss of hcusing stock through fire
(arson) and abandonment, and tc the hcusirg pclicies and
prcgrams of the Department of Housing Preservetion and
Cevelopment in their management and disposition of city-

owned prcperty in the area.

3.4  HOUSING BOLICY AND CLASS BRCCESSES

The hcusing protlems of Lower Fast Side residents are nct
confined to hcusing abandonment tut 2are alsc reflected in
the planning and policy decisions of the city which
frequently conflict in their goals. As Schwartz (1973) has
pointed out, with reference to the introdvction cf
eccnomically-mixed housing,

the new units have changed the face o¢f the lower
East Side and have introduced a new economic
mixture. However, economic diversity has created

its own problems. The mcderate-inccme residents,
who are predcminantly white, would like to remake
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the Lower Zast Side into a moderate- and micdle-
income neighborhood. But the tenement dwellers,
who are Puerto Rican and Chinese, are concerned
about having more low-rent arartments. Thus glans
for new housing often evoke clashes between the
two groups, one seeking community renewal and a
balance of income oroups, the other advocating
better hcusing for those already 1livinc in the
area's squalid accommodations (1973:7-8).

In acddition to the contradictions inherent in tre
development cf an economically diverse housing stock, the
Department of Housing Preservaticn and Develcpmert manaces
all city-owned property, occupied primarily by pocr,
nonwhite tenants. Yet this housing acency was established
to provide housing for private, ncderate- ard midéle-inccre
usage; the Mew York City Housingc Authcrity is responsible
for public, low-income housing. The hcusing needs of pocr,
minority tenants in city-owned buildings are hancdled by a
housing agency whose bureaucratic vcharter® ctands in
contradiction tc its In Rem administrative functions. This
is a critical problem for tenants and agency rersonnel,
esrecially in the area of policy formulation ané funding
allocations. Moreover, the Department of Buildincs manages
the sale of city-owned property often undermining the

housing agency's management programse

Housing is one of the most competitive and cenflictual
issues that encages lower East Side residents and community
leaders. Following the class rperspective discussed in

Chapter 2, we may note that housing is at the rcot of the
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conflict of interests between poor and working-pccr
residents, predcminantly Blacks, Chinese, and Fuerto Ricans,
and moderate- and middle-income whitese. I refer to inccre
differences as a distinguishing characteristic between these
twc groups because income is the single mcst important
criterion used by federal, state and city agencies to
determine eligibility for publicly subsidizedé housinc.
Access to privately owned housing 1is alsc regulated Ly
inccme, but in addition, non-economic factors such as racial
and ethnic discrimination operate at a more blatant level.
I will return to this point below. In terms of class
prccesses, Wwe may note the demographic movement cf varicus
grcups of pecple in and out of the Lower East Side and their
subsequent distribution, as well as the types of housing to
which they have access, which leads to the fcrmation cf
specific types of group interest. The cpposinc interests cf
the two groups mentioned above and their ccnflictual
struggles mark the initial develcpment cf class
conflict---tc the extent that this ccnflict is reccgnized as
arising from the opposing structural positicns peorle cccugy
in the sphere of production (workplace) and regroduction
(residence) . I will elaborate cn this point in my
discussicn of the role of the oganizations involved in the
Seward Park Extension Urban Renewal conflict and the
political structure of the Lower East Side (see Chapter 7).

At this point it is sufficient to note the political
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implications (in terms of group formaticn alcrg shared
cormon interests) of the distritution of and access to

housing resources and government housing policiese.

The distribution of the scarce and expensive resource cf
housing has been instrumental in the forration of what
Gicdens (1973) has called “"distritutive groupings,™ that is,
groups characterized by a tendency to live in residentially
segregated and homogeneous neighbecrhoods, characterized by a
distinctive type of housing. To the extent that this
housing is gcvernment-~subsidized, it falls into the domain
of "“collective consumption" (Castells (1975). Moreover, new
forms of inequality, based on the differential access to
putlicly subsidized housing, are created by the state, thus
providing certain groups with material advantages conducive
to their pclitlcfl organization and improved oprortunties
for social mobility. Fer example, PBlacks and Hispanics
(primarily Puerto Ricans) are ccncentrated in tre
northeastern and central area of the lLower East Side, an
area rouchly corresponding to the neighberhcod of loisaida,
the most deteriorated "slum-like“ secticn in this district.
They 1live in two types of housing: fpublic, low-inccre
housing projects administered by the New Yeork City Housing
Authority, and private and city-owned Cld- and New-Llaw
tenements, representing some of the wecrst hcusing in the
entire area. In contrast, the white population tends to

concentrate in those areas that have been retuilt with new
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suksidized housing, as Schwartz (1973) observed some ten
years acce. The new moderate- and middle-income housing
projects are rented or owned predcminantly by white families
to the exclusion of similarly sitvated nonwhite residents.
However, occupancy of the newer housirg prcjects cannot be
accounted for solely on the basis of income distinctions, as
planners and politicians would like to telieve. It is also
related to a long-standing pattern of discrimination (see
the discussion of the Huertas case in Chapter €). Federal,
state, and city hcusing agencies participate, directly and
indirectly, in festering patterns of racial ard ethnic
discrimination. Two examples will illustrate this point.
First, low-income Chinese whc meet the eligibility
requirements of the City's Housing Authcrity are placed in
putlic hcusing projects in and near Chinatown, while Blacks
and Hispanics are steered to the public housing projects in
the northeastern section of the Lower East Side. In thre
1980 census tracts 10.01, 10.02, 20, and 24, which comprise
the public housing projects of Jacob Piis Pouses, Lillian
Wald “Youses, and Baruch Houses, there are 1less than .Cl%
Chinese. Yet the Chinese are in desperate need of housinc.
However, an examination of the 1970 and 1980 census tracts
2.01, 2.02, 6, and 8 (in close proximity to Chinatown),
encompassing the public housing fprojects of Vladeck Houses,
LaGuardia Houses, Rutgers Houses, and the private, publicly-

aided Knickerbocker Houses reveals that there has been a
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dramatic increase in Chinese residents in the past ten
years. Cne can cnly attribute this tyre of distribution to
the policy decisions of the Housing Authority and the

Department of Housing Preservation and LCeveloprment.

Second, the federal Department of Hcusing and Urten
Development and the New York City Department of Housing
Preservation and Development are the agencies responsitle
for the implementation of the 1964 Fair Housing Pct. Yet
these twc agencies have allowed public funds to te used by
an almost exclusively white population in corntradiction to
their Fair Housing policies. The 4500-unit ccoperative
complex tuilt and managed by the United Housing Foundaticn
and the 1236-unit Mitchell-Lama prcject of Villace View are
just two exarples. The Department of Housing Preservaticn
ané Development has an affirmative action policy to insure
that eligible nonwhite families and other minorities live in
housing under its jurisdiction. However, this policy is rnct

enfaorced.

The state, thrcugh its administrative agencies, promotes
the formaticn of distributive croupings and fosters new
cleavages among local groups in the unegual distribution cf
collective housing resources. Thus white tenants develor a
vested interest in maintaining non-integrated, belcw-market-
rate housing. The political organization of such groups

develops in response to nonwhite and low-income peoples®
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derands for their share of publicly fundeé housinc. Thus,
in the lLower Cast Side a clear-cut relaticnship exists
between ethnic 2and racially defined populations, their
gecgraphical distribution, housing, and gcvernment policies.
This relationship may be viewed as a class relationshir.
However, as Markusen notes,

Real class differences under capitalisn are
obscured by a subdifferentiation cf class enhanced
by segrecated residence and by the particular
consumption and class reproduction activities that
accompany that residence (1%78:109).
In the Lower Zast Side ethnic and racial themes predominate
in local political and planning decisions, thus even further

masking the class nature of housing conflictse.

3.5 NEIGHBORHCODS ON IHE LOWER EAST SIDE

The Lcwer East Side, like many cther urban localities, is
divided into sub-areas. From an cutsider's perspective the
Lower East Side may be perceived as a hcmogenecus
neighborhcod characterized by a number cf overall, or highly
generalized, characteristics. Local residents and community
activists, as well as politicians, however, 2are nore aware
of the internal diversity that cJdelineates cne stb-area cr
neighborhcod from the other. Yet, there 1is nc precise
agreement on just what constitutes a neighborhcod, or, for
that matter, where the boundaries of neighbcrhoods are, cr
how they are determined. In many instances boundary lines

regresent historical and perceptive views cf local
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residents, scmetimes drawing their names from cld estates cr
earlier villages. At other times, city agencies, especially
the Department of Housing Preservation and Develcpment and
the New York City Planning Commissicn, determine
neighborhcod boundaries according to their pclicy and

planning sbjectives.

The New York City FPlanning Cormissicn's desicnation of
the Lower East Side's neighborhoods provides an example cf
this latter point. In 1969 this department rpublished its
six-volure "master plan® fcr the City of New York. In a
chagter on Manhattan Community Planning District 3, it
acknowledged that the district had five general sub-areas:
the East Village, the Bgwery, Chinatown, Rutgers and
Delancey (1969:42). However, in 1973 just six years later,
in the City Planning Commission's Community Planning
Handbook for Manhattan Community Flanning District 3, the
lower East Side was subdivided into five neichborhocés
according to census tracts: Chinatown, East Village, the
Bowery, Two Pridges, and the Lower East Side (see Table 11
and Figure 8). The previously designated neightorhood cf
Rutgers had been absorbed intoc the new neighborhcod of Iwo
Eridges, named for the Two Bridges urban renewal groject in
the area. The Delancey neighborhood was submergeé into the

larger Lcwer East Side neighborhocd.

Reproduced with permission of the copyright owner. Further reproduction prohibited without permission.



119
TABLE 11
NEIGHBCRHOODS BY CENSUS TPACTIS: 1973

Neighborhood Manhattan Census Tract
Chinatown 29.00

East Village 36,02
38.00
40.00
42.00

The Bowery 16.00 =
18.00 *
+ 36.00 =®

Twc Bridges 2.01
2.02
6.00
8.00
25,00
27.00

Lower East Side 10.01
10.02
12.00
14.01
14.02
20.00
22.01
22.02
24,00
2€.01
26.02
28.00
30.01
30.02
32.00
34,00

* Census Tract lies partially outside neighborhcc¢

Source: New York City Departrent cf City Planning,
September 1973.
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In 1978, Ccoperative Community Planning of the New York
Cerartment of City Planning published Neighbcrhood Profiles.
In a section cn Manhattan neightorhoods with 1970 census
tracts, four neighborhoods encompassed the Lcwer East Side
district: East Village, Chinatown/ Little Italy, lower East
Side, and Two Bridges (see Table 12) . In this
categorizaticn the Bowery is nc 1longer reccgnized as a
distinctive neighborhood and is merged with the neighborhccd
of the Lcwer East Side. The neighbcrhccd cf Iwo Eridges is
enlarged by twc census tracts (10.01 and 10.02) while at the
sare time 1losing cne census tract (27) to Chinatown, a
reflecticn of increased Chinese immigration. The criteria
for neighborhood -designations ané their boundaries, as
determined by the Department cf City Planning, are not
clearly specified. In some cases, for example, Chinatown,

they may reflect demographic shifts in population.

At the local level, perceptions cf neighborhcods are
sorewhat different. The local planning a2nd adviscry body cf
city government, Community Foard #3, which represents the
Lower Zast Side, acknowledces four neighborhoods:
Chinatown, East Villaje, the Lower East Side and Loisaida.
The specific differences between the Ccmmunity Board's
neighborhced designations and those of the City Planning
Cornrissicn reflect the on-the-grcund reality cf daily life
and the communal activity of local organizations rather than

abstract planning decisions. For exanple, the primarily
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Figure 8: CITY PLANNING COMMISSION NEICHEORHCODS
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TABLE 12
NEIGHBCRHOODS BY CENSUS TRACIS: 1978

Neighborhood Manhattan Census Iract
Chinatown/Little Italy 27
29

41 2
43 *

East Village 20

Two Bridges 2,01

Lower East Side 12

* Census tracts lie outside of Community Cistrict 3
Lower East Side
Source: New York City Department cf City Elanning,
Rugust 1978
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Hispanic neighborhood of Loisaida (the Spanish version cf
Lower East Side) 1is recognized by ccrmunity leaders and
residents, politicians, and a number of city agency
officials as a special sub-area. It has distinctive
characteristics of housing, populaticn ard other
environmental differences which distinguish it from the
neighborhood of the East Village. (See belcw fcr a mcre
detailed descrirtion of this neichborhoode. Figure 9 shows

Loisaida's location and census tracts.)

For the purposes of this study tte 1local Comrunity
Eoard's neichborhcod designations are used, each of which is

briefly described (see Table 12).

The East Villace lies between 14th Street ané Houstcn
Street from the Bowery and Fourth Avenue to RAvenue A.
Houston Street is a major east-west street transversing
downtown Manhattane. It forms a dividing line between the
northern and southern sections of the Lcwer Fast Side. The
East Village includes census tracts 38, 40, 42 ard half cf
the census tracts 30.02, 32, and 34. At the turn of the
century this area (including the area now known as Loisaida)
was a predominantly German section, but 1Italians, Poles,
Russians, Ukrainians, and Jews settled there shortly after.
Today it is still the home to a sizeable Ukrainian and
Polish populatione. Restaurants and retail food shops mark

this ethnic specialization. In recent years artists,
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TAPLE 13
COMMUNITY BOARD $3 NEICHRORHCODS: 1980

Neighborhood Manhattan Census Tract

East Village 30.02 *
2z

Loisaida 20

w
~
L]

Lower East Side 2.01

Chinatown 25

% Split between loisaida ané East Village

Source: Community Board #3, Demographic File
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Figure 9: LOISAIDA

CzNSUS TRACTS 1970%

D = Loisaida

= portions of census tracts
30.02, 32, and 34 not withian
boundaries of Loisaida

= Lowar Manhattan

# Prepared by the Department of City Planning, City of New York,
2 Lafayatte Straet, New York, N. Y. 10007, based =maps created
by the Geography Division of cthe Bureau of the Census.
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rusicians, and young professionals have mcved intc the
neighborhood seeking rents which are more affordable than
Greenwich Village. St. Mark's Place, a prcmirent street in
the neighborhocad, with its specialized and diverse shors,
reflects the interest of this group. The populaticn of this
area is arproximately 27,000 and is predcminantly white (see

Ficure 3).

Housing in the area is mixed, but tenements prevail. A
nurber of townhouses are ccncentrated in the area between
St. Mark®'s Place and Tast 12th Street, from the Bowery to
Torpkins Square Park. Several middle-income and luxury
high-rise apartments are lccated cn Seccnd Rvenue near St.
dark's Church. Village View, a Mitchell-lLara, midéle-income
coocperative completed in 1964 with 1,236 apartments, is
located on First Avenue between East 2nd and East 6th
Streets. The ilew York City Housing Authority ruilt its
first low-income housing projects, First Houses, in 1935
tetween Avenue & and First FHAvenue Letween 2nd and 3rd
Streets. Public and private efforts in housing have made
ruch progress, yet the tenements, because of ace, rermain in
a deteriorating state. Private developers Frave been
interested in a section of Third Avenue betweer 9th and 14th
Streets since the mijd-1960s. Recently private developelIs
have tried tc gain Community Board suppcrt in crder to build
luxury, high-rise apartments which would reguire a zoning

change from R-7 to R-10, reflecting the higher density
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requirements of new construction. In additicn, the city has
limited its J-51 program, a tax atatement policy designed to
provide tax 1incentives for the private sector to
rehatilitate and mcdernize ¢1d multi-dwelling tuildings, to
this section of the Lower East Side. This rpolicy has the
effect of up-grading areas in which it is used. 1In the past
few years the East Village's old housing stock has been
improved; rents have risen acccrdingly as higher inccre

whites move into the area.

In the East Village, there is one urtan renewal area that
was designated for urban renewal by Mcses and agproved by
the Board of Estimate in 1963. Efforts to recdevelcp the
area from 4th Street on the north, to Stantcn Street cn the
sovth, and from the Bowery on the west to Second Avenue on
the east date back to the early 1950s. Under the leadership
of the Ccoper Square Development Ccmmittee and Businessmen's
Asscciation, a local organization fcrmed to ccmbat the
Moses-style urban renewal develogment, 2 neighborhood-wide
ef fort blocked the proposed middle-incore project. (Robert
Moses was one of the mecst fpowerful ficures in the
implementation cf urban renewal prograss in New Yark City.
See Chapter 4 for a discussion of his methods.) Community-
wide objections to Moses' plan to rebuild the area with
middle-income housing have ‘led to a ccnsideration cf
alternative planning proposals which would include 1cw-

inccme housing. Rs of this date the urban renewal project
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rerains uncompleted and the city hclds title tc the land and
the buildings which are managed by the Department cf Housing
Preservation and Development and the Cooper Square Committee

which is funded by the housing agency for this purpose.

Loisaida is an ethnically and racially diversified, 1lcw-
income neighborhcod which 1lies between 14th Street and
Houston Street and Avenue A and the East River. Avenue A
forms the north-south boundary Ltetween the predominantly
white neighborhood of the East Village and the predominantly
Hispanic neighbcrhood of Loisaida. The census tracts 20,
22,02, 24, 26.01, 26.02, 28 and half cf the census tracts
30.02, 32, and 38 comprise the area. However, Interfaith
Adcpt-A-Building, Inc., a 10-year-old neighborhccd
organization which serves the area, excludes census tracts
20 and 24 from the neighborhood. These two census tracts
corntain the twc lcw-income housinc prcjects of <Jacob Riis
Houses and Lillian Wald Houses built and managed by the
City's Housing Authoritye. Rccording tc a recent report cn
Loisaida compiled by Interfaith Adopt-A-Building, Inc., “the
putlic hcusing projects east of BAvenue [ are not considered
Loisaida because our wcrk has focused on the issues and
prcblems of people in tenerent Dbuildings; another
neighborhcod organization does multi-service work with this
porulaticn®” (1979:55). The total porulation of the more
inclusive neighborhood of Loisaida is apprcximately 32,972

according to 1980 census figures. Usin¢ Interfaith Adopt-A-
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Building’s toundaries for the area the rpopulation is
approximately 20,162, a decline of 232.7% from the 1975
census estimates of 29,971. The nmajority cf Loisaida's
porulaticn is YHisranic (see- Tatle 6), mostly first- and
seccnd-generation Puerto Ricans comprising 68% of the
residents (Office of the Borough President cf NManhattan,

1980:7) .

Housing in the neightorhood of Loisazida is varied, tut
almcst all is low-income. Shortly after World twar II two
low-income housing projects (Riis and Weld) were built south
of 14th Street from Avenue D tc the FEast River. These
prcvide 3,629 wunits of housing with a rpopulation cf
approximately 12,800. An urban renewal area between 12th
and 14th Streets and Avenues R and C is providing new
housing. Campos Plaza, another lcw-income housinc project,
will provide 495 units when completed, while Tanya Towers
has bteen completed with 138 units of mecderate-inccre

housing.

The Tcmpkins Square urban renewal area bcunded by Avenue
C, 13th Street, Avenue D and 10th Street has teen completed
with two moderate- and middle-inccme developments: Village
East Towers with 432 cooperative units and Haven Flaza with
370 rental units. The remaining housing stock in Loisaiéa
is primarily multi-family tenerent tuildings with the

excepticn of East 7th Street between Avenues E and C which
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has a number of well-maintained rprivately rehabilitated
buildings occugpied by middle-class tenants and owners.
Acccrding to Interfaith Adopt;A-Buildlng's recent report cn
Loisaida,

90% of the properties in the neighbcrhood are
multi-family residential buildings; the remaining
10% constitute small industries, garages,
educational facilities, and religious buildings.
Of the 861 residential structures, 69% are
occupied, and 31% are vacant. Arproximately 65%
are in private cownership; the reraining 3S% are
owned by the city as a result cf real estate tax
delinguency of more than one Yyear. Cf the total
number of city-owned residential tuildines, only
one-third (33%), or 98 buildings, are cccugied,
althcugh nct all apartments in each buildinc are
tenanted" (1979:78).
loisaida has experienced the most extensive abandcnment and
housing loss of the Lower East Sice, particularly between

Rvenues B ané D.

loisaida exhibits a pattern of increasing deterioriaticn
as one moves from west to east: moderate deterjoraticn
between Avenuves R and 3B, and more severe deterloraticn
between Avenues 8 and D, with the mcst extensive
accumulations of vacant lots trtetween Avenues C and D
(Department of City Planning 1981:231). Relevant to this
point are the findings of the Hispanic Study Project Repcrt
which noted that "dwellers with Hispanic surnames 1live in
pocr deterioriated (two-thirds) and fair (cne-thirg)
residences. White Jews and Slavics live in excellent, gccd
and fair dwellings" (gquoted in Interfaith AdoptA-Building's
Portrait of Loisaida 1978:7). This report continues with

the follcwing observations,
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In residential buildings where 50% cf the terants
had the same ethnic background, a compariscn of
the conditions of the buildings tc the occupants®
ethnicity was made. The area of study was larger
than Loisaida. The north, south =and east
boundaries were the same, the west boundary
extended to Third Avenue. This adjacent area has
similar housing stock to that of Lcisaida, but the
ethnic composition and the conditicn of the
housing stock differ (ibid).
The housing stock on either side cf Rvenue A is sirmilar, yet
Avenue A forms a distinct boundary between the neichborhocds
of loisaida and the Fast Village. This boundary has less to
do with the characteristics of the street and ncre to co

with the discriminatory renting practices of landlcrds.

Loisaida’'s most critical problems are housing
deterioration and drug-related crine. The pcpulation lcss
that Lcisaida has experienced in the last decade can te
attributed to the loss of housing stcck throcugh fire and

abandonment.

In 1980 the Office of the Borcugh President of Manhattan
putlished a prcposal for the ccrrercizl revitalization cf
Avenue € which would be funded through the federal
Department of Housing and Urtan Develcpment Community
Development 3Blcck Grant FProgram. Additionally, the
neighborhcod of Lcisaida has teen included in tlte city's
designated Meighborhood Strategy Area. The Neighborhccd
Strategy Area concept was developed by the federal
government's Department of Housinc and Urban Develcpment and

is used as a planning and budgeting tccl intendeé to bring
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abcut more effective targeting and irplementaticn of the
Cormunity Development funds for 1lcw- and mcderate-inccre

areas.

Chinatown runs north from Park Pow to Canal Street and
east from Baxter Street to the Manhattan Bridge (New Ycrk
City Flanning Commission 1969:43). The initial Chinese
settlement was smaller, bcunied on the west by Mulberry
Street, cn the east and south by Sowery and PFark Rcw, and on
the north by Canal Street. The core cf ol1d Chinatown was
located in census tract 29, but tcday this area, as well as
the seven surrounding census tracts (6, 8, 16, 18, 25, 27,
41), are where the majority of the city'’s Chinese population
reside. Comrunity Board #3 has designated census tracts 25,
27, and 29 as the area comprising the neighbcrhood cf
Chinatown. The increase in Chinese imrigraticn in the past
fifteen years is reflected in the 1980 census figures which
reveal that in addition to census tract 27 and 29, census
tracts 8 and 16 now are more than 50% Asian (see Teble 6 and

Figure 5).

Chinatown has long been the center cf a thriving tourist
trade offering visitors excellent restaurants and exotic
shcpping. In fact the restaurant industry is the largest
industry in Chinatcwn, while the garment industry has
steadily replaced the hand laundries as the seccend majcr

industry. Rccording to Wang (1979), in 1970 there were
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aprroximately 180 garment factories in Chinatcwn and in
alrost a decade the number has risen to 400. The restaurant
and garment industries are the two rrincipal scurces cf
employment for newly arrived irmigrants. In additicn,
inccme and employment are also fprovided frcm rezl estate,
tourisr and related retail sales, and the wholesale
distritution stores that supply Chinese restaurants and

sheps throughout the New York area (Kuo 1977).

The eXpansion of Chinese into adjacent areas fcllows the
increase in irmigration since 1965. Chinese rpopulaticn
ficures vary. Carly data from the 1980 census show an Asian
porulation of 35,264 for the Lower East Side. However, Kuo
(1977) estimates that more than 60,00 Chinese live in
Chinatown, and states that this discrepancy results from the
r2luctance of the Chinese tc cooperate with census officials
due to a traditional apprehension of covernment cfficials.
Wang (1979) has estimated the gcpulaticn c¢f Chinatown as
hich as 75,000, The population growth has produced
considerable prcblems for Chinatown residents. Derands fcr
housing, employment and services have increased among the
poecr and low-income Chinese. At the same time, as Wang
(1979) .roints out, the influx cf foreign capital frcm Heng
Xong, Taiwan, and other parts cf Scutheast Asiz has been
invested in real estate, banks, restaurants, and other
businesses and has helped transform Chinatown into an

amalgam of “bcom town® and ghetto. The majority cf
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Chinatown's immigrants are employed in family-oriented,
lator-intensive, low-income industries, and in old Chinatcwn

the median family income was $7,344 in 1970.

The major housing resources for the Chinese poptlation in
Chinatown are the 01d- and New-Law tenements, many of which
are in poor condition. The MNew York City Departmert of City
Elanning's recent study on Chinatown estirates that there
are 675 multi-family structures in the Manhattan Bridge
Study Area (census tracts 6, 8, 16, 18, 25, 27, 29, 41), cf
which 98% are walk-ups; only 2% have elevators. The Chinese
porulation cccupies a relatively 1lcw rrcpoertion of public
housing in the study area but it is expected to increase as
apartments are vacated by their present cccupants (1979:41).
tNew housing construction has been limited, and is being
built outside of 01@ Chinatown or on its fringes, and is
prirarily tenanted by middle-incore prcfessioral and white-
collar workers. Confucius Plaza, a middle-income, Mitchell-
lara housing prcject, was completed in 1976 with 762 units,
10% of which were reserved for low-income terants. Chatham
Green and Chatham Towers on the southern edge of Chinatcun
are middle-income urban renewal housing prcjects with 420
and 240 apartments, respectively. On the eastern edge cf
Chinatown a proposed, privately financed, luxury, high-rise
condominium has generated considerable ccmmunity oppositicn.
Local residents fear that the community®'s identity and

livelihood are threatened by the current trent toward luxury
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real estate develorment. For example, the overseas Chinese
Develorment Corporation acquired a site at 87 Madison Street
in 1979. On the site was an occupied five-story walk-up
which has since become vacant and will be torn down to make
way for a new housing project. The prorosed new
development, East West Towers, will ccntain 143 units with
one-bedrcem apartments selling in the price range cf
$112,000. Developmental pressures such as this are
increasinely displacing 1low- and moderate-inccme grougs
while escalating the competitive demand fcr the existing
low- and moderately-priced housing stock in the area. This
is a phencmenon that is happening over the entire lower East
Side, particularly in the FEast Villace and the southern
section vhich {s near the financial, civic, and

adrinistrative centers of the City.

The neighborhood of the Lower East Side encorpasses the
largest area in the entire Lower East Side district with
fifteen census tracts according to Ccmmunity Bcard #3°'s
designation. The area is boundeé on the north ty Houstcn
Street, on the east and south by the East River, and on the
west by Chinatown and the Bowery. The southwestern secticn
of the neighborhood of the Lower East Side includes the City
Planning Commission's neighborhoods c¢f Rutcers and 1Iwo
Bridges. This area was once a thriving waterfront, then a
slum, but ncw it has been extensively rebuilt. This area's

preximity to Manhattan's civic, administrative, and
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financial centers makes it attractive to middle-inccre

procfessicnal and white-collar workers.

The northeastern section of the neighborhcod of the Lower
East Side corresponds to the 1969 Ciéy Planning Commission's
neighborhocod of Delancey. This was cnce the traditional
Jewish quarter of the Lower East Side when the area served
as the first home for over one million East Eurogpean Jews.
Today, the Jewish population has shrunk from its peak some
seventy years ago and has consolidated itself south cf
Delancey Street. A rile-long stretch along Crand Street and
East Ercadway contains a flourishing Jewish community
including eighteen synogogues, yeshivas and a variety cf
Jewish-oriented stores and restaurants (Jewish Weekly, April
20,1580) . This area has alsc been extensively rebuilt
thrcugh a comrbination of urban renewal planning and a
cocperative housing corporation formed under the aegis cf
the BAmalgamated Clothing Workers and later tre United
Housing Foundation (see Starr 1970:367) . The area includes
the ncw completed urban renewal projects of Corlears Hock
(East Fiver), Seward Park, Hillman Houses, anrd Apgalgamated
Houses, U500 wunits occupied almost exclusively by white,
Jewish ccoperators. Between Housten and Delancey Streets
are the Orchard and Essex Street markets and shopping
districts, which are well known throughcut the City and its

surroundings.
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The population of the neighborhcod of the Lcwer East Side
totals 94,498, of which 31,938 are White, 8,075 are Black,
29,952 are Hispanic, and 24,533 are Asian. In gereral, the
White population is concentrated in census tracts 2.02,
10.01, 12 and 14.01 which corresponds tc the East Erocadway
and Grand Street area of the Jewish comrunity. The heaviest
concentration of BAsians is in the census tracts near
Chinatown--6, 18, and 25, while Hispanics predcminate in

census tracts 2.01, 10,01, 14,02, 22.01, and 30.01.

Housing, as in other neighborhcods of the Lcwer East
Side, varies. In the southwest section cf the neighborhccd
puklic housing projects have been ccnstructed aiong the
southern and eastern boundaries cf the neighbcrhcecd, Smith
Houses, Viadick HYouses, Rutgers House and LaGuardéia Houses
have been built since World War II. Twc Bridces, an urten
renewal project, rrovides a mixture of low- and moderate-
income hcusing. Knickerbocker Village, completeé in 1934,
was the first middle-income, publicly-aided hcusing project
in this sub-section. Until recently it has been almcst
exclusively W¥hite (Jewish and Italian), but 1960 census
ficures reveal it is now White and Chinese. Elacks and
Hispanics are conspicuous by their atsence. Couverneur
Gardens, a middle-income Mitchell-Lama prcject, was finished

in the mid-1960s.
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In the northeastern section of the Lcwer East Side
neighborhood there are 2,668 units of low-inceme housing in
Gorpers and Baruch Houses and 5,316 units of middle-inccre
cocperative and rental apartments in Corlears Hook, Hillmen
Houses, Masaryk Tcwers and Seward Park Houses (City Planning
Commission 1969:44). Amalgamated Dwellings, built in 193C,
is a moderate-income cooperative with 236 apartmerts. The
Seward Park Extension Urban Renewal Project has yet to te
corpleted, although 360 units cf low-inccme housing have
been finishedé on this site. Another lcw-income project was
completed in 1978 on Allen Street with 149 units. The
deteriorated Old-Lsw tenements are concentrated ir the area
between Celancey and Houston Streets frcm Pitt Street on the
east to Chrystie Street on the west. This area has the most
severely detericrated housing stock and has keen ircluded in
the City Planning Ccmmission®’s Neighbcrhood Strategy Area
(sut areas II, III and IV). Ccmmunity Developrment Blcck
Crants funds will be targeted for this area for commercial

and residential improvemente.

In general, low-income 3Blacks, Chinese and Fispanics,
primarily Puerto Rican, tenant the 1low-incore housing
projacts and tenerments, while Whites predominate in the
moderate- and riddle-income cooperatives and rental
prcjects, a pattern which has continued for the past thirty

years.
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3.6 NEIGHBORHQOD QRGANIZATIIONS

The roles local organizations play are as varied and
conplex as their constituent pcpulaticn's interests and
needs. ) Local organizations, in general, exgress and
articulate grcup interests and are concerned with the
attainment of collective goals rather than individualistic
ones (for example, see Rich 198C). To achieve collective
goals the organization of group interest is necessary fer
twc critical reasons---1) to establish a power base through
a ccmbination of leaders and members, and 2) to gain access
to decision-makers who have contrcl cver impcrtant resources
such as services or funding. Local orcanizations for these
reasons cperate at the critical interface between higher-
level institutions and a neighborhcod's pcpulaticne. Such
orcanizations, because of their vertical and hcrizontal
linkages and networks, are strategically placed to
participate in golitical and planning decisions which affect
residential neighborhoods. For the same reason local
organizations are frequently linked with the institutional
structures which are involved in the governing and
adrinistration of wurban localities. It 1is these sets of
characteristics that make 1local organizations intrinsically
political associations. Increasingly, as Rich (19€&0) points
out, local organizations are beccming impcrtant political
institutions, and, as Gittell (1980) nctes, instruments cf

putlic policy. More importantly, local crgarizations,
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according to Gittell, represent the source of social action,
and, she states, "it is only as a part cof orcanized acticn
that most segments of the population can exercise any fcrm

of cower" (1980:20).

The Lower East Side, 1like other urban 1lccalities, is
replete with a variety of voluntary asscciations, religious
organizations, philanthropic organizaticns, and gcvernment-
mandated organizations. At the turn of the cerntury the
Lower East Side's immigrant population forred associations
on the basis of fraternal, religious, or national (ethnic)
interests, or tcok part in charitable or educational
crganizations (see Schwartz 1973). It was, by and larce,
the charity and philanthropic orcanizations which strove to
ameliorate the harsh conditions of poverty, disease, and
overcrowdinge. As Schwartz (1973) nctes, it was the ethnic
churches and settlement houses, in particular, that provided
literacy programs, workshops, and health and child-care

centers.

Notewcrthy for their achieverents were the settlement
houses fcunded in the early 1900s, five of which are still
in existence today--the Education Alliance, Grand Street,
Hamilton-Madison House, Henry Street, and University
Settlement House. The settlement hcuses on the lower East
Side were predcminantly funded and staffed by New York

City‘s established and affluent German-Jewish community (see
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Carc 1974). In fact, the parents of Rcbert Moses were on
the Board of Trustees of Madison House, and Bella Moses, his
mother, took an active interest in its day-to-day
operations. The settlement houses served over 50,000 peorle
annually, mostly first and second generation Eastern
Eurcpean Jews (Schwartz 1973). Today these settlement
house; serve the latest group of newcomers--Blacks, Puerto
Ricans, and Chinese. However, Lecause of their locations,
the settlement hcuses primarily serve the population south

of Houston Street.

Through time the functions of local orcanizations have
evclved from programs designed to help disadvantaged
inéividuals to programs which are more collective in their
goals, that is, geared tc social issues and needs for larger
segments of the pcpulation. The Civil Rights Mcvement cf
the 1950's, the social protest and activism of the 1960s,
and the increasing importance of g;vernment policies have
been instrumental in this development. The urtan renewal
prcgrams cf the 1950s and 1360s prcduced many rew crassrocts
orcanizations protestina the disruption of the cormunity and
the planring decisions which did not ccnsider the needs cf
its residents. These types of indigenous cr crassrocts
organizations may be characterized as advocacy groups,
porulist and politicized. Similarly, the Neighborhcced
Movement cf the 1970s has alsc been a pcpular response to

the fiscal crisis of the times. Numerous organizations have
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been created, constituted by a wide variety cf social grours
concerned with economic cutbacks and other “gquality of life"
issues. In contrast to the grassroots basis of advocacy
organizations are the mandated, service-delivery
organizations that arose during the 1960s federal ™"War cn
Poverty" programse. Federal anti-poverty lecislation was
designed to organize low-income areas by initiating and
funding 1local multi-service agencies (3ay care centers,
health-care centers, educational facilities, jot-training
pregrams, etc.). The involvement and participation of local
citizens in these programs was a key element in their

operations (see Gittell 1983 for a similar point cf view).

Today these newer and older organizations coexist on the
Lower East Side, literally criss-crossing the area with a
particularization and segmentaticn of crgarizational
activity. Organizations are specialized alonc “turf,”
ethnic, class, and issue lines since they reflect the
political and socio-economic conditions cf their
neighborhcods. For example, within each of the
neighborhocods cn the Lower East Side a wide variety of local
organizations functions. In the course of their activities
and the fulfillment of their organizational goals, they
frequently are placed 1in competitive positicns with each
other vis-a-vis the 1local population, politicians, and
resource agencies of the city and state. Crganizational

leaders promote the interest of their group through a number
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of these channels. Lotbying with city officials, agency
personnel, and political leaders for fundinc or the
implementation cf policy goals is a common strategy. At the
same time, organizations enhance their status amcng
neighborhcod residents by publicizing their achievements,
thereby raintaining community support upon which their power
tase relies. Therefore, organizations, andé particularly
their leaders, must act in ways which facilitate their
control cver local conditions so that their interests are
advanced. In doing so it is not uncommon for organizaticns
to devélop close ties and alliances with pclitical parties
ané¢ 1lccal political clubs. Such pclitical involvement
increases the competition and distrust amorg local
organizations and their leaders. Increasingly, covernment
has assumed a mediating role among local orgenizztions and
at the same time constrained and channelled crgarizational
activity as well as local-level conflict. To scme extent
the localism and fragmentation of crganizaticns on the Lower
East Side is counteracted by coalitional or umbrella-tyge
orcanizations who ccordinate the activities of croups who
share similar interests and coals. Critical issues
frequently promote alliances and the sharing or pooling cf

personnel, ideas, and resources.

local crganizations and groups are, in general, tied to
specific neighborhoods where they articulate and try to

advance their interests or address specific needs through
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the delivery of services (or a corbtinatiecn cf both).
However, local organizations are also, at times, involved in
critical issues such as housing where crganizational
interests overlap and by necessity cccperative interacticn
is undertaken on a wider 1level. Frequently, the
particularization of local demands is superceded by the need
for a broad-based coalitional strategy ané a pcoling cf
rescurces. Alliances are formed among local organizations
not only on the basis of specific issues, but are further
cemented by commonalities of class, ethnicity, and race and

their interrelationships with the issue at hand.

At the same time housing issues may Jjoir varicus
crcanizations it may also set them off against each other.
Class, ethnic and racial factors frequently act as divisive
elements when lccal organizations attempt tc secure hcusing
for their own grecugps. Covernment housing policies can
exacerbate these differences. For example, housing policies
related to public subsidies or aids that reguire community
sponsorship for a housing prcject frequently result in
furthering ethnic or class divisions. Local orcanizaticns
congete for the sponsorship of a develcpment, not only fcr
the financial benefits that accrue in the fcrm of profit
frcm their percentage of the tax shelter prcvisicns, FPut
alsc to centrol tenancy. Frequently when a local
orcanization sponsors a housing development the ccmposition

of the tenants reflects the orcanization's constituency,
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thus leading to further class, ethnic or racial divisions

locally.

In the Seward Park Extension urban renewal conflict (see
Chapters 5 and 6) three crganizations played a majcr roile in
the planning and decision-raking Frocess. Each
orcanization, for its own reésons, was involved in the issue
of housing on the Seward Park Extension site. A brief

description of each organization follows.

3.6.1 Ihe Lower East Side Joint Planning Council

The Lcwer East Side Jecint Planning Ccuncil is an umbrella

crcanization rade up of twenty-three censtituent
crcanizations including churches, settlement houses,
service-oriented anti-poverty acencies, housing

organizations, artists groups, and cther neighborhccd
grcupse. The leaders and directors of the ccnstituent
merters of the Joint Planning Council reet regularly, and
serve cn a volunteer basis. Since 1970 the Joint Planning
Council has played a prominent policy-rlanning ané advocacy
role for inteagrated, 1low-rent housing for all residents cn

the Lower East Side.

The Joint Planning Council's organizational development
grew out of a conference on housing needs spcnscred by the
settlement houses cf the area during the late 1960s. Cne

man, Fe.M., a housing activist who at the tire was working
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for Grand Street Settlement House, pulled together a grcup
cf several organizations that had recently formed Lecause cf
urtan renewal development on the Lower East Side. In fact,
E.M. was one of several owners of small businesses who had
been displaced when the city took title to the 1lznd on the
Seward FPark Extensicn urban renewal site. Lnder his
leadership housing activists struggled to get nore of a
share of low-incomre housing than city planners had intended

to build thrcugh urban renewal.

Cne 1lcng-time member of the Joint Flarning Council
described its early beginnings:

When it was originated it consisted of seven crban
renewal groups exclusively who joined forces and
called ourselves the Lower East ficde <Jeint
Plarning Council, to compare nctes atout our
respective urban renewal projects and to find out
what each other was doing and to improve the
concepts of one project over another and to learn
from each other, share experiences and where
necessary give each other support 1like fcr a
public hearings or whatever. It was a very
valuable organization and a lot of the plans, for
example, for Pueblo Nuevo and others, Iwo Bridges,
were vastly improved by the knowledge cf the croup
ceming together and saying, well that's a lousy
plan, there's too much relccation, or why don't
you do it in stages or whatever. There was
professional help as well as activist help. It
was a great group, very small.

Under the auspices of the settlement hcouses, local grougs
with the 1leadership of housing activists such as E. M.,
oppcsed the exclusively urban reneval midéle-inccre

developments planned for the area. When the city tcok title

to the 1land on the Seward Park Extensicn site in Novemter
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1967, several of the Joint Planning Ccuncil's ccnstituent
crganizations became dJirectly invclved in the prcvisioning
cf services and the safe-guarding of the rights fcr on-site
and former site tenants. This involvement underscored the
need for more low-income housing for the croposed
develcpment as well as the need fcr ccntinued and active
motilization of community activists and residents led by the

Joint Planning Council.

During the Seward Park Extension ccntroversy, the Joint
Planning Council mobilized community support amon¢ minority
residents for fprctest demonstraticns and sit-ins at which
residents and activists disrupted@ the rentinc offices feor
the Seward Park Extension buildings. At abcut this samre
time the Joint Planning Council's meetings were attended by
a larger segment of concerned ccmmunity people. The
meetincs were traditiénally open to the putlic ard at this
goint it was sucgested that it was time for the election cf
a new slate of officerse. (Joint Planning Ccuncil electicns
had not been held for over twc Yyears.) The electicns
resulted in E.M.'s remcval as the Nirector of the Joint
Planning Council and in his place two Puerto Rican women,
the Directors of the two agencies who had teen prcviding
services to the Seward Park Extensicn site, were installed
as Co-Chairpersons. Since that time the Jcint Planning
Council has played a more prominent and active rcle in the

rlanning and development of the Seward Park Extensicn site.
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In describing the present ccmposition c¢f the Joint Planning
Council cne member explained,

It’s a group of Puerto Ricans, and Black, and
Chinese and Jewish and Protestant and Cathclic,
and we really get along marvelously together. We
have one goal and that is to get more low-rent
housing on the Lower East Side. We are ncw an
organization of twenty-three groups and instead of
having Jjust urban renewal croups which was the
original purpose. It's now all housing groups and
other groups that have as part of their procrams
housing interests so that there's twc kinds of
members. There's basic members and there's
supporting members. For example, we have many
churches who are churches tLtut they are interested
in housing and they do support the struggle for
better housinge. Therefore, they are entitled to
be members and rembers pay 325.00 per year. The
supporting groups pay 310.00 a year And that's the
sole incore. We have no paid workers. We have
very little expenses, no grants, no funéing, no
money. We meet in somebody's headquarters, ir one
of the cffices of the group, or here and there.

The Jcint Planning Council meets regularly on a monthly
basis. In addition, its Executive Cormittee, ccmposed cf
the officers of the organization (Chairperscn, Ce-
Chairperson, Treasurer, Reccrding Secretary, and
Corresponding Secretary) and all comrittee chairpersons,
meet monthly or more often, depending cn issues cr prcblens
which need attention. Individuals and grcups also attend
the Joint Planning Council’s meetings when they need to
solicit support for specific issues or problems. The Joint
Planning Council maintains close ties with the 1local City
Councilmember, and three members of the Jcint Planning
Council have been appointed to Ccmmunity Board #3. In the

pursuit cf 1its low-income housing goals and in protecting
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the rights of former site tenants in urtan renewal areas, it
has used the 1legal services of Mobilization For Youth, an
anti-poverty agency, and the Puerto Rican Legal Defense and

Education Fund.

As a coalitional organization whose constituert members
share the sare interests, the Joint Planninc Council
rerresents all residents of the Lower East Side who are in
need of decent and affordable housinge. As an umbrella
orcanization, the Joint Planning Council does not have
direct ties to specific neighbcrhceds as coes its
constituent organizations. The directors and leaders of the
local groups that make up the Joint Planninc¢ Council
merbership play a dual role. On the oﬁe hand they work fcr
a neighbcrhced constituency, while on the other they
volunteer their time to advance the orcanizational goals of
the Joint Planning Council, sometimes in contradictcry
roles. This duality has led to misunderstancéings and
conflicts among the Joint Planning Ccuncil’s ccnstituent
grcupse. B core membership has remained constant throughout
its twelve- year history, while other orcanizations have
joined or 1left the Council depending on changing

circumstances and issues.
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3.6.2 United Jewish Council of the East Side., Ingc.

The United Jewish  Council is another umbrella
crcanization which Jjoins forty-seven delegate memters in a
single non-profit corporation. A descriptior of the
orcanization is provided in their recently published
brcchure which states,

The United Jewish Council of the East Side (UJC)
serves as a coordinating tody of neighborheced,
secular, civic and fraternal crganizations.
Formed during the early seventies, the UJC acts as
the Jewish comrunity®s united voice on all issues
concerning the welfare of the entire area. The
UJC continues to work to preserve and stabilize
the Lower Fast Side community, ané to assure the
delivery of governmental services to all
neighborhood residentse. Moreover, the vac
sponsors a variety of projects to assist the
elderly and pcore.
Bmcng the sponsored programs of the United Jewish Council
are a multi-service center which includes a prcfessional
staff, an adult kosher luncheon prcgram for the elderly in
four locations, a geriatric home health care prccram, two
cormunity centers, and a housinc develcpment ccrporaticn,

co-sponsored with the Bialystoker Synagcgue.

The impetus for the organizational develcpmert of the
United Jewish Council, like the Joint Planning Courcil, grew
out of the proposed urban renewal plans for the Seward Park
Extension site. In the eary 1970s when construction was
under way for the two low-income housing prejects on the
Seward Park Extension site, a grcup cf Lower East Side

rabbis had been negotiating with the Housing Authority
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Chairman, Simeon Golar, for a minimum number of leases fcr
Jewish tenants (Esperon 1976:7). Fcr Puerto Fican and
Jewish leaders, the 360 low-income units were the focus of a
titter dispute. “The Housing Authcrity, at the urging cf
Jewish groups, agreed that 60% of the tenants would te
white. The Housing Ruthority said this would facilitate
integration and enable Jewish tenants to be near a
synagogue." (New York Post, July 16, 1975) The Jewish
grcups menticned in the Post article were the Essex-Delancey

Neighborhood Association and the United Jewish Courcil.

While the original purpose of the Urited Jewish Council
when it was established in 1570 was to provide social
services to the roor and elderly, nevertheless it was the
controversy over the low-income hcusing project which led to
the expansicn of its political leadership role in the
conrunity. It appeared that by 1973 the Essex-[elancey
Neighborhood Association had been abscrbed by the United
Jewish Ccuncil, since the original founders were ncw serving

on its 3Becard of Directors.

Since 1972, when the United Jewish Council was
inccrporated, this organization has served the residents of
the mile-long stretch along Grand Street and East Eroadway
which is dominated by a complex of four roderate- and
middle-income cooperative housing projectse. Tte United

Jewish Council's business is managed by a Board of Directcrs
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which "consists of twenty-one persons, each of whcm shall te
the Delegate of a different member" (By-laws of the United
Jewish Ccuncil of the Zast Side, Inc.). All cf the current
members of the Board of Directcrs of the United Jewish
Council live in the neighborhood on Crand Street or East
8roadway, with the exception of one who lives on Fast First
Street (Village View). In acddition to its Board cf
Directors, the United Jewish Council emplcys twc Executive
Directors, one of whom assumes full responsibility for the
planning and irglementation of all Council activities, and
the other is responsible fcr the administrative supervisicn

of forty employees.

In describing the organizaticn, the Executive Directcr
exglained,
The United Jewish Council is a  grassroots
organization with twenty-one ncn-paid Eoard
members, all Lcwer EFast Sicde resicdents, and all
have their own connections--political, social, and
economice.
In a recent funding proposal, . the Unite¢ Jewish Council

elaborated:
In addition, the agency serves as a linkage for
community representatives in varicus governmental
bodies, including: hospital advisory beards,
local Ccmmunity B3oards, and cther such bcdies,
thereby acting as a monitoring agent for the
community (September 17, 1980:16).

Additionally, the United Jewish Council maintains close ties

with political clubs and cfficials (its 1legal ccunsel is

alsc the State Assemblyman from the district), city agencies
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(its president works in the City Comptrcller's office), and

a network of city-wide Jewish organizations.

The United Jewish Council's fundin¢ is derived from a
variety of federal, state and city sources. Funding has
been provided by the New York City Huran Resources
Adrministraticn, Housing Ruthority, Department for the Aging,
Youth Board, Division of Housing and Community Renewal, and
the Department of Employment. It has been successful in
achieving grants totaling over six millicn dcllars (Request

For Proposals, Brea Policy Board #3, Sertember 1980:6).

3.6.3 Chinatown Planning Council

The Chinatown Planning Council is ar anti-poverty agency
funded by federal monies which are distributed@ trrough the
city agency, the Community Action Prcgram. Anti-poverty
agencies, like the Chinatown Planning Ccuncil, developed in
the 1960s as part of the Great Scciety's "“War on Poverty."
The anti-poverty programs created social-service
organizations in local neighborhoecds, tkrough which agencies
such as the Chinatown Planning Council provide Ffrealth and
child care programs, language procrams, employment progrars,
legal aid, and housing programs. Ir addition to these
functions, anti-poverty organizations serve as local
political pressure groups. Chipatown Planning Ccuncil was

no exception and it has mobilized Chinese residents fcr
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demonstrations on specific issues when pclitical action was
deemed necessary. The Chinatown Planning Council is also a
constituent member of the Joint Planning Council and has
participated along with the other memter crcanizations in

advocating low-rent housing.

The Chinatown Planning Council serves Chinese residents
in Chinatown and maintains 1links with other Chinese
corrunities in the city. It now shares a leadership role in
Chinatown with the older and more traditicnal Ccrsolidated
Chinese Eenevolent Association which for years was the inner
government of Chinatown. Kuo's ctservations are well taken
here, fcr she states, "the anti-poverty prcgram ended the
century~long isolation of Chinatown by includirg modern
service associations and their leaders in varicus anti-
poverty crganizations on the Lower East Side and by enabling
these leaders to participate in city politics™ (1977:45).
The Chinatown ?lanning Council, by providing all the
services the Consolidated Chinese Benevclent Association had
traditionally provided (with the excepticn of financial
2id), has effectively challenged that 1leadership role.
There is now a general recognition of the Chinatown Planning
Council's power in the community, but acccrdirg to its
Executive Director, this was not sc until the Beare

adrinistration (1973-1977) in the city.
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The Chinatown Planning Council has a paid prcfessional
and para-professicnal staff. The Board of Directors are
Chinese and serve on a voluntary tasis. Cne of the founders
of the Chinatown Planning Council and a current member cf
the Board of Directors is active in the Chinese-American
Demccratic Club and is a vie-president of Community Board
3. The Executive Director of the Chinatown Planning
Council is also a member of Community Board 3. The
Chinatown Planning Council maintains ties with the 1local
City Councilmember and a number cf city-wide crganizations,

especially the Cemocratic party, and government agencies.

The trree organizations discussed atove played importart
roles in the planning and Jecisicn-making process in the

Seward Park Extension Urban Renewal Project.

3.7 CONCLUSION

This chapter has focused on the Lower =Zast Side's
porulaticn and housing stock, and their relaticnship to
residential patterns. The political implications of
demcgraphic patterns and hcusing are cf particular ccncern
in this study. From the data presented in this chrapter, I
have argued that there exists a conjunction between the
dercgraphic distribution of the Lower EZast Side®s ethnic
groups and the distribution of housing resources. In short,

a relaticnship exists among 1) the influx c¢f new groucrs
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---Blacks, Chinese, and Puerto Ricans, 2) the post-World War
II exodus of white ethnic Lcwer East Side residents, and 3)
the regrouping of residual white ethnic groups ané incoming
whites, and their monopolizaticn of newer and better
housing. Thus, in general, newly arrived low-inccre
minorities occupied the deteriorating tenements &nd public
housing projects while moderate- and riddle-inccrme Whites
are concentrated in the newer housing rrojects, cften with

minimal differences in rent.

Neighborhcods may be characterized bty their pcpulaticns
and types of housinge. Llocal residents frequently express
this pattern in the concept of “turf." Symbolically
charged, turf implies an identity cften associated with
ethnicity, race, or class, and which is frequently
asscciated with a particular type cf hcusing, as well as a
set of interests which are defined and articulated through a
variety of 1local organizations. These organizations =are
active politically and are 1linked to 1lccal and city-wide
institutions in an attempt tc influence or determine

policies and decisions favorable to neighborhocd interests.

Large-scale housing projects tend to segregate socic-
eccnomic groups by concentratinc families with 2 similar
range of incomes and separating them from cther people.
Such projects create their own rneighbcrhocd feeling among

residents, a feeling that they are different from the peotle
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whc live around them. This is true for public, low-income
prcjects, as well as middle-inccme developments. To the
extent that these massive housing projects are occupied
predominantly by one ethnic or racial group they further the
feeling cf distinctiveness and foster the ideological belief
that the group has a legitimate right tc a particular tyre
of housing in a particular neightorhood. Moreover, these
factors are influential in the development of 1localized
interest group crganization. The pclitical organization cf
ethnic interest can be traced back tc the development cf
residentially segregated and homogeneous neighborhoods and
the political machine which capitalized on ethnic
distinctions. Historically, ethnic pclitics characterized
the political system in New York City. Thus, fcllowing a
traditional pattern, the city administraticn frequently
allccates housing resources in a manner reminiscent cf
machine politics. As long as ethnicity is used as the basis
for the allocaticn of housing as is done carmonly in the
political parcellization of resources in Hew York City, a
orccess cf socially differentiating 1local pcpulations is
carried out. In sum, in the Lower East Side, neichborhocéds
are residentially segregated by income, race, and ethnicity.
This pattern of residential searegation and the ccmpetitive
struggles aver public resources promotes conflict, as the
case study of the Seward Park Extension Urbar Renewal

Prcject will dermonstrate in Chapters 5 and 6.
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Neighborhocods and their residents are linked in myriad
ways to larger socio-political institutions and acencies cf
the state. Local corganizations and institutions provide the
linking mechanisms through which 1lccal interests are
expressed and articulated. Increasingly, they rlay an an
important role in city planning and politics. The following
chagpter discusses urban renewal policy and its
implementation in New York City, thus revealing scme of the

ways urban localities are joined to state processes.

Reproduced with permission of the copyright owner. Further reproduction prohibited without permission.



Chapter 1V
URBAN RENEWAL: AN OVERVIEW

The Seward Park Extension Urban Renewal Frcject was just
one of hundreds of similar projects undertaken tc deal with
a national problem----the redevelopment of certral-city
slums. Federal urban renewal pclicy was the government's
attempt to ccmtat what many saw as a national scardal, the
decay and urban blight of the nation's clder cities. The
eccnomic crisis of the 1930s galvanized plarners and
politicians to press for Congressional legislation which
would aid cities in their efforts to eradicate their
deteriorating centers. Seward Park Extensicn was a local
manifestation cf this national pclicy; a policy 1like many
others, conceived in crisis with the firm belief that state
intervention was essential because of the encrmity of the

prctlem.

This cﬁapter examines urban renewal legislation, its
antecedents, and its pregressive modifications. Attenticn
is then directed to the implementaticn of urban renewal
policy in 'lew York City and the effects of New Ycrk City's

1975 fiscal crisis on urban renewal planning.

-~ 159 -
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4.1  URBAN RENEWAL: POLICY AND PLANNING

Covernmental concern with urtan proktlems has generated a
nunter of federal policies designed to help cities imprcve
their physical infrastructure while simultaneously aiding
private economic recovery by stimulating the ccrstructicn
industry. City slums, poverty, inadeguate and deploratle
housing conditions, and the need for fiscally scund urbhan
centers were predominant factors in the federal planning
decisions that developed during the years cf the Great
Derressicn. Federal legislation combined a remedial mixture
of guidelines and funding for slum clearance and hcusing, as
well as for economic redevelopment. The most controversial
of these federal programs is known as urban renewal. The
purposes of urkan renewal are nct clearly defined despite
voluminous records, reports, and studies. The program has
served a wide variety of ends, in rart, becautse locsl
runicipalities prcvide the initiative, planning, and
execution of urtan renewal projects. Bs a result, there is
considerable latitude and variaticn in the implementation cf
urban renewal policy. Mcre importartly, urbar renewal
legislation combined two frequently contradictcry
objectives: a provision for slum clearance and hcusing and
a provision for economic redevelorment. Historically, these
federal-aid prcgrams have generated constant debate and
confrontation over . the priorities of these two cbjectives

and how they should be achieved. As a result urban renewal
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legislation has been reinterpreted and mcdified over the

years.

4.2 THE NEW DEALs EARLY ANTECECENIS

Federal programs to rebuild the naticn's cities grew cut
of the urgent needs for governmental action during the
depressicn of the 1930s. Cities were bankrupt, suffering
frcm populaticn decline and, necessarily, cutting back
services. The focal point of urban 1ills seered to te
centered arcund city slums and their attendant social
problems. Slums and their deterioratinag and inadequate
dwellings served as dramatic exarmples cf urtan decline fcr
thcse whc advocated federal interventicn as a mechanism cf

social and economic reform.

During the Progressive pericd the Settlement House
movement, led by such social reformers as Jare Adarms, Jaccb
Riis, and Lillian Wald, had brought to the nation's
attention the plight of immigrants and housing in slum
neichborhoods. The early tenement laws were among the first
urban reform measures to address the issues c¢f pcverty and
the deplcrable housing conditions cf most slum dwellers. Ey
the late 1920s, as lowe observes, hcusing refcrmers had
become convinced vthat government must emplcy other
fundamental, more positive powers--especially eminent domain

and public funds--to acquire and demolish slur buildings es
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was being done in European countries, and tc finance
construction of government-owned and operated low-ccst
housing for pocr slum dwellers" (1967:24). The precedents
for urban renewal legislation crew cut cf these early

endeavors.

However, it was not until the New Deal (1933-1937) thet
federal responsibility for the public welfare was mcre
explicitly defined. An early New Deal program, the Public
Works Administration, established in 1933, sponsored slum
clearance projects and 1low-rent housing for the first time
under its Housing Division department. The prcgranm had five
maior objectives: 1) to deal with unemployment by providing
jots for workers, 2) to furnish decent housing to those
whcse incomne was so low that private capital was unatle to
prcvide adeguate and affordable dwellings, 3) to eliminate
and rebuild slum areas, 4) to denmonstrate to planners,
builders, and the public the practicality cf lzrge-scale
community planning, and 5) to enccurzce the enactment cf
state-enabling legislation so as to make possible an early
decentralization of the construction and operation cf

public-housing projects (Bellush and Hausknecht 19€7:7).

Bellush and Hausknecht (1967) point cut that within these
five objectives are outlined the New Deal's approach to
urtan problems as well as every subseguent administraticne.

&dditionally, they also reveal the inherent difficulties
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that the Putlic Works Administration and later programs
experienced as these five objectives were implemented. Fer
example:

First, there is the obligue reccgnition that a
protlem exists: a significant portion of the
population is "“ill-housed" and will centinue to
remain sc because it is roor. Second, the
economic system is functioning sc badly that it
cannot meet the needs of the poor, but,
nonetheless, it assumed that the ecoromic
institutions of the society can meet those needs.
The function of government is to do nothing more
than to "demonstrate" how these needs can be met
and to encourage “private enterprise® to the task
--with judicious subsidies (Bellush and Hauskrecht
1967:7) .

Inherent in the Public Werks Edrministraticn's program was
the idea that slum clearance and the construction of lcw-
rent housing wculd also serve tc stimulate the economy at
this critical time. However, rublic housing, which has
always meant housing for the pcor, remained a bitterly
controversial subject and was opposed at many levels.
Additionally, a major legal issue ccncerned the use cf
eminent dcmain, the government's right to ccndenn private
prcperty for public use. In 1935 the Federal Ccurt ruled
that condemnation cf property for housing did not constitute
a public benefit, thus lending sugpcrt tc cppenents of lcw-
rent public housing. This circumscription of the early
Public Works Adrinistration®s effort was further ratched ty

1ocal community opposition.
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However, acccrding to Lowe (1967), as a prerequisite fcr
obtaining federal aid, cities had to conduct surveys cf
their slum areas. The cases made by these slum surveys
helped pave the way for further state enabling-legislaticn
which would address slum clearance and low-income housing.
This lecislation was upheld in subsecuent ccurt actions.
The fact-finding surveys revealed that one-third of the
nation's poor were generally the cccupants of these dwelling
units. Frcm this perspective, slums were rc longer
considered a local, city problem, but were clearly a threat
to the general welfare of the nation, in the view cf policy-

makers.

Federal responsibility for the public welfare was mcre
clearly defined by 1937. The newly elected literal Congress
and the Supreme Court's broadened definition of the issuve cf
putlic benefit and the use of erinent demain were
instrumental in the passage cf the Hcusing Act of 1937.
This legislation was the first perranent governmert subsigdy
pruyram for housing in the nation's history (Lcwe 1967).
Under the new law the federal government was tc give or lend
money to 1local public housing agencies at 1lcw covernmert
interest rates, up tc 90% of the capital costs of clearing a
slur and develoring a project for low-income families. Once
federal approval cf sites, plans, ccsts and rents was
granted, the site acquisiticn, development, administraticn,

and owWwnership was in the hands cf local acencies (Bellush
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and Hausknecht 1967, Lowe 1967). The Hcusing Act cf 1937,
as well as the earlier Public Wcrks Administraticn progrars,
were designed tc arrroach the protlem cf elirinating sluns
and blight primarily through federal aid for 1low-rent

housing construction.

Several limitations of the 1937 Housing Act inmpeded its
pregresse. The federal subsicdies were tied to the
elimination of slum housing, rather than to the producticn
of enough low-cost housing to eliminate the nrarket for and
profit from slums. Additionally, the new 1legislation’'s
structures and failure to insist on desirable city planning
(both of which reflected the tension between federal and
local control) resulted in constructicn of gcvernment-
subsidized housing in many areas where édwellings should nct
have been built originally. Increasing oppositicr from the
housing industry and the growinc reccgnition that cities
could not be retuilt with just putlic housing were important
factors which led to a new consideraticn cf the government's

role in addressing urban problems (Lcwe 1367).

4.3 THE HOUSING ACT OF 1989

In the intervening twelve years tetween the 1937 Housing
Act and the enactment of the 1949 Housing Act, several majcr
changes occurred which affected the new legislaticn. World

Var II had directed the naticn's eccnomy to & wartire
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production level, thus bringing housing construction and
slum clearance projects to a halt. The wartime hiatus in
construction and the related shcrtage cf building materials
only aggrevated the acute housing shortage after the war.
Despite the enormity of the housinc protlem various business
interests were pressing their derands. By the 1late 193Cs
business leaders and realtors, bcth powerful lobties, were
advecating a rmore Yeconomic" tasis for slum clearance and
rebuilding, a policy, as Lowe ctserves, that “wculd allcw
private entrepreneurs to participate as develcpers; permit
re-uses other than public housinc, especially in centrally
located former slur areas; and let cities reap the higher

tax returns which private development promised™ (16567:28).

Moreover, gcvernment planners and cfficials recognized
that the plight of cities was more than a housinc problerme.
Urtan vitality was undermined Lty inapprorriate or outmoded
land uses as well as the persistence cf residential slums.
Various concepts and methods for dealing with wurktan blight
and decay came to be grouped¢ together under a new
concept--urban redevelopment. Redeveloprent advocates
envisioned the rebuilding and revitalizaticn cf cities
through the extended wuse of eminent domain to acguire slum
cr blighted 1land which would then te scld tc private
developers for rebuilding. However, a major otstacle to
redevelopment was the high and generally inflated cost cf

centrally located slum land. This problem was adcdressed ty
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twc Federal Reserve economists whc developed the concept cf
a government "write-down® on slumr 1land. In their 1941
prcposal they recommended that “the gcverrmert zbsorb the
difference in price between acguiring the built-ur slum and
that of the cleared land, priced at its real earring power
when rebuilt; and this deflated but realistic cost would te
macde the price c¢f the cleared larnd when it was scld to the
private develoger" (Lowe 1967:30). By the time the 1949
Housing Act was enacted, this federal "write-down" cost ‘was
fixed at a twc-thirds figure. For example, if a city
purchased land in a slum area for a ccst cf ten millicn
dollars and resold the cleared 1land to private cevelopers
for four million, the federal subsidy, in the form of a
capital grant, would be two-thirds of the six million doller
difference, the net project cost. The other third of the
costs would be torne by the city. In cther words, under the
new formula a two-thirds write-dcwn cost was provided as a

federal subsidy to local city agencies fcr rebuilding.

Lebate over how federal redevelcpment subsidies should te
used was prolonged 2and intense in toth Committee and
Congressional hearings. Prior to the enactment of the 1949
Housing Law the public hcusing prcvisions were the source cf
unccmpromising attack, while the urban redevelopment
provisions continued to escape direct attack (Foard and
Fefferman 1966). Tinally, after a four-year struggle thre

Housing Act of 1949 was approved by the President. Foard
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and Fefferman in their comprehensive review article on
federal urban renewal legislation observe that “during the
history cf this legislation, the major change in the basic
prcposal was the substitution of federal shcrt-term loans
and capital grants, in connection with cleared land which
wculd cenerally be sold by the 1lccal public agency, fcr
long-term loans and annual subsidies payable over a 1lcng
period c¢f years,. in connection with 1land which would

generally be leased" (1966:91).

The Housing PAct of 1949 thus contained an urbean
redevelopment scheme consisting cf a twe-thirds federal aid
prccram known as Title I of the 1949 Act. Within the law
w#as the specification, as Lowe notes, "“that the use of the
new government funds for helping cities reduce laré¢ costs in
designated project areas was to ke limited tc deteriorated
cr deteriorating areas that were °predorinantly residential*
in their original use or would be in re-use® (1967:32). The
new Division of Slum Clearance and Urban Redevelcprent was
placed under the Housing and Home Firance Acency, a new
federal umbrella agency which encompassed cther federal
housing and slum clearance programs. Title I legislaticn
alsc authorized the federal governmert tc pay planning
expenses and the majority cf the costs in relocating
residences and smaller businesses to make way for the

expected new develcpment (Starr 1980).
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In addition to the Title I (urtan redevelcpment) section

of the 1949 Housing Act, Concress for the first time
declared a National Housing Policy in which private
enterprise would serve as large a part cf the total needs as
it can. Additionally, as Lowe observes, waccepting the
reccgnition by the Housing Act of 1937 that the private
market could not serve low-income families decently,
Congress did make a major new authorization of 81(,000 mcre
low-rental units" (1967:33). In sum, the 1949 Hcusing Act
prcvided for the following: 1) Title I legislation which
authorized financial assistance by the FHousing and Horne
Finance Administration to a local public agency (either the
city itself cr a special agency) for a rroject consisting of
the assembly, clearance, site preparaticn, and sale or lease
at its fair value for uses specified in a redevelcgment plan
for the area of the project (Foard and Fefferman 1966:94).
Federal grants could not exceed twc-thirds of the net
project cost. Rs Bellush and Hausknecht note, “land
acquired for redevelcpment under Title I could be used for a
variety of purposes: luxury housing, 1lcw-rent private
housing; commercial or industrial use; public parks; etc."
(1967:12) . Additicnally, redevelcpment prcjects had to
conform to a general plan for the development cf the
locality as a whcle. The purchaser or lessee of the land
was oblicated to develop the site in a reascnable period cf

time. At the same time the developer had to rrovide a
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feasible method for the relocation of displaced site
residents in decent, safe, and sanitary dwellings at prices
and rents within their financial means. Morecver, no
project could be acquired wuntil after a public hearing
(Bellush and Hausknecht 1967, Fcard 2nd Fefferman 1966).
And, finally, Title I of the 1949 Act included a provisicn
which directed urban redevelopment aid toward the tetterment
of housing. 2) The public housing sections of the 1949 Act
continued with the same provisions as those entailed in the
1937 Housing Act. Congress authorized 135,000 new housing
starts per year for a period of six years (810,0C0 units).
In order to prevent competiticn tetween private and public
housing the 1law specified that public housing rentals at
their upger levels had to be 20% lower than that of standard
units in private housing. Private enterprise was encouraged
to provide as much of the total hcusing needs as pcssitle

(Bellush 2nd Hausknecht 1967).

The Advisory Ccmmittee on Housing created by Presidernt
Eisenhower recommended that cities face the process of urban
decay and recognize that there existed 2 need for a broacder
and more comprehensive approach to prevent the crcwth cf
slums. The dorinant recommendaticrs of this ccmmittee dealt
with urtan redevelopment, and the ccrmittee's extensive

report suggested several major changes. First, private
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enterprise was urged to take a greater share in the
prevention and elimination of slums esrecially through the
rehabilitation of existing structures. This measure
reflected the growing criticism tc the tctal clearance,
bull-dozer approach to urban redevelopment, as well as the
recognition of the accelerating detericration of rany older
but still livable city homes 2nd neighborhoods (Lcwe 1967).
The 1949 Housing Act had assumed that slum land, condemned
for renewal, would be completely cleared. The 1954 Act
allowed for the possible conservation and rehabilitation cf
on-site buildings. Second, cities were tc assume more
responsitility for combating slums and blight trrcugh the
use of a community-wide plan of action, known a2s a "workatle
prcgram.” The workable program would have to be submitted
annually in order for the city or the special agency to te
eligible for funds. Rccordinc to Cavies (19€6), the
workable program has seven requirements the community must
reet.

The local qovernment must prove that it has an
adequate system of housing ccdes and crdinarces,
an effective administrative organization for
implementing urban renewal, a factual analysis of
the conditions of its neighborhoods as a tasis for
determining the treatment Tequired, a
comprehensive plan (either cernpleted or in
preparation) for the developrment cf the city, a
capacity to meet the financial cbligations and
requirements of the program, adequate organization
and plans for rehousing pecple displaced by
government action including urban renewal, and
evidence that the program has been prepared with

citizen participation and that it has citizen
support" (1966:28).
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Third, rrovisions were made for the stimulation cf private
residential redevelorment and the provision of private low-
cost (public) housing for families displaced by urban
redevelopment and other governmental activities (Foard and

Fefferman 1966:96) .

The basic and most significant change, however, in the
1954 legislation was the introduction of the new term “urtan
renewal™ designed to replace urtan redevelcprent in sccre
and practice. Bellush and Hausknecht (1967) have summarized
this basic change. Under the 1949 Housing Bct, slum
clearance programs were in an impcrtant sense “non-economic"
ventures, althcugh the construction of public hcusing was
assumed to stimulate the construction industry. Under the
clder law, the capital invested in housing was provided
entirely by the public sectcr, rather than the usuel source,
the market or private sector. The investment in public
housing was not designad to return a profit, nor was public
housing expected or designed to affect the play of forces
within the market. In contrast, Title I cf the 1954 Act
turned <slum clearance into an veconomic" erterprise.
Housing could and should be provided by the usual market
forces with government financial investrents in the form cf
the write-down subsidy acting as a stinmulant a2nd a2id to the
traditicnal market forces. Redevelcpmert prcjects were to

return a profit for the private capital investors.
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Urban renewal has now come to te used as the enccmpassing
term for all federally-aided rehatilitation and rebuilding
projects designed to combat the continuing detericration cf
the city's centrally-located land. An urban renewal project
could be all rehabilitation, or all redevelcpment or any
cortination of the two (Foard and Fefferman 1966).
Moreover, the 1954 Act signaled a shift in emphasis from the
predominantly residential requirements of the 1949 Act.
Since the enactment of the 1954 Act, 10% (later increased to
30%) of the total federal funds available fcr redevelopment
could be used for projects that were not precdominantly
residential (Bellush and Hauskrecht 1967) . The sane
financing arrangements applied to rehabilitaticn projects as
applied to clearance and redevelopment, while special
mortgage insurance was provided for private residential
construction which would assist in meeting the objectives cf
the urban renewal program (see Foard and Fefferman (1966)

for a more detailed discussion).

The 1354 Act also allowed for additional low-rent public
housing units which were to be constructed tc reet the needs
of the site residents who were displaced. For the first
tire, tenants had the 1legal right to returrn to the
rasidential sites from which they had been displaced in lcu-

cost housing, provided they met eligibility requirements.
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Cne of the more important chances to be found ir the 1954
Housing Rct was the federal policy reguirement for 1local
citizen participation in the formulation of 1local renewal
plans before federal money could be spent cn them (Wilscn
1966) » Embedded in the policy cguidelines for a "Workable
Prcgram," citizen participation called for tre active
utilization of local leadership and orcanizations to assist
in community planning. As Wilson (1966) points cctt, local
citizenship participation on a city-wide basis is usually
not difficult to obtain, but getting the participation, much
less the acquiescence, of citizens in a renewal neighborhccd
is something else again. He notes, “Althcugh federal law
¢oes not require rparticipation at this level, the increased
vigor of neighborhood opposition has made participaticn
expedient if not essential-- particularly with the new

emghasis on rehabilitaticn and self-helg" (196€:410).

The implications of citizen participaticn for urbkan
renewal planning has shown that, increasingly, renewal plans
are subject to delays, either in the fcrr of outright
opposition to renewal proposals or to 1lengthy and time-
consuming modifications to original plans. In acdition to
the implications for the goals c¢f planning arnd, for that
matter, guestions concerning the nature of the function cf
the central city, citizen participation "“gces to the heart
of a fundamental problem in the urban political process.

Resclving this issue is not simply a protlem in planning
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priorities, but in addition a protlem in electoral politics™
(Wilson 1966:419). For this reascn urban renewal as a
planning process is intrinsically related to and erbedded in

local and city politics.

4.5 URBAN RENCUAL IN NEW YORK CITY

In all aspects of urban renewal it is the city that must
take the initiative and do the work. The federal covernment
can only advise, assist and provide financial aid. Title I
of the Hcusing Bct of 1949, as amended, authcrized advances,
loans and grants to "local putlic agencies" for renewal.
wProjects must be locally conceived, 1locally plarned, and
locally carried out™ (Davis 1970:74). Federal cuidelines
for the local public agency are very brcad. The 1local
putlic agency may be the city government itself which
carries cut the program through one of its departments cr
agencies. In other cases a separate agency is authorized
whose merters are appointed by the maycr with the approval
of the city council. Pescite the diversity in
organizational form of the local rfublic agency, the ultimate
responsibility for making the basic decisions in renewal
rests with the elected governing tody of the leccality (Davis
1970) .

Urban renewal in New York City, esrecially in its early

years, came under the powerful hand cf Rcbert Moses, a
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dorinant figure in New York public works projects. In 1948,
a year before Congress passed Title I legislation, Moses had
put through the state legislature in Albany the necessary
state-enabling legislation which would make New York City
eligible to receive its share of federal funds. This bill
also made the city, rather than an Authority, the local
putlic agency, thus placing the Board cf Estimate in full
cormand of all urban renewal planning. At the same tire,
Maycr O'Dwyer appointed Moses Chairman of the New Ycrk
Mayor's Ccmmittee on Slum Clearance. While the city itself
was desicnated the local public acency, the Slum Clearance
Corrittee was the renewal agency, exercising broad powers as

it coordinated and directed the city's renewal procrame.

Federal 1law and policies provide troad guidelines for
action by the 1local public agency befcre fundirg can te
granted. First, the 1local public agency must adopt a
“wcrkable program" which establishes a framework for the
planning of the component renewal prcjects in the cesignated
area. Second, the 1local public agency must submit an
authorized application designating the urban renewal area
for federal project planning funds. Third, a public hearirng
must be held and the local public agency (in this case the
city itself, through its major cdecisicn-making tody, the
Board of Estimate) must officially adcpt the urtan renewal

rlan.
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4.5.1 Government Bgencies in the Urban Repewal Brocess

In New York City a number of covernrental todies have an
important role in urban renewal (see Table 18). These
agencies and governing bodies are responsible for the
adrinistration, rlanning and arprcval necessary for the

execution of an urban renewal project.

The Slum Clearance Committee, formed by Mayor C'Dwyer in
1948 with Robert Moses as its unsalaried chairrman, was
designed to initiate, cecordinate and execute renewal
prcjects under the 1949 Title I legislation. For ten years
(1949-1959) Moses was the Slum Clearance Committee. Thoras
Shanahan, President of the Federaticn PRank and Trust
Corpany, served as the Slum Clearance Ccrmittee's
unsalaried vice-chairman until its derise in 19¢€0. Lowe
oyserved. vShanahan was prcbably best known municipally as
Tarmany Hall's number one fund-raiser and was a familiar
fijure to building and real estate interests, particularly
around campaign time" (1967:88; see alsc Carc 1975:1047-u8).
Prcject sponsorships in urban renewal areas had to te
cleared through Shanahan. The staff ccnsisted almcst
entirely of Moses' men. Twc of its five members also served
as Director and Counsel tc Moses® Triborcugh Bridge and
Tunnel Authority. The offices c¢cf the Slum Clearance
Committee were at Randall's Island, the headquarters of the

Triborough Authority. In fact, as Lowe oktserves, this
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TABLE 14

GOVERNMENT AGENCIES IN THE UFBAN RENEWAL PRCCESS

Agency
New York City
Community Boal

rds
(as of the 1975 City
Charter Revisions)

Slum Clearance Committee
(Before 1960)

Housing and Redevelopment
Board

1961-1970)

Housi

Mesbership

50 members appointed by
Borough Pm'ﬂlnt with
one=half of

Functions
Mvisory body only. Approv

178

as
pluu drawe wp hy City Plan-
ind Department

e_nd.db local
City tmui'll-hn

Chairman and two members
appointed by Mayor

sing
Mnnismmn (1970-1977)

Housing Preservation and
Development (1977-present)

City Planning Commission
Board of Estimate

Housing and Home Finance
Agency
(Before 1965)

Housing and Urban
Developme
(1965-present)

* Adapted from Davies, 1966:9

by Mayor

:hinl strator--appointed
y Ma,

Chairman and six members
appointed by Mayor

yor, Comptro
Fre:ldtnt of :ity Cuuncﬂ .
S Borough Presidents

Administrator appointed by
President with advice and
consent of Senate

Same as Housing and Home
Finance Agency

ing
ol Housing, lnnrntion and
Development.

Conceives 'p'nltetx. find
sponsor, reguests planning,
survey, and project funds.

s Comsittee on
Clurlnn with aaamnnn
functions as per 1954 amend-
ments to housing law.

Same as Comsittee on Slum
Clearance

Same as Committee on Slum
Clearance

ntchru area nngnm.
approv
p'llmllng IM pro.h:t funds.

Approves requests for
planning and project
'unds..

Approves and grants requests
::r planning and project

Sane as above
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billion-dcllar Title I program was run like cne oOf Moses’®
free-wheeling authorities.

It was as removed as possible frcm citizen
scrutiny, public approval and attack, and also
from the rponderous bureaucracy which such & big
operation would ordinarily entail in Mew York.
Since it did not even exist as a bcckkeeping unit,
the Ccmmittee was not subject te audit
(1967:72-73) .

Through the years criticism cf Title I progress under
Moses grew. Charges of shady dealings and favcritism in the
chcice of spensors, objections to the continued use of the
bull-dozer apprcach, the lack of citizen participation, and
the inadequate relocation procedures were just a few of the
many complaints that arose. Finally in June, 1959, the
scandal cf the Manhattantown project, lccated cn Manhattan's
Upper West Side, forced Mayor Wacner to reorganize the Slum

Clearance Committee.

The Hcusing and Redevelopment Eoard was crganized in 1960
as a three-man 3o0ard, having the status of a recular city
derartment and equipped with a sizeable staff of its own
(Davies 1966:19). All Title I procrams and all other
housing except puklic housing would bte placed under its
jurisdiction, thus replacing the Slum Clearance Ccrrittee.
Sutsequent to this change, the Housing and Redevelopment
Board has undergone two major reorcanizations. Under Maycr
Lindsay a new super-agency was formed--the Housing and

Developmert Administration, and finally in 1977 urder Maycr
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Beame, this agency was subsumed under the newly formed

Department of Housing Preservation and Ceveloprent.

The Frew York City Housing Authority was formally
established in 1934 as a2 public corporaticn éirected by a
three-member bcard appointed by the PMayor. The Housing
Buthority operates and constructs the city's lcw-rent public
housing projects using federal, state and city funés, while,
in contrast, the Department of Hcusing Preservation and
Development is responsible for the constructicn cf federal,
state and city-aided moderate- and middle-income housinc.
Cocperaticn between the two agencies frequently occurs in
the planning of urban renewal areas in which public and

private housing are mixed.

The City Planning Commission was given brcad powers in
the 1938 Charter. As Sayre and Kaufran (1960) point out, it
has three major tasks to perform: To prepare andé maintain
va master plan of the «city;" tc prerare prcposed zoning
regulaticns for subtmission to the Eoard cf Estimate; and to
prepare annually the capital budget and an accompanyirng
five-year capital program for submission to the Board cf
Estimate. The Commission is ccmprised of sever members,
appointed by the Mayor for staagered eight-year terms. In
the urban renewal process the Conrmissicn apprcves the urtan
renewal plan fcrwarded to it by the Departmenrt c¢f Housing

Preservation and Development, fcrmerly the Slum Clearance
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Cormittee. Frequently the two departments have worked
together in the process of site selecticn and in determining
the type of projects to be constructed. Rfter the
Cormissicn has approved the renewal plans, and prior to its
sutmissicn tc the Board of Estirmate fcr modifications and
final approval, it holds public hearings on the proposed
renewal project. Since the 1975 City Charter Revisions, the
City FPlanning Ccmmission must submit additiorally the
renewal application and plans to the local Ccmmurity Board

for its recommendations.

The Ccmmunity Soards, since the 1963 charter revisions,
have been citizen sounding posts, rlanners and advccates for
lecal concernse. When the City Charter was revised in 1975,
it provided for more intensive ccmmunity involvement in the
site selection, planning and development of putlic and other
governrment-aided housing. Under the Uniform Land Use Review
Prccedure all plans and projects fcr government-aided
housing must be forwzrded by the Cepartment cf City Planning
to the Ccmmunity Poard in the district in which the housing
prcject would te 1located. The Ccmmunity Boarc¢ is then
reguired to hold a public hearing and to prepare a written
reccmmendation concerning the rproposal, which 1is then
forwarded to the City Planning Commissicne The Community
Boards are made up of at least fifty memters who are
appointed by the Borough President, half of whom are

selected from a list of persons reccrmended by the local
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city councilmenter and the two torough councilmembers-at-
large. The Community Board's functicn is strictly an

advisory one with no other legal power.

The Bcard of Estimate, the city's najor decision-making
body, includes the Mayor, the City Council President and the
Comptroller, all elected by a city-wide vote, anc¢ the five
Borcugh Presidents, each elected by voters on &z borough
(ccunty) Dbasis. The Board of Estimate is the center of
power in city government, wielding great influence over
alrost all city officials and employees, and cver mcst
of ficial decisions and actions, contrclling both finances
and personnel (Sayre and Kaufman 1960). The Board cf
Estimate determines policy for all real estate belonging to
the city, and it has the power to change zoning regulaticns
and zoning maps. The Board must apprcve bcth the plan and
the project submitted for the review before develcpment and

construction of an urban renewal rroject can begin.

The Mayor and his staff are also influential in the urtan
renewal process., The Mayor's role is particularly important
since urban renewal projects also receive city and state
aid. In addition to appointing the nmembers of the City
Planning Commission and the City Housing Authority, the
Mayor alsc appeoints the Administratcr cf the Department cf
Housing Preservaticn and Develcpment. The Mayor sets
of ficial policy on housing, slum clearance and Community

Development projects.
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The new federal Department cf Housing and Urten
Development was established in 1965. This department of the
executive branch of the federal government subsumed the
Housing and Home Finance Agency and all cf its legal powers.
The Housing and Home Finance Acency had previcusly been
establishted in 1947 to provide a single agency that would be
responsible for the principle federal housing prcgrams and
functions. One of its constituent units, the Urtan Renewal
Administraticn, was responsible for carryinc out Title I
prcgrams and most other aspects of urban renewal through its

New York regional office (Davies 1966) .

8.5.2 Political Considerations

Five governmental units--the Department of Housing
Preservation and Development, the City Planning Ccmmissicn,
the Mayor, the Board of Estimate, ard the Department cf
Housing and Urban Pevelopment--are in a pcsiticn tc veto 2ny
renewal proposal. Each of these units provides a point cf
access for non-governmental groups seeking to stop cr modify
a specific urban renewal plan thrcugh pclitical pressure, cr
other measures. The Bcard of Estimate, hcwever, is the
center of gravity in the city's political process (Davies
1966) . Since each member of the Poard is ar elected
official, each is closely connected@ with the [Lemocratic
Party organization. The city, traditionally, has been

predominantly Democratic, with the exceptior of Richmcnd
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Countye. The members of the Board of Estimate, acccrding to
Sayre and Kaufman (1960), hold the eight mest important
elected cffices in the city government. The influence of
party leaders lies in the nominations and elections process.
The ties between Board members and party leaders (especially
the five county leaders) are, as a result, direct and

fregquent.

The Borouch Presidents usually have the closest ties to
the leaders of the Pemocratic Party orcanization. Davies
notes that "in New York the boundaries of the five counties
are the same as the boundaries of the five torougts and the
County leader is the key figure in the Party orgznizaticn®
(1966:25). Most significantly, the Borouch Eresidents
represent an extremely important access point thrcugh which
local interest jroups can influence <city pclicy and the
decision-making process. Because, as Pavies ccmmerts,
the City Council lacks any effective pcwer, the
Borcugh Presidents are the cnly imgportant pclicy-
makers whose ccnstituency is localized. Their
usefulness in serving as spokesran for
neighborhcod interests is enhanced by the Board of
Estimate's equivalent of senatorial courtesy. By
custom, if a Borough President cbjects tc any
proposal that affects only his borcugh, the cther
Borough Presidents will not vote in favor of that
proposal (1956:27).

Correspondingly, the 3orough Presidents rerain tre elected

of ficials mcst attentive and sensitive to neighborhccd

derands and discontent.
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Certain procedures must be follcwed in the renewal
prccesse. First, a renewal project must be initiated by the
city agency in charge of coordinating the - program. Under
Moses®' leadership (1948-1960) this agency was the Slum
Clearance Committee. Since 1960, as previously ncted, this
agency has undergone several major reorganizaticns under
successive Mayors. Today, . the Derpartment of Housing
Preservation and Development bears the responsitility cf
initiating all urban renewal programse. The renewal agency
has a wide range of alternatives in the sites selected for
renewal projects and the type of develcpment to ke carried
out. Second, following this initial step, an arplicaticn
for planning and survey funds must be apprcveé by the City
Planning Comrission and the Board of Estimate. Trird, the
application is then submitted to the Federal Housing and
Urtan Cevelopment Bgency (fcrmerly Housing ané Hcre Finance
Rgency) . When the planning and survey funds are obtained
and the plans for the project are corplete, the process
begins acain with an application for funds to purchase the
land. When this application is apprcved the land is sold to
a sponsor whc has received the approval of the Department of
Housing Preservation and Develogment, the City Planning
Conmission and the Board of Estimate. Every step alcng the

way has political implications.
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4.5.3 Bobert Moses and the New York Method

While these were the general guidelines estatlished in
the urban renewal process, under Moses® direction the Slum
Clearance Committee developed a unique pattern of cperaticn.
Using the power that had accrued to him during his wmany
years of gcvernment service, Mcses adapted the federal
guidelines and procedures to suit his own operating style
and to get results (see, for example, Caro 1975, Davies
1960, and Lowe 1967). In the course cf his public career,
Moses had gained@ the support of the Demccratic Party
leaders, the financial ccmmunity, and the media, as well as
the variocus government agencies he headed. In particular,
his cooperation #ith the Democratic leaders assured him an
easy time with the Board of Estirate since the five Borouch
Presidents on the Board of Estimate had close ties to the

leaders cf the Cemocratic Party organization (Davies 1966) .

The methods Moses devised in advancing Title I projects
came to-be known as the "New York method" (Lowe 1967). The
key elements cf this rather ccntroversial apprcach, as

discussed by Lowe (1967:69-72), include the following:

(1) The most unusual, as well as abused, elemert was the
immediate transfer of an uncleared Title I site to a sponscr
on his sicning a contract with the city to buy and rebuild
the land. In effect this made the sponsor a slumr landlord

until he relocated the residents and cleared the renewal
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site. The respensitbility for the relccation of farilies,
businesses and neighborhood institutions was shifted frcm
the city to the private sponscr. Cther cities first
demclished the slums and cleared the site before selling the
land to a private sponsor, and those cities assumed the

resgonsitility of relocating families in standard housing.

(2) Unlike other cities, which "first designated a Title
I site, made plans fcr its rebuilding, acquired the
prcperty--after the necessary putlic hearings and
lecislative approval, and then looked for a sponscr,” in New
York, Moses combined the process cf site selecticr and re-
use planning, dcing this privately in cocreraticn with a
preselected but unannounced sponsor. Rlthouch nct illecal
until 1959, this procedure was hichly questionable. In
fact, in a number of instances, according tc Lcwe (1960:70),
it later became known, that sponsors proposed sites and the
Slum Clearance Cormittee accommodated ther witk Title I
designaticn. Moreover, the public hearing prccess became a
vrutber stamp" procedure, since Moses had all aspects of the
renewal program contracted for befcre the "“propcsed” plan
was sutmitted to the City Planning Comrissicn ané the Board
of Estimate. Potential sponsors were virtually elirinated
frcm competitive bidding because of "behind-the-scene"

dealings and a lack of adequate advertisement and promoticne.
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4.5.0 Ihe Upited Housing Foundation

Established in 1951, the United Housing Foundaticn
rerresented a peculiarly New York institution. According to
Starr (1970), many of the successes cf the Slum Clearance
Committee were due to the availability of one spcrsor, the
United Hcusing Foundation. By 1970 mcst of the privately
owned, publicly subsidized housing built on Title I land in
New York City had been constructed by the United Housing
Foundaticn. Ajditionally, one-half cf all the mortgace
money advanced by the city and state through the Limited
Prcfit Housing <Corpany Law had cone tc the United Housing
Foundation. It therefore played an impcrtant role in the
development of housing for families whose income was tco
high for public housing, and yet too low for privately owned

housing (1970:366).

The United Housing Foundation was formed in 1951 as an
asscciation of organizations interested in housing
construction. An amalgam of union organizations and monies,
the United Hcusing Foundation's antecedents and later
charter members were cooperative hcusing corgorations,
formed under the aegis of the Amalgamated Clothing Workers.
The early cccperative housing developrents Luilt ty
Amalgamated were a success, and one of its original
conmittee merbers, Abraham Kazan, became the president cf

the United Housing Foundaticn. Kazan, according to Starr
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(1970:368), had a special talent for housinc development,
including site selection. Not only did the United Housing
Foundation build cooperative housing for typically 1lower
middle-class families, but it alsc controlled the wmanagement
and internal affairs of the cooperative organizaticn. Starr
notes, "control of the board of directors of the ccoperative
organization has remained in the hands of peuple closely
affiliated with the Rmalgamated Union or, subsequently, with
the United Housing Foundation" (1970:369). Management
responsibilities were shared with a house ccrmittee entirely

corposed cf tenant ccoperators.

The success of the United Housing Fcundaticn was related
to a number of factors. Summarizing the United Housing
Foundaticn's experience, Starr provided several cuidelines
for other non-profit housing develcprment sponscrs which
included the following:

The directors of the spcnsoring crganization
should closely resemble its prospective cliertele
in ethnicity and background, and the sponscring
organization should have close ties tc at least
one major power force in the city or state as a
whole---like a powerful ethnic or lator
organization. The affiliated organization must be
ready tc press the case of the housing sponscr at
City Hall, in Albany, cr in Washincton (1970:371).

In the case of the United Housing Foundation, its success
can be attributed to a wunigue ccmbination of interlocking
interests. Cne of the most striking was the clcse

relationship between Robert Moses, the Slum Clearance
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Cormittee, and Kazan. Urban renewal grcjects were planned
under their direction with specific goals in mind---locaticn
of sites, type of housing, and geared to a specific type cf
resident, white and of moderate- cr middle-inccme. Its
board of directors and clientele were primarily Jewish, zand
their interests were advanced ty both ethnic and unicn
oroanizations. Moreover, Moses' close ccnnection with Kazan
and the political forces of the city and the state insured
the success of the United Housing Foundaticn. Mcses had
tuilt one of the strongest public werks® pclitical machines
in the ccuntry, and under his direction and with Title I

sutsidies the United Housing Founcation flourished.

4.5.5 New York City's 1915 Eiscal Crisis

The city's slide toward bankruptcy in 1975 sterred from a
variety of factors. Underlying the immediate crisis of the
loss of the city's credit rating and the resultant denial cf
federal aid, were several rajor long-term factors involving
a change in the city's economic tase---from a manufacturing
center to a communications and corpcrate hezadquarters
center. A decline in manufacturing Jobs of over 270,000
between 1950 and 1970 and an overall job loss c¢f 500,000
between 1969 and 1976 was indicative of this trend (Alcaly
and Mermelstein 1977). The city's industries, which had
traditionally ocffered employment oppcrtunities to newly

arrived immigrants, were shifting their base of cperaticns
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out of the city. The city's tax base had failed@ to grow as
rapidly as its revenue requirements, in part because cf
shifts in the lccaticn of econcmic activity, as well as the
continued suburbanization of middle- and upper-inccme groups

(see, for example, Reischauer, Clark, and Cuciti 1577).

As a result of the immigraticn fror the Southk and the
Caribbean, the white out-migraticn to the suburbs, and the
natural aging of the existing population, the demand on city
services grew faster than its ability to raise revenues.
Rising inflation rates coupled with a naticnwide recessicn
added tc the severity of the fiscal problem. Service
cutbacks, 1lay-cffs and attrition in the public and private
sectors and a reorganization of city-wide priorities seemed

necessary in order to balance the city's budget.

In particular, the underlying causes cf the city's fiscel
imtalance has affected housing. Capital expenéitures of all
kinds were reduced by two-thirds (Brecher and Horteon 1980),
while the construction industry suffered from high interest
rates, high labor costs, and a shortace of mcrtgage money,
thus reducing housing construction in the city. Thre federal
government terminated urban renewal funding under Title I in
1973 and rlaced a moratorium con subsidized housing
construction proaramse. The fcllcwing year, urban renewal
was incorporated into the Housinc and Community Development

Act. The conseguence of the mcratcrium  left 280
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redevelopment sites in New York City in various stages of
clearance and design (see Department of City Planning:
Planning for Housing in New York City 1977t). The
Department cf Housing Preservation and Develorment was
therefore under pressure to clcseout its urban renewal
procrams in order to make way for the new federal funding
programs, Community Development Block Grants. As a result,
the remaining urban renewal areas in the City were planned
to conform to the city's new policy of econcmic recovery,
and in accordance with the original intent of urbtan renewal
policy which favored middle-class interests (see Starr

1980) .

At this time a new priority fcr the city was “econoric
reccvery.” Incentives for economic investment in the city
were provided for private investcrs through tax atatements,
lowered tax assessments or Jdeferrals, and incentive zoning,
while sccial programs were eliminated cr sharply reduced.
In the same vein, housing policy was geared tc minimxal
construction and rehabilitation of 1low- and mcderate-inccme
dwelling units, while private financing for miédle- and
upper-inccme construction was encouraged thrcugh tax
abatements like J-51 legislation, and throuch
vgentrification" (the return of crrimarily white, middle-
class residents to low-income, minority cr industrial areas,
which leads to a restoration of the area and a displacement

of the former residents). As a result of these changed
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pricrities, conflicts over housing became intrinsincally
class ccenflicts, and reciprccally hcusing policies are
determined by the outcome of conflicts among broad sectors

of society (Marcuse 1982:84).

4.6 CONCLUSION

In concluding this chapter we may ncte the complex
interplay among levels of government that are exerplified in
urtan renewal policy. Designed tc meet a national problerm,
urban renewval pclicy, in its objectives and guidelines, was
sufficiently broad in scope to allow lccal covernments wide
discreticnary pcwer in their implementation of this federal
prcgram. Correspondingly, there is great variety in the w2y

cities have used and benefited frcm urban renewal programse.

This variation can be accounted for, 1in gart, by the
federal lepartrent of Housing and Urban Cevelopment®s policy
of non-intervention in municipal affairs. Urban renewal
pregrams were filtered through a municipal system cf
entrenched interests as this chapter has showr in the
discussicn of Moses® New York method. Moses was an example,
writ large, of the variable types of realtionships that
developed between national policy and local political
exrediencies. Cn a smaller scale this process was repeated
many times over. The operation of the Slum Clearance

Cormittee and the implementation of urtan rerewal programs
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in New York City also illustrates how only a handful cf
pecple are 1involved in the decision-making [process. The
planning and execution of this multi-billion dollar progrars,
affecting the lives of hundreds cf thousands of people, is
essentially restricted to a few key figures. Citizen
participation, as a result, was frequently a reactive,
defensive response rather than a rutually ccoperative
planning effort. The city had the resporsibility fcr
resclving the controversies and ccnflicts generatec by urtan
renewal rlanning, but it 3id so through its own established
political system. In many ways the federal housing agency
yielded it sovereianty tc municiralities because it allowed
local governments to implement federal policy according to

the city's own particular needs and political imperatives.

This study links the locality, the scene of the Seward
Park Extension conflict, with the state interventionist
policy of urban renewal. The mcst impcrtant facts in this
linkage are the federal sources of funding and mandated
cormunity participation. When we turn to the local level we
see that the 1legitimacy and 1legal right of community
oroanizations to take part in urtan renewal plannirg stemmed
frem the 1954 Housing Act, specifically, the “workatle
program” compcnent, which called for evidence that the
prcgram  had been prepared with citizen participation and
that it had citizen supporte. But here, toc, this right

could be comprcmised@ by the political system of the city,
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and neightorhcod interests could be thwarteéd Lty policy-
makers and pcliticians whose interests did nct coincide with
local residents. As we shall see in the Seward Park
Extension case study, this was a commcn occurrence in the
redevelopment of MNew York City thrcugh urbar renewzl
programs. Thus, while localities are explicitly enjoined ty
federal legislation to take part in urban renewal planning,
their interests frequently compete and conflict with city-
wide interests. The judicial system is the court of last
rescrt for 1lccal groups seeking to overturn decisicns
inimical to their communities---a  timely ané costly
prccedure, and one that is difficvlt for mcst local

orjanizations or residents to undertake.

This chapter has examined urtan renewal legislation and
its objectives. Urban renewal in New Ycrk City, under the
early direction of PRobert Moses, had a dramatic effect cn
the redevelcpment of New York City. Invariably throuch
tire, economic and political circumstances molded the urten
renewal process to meet the changing complexities of the
city and its people. New VYork City's 1975 fiscal crisis
rationalized the reduction and elimination of services to
low-income neighborhoods. Furthermore, it returned urtan
renewal benefits to the middle class, thus elimirating the
gains made in the 1954 Housing Act that sought to provide

housing for poor residents in urtan renewal areas.
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The next twe chapters examine the local-level conflict
precipitated by the Seward Park Extensicn Urban Renewal

Prcject in Manhattan's Lower East Side.
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Chapter V
URBAN BATTLEGROUNDS: THE SEWARD PARK EXTENSION
PROJECT

In this chapter, and the one that follcws, the Seward
Park Extension Urtan Renewal Prcject 1is presented as an
extended case study, or to use Cluckman's terminclogy, as
“"the apt illustration® (1967:viii). In this first part I
reconstruct the history of the rproject frcm 1965 tc 197%.
The information contained in this charter is drawn frorm a
nurter of diverse sources, but is primarily degendent cn
written documents and the recollections cf individuals who
actively participated in these events. The recornstructicn
cf this earlier period focused on the formal urban renewal
plan and its modifications as they were interrelated to the
sets of strategy relationships among 1local grougs, city
agencies, and pcliticians. A rpolitical counterpoint cf
action and reacticn is thus developed which provides a
framework for understanding the series of events ané
incients that I witnessed and in which I participated during
the course cf my fieldwork experience from June 1979 to
March 1981. The second part of the Seward Park Extensicn
case study (Chapter 6) 1is based primarily on data derived

from my fieldwork experience.

- 197 -
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Manhattan's Lower East Side was one cf many areas in New
York City that was in dire need of urban renewal. Its
housing stock, primarily tenements, was detericrating; over-
crcwding and “slum-like" conditions presented a ficture cf
urban blight. By every federal, state, and city critericn
the Lower East 35ide was eligible fcr federal urkan renewal
assistance. Thus with the passage of Title I legislation in
1949, eleven areas in the Lower East Side were designated as
sites for extensive urban renewal develcpment. The Lower
East Side follcwed a common pattern in which housing in cld
neighborhoods decayed physically and passed down to
progressively lower income groups until trere was

intervention by planned urban renewal.

In the urban renewal process (as discussed in Chapter 4)
the city undertakes the improverent of a designated area
thch is considered to be deteriorated as defired ty federal
guidelines. The city acquires the property in the urkan
renewal site by purchase or condernation (through its use of
eminent domain), relocates residents, undertakes service
improvements, and, finally, sells or leases the property to
individuals or organizations (developers/sporscrs) whe, in
turn, agree to build new structures or rehabilitate existing

ones acccrding to an overall urtan renewal plan.

The Seward Park Extension Urban Renewal Prcject was

originally plannedé as an extension to the Seward Park
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Prcject, a middle-income cocperative urban renewal
development containing 1,728 apartments lccated on Grand
Street in Manhattan's Lewer East Side. The Seward Park
Project had been completed in 1962 under the auspices cf
Rotert Mcses' Slum Clearance Comrmittee and through the use
of a single sponsor, the United Hcusing Foundation, directed
by Abraham Kazan. Moses and Kazan had previously developed
and built the urban renewal project of Corlears Fcok (East
River Houses) in an urban renewal area in close prcximity to
Seward Park and the proposed Seward Park Zxtension projects.
Kazan's earlier success with the housing develorments cf
Rmalgarated Dwellings and Hillman Houses in the same area
played an important part in the relaticnship that develoged
between Moses®' Slum Clearance Ccmmittee ané tre United
Housing Foundation, organized with the backinc¢ of the
Zmalgamated Clothing Workers Unicn and the International

ladies Garment Workers Union under the cdirecticn of Xazan.

Since 1930, through a comtinaticn cf garrent-union
pension-fund firancing and Title I funding, this mile-lcng
stretch along Grand Street and East Broadway had been
redeveloped with 2 total cf 4,500 mcderate- ané middle-
incecme cooperative apartments which are occupied almcst

exclusively ty white Jewish tenant-cooperators (97.6%).

#Moses and Kazan shared a comron visicn of the type cf

housing that urtan renewal land could accommodate.

Reproduced with permission of the copyright owner. Further reproduction prohibited without permission.



2C¢0

Accordinc to Roger Starr, a housing specialist znd former
administrator of the Housing and Cevelorment Administraticn,
Mbses

felt that housing for people tco well off to

qualify for public housing, but toc pcer tc pay

for new conventional hcusing, could be prcvicded on

urban-renewal 1land by making it available to

builders through New York State Redevelorment

Companies. They would get tax concessions that

would bring rents within rance of the riddle class

(The New Ycrk Times, June 6, 1980:10).
Thus rents were kept 1low for mcderate- and middle-inccre
peocple throuch a corbination of federal, state, and city
subsidies, that is, through the use of the federal "write-
down" provisions for urban renewal land value, lcow-interest
mortgage loans, and the tax-abatement provisions of the 1949
Redevelorment Companies Law and the 1955 Mitchell-Lama Act.
In some cases the average monthly rent per rocr between
public (low-rent) housing and the privately-cwned, publicly-
subsidized, middle-income housing was negligible. Tecr
exarple, the Corlears Hook (East Fiver) cooperative housing
development had a monthly raintenance charge of $17.00 ger
rocr in 1969, while LaGuardia Hcuses, a public housing
prcject, completed one year earlier, had a monthly rental
ter room of §1u.54. In effect, government subsidies were
used in many urban renewal projects to rrovide belcw market-

rate rents for moderate- and middle-inccme families.

The Seward Park Extension Urban Renewal Project was begun

ty the Slum Clearance Committee and criginally put on the
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city planning map in 1959. Bccecrding to the City Planning
Commission report dated June 2, 1965:

On December 18, 1958 (Cal. Nc. 253) the Board of

Estimate adopted a resoluticn finding the Seward

Park Extension Area to be substandard and

authorized the Committee on Slum Clearance to

apply to the U.S. Housing ané Home Finance Acency

for an advance of survey and planning funds,

pursuant tc Section 72-k cf the General Municipal

Law, then in effect. On Fetruary 13, 1959, the

Board of Estimate accepted the federal offer of

survey and planning funds.
However, increasing city-wide cppositicn tc Moses and thre
S5lum Clearance Committee 1led to official changes in thre
implemention of urtan renewal policy and programs. The Slum
Clearance Committee was reorganized into a new housing
ajency, the Housing and Redevelcpment Board, ottside the
control of FMoses and with the express rurpose that future
urtan renewal planning would stress architectural variety
through the use of a variety of sponsors, and the
rehabilitation of older buildings, where pcssible, instead
of the tctal clearance and reconstructicn cf urben renewal
areas favored by Moses. BAdditionally, the city established
a Department of Relocation which wculd assist in the
relccaticn of on-site residents rather than leavirg this to
the developer, and the ¥Yright of return” fcr on-site
residents was emphasized. At the same time housinc would te
prcvided for a mixture of income 1levels (Starr 1980:10).
Moreover, according to a press release from the Hcusing ard
Redevelopment Bcard, by 1961 the United Housing Foundaticn
had formally withdrawn as the previously designated sponscr

of the project.
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5.1  PLANNED DISPLACEMENT: THE SEYARD PARK EXTENSION
BROJECT

The Board of Estimate of the City of New York approved
the urkban renewal plan for the Seward Park Extensicn site in
1964. Cn April 23, 1965, the Housing and Redevelopment
Board, the supervisory city agency for urbar renewal
development, submitted a revised urban renewal plar entitled
“Application for Loan and Grant Final Project Peport fcr
Seward Park Extension" to the City Planning Commission and
the Board of Estimate. The urtan renewal plan is a series
of documents and maps which outline the urbkar rerewal area
and the properties to be acquired by the city, the number cf
tenants and businesses tc be relocated, public irmrrovements
necessary, parcels to be sold or leased tc red;velcpers. and
controls governing use and redevelopment of all rroperties
within the urban renewal area. The urban renewezl area is
the section cf the city desicnated in the plan as
sutstandard or insanitary (Jetericrated) wunder the standard
criteria set forth in federal, state, ané city covernment

guildelines and laws.

The Seward Park Extension Urban Renewal 2rea, as
designated on June 2, 1965, comgrised fourteen city blocks
in “anhattan®s Lower East Side. It occupies the area-in the
Lower Fast side between the Seward Park Project and the then
prcposed Lower Manhattan Expressway. The area is tounded by

Delancey, Willett, Grand and Essex Streets, a gross project
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area of 28.8 acres (see Figure 10 and Figure 11). Hithin
the boundaries of the urban renewal area were the Henry
Street Settlement Playhouse, the 1lanédmark Beth Medrash
Hacadol Synacogue, and St. Mary's Church, tuild in 1826.

These buildings would not be slated for demclition.

The original urban renewal plan fcr the area was approved
by the City Planning Commission on the same date as the
designation. The Board of Estirate approved the plan cn
July 22, 1965 (City Planning Commissicn Corrected Report,
February 25, 1980/Calendar #6) . The plan prcvided fcr
clearance, replanning and reconstruction of all tut a few
prcperties for predominantly residential use, althouch
limited commercial and institutional uses were also

included.

The Housing ard Redevelopment Bcard's Final Project
Repert (Revised: April 12, 1965) called fer the following

grcposed land uses:

1) PResidential Reuse

The Seward Park Extensicn Urban Renewal Prcject
is an 1ideal area for continued residential use.
Its major advantage is a central location
convenient to both the midtown and downtown
business districts. In addition it is excellently
serviced by public transportation as well as major
vehicular routes and therefore readily accessible
to all parts of the city.

Redevelopment of this area for residertial
purposes 1is consistent with future land use
proposals as set forth by the City Planning
Commission Planning District. The Seward Park
Extension Urban Renewal Project represents a
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Figure 10: SEWARD PARK EXTENSION PFOJECT
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Figure 11: SEWARD PARK EXTENSION PROJECT
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logical extension of the ongoing program of
renewal on the Lower EAst Side.

2) Commercial Reuse

Commercial Redevelopment is to be limited to
those uses which are ancillary to a residential
neighborhood. It is the intention of the plan to
permit a limited amount of retail space to serve -
the residents of the project. This is consistent
with the provisions of the Zoning Resolution which

allows accessory uses, such as shopping areas, to .
be included within large~-scale residential -
developments.

3) Public and Semi-Public Reuse (Related to
Residential)

Areas shall be provided to permit the following
on-site facilities to expand or relocate their
present activities and services:

a) an existing on-site church
b) an existing on-site synagogue
c) a combined police and fire station

These uses are consistent with the basic
residential redevelopment planned for the =area.
It is important that the plan take cognizance of
the social and other needs of the community and
provide accordingly. The parcel to be conveyed to
the synagogue will replace land to be acguired
from the institution. It is to be used for future
expansion of activities.

The parcel to be used as & combined Fire and
Police Station will permit replacement of separate
existing, on-site facilities which are presently
inadeqguate. The integration of Fire and Police
activities into one structure has proven to be a
successful arrangeasnt both £rom an operational
standpoint and in terms of sound land use
planning. Since the plan provides an entire block
for this facility, the pcssibility of conflict
with the residential uses is precluded, and
adequate access and egress for fire and pclice
purposes is assured (1965:2).
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In brief the elements of the original Seward Park

Extension Urban Renewal Plan were as fcllcws:

1. The total Plan area comprised 28.82 acres, cf which a
total of 12.12 acres were to be redeveloped fcr
residential, commerical, public and institutional
use, and 1.60 acres comprised parcels which were nct
tc be acquired but to be rehabilitated under
prescribed standards. The balance of 15.11 acres was
to be allocated to interior and perirheral streets
including part of the Lower Manhattan Ixpressway.

2. The Urban Renewal Plan comprised thirteen parcels cr
sites. Parcels 1-5 were designated fcr residential
use, while parcels 6-13, excluding parcel 7 which was
within the mapped 1lines of the Lower Manhattan
Expressway, were designated for public and semi-
public (instituticnal) use.

3. The residential sites within the Urtan Renewal Plan
provided for the redevelopment cf the sites with a
tctal of 1,440 middle-income apartmerts in a variety
of types and heights, and appurtenant crparking,
stopping and community facilities. Of the 1,4C0
proposed apartments, 186 cf the apartments were to te
available at charges equivalent to new low-rent
public hcusing and 200 arartments were tc be in a
building designed <for the elderly (City Planning
Commission, Seward Park Extension Urban Renewal

Project, June 2, 1965, Cal. No. 8).
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The Department of Relocation in its filed repcrt on: the
estimated housing requirements and rescurces for displaced
farilies in the Seward Park Extension area ncted that the
“urban renewal project contains a total of 2,150 housing
units; of this number, 2,099 are cccupied and 51 are vacant.
The occupied housing units in the prcject area contain a
total of 7,122 people"™ (1964:1). The occupants of the 2,C99
apartments tc be displaced from the Seward@ Park Extensicn
project area had the following characteristics: 463 were
Puerto Rican (966), 36% were white (762), 9.2% black (193),
ané 8.5% were other, primarily Chinese (178). Based cn
inccme, 80%, cr 1,734 occupants, were elicirle for public

housing; that is, 80X were low-income (1964:1-2).

During the years 1964 anéd 1965 2 variety of 1local
residents and groups responded to the city's propcsed urban
redevelopment cf the area. Local reaction to the proposed
urtan renewal plan was mixed. Proponents of the plan were
eager for the area to be “up-scaled" with an exransion cf
mocerate- and middle-inccme housing prcjectse. Cpgesiticn
centered around the displacement of low-income families in
the area, and the fact that no satisfactory arrangements had
been made for housing low-income families on the site. The
prcponents of lcw-income housing cbjected to the
predominantly middle-income characteristics cof the plan, and
argued fcr hcusing that would meet the reguirements of the

ma jority of the 1local population affected by the wurban
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renewal development. It was during this initial planning
period, prior to the City Planning Commission ané Board cf
Estimate Public Hearings, that the fundamental issues cf
conflict developed, that is, what was the purpose of urban
renewal and who benefited from the process? Lccal residents
andé groups aligned themselves accordin¢ to their respective

positions.

The origins of the two local organizaticns that were to
play a key rcle in the ensuing ccnflict, the Lcwer East Sicde
Joint Planning Council and the United Jewish Ccuncil, can te
traced back to this fundamental conflict of interests. The
Lower East Side Joint Planning Council was organized to
represent the interests and claims c¢f the lcw-incore,
minority residents, while the United Jewish Council and the
Essex Celancey Neighborhood Association rromcted and
advanced the interests of the moderate- arnrd midéle-inccme

residents adjoining the site.

At the City Planning Commissicn®s Putlic Hearirg held cn
Yay 12, 1965, representatives of the following organizaticns
spoke in opposition to the Seward Park Extension Urten
Penewal Plan: Metropolitan Council on Hcusing, Puertc Rican
Citizens Committee on Housing, Fuertc Rican anc¢ Hispanic
orcanizations on the Lower East Side, New Yecrk University
Chapter of CORE, and Cooper Square Ccmmunity Development
Corrittee ané Businessmen's Association. Lccal residents cf

the neighbtorhccd also spoke against the Flan.
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The Chairman of the Housing and Redevelopment Poard at
the Hearing addressed the Commissicnerse. He specifically
requested that the City Planning Commission
authorize an increase in density for this prcject
fror the proposed 1,440 apartments to 1,800
apartments. This would permit the New York City
Housing Authority to build scme 360 new low-rent
public housing units in the area as an integral
part of the Urban Renewal Plan. These additional
units, tcgether with the 166 units to be prcvided
under skewed rental at 1low-rent public housing
level, which are presently included in the Flan,
would raise to 546 the total number of new
apartments to be available within the prcject for
low-inccme families (City Planning Ccmmission
Repcrt, June 2, 1965:13).
At the same hearing, the Commissioner of the Department cf
Relocation, Herman Badillo, also urged approval of the
recommendation for an additional 360 lcw-rent apartments to

meet the needs cf displaced tenants.

At the Public Yearing were a numter of spezkers who
aprroved the Urban Renewal Flan as it was criginally
sutmitted by the Housing and Redevelopment Becard. Bppearing
in favor cf the ?lan were representatives of the fcllowing:
Manhattan P?lanning Poard #3, East Side Chamber of Commerce,
Henry Street Settlement, Puerto Rican Citizens of St. Mary's
Parish for Seward Park Extension, Samuel Dickstein Chapter
of 8'nai B'rith, St. Mary's Church, bialystcker Synagogue,
Chairman of the Board of. Directcrs of the Dcwntcwn Talmud
Torah and Synacogue, Lower Zast Sice Democratic Association,
Lower Manhattan Republican Club, Liberal Party, and the

Congressman and State Senatcr for the area.
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After the public hearing the City Flanning Commissicn
recommended that the Urban Renewal Plan for the Seward Park
Extension Area be modified to include 360 additional lcw-
rent public hcusing units. It also recommended that the
Downtown Talmud Torah remain (it had been scheculed fecr
derolition). Commenting on the controversial issue of what
type of housing should be prcvided by the Urbar Renewal
Plan, the City Planning Commission stated:
Hith respect to the question of utilizing the
Seward Park Extension site for low-rent vs.
middle-inccme housing, we ncte that there are at
present same 12,050 units of rpublic 1low-rent
housing on the east side of Manhattan, south of
14th Street, in addition to the older low-rent
private housing. Middle-income housing in the
same area provides about 9,560 units. Thus, the
additional wmiddle-inccme units proposed for the
Seward Park txtension site would serve tc prcvide
for improved social and economic talance in this
section of the city (1965:16).
The City Planning Commission certified its apgroval of the
Seward Park Extensicn Urban Renewal Plan, as rmodified,
pursuant to Secticn 3505, Article 15 cf the General Municireal
Law of the State of !'ew York and Title I of the Hcusing Rct
of 1349, as amended. The Board of Estimate agprrcved the

plan cn July 22, 19855.

On April 1, 1966, a Federal Capital Grant cf $13,611,775
was approved for site acquistion and clecarznce ard on June
10, 1966, a State Capital Grant cf £3,124,596 was approvec.
The city took title to the land in the urban renewel area cn

November 1, 1967. Shortly thereafta: the eacquisition cf
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approximately two hundred prcperties with 1,e54 farmilies and

32¢ businesses was begune

Flans for the Seward Park Extension Urban Renewal Project
continued to be rodified. The Housing and Redevelopment
Poard had submitted more detailed plans tc the City Planning
Commission which published in its 1968 Ccrmunity Development
Prcarass Repcrt the following inforrmaticn. In cescribing
the project the Report stated,

The Seward Park Extension Penewal Area, vhich
occupies the area in the Lcwer East Side between
the Seward Park Project and the rroposed Iower
Manhattan Zxpressway, will make wuse cf rerewal
land for residential, comrercial, and
instituticnal purposes. Low-rental housing,
middle-rental housing, and hcusing for the elcéerly
will supply a total of 1,800 apartments. Shorping
facilities will be provided cn Grand Street. The
city will erect a combined pclice and fire
station. Several institutions designatec as
landmarks will remain (1968:147).
Acguisition of property within the urban renewal area was
100% completed, while the relocation cf existirg tenants
(1,830 residential and 220 commercial) was £50% completed.

The demclition of 219 buildings was, howaver, only 5%

comgleted (ibid.).

Eetween 1965 and 1968 the Housing and Recevelopnent Board
further refined the urban renewal plar. Sronscrs and/cr
developers had teen designated fcr each of the sites to te
disposed, trat is, transferred to future private holders.
The local city agency supervising the cverall urban renewal

radevelorment, the Housing and Pedevelcpment 3cerd, must
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designate a developer/sponsor because the aqgency cannct
legally contract or build itself. A sronscor is ary perscn,
firm or organization that forms the hcusing corporaticn that
owns and manages a housing project and tc whor the loan is
rade. The sponsor designs, plans and ccrnstructs the project
or has a developer actually do the building. A private
Jevelcper or lccal crganization may be a sponscr. Under the
prcvisions of Title I legislation the Housing and
%edevelopment 32oard (actins as the 1local city acgency)
acgquires the land for redevelopment through the use cf
eminent demain. In turn, it then sells the lard to the
sponsor/developer pursuant to Articles z, 4, £, and 11 cf

the ‘New York State Private Finance Law.

Sponsors are only officially (lecally) designated by the
Board of Estimate ugon approval cf the sugerviscry agency.
This city agency investigates the sgensor's atility to
rrccure the necessary financing for the davelcpment project
ané its rerfcrmance record. A designation by the Housing
an? Redevelopment Eoard is always a conditicnal -designaticn.
then the Board cf Estimate Jesignetes a sponsor/developer it

is also apprcving the sale of the lana at the same time.

By 1968 the Housinrg and Redevelopment Board haé obtained
cormitments from sponsors, who had their architects draw up
rlans for each building. The land disrpcsiticen, financing,

design progress and construction timetatles for the thirteen
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sites within the urban renewal area were specified in mcre

detail. The plans were as follows:

Sites 1A and 18, and 4A and 4B were residentially planned
as 360 dwelling units of federally-aided low-incore housing
sponsored by the New York City Housing Futhoritye.
Construction was expected tc <start in 1969 2and to te

completed in January 1971.

Sites 2 and 72 were planned for noderate- or middle-
inccme residential develcpment with 580 cooperative dwelling
units to be financed under the City Limited Profit
(Mitchell-Lama) program. Construction was expectec to start
in December 1969 with completicn expected in Decenter 1971.

(Parcel 78 was scheduled to provide parking facilities.)

Sites 3 and 73 were to be Jeveloped by the Grend Street
Guild (Archdiocese of New York) into 600 dwa2llinc units cf
mocerate-income rentals. Constructicr was to begin in
January 1970 and completion expected by Januery 1972.

(Parcel 7B was to provide parking facilities.)

Site 5 was planned for 200 residential dwelling units fcr
the elderly, financed by City Lirite@ Frofit (Mitchell-Larma
and Section 422 of the Real Prorerty Tax Law). The
designated sponsor/developer was the Chuckrow Ccrstructicn

Company.
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Sites 8, 9, 10, 11, 12, and 13 were still plarned for a
variety of pudblic and semi-public uses, ihat is,
institutional and open space. For example, site 8 was the
site for a proposed combined Police-Fire Staticn, while site
10 was planned as an addition to the adjcining Henry Street
Settlement House (Community Develcpment Frcgress Report

1968:147-150) .

In 1968 and 1969 a number cf rinor changes were made to
the urban renewal plan of 1965. Several site toundaries
were changed, and one property, 36 Rttorney Street, was
excluded from a redevelopment prcject. The buildiing wes
subsequently rehabilitated and fully tenanted. Ir 1968 the
city rezcned a major part of the redevelopment area frcm
R7-2, £1-5 and Cé€~1 to }8 to allcw for hicher building
densities. Additionally, in 1968 a new street system was
approved, resulting in the creaticn of several superblocks
within the area (City Planning Commissicn Corrected Report,

$C79079HUM, February 25, 1980/Cal. #6).

In 1970 under Mayor Lindsay, the Housing and
Redevelopment Soard was reorganized into one of tre
superagencies formed during the first two years of his
administratione. The new Housing and Cevelopment
Adrinistraticn placed in the control cf a sincle
adrinistrator the city's development of privately-owned and

publicly-subsidized housing. Thus urban renewal
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redevelopment was carried out under this new agercy as it
had been wunder its predecessors, the Slum Clearance
Committee and the Housing and Redevelcpment 3oard. In
addition to the belief that a single Commissicner or a
single agency provided a more efficient administraticn, the
adrministrative change also reflected two political
considerations. Eccording tc Roger Starr, former
administrator of the Housing and Cevelorment Administraticn,
there was a desire to make the urban rerewal program a
unified whole, rather than a disccntinuous ceries cf
separate projects. Moreover, he states, "“Beyond the drive
for comprehensiveness, there was a seccné new cbjective:
that urban renewal give first consideration to the wishes cf
thcse whe 1live on the site or in the immediate environs.
Both objectives were encouraged by federal policy and grant

reguirements" (1970:361).

By 1970, the city's plans for the Lower Manhattan
Expressway were abandoned, thus necessitatinc “mincr"
changes. The Seward Park Extensicn Urban Renewal Plan wes
updated by the Housing and Development Administration in
September 1970 to accommodate these changes and also to make
certain zoning modifications which wculd facilitate the
disposition of site 3 and the subseguent construction cf
moderate rental housing (letter to Chairman of the City
Planning Commissicn from Deputy Cormissioner of Community
Development, Housing and Development Administration, June

16, 1970).
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In late 1970, construction tegan cn the 360 units cf
public lcw-income housing on sites 1 and 4 in the urtan
renewal area. The design plans called for two 23-stcry
dwellings, each tuilding to contain apartments ranging frcm
efficiencies to five bedrooms, some srmall apartments (86)
with terraces, and a "Sabbath Elevator," for a total cost cf
$10,700,000 (Esperon 1976:5). A child care and adclt center

were alsc included in the plans.

In its Application for large Scale Residential
Development submitted in March 1971 by the Hcusing and
Development Administration the following was noted: The
large scale developrent area was civided into sever parcels.
Parcel 1 and 4 constitute Stage I and were tc be improved
with public housing (see abcve). Parcel 3 constituted Stacge
II and was to be improved with moderate-inccme tax-abated
housing including three multiple dwellings, a community
facility building, an accessory parking carace and a
supermarket. Parcel 2 was to be imprcved with moderate-
income tax-abated housing, parcel 5 with nonprofit housing
for the elderly, parcel 10 with an expansion of the Henry
Street Settlement House Community Facility, and parcel 12
with an expansion of Bialystoker Synagogue. The total
development prcposed in terms cf building bulk, zoning
rooms, ccmmercial floor area, and community facilities flocr

area was as zoning would allow.
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5.2 THE LEGAL CHALLENGE

In Janvary 1972, the Department of Relocation notified
all site and former-site tenants (tenants still 1iving in
the urban renewal area and tenants who had been relocated
elsewhere) to ccme to the urban renewal site office on Grand
Street sc that they could exercise their right cof first
priority for rental of the nearly completed public housing
projects. The buildings would te ready fer occupancy in
Rpril 1972. Many of the recipients of these letters sought
help in translation from several lccal anti-poverty agencies

in the area.

Since title-vesting occurred in the Seward Park Extensicn
Area in 1967 several organizations had been directly
involved in the provisicn of services and the safeguarding
of the rights for on-site 2nd former-site tenants. The
organizations were Little Star of Eroome, 1It’s Tinme Agency,

-and the Grand Street Settlement Hcuse. These three
orcanizations were also members of the Lower East Side Joirnt
Planning Council, a recently formed umbrella orcanizaticn
consisting of approximately twenty-three community
organizations, all of whom, in one way cr anotrer, were
concerned with the planning and develcpment cf the Seward
Park Extensicn site. The Lower FEast Side Joint Planning
Council played a prominent role in policy plarning ané

advocating low-income integrated housing, as well as
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prctecting the rights of people displaced by wurban renewal

develorment on the Lower East Side.*

In a report to Percy Sutton, Bcrcugh President cf
Manhattan, the Joint Planning Council descrited its early
involvement in the Seward Park Extension Area,

Over time, these groups (Little Star cf Brcorme,
It's Time and Grand Street Settlement), in concert
with the Joint Planning Council, expanded their
focus from direct services, such as adeguate
relccaticn and proper building maintenance for
site tenants to a developing ccncern cver the
preservation of the preurban renewal community in
the proposed new development. Rs apprcximately
80% of the resident families at title-vesting were
low-inccme, there was a 1lecitimate concern as to
whether or not these families would e able to
affcrd the rents of the new buildings. This
concern spanned all individuals residing ir or
relccated from the Extension area--regardless of
race, creed or cclor (Joint Planning Council
Repert, May 13, 197S:1).

The ethnic composition of the Seward Park Extensicn Area 2t
the time of title-vesting (1967) was 4u% Puerto Rican and
Hispanic, 33 1/2% White, 10% Black, and 12 1/2% Chinese,
accerding to the Joint Planning Council's figures. (These
fiqures apprcxirate the Department cf Relocation's figures
of 1964, allowing for changes in the elapsed three-year time

periode.)

»

rYaterial for this section is drawn frcm Esperon (1975) and
the Joint Planning Council's records, particularly a 1975
report to Percy Sutton, Bcrouuh President of Manhattan.

5 The events and detailed information described here are

drawn from Esperon (1976), who was a staff member cf
little Star cf Broome, assigned to monitor tke renting
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Ey mid February 1972 the renting prccess had btegun.S The
Housing and@ Develorrent Administration sent notices to all
former-site tenants of Seward Park Extensicr. The notice
stated, in part:
This is to notify you that all present and fcrmer
residential tenants of Seward Park Extension will
be given first priority to return to any housing
built within this urtan renewal area provided they
meet certain qualifications...Perscns whc already
1live in public housing must apply for a trarnsfer
at the management office of their present prcject
and advise this field office at 376 Grarnd.Street
of their intention (guoted in Joint Plarning
Council Report 1975:6).
A total of 1,400 families were contacted, of which' 600
replied, stating their desire to 1ive in the Seward’Park

Extension projects.

At the Seward Park Extension renting office prospective
tenants were interviewed and advised in writing thatvvithin'
a specified time they shculd bring a month's xent‘ and
security at which time they would sign a lease and be given
a key. Lccal anti-proverty agencies wére again contacted
for help in making the necessary arrangements. However,
near the end of March, site tenants were cosplaining that
all the apartments had been rented even thcugh they had
complied with the renting instructions. Community workers
from It's Time and Little Star of Broome monitored the
renting process, and it was observed that the tenants who
signed leases and received keys were predcminantly white

frocess of Seward Park Extension.
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Jewish families. Inquiries were made to the Housing
Authority officials concerning the legal oblicaticn of the
Housing Authority to rent to site and former-site tenants
first. Esperon states:

During the discussions with Housing Authcrity

officials an anonymous telephone call was received

at It's Time Agency. The caller warned that a

political deal had been made by the Hcusing

Buthority with a group of Lcwer East Side rabbis

to whom were guaranteed a wminimum of 110

apartments in the new project. The caller cited

specific details as to how the developrent had

been rented (1976:7).
The renting process was brought to a halt by a majer
dercnstration on Arril 6, 1972. “More than 200 members cf
twc Lower East 5ide groups staged an all-day sit-in in the
renting offices of the scon-to-be-opened 36C-unit Seward
Park Extensicn housing development.." (The Mew York Daily
News, Bpril 7, 1972). While the demonstraticns continueg,
negotiations with Housing Authority officials were

conducted.

At the same time a committee of site tenants sought cut
Simeon Geclar, the Chairman of the City's Housing Authority.
At their request, Golar sent a document to the demcnstraticn
site which described the rental of the two public housing
buildings. The details were: Cf the 360 apartments, 171
were rented to ncn-former-site tenants, of whom 85% were
white and of whom 97 were transfers from other public
housing projects on the Lower East Side. Of these 97

families, u? had been granted agartments for case
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reasons--"house of worship" (The New York Daily News, April
7, 1972). Apartments had also teen rented tc 161 site and
former-site tenants, 40% of whom were white families and 38
of whom were transfers from other public housing projects.
The tenancy of the 28 remaining apartments was undecided at
the time. According to the Joint Planning Council's
records:

For reasons of its own, the Housing Authority had
decided that a majority of the apartmentS in.these
public housing buildings should be rented to white
families. They could only acccmplish this - by
renting some apartments to . 'non-former-site
tenants. At the same time it was an open secret
in the ccmmunity that a coalition of ratbis,
purportedly representing the Jewish community:, met
with the Chairran of the Housing Authority and
brought pressure to bear to lease apartments to
Jewish families from other rrojects so they would
be next to the synagogue on the site. Also one of
the buildings was to have a Sabbath elevator for
Orthodox Jewish families. These elevators stop
automatically on each floor on Friday nights and
Saturdays because Orthodox tradition bars the
manual use of electrical appliances on the Satbath
(1975:7) .

Cn the basis of the figures supplied by the Housing
Authority, Mobilization for Youth (MFY) Legal Services,
Inc., brought a class action lawsuit (representinc the site
and former-site applicants, of which 322 had been refused
azpartments in the Seward Park Extension projects) against
the Housing Authority. The suit was filed in federal court
in Manhattan (Oterc, et al. ve. New York Housirg Acvthority).
A temporary restraining crder was granted barring the

Housing Authcrity from renting apartments to anyone other
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than fcrmer-site tenants and from opening the development

for occurpancy.

On May 23, 1972, Judge Marvin Frankel ruled in favor cf
the former-site tenants during hearings on rpreliminary
motions. He filed an extensive opinicn which, in part,
stated that: 1) ¢the Housing Authority's actions violated
the Authority's own regulation (the right c¢f return to
former-site tenants) by renting to perscns other than
merbers of the plaintiff class, ard thereby deprived
plaintiffs of due process, and 2) bty rerting apartments on a
religious priority basis, the Authority violated the Bill cf

Richts of the Constitution.

The ncn-former site tenants whc had been issued leases Lty
the Housing Authcrity entered the case as intervenors and
were represented by the Legal Aid Society. Their lawyers
arcued that their leases were 1legal dccuments ané must te
honored by the Housing Authcrity. Moreover, they claimed,
the Hcusing Authcrity had a duty tc promote the safety cf
tenants who in pursuit of religious freedom were attacked by
other Housing Authority tenants. The Housing Buthcrity, the
intervenors asserted, had complied with its legcal cbligaticn
to uphold the freedom of religion and had prcroted the
safety cf its tenants by granting transfers to Orthodox
Jewish families who wished to ke near the Beth Medrash
Hacodol Synagogue, which was across the street frcm the new

Seward Park Extensicn hcusing project (Esperon 197€:8).
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The Housing Authority defended its renting procedures Lty
stating that if the right-of-return recuvlation fcr former-
site tenants had been followed, the racial compcsition cof
the projects wculd have been unacceptatle, that 1is, the
majecrity of tenants would be non-whites. In order to
prevent “tipping"” 1in the area, the point at which whites
flee from an area which has becore cver 30% ncn-write, the
Housing Authority had decided to rent to white non-former-

site tenants so racial segregation would not occur.

The plaintiffs countered that the Pcusing Authority's
rentinc procedures were in violation of the Fair Hcusing Rct
of 1964, which was intended to end discriminaticn against
non-white minorities. Had the Mousing Authcrity's policy
been allowed to proceed, token integration wculd have
resulted. Moreover, the ethnic pattern would have teen the
reverse cf what it was at title-vesting in the Seward Park

Extension area.

Hearings were held before Judge Morris Lasker on November
10 and December 21, 1972. Cn February 9, 1973, Jucge Lasker
harded dcwn his ruling which “found that the city had acted
illegally in leasing apartments in a new public housing
precject to a group of families, most of whom are Jewish"
(The New York Times, February 10, 1973) . Judge Lasker order
the Housing BAuthcrity to revoke the leases given to 171
farilies and reassign them to Puerto Rican families living

in the area. 1In his forty-page ruling Judge Lasker wrote:
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We find that the religious criteria in the
assignment of an apartment is a viclation of the
First Amendrent. By giving some persons
apartments because they are religicus Jews, the
Authority deprives others tLtecause they are not
Jewish (quoted 1in Fast Side News, February 23,
1973).
He further declared “that despite federal laws thet require
the Housing Authority to take affirmative action to promote
integration, the former renewal-area residents cculd not in
this case be deprived of their priority standing fcr the new

apartments” (The New York Times, February 10, 1973).

Espercn (1976) points out thet during the fcur months
folloving the federal court's decision, ethnic and racial
tensions on the Lower East Side escalated. The rewspapers
captioned the decision in racial and ethnic terms---"Puerto
Ricans Win Seward Park Apartrents" (East Side HNews,
Fetruary 23, 1973), and “"Jewish Leaders to Fight Housing
Ruling” (The New York Times, February 10, 1973), while
Yevery political, social and educaticnal issuve festered with
racial cvertones. Small scale warfare brcke out with
Blacks/Puerto Ricans and the Jewish Cefense League" (Espercn

1976:11) .

The Housing Authority and the intervenors appezled Judge
Lasker's decisicn. The United States Court of Appeals
rendered a ruling on Septemkter 13, 1973, reversing the lower
court's decision. In its rulina the Court of Appeals

decided that the Authority, in crder tc promcte 2 racially
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balanced community and to avoid ccncentrated racial pockets,
may limit the number of apartments to be made available to
persons of white or non-white races. The granting cf
transfers to Jewish tenants on a pricrity basis was also
deemed permissible if the Authority granted these transfers
for reasons of safety because they had been subject to
verbal and physical abuse to and from their daily religicus
services and not fcr reasons of religicn (Joint Planning
Council Report 1975:8). While the order of the District
Court was reversed, the case was remanded for further
investigation and proceedings, in order, 2s the ruling
stated, “to deterrine the racial and ethnic mix of the urtan
renewal area surrounding the project tc see if the project
itself constituted a shift in that mix" (guoted in Espercn

1976:10) «

This ruling presented a dilemma fcr the Housing Authority
and the intervenors. The area surrounding the Seward Park
Extension projects was dominated by fcur private housing
corporations, a complex cf 4,500 roderate- and midéle-inccre
cocperative apartments--Fast River Houses (Ccrlezrs Hook),
1,672 apartments; Seward Park, 1,728 apartments; Aralgamated
Dwellings, 236 apartments; ané Hillman Houses, 807
apartments. Out cf a total of 4,500 arartments, only 2.4%
were Hispanic, Black, and Chinese, and 97.6% were white,
rredominantly Jewish. How was the issue to be resclved when

the surrounding area was white? In the meartime the 360
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units of public hcusing remained vacant while the contending

parties sought ways to settle the dispute.

In October 1973 the Joint Planning Ccuncil was zpproached
abcut the possibility of mediaticn. Cn October 25,
mediaticn was agreed to for the fcllowing reasons: 1) Tre
court case could drag on for several more years, and the
buildings would remain empty; 2) representatives from the
Grand Street Guild development (cn site 3) vere
participating in the mediation as a possible additional
basis for a solution since there were not enough apartments
in the two Hcusing Authority buildings and the Grznd Street
Guild's apartments were needed tc acccmrcdate them; 3) Gty
the time the final decision was reached by the courts, the
Cuild 2partments would be rented, and even if the case were
won, the former-site tenants would lose. HWith mediaticn
there was the possibility that all the forrer-site tenants
might be accaommodated (Joint Flanring Ccuncil Repcrt

1975:9).

Py December 1972, the Institute for Medizticn arnd
Conflict Resoluticn had arranged a series of meetincs
between the representatives of the site and fcrrer-site
tenants, the Housing Authority, and the intervencrs. Tre
settlement reached as a result of mediaticn was as follows:

Apartments in the twc putlic housing builéings
were given to families on a basis of 60% Hisranic
and other minority and #0% white. One hundred

sixty-one former-site tenants would get pricrity.
The remaining 197 apartments would bte parcelec¢ cut
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on the ethnic guota. Because 526 families were
considered eligible and only 197 wculd make it in
the first tenancy, the Housing Authority agreed to
freeze approximately 200 units in the newest and
best buildings throughout the city. FSOs (former-
site occupants) who wished tc chcose those
apartments wculd not lose their right to move back
to Seward Park when additional lcw-income ctnits
were built. In addition, the Grand Street Guild,
sponsor of moderate-income housing in the Seward
Park Extension urban renewal area, made 160 rent
apartments available (Joint Planning Council
Repcrt 1975:9).
The mediation settlement was agreed to by all parties, and

the buildings were opened for occupancy on June 1, 1974.

During the time the legal issues were being decided in
the courts (1972-1974) the Joint Planning Council expanded
its involvement in the overall planninc¢ for the Seward Park
Extension area. The Housing Authority's acticns rrompted a
closer relationship with the Housirg and Development
Adrinistration's officials and the respective
sponsors/developers of the residential sites in the area.
The Joint Planning Council's objectives were to assure that
projected plans fcr the urban renewal area were in keeping
with the social and eccnomic needs of the residents. A
nunker of meetings were held in the summer and fall of 1972
with various city officials and representatives of over
forty community organizations, not all of whor were members
of the Joint Planning Council. The Ccmmissioner of the
Pepartment of Tevelopment of the Housing and Development
Administration and his LDeputy Comrissicner nmet with

representatives of the Joint Planning Ccuncil, as well as
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with Arncld Kagan from Hegeman-Harris Company, Inc., the
sponsor of housing on site 2, and the Chairwoman cf
Cormunity Planning Bcard #3, to discuss the issue of broad-
based cormunity representation in the wurban renewal area in

accordance with the 1954 Housing Act's randate.

Cn Augugt 3, 1972, the Deputy Ccmmissiocner cf the Housing
and Develcpment Administration, David Clincer, stated that
the agency would be the vehicle through which & totally
rerresentative corrunity group would be establishec. It was
at this time that the Housing and Develcpment Admiristraticn
acknowledged the Joint Planning Council and Grand Street
Settlement House as the responsitle comnrunity groups in the
urban renewal planning process. Shortly thereafter, Olinger
contacted regresentatives from the Jewish community,
including the Seward Park ccoperatives, to form a committee
to meet with the Joint Planning Council, the Hcousing
Authority, Hegeman-Harris, and the Housing and Development
Rérinistration. O©On August 22, 1972, the Peputy Commissioner
met with several representatives frcm the Jewish community
whe stated that they would not be able toc meet urtil after
labcr Day. At a reeting on Octcker 2, 1972, representatives
of the newly fcrmed Essex-Delancey Neichtorhocd Associaticn
(representing the Jewish community) tcld Olinger that they
would meet only with 1local ccmmunity groups south cf
Delancey Street and east of Essex Street. The Hcusing arnd

Development Administration subseguently solicited the help
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of Marvin Schlick, Mayor Llindsay's representative to the
Jewish ccrmunity. However, 1in spite of these efforts the
Essex-Delancey Neigchborhood Rssociation refused to

participate.

The Joint Planning Council continued to nreet with
representatives from the Hcusina and Develcpment
Rdrinistraticn (Departments of Design, Development,
Cormunity Affairs, and the local project office) and the
Housing Authority. As a result of these meetirgs, the
Housing and Development Administration, Arnold Keagan, and
the Joint Planning Council reached an agreement regarding
site 2. A letter to Mr. Kagan dated Novemter 10, 1972,
stated, in part,

As agreed upon between HDA, Hegeran-Harris, and
the Lower East Side Joint Planning Council on
Movember 8, 1972, you are to direct your
architect, William F. Pedersen, to make the
following changes in the prelim;nary plansiess
These changes included commitrments for u4O% low-rent
apartments (the maximum allowed by federal policy in a

Section 236, federally-financed project) of which U6

apartments would be four and five bedrooms each.

Agreerents were also reached between the Joint Planning
Council and the Housing and Developrent Admirnistraticn
concerning site 7, the site set aside for the cbsolete Lower
Manhattan Expressway. At a meeting in Cctober 1972, Olinger

and McClellan from the Hecusing and Development
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Adrinistration stated that the expressway site would be used
for pukblic housing. The Housing and Development
Administraticn®s Internal Status Report cf Urban Renewal
Prcjects for 1972 confirmed this agreement, describing the
site as in planning for 350 units of Turnkey Public Housing.
However, the Board of Estimate did not designate the site
for public housing and it remained as a ccnditional

designation by the Hcusing and Development Administration.

In November 1972 the Joint Planning Ccuncil becan meetirg
with the Chuck-Row dJdevelopers and sponsors for senicr-
citizen hcusing on site S. The develcpers had acreed with
the Joint Planning Council's request to make the units in
their prciject more compatible with the needs of the elderly.
However, the 1973 housirng moratorium cn subsidized housing
imposed during Eresident Nixon's adrinistration frcze
housing construction startse. Subsequently, Chuck-Row was
dropped as the sponsor of site 5. In July 1972 the Joint
Planning Council met with the Starrett Housing Ccrporaticn
regarding their propcsad spcnsorship of Secticn 236 housing
for site S. This plan was oppcsed by the Joint Planning
Council tecause it did not meet the design and income
requirements of the elderly--only 40% cf the units would be
subsidized to a level most elderly tenants could afford.
During the mediation sessions for the Otero case, site 5 was
also the subject of discussions Letween the United Jewish

Council, and the Joint Planning Council. BSoth grcups wanted

Reproduced with permission of the copyright owner. Further reproduction prohibited without permission.



232
elderly housing on the site, and the Jcint PFlanning Council
proposed the co-sponsorship of the site. The United Jewish
Council was reluctant to take part in a Jjoint spcnsorshige.
No agreement was reached and plans fcr the site remained

stalled.

A series of meetings in the summer and fall of 1972 with
Robert Paul, representing the Archdiocese of New York, ané
Board members c¢f the Grand Street Guild, spcnsors of the
Mitchell-Lama, Section 236 develcrment on site 3, resulted
in agreement to the provisicn of rent supplements to 40% cf
the Guild's 600-unit project. Further meetings in April
1973 were necessary to insure fair renting practices, that
is, a waiver of a $50 arpplicaticn fee for welfare
applicants, availability of applications .at the renting
of fice rather than by mail, a 1letter to all fcrmer-site
tenants explaining the availability cf rent supplerents, and

SO One

Cn May 16, 1973, the United Jewish Ccuncil filed a class
action lawsuit on behalf of present and past residents cf
the Lower Zast Side against the Grznd Street Guild, accusing
discriminatory rental practices (the Cubero case). The
United Jewish Ccuncil alleged that the Cuild had adopted a
policy of favoring others, particularly members of St.
Mary's Church. A settlement was reached in July 1973 in

which the Department of Relocaticn c¢f the Hcusing and
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Development Administration and the federal Cepartment cf
Housing and Urban Development wculd monitor the renting cf

apartments to assure an integrated tenancy.

In sum, in 1972 and 1973, after a series of meetings and
negctiations with officials from the Housing and Development
Administration, the Housing Authority, Brnold Xagan cf
Hegeman-Harris, and members of the Grand Street Guild, the
Joint Planning Council had won commitrents for low-inccme
housing on the following residential sites:

1. site 2: 40% low-income rental units in the Hegeman-

Harris section 236 prcject.

2. site 3: 40% low-income rentals cf the 600-unit
Yitchell-Lara, section 236, crand Street Guild
project.

3. site 7: 100% low-income housing sponsored by the
New York City Housing Authority.

However, on site 5 there was still nc agreement and the
Joint Planning Council continued to seek Jjoint sponscrship
of the propcsed senior-citizen housing project with thre

United Jewish Council.

In the City Planning Commission®s Year-End Report, 1973,
a summary of the revised planning fcr the Seward Park
Extension Urban Renpewal Area noted thes2 changes in non-

specific ways. The plans for each site were as follows:
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1. Site 1 and G&: A tctal of 360 units ¢f public
housing ready for occupancy now being rented upon the
resolution of the Otero case.

2. Site 2: A Mitchell-Lama 236 develcpmert in the
preliminary design stage, (site design protlems, no
236 reservaticn).

3. Site 3: Sponsored Lty the Crand Street Guild;
started renting August 1973. HDA is monitoring rent-
up to insure tenancy 1in accordance with city
guidelines and cbjectives.

4, Site 5: The site is cleared but sronscrship and
program not firm.

5. Site 6: Is an existing commercial structure
tentatively planned for rehabilitation.

6. Site 7: The Yexpressway" site; planned fcr housing
and retail.

7. Site 8: B combined Police-Fire Staticn occupied in
Fall 1973.

8. Site 9: An open space site for adjoining
institution, Sages of Israel. Mot disposed.

9, Site 10: The Arts for Living Center, sgpcnscred by
the Henry Street Settlement; nearing completione.

10. Site 11: A small open space site for St. Mary's
Church. Not disposed.

11. Site 12: A small open space site for adjoining

Bialystoker Synagogue. MNot dispcsed.
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12, Site 13: To be developed as a Nursin¢c Hcme by the
Beth Jacob School, formers owners of Site 4A. State
financing is being finalized and a construction start

is anticipated for Fall, 1974 (1973:84-85).

Additional confirration of these planning comritments is
found in the City Planning Commission's Ccmmunity Planning
Handbook: Manhattan Community Planning Cistrict 3 issued in
Septemter 1973. In the Directory of Hcusing section, plans
for Seward Park Extension urban renewal called for the
following:

1. Site 5: 250 dwelling units in planning

2, Site 7: 350 dwelling units in planning

3. Site 2 (2a, 2B): Hegeman-Harris 618 dwelling units

in planning.

In 1973 Mayor Abraham Beame aprointed Roger Starr to head
the Housing and Development Adrinistration. Starr had
previously been the EZxecutive Plirectcr of the Citizen's
Housing and Planning Council from 1958 to 1973, =2 private,
public-interest crganization which esroused the cause cf
urban renewal and Mitchell-Lama funding for midcéle-inccre
housinga. The Citizen's Housing and Planning¢ Council
consisted of social scientists, architects, lawyers and real
estate professionals, a non-partisan expert groups. . It was
one "do-good" group that did not suppcrt the Forest Hills

low-income praoject planned during Maycr Lindsay'®s tenure
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because they disapproved on the tasis cf the plan's merits.
In their view this low-income proiect was too big, too dense
ané of pocr design. In Starr's view, low-income housing is
not wanted anywhere, since it reflects an unwanted and

undesirable facet of social life (Interview, June 23, 1980).

Curing 1973 federal subsidies for low-income housing were
frozen while the former federal 1legislation authorizing
federal aid to cities was overhauled. Community Development
Plcck Grants were introduced in 19784 as the new feceral law,
replacing varicus categorical prcgrams cf federal aid to
cities. Under the program “the federal government allocates
a lump sum tc each city, based on an elaborate formula, and
the local government decides, within very general
guidelines, how that money will be spent® (Pyncos, Schafer,
and Hartman 1980:522). These changes in federel policy
reculating housing subsidies created uncertainties regarding

the prior commitments won by the Joint Flanning Council.

Cn February 14, 1974, the lawyer frcm MFY legal Services
who had represented the site and former-site tenarts in the
Otero case and had worked closely with the Joint Planning
Council wrote Arnold Kagan regarding site 2. In gart, the
letter stated:

the Lower Zast Side Joint Planning Council was
pleased to hear that you are still holding tc the
commitments rade to it last year in regaré to your

site in the Seward Park Extension Urban Rerewal
Area.
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However, other forces were operating which were working
against these ccrritments. Amonc these were the following:
1) The Hegeman-Harris Tompany was running into difficulty in
securing the financing (Section 236 monies) for the site.
While Kagan was negotiating with Joint Planmninc Council
members regarding low-income units fcr site 2, his company
was at a later Jdate also negotiating with the Hcusing and
Development Administration for the sponscrship of a combined
residential development for both site 2 and site 7.
Acccrding to one Mousing and Clevelorrment BAdmiristraticn
of ficial, this new proposal for 900 units of Section 236
housinc would have reguired 336 millicne. It was at this
goint that Hegeman-Harris experienced difficulty irn securing
its financing. 2) The Ctero case had increased the
political organization and determination of Orthcdox Jewish
leaders in the area. Their opposition to low-incorme housing
on the Seward Park Extension site became more focused, and,
in turn, they tco began to negotiate with city cfficials,
particularly Rcger Starr, the Administrator of the Housing
and Development Administration. 3) The dismantlinc of Title
I programs in 1973, and their subseguent replacement with
Cormunity Develorment Block Grants, left to the city's
discreticn how to spend its federal allocation c¢f fundse
Under the new federal guidelines the city could use federal
funds for a wider range of ortions, and with greater

latitude.

Reproduced with permission of the copyright owner. Further reproduction prohibited without permission.



238

Seemingly, 1in recognition of these factors, tre Housing

and Development Administration's Cepartment of Development

called a meeting cf representatives frcm the Joint Planning

Council, the United Jewish Council ané Ccrmunity Planning

Board #3. According to the Joint Planning Council's
reccrds:

At this meeting, Barry Zelikscen (Execctive
Director of Office of Property Ceveloprment)
proposed the combined development cf sites 2 and 7
with stores fronting on Delancey Street anc¢ 900
acartments. The propcsal would essentially have
extended the agreement previcusly wcrked out for
site 2 tc ccver both sites, 1i.e., the overall
development would have 40% lcw-rent apartrments, 69
four- and five-bedrcom apartments, but the
firehouse would be replaced by a new youth center.
The Joint Planning Council agreed with the
prorosal as it related to site 2 but insisted that
site 7 be deleted so that it could be developed as
a low-income project in accordance with the
Housing and Development Acdministraticn®s grior
comritment. The United Jewish Council opposecd the
inclusion of any low-income housin¢ and threatened
a lawsuit if the Housing and Develorment
Administraticn attempted to proceed with
development. Subsequent tc the meeting, the
Housing and Development Administration drcpped its
proposal and transferred the 900 units to the
Washington Street Urban Renewal Area. The Joint
Planning Council met with Aéministratcr Starr in
July tec try to persuade him tc return 600 units to
Seward Park so that site 2 could be develcped.
Mr. Starr said that he would contact the United
Jewish Council tc attempt tc secure an agreement
on site 2, without which bhe woul@d not proceed.
Apparently nothing resulted frecr his efforts
(Soint Planning Council Report 1975:3).

City officials, particularly in the Housing and
Development ARdministration, were well aware cf the competing

claims of the Joint Planning Council anéd the United Jewish
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Council for the Seward Park Extension site.é In ar internal
memwcrandum, the Director of Manhattan Development wrcte
Barry Zelikson regarding this conflict. His analysis
entitled “Lower East Side Controversy," dated October 31,
1974, states, in part:

The Seward Park Extension Urtan Renewal Area has a
history of conflict between Puerto Rican, a
predominantly low-income population represented by
the Joint Planning Council (JPC) and the Jewish,
predominantly moderate income porulation,
represented by the United Jewish Council
(UJC)..sThree out of a total of six residential
sites have bteen completed... Three residertial
sites remain to be developed with a tctal of 900
to 1100 units. Both the JPC and the UJC have at
various times requested spcnsorship designation
essentially to control occupancy. The JPC warts a
high percent of low-income units and the UJC would
rather have nothing built at this time than have
any more low-income family units. Similarly there
will be major resistance from the JPC if we were
to build completely moderate-income housing. To
Jate a total of §00 low-inccme and 300 moderate-
income units have been constructed in the URA
(urban renewal area).

This issue is not confined to the Seward Park
Extension URA. The proposed Pueblo Nuevo URA7?
directly to the north would ordinarily be
considered to be of primary interest to the Prerto
Rican community. However, because of the JPC
involvement in Seward Park Extension the U!C is
beccming interested in Pueblc MNuevc, prcbably to
develop a bargaining position fcr Seward Park
Extensicn...

6 The United Jewish Council had absorbed the Essex-Delancey
Neighbcrhccd Association by this time.

7 The Pueblo Nuevo Urban Renewal Area was 1lccated several
blocks north of the Seward Park Extension site. It was in
planning for low-income housing, spcnsored by the Puetlo
Nuevo Hcusing Ccrporation, a non-profit orgarization anc a
rember of the Joint Planning Councile.
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Crgjanized political action by Crthodcx Jewicsh leaders was
successful with regard to the low-income housing development
prcposed for the Pueblo Nuevo Urban Renewal Area. The
United Jewish Council had been seeking the sole sronsorship
of site 5 for the senior-citizen housing project cesignated
for that site (the site abuts the Bialystcker Synagogue).
During 1974-75 United Jewish Council 1leaders met with Roger
Starr, Mayor Beame, and the Borough President of Manhattan,
Percy Sutton, to negotiate for the site 5 development. The
Executive Director of the United Jewish Council stated
during one interview:
When we went to Sutton for this, he told us, what
will I give them (Joint Planning Council) if I
give you site S. Well, when we saw that Pueblo
Nuevo was scheduled on the Board of Estimate
calendar for its CD or HUD monies we managed to
get the item laid over. This happened a few times
and when we finally got the sponsorship of site S,
BPuetlo Nuevo got the project apprcved by the BOE
(May 7, 1980).
In a New York Post article, "New Housing Rcw Hits the Lower
Fast Side," the disputed sponsorship cf site 5 was
discussed:
But when a serarate low-income development, Pueblo
Nuevo, came up before the Pcard cf Estirmate this
year the United Jewish Council blocked aprroveal of
it in order to win concessions on Seward Park.
The result was that Mayor Beame and Sutton
agreed to give the Jewish Council scle spensorship
of a 200-unit senior citizen rprcject in the trban
renewal area. A1l groups favor the project, but
the Joint Planning Council opposes “unilateral

sponsorship" by the Jewish crganizaticn (July 16,
1379) .
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At the same time United Jewish Ccuncil leacders were
meeting with Roger Starr to press for the commercial
development of a “superblock," the remaining fcur-tlock site
in the Sewar@ Park Extension Urban Renewal RArea, with the

United Jewish Council as sole sponsor.

In 1975 Percy Sutton, the Borough Presidert of lanhattan,
initiated a series of mediation meetings in crder to resolve
the differences between the United Jewish Council and thre
Joint Planning Ccuncil.® Half of the planned residential
sites were the subject of a major controversy between these
two groups. The Joint Planning Council maintainecé that the
prcposed 900 units of low- and mcderate-inccme hcusing cn
sites 2 and 7 were necessary to meet the needs of the
families displaced from the urban renewal area, 2as well as
other low-income families who 1lived in an area where the
low-income hcusing stock was teinc diminished by fires and
abandonment. The Housing and levelorment Administraticn,
responding to United Jewish Council pressure, had agreed to
restudy the plan for sites 2 and 7, thus calling into
question the earlier commitments it had made regarcing these

sites. The tensions between the two grcups heightened.

8 It was at Sutton's request that the Jcint Planning Council
prepared a detailed summary of its involvement in the
Seward Park Extension area and the Otero case. Copies cf
this report were provided to this researcher and were used
extensively in the reccnstructicn of the history of Seward
Park Extensicn.
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According to the New York Post article the United Jewish
Council's Chairman, Harold Jacob, oppcsed the low-inccre
housing because it would put additicnal stress on the
middle-income Jewish community. The article statead:

Jacob agrees that Council members would prefer no
housing at all to an “"infusicn" of more lcw-inccme
units that they believe would increase crime and
cther problems and endanger the stability of the
middle-income, mostly Jewish cooperative buildings
south of Crand Street.

toting that so-called "middle-income®™ prcjects
are being built at rents too high to ke marketed
on the lower East Side, Jacolt said:

*The only thing you can build is low-income.
The area can't stand much additicnal low-incorme.
You'll change the entire area. The business
streets like Orchard will be affected. I believe
the only true solution is to take that (urban
renewal) area and commercialize itv (July 16,
1975:24).

And indeed, in September 1975 at the request of Roger
Sterr, a commercial space feasitility study was undertaken
by the City Planning Commission and the Office of Econoric
Cevelopment (United Jewish Council Newsletter, February
1990) . The general censensus was that commercial
development cf adeguate size with sufficient parking space
would be feasible on the Delancey Street site. However, the
study 2id not include Grand Street c¢r the entire wurban
renewal area as was later proposed. It also called for the
develcrment of a housing project with the Department cf
Housing and Development Administration (Jeint Planning
Council Repcrt 1975i). However, the city's firancial crisis

in 1975 put an end to develcpment plans.
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Subsequently, as noted above, and as a result of the
continuing disgute over the sites, the Housing and
Development Adrministration transferred 900 units c¢f housing
to another urban renewal area in the citye. Barry Zelikscn
told the New York Post:
Seward is in competition with a whcle laundry list
of prcjects throughcut the city...It beccmes easy
to go where everybody 1is going to say you're a
good guyee..(July 16, 1975).
Since the Housing and Development Administration can only
undertake the constructicn cf a specified nurber cf dwelling
units per year for the entire city, because cf limitations
of federal, state, and city funds, the transfer of these 900
units elsewhere effectively brcught to 2a halt further

planning for hcusing development on the Seward Park

Extensicn site.

At a2bcut the sare time Hegeman-Harris, sponsors of site 2
and possibly site 7, were officially dropped as cdesignated
sponsors by the Hcusing and Develcpment Administration. The
reason given by the Housing and Develcpment Administraticn
was that Hegeman-Harris was unable to secure the financing
necessary for the project. Plans for the ccmpleticn of the
Seward Park Extension area remained idle for several years,
and the disposition of the three remaining residential sites
was left unresolved. In fact, as early as 1974 this
difficulty was foreseen by an official at the Hcusing and
Develcpment Administration. In the memorandum referred to

abcve, he said:
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It seems highly unlikely that any sort of rodus
vivendi will be voluntarily reached in the next
few years tetween the UJC and the JPC. thile the
possibility of co-sponsorship of the available
sites by the UJC and the JPC would be the most
desirable solution, based on the above history, it
appears to us to be so difficult as tc be
impossible. Bnother possibility shich might have
more of a chance of success would be tc a2lternate
assignment to the community grcups cf the varicus
sites both within the Seward Park Extension URA
and the proposed Pueblo Nuevc URA. If each croup
had their own specified sites they might be more
willing to let each other prcceed with develogment
plans. Alternatively, Site 5, Seward Park
Extensicn, could be given to a neutral outside
sponsor to develop as housing for the elderly.
Sites 2 and 7 could be developed by Hegeman-Harris
under the review of a joint ccmmittee which wculd
consist of lccally based community groups.

If scme arrangement of this type is not reached
it seems safe to say that no new residertial
development will occur in the next several years
and the Lower East Side will be left with a few
mcre vacant lots but without scme cf the housing
it so desperately needs (Housing and Develogpment
Administration Memorandum 1974:1-2).
In short, by 1975 an impasse of ccnsideratle magnituce
existed and the likelihcod of overcoming it seened remcte
(the one exception concerned site 5, fcr which the city had

already given the United Jewish Council sole sponscrship) .

A ‘further ccmplication occurred during the spring cf
1975, as the city slid toward bankruptcy. Facinc a fiscal
crisis of major proportions, the city essentially was
defaulting, with insufficient funds to meet its payroll and
debts (Elcaly ané Bodian 1977) . Severe service and
expenditure cuttacks, laycffs in the public sector, and

rising unemployment forced the city to Treorganize and
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retrench. The entire city budget, as well as city agencies,
were overhauled. The city's fiscal imbalance affected
housing. New housing constructicn was limited tc projects
that already had funding allocated. According to the
Department cf City Planning, vWith the inflaticn-ridden
private construction industry and sharply-cut Federal
housing programs, housing activity fell and was telow peak
in 1976, when 20,648 units were comrleted. Ihis was a
sukstantial drep from 1963, when 60,031 urits were
completed” (1977:9). The city's housing rprograms were
corpeting with the mandated expenditures of welfare, dett
service and education, and capital budget funds for mortgacge

loans ané interest subsidies were non-existent.

Se3 SUMMARY

Frcm the reconstruction of the early history of the
Seward Park Extension Urban Renewal Prciject, the criticel
issue of conflict that developed between the United Jewicsh
Council and the Lower Sast Side Joint Planning Council,
local crganizaticns represeﬁting constituencies marked ty
ethnic/race and class differences, can be otserved. The
United Jéwish Council sought to prevent 1lcw-incore housing
in a neichbcrhcod that it considered, for histcrical and
social reasons, tc be exclusively its turf. This claim was
buttressed by an ethnic ideology, as well as an objective

material interest in the 4500-unit, middle-inccmre

Reproduced with permission of the copyright owner. Further reproduction prohibited without permission.



246
cocrerative conplex developed ty the Llnited Housing
Foundaticn, the Amalgamated Clothing Workers Union, and
urban renewal funding, under the auspices of Robert Moses®
Slum Clearance Cornrittee. These housing rtrrojects were
partially subsidized by public funds in order to keep rents
belcw market-rate, but were, however, monopolized by a
predominantly Jewish clientele. Thus, the residentially
segregated and ethnically homogeneous nature of the co-cp
projects reinforced the United Jewish Council's claims fcr
control of this area. Moreover, an ideclogical bias, racist
at root, ajainst low-inccme public housing, hcusing that is
rerceived by the public-at-larce to acccmmocate the
undeserving pocr, particularly EBlacks and Fkispanics,
permeated the public and private discussions and hearings on
the propcsed plans for the Seward Park Extensicn site. The
United Jewish Council 1leaders 1linked their parochial
interests with the society-wide disdain for rpublic housing

in an effort to prevent its construction.

The Lower Fast Side Joint Planning Ccuncil 1leaders were
determined to reverse the middle-inccme nature of wurtan
renewal planning and sought not only the construction cf
low-income housinc for residents displaced from the site,
but also to overthrow the United Jewish Council’s claim to
this particular area. The conflict cver the Seward Fark
Extension Project became a conflict over territory, over the

type of housing tc be built, and a conflict over what group
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would benefit from public urban renewal funds. It was also
a racial, ethnic, and class conflict---a conflict that
pitted white, moderate- and middle-income Jews against
Black, Chinese, and Hispanic low-income groups. But, mcre
impcrtantly, it vas an organizationzl ccnflict, not a
conflict that involved 1local residents in large numbers.
Rather, organizations, and specifically a srall croup cf
oraanizational 1leaders representing 1large cconstituencies,
were involved in the planning and necotiations that tcck
place. I will return to this oint in Chapter 7 where I
discuss and contrast the Lower East Side Joint Planning
Council and the Uniteé Jewish Council. However, this
observation leads to another critical issue raised by the

Seward Park Extension case study.

The rlanning process for the Seward Park Extension
Project was undertaken by relatively few people.
Organizational leaders, agency cfficials, and pcliticians
constituted the key figures in this decision-makinc process.
Broad-based participation in planning of this macnitude is
lirited to the few public occasions provided for in mandated
hearings or to protest demonstrations when all else failse
In the urban renewal process a few privileged irdividuals
are favorably positioned to decide issues that have major
social and pclitical conseguences. If we bear this fact in
mind, the structural changes that came into full view with

the 1975 fiscal crisis and the subsequent policy chances
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invcked by the city administration are revelant to the
outcome cf the Seward Park Extension Prcject, to wkich I ncw

turn.
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Chapter VI
WINNERS AND LOSERS: THE REDISTIBUIION OF UREAN
RESOURCES

The ccntroversial history of fhe Seward Fark Extensicn
Prcject has been reconstructed in Chapter S throuch the use
of the extended case study method. This method facilitated
the descripticn of social processes over time, and
highlighted the sets of interlocking relaticrs among city
of ficials, comnunity organizations and leacders, as well as
the forces that shaped the planning process. In this
chapter I continue to use the case study mehted as I follcw
the project thrcugh the final stages of its implementaticn.
My fieldwork experience is incorporated into the flow cf
events and this observed data is integrated in the materijal
in such a way that the intersecticn cf institutional levels
of analysis and 1local-level events and behavior are

revealed.

6.1  NEE DEVELQORMENIS

Plans for the completion of the Seward Park Extensicn
Project were laid aside between 1975 and 1977, during which
time the city underwent a major reorganizaticn as the result

of the fiscal crisis it faced. It was not until 1577 that a
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renewed effort to complete the site was undertaker. Three
sets of events had, for different reasons, a major impact cn
the decision-raking process during this final stage cf
rlanning negotiations. They were: 1) changes ir the City
Charter, the city's leogal framework of governmert, which
specifically created new Ccmmunity Boards in Jancary 1977,
and the reorganization of the Housing and Development
Administration into the Department of Housing Development
and Preservaticn; 2) the Chinatown Plarning Ccuncil, a ncn-
profit anti-poverty agency that helps provide hcusing and
social services to Chinese-Americans, received 2 federal
grant of $6.5 million ir 1977 tc build a 1low-inccme
apartment house fcr the elderly; and 3) the initiztion of a
class action suit against the Tast River Housing Ccrporaticn
(the managing agency of the 4,500 units lccated on Grand
Street and E£ast PRroaiway) by It’s Time and the Joint
Planning Council and other minority plaintiffs--kuertas et
al. v. East Piver Housing Corporaticn, 77 Cir. 4494 (RLC).

Following is a trief discussion of each of the three events.

Charter PBevisions and Commupity Boards. In the 1late
1960s, there was a significant increase in comrunity
participation, which, to a 1large extent, was due tc a
reguirement calling for it in such federal programs as urban
renewal, model cities, and anti-proverty legislation.
Citizen participation in city government through local

Comrrunity 3oards had a twenty-five year history. In 1951
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the first Community Planning Boards were estaktlisted by the
Borough President of “anhattane. By 1968, the city was
divided into sixty-two Community Cistricts, and the role of
Community 3oards as advisors to city gcvernrent was firrmly

established.

The rcle of Community Boards was the primary focus of the
1974 State Charter Revision Committee, which viewed them as
the appropriate vehicle for the expressicn of local views cn
a wide variety cf public issues. The Charter Revisicn
Conrittee reconmended that the role of the Cormunity Boards
be expanded, giving to them new responsibilities and duties
in such matters as land use, service delivery and fiscal
management. Revisions to the City Charter troacening the
role of the Cormunity Boards was approved by city voters in
the referendum of November 4, 1975. As a result, in January
1977 £ifty-nine new Community Boards were established with
an appointed membership of up to fifty people per Community

District.

Specifically, the Uniform Land Use Review Procedure
(ULURP) gave the Community Soards new powers through a
review and recommendation process that includes public
hearing on all 1lard use matters that affect its districts.
Ameong the 1land use 1ssues that come tefore the Community
Foards are changes in the «city map, zoning charges, and

approval of housing or urban renewal plans and projects
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pursuant to city, state, or federal law. The benefits of
this new uniform processing assured the ccmrunities that
their recommendations would be ccnsidered by the City
Planning Commission and the Board of Estimate. Moreover,
cormunities are able to scrutinize planning propcsals at an
early stage, thereby helping tc shape their firal form.
When a planning proposal application is certified by the
City Planning Commission, it 1is then forwarded to the
Cormrunity Board which reviews the application and holds a
putlic hearing on the matter within a specified time pericd.
The Community Bcard's written recommendations 3re then
forwarded tc the City Planning Ccmmissicn and Board cf
Estimate who also hold public hearings cn the propcsal. The
new procedure guarantees all applicants that their proposals
are reviewed within set time 1limits. From the initieal
certification date, to the Board of Estimate’s firal acticn

on the matter, a time period of 180 days is allowecd.

¥hile a major objective of the 1975 charter revisions was
to increase citizens' involvement in the political process
by providing a mechanism fcr Ccmrunity Poards to influence
the decision-gaking process, this move toward the
decentralization of city government was made at a time when
the city was preoccupied with averting fiscal disaster.
Thus it strengthened the role cf Community Boards at a tirme
when city government was overwhelmed with budget decisicns

and the cutback and delivery of services. Commenting on tre
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tiring of the Charter's decentralizaticn, The New York Tirmes
noted:

The relevance of decentralization to the fiscal
crisis is by no means negligible...Strengthéening
neighborhcod government could help the city cope
with what will be a prolonged pericd cf enfcrced
austerity...Particularly at a time when city
personnel and services must be curtailed,
strengthened district boards can help assure that
those personnel and services that remain are used
most effectively in response to community needs
(July 23, 1975).

The new Community Boards were used as forums of public
opinion and decision-making todies, in the midst of an acute
financial crisis with its attendant pclitical vuneasiness
regarding the distribution of scarce and diminishing
resources. The intensificaticn ci local-level corflicts cf
all kinads, particularly those centered arcund housing,
placad additional burdens on the fledgling Boards,

especially in the Lower East Side.

In addition to changes in city government, ccnccmitant
changes were occurring in many city agencies. These changes
reflected the city's overall reorcanization preciritated ty
the 1975 fiscal crisis. New priorities and related policies
were instituted by the new mayor and his arpointees.
Acceording to one official in the newly formed Department cf
Housing Preservation and Development:

The major source of discontent was that the super-
agencies were difficult to manace. They were
large agencies with lots of departments anc¢ one
person controlling the entire administration. So

they were disrantled and this agency was recuced
by 25%. I don't know what the reducticn mears in
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terms of staff numbers, but in terms cf just the
structure there were four departmentse. One
department was separated out. The Department of
Buildings is now a separate and autcncmous acency
that reports directly to the Mayor, Jjust as many
other agencies that are headed by a comrissioner
repcrt directly to the Mayor. Basically it was a
change in name. There have been some changes
within the offices, the most notable one being the
Office of Property Management which was formerly
the Department of Relocation. This department is
still resgonsible for relocation of tenants in
city-owned property. In addition to that, the
Office of Property Management now has the
responsibility of ranaging and raintaining
residential structures that are under the
jurisdiction of the City of New York.

Roger Starr, administrator cf the former Hcusing and
Cevelorment Administration, resigned his pest to Jjoin the
editorial staff of the New York Times, and a new housinrg
commissioner, Nathan Leventhal, was appointed by Mayor Koch

whc had been elected in 1977.

The newly-elected Mayor's foremost rriority cf econoric
development was emphasized, and aéministrative policies were
shaped accordingly. Two policies emerged at this time; one,
of ficially sancticned and publicly tcuted; tre cther,
unofficially acknowledged and silently implemented. First,
the city comritted itself to economic recovery by focusing
on retaining businesses, encouraging expansion and
attracting new investments.?9 At the same time, procrams were
designed to attract and retain the white-collar taxpayer ty
improving the overall "image" and desirability of the city.

9 BRtraham Beame, Mayor, Economic Fecovery: Mew Yecrk City's
Program for 1977-1981, December 1976.
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Rccerding to Levy and McGrath, *In rany cities, the first
twe years of Community Development Blcck Grant funds were
used for precisely such physical imprcvements" (1979:22).
Additionally, public management was improved by attempts to
make the public sector more “tusiness-like." Corporate
management techniques and the reorganization of city service
agencies were undertaken to prcmote the efficiency and

productivity of public emplcyees.

Second, an accepted but unofficial policy of “planned
shrinkage" was implemented thrcughout the city. Tatb
writes:

The emerging strategy is that of "planned
shrinkage”--the dismantling cf services to lcwer-
income communities with the coal cf pushing their
residents out of the city. This is an integral
part of the transformation strategy--get rié of
the poor, break the power of the municipal urions
and reduce services, except tc the business
-community and upper-income areas (1978:260).

Roger Starr, the city's Housing and Development
Adrinistrator, in 1976 reccmmended this policy.!? During an

interview, Starr recalled:

10 In his article, "“Making Mew York Sraller" (The New York
Times Magazine, November 14, 1976), Starr mace several
suggestions as to how a policy of planned shrinkage might
te carried out; for example, “reduce services," provide
inducements for the urban fpcor tc leave the city,
relocate people to more viable sections of the city, and
accelerate population decline by closing rospitals,
schools, fire houses, "“thus leaving the 1land to 1lie
fallow until a change in economic and demographic
patterns makes the land useful again."

Reproduced with permission of the copyright owner. Further reproduction prohibited without permission.



256

During my years as Director of HCA, the fiscal
crisis broke and the Mayor's pclicy committee
meetings turned into emergency committee meetingse
It was during this period and participatinc in
these discussions that I  advanced the idea,
contrary to what everybody else was saying, that
the city was no longer growing. In fact it was
losing its basic manufacturing firms, and as a
result, this loss of jobs rmeant loss of
population. Instead of rplanning arounc an
expectation of growth, the fact of the ratter was,
the city should be planned around shrinkage. I
reccnmended to this group that they shoulé be
planning on what schools to clcse, what services
to cut back, what hospitals to close. In cther
words, the rlanning should be how to trim
expenditures to match income. With a lcss of jobs
there is a less of population. Whether you like
it cr not, pcor people are gcing tc move where the
jobs are. Now, in effect, this pclicy is lteing
implemented, althouash no cne refers to it as
vplanned shrinkage." Yet the adrinistratior is
following the policy but does not say sc overtly
because it is politically so unpopular (June 23,
1980) .

As a result of new administrative policies and
priorities, hcousing for the city's lcw-income fopulaticn
became increasingly more difgicult to obtaine. Arson and
landlord abandonment increased in the mcre deteriorated
areas of the city, while gentrification and its ccncomitant
displacerment of roor people proceeded in other, mcre
attractive central-city 1locationse. And, as rreviously
noted, new housing construction was at a virtual standstill.
The plans for the ccmpletion cf Seward Park Extensicn
Prcject were embedded within this eccncmic and politicel

context.
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Huertas et al. v. East PRiver Housing Corporation. 1In
Sertember 1977 a class action civil rights suit was filed in
federal court aginst the fcur cooperative housing
developments on Grand Street and East Broadway. Seven
Hispanic and two Black families cn behalf cf themselves and
all similar farilies in the City cf Mew York, It's Time and
the Joint Planning Council were plaintiffs. In its 1979
Year End Report, the Puerto Rican Legal Defense and
Education Fund, Inc. (attorneys fcr the plantiffs) descrited
the case:
The Fund'’s fact-finding was completed this year in
Huertas v. East River Housing Corpcration, a class
action suit against four private housing
corporations which manage almost 4,500 units on
the 1lower east side of Manhattan. Disccvery
revealed that these cc-ops allocate their units
primarily, if not exclusively, to friends and
relatives of residents, almost ncne cf whon are
Puerto Rican, other Hispanics, or Black persons.
We also found that Hispanics and Elacks comgrise

2.4% of the occupant populaticn, although they
comprise 19% of current applicants for these low

and middle~-income developmentse. The Funcé is
prepared for trial, which will be held early in
1980.

Earlier this year, in an important rclinc for
the case, the court determined that the two
organizational plaintiffs, It's Time and the cJoint
Planning Council, have standing to sue because
they are harmed by the claimed injuries to their
members. These rulings are significant because
they enatle cormunity organizations to participate
actively in discrimination challences (1979:9).

This discrimination suit intensified the Orthocdox Jewish
leadership's political efforts against low-inccme housing on

the Seward Park Extension site, as well as its efforts to
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gain full control over the undeveloped sites. The Executive
Director of the United Jewish Council affirmed this
rosition:

The real issue is one of turf 1lines. The whole
thing down here is one of turf. There is only so
far we can be pushed. We're being attacked
externally from the Hispanics trying to mcve in on
Grand Street via Seward FPark Extension, and
internally through the lawsuit aginst the co-ops.
There®s a point at which ycu have tc say “no
more,"” and draw the line.

Chinatown Planping Council's Federal Crant. As important
as these events were to the contextual backgrourd of the
issue, it was, nonetheless, a 6.5 millicn grant from the
federal Department of Housing and Urbtan Develcpment in
September 1977 to the Chinatown Planning Courcil that
provided the major impetus for the completion of the Seward
Park Extension Urban Renewal Area. Chinatown Planning
Council, a social service acency serving Chinatcwn
residents, and a member of the Jcint Planning Courcil, had
submitted a propcsal to the federal Derartment c¢f Housing
and Urban Develcpment for a Secticn 202 (of the Hcusing Rct
of 1958) 1loan to build a housing¢ project for the elderlye.
This department makes direct 1loans to non-profit sponscrs
and also provides Section 8 rent subsidies to be wused in
conjunction with the Section 202 prcgram, prcvicded tre
spcnsoring organization has contreol of a site and can

demonstrate the ability to undertake developmental

responsitilities.
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The involverment of the Chinatown Planning Council in the

Seward Park Extension controversy centered around locating a

site for the housing project. The Executive Director cf

Chinatown Planning Council explained the agency's search fcr
a suitable site:

Interviewver: How did you cet involved in the
Seward Park FExtension area? Who advised ycu to
look for a piece of that area?

Director: HPD. The Departrment cf Housing
Preservation and Development.

Interviewer: You knew that it was already a very
controversial area?

Directer: Well, we ¢did and we dicn't.
surprisingly enough, with all cf our
sophistication, having been here a lcng time,
although we had been a member of JPC (Jecint
Planning Council), I had personally been a member
of the crganization. I really had been turnec¢ off
by them. There was a nominal memtership, to keep
our name cn the letterhead, tut we hadn't attended
meetings in years.

Interviewer: What turned you off?

Director: We had a numter of conflicts with
them as an organization. We were not happy with a
lot of, they were against a number of propcsals
that we were interested in, tut felt that overall
it was nct a bad thing. Bnd really we're not
inveclved. Ve had our own things to take care of,
and really were not involved in plans fcr Seward
Park housing. So when the wkcle thing care up and
Seward Park was raised, we thought it was a dead
issue, quite frankly. We really didn't even think
too much atout it. We anticirated@ a little bit of
problems, but not the kind of protlems that
emerged.
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Interviewer: But for ten years they had been
fighting--
Director: Yes, that's true. 2And we krew zbout

it. But we were, you kncw ceograrhically, it was
really out of our kind of gecgraphical turfe. And
we were happy because we were invclved in our own
political prctlems. We were invclved in things
which we considered at that time cur turf. And
that was another turf. He had enough thincs to
take care of over here without being suckeé into
something over there. He were friendly with the
Jewish community, we were friendly with the
Hispanic comrunity. We didn't want to be dragged
into it. We really forgot atcut it. We btecarme so
precccupied with finding a space we headn't
planned--

Interviewer: Was that the only alternative vou
had?

Director: Well, it became clear after we got
it that we kind of needed that land. When we put
in for the grant to HUD we said we had a number of
parcels. I don't mean vacant; we 1identified
parcels which were vacant in which we thcught the
building could be built. There were a number in
Chinatown that we wanted. When we gct the crant
and began agcing after those parcels it tbecame
clear that they were inadeqguate. I mean they were
not larce enoughe. There was a problem with each
of the sites. And it was not just rhcny. Ve
really hadn't investigated before. We thcugh we'd
just get the grant and then we'd worry about it.
So it became clear to us, in less than six months,
that the only place we could build on was on urban
renewal land.

Interviewer: Recause cf the cost factcr?

Director: Yes. There were cnly three urkan
renewal sites that were available, and possitly a
fcurth: Seward Park Extensicn; Twc Bridges; there
was a third site down ty South Bridge Tcwers; and
there was a fourth site out where the new
community college was built. That site the city
pretty gquickly said "nc," they had plans for it.
It turned out they built a rark there whict was
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pretty btadly needed. I don't kncw what the park
will be named. And’ again there®s ancther
incident, we had conversations with the Two
Bridges Neightorhood Council. I had been a member
of the Board of that organization, but when it
came time tc negotiate, they wanted 50% c¢f the
action if they allow us tc tuild there. That's
crazy!

Interviewer: Does that mean the sronsorship?

Director: Yes. They wanted tc buy intc the
sponsorship cf the prcject. They said it's our
turf ané you want to build and we said "nc* to
that. That's crazy. There were not just costs
involved but also control, and we felt we would

lose control, and they had some specific
objectives that they wanted to accomplish shich
were different from ours, philosophically

different. So it was an impcssibtle situation.
The South Bridge Towers Site was already sewed up
at that time by Trinity Church. And also about
the same time some of these issues had nct really
crystallized. When we looked at the sites and
when we took the seniors to both sites tc lcck at
it, our seniors really liked the Seward Park one
because it's very close, its proximity to
Chinatown. Sc¢ I think the push cn our part was
that the seniors really preferred the Seward Fark
site. And about that time we were beginnira to
develop scre facilities on Crand Street, so it all
began to tie together that this wculd be the more
desirable site. And that's how we did it. But
HPD was really the ones that said, "why don't you
go," you know.

Eut don't forget when we came on there was
really nothing doing. As a matter of fact, you
see what they did, and I think it was really a
fault of cur housing consultant, who is Black and
a very kncwledgeable guy, a very decent guy, but
really is not that hep. He certainly didn't know
this community. He took the normal standard
route, which we did right off the bat, and within
a menth of the grant notified the Comrunity Eoard
which started the whole reaction. But HPD saiag,
before we can give it to you, you really have to
get clearance from the grcup that has the
sponsorship.
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Interviewer: Were there two groups involved in
that--the United Jewish Council and the Joint
Planning Ccuncil?

Director: The United Jewish Council, quite
frankly, I hadn't even heard of at that point.

Interviewer: But in 1975 they were the ones whe
spoke about this commercial develocrment--

Director: At that point the United Jewish
Council to me, 1 knew their name. I knew some of
the people, but really didn't have a sense of
them. I'm nct saying they were unknown, tut there
was not, we never really thought much of them. I
don't mean that disparagincly, but we didn't
really know the significance cf the grcupe.

Interviewer: So HPD was telling you to talk te
Joint Planning Council?

Director: Yes, they said that you needed
approval. And we did.

In Cctcber and November 1977, Chinatcwn Plannirg Council
ret with members of the Joint Planning Council to discuss
their proposal to build 150 units of Section 202 housing cn
Site 2 in the Seward Park Extension. The Joint Planning
Council responded favorably tc the Chinatown Planning
Council's plans. In a letter ccnfirming their scrzport and
the terms of their agreement, the Joint Flannirg Council
noted:

As you knew, JPC has been eager tc see nore
housing built in Seward Park to comnplete the urban
renewal area. JPC has always supported 1low-
income, integrated housing for this area. We know
that Chinatown Planniny Council, as a nmember of

JPC, subscribes to these principles and also to
the principle that former site tenants have first
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pricrity tc any new housing. In view of these
circumstances JPC would welccme ycur rrcject in
Seward Park. We would also 1like to see as a
companion project, 150 units of family hcusirg to
complete Site 2. We would push HPD to allccate
the necessary Section 8 units to this site as soon
as their comritment to Cooper Square is fulfilled.
These family units would, of course, be available
to all in the area whc need housing including the
Chinatown community. We lock fcrward to werking
with ycu on both precjects (November 13, 1977).

Jdoint Planninc Council leaders felt that accepting
Chinatown Planning Council's prcject on Site 2 would
strengthen their position. One member summarized their
views on the decision:

¥hen we agreed to put the Chinatcwn btuilding on
our site, we did that with the full knowledge that
if we wculdn*t have done it we'd still be
negctiating between the United Jewish Council and
ourselves about moving that site. But the minute
we found out that Chinatown Planning Council had
been guaranteed these units, we said, "core on
in," because then that adds weight to our sigde.
That was a strategy move. We knew at the time
that we weren't going to get everything that was
originally offered and we also knew at the time
that we'd prcbably be here ancther fifteen years
or another five years with that site going empty.

Hithin ten days the Executive Director of Chinatown
Planning Council replied to the Joint Planning Council,
thanking them for their offer and agreeing to their termse.

In his acceptance letter, he wrote:

We are delighted to accept the Joint Plarning
Council's offer for the development of the site.

We have ncw selected an architectural firm that
will design the building. We would be delichted
to werk with you on the development project of 150
farily units for the remainder of the parcel
(November 23, 1977).
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From this point on, a series of interlockinc meetings and
necotiations took rlace involving the three 1local
organizations (Joint Planning Council, United Jewish
Council, and Chinatown Planning Council), various city
agencies and officials, and politicians. Each orcanizaticn
sought to promote and protect its interests in the urtan

renewal area.

Chinatown Planning Council had several prcblems to
cvercome befcre its project could be guaranteed. First, it
had to ccmply with the federal reculaticns of the [epartment
of Housing and Urtan Development, the most pressinc of which
were the stringent guidelines regulating the amourt of tirme
in which the rnonies must be sgent. Not bonly was site
control needed, but additionally, because of the Uniform
land Use Review Procedures (ULUFP}. a favcrable Community
Board recommendation was essential to the preject. Sericus
delays due tc confrontations between the two other
orcanizations could jeopardize the funding for the projecte.
Second, the United Jewish Council was opposed to Chinatcwn
Planning Council®’s project and challenged their plans to
tuild a low-inccme senior-citizen housing project cn Site 2.
Orthodox Jewish leaders viewed Chinatown Planning Council's
prcject as a threat to their own plans for hcusing on Site 5
and the proposed commercial development for the remaining
sites. Moreover, the Chinese crganizaticn was perceived es
an cpponent due to its affiliation with the Joint Planning

Council.
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Shortly after it publicly announced its Hcusing and Urtan
Development grant, Chinatown Planning Council leaders
approached Community Board #3 on the advice of the
Department of Housing Preservation and Cevelcprent. In June
1978, preliminary meetings were held with Ccmmurity Board
menters and representatives of the three crganizations to
try to reach agreement on develorment of the remaining
sites. On June 1 a meeting was helad between
representatives from Chinatown Planning Ccuncil and the

United Jewish Council at the Borough President's office.

Community Board #3 established a committee to deal with
the problem. The committee was called the Ad-Hoc Committee

on Chinatown Elapning Council's Reguest for Hevsing fcr

Senior Citizens at Seward Urbap Reneval PArea, shich is

The minutes of the meeting of this ccmmittee held on June
22, 1978, summarize the four areas of disagreement among the

grecups:

1) Fear that apprcval of Secticn 8 funds for Site 2 would
jecpardize approval of Section 8 funds for Site 5 when it is

considered.

2) There are cpposing plans fcr the use cf Site 2. The
United Jewish Council plans to use the site £for econoric
development and the Chinatown Plarning Council plans to use

the site for senior-citizen housing.
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3) The tenancy formula for the proposed Chinatcwn

Planning Council housing has not been ccmpleted.

4) The relationship of the proposed Chinatown Planning
Council housing tc other housing planned on Sites 2, 7a and

7b by the Joint Planning Council has not been determined.

After a 1lengthy discussion the committee members passed

the follcwing resolution:

As there is only one fplan with finalized
£inancial backing before us at this time, we
reccmmend that Community Board #3 stand behind its
original approval of Chinatown Planning Ccuncil to
build Senicr Citizen Housing cn Site #2 of the
Seward Park Urban Renewal Area. However, we also
recommend that:

1. CPC and UJC continue to meet at the 3Borough
President®s cffice with rerresentatives of
Corpunity Board #3 present.

2. As the total area in dispute also invclves
tenative plans by the Joint Plarning
Council, that the Erorough President's
office invite representatives cf JPC to
future meetings; and

2. If the groups in their continued
discussions develop new rlans prior to
LUR? proceedings, that this ccmmittee be
reconvened to discuss such plans (Mirutes
of June 22, 1978).

Reproduced with permission of the copyright owner. Further reproduction prohibited without permission.



267

6.2 THE COMPROMISE PLAN

In November 1978 the Departments of City Plarning and
Housing Preservation and Development presented a preliminary
prcposal to all the concerned parties. A ccmprcmise plan
was developed calling for commercial develorment 2long with
residential use. The administrative plan called for two
typres of changes to the Seward Park Extensicn Urban Renewal
Plan---minor changes and major changes. Anything not a
change in land use and property acquisition would te a mincr
change and would not go through the ULURP prccess. Ma jcr
changes, however, were subject to the ULURP rrocedures
(public hearings and Community Board review). In this case
the compromise solution forged. by the admiristraticn
included both minor (dividing up the tctal fcur-tlock area
among the three vparties) and rajcr changes (changes in

zoning; that is, from residential to commercial).

Each cf the local organizations was informed that the
compromise proposal was the first step in a rrecess of joint
discussicn of the rroblem. However, the United Jewish
Council carried its objections directly to the Mayor's
office regarding the inclusion of any rore low-income
housing cn the site. The United Jewish Council staff and
Board members renewed their earlier efforts to develop an
international comrercial mall for the entire site. (As was

previously mentioned, the concept of an internationa’ mall
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was first intrcduced in 1975, in a meeting with Rocer Starr,
the Housing and Development Administratcr.) This time their
efforts were successful, at least temporarily. On February
2, 1979, three months after the administration's compromise
proposal had been publicly anncunced, the President of the
United Jewish Ccuncil received a 1letter from Peter Solomon,
Ceputy Mayor of Economic Development. The letter stated the
administration's intent to give sponsorship desicnation cf
alrcst all the remaining sites tc the Unitec¢ Jewish Council
and Blitman Construction Corporaticne. in part, the letter

read:

I am pleased to inform ycu that btaseé on
ccnsultation with and agreement from the
Department cf City Planninc, I am prepareé¢ to
support your request for sponscrship cf an
International Mall development cn the Saward Park
Urban Renewal Site. as indicated in rrior
ccrrespcndence, this development would be
performed under the Jjoint sponsorship of the
United Jewish Council and Mr. Howard Blitman of
the Rlitman Constructicn Corpcraticne

The designation will cover Sites 74, 78, and
part of Site 2 of the Seward Park Urban Rerewal
Area. A portion of Site 2, between Crané and
Clinton Streets, will be reserved for a 150 unit
elderly hcusing project to be sronsored by the
Chinatewn Planning Council. We anticipate that
Site 6 will be Jeveloped as a parking facility
which will serve your develcpment and 21sc the
su;rcunding commercial establishmerts (Fetruary 2,
1979) .

At the same time the United Jewish Ccuncil received this
letter of intent for sponsorship, the Chinatown Planning

Council was notified that the site for their housing

Reproduced with permission of the copyright owner. Further reproduction prohibited without permission.



2€9
development was going to be moved to the other rortion cf
Site 2, which had been proposed for the Joint Planning
Council’s lcw-income housing prcject. On the
adrinistration’s advice, their architect began tc redesign

the building to conform to the new site confijuration.

However, within a few days of the United Jewish Ccuncil's
receipt cf the Solomon letter, members cf the Joint Planning
Council were provided with a copy of the letter frcm sources
within the administration. They immediately protested the
illegality of designating the United Jewish Ccuncil as
sponsors by the Mayor's cffice. By 1law, sgonsorship
designation for a specific develorment rroject on city-owned
land must te determined throuch a publicly announced,
congetitive bidding procedure, and a spcnsor selected from
the responses to the city's Request For Proposals which must
be advertised for a two-week pericd. Solomon's 1letter of
sponsorship designation to the United Jewish Council and
Blitman Construction Corporation did not follcw these legal

guidelines.

In March 1979, in response to Solcmon's letter, the Joint
Planning Council 1leaders met with Deputy Maycr Herran
Badille, and Mayoral aide John loCicero. As a result cf
these discussions, the commitment tc the United Jewish
Council was rescinded. v During this same pericd, the Joint

Planning Council was negotiating for 200 toc 500 wunits cf
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low-income housing in the urban renewal area. Their primary
adrinistrative liaison was Jollie Hammer frcm the office cf
Community and Local Government Relations of the Lepartment
of City Planning. Her familiarity with the Seward Park
Extension urban renewal problem dated back to 1974 when she
was Deputy Borocugh Assistant to Fercy Sutton, the Borough
President of Manhattan. She was the rerresentative selected
by the Koch administration to coordinate the Seward Park
Extension development plans. When Robert Wagner, Jr., left
his position as Chairman of the City Planning Commission to
become Deputy Mayor, Hammer sutsequently followe¢ him and

continued her role as coordinator.

In an attempt to ameliorate the United Jewish Council's
rising opposition to the inclusion of low-inceme housing in
the Seward Park Extension area, the administration, through
its spokesman, Jocllie Hammer, rade several offers to the
Joint Planning Council in an effort to persuade them to give
up their claims to the area. These alternatives includec:
1) a 125 to 149-urit building for senicr-citizen housing cn
Site 2, an offer which prompted one housing official to call
the area "the gerontology center of the U.S.;" 2) an offer
to Pueblo luevo for a 200-unit, low-income hcusirg project
north of Delancey Street; and 3) an offer to Joint Planning
Countil for 300-500 units of 1low-income housing tc be built
anywhere else. In effect the city was offering the Joint

Planning Council more units off the site than they would get
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on the site Jjust to settle the issue. The Joint Planning
Council refused these offers and continued to press its
derands. Finally, after months of negotiations, ir a letter
to Hammer dated June 13, 1979, the Jcint Planning Council
agreed to accept the administration's offer to tuild only
10C units of low-income family housing cn Site 2 with Grand
Street Settlement House (a member crganization) as the

SpOnsor.

With this acreement in hand, the Departments cf Housing
Preservation and Development and City Planning on June 19,
1979, announced their proposed plan for the Seward Park
Extension Urban Renewal Rrea. This plan was then forwarced
to Community Board #3 for its informal review and
consideration. The Housing Committee of Community Board i3
reviewed the plans and recommended their approval with a

vote of 16 in favor, 10 opposed, and one abstenticre.

This recommendation was brought befcre the full Board
merbership at 1its regularly scheduled meeting on June 26,
1979. It was clear from observations of this meeting that
the propcsed corpromise plan was still a bitterly contested
issue. Each cf the participants had rallied supporters to
speak on behalf of their respective interests. The meeting
hall was completely filled with people; particularly
noteworthy were the number of elderly Chinese in the

audience. Prior to calling for a vote of recommendaticn,
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the Chairman of Board #3 reminded the bcard members that 'We
all have to get along here on this board;" and "Each of us
has to act honestly and fairly.® The propcsal for Seward
Park Extension was approved with a vote of 19 in favor, 10
opposed, and two abstentions. The Departrments of City
Planning and Housing Preservation ané Develorrent were

sutsequently notified of the Community Board's approval.

As politically charged and divisive as the Seward Park
Extension issue was, it was not unexpected that it impinged
upon other local political and econcric concerns. fer
example, community leaders and local elected cfficials,
working in conjunction with representatives from the
Departments cf City Planning .and Hcusing Preservation and
Development, were trying to have a rmrajor pcrticn of the
Lower Fast Side designated as a Neighbcrhood Strategy Area.
This concept was developed by the federal Department cf
Housing and Urban Development as a way to insure that
federal Community Development funds were targeted to
neighborhcods according to well-defined, comprehensive plans
and strategies. Neighborhood Strategy R2rea plans were
designed to benefit principally 1lcw- and mcderate-inccre
people through a combination of physical improvements,
putlic services, private investments, and citizen self-~help
effcrts. Such a designation meant that the city was making
a major reinvestment commitment to a particuvlar area, and,
as a result, Neighborhood Strategy RArea designation was

sought by many needy areas throughout the city.
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This relaticnship between the Seward Park Extension issue
and the Neighborhcod Strategy RArea desicnation was discussed
with one leading political figure active in Lcwer East Side

affairs. He explained the problem as fcllows:

I think T told you at one point when I first
had arranged the meeting tetween the district
leaders (locally elected leaders of the three
political cluts on the Lower EFast Side), which is
where we started, and Bob Wacner, Jr., right after
the mayoral election. I went tc schcol with
Bcbby. We were classmates tcgether. My clut had
supperted hir in the primary. We had suppcrted
him in the general election. HeW. (the district
leader from Section A, the Harry S. Truran Club)
had supported him in the primary and I think also
supperted him in the general. A. and C. (district
leaders of Section C., the New Jibaro Club)
supported hir. Every single one of us haéd a riece
of EBob Wagner, if you will. Suddenly he was the
City Planning Commissioner. The Mayor, we haé all
supported, at least in the general electior and
when he still had to buy some cf us in the super-
primary, some in the primary. We had somethirg in
common. More impertantly, we had scomething to
sell. We had a good product. Very simple, good
argument. It was that, in competitive terms, the
only way the city can view it; they want to spend
one dollar where it is the test place to sperd it
with maximum impact. Bushwick, South Bronx, lower
East Side, of thcse three, Jjust three examrles,
pick the Lower East Side anéd you've gct an area
that is bounded on all four sides by barriers,
impenetrable. The Village tc the west, Stuyvesant
Town to the north, Grand Street to the south, and
the Fast River to the east. The blight can only
spread so far. You can deal with it. It can’'t be
ccntained in the South Bronx. And it goes cn and
on and eats up neighborhood after neighborhoode.
So that was the argument that we made to Bobbye.

We said, "YLook, we all supported ycu. ke're
all friends; we've been friends in the past. Ve
want to bte friends in the future. There's
something we want from you and it's something that
on the nmerits we think you should sericusly
consider and it's this-- treating us a 1little
better than you would scme of these cther
neichborhoods." End he said, "Ycur argument is
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sound, number one, and the fact that all cf you
are here together is very rromising." And that
was the Orthodox Jewish district leaders, the
Puerto Rican district 1leaders, and my group
{(Section B, the Independent Derccratic Club).
YBut," he said "the administration is prepared to
write cff the Lower FEast Side financially. Ve
don*t intend tc invest, rather to aprropriate
money tc invest, because history has shown that
when money is earmarked for the Lcwer East Side,
it dces nct get spent in a timely fashion because
local community groups ultimately will fight over
how it's "going to get spent, get 1lawsuits that
drag on for years and years and the money just
sits there. Meanwhile we need mcney in the city
badly angd anything that's not spent is
embarrassing to us when we co down to Washington
again and say, and now this year we want ancther
$100 million, and they say, but you didn't spend
all cf what we gave you 1last tirme. They say,
look, we spend everywhere but the Lcwer East Side
where they're crazy." " All right," he saiad,
“look, we're not going to cet in that kind of a
situation, unless you can prove that that won't
hapren. The hell with it. Friendly as I am, good
as your argument is, we're nct going to be put in
that spot.™ So he said, "what you must dc is ccme
back to me with prcof that you can broaden this
base of cccperation.” .

That was behind that series of meetings where
we werked in concentric circles. We started with
the political pecple, with the ones that were most
willing to ccmpromise because they understocc the
process the best. And we kept adding, meeting
after meeting, people a 1little farther reroved
from the tradition until we finally got tc the
fruitcakes. We fipally got to_______and _______.
the most difficult people to wcrk withe Rnd
ultirately we had agreement on everything except
four goddamn sqguare blocks on the Lcower Zast Side.
That's all we couldn't agree on, the Seward Park
urban renewal site was left. And that's where we
got hung up. Anpd that's why we never went back to
Bob Wagner. He couldn't!

Thus, to many Lower East Side leaders the Seward Park
Extension issue was a thorn in their side. The ccntroversy

splintered the area along class lines, as well as ethnic and
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racial ones. Clearly, there was a sizeable grour of local
leaders who wanted and promcted a change for the lower East
Side, a change from a lower-class neighborhocd tc one that
was more suitatle to its growinc middle class---hence the
upsurge in interest for a Neighborhcod Strategy Area
designation. For these reasons, the Seward Park Extensicn
prcposal had significant implications fcr mcre thar just the
three cormunity organizations, each of whom was negotiating

for their share of the urban renewal pie.

Cn October 18, 1979, the Department of Housing
Preservation and Development sutmitted to the City Planning
Conmission the proposed first amendment to the Seward Park
Extension Urban Renewal Plan, the first step in the formal
certification process. Following a careful review of the
rlan to make sure it was complete and complied with zoning
regulaticns, the federal urban renewal code and municigpal
laws, the City Planning Commissicn certified thre amended
plan which dealt with the proposed land use changes and
forwarded it to Conrunity Board #3, where a public hearing
was calleé for, according to ULURP regulaticns. One week
later, cn December 10, 1979, the City Planning Commissicn
certified the related Land Dispositicn Application (the
transfer of title from the city to the developer) and the
large-scale plan (development plans). The cne-week delay
stenmed from design changes that the federal Department cf
Housing and Urban Development required for Chinatown

Planning Council's project on 3Site 2.

Reproduced with permission of the copyright owner. Further reproduction prohibited without permission.



276

Five days after certificaticn of the Seward Park
Extension Plans, the ULURP time clock was begun, and the
forrally mandated public hearing process was undervaye. The
negctiation and planning period was at an end. The
Cormunity Board had sixty days tc hcld public hearings and
submit its formal written recommendation to the City
Planning Commissicn. The Comprormise Plan, as it commonly

came to te known, called for the following:

The Urban Renewal Plan Amendment provides for changes as

follows:

1. Lland UYse Changes

a) Sites 6, 7, ané 13 are changed from
“YPutlic, Semi- Public“ to “"Cormercial;"

b) Sites 72 and 73 and the Broome Street
rortion of Site 2 are changed frcm “"Residential"
to Commercial;" and

2. Site Consolidation ané Reconfiguration

a) Sites 7, 7R, 78, and the Broome Street
portion of Site 2 are consolidated intc one site
to be known as Site 7C;

b) Site 2 (less the Brcome Street porticr) is
subdivided 1into Sites 22 and 22 (City Plarning
Commission, Comprehensive City Planning¢ Calerdar,
January 30, 1980:5).

These changes to the urban renewal plan were irtended to
facilitate the construction of 156 dwelling units for the
elderly cn Site 2A, 100 dwellings units for farilies on Site
2B, and commercial development on Sites 6, 7C, and 13. The

lLand Disrosition Application and the Large-scale Plan were
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solely related to the transfer cf title of the city-owned
land to Chinatown Planning Council and@ the residential

development plans for the senior-citizen prcject on Site 2A.

In sum, the amendment tc the Seward Park Extension Urkan
Renewal Plan proposed that two-thirds of the urdeveloged
sites wculd be provided for the United Jewish Council's
commercial mall, while the remaining one-third would be
divided in half for the residential develorments cf
Chinatown Planning Council and the Joint Plannlng Council.
In effect, this planning decision restricted the total
nurter of residential units that cculd be develored in the
area by zoning two-thirds of the area fcr commercial

development (see Figure 12).

The Ccmpromise Plan, however, was still unacceptable to
the Orthodox Jewish 1leadership of the Lower East Side,
althought at one point it seemed that its acceptance might
be forthcoming. A representative frcm the Irdependent
Demccratic Club, also a Community Board merber, discussed
how this controversy was almost resolved. Comrenting on the

sitvation, he explained:

I'11 tell you hcw close this whecle damn thing
came tc being resolved. The Grand Street crowd--I
was selling in two different directions--to the
Grand Street people I was saying, “Look, why don't
you do what Ernest Gruening, a senator, said about
Vietnam. 50 we say we won and we gc hcme. We
just say we win. We go home. That's all. That'’s
hcw you get out." I said, "“Look, you take the
goddamn 100 wunits and you immediately put cut a
flyer on Grand Street and say, this piece of
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Ficure 12: SEWARD PRRK EXTENSION PROJECT: THE COMEROMISE
PLAN

As previously agproved
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property which was zoned to accommcdate 900 urits,
we have wen this great battle and got it down to
100 units. You go home and say we wone. That's
it."

After a meeting with the Maycr, finally, safter
getting hammered away at this idea for a 1long
time, three people--H.W. (district leader of the
Harry S. Truman Club, H.J. (President of the
United Jewish Council), and S.S. (State
Assemblyman for the area) walked out of that
meeting ready to buy that exact approach. They
ran into Rabbi N. Rabbi N. said, "I am going to
dencunce you at the United Jewish Council, 2and I
will fight you tooth and nail.¥ And that was it.
But those three were ready tc make a deal.

Cn the other side, D. (district leader of the
New Jibaro Club) was ready to make a deal, and
said so to the other Puerto Ricans, cver the 300
units that had been offered Ly the admiristration.
And where the thing ultimately got screwed up--and
there were other goodies involved, too. I pean I
was being given a 1laundry list. vyhat do you
want?” "Use this as leverage." I tcld the Prerto
Ricans that, look, you're going to lose this fight
if it goes to the Board of Estimate, understand
that! Jack up the price. Get every gcddamn thing
you can that will help you make up the lautndry
l1ist, and I will go tc the city--which I did--and
say, lock, John, buy them out, that's all.
Everybody will come away hapry. You've got to be
w#illing to give something, and Jchn said, “I'm
willing. Llet's talk about what we cive." Sc John
and Jollie Hammer were the reople I was dealing
with.

¥hen the thing got screwed up ultimately was
when, for whatever gcdawful reason, the VPayor
deputized Herman Badillo to meet with the Joint
Flanning Council people at cne point, and Ferman
went back to the Mayor and said, "We've gct to
support this 100 units." The minute that
happened, that eliminated--and the Maycr bcught
it--that eliminated any chance for comprorise.
And there had to be a compromise not 1imposed by
the city, no matter how fair. I mean, it could
have been Solomon cutting the baby in half--and
essentially that's what it was. Ané it was a good
package; on the merits it was a gocd package.
There was something for the Chinese, and we cet a
little mall for the Jews. It was a good package,
but it was imposed. That's what made it
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impossible. FWhat had to happen was that the Joint
Planning Council dealing directly with the United
Jewish Council had to make that deal, not the
city. The city should have let it out.

Conmunity Board #3 scheduled its ULURP Public Hearing cn
the three proposals before the Housing Ccmmittee or December
is, 1979. All three proposals (the Arendmert, Land
Pisposition Application, and Large-scale Plan) were€ reviewed
simultanecusly. However, only the Amendment position of the
Hearing complied with the ULURP procedures. As it turned
out, the other two proposals had not been properly
advertised in the City Record fcr ten days pricr to the
Hearing. Cormunity Poard #3 was anxious to hold the
hearings tefore January since at that time new aprointments
to Community Board #3 were scheduled. It was felt that a
change in Bcard membership might be cetrimental to the
Compromise Plan. Prior to this first round cf Public
Hearings in the ULURE :rocess, a concerteé effort was made
by the involved participants to influence the cutccme of the
decision <for the Compromise Plan. This effort extended
thrcughout the ULUR? time pericd; that is, through the
Putlic Hearings of the City Planning Commission and the
Board of EZstimate, as each of the three organizaticns
mobilized support and lobbied gpublic cfficials on their

behalf.

However, a new and complicating factor emerged on the

scene during this €final phase of the Seward Park Extensicn
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issue. Several buildings remained on the undevelcped éites
in the urban renewal area, tenanted by approximately thirty-
eight families, of which thirteen were titled-vested with
the legal right to return to new residential or commercial
development on the sites. The Department of Housing
Preservation and Development, which had Jjurisdiction over
the city-owned buildings, had sent “"nctices to vacate" to
the tenants without prior nctification cr consultation. The
buildings Qere now slated for demclition to make way for the
construction of Chinatown Planning Council's senicr-citizen

project on Site 2A.

The tenants mobilized@ a collective effort with the help
of the Metropolitan Council on Housing, a city-wide tenants®
association, to prevent the demclition of their tuildings.
The tenants protested that their 1legal rights had been
viclated by the eviction nctices. Moreover, trey argued
that twc cf the buildings were structurally sound and among
the best in the City's housing inventory. Such a move, in
their view, was a waste of a valuable housing resource,
particularly when cne building faced the wrecker's ball to
rake way for a parking 1lot. The tenants®' group demanded
that the new Seward Park Extension Urban Renewal Amendment
be further amended to accommodate the preservaticr of their
buildings, fcr which, they argued, there were precedents in
other renewal areas. To this end, they joined the others in

an attempt to protect and advance their interests.
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6.3  THE ULURP PUBLIC HEARINGS

As a result of the recent City Charter revisions, a
public hearing process for land use issue was legally
mandated. In this case, the periocd frcr June 1979 to April
1980 ancompassed the three public hearings through which the
Seward Park Extension plan had to proceed. During these ten
months, each of the local organizations intensified their
lobbying efforts in an attempt tc influence the planning

decisicns at each level.

Ihe United Jewish Council. The most irmediate concern,
and therefore the primary gcal, cf the United Jewish Council
was to bleck the 100 units of low-incorme family housing in
an area that the Orthodox Jewish 1leadership recarded as
their vturf.» For this reason it also initially orposed the
construction of the senior-citizen prciect. Secondarily,
this leadership pushed for the approval of its commercial
develorment plan, an international mall, to be spcnsored ty
their orcanization---a strategy designed in 1975 to prevent

residential development of all kinds.

Loc2lly the leadership of the United Jewist Council
solicited support from its constituency and from Community
Board merters. A number of strategies were devised and
implemented. One, in particular, created a serious divisicn
amcng the Puerto Rican community leaders, and low-inccre

housing advocates. Prior to the Community Foard’s Public
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Hearing, in October 1979, meetings were arranged between the
Executive Director of the United Jewish Ccuncil andé G.0., a
Community Board member who was alsc a staff member of Adort-
A-Puilding, a housing organization that directs its services
to the Hispanic population of Loisaida (a neightorhood in
the northeastern section of the Lcwer East Side). Rdopt-A-
Euilding provides assistance to tenants 1living in landloré-
abandoned buildings, and, as a non-profit ccmmurity-based
development organization, sponsors low- and mcderste-inccre

housing thrcugh a variety of self-help programse.

A deal was arranged between the two parties: 1If G.O0., as
a Board member, would abstain on the vote for the Seward
Park Extension Compromise Plan at the Ccmmunity Board
Hearing, the United Jewish Council Eoard members wculd never
oprose Adopt-A-Zuilding's future rlans when they came before
the Community Board for approval. In addition, the United
Jewish Council would use its political clout with the Board
cf Estimate tc transfer their CETA furnds!?! and would push

for additional funds for Adopt-A-Ruilding's progranms.!2

11 Comprehensive Employment Training Act (CETR), is a
federally-funded work prograr that pays for eighteen
ronths of on-the-job-traininge.

12 While the administrative staff of BAicpt-R-Building
approved cf this deal, there were many on the planning
and organizing staff whc oppcsed it fcr fear that the
organization would lose its credibility in its Hispanic,
credominantly Puerto Rican, neichborhood.
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Cther Community Board members were ccntactec by the
United Jewish Council leadership. Persuasive argurents were
used in order to convince the Board members that any more
low-income housing in the Seward Park Extensicn erea would
have a detrimental effect. Their argunents centered around
three main themes: 1) Religious~-the Crthodcx Jewish
population needed to preserve the integrity of its community
in crder for it tc survive; 2) Social and Demographic--the
construction of more lcw-income hcusing would creaste a lcw=
inccme ghetto and introduce a “tipping” factor in the
neighborhood, fcrcing young Orthodox Jewish families to mcve
from the area. Repeatedly, the United Jewish Council
leaders referred to the fact that over 14,000 units of lcu-
inccme public housing had been tuilt 1in, or was in the
planning stage for, the Lower East Side.13 They argued that
nowhere else in the city was there such a concentration cf
public hcusing to be found. They conterded that it was tine
for the administration to stop this kind of planning and
support programs that would be ccnducive tc maintaining the
city's middle-class population. 3) Economic--the proposed
International Mall would promote the eccnomic revitalizaticn
of the area by providing jots and tax revenues for the citye.
They argued that only a large-scale ccmmercial development
rroposal would be economically viable. For this reason all

13 No menticn was wrade that over 13,500 units of moderate-
and middle-inccme housing had also been built in the
Lower East Side (New York City Planning Ccmmissicn,
Manhattan 3 Portfolio, 1977).
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cf the remaining sites were necessary for commercial
development. At no time during this argument did the United
Jewish Council refer to the fact that this develcpment was
alsc dependent on federal subsidies, particularly, an Urtan

Development Rction Grant.

The two Corxunity BSoard memters who represented the
Chinatcwn Planning Council were agproached ty United Jewish
Council 1leaders to back off from their support of the
Compromise Plan. In exchange fcr their cooperation, that
is, by abstaining on the vote at the Public Hearings, the
Chinatown Planning Council representatives were offered
support for their rroject. Pccording to the Executive
Director of Chinatown Planning Council, a combination cf

blackmail and olive branches was used.

Chinatown Planping Council. The ccmmitmert cf federal
funds fer the senior-citizen project gave this
organization®s leadership a tremendcus lobbtying advantage.
The project had wide-spread administrative and 1local
support. Federal housing funds were scarce, and practically
everyone conceded that the project was a werthy cne, ané,
moreover, was desperately needed by the Chinese communitye.
The major difficulty, as was menticned earlier, was to cet
the Compromise Plan through the ULURP rrocess as cguickly as
possible in order to comply with the time ccpstraints of thre

federal housing agency's regulaticnse.
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These factors formed the essential themes of the lobbying
camrpaign directed at Community Bcard members, 1local public
officials and area residents. In addition to soliciting
support from lccal leaders, Chinatown Planning Courcil, with
the help of allied Chinese agencies, mobilized its elderly
Chinese constituency. Thus at every public meeting z2nd
hearing, many elderly Chinese turned ocut tc speak on behalf

of the prcject.

Chinatown Planning Council had a delicate balancing act
to perform. On the one hand, it needed to influence the
decision-makers, and on the other, it could not afford to
beccme ensnared in the bitter ccnflict between the United
Jewish Council and the Joint Planning Council. The guesticn
was how to maintain a neutral position and still live up to
the commitment made to the Joint Planning Ccuncil when they
agreed tc share their site with Chinatown Planninc Council.
The Executive Director c¢f Chinatown Plannin¢ Council
explained their position:

We really didn't make a bic federal case ocut of
it. I mean there was this ncrminal support, but we
did make it and we never backed away from that.
They (United Jewish Council) would corner us and
say, "Rll ycu have to éo is shut up. Don't say
anything.” WYe said, "“we can't do that. It's a
moral ccmritment we made and we're going to stick
to it."
Acccrdingly, Chinatown Planning Council tried to maintain zs
alccf frem the conflict as possitle, while still promoting

its own rroject.

Reproduced with permission of the copyright owner. Further reproduction prohibited without permission.



287

Joint Planning Council. The proposed 100 units of lcw-
inccme family housing was the most vulneraktle part of the
Corpromise Plan. Funding had not been secured for the lcw-
income family project, and the possitility of cbtaining
federal Section 3 monies in the near future was renote. At
best, Joint Planning Council 1leaders struggled for a
corpitrent from the administration for an official
designation for the site and to rlace their project in the
vpipeline® with other projects competing for federal and
city fundse. Their proposal faced considerable copposition,
not only from the United Jewish Ccuncil, but 2lso frcm
Corrunity ' Board members and public officials whc favored
develorment projects more suitable te micdle-class
interests. Joint Planning Council 1leaders rallied support
frer Community Soard members, allied@ organizations who
serviced low-income minority populations, and frcm elected
officials. Their campaign stressed the followirg points:
1) the need fcr low-income housing fcr residents who had
been displaced from the urban renewal site; 2) the right cf
return for these residents; 3) the racist and discriminatory
oppositicn tc non-white, 1low-income fecple by the United
Jewish Council, which was expressed through their cppositicn
to low-income housing; 4) the non-integrated, micédle-class
nature of the adjoining Seward Park Urban Renewal
development; and 5) the need to redress this type of urtan

renewal rlanning by redeveloping the Seward FPark Extensicn
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Urtan Renewal Area as an ethnically and racially balanced
and integrated community. Their arguments were Lkased on a
cortination of civil rights issues and the need for 1cCw-
income housing, and it was with this appeal that Joint
Planning Council 1leaders sought support for the Compromise
Plan locally and at the city level. The 1lccally elected
City Councilmember strongly supported the Plan 2and worked

for its approval.

Ihe Cp-site Tepants!® Group. The tenants® pcsition wes
sinply tc prevent the destruction of their buildincs. They
soucht support frcm the three organizations, urgirg each to
help them have the Compromise FPFlan amendeé further to
acccmmodate their buildings. The United Jewish Council
welcomed the delay that such a rodification would entail,
while Chinatown Planning Council and the Jeint Planning
Council were fearful that any changes would endanger the
painfully worked-cut Comprcmise 2?lan. The help of other
tenants' associations was solicited, rarticularly the
Metropolitan Council on Housing, which haé a city-wide
affiliation and a fifty-year history of fighting fcr
tenants' rights. Locally, the tenants found support in
Pdacpt-A-Euilding. Community Board nmembers were also
contacted and asked for their help, as were local public
of ficials and representatives from the Department cf Housing

Preservation and Development and City Planning Corrission.
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6.3.1 Community Board $3---ULURP Hearing

The public hearing on all three proposals of the
Conpromise Plan was held before the Housing Comrittee cf
Community Board #3 on December 18, 1979. The meeting was
extraordinarily well attended. Those in attendarce were a
representative from the Department of Hcusing Preservaticn
and Development, approximately 15-20 on-site tenants,
elderly Chinese, representatives frem Jeint Planning
Council, Chinatown Planning Council, the United Jewish
Council, ccncerned local residents, and the lccal City

Councilmember.

Speaking in opposition to the Plan were representatives
of the United Jewish Council, who protested that the date cf
the hearing fell during the Jewish holiday cf Hanuka. They
claimed they had not teen involved in the plarning and
negctiating that resulted in the Amended Urban Renewal Plan,
and, in fact, knew nothing atcut Chipratown Planning
Council's senior-citizen projecte. They were, therefore,
unatle tc comment on the proposal, and asked for an
ad journment of the hearing until a later date. The tenants'
grcup also spoke in opposition to the Ccmpromise Plan. They
repeated their claims and joined with the United Jewish
Council in their regquest to pcstpone the hearing until

sometime in January.
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Both Chinatown FPlanning Council and Joint Planning
Council 1leaders spoke in favor of the Plan, citing the
city's neglect of the Chinese community and the need fcr
low-income housing, respectively. They cpposed any decisicn
to reschedule the hearing. Joint Planning Ccuncil members
expressed their displeasure with the tenants' group over
their opposition, and their apperent lack c¢f understandirg

of the ccmplicated history behind the Ccmpromise Flane.

Finally, after everyone had spoken on the issue, the
Corpittee members voted on a motion tc postrone the hearing
to a date in January 1980--11 in favor, 9 opposed, and cne
abstention. The abstention of C.0. from Rdcpt-A-Building
caused a near turmoil among the low-income housing

advocates.

Cn the following evening, Decerber 13, 1979, Community
Board #3 held its regular rmonthly meetinge. The attendance
was heavier than usual. Durinc the Public Sessicn, an
a2llcted time period when issues of ccncern are brought
befcre the Board by the general public, a staff member frem
RBdcpt-A-Building read a prepared staterent from his
crganization, denying the allecations and rumcrs which
accused Adopt-A-3uilding of "deal-making" with the United
Jewish Council. The statement reiterated Acdopt-A-Euilding's
concern for the plight of the on-site tenants, ancé stressed

Adcpt-AR-Building's track record of honesty and integrity.
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The Housing Cormittee's report on the Public Hearing was
given, and the Committee's reccrmendation to postpone the
Putlic Hearing to a date in Januvary was placed Ltefore the
entire Board for its apprcval. The Ccmmittee's
recommendation that the Public Hearing be postroned was
defeated, and a vote was taken on a mction tc continue the
hearing at that time: 11 in favor, 9 oproseé, and U
abstenticns. Once again, the Adcpt-R-Building

representative abstained.

A heated discussion followed, with the same arguments
called forth again by the particirantse. Chinatowr Planning
Council's speakers tried tc convey the urgency of approval
for their project, pointing out that their architect had
already amended its floor plans and any more delays would
seriously jeopardize their funding. A motiorn was made to
approve the Compromise Plan and a rcll-call vcte was taken:
15 in favor, 8 opposed, and 8 abstentions. (Adopt -A-

Building's representative abstained again.)

Cnce the vcte was taken, United Jewish Council's
Executive Director, also a Board member, declared the
Board's actions invalid, charging that the two Eoard members
asscciated with Chinatown Planninc Ccuncil shculd have
abstained since a conflict of interest existed due to their
orcanization’s sponsorship of the senior-citizen project.

The Community DRoard By-laws prohibit a Board merkter frcm
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voting when there is a conflict of interest. Additionally,
he guestioned the vote since 15 in favcr did not constitute
a majority of the 31 votes cast. These procedural
cbjections were forwarded to the city's 1legal bcdy, the

Corporation Counsel, for resoluticn.

Community Board 13 forwarded its recommendaticn to the
City Flanning Corrission, which in turn scheculed its
hearing cn the Corpromise Plan fcr January 30, 1980. As
neither the Land Disposition nor Large-sczle Plan
Arplications were properly advertised in the City Recoré,
the Community PRoard's hearing was non-ccmplying regarding
these matters. Accordingly, the City Planning Commissicn
had to wait the full sixty-day requirerent under the ULURP
guidelines to hold its public hearing which was scheduled

for February 27, 1980.

Pricr to this new level of public hearings, the cemmunity
grcups were actively engaged in strencthenirg their
respective rpositions. The tenants on the Seward Park
Fxtension site continued to mobilize support amcng iocal
leaders, the Hcusing Committee of Ccmmunity Boarc¢ #3, and
officials from the Department cf City Planning and the
Derartment of Housing Preservation and Development.

Petitions were circulated and press releases prepared.

Meetings were held with the Joint Planning Ccuncil and

Chinatown FPFlanning Council in an attempt to get bcth
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organizations to support a change in the Comprorise Plan
that would save the two, structurally scund, builéings with
more than 50 units. On February 7, 1980, Joint Planning
Council members met with the tenants whc were represented by
the Metropolitan Council on Housing. The tenants accused
the Joint Planning Council cf prcmoting their own interests
by selling out to the city for a few units of new housinge.
In an attempt at mediation, the Metropolitan Council cn
Housing suggested that the two organizations join forces and
push for a change in the Plan that wculd include the two
threatened buildings, and at the same time not disturb the
other parts of the Compromise Plan previously wcrked out.
Joint Planning Council members pointed out that federal
guidelines required a certain amount of open space and
parking facilities. But, more impcrtantly, the Joint
Planning Council was unwilling to risk taking this position,
fearing that any change to the Plan might mean the death cf
the entire Amendment. It was at last agreed that the Joint
Planning Council would help the tenants’ croup and
Yetropolitan Council on Housing explore possibilities fcr
saving the tuildings as long as this did not corstitute a

threat to the Plan.

In the meantime, Jeint Planning Ccuncil nmerters were
outraged over the abstention of Adopt-R-Building at the
Community Board hearing. They felt betrayed by one of their

own kind and demanded a meeting with the Executive Policy
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Comrmittee of Adopt-A-Building. Several meeting cates were
arranged but cancelled, and it was nct until February 6,
1980, that they mret. At this time Jcint Planning Council
told Adopt-A-Building that they knew of their meetings with
United Jewish Council the previous fall, and the ceals that
were made. Adopt-A-Building responded that these meeting
were necessary for their crganization's programs. Joint
Planning Council proceeded to detail their long struggle
with the United Jewish Council over the urban renewal site,
and described the strategies the United Jewish Ccuncil head
used tc drive a wedge between the Puerto Rican community
north of Delancey Street and the one south of it. They
reminded Adopt-R-Building that, from the perspective of the
Puerto Rican comrunity, their pcsition looke@ bed. They
urged the Folicy Committee to reverse their <stand and
support the low-income family housing andé the Compromise

Plan.

The Executive Committee of Ccmmunity Board #2 met thre
evening of February 6, 1980, to discuss the Ccrporaticn
Counsel's letter which informed the Board that their vote cf
approval for the BAmended Urban Renewal Plan (the Compromise
Flan) and the two related proposals did@ not constitute a
majcrity vote and therefore did nct ccnstitute a forrmal
reccmmendation. Invitations to this reeting were sent to
Chinatown Planning Council, United Jewish Ccuncil and Joint

Planning Council. The Adopt-A-Building representative was
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alsc the Third Vice-President of the Ccmmurity Foard and,
therefore, a memker of its Executive Ccmmittee. Hence it
was essential that Joint Planning Ccuncil get Adopt-A—
Building to reverse its previous positicn. In this regard
they were successful. The Executive Ccmmittee, replying to
the Corporation Counsel's letter, stated in the form of a
rasolution, that while noting the Ccrporation Counsel's
opinion, nevertheless they believed that the Ccmmurity Board
vote reflected the support cf the comrunity for the
Compromise Plan, and therefore the Ecard maintained its
recommendation. G.0., Adopt-R-Building's representative,

supported the resclution.

Additionally on March 21, 1980, Jcint Flannirg Council
received a letter from Rdopt-A-Building's Policy Committee
acknowledging their full support for the Comprorise Plan
vwith the modificaticns suggested by Chinatown Planning
Council which includes the building at 384-6 Grand Street
and 195 Broome Street.” The letter expressed their desire
to te actively involved in working for the passace of the

prcject.

The United Jewish Council'’s strategy was multifaceted.
First, they continued tc mobilize oppcsiticn locally. In
February 1380, a special edition of their newsletter was
mailed to over six hundred cf their constituents. The

newsletter described their positicn cn the Seward Park
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Extension Plan, and stressed the point that the city had
reneged on its commitment. It urged everycne to write the
Yaycr and the Borough President to express cppcsition to the
Plan. Second, the United Jewish Council, in ccnjuncticn
with 1its attorney, pursued its legal objections to the
Cormunity Board #3 hearings and the conflict of interests cf
the two Community Board members. In shert, they wanted the
ULURP hearing rescinded and referred backed to the Community
Board. Third, they moved from local-level organizing tc a
city-wide 1level. The articulation c¢f these two levels

prcved tc be their most successful strategy.

In February 1980, the Executive Director of the United
Jewish Council and other members, alcng with C.0., frem
Adopt-A-Building, met with Roger Starr, who was row on the
Editorial Board of The New York Times. At this meeting they
asked Starr to write an editorial on the merits of econoric
development for the Seward Park Extension Urban Renewal
krea. The impetus for this meeting may have been provided
by a story in The New York Times cn January 18, 19€0, which
detailed the ficht between middle-income and low-income
grcups cver the controversial West Side Urbar Renewal
prcject. In any event, according to Starr, the New Ycrk
Times decided not to do an editcrial on the Seward Park
Extension site because of its controversial nature.
However, a lengthy, unsisned article on the Comprormise Plan,

entitled "3 Ethnic Groups Disputing Plans fcr Lcwer East
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Side," arpeared in the March 12, 1980, edition cf The New

York Times.

Spreading outward from their 1local base, the United
Jewish Council began to contact cther Jewish crgarizations.
They engaged the support of a number cf ratbis with larce
congregations. In turn, these allies becan to lobty elected
of ficials and administration personnel on tehalf of the

United Jewish Council.

The Metropolitan Council on Jewish Foverty was contacted
and the United Jewish Council's position was discussed at
their January Council meeting and February PEoard meeting.
The Cooréinating Council on Jewish Pcverty activated its
network of member organizations. In a memorandum to its
member organizations from Rabbi David Cchen, cdated March 6,
1980, each of the organizations was asked to review the
enclosed repert from the United Jewish Ccuncil. In part,
the memorandum stated,

It was prcposed that we forward this report tc the
memters of the Council wupon the recommendaticn of
the majority of the Board. We are being asked to
express our cpposition to the city's plan fcr the
Seward Park Urban Renewal Area, as cutlined in
this report. We would appreciate your returning
your organization's vote on this issue as guickly
as possible to enable us, if sc decided, te
comrunicate with the relevant city and Borough
Officials.
The Federation of Jewish Philanthropies of New Ycrk was a
memker organization. Its Committee on Public Prcgrams and

Policy scheduled this item on the agenda fcr its March 27,
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1980, meeting. The United Jewish Council also solicited the

support of the Anti-Defamation Leacgue.

In addition to the enlistment cf city-wide Jewish
supgort, the United Jewish Ccuncil began to tap its
political resources. The local State Assemblymar from the
63rd Assembly District, representing the Lower East Side,
served as counsel for the United Jewish Ccuncil. His
political ccnnections were wused on their btehalf. The
political clubs on the Lower East Side were interlccked in a
corplex web of exchanges in kind. Locally, the three
Democratic clubs supported the United Jewish Council
directly, as in the case of the Incderendent [Cemocratic Clut,
by voting in cpposition to the Comgromise Plan at the
Cormunity Board hearing, or indirectly by not participating,
as was the case fcr the New Jibarc Democratic Clut. At the
city 1level, the Democratic machine is dcminated by the
political clubs. Enmeshed in a pattern of reciprocating
obligations and favors which they traded with one another,
it was easy for the United Jewish Ccuncil tc activate these
political netwerks on its behalf (for example, see the

discussicn of the Democratic Party in Chapter 7).

6+3.2 The City Planning Commission ULURP Hearings

Cn Januvary 30, 1980 the Pubtlic Hearing on the Amended

Urtan Renewal Plan (the Compromise Plan) was held. The
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related Land Disresition Applicaticn and lLarge-scale
Residential Developrent Plan hearing was scheduled for
February 27, 1980, due to the non-complying hearing cf

Community Board #3.

Cn the day cf the hearing, the large auditorium at Cne
Police Plaza was almost filled. The -auditorjum is diviced
into three distinct sections. Interestingly, the
participants arranged themselves, seemingly, acccrding to
the politics of the issue before them. Cn the 1left were
representatives of the Joint Planning Ccuncil, Metropolitan
Council on Housinc, and the on-site tenants, and other
minority and “liberal" spokesmene. In the center secticn
were representatives from Chinatown Planning Council, with
approximately 300 elderly Chinese mobilized for the
occasion, and other representatives of Chinese agencies. Cn

the right were representatives of the Uriteé Jewish Ccuncil.

Testimony frcem the participants was heard by the City
Planning Comrmissicners. It seemed that the tenants' demands
were of primary concern to them. Af ter several hours cf
testimony, a motion was made and carried by the
cormissicners tc continue the hearing on February 13, 198¢C,
two weeks later. In part, this decision was mace so that
the Commissioners would have more time to study the tenants®
position and to consult with the Department of Housing

Preservation and Development. The City Planning Commissicn
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asked the housing agency to study the feasitility cf

retaining these buildings.

The hearing on the Comprcmise Plan ccntinued on February
13, and subseguent to it the City Planning Commissioners, at
their Executive Sessions of February 19 and February 25,
discussed the controversial aspects of the Conpromise Plan,
focusing on the preservation of the Grand Street tuildings.
The Executive Sessions of the Commission are planning
sessions involving the technical staff of the Department cf
City Planning, as well as cther city agencies and personnel
vhcse kncwledge and expertise are required for ttre project
under discussion. Serious objections were raised by the
Department of Housing Preservation and [evelopment regarding
retention of the two buildings on Grand Street. Af ter
extensive evaluation of the issue, the (City Planning
Cemmissicn accepted the Jjudgment of the Department cf
Housing Freservation and Development, ané concluded

that these two structures cannot te excluded from
the redevelopment site, given the advanced stage
of the senicr citizen project ané the nurerous
complex issues that could arise as a conseguence
of the exclusion of these twc buildings frorm the
urban renewal plan (City Planning Ccmmission
Corrected Report, February 2%, 1980).

The City Planning Commission certified its ungualified
aprroval of the FAmended Urban Renewal Plan (the Compromise
Plan) on February 25, 1980, and filed its resolution with

the Board of Estimate. The public hearings for the Land
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Disposition and Large-scale Residential Development
Applications were held on February 27, 1980. Bcth
applications were agproved and certified by the City
Planning Commission on March 12, 1980, and their resoluticn

was filed with the Board of Estimate.

6.3.3 TIhe Board of Estimate ULURP Hearing

Unlike the City Planning Commission which schedtled three
dates for hearings on the Seward Park Extension prcject, the
Board of Estimate set a single hearing date for the three
items for April 24, 1980. Lonc recognized as the center cf
power in City gcvernment, the Board of Estimate is directly
linked to the political process. Each member--the Maycr,
the President of the City Council, the Ccmptroller, and the
five Bercugh Presidents--is an elected cfficial (see Chapter
4) . In this capacity each memkter tecame a point of access
to the participants involved in this bitterly contested

struggle.

A concerted 1lobbying effort was wmade by the 1local
organizations to influence the vcte of the members of the
RBoard of Estimate. During March and April the Joint
Planning Council held a number cf meetings at which they
developed their strategies for their final lotbyirg effort.
B brief position paper and history of their involvement in

the Seward Park CEIxtension issue was prerared by cne
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conrittee. Ancther committee arranged meetings with every
merter of the Poard of Estimate, at which a delegation frcm

Joint Planning Council presented their case and its merits.

During this time they tried tc arrange for a number cf
influential perscrs to testify at the Hearing on their
behalf. Herman Badillo, former Congressran and Deputy Maycr
of Mew York, was contacted, as was Congressman Robert
Carcia. The local City Councilmember agreed to speak, as

did the City Councilmember from Staten Islande

Additionally, Joint Planning Council members tried to
counter the United Jewish Council'’s lotbying effcrt. Fer
exanple, they met with one representative c¢f the Anti-
Defamation League in an attempt to persuade them nct to
speak cut in ogpcsition to the lcw-inccme family housinge.
Locally, Adopt-A-Building had reversed its positicn and was
cooperating with the Joint Planning Council. As previously
mentioned, the organization had pledged its support and had

alsc notified the City Planning Ccmmissicn of its approval.

The leaders of United Jewish Council and a delegation cf
rabbis also lobbied for their position with the rerbers cf
the Bcard cf Estimate. Manhattan's Borough [Fresident,
Andrew Stein, received telephone calls from a number cf
other rabtis, urging that he vcte against the Compromise
Plan. The press was also involved in the issue. In

addition to a feature article in The New Yecrk Times (March
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12, 1980) which discussed the disputed plan, 1he Jewish
Week~~-American Examiner carried a lead article in its April
20, 1980, issue, “Tipping of Lower East Side Against
Pesistant Jews Seen Peril in Rival Ethnic Plans.” Local
publicity was gained by distributing flyers door-tc-door in
the four cooperative apartment buildings on Grand Street and
East Broadway. In a call for support and attendance at the
Board of Estimate hearing, the leaflet read:
IMPORTANT NCTICE
on Thursday, April 24, 1980
at 11:30 a.m.
The Board of Estimate will decide whether to
accept the city's plan to build low-income housing
on Crand and Clinton Streets. An Rlternative Plan
has been proposed to build a shopping mall which
would mean jobs for our community, safer streets
and the beginning of a revitalizaticn of cur area.
If you are ccncerned about the future of your life
on the Lower East Side, you must attend the
Hearing at the Board@ of Estimate at City kall,
Thursday, April 24th, 11:30 a.rw. Show your
oppcsition to the city's rplane. For further
information call 233-6037, United Jewish Council.

As for Chinatown Planning Council, it still mairtained as
neutral a posture as possible. Their representatives
continued tc urge the approval of the Cecmrromise Plan,
stressing the costs of the delays so far ($2 million) and
the possibility of a total loss of federal funds if the
project was not approved. Fearing they might lose the vcte
at the Bcard cf Estimate if they actively suppcrted the

Joint Planning Council's portion of the Compromise Plan,
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they remained quiet. The continued reluctance of Chinatcwn
Planning Council to become involved in Joint Planning
Council's struggle exacerbated the tersions and hostility
between the two community organizationse. In the end,
communication between the two was almost completely

disrupted.

Bpril 24, 1980, the day of the hearing, was marked by an
overwhelring turnout of people who had come to participate
in the public hearings. The Board cf Estimate had scheduled
twc of the mcst centroversial and emoticnally charced issues
befcre the city on the same day---the Seward Park Extension
Urban Renewal Plan and the state takeover of the prison
complex of Riker's Island. City Hall was surrcurnded by
poclice barricades. Spectators and speakers struggled to
make their way to the second floor of City Hall where the
hearing was held, cnly to find that the rcom was filled, and
only those scheduled tc speak would be aédmitted. These who
were refused adrittance waited in antercoms and hallways as

the hearings took place.

Following the prescribed agenda for public hearings, the
prcponents and cpponents of the issue were allocated twenty
minutes cf alternating time in which to present their views.
Each speaker had three minutes to make a presentation befcre
the Board members. The ten years of argument and debate

over the Seward Park Extension sites was relived by the

Reproduced with permission of the copyright owner. Further reproduction prohibited without permission.



305
nearly fcrty speakers in three hours of testimony. Poos 2nd
cheers rang out and spectators <for and against the

Compromise Plan traded insults with each other.

Testimony by individual spckesmen revealed the
fundamental conflict and cleavages among the participantse.
The follcwing representative examples illustrate this point.
Speaking in opposition to the 100 units c¢f low-inccre
housing were: B reprasentative cf the National Council cf
Young Israel (the rparent body of 150 synagogues in the
United States, 85 of which are in New York City) who said,
in part, “Cormercial develorment makes fcr safer
neighborhocods.” And "The ceommunity can be better served ty
commercial development." Another representative from the
United Jewish Organization of Brooklyn posed this guesticn
to the Eoard cf Estimate members, "Will you support the
request cf the United Jewish Council for the preservaticn
and statbtilization of that ccmmunity, the first Jewish
community to be established after World War II znd befcre
that, or will you drive them ocut by virtue of today's

action?"

A Lower Fast Side resident expressed his oprcsition to
the Compromise Plan, suggesting that it was not Jjust an
issue of 100 units of housing but an issue much brcader. In
his opinion, politicians should choose between Yprogress
versus regression; the survival cf a ccmmunity versus its

destruction.® He noted in his statement:

Reproduced with permission of the copyright owner. Further reproduction prohibited without permission.



Grand Street is wunique in a sense that it
represents an oasis in an area cf destruction.
Anyone who is familiar with Grand Street is aware
of the desclaticn that surrounds it. Grand Street
represents a middle-class grcup of people. It is
the stability of these people that has kept the
Lower East Side still viable and acted as the
bulwark against ever-spreading deterioration

surrounding it. Grand Street rerresents a
delicate balance on the scale between survival and
deterioration of the community. Yet there are

those who are willing to gamble with that balance.
One hundred units of low-income hcusing will not
relieve the housing shortage because c¢ne hundred
units is a drop in the bucket. Yet this drop may
be enough to turn the neighborhood.

The Chairman of the Lower East Side Businessmen's
Bsscciation spoke for commercial develcpment, asking the
Board members "tc keep this area a commercial core, to
prcvide jobs and make the city flourish as it did in the
past." In a similar vein, the Executive Directcr of the
East Side Chamber of Commerce made it clear that

the Chamber of Commerce feels very strcengly and
has tried to implore the City fathers to stor the
decay of our area. The item on the calendar today
lends itself to development fcr ccmmercial use.
The East Side Chamber of Commerce favors housing
north of Houston Street and the area now on the
calendar today for commercial enterrrise.

A resident of Seward Park co-ops called for the
commercial development for the benefit of the city asking
that "the entire area be devoted tc ccmwmercial enterprise
and housing placed north of Houston Street where it is badly
needed." Another co-op resident representing 2a women's

grcup of over one hundred members spcke fcr commercial

development that “Ywill get young woren off the welfare
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rolls." She stated she was not against low-income housing,
but new projects should be built around the school where she
worked. In concluding her staterent she rerinded the Board
rembers, “All of us will remember who voted for this issue

on electicn day."

The United Jewish Council representatives addressed the
Board. In particular, Rabbi S.N. asked the Poard members,
"Cculd you tell me, and this is just a simple question, why
must housing be build on Grand Street when there is a vast
wasteland north of Delancey Street to 1lu4th Street? Why are
you determined to disrupt the Grand Street sitei% Hede,
President of the United Jewish Council, recalled that the
criginal plan was to redevelop the area fcr middle-inccre
housing. He said, "Take the low-income housing ané put it a
block or two away with no opposition." BRnother speaker frcm
this organization stated that a large commercial site was
needed, and while there was also a "need for low-inccre
housing, twice the amount of housing was offered to Joint

Planning Council, tut they had refused it."

The terants on the site also spoke against the Ccmpromise
Plan, in view of the fact that their buildings would te
derolished if it were approved. The ccntradictory positicn
they were placed in was illustrated by the testimcny of the
representative from Metropolitan Council on Housing, who

spcke in favor of the Compromise Plan at the same time he
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spcke against the demolition of the tenants® buildings. In
its present form the amended urban renewal plan could not te

supported by this group.

In turn, those in favor had their chance. According to
Board procedure, the proponents cf the plar were given thre
same amount of time to present their views. A prominent
menber cf the 3card of Dlréctcrs of Chinatown Planning
Council and lccal community spckesworan spoke rpoignantly
about the controversy in which they had beccre
emtroiled--"The New York Times spcke abcut the bitterness cn
the Lower Zast Side. Only recently have we fcund cut abcut
it." She urged the approval of the Comprorise Plan and
rerinded the Board members of the needs of Chinatown's

elderly.

The Director of Grand Street Settlerent House, proposed
spcnsors for the 100 units of 1lcw-income farily housing,
stated "that the major issue is housing for the inmprovement
of the gquality of 1life.” The directcr of the Settlement
Housing Fund, consultants for the low-income family housing
prcject, further pointed out that “the cpposition stems frcm
a bias tc low-inccme housing, housing that will accommodate
people of 1low- and moderate-incore backgrounrde. The Lower

East Side was and remains a gateway to America.”

Barry Zelikson, the former Executive Director of Office

of Property Development of the Derartment of Housing
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Preservation and Development, spcke in favor of the
Corpromise Plan, recapitulating in his statment the key
issues in planning for the area; the fact that it has been
vone of the most expensive urban renewal plans undertaken bty
the city with $28.8 million in costs, and twenty-thkree years
later the plan is still 1less than half-finished;" and “that
there are relatively few things that can be dcre in the
area. The Compromise Plan seems to be reascnable, the 100
units of housina fair and consistent with planning for the

area."

Joint Planning Council speakers argued fecr the ?Plan's
approval. In particular, one of the oricinal members of the
orcganization Jdeclared that the opponents to the low-inccrme
housing were "racist" and "there will be nc more Warsaw
Ghettos; ué're going to have a ccmmunity that®s gcing to te

integrated."

The 1lccal City Councilmember, an active supporter of the
Plan, alsc addressed the racist bias which marked the
opposition to the 1low-income hcusing. She stated,
vYiddishkeit is friendship, a philosophy I learned from ry
grandfather who was a rabbi. It is a philoscphy that should
be applied to the Lower East Side." And the Courcilmemter
from Staten Island remarked, "The tragic truth is that
government is failing to apply the rescurces sufficient to
rectify the problem. Each pressing need has fostered

corpetition and acrimony among neichbors."
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After this long and emctional meeting, the Board cf
Estimate closed the hearing on the Amended Seward Park
Extension Urban Renewal Plan. Befcre a vcte could be taken,
Andrew Stein, Borough President of Manhattan, read a
prepared statement in which he offered an amendment to the
resoluticn (the Compromise Plan) befcre the Bcard. Reading
from the statement that had been prepared and distributed

before the testimony had been completed, Stein said:

After listening to today's testimony, one fact
remains quite clear and that is that the issues
remain unclear to many. The issue tefore this
Board is not whether there is a need for good low-
and moderate-income housing on the Lower East
Side. That need is clear.

The issue before us is not whether one ethnic
group has exclusive right to 1live in a particular
area. For anycne whco knows the Lcwer East Side
must be familiar with the healthy and vibrant mix
of groups that comprises this community. Anc let
there be nc doubt, no ethnic or special interest
group can lay sole claim to any particular area or
street in this Porough. And, this is particularly
true on Grand Street.

Then what ars2 the issues--they are sirply
whether this Plan as proposed by the City Plarning
Commission and He.P.D., is a gcod cne. And, I
believe the answer is clear.

What appears before this Poard today represents
the efforts of many people. It represents hard
work, good faith and an effort to resolve a
difficult problem through attempted corprorise.
dnd while we may have before us a ccod ccmpremise
we also have before us an example of bad rplanning.
For through compromise as often 1is the case
principle has been subordinated to expediency.

The Plan before us today offers a urique
oppecrtunity, an opportunity to bring jobs and
economic growth to the Lower East Side. The Plan
offers us over 100,000 square feet of vacant land
on a rajor thoroughfare adjacent to the
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Williamsburgh Bridge on Delancey Street to be set
aside for economic development. It holds out hope
of jobs and a new vitality to part cf this Borough
too often overlooked in Manhattan's renaissance.
I strongly feel that this effort must be civen

every opportunity to succeed. For its success
will benefit all New Yorkers on the lower East
Side.

However, this Plan alsc places a low- and
moderate-incore housing adjacent to this prorosed
economic development without ample consideration
of its effect cn the viability cf the ecoromic
development especially in light of the abuncdance
of vacant land already existing Jjust one tLlock
away.

We must use housing as a means cf fighkting
decay on the Llower East Side. We must also
recognize the unique nature of ecoromic
development and how unlike housing, it is cften
site-specific.

It is for these reasons that I cffer my
amendment to this plan so to delete 1low- and
moderate~income from Site 2B and strongly urge the
parties involved to get on with work at hand,
including the building of gquality low- and
moderate-inccme housing upon the ample amourt of
additional land on the Lower East Sige.

Stein's amendrent was quickly adopted by a vote of 7 to
u. A vote was then immediately taken cn the amenced
resclution which included the eccnomic develorment and the
elderly housing, but eliminated the 1low-incore family
housing. The resolution was passed by a vote of 9 to 2,

with only the Mayor's office dissenting.

As Stein left the hearing chamter, cries of "racist Jew"
rang out and a chant of "Racist! Racist!" spread among the

spectators.
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While the disputed low-inccme housing proposed for Site
2B had been eliminated by Stein's amendment, it hacd left the
site zoned@ for residential use, but exclusively for lcw-
income elderly. The fate of the two buildings ir the area
remained undecided. Commenting on the issue, a Deputy
Conmissioner from the Department of Housing Preservation and
Development stated, at a latter date:

We're still committed to the oricinal goals of
Seward Park Extension, but as it stands now, the
amendment bars any low-income hcusing on that site
other than elderly. It is tco politically chearged
a situation to amend the plan again. We'll have
to lcok at other sites for housing (City Lirits,
May 1980:15).

Stein was 1later quoted in an early editicn of The New
York Times, "It is 1ludicrous to sugcest that econormic
develcpment and lcwer-income housing cculd coexist. Every
experience with low-income housing shows it creates numerous
crime and social problems" (April 25, 1980:B5) . Stein's
deputy, Jessie Masyr, denied that political consideraticns
were behind the deletion of the low-income housing. ke
noted:

We believed it was a unique oppcrtunity tc do
commercial developmrent and we didn't think it
essential or wise to place on top of economic
development a low-income project. The area north
of Celancey Street needs stabilization much rnore;

around Avenues B and C there's just a lct of
rubblev (City Limits, May 1980:15).
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6.3.4 An Adeipistrative Maneuver

Several months after the Board of Estimate Hearing, an
interview with Herman FGFadillo was arranged. As former
Deputy Mayor and as a well-known minority spckesran in the
city, his opinion on the outcome of the Seward Park
Extension contrcversy was sought. He said that he did nct
testify at the hearing because it would have been z waste cf
tire. His contention was that Mayor Koch haé scld out to
the Jews. In his view the Seward Park Extensicn issue was a
totally racist operation. A deal had teen made among Herb
Sturz, Chairman of the City Planninc Cormission, Botby
Wagner, Jr., Deputy Mayor, and Mayor Xcch tc tlock the lcw-
inceme housing on the site. It was agreed that Stein would
take the rap, but it was clear from meetinas he attended at
City Hall that Koch had made 2 deal with the Jewish blcce
Because cf this and the bad feelings that existed between
the Mayor aqd himself, it was pointless for him to appear at

the hearing.

Confirmation of Badillo's information was ottaired almecst
a year later. 2n administrative scurce rereated a2 somewhat
different version of how the adrinistraticn’s strategy to
defeat the low-income housing was put together. Jessie
Masyr, Stein's Deputy Borough President, told this source
that Maycr Koch, Andrew Stein and Sylvia Deutsch, cne of the

City Plannincg Cormissioners and Directer of the New Ycrk
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Metropolitan Ccuncil of the American Jewish Congress, did
not like the idea of low-income subsidized hcusirg on the
Seward Park Extension site. It was acreed among the three
that the Mayor and Deutsch had to vote for the Compromise
Plan but Stein did nct. " Stein would therefore propose the
amendment that wculd remove the low-income housirg element
frcm the Plan. Since there exists an unofficial policy cf
"heme rulev (senatorial courtesy) amcng the £ive Borough
Presidents, in which they vote in accordarce with the
Borcugh President whose Borough 1is affected by the issue
befcre them, it was assured that Stein's adrendnent would
Carrye. Moreover, Stein's assistant had consulted with
Corporation Counsel, the city's legal ccunsel, regarding the
legality of Stein's proposed amendment. In their opinicn,
the amendment was legal since anything not a chance in land
use or property acquisition is considered a minor change and
therefore exempt from ULURP and urktan renewal codes. Miner
changes need only the approval of the City Planning
Commissicne On the basis of this legal technicality, the
adrinistration blocked the low-income hcusing portion of the

Corpromise Plan.

6.3.5 Epilogue

On May 24, 19890, Joint Planning Council, represented by
Puerto FRican Legal Defense and Educaticn Fund, filed a

lawsuit to challenge the amendment, stating that the Board
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of FEstimate had no power to mcdify a City Planning
Cormission recommendation. They believed the Boaré's acticn
viclated the law and the Board's own procedures. 7The moticn
for a Jjudgment against the Board of Estimate was heard in
Manhattan Supreme Court, where it was ruled that the Board
had acted within its rights. There was nc further legel

redress for Joint Planning Council.

The hLuertas Case trial was completed and the Jjudge
determined that a ruling of discriminaticn against the East
Piver Housing Corporation would be rwade unless the two
rarties reached a settlement out cf court. As of this date
the rlaintiffs have not accepted the court-imposed
settiement, which they felt did nct provide adequate

compensation.

In 1982 the on-site tenants won their tattle with the
City. The Cerartment of Housing Preservation and
Development agreed to rehabilitate the twc builcdings and
remcve them from the urban renewal plan. Under a community
management program, Chinatcwn Planning Council assumed the

managerent responsibility for the two buildingse.

Chinatown Planning Council's senicr citizen project,
totally subsidized for low-income elderly, was completed in

the Fall of 1982 and is fully occupied, mostly by Chinese.
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United Jewish Council'’s internaticnal mall has yet to te
built. The lcng-contested sites remain vacant, awaiting the
urban development action grant which would have partially

sutsidized its creation.

In January 1983, a proposal for Site 2B was tefore the
City Planning Ccmmissicn for the develcrment of 100 units cf
riédle-income condoriniums, selling for $75,000 per unit,
for families with incomes from $25,000 tc 345,000 per year.
The sponsor for the development is Hcusing Partnership, the
housing development arm of the INew York City Partnershig,
which is a consortium cf the city's most powerful banks,
corporations, and trade unions and headed by David
Rockefeller. Accerding to the Fxecutive Vice-President cf
Housing Fartnership:

We are trying to serve a pcpulation that is not
currently teing served in New York City--anybody
who earns less than $50,000 and wants to cwn a
house. We are hoping to build hcuses for people
cut cf the inventory of city-owned lané, most of
which is in areas that require subsidies"™ (City
Limits, Fetruary 1983).

khile this proposal awaits apprcval from the City
Planning Commissicn, the staff of Pueblc Nuevo, a community
managerent hocusing organization (@ Joint Plannin¢ Council
menter), has been trying to serve the increasing housing
demands of the pcor, mostly minority, residents in their
areae. Bt 2 recent meeting with staff members ané¢ over 100

tenants cf the public low-income housing rrecjects nearty,
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the serious problem of overcrowding was discussed. Multigle
farilies share apartments in the rprojects, and in one case
eichteen peorle live in one apartment. According to Puetlo
Nuevo's Executive Director:

I have mothers with their children sitting in my
office. They're sc f-~--- desperate, they come
here with a few hundred dollars they saved from

God knows where, and they want to rent 2n
apartment in a vacant, city-cwned tuilding with nc

heat, no water, no toilets. I tell then the
buildings can't be 1lived in, tut they're so
desperate.

On BRugust 18, 1983, the Board cf Estimate apprcved a plan
Ly the City's Department of Housing Preservation and
Develcpment that would allow Site 2B in the Seward Park
Extension Urban Renewal Rrea to ke used for mcderzte-incorme
and market-rate ccoperatives. Stating that the federal
governrent would frown on another low-income housing project
for the elderly since there are two similar projects nearty,
the city's housing agency plans the constructicn of 136
units of mcderate-income housinc with feceral mcnies for
sutsidies, and 104 wunits cf market-rate housing (New Ycrk

Dajly News, Pugust 19,1983).

6.4  CONCLUSION: IHE ARI ILLUSIRATIION

Frcm the Seward Park Extension Urban Renewal Project two
sicnificant observations, revelant to this data, can te
made---the relationship between pclicy and pclitics, and hcw

this relationship is played out in local affairs.
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First, the dynamic relationship between pclicy and
politics 1in the context of the city's changing econoric
base, particularly in Manhattan, and its necative effect cn
low-income groups can be discerned. The details of the
restructuring of the nation's eccnomy in which the 1975
fiscal crisis of New York is enrbedded have beer analyzed
elsewhere (Rlcaly and Mermelstein 1977). It is sufficient
to note here the attendant chances in housin¢ pclicies at
the federal and city level, and the subtsequent shift in the
intent and purpose of urban renewal planning (Starr 1980).
The 1973 fecderal moratorium on subsidized housinc and the
newly formulated Housing and Cormunity Develcpment Act cf
1974 radically affected subsidized housing programs in New
York City. Urban renewal funding was phased out and with it
the legislative gains of the 1954 Housing Act that provided
for low-income housing on urban renewal land and protected
the rights of displaced residents. Section & funding fcr
putlic housing was not only reduced, but additionally, the
goal of the new program was to provide “eccnomically-mixed"
housing ty providing monthly payments tc landlords on behalf
of eligitle tenants. Federal Section 8 rent subsidies fcr
new housing construction also provide for the federal
government to pay rent directly tc a develcper, and it
guarantees a prcfit for the develcrer. The reprivatizaticn
of the new housing policy was based on the familiar, but

ill-advised, premise that the private sectcr of housing
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would more naturally house low-income families without the
major social and political disruptions that were perceived
to be associated with traditional public housing programs.
New construction of public housing projects was halted until
new mortgage and investment strategies were devised ty
municipal housing agencies. The MNew York City Housing
Buthority changed its program of “superblock" cerstructicn
of public hcusing projects to decentralized proZects thrat
were planned to break down the irage of public housing as a

vwalled city."

The series of incremental planning decisions trat
characterized the Seward Park Extension Project were
emtedded in this overarching policy change. In retrospect,
it seems safe to say that the appointment of Roger Starr as
Administrator cf the Housing and Develcpment Admiristraticn
in 1973 ray te taken as an indication of the city's shift in
policy tcward@ low-income public hcusing. In particular, we
may note the introduction of the proposal for the
development of a commercial mall cn the Seward Park
Extension site in 1975 and the transfer of 900 housing units
to another urban renewal area in the city, which indicated
that the city's housing agency had drorped 1its support fcr

housing development on the Seward Park Extensicn site.

The restructuring of the city's economy with is emphasis

on finance, insurance, and service-related Jobs and
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increased white-collar emplcyment (60.7% of the city's total
in 1982, The New York Times, May 1, 1983) figured
preminently in the shifts in the city's housing policy. Tax
abatement programs (J-51), private and publicly aided
gentrificaticn of low-income neighborhocds, and middle- and
uprer-income hcusing developments on urban renewal 1land
formed part of the city's new housing pclicy, 2a pclicy with
few provisions for low-income familiese. From the
adrinistraticn®s pcint cf view there was nc longer a need
for low-income housing to shelter a superfluous low-skilled,
low-wage 1labor force. According to a New Ycrk Times
editorial the city should "help the urban pocr escape"

(December 8, 1380).

Second, the Seward Park Fxtensicn Prcject illustrates the
role cf government in regulating or mitigating the
contradictions emanating from these economic ard policy
changes. The city, as a form of gcvernment, has been
increasingly delegated managerizl responsitility in this
prccess  (Hill 1978) . Elected officials and agency
adrinistrators thus, by necessity, adjust to structurel
changes through a complex and variable system of pclitical
imperatives. Historically and culturally deterrined, the
political game in New York City is that of ethnic politics.
In conjunction with this fact, and as Katznelson nctes:

Since welfare, housing, police, and educaticnal
services are distributed in residence communities

by local governments, they act as organizing
incentives for ethnic and racial ¢roups to behave
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as interest grcups, much as the ward organization
of party politics historically has acteé to
solidify group consciousness and perpetuate the
divisions of the city, demographically and
politically, into ethnic ccrponents. This was
especially the case for urban Ltlacks, whose
collective situation came tc be defined in large
measure by their relationship to the schooling,
housing, welfare, and police bureaucracies. The
differential rattern of party and bureaucratic
institutions thus overlapped with and reinfcrced
the racial divisions of the city (1981:1323).
As we have seen in Chapter 3, the distributior of the Lower
East Side’s population and housing reflects this fragmented
rattern. As we shall see in Chapter 7, these ethnic and
racially distinct neighborhoods are not represented equally
in the city's political system. Competitive strucgles over
scarce resources are endemic to city pclitics. The local
conflicts that arise from the distribution cf scarce and
public resources such as housing are experienced as ethnic
and racial ccnflicts rather than as systemic ccntradictions.
The parcelling ocut of resources, especially hcusing, alcrg
ethnic and racial 1lines not only contributes to this
divisive pattern, but prevents individuals and groups frcm
discovering the conditions they have in commcn. The
divisive differentiation that results is pclitically

significant for another reasone.

Ethnic politics in New York is clcsely 1linked to the
party machine. As Bresnick points out:

The political machines crerate as exchange
mechanisms. In return for votes and monetary
support, party favors were dispensed, including
access to government decisicns, especially those
affecting the award of contracts and jobs
(1977:135) .
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In the organization of electoral power the pclitical machine
reculates and links city-wide econcric and political
interests with 1local ethnic blcc vcting and parochial
interestse. For example, in the outcome of the Seward Park
Extension conflict the administration 1literally "killed two
birds with one stone." By eliminating the 1low-inccrme
housing project from the plan, the city continued to
imgplement its overall housing policy in which the
construction of 1low-income housing remained at 2 minimum.
Sirmultaneocusly, the Board of Estimate's decisicr repeated
the traditonal rattern of patronace politics. The decisicn
to remcve the 100 units of low-income family housing from
the Seward Park Txtension site was a favorable decision for
the United Jewish Council and the constituency it
represented; in exchange the elected officials that
congrised the 3card of Estimate were assured of the
electoral support of this group (see the discussion of the
63rd Assembly District and the Pemocratic Pary orcanizaticn

in Chapter 7).

In the next chapter the political structuré of the Lower
East Side is examined through an analysis of four key
institutions and the relationship of the organizations that
played a role in the Seward Fark Extensicr Urban Renewal
Prcject to this local political systerm. Linkages to the
city's political structure will be highlighted thus
increasina our understanding of the variable relationship cf

politics to planning.
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Chapter VII
THE POLITICS OF PLANNING

This chapter exawines the 1lccal ppeclitical ccntext in
which the Seward Fark Extension Urban Renewal Project is
embedded . The political infrastructure of the Ilower East
Side is analyzed by focusing on fcur key institutions---tre
local Democratic party organization, Comrunity Board #3, the
Brea Policy Board, and the 1local Schocl Board. 7The commcn
thread running through these four institutions is that they
are representative institutions. Each has a function cr
serves a need that benefits the residents of the lLower East
Side, while at the same time incorporating lccal residents
into the 1larger sociopolitical system. Thus through the
election process or thrcugh the appcintment process local
porulations or constituencies are represented by officials
whc act on their behalf. Frequently, however, political
representation for certain groups is thwarted or otherwise
inadeqguate, and when this is the «case struccles over
housing, education, government funds, and the electoral
process also become = struggles for incorporation and
rerresentaticn, as well as the expressicn of antagonistic

intra- and inter-class differences.

- 323 -
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The relationship of the Seward Park Extensicn Urban
Rerewal Froject and the role of the three organizations that
were involved in this issue to the pclitical process are
more clearly understood by setting out the interccnnecticns
between this event and its instituticnal framework. Rather
than viewing the Seward Park Extension issue as an isolated
event, the following analysis examines the multiple ways
local organizations and institutions are 1linked to wider

social ané econcmic processes and rlanning decisicns.

7.1 IHE LOCAL DEMOCEATIC BARTY CRGANIZATION

Historically, New York City has been dcminated by the
Demccratic Party, with the exception of Richmond Ccunty. In
turn, as Sayre and Kaufman (1960) point out, the formal
party rmachinery of the major parties is dominated by the
Assembly District Leaders for two reasorns.

First, the BAssembly District is the wunit of
representation in the powerful ccunty executive
committees and in the full state committees, and
the Assembly District Leaders and their female co-
leaders are practically always chosen to represent
their districts. Second, the field workers--the
captains--who do much of the weary but apparently
essential 1legwork for nominating and election
campaigns are appcinted and supervised by the
District Leaders. The District Leaders, in their
multiple party roles, ccnbine functions
corresponding to high command, general staff, and
field comrand in the military (1960: 13u4-135).

At the heart of the political infrastructure is tre

Assembly District, that represents the smallest unit in the
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state system in which there are pclitical contests fcr
elective office. Because of their size they are easily
managed by a pclitical clubhouse and are thus highly
convenient units for party organization (Sayre and Kaufman
1960:135) . New York City contains sixty-five cf the cne
hundred fifty State Assembly Districts. Each Assembly
District has a population of approximately 120,000,

according to 1970 census figures.

Cn the Lower East Side it is the 63rd Assembly District
which predominatese. However, the 63rd Assembly District is
not coterminous with the entire Lower East Side, parts of
which fall 4into ¢the 64th and 62nd Assembly Cistricts,
respectively (see Figure 13). Maps cof the Assemtly
Districts, the Councilmatic, Congressicnal, Comrunity ang
local School Board districts, if superimposed upon the Lower
East Side's gecgraphic boundaries, reveal a palitical mosaic
instead cf a unified political entity. The criss-crossing
of political boundary 1lines, resulting from past
gerrymandering, fragments the political unity of the Lower
Fast Side and presents major political problems. Chinatown,
for example, 1lies within the jurisdictional domain of the
62nd Assembly District while in other respects it is
connected with the Lower Fast Side thrcugh the Community

Board, School Board and Brea Policy Board.
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Figure 13: STATE ASSEMELY CISTRICIS
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The 63rd Assembly District simultanecusly links local and
city levels of government to the electoral processe The
Board of Estimate, and in particular, the Berough Prsidents
are the most directly affected by 1local voting patternse.
The 63rd Assembly  District is divided into three sections,
each with an established political club represented by two
elected District Leaders, a male and a female. The 63rd
Assembly District is also divided into sixty electicn
districts. In theory, each election district has a male
captain and female co-captain agpointed by the Assently
Pistrict Leagder. The election districts and the
territorially appointed captains form the basic units cf
party organization. The captains are charged with the
responsitility of getting out the party vote, while at the
same time establishing personal liaison with as meny voters
as possible, which includes, amcng other thirgs, the
dispensation of favors and Jjoks (See Sayre ancé Kaufrman

1960:135-136) «

Section A of the 63rd Assembly District most closely
aprroximates this model of party crganizatien, particularly
in the four cooperative apartment ccmplexes alcng Grand
Street and East Sroadway. In Section B the model is also
aprlied in certain newer housing complexes such as Village
View, In general, Sections A and B are more pclitically

orcanized than Section C.
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7.1.1  Sectjon A

Section A of the 63rd Assemtly District comprises the
area south of Delancey Street, and includes electicn
districts 1 and 2 (Gouverneur Gardens, a Mitchell-Lara
middle~income hcousing project), election district 3 (Vladeck
Houses, a public housing project), election districts 4-12
(East River Houses, Amalgamated Houses, Hillman Fouses and
Seward Park Hcuses--4,500 units cf mcderate- an¢ middle-
income cooperative apartments (overwhelmingly Orthodcx
Jewish), election district 13 (St. Mary's Guild Hcuses, an
integrated moderate-income project and cne buildirg cf the
putlic housing projects of Seward Park Extension) and
election district 14 (the other public housing rroject cf

Seward Park Extension).

Secticn A is controlled by the Harry S. Truman Club which
is closely allied to the United Jewish Ccuncil. Vembers cf
the political club are active on the Bcard of Directors cf
the United Jewish Council and on the Ccmmunity Board. The
Truran Club participates in the electicns cf members cf tre
Schcol Bcard and the PRrea Policy Board and lotbies the
Borcugh President for the appointment of Cormunity Board
mernkers. The State Assemblyman of the 63rd Assembly
District is a member of this club and serves as legzal

counsel for the United Jewish Council.
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7.1.2  Section B

Secticn B includes the area from l4th Street tc Delancey
Street, from Avenue B to an irregular western toundary which
approximates Second Avenue (see Figure 13), encompessing the
neighborhood cf the tast Village. The Independent
Democratic Club represents the area and its male district
leader serves on the Community Eoard, as does another

prcminent member and political organizer of the Club.

Secticn B ccntains twenty-two election districts. They
are as follows: Election districts 15, 16, and 17 are
tenements, cverwhelmingly Hispanic, and in the 1S5th is the
public housing project of Raphael Hernandez Houses; electicn
districts 35, 36, 37, and 38 are tenements with 38 having
sore “"better" types of buildings, low-rise (5 and € stories)
with "three of the election districts between 4th and Sth
Streets that are entirely Jewish and account for a big chunk
of the vote, although it's a very small populaticn."14
Election district 39 is dominated by Max Meltzer touses, a
senior citizens project; electicn district 40 is First
Houses, integrated although mostly white, and Egelcff Towers
which is a middle-income high-rise building, and two of the
Village View, Mitchell-Lama, middle-income ccoperative
projects (Village View is primarily Jewish and forms the
center of the Independent Democratic Club's power tase); the

14 Informaticn for Section B is taken from an interview with
a representative of the Independent Democratic Club.
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4lst election district consists entirely of three Villace
View buildings; the 42nd is dominated by twc Village View
buildings plus one block of tenements that are substantially
Polish; the 43rd election district is entirely tenements
with a ccmbination of Italian and Hispanic populations; the
usth, 45th, 46th, U7th, and 60th are better-class tenement
buildings, mostly white with a substantial sprinkling cf
Slavs, Poles, and Ukrainians (the 47th is the mcst Polish
district of all and the 45th has two luxury high rises cn
Second FHAvenue); the U8th 49th, and S1st are tenement
buildingse. The 49th and 51st are the Cooper Square urtean
renewal sites, city-owned buildings largely occupied by
Hispanics although at one time the area was a heavily
Italian neighborhood; the S0th and 52nd are tenement
election districts and the 53rd electicn district is

primarily Hispanic.

The leaders cf the Independent Democratic Club view
themselves as mediators between the minorities,
predominantly found in Section C, and the Orthodox Jewish
conservatives of Section A. The campaign manager of the
district leaders of this club explained his club’s positicn:

My people were serving as, and have, fer an
extended@ period of time, on the Schecol Board, in
local politics, things like the Seward Park thing,
in sort of the fulcrum of activity. Wherever
there was a compromise needed, we were actively
engineering. When D.F. was the guy that D.G.
wanted to chair the School Bcard fer a second term
rather than letting it go back to the hard-assed,
right-winged UFT people, we arranged it. Ve were
asked to and we did it. The Seward Park Extension
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situation was a similar one, although in that
instance, not successful.

This particular poclitical leader was fcrmerly a legislative
aide to the State Assemblyman from the 63rd Assemtly
Cistrict, who, as previously ncted, is a member of the
Truman Club and serves as legal ccunsel to the United Jewish
Council. Both he  and the district leaders maintain clcse
and reciprocal ties of mutual aid and political support in

the nominations and election process.

Te1.3 Section C

Secticn C extends from Avenue B to the East River and
frem 14th Street south to Delancey Street. The Hispanic
neighborhcod of Loisaida is within its bcundaries. Secticn
C has twenty-four election districts. They are as follows:
Slection district 18 is the public housing rroject cf
Gorpers Houses; 19 and 20 are Masaryk Houses, a Mitchell-
lama project; election districts 21, 22, 23, and £9 are the
Baruch Houses; 24, 25, 27, and St are lilljan Wald Houses;
while 30, 31, 32 are Jacob Riis Houses, all of which are
public hcusingy projects; election district 26 is exclusively
tenements in Loisaida; 29 is tenerents with the small public
housing project of Marianna Briacetti Hcuses; electicn
districts 29, 34, and 56 are entirely tenements; £5 is also
tenements but unusual for loisaida because it includes 7th

street between Avenues C and N, the "Street of the Flower
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Boxes" in which resides a substantial white middle class;
elaction district 33 s the Mitchell-lLama ccoperative
prcject cf Village East Tcwers znd 58 is KRaven Plaza, a
Mitchell-Lama rental project (both election districts 33 and
58 are integrated with the white population essentially
Jewish) ; election district S7 is a combinaticn of tenements,
plus Tania Tcwers which 1is PMitchell-Larma rental fcr
handicapped pecple who are almost exclusively Jewish; and
election district S2, the Pueblo Nuevc urban renewal site,

which is tenements and primarily Mispanic.

The New Jibaro Club represents the Hispanic poptlation in
Section C. This political clut was founded aprroximately
ten years ago by a group of Hispanics who had been
associated with the former lcwer East Side Community
Corporation (the 1local branch of the faderal anti-poverty
prcgram) . The election of the twc Hispanic district leaders
in 1973 was the first time Hispanics were atle to gain a
small measure of political power. At that time bcth
District Leaders were active in the lccal Schcol Board
controversy which politicized many Lower East Side
residents. Rccording to local sources, this perioé seems to
have been the high point of the Mew Jibaro Club's political
activity. The male District Leader frcm Secticn C is a

Cormunity 3oard member.
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The 63rd Assembly District has a total Cemocratic
enrollment (registered voters) cf apprcximately 25,000 in
1979. Pclitical power on the Lcwer East Side derives frecm
the Truman Club's and the Independent Club's ccntrol cf
aprroximately 12,000 to 13,000 votes. The seat of this
political power base rests on two small residential enclaves
located cn Grand Street (the cooperative housing projects)
ané First Avenue (the Mitchell-Lama, Village View projects)
where stable, well-organized white ccrmunities Frold power
(see Krasner 1980). A prominent religious leader and local
School Bcard member explained the local political structure:

Behind this control are two forces--the Harry S.
Truman Club and the Independent Cemocratic Club.
This power is exercised by the control cf 12,000
votes, the majority of which come from the Crand
Street community, the rest from____and ____°'s
Independent Club, centered arcund Village View
Houses. These political cluts act as ccnduits for
patrcnage jobs. They do not keep out Blacks and
Hispanics because they have them minimally funded
and represented. They exercise control over State
Assemblyman____ and Congressman____ They are
additiorally tied in with the state and national
Democratic arparatus through the number of their
controlled votes.

New York City' Board of Electicon cfficial returns frem
1976 and 1980 reveal the fcllowing election Jata: In 1976
for the State Asserbly seat the tctal count for the Truman
Cluk's candidate was 14,383 in the Ncvember general
election. In the primary electicn of 1976, at which time
the candidates for the general electicn were chcsen, the

sare candidate received 3,539 votes, only a 40% plurality cf
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a tctal primary vote of 8,921. In the electoral rrocess it
is the primary vote that determines whc will get the party
noxination for a specific elective office. Fcr this reason
the primaries are the key election in heavily Democratic New
York City even thcugh the tctal number cf votes cast is much
lower than in the general election. As a result primary
elections are more easily controlled bty political clubs.)
The remaining votes were split among four candidates (cne

Black, two Puerto Ficans, and one White).

The defeat c¢f the Seward Park Extensicn urbar renewal
conpromise plan by the Board of Estimate galvanize¢ a numter
of Hispanic leaders from the Joint Planning Ccuncil to
orcanize politically. Recognizing that there was no
Hispanic in public office from their Assembly District or in
city government, a political action grcup was fcrmed with
the purpose of trying to elect an Hispanic candidate to the
63rd State Assembly seat. This new pclitical action group
worked cutside the formal political structure. Forral
political recognition is gained only after a candidate has
won election as a district 1leader. The New Jitaro Club,
because of internal problems with its male district leader
and its pelitical obligations to the Truran Clut,
reluctantly agreed to support the maverick Hispanic
candidate and promised not to run another Hispanic, which
would have split the Hispanic vote. The new political

action group and the New Jibaro Cludb had a strazined and
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tense relationshir. Distrust and suspicion marked their
negotiations and dealings. The New Jibaro Club's political
position on the Lower East Side was threatened by the
emergence of this new group. The candidate received no
significant campaign help from the New Jibaro Clut, and no
forral endorsement from the Democratic Party or any elected
of ficial. Lacking political skills and the extensive
resources, including party organization support, necessary
for election victory, the Hispanic candidate received less

than half of the primary vote in September 1980.

The 1980 election returns are indicative of the continued
political strength of the Truman Club, and illustrate the
difficulties newly emerging political groups enccunter in
their struggles fcr political rpower. In the Sertemter
prirary election, the incumbent won the norinaticn for the
State Assembly seat with 5,071 votes, while the new Hispanic
candidate received only 2,441 vctes. In the Novemter
general elelction the Truman Club's candidate won with
14,722 votes (New York City Bcard of Election Returns,

September and November 1980).

The stability and continuity of this contrclleé vote has
given the Truman Club an unusual degree cf pcwer ir New Ycrk
City rolitics. In fact, acccrding to the 1lccal City
Councilmember, "the Truman Club is an extremely strong cluk,

the only oﬁe left in Manhattan like it." This power is also
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reccgnized ty the local leadershir. The Executive Directer
of the Jewish Council explained the pclitical networks cf
the Truman Club and how they function:

For example, just for the sake of discussion, the
Bronx Democratic 1leader ____ ____ will need two
votes from the Lower East Side for the appointment
of a judgeship. He will know that he can court cn
the support of the district leaders from the Lowver
East Side. This is so because the Jewish
community represents a stable political wunit and
there is continuity in dealing with the same
pelitical people over tire. The grassrcots
pclitical activism and the political networks of
the Jewish community have Leen established over
the years. The Hispanic populaticn, in contrast,

is ridden with factionalism. Cne wcman asked
me--*Whc are the leaders?" Meaning the Hisranics
don't even know who their leaders are. This is

not the case with the Jewish ccmmunity whose
leaders are well known and articulate the views of
their constituency.

Reccgnition of the Truman Club's rolitical power zalso comnes

frcm other comrunity and political leaders.

A prominent political leader from the Indeperdent Club
(Section B of the 63rd Assembly District), pricr to the
Board of Estimate hearing on the Seward Park Extension urtan
renewal plan, stated:

If they {(the Truman Club) defeat this ccmprcmise
plan at the Board of Estimate level they will have

done it o¢n their own. They have tremerdous
political power and connectionse. Don't be
surprised if it doesn't go through the Board of
Sstimate.

When this <came leader was elaborating cn the Seward Park
Extension confliict eight months after the EBoard of Estimate
hearing, he made the following comrents regarding the
political negotiations that took place in an attempt to

settle the Seward Park Extension conflict:
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Now as an example, the reason why the Seward Park
Extension urban renewal area, the mcst recent one,
as seen by me anyway, is a civil rights fight
rather than a housing project fight--very
different issues~-was that offers were made, one
by the United Jewish Council, and cne by the City,
to provide assistance with getting, securing more
units of housing for people in need of housing on
the Lower East Side through means than were ever
geing to be available, than were even Leing
debated fcr the urban renewal site. Both of these
offers were turned down. The initial offer which
took place at a meeting which I organized and
chaired where _________ (the President of the
United Jewish Council) came in and said, "R1ll we
want is to be left alone." And that's an
important point, too, by the way.

The Crand Street (Truman Club and United Jewish
Council) posture is defensive. They have
something. They want to keep it. It's not
imperialistic, just defensive. They're not trying
to take anything from somebody. It is the cther
side that is in that position; it's on the
offensive. They made a businessman's cffer which
was--Leave us alone. We don't want anythringe.
Therefore the City need not spend a dime on use.
e will help you get a substantial chunk of
whatever money is available, new mcrey in the
neighborhced for your projects in other locations
within the Lcwer East Side. This was his offer, a
credible offer to anyone who understands the
political clout that.Grand Street has today, if
you understané who's on the Bcard cf Estirate, how
they got there and how they're wired. It's that
simple.

The New Jibaro Club functions as a dependent satellite to
the political <clubs in Sections B and E. The Mew Jibaro
Club, in contrast to the Truman Club and the Irndependent
Club, controls approximately 2,600 tc 3,000 votes. The New
Jitaro Club is clcsely associated with two orcanizations in
Section C, a multi-service anti-poverty agency and a housing

development agencye. Members of the staff and Board cf
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Directors of the two organizations are also members of the
New Jibaro Club. The male district leader was fcrmerly the
Executive Director of the anti-poverty agency. He is alsc a
Compunity Bcard mermber. The close relationship between
these twc organizations and the New Jikaro Club illustrates
the dependency/patronage relationship between minority
political power and encapsulating fundinc and politicel
structures. The New Jibaro Club'’s power base is centered
arcund these two organizations. In turn the two
organizations are dependent on coverrment fundirnc. Local
orcanizations frequently need the support of established
political connections in order tc obtain federal and city
monies for their programs. Through these organizations the
tiew Jibaro Club has established a constituency, tut it is a
constituency which is dependent c¢n jcbs and funéing frcm
outside sources. This dependency makes the New Jibaro Club
vulnerabie at two levels. First, it is subject to criticism
and attack from cther Hispanic crganizaticns anc leaders,
since the Club advances the specialized interests cf the
crcanizations rather than the cverall interests of the
Hispanic population. This has 1led tc factionalism,
cowpetition, and distrust amonc Hispanic 1leaders on the
Lower East Side, thus reducing the rolitical uvnity ana
strength of the Hispanic vote. Second, the New Jibaro
Clut's dependence on established pelitical scurces cf

support acts as a constraint on the Clubk's ability to
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function independently. In effect, the New Jibaro Club
functicns as a sub-political machine to the dominant
political machine of the Truman Club. (The Indeperdent Club
also may be viewed as a sub-machine cn the lower East Side,
since it is depencent on the Truman Club's contrel of tte
electoral process rather than édirect ties tc funding

sourcess)

The dependent role of the Mew Jibaro Club was further
demcnstrated at the public hearings on the Seward Park
Extension issue. Prior to the hearings, the New Jibaro Club
did not solicit the formal political support of other Puerto
Rican and Hispanic 1leaders in the city. Not only did the
District Leaders cf the New Jibaroc fail to support publicly
the comgpromise plan, but alsc other outside minority
political 1leaders failed to testify on the minorities®
behalf at the public hearings at the City Planning

Commission and the Board of Estimate.

MYoreover, at a series of closed-door meetings reld pricr
to the Eoard of Fstimate hearings (meetings which were
arranged by the political leaders of the Independent Clut)
the female District Leader of the New Jibarc Club supported
the United Jewish Council and the Trurman Club’s proposed
plan which would have guaranteed three hundred units of lcw-
income housing anywhere north of Houston Street. The New

Jibaro's position on the Seward Park Extension issue wes
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taken by members cf the Joint Flanning Council as evidence
of the collusion that existed between the New Jibaro Club

and the Truman Club.

In sum, the Truman Club‘'s political power base rests cn
its contrcl of the DPemocratic vote on the lower East Side
and on the derendent and sutordinate pclitical pcsition cf
the New Jibaro Club. As a result, it is able tc place
elected officials favorable to its interest in many Kkey
putlic pcsitions at three governmental levels. For example,
the State Assemblyran, the Borough President of Manhattan
(whcse amendment defeated the putlic housing cn the Seward
Park Extensicn site), and one cf the two Ccngressmen who
represent the Lower East Side are electeéd with their
supgort. The Truran Club is influential in other areas
where power positions are at stake--the judicizl system
where judges are either elected cor aprointed, the public
schcol system where school board members are elected, and
the Community Board where the appointment cf members is
determined by the Borough President. Furthermore, it is
thrcugh this control of the electcrzl prccess that the
Truman Club has gained the political legitimacy tc determine
and implement public policy favorable tc its interests.
This control provides the most direct aznd impcrtant linkage

to the City's political system.
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7.2 COMMUNITY BOABD i3

In Ncvember 1975, New Yorkers voted on a number cf
revisions to the City's Charter (its basic ccmpact of
government) . These recent Charter revisions followed
sirilar reformist tradition in New York City, and were a
resgonse to the growing dissatisfacticn of citizens with
municipal government, and the realization on the part cf
city and state legislators that the City Charter had rct
kept up with the times. The decentralizaticn of covernment
followed other similar trends intended to broaden the base
of political participation--- the decentralizaticn of the
school system and@ the community contrcl mcvements of the

late 1960s and early 1970s.

The Charter revisions were specifically designed to
vencourage genuine citizen participation in iccal city
government, ensure that local city government is responsive
to the needs cf its citizens, and achieve effective local
city government"™ (New Yofk City Charter Revisions Commissicn
1973). The establishment cf fifty-nine Community Boards in
the five boroughs of the city and their use by residents in
the corresponding community districts were seen as the key
to effective 1local self-government (Ccrmunity News 1978).
Each community district has a population base of 100,000 to
250,000 residents, with the exception of the twc mid-town

districts (businesé centers of the city).
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The Community Boards, as they are now structured, have
only an advisory role in city government. They dc not have
final authority, nor can they vetc rrojects or planning
decisions with which they disagree. Hcwever, it is through
the Uniform Land Use Review Procedures (ULUEP) that
Community Boards are legally mandated to review and make
reccmmendaticns ccncerning 1land use changes and plans fcr
government-aided housing in their districts. These
reccmmendations are forwarded to the City Planning
Cormission and the Board of Estimate where they are
considered as serious statements cf the ccurunity's

interests.

Each Community PBoard is made up of fifty volunteer
memters, all of whor are appointed by the SBorough Fresidernt,
although half of the appointees must be selected frcm a list
of candidates chosen by the local City Councilmember and the
twc Councilmembers-at-large for the borough. A Community
Board member must have a residence, business or prcfessional
interest in the district, and must have shown interest cr
support in comrunity affairs. During a discussicr with the
local City Councilmember regarding Community Board 3
marters, she stated:

As far as the membership of the Board is
concerned, it is, in scme cases, strictly
political, and in others involves community
leadershipe. In either case, even with the
political appointments, there is now increasing

pressure ta show some connection and relationships
to community issues and to a constituency.
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Community Board #3 is coterrminous with the Lcwer East
Side and includes the neighborhcods of the East Village,
loisaida, the Lower East Side, and@ Chinatown. However, the
composition of the Board does not reflect this diversity.
tlor is there “adequate representation from the different
gecgraphic sections and neighborhoods within the community
district" as legally mandated in the City Charter. The By-
Laws of Community Poard #3 state, "“Memkership on each Board
shall as much as possible have such diversity of interests

as shall be representative of the community."

An analysis of Ccmmunity Board #3°'s membership reveals
that there 1is not adequate rerresentation in terms of
gecgraphic and neighborhood subdivisicns, nor adequate
representation according to class, race, and ethnicity.
Census data show that tracts 10.02, 1&.02, 20, 22.01, 24,
26.01, 26.02, 30.01 and 36.01 are all over 50% Hisganic, bdut
they are not "adeguately" represented. There are cnly fcur
Board members frcm these tracts, only c¢ne of which is
Hispanic. These tracts, however, comprise approximately 27%
of the population of the district. In tracts 1¢.02, 20,
22.01, 26.01 and 30.01, which comprise about 19% of the
populaticn, there is no Community Poard representation. By
and large, these tracts represent the Eispanic neighborhccd

of loisaida.
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Cn the other hand, the data also reveal that census
tracts 14.01, 12, 10.01 and part of 2.02, which represent
the Orthcdox Jewish community located on Grand Street and
East Sroadway, have eighteen representatives but only 11% cf
the populatione. White residents from the Grand Street cc-

cps alcne account for 32% of the Board's membershir.

If "diversity of interests" encompasses ethnicity, only
five Board members, or 10%, are Hispanic although 35% of the
district is Hispanic. However, there are a number of white
appcintees to Community Board #3 who “represent™ minority
constituencies as 1leaders of housin¢ orcanizations and
settlement housese. Bnother way to view the Community
Boerd's compositicn is to compare ethnic and racial census
data fcr the Lower Cast Side with the membership of the
Cormunity Board. This reveals that 72% of the Ccmmunity
Board is white, while only 32% cf the population is white.
Rddtionally, twenty~three Board members, or 47% are Jewish.
These ficures indicate that Asian, Elack and Hispanic
segments of the population are inadequately represented on
Community Board #3; for example, see Table 15 and Figure 1u
for the distributicn and composition of Cormunity Boarad
merkers. It is also significant that the membership of
Community Board #3 is overwhelmingly middle classe. Almest
without exception, white Board members are college-educated
and held traditional middle-class occupational

positions---professor, 1lawyer, rharmacist, administratcr,
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teacher, journalist, accountant, school principal, middle-
level manager, financial analyst, clergy, btusinessman, and

urban planner.

Observations of Community Board meetings reveal that blcc
voting is commonly practiced. The major splinter 1lines
center around low-income minority (i.e., Hispanic) interests
ané white, predcrinantly middle-class, interests. The
Seward Park Extension urban renewal issue was one of the
most dramatic examples of this type cf ethnic ané class
division. The ethnic, racial, and class compcsition cf
Community Becard #3's membership further illustrates the
government's role in promoting and maintaining lccal-level
divisions which exacerbate existing tensicns. Morecver, the
basic objectives cf the decentralizaticn of city covernment
as cutlined in the 1975 Charter Revisions are thwarted by
the political pressure which is brought to beesr on the

appointment process.

It is through the electoral process that political
leverage is exercised by local special-interest grcups. As
one Board member stated, "“The special-interest croups are
determining the future of this ccmmunity. The ccmrmon man=
in-the-street dgesn't have an in with Andrew Stein, the
Borcugh President." 1In particular, the appointment process
reflects this political power. The Bcrough President is

responsible for the appointments cf Community Eoard members,
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TABLE 15
COMMUNITY BOARD #3 MEMBERSHIP

February 1981
Ethnic/Race

Mame  Address Organizational Affiltation Sackground
[V 230 Clinton St Henry Street Settlement House Black

PA 212 East Broadway Hispanic

VA 212 East Broadway Two Bridge Ih(;l\burhnd counc'l'l White/Jewish

Hamilton-Madison Hous

BA Non-resident LES Chamber of Cn-—m White/Jewish
o8 570 Grand Street United Jewish Council/Bialystoker Synagouge  White/Jewish
S8 577 Grand Street Educational Alliance White/Jewish
] 229 East 4th Street Pueblo Nuevo, Joint Planning Council Whi

08 711 FOR Orive President, Tenants Assoc.,Liliian Walk Houses Black

€8 139 Henry Street Church of Havitros,LES Catholic Area Council White

ne §73 Grand Strest House Committee,8d. of Dir.,East River Houses Black

RC 170 Avenue C President, East Village Tenanats Association White

Lc 145 Eut 16th Strest - Chinese

AC Mon-rasident Chinatown Planning Council White/Jewish
Jc 26 Second Avenue Coalition Housing Devaelopment Hispanic
JKe 96 East 7th Street - White

SLO 243 East 7th Strest 7th St, Block Assoc.,Liberal Party White

ME 212 East Broadway Young Israel of Manhattan White/Jewish
FF 230 East 5th Street GOLES-Cooper Square . White/Jewish
MF 32 Monroe Street Knickerbocker Neighborhood Association White

ce 524 East 6th Street Charas Hispanic

S6 208 East Broadway . Bialystoker Synagogus White/Jewish
HH 212 Forsyth Street Forsyth Housing Development Corporation Black

H 131 Broome Street Action for Progress Hispanic

A 7 St. James Place Hami1ton-Madison House White

LK 327 East 12th Street Pueblo Nuevo;JPC;Coalition For mwsing Dev.  White/Jewish
vk 19 Oliver Street United Democratic Club;Chinatown Plan. Council Chinese

HK 453 FOR Drive Wnite/Jewish
cK 475 FOR Drive Dir-Hillman uousu Corp;Education Alliance;udC Hhiul-luish
AK East 20th Street Boy's Club White

PL 506 East 13th Street White

JL 170 Second Street Independent Dlmnuc Club White

L 411 East 10th Street 10th St.,Block Assoc.,Treas.Village East White/Jewish

Towers Tenants' Association

PM 105 Madison Street United Democratic Club;Chinatown Plan, Council Chinese
AM 170 Park Row Chairman, Chatham Tenants® Association White/Jewish
™ Non-resident Hamilton-Madison House White

SN 268 East Broadway United Jewish Council White/Jewish
AP 550 Grand Street Rabbinical Allfance of America White/Jewish
RR 60 First Avenue Board of Dir.,Village View Houses White

R Noneresident Educational Allfance Black

ER 573 Grand Street - White/Jewish
[ 268 East Broadway - Hhite/Jewish
MS §50 Grand Street Truman Club White/Jewish
s 475 FOR Drive Truman Club White/Jewish
LY S50 Grand Street Truman Club : White/Jewish
AT 453 FOR Orive United Jewish Council White/Jewish
v 524 East 6th Street Adopt-A-Building Hispanic

RV 40 Monroe Street - White

PH 60 First Avenue District Leader,Independent Democratic Club uhite/Jewisr
Y 208 East Broadway - White/Jewish
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and as an elected official he is wost vulnerable to
political pressure. The influence of the Orthodox Jewish
leadership's political power on the Lower East Side is
denonstrated by the composition of Comrunity Board #3. At
the time of the Seward Park Extension Urban Renewal ULURP
prccess (1979-80), the Orthodox Jewish Board wmembership
consisted of eleven members, all c¢f whom resided in the
cooperative apartments on Grand Street and East Broadway.
Even with the use of bloc voting and the lobbying for other
Comrmunity Board members' vote, their ccmbired strength was
insufficient to prevent a favoratle recommendatior from the
entire Community Board fer the Seward Park Extensicn
compromise plan. After the compromise plan was defeated at
the Board of Estimate Hearing the Crthodox Jewish leadership
was further able to augment its numbers on the Community
Board. For example, the 1980-81 membership 1list reveals
thirteen co-op residents as Board members, and fcr 1981-82,
a total of sixteen co-op residents as members. As a result
of the increase in Board members, the Orthodox Jewish
leadership has sufficient voting strength at the Community
Board to insure that its interests are advanced and
prctected. The decline in Hispanic and other minority
membership seers to reflect the currert city
adrinistraticn's policy toward 1low-inccme people. Through
the political process and with the increased prcmotion cf

eccnomic development programs that faver the middle class,
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the city governrent has diluted the effectiveness cf
Community Boards to act as a regresentative form of local

government.

7.3 AREA BOLICY BOARD 13

In 1978 the Cormunity Development Agency, tre city's
representative agency for administering federal anti-poverty
funds, restructured the Community Action Program. From its
inception in the rid-1960s the Ccmmunity Action Program has
focused its resources on those areas c¢f the city in which
poor and low-income families and individuals were
concentrated. In 1967, twenty-six poverty areas were
designated in the city, each with an established Community
Corporation. Community Corporations in local poverty areas
were established under the auspices of the Ccuncil Against
Poverty, the city agency through which federal funds were
channelled. The Council Against Poverty was the policy-
making unit for all anti-poverty agencies in the city. Each
Community Corporation hired professional staff to implement
its programs and was run by a local Board of Directors
elected by the community. In general, the Community
Corporations were controlled by Blacks and Hisparics, the
predominant population in poverty areas. The Community
Corporation on the Llower East Side was controlled by
Hispanics, primarily Puerto Ricanse. The federal "“War Cn

Poverty" programs had the net effect cf linking race with
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economic status, in many ways paralleling the federal public
housing programse. White resentment tc both policies was
widespread and figured prominently in the political rebirth

of ethnic identity.

The functions of the Community Ccrporations included
fiscal management of the area funding allocaticn, providing
technical assistance to delegate agencies, as well as to
establish plans, priorities and program strategies for the

area (Community Development Agency 1978:11) .

The need tec reorganize the city's Ccmpunity Acticn
Prcgram stemmed from major changes and develcpments within
the city and from a number of internal prcblems with the
Coxmunity Action Programe. Bccording to Draft 1I of the
Community Developrment Agency, amcng the more significant cf
the protlems that the reorganizaticn of the program

addressed were the following:

1) The poor had not been able tc participate in
the Jdevelcpment of the program because public
elections of Community Corporation boaré members
had not teen held and there had not been open
submissions for funding propcsalse.

2) The management and control of a number of
the community corporations Lecame concentrated in
the hands of small groups cf irdividuals,
increasing the potential for abuse and corruption.

3) Prime sponsorship by community corgorations
of all Community Action Programs has not produced
the benefits for which it was intended.

4)The program has come to be seen prirarily as
a vehicle for employment (and in scme cases for
patronage employm=nt) in poor communities instead
of a vehicle for change and develogment.
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S) The city was negligent in delegating in 1966
all of its powers and authority in connection with
the Community Action Program to the Council
Against Poverty without insuring the integrity of
the process by which community ccrporations and
the Council Against Poverty were constituted and
without monitoring the expenditure of city and
federal funds.

6) The problems and abuses of the Community
Action Program have made it a target for attack,
diminishing the many positive acccmplishments of
dedicated, low-paid, community-based organizations
and staff. In part, because of its pocr irage,
the program has ceased to be an effective advccate
on behalf of the city's poor (1978:1-2).

The reorganization of the Community Action Progrem
resulted in the creation of Prea Pclicy Boards which
replaced the fcrmer community corporations. These Roards
were established in each poverty area. The Ecards are
leaally required to have thirty-three members, seventeen to
be representatives of the poor and elected to the Boards by
area residents. Eleven members are elected public officials
or their representatives. One member is 2 representative cf
the Community Boaré@ and the remaining seats 2are appointees
designated by the representatives of the pocr and the public

of ficials on the Area Policy Board.

The Area Pclicy Board has direct resgonsitility and
authority for the setting of pricrities and the development
of plans and programs for its area. The Board insures that
all interested community-based groups have the orportunity
to submit funding proposals under an oren admissicns policy

conducted yearly. Delegate Pgencies (ccmmunity-based
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orocanizations) are the means through which the Board policy
ané programs are carried out. According to the Community
Cevelopment Agency rules, Ythe majority of the Board members
of such agencies must be pcor persons who are residents cf

the desicnated poverty areas"(1978:5).

Under the restructured Community Action Program, the
Mayor exercises major policy-making powers and is
responsible for the final approval cf the cecntracts awarded
to the lccal Delegate Agencies proposed by the Area Policy
Board. Additionally, the Mayor agppoints the Ccmmissioner of

the Community Development Agency.

Brea Policy Board #3 is coterrinous with the toundaries
of Community Bcard #3, the Lower East Side. Pursuant to the
prcvisions of the Community Development PRAgency, electicns
for Area Policy Board #3 were held in 1979.35 The electicns
resulted in a white, middle-class majority representing the
Lower East Side poverty board. The Final Plan agproved ty
the federal agency, the Community Services Administraticn,
reguired that &Area Policy Roards consist prirsarily cf
representatives of the pcor. Area Policy Board #3 fails to
meet this requirement. In a 1letter tc the Commissioner cf

the Community Pevelopment Agency, the local City

15 Information for this secticn 1is taken from legel
documents and letters prepared by the Puerto Rican Legal
Defense and Education Fund, Inc., and from a letter to
Commissioner Roger Alvarez of the Ccmmunity Development
Agency from Miriam Friedlander, City Councilmemter, dated
October 31, 1980.
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Councilmember made the following statement:

My original challenge of the electcral process was
based on the inadequate number of poverty
representatives out of a possible 33 members. The
present Bcard number is only 27, ané is
overbalanced by elected middle~class
representatives, elected officials and private
sector crganizations who have a total of 18 seats.
This creates a non-poverty "rajority" of 18 and a
poverty "ninority" of 9. Although the remaining 6
members should have been filled by poverty
community members, no such move has been made (nor
would even this number--15--give the Beard the
proper balance) . This disproportional
representation has resulted in a pattern of
decision-making by "majority" vote disregarding
all cther arguments for fairness and
equity--affecting procedures, reviews, choice of
proposals and funding (October 31, 1980).

Cther irregularities in Area Pclicy Bcard 13 are numercus
and are directly related to the dcmination of the Ecard by a
white, middle-class majority. This in turn is related to
the political power of the Orthodcx Jewish leadership within
the Truman Club and the United Jewish Council and its
ability to act as an crganizaticnazl vehicle for the
implementation of the city's policy goals. Specifically,
Rrea Policy Board #3°s political machinations, . discussed
below, illustrate the interlocking interests of ccvernment
and local special~-interest grougrs who can exercise their
power directly thrcugh the electcral prccess and indirectly
through city agencies. Thus the crux cf the issue 1is to
deny pcor minority residents representation in the
institutions that were designed for therm. The

implementaticn cf the City's uncfficial policy cf “planned
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shrinkage” extends into the institutional framework of the
Lovwer East Side and systemically removes low-income minority
citizens from participating in the political process, while
at the same time circumvents funding programs that were

intended for their use.

The Seward Park Extension urban renewal conflict was a
local event that triggered cther reacticns. Within certain
prescribed institutional structures, local-level conflicts
continued to be played out and the Seward Park Extensicn
issue was nc exception. It was after the defeat of the
compromise plan at the Becard of Estimate in April 1980 that
the Orthodox Jewish 1leadership continued its push fcr
political dominance on the Lower East Side, but nct withcut
the help and enccuragement of the Mayor and his appointee,
the Commissicner of the Community Develcpment Agency, Roger

Alvarez.

The Seward ?2ark Extension conflict had been the majcr
reason for the discrimination suit brought against the fcur
cocperative apartrent complexes in an attempt to integrate
the 4,500 units. It's Time and Action For Progress, two
anti-poverty agencies with specialized housing ard tenant
prcgrams, were among the plaintiffs. Moreover, bcth
agencies were members of the Joint Planning Council.
Increasingly these agencies were becoming a more effective

base of political and social action south of Houston Street
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as a result of their involvement in the 1980 political
campaign to elect an Hispanic as the State Assemblyman frcm
the 63rd Assembly District. For these reasons the white,
middle-class majcrity on Area Pclicy Board #3 and Roger
Alvarez of the Cormunity Development Agency (Maior Koch's
appointee) decided to defund It's Time altcgether, and to
reduce the funding for Action Fcr Progress by cre-half cf
its former allotment. (Chinatown Planning Council's funding

was also reduced by one-half.)

These decisions were reached ir a series of three closeé-
docr meetings held Juring Rugust and Septemter 1980,
meetings that were organized and chaired bty Conmissioner
Blvarez. There it was decided which community organizaticns
on the Lower East Side would be funded and which defunded.
Attendinc these rneetings were the former President of the
United Jewish Ccuncil, the Executive Director of the United
Jewish Council, the Cistrict Leader of Section C who is also
the Chairman of the Board of Directors cf The Asscciation cf
Cornmunity Service Centers {an anti-pcverty agency lccated in
loisaida), and the Executive Director of the sarme agency,
AN, an Hispanic, noted for his lona-time involvement in
various anti-poverty programs and in the Puertc Rican Parade
Conmittee, and who is also the director of twe anti-poverty
agencies south of Houston Street.té

16 A number of people I interviewed referred to RN as a
“poverty pimp" and they viewed him as acting on behalf cn
the United Jewish Council, the Truman Club and
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At these meetings, held in the Commissioner's cffice, it
was decided to defund completely 1It*s Time and cut
drastically the funds for Action For Progresse.
Representatives from The Association of Community Service
Centers were told that it would not receive the full amount
it had requested in its prcposalse. However, the
Conmissioner indicated that surplus rprocrarm monies might te
sutsequently allocated provided that the Assccation staff
and Chairman wculd not invclve themselves in the
repercussions to follow from these decisions. In other
words, similar retaliatory action would be taken acainst the
Association {f it, any of its staff, or its Board cf
Directors supported the defunded agencies in their expected
protests of the Ccmmunity Develcpmznt Agency's acticns.1?
The decisions reached at these rmeetings were passed on to
the Cpen Submissions Committee of Rrea Policy Eoard #3, who
have the responsibility to rate the funding prorosals cf

Commissioner Alvarez. He has a srall pclitical base
centered around his control of patronage jobs through the
two anti-poverty agencies he controls and through the
tenants' association of Baruch Houses. At the suggesticn
cf Ccmmissioner Alvarez he became a member of The
Associaticn of Community Service Center's Board of
Cirectors and subseguently he and a few of his &ssociates
gained control of the Board of Directors of the
Association, thus expanding his power base. In effect,
RN now contrcls four cf the arti-poverty programs on the
lower East Side which service a predominantly Hispanic
population with funding of almcst $1,000,000.

17 This information was obtained from a2 letter and package
cf infcrmation sent to ccmmunity leaders dated August 26,
1981, prepared by the Chairran of the Boardé and the
Executive Director of The Association of Community
Service Centers, Inc.
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community crganizaticns in a fair and eguitable marner.

Among the funding recommendaticns of the Cpen Submissions
Cormittee of Area Policy Board #3 on September 28, 1980,
were the following: It's Time ccmpletely defunded; Acticn
For Progress, $77,037, dcwn 54% from the previous year; The
ksscciation of Cormunity Service Centers, $298,590, down
30%; and United Jewish Council, $150,766. This was the
first time that United Jewish Council had ever received

anti-poverty monies.

Because of these actions, It's Time and Action For
Progress initiated 1legal action against Area Policy Board
3. Among the irregularities stated in their complaint
dated October 17, 1980, are the following: Rrea Policy
Board #3 operates without B%y-laws as mandated by the
Community Services Administraticn®s regulations; the Board
has illegal members serving on it, one cf whom is 2 resident
cf the co-ops on Grand Street and a member cf the United
Jewish Council; a conflict of interest exists between It's
Tire, a plaintiff in a civil rights acticn against the Grand
Street ccoperative (Huertas v. East River Housing Corp., et
al., 77 Civ. 4495 R.L.C.), and five coorerative shareholders
in defendant corporations who are members of Area Policy
Board #3; all five Area Pclicy Poard members voted against
an amendment to include It's Time in the prirary schedule cf

funded programs, and all five voted to approve the
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recommendaticn cf the Open Submissicns Ccmmittee; the Board
failed to fill its vacancies; and the actions of the Open
Submissions Committee were improper, arbitrary and

capricious.

In sum, Area Policy Board #3 as a whole, ané the Ogen
Subtmissicns Committee in particular, contravened randates cf
the Final Plan and violated the Community Services
Bdrinistration®s regulations. The dominance of the Board by
the political power of the Truman Club is ccntingent upcn
the support of the Commissioner of the Ccmmunity Development
Rgency, the Administrator of the Human Resources
Adrinistration and the Mayor of the City of New York, all cf
whom ignored the federal anti-poverty officials instructicns
to invalidate the Area Policy Board electicns because they
did not assure the maximum participation of the poor (see’
YEd Koch's New Poverticians," The Village Voice, February 4,

1981) .

The recrganization of the Conmunity Develcpment Agency
and the creation of new Area Policy Boards were planned with
the sole purpose of correcting the problems cf the cla
Cormunity Cerpecrations. However, as we have seen, Area
Policy Bcard #3 has failed to address these problemse. But
more importantly, the restructuring of the Community Acticn
Program has effectively broken the Hispanic contrcl of the

anti-poverty agencies of the Lower East Side.
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7.4  THE LOCAL SCHOOL BOARD: DISIRICT 41

In 1969 the state legislature rassed the Schccl
Decentralization Act, designed to alleviate the failure cf
the public schools to educate adequately for large numbers
of children, particularly minorities. The lcng-range goals
of schocl decentralization were, according to a repcrt
putlished by the city,

to improve pupil competency, to cttain
professicnal accountability, to reccnnect sckcols
with communities, and tc end parent alienation
fror the schools. However, the kill's proximate
goals were largely political and social--in
particular, to end City-wide confrontations and
polarization over educational issues® (School
Decentralization in New York City 1974:46).

The passage of a weakened schcol decentralization act in
1969 resulted fror the teachers® strike in 1968, 2 reacticn
to New York State's 1967 1legislative ster requiring the
Mayor to submit a plan for educational AJdecentralization to
the 1968 Legislature. The United Federation of Teachers
(and other school unions) actively opposed a strcng
decentralization plane. The conseguences of the teachers®
strike fcr school decentralization were summarized in the
State Charter Revision Committee's report. It noted:

1) The United Federation of Teachers emerged
strcnger than ever, with even more powerful
allies, and determined to use its influence to
block any attempt at political decentralizaticn or
“community control."

2) The polarization between white middle-class
communities and black and Puerto Rican communities

increased the difficulty of passing any strong
decentralization bill (1974:40).
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As a result cf these factors, and as Krasner points out:
In 1969 the state 1legislature passed the
Decentralization Act, which was ostensibly
designed to increase community control of public
schcols. In practice the act did just the
opposite. White, middle-class majorities
supported by the United Federation of Teachers
(UFT) ., the Regular Democrats, and orgarized
religious groups, have dorinated the comrunity
school boards created by the act. In alliance
with the newly empowered district superintendents,
these groups have acted tc preserve their own
power, and have deferred to professicnals in
making policy (1980:58).

In 1970 the first school bcard electicns were held.
Cistrict One, the Lower East Side, was noted for the
hostility and bitterness of its schccl becard elections.
District One has "“a history of racial strife between Black
and Hispanic families whose children account for an
estimated 90% cf school enrollment and a white, largely
Jewish population that has remained wusually in ccntrol cf
the nine-member schcol board" (The Cther Paper, April 21,

1980:9) .

Special-interest groups have dominated community schccl
board electicns. The United Federaticn of Teacters, the
churches, 1local pcverty organizations, and the Cemocratic
and Republican clubs represent well-organized grcups that
are more successful in bringing ocut the vote than 1local
parents®' groups (State Charter Reviscn Ccmmittee Repcrt
1974:65) . In District One the United Federaticn of Teachers

and other school unions have dorinated the election process.
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Candidates endorsed by union organizaticns are assured of a
well-financed, well-organized carpaign for their election.
As in the political campaigns the traditicnal campaign
devices ("in-kind" assistance) were ever more impcrtant than
money. The use of office space, telephones, clerical
services, publicity and political networks, exchange of
information, printing, door-to-docr canvassing and
circulaticn of rpetitions are highly effective in any

electicn process.

Bs a result of these factors, fcr almost ten years
District One has had a white voting majority on its schcol
board. In 1973 six of the candidates btacked by the United
Federaticn of Teachers won election, regaining control cf
the community schcol board. Krasner (1980) observed that
the election success in District One was dependert on the
surport of the school unions and their allies, the
Demccratic club, and Jewish crganizaticns ané varicus
synagogues who conducted very intense canvassing and pulling
operations in the cooperative buildings along Grand Street
and the housing projects on First Avenue (Villace View).
Xrasner noted "twelve election districts, including the
Grand Street Co-ops and the First Avenue cprojects,

contrituted two-thirds of the UFT vote" (1980:66) .

The May 198C school board elections in District Cne saw a

slight gain in rinority (Black and Hispanic) representaticn.
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Three of the nine contested seats were wor by the
Parent/Community Team, a coaliticn of mincrity candidates
and community organizaticns. The Erotherhood slate, made up
of members of the United ~Federation cf Teachers and the
Council of Supervisors and Administratcrs, won six of the
nine seats. The Brotherhocd slate was alsc endorsed by the
Jewish press and the Organization of Crthodcx Jewish
Teachers. One of the newly elected school board members
frcm the Brotherhcod slate had connections with the Harry S.
Truman Club, and another was 1linked tc the Ccmmurity Board
and the United Jewish Council. Bttempts were beirg made by
a well-kncwn and respected minister (and a newly elected
schcol toaré member from the Parent/Ccmmunity Team), in
conjunction with the moderate Chairman of the Schcol Board,
to reduce the tensions and hostility between the rinority

and white, middle-class factions cn the School Board.

7.5 THE INSTITUTIONALIZATION OF BLANNED SHRINKAGE

The preceding analysis of these four 1local institutions
reveals the mechanisms by which political representation is
denied certain groups on the Lower East Sidee. A pclitically
dominant white group in the Lower East Side, in ccnjuncticn
with elected politicians and administrative cfficials,
effectively realigned the institutional framework through
which local residents were incorpcrated intc larger

political structures. €ince 1975, the city's retrenchment
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prcgrams and the reorganization of the city's rescurces for
the Lower Zast Side has come about, in part, through the
implementaticn of the unofficial policy of “planned
shrinkage" in two ways. First, cn the rnuniciral level,
service cutbacks to low-income neighborhoods have closed
schcols, hospitals, fire and police stations, and curtailed
or eliminated vital social servicese. Jeb  layoffs and
attrition in the rublic sector and in manufacturing have
2lso added to the hardships faced by residents in these
areas. The Hispanic neighborhood of Loisaida prcvides the |
most dramatic and vivid example of the deterioratirg effects

cf these city-wide cutbacks.

Second, in the Lower East Side, institutions have been
effectively restructured to deny low-income people,
particularly minorities, vepresentaticn, thus uncerscoring
their eccnomic and political disenfranchisement. lLow-inccre
grcups, the pcer and the wcrking poor, were systeratically
excluded from the local instituticns which were designed to
encourage their political participation and incorporaticn.
For example, we have seen this rrocess at work ir the Area
Policy Bcard, the Community Board, the local Schcol Board,
and the Pemocratic party. Thus, the "instituticnalization
of planned shrinkage" refers tc the way the electoral
process, with its riddle-class tias, jcined lccal political
structures, systems of class relations, and covernment

policies. In concert with the city administration, a
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stable, politically well-crganized, white population was
able to direct the major planning and policy decisions
favcrable to its own local interests. New York City®s 1975
fiscal crisis produced the economic climate and icdeological
rationale for the transformation of the city®s economy in
order to accommodate the changing demands of the growing
service industries. The city administraticn encouraged
prcgrams that wcould attract new businesses, middle-class and
white-collar emrployees, and prcvided apprcpriate housing
thrcugh subsidies and tax abatement precgrams. At the sare
tinme, the superfluous blue-ccllar workers and the
residential communities in which they live were neclected ty
the city through the administration®s policy of planned

shrinkage.

7.6 THE ROLE OF LOCAL ORGANIZATIONS

In this section I return to the three orcanizations that
tock part in the Seward Park Extension Urban Renewal Project
in order to examine their role in the planning prccess. At
this point I lock at them in relation tc the local political
structure discussed above and the more encompassing city-
wide policy changes that occurred during this evente. The
political integrating functions cf local crganizations are
of special impcrtance because organizations operate at the
critical interface between 1local populations and higher-

level institutions. A political perspective necessarily
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locks at organizations as instrumental political
institutions, as mechanisms for coordinating collective
effort in the pursuit of group goals (Rich 1980). This
perspective follows from the fundamental premise that shared
interests, in general, promote group action. In this case
these interests are shaped by ethnic and class icentities,
struggles over scarce and valuable housing resources, 2nd
struggles over urban space. They are expresseé through

organizational activity.

Local crganizations provide irportant 1linking functions
in many ways. However, the linking roles crganizaticns play
ané the strength of the 1linkages are dependent on 2and
determined by a number of factors. Foé the purposes of this
study I single out two sets of characteristics which affect
the ability of an organization to carry ocut its ctjectives.
First, I note the internal characteristics of the
orcanization: that is, what type of structure or form dces

it have, and what are the resources available to it?

Secend, and related to my first point, are the external
factors which act on organizations. The dynaric
articulation between an organization, its membership and
neichborhood conditions, and the ways organizations are
linked to wider political and eccnomic processes form part
of the pclitical arena in which policy formulaticn and its

sutsequent implementation are carried out. Urban planning,
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particularly urban renewal, as Castells pointed out (1977),
is an example of state intervention in the organization cf
space and in the production of social conditions in urban
localities. For these reasons state pclicies are also

included in the framewcrk of political arenase

In a very fundamental sense, the strength of a local
organization depends on its ability to link the interests cf
the population it serves with the larger political system
through which it must operate and by whick it is
constrained. For example, the outcome of the Seward Park
Extension Urban FPenewal Project illustrated the complex
relationship among local organizations, pclitical power, and
plannihg decisions. In the following discussion I look at
and contrast the United Jewish Council and the lower East
Side Joint Planning Council with these factors in mind.
Chinatown Planning Council is not included in this analysis
at this point because it lies outside the political
jurisdiction of the 63rd Assertly District ané is nct

governed by the same political structures.

The United Jewish Council. This organization's role in
the Seward Park Extension issue was to prevent the
construction of public low-;ncome housing in an area that it
claimed as its own. The middle-class life-style that its
leaders were struggling to gain and maintain was perceived

to be threatened by the proposed prcjecte. Through a
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conbination of ethnic and class arguments the United Jewish
Council lobbied elected officials, particulerly Board cf
Estimate members who were politically sensitive to this
organization®s electoral clout. For the duraticn of the
Seward Park Extension issue, the United Jewish Council
activated its diverse resource networks. It pulleé together
local support and city-wide affiliaticnal support that it
was then able to 1link with its command of the Lemocratic
vote on the Lcwer East Side. Indeed, the power of the
United Jewish Council was the result cf these
interorganizational ties, and this formed its resource
network that rested upon the cohesiveness and stability
found in its ethnic identity, electoral strength, middle-

class interests, and residential characteristics.

The strength of this organization derives from its
interlocking sets of local interests, that is, its ethnic
identity, religious affiliations, residence, ard varicus
neighborhood asscciationse. The United Jewish Council
rerresents an organization that is 1linked thrcugh its
leadership and membership to a 1local neighborhood, a
residential enclave, in which local 1leaders and their
constituency are joined in their residential relationship to
the 4500-unit publicly subsidized cccperative apartment
corplex located on East Broadway and Crand Street. This
neighborhood consists of a primarily white, Jewish moderate-

and middle-income population organized around a single and
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unifying ethnic identity. The merger cf the Essex Delancey
Meighborhood Association with the United Jewish Ccuncil in
the early 1970s was an important stratecy move, fcr it gave
this comrunity a single, unified political voice. It was
during this time that the United Jewish Council and its
ally, the Harry S. Truman Club, begar actively to build a
political machine. Such ethnic and political cohesiveness
is cne of the rost important sccial resources this group

possasses.

The organizational strength of the United Jewish Ccuncil
also derives from other sources. It has a well-informed and
active constituency that derives frcm its residential
precpinquity ("turfv) and the sharing cf an ethnic identity
which, while not always activated, ncnetheless rrovides a
latent scurce for group action and identitye The United
Jewish Council provides leadership which is representative
and highly integrated with other aspects of community
1i fe---schools, synagogues, political parties and
businesses. Because of this the crganization's
accountability to its constituency is well developed, as are
its caommunications functions (it also publishes a
newsletter). In short, the United Jewish Council represents
a “community of interests," that is, direct 1links throuch
residence, associations, and community institutions provice
an interlocking structure througk which the 1leacdership of
the United Jewish Council effectively rrcmctes and protects

the interests of its constituencye.
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The leadership of the United lewish Council is Orthodox
Jewish, although Crthodox Jews represent only part of this
populaticn. This leadership is riddle class and is defined
as such by the traditional criteria of education, incorme,
ané occupation (as we have noted for the Ccmmurity Board
mertership). Secured in middle-class jobs, this leadership
has a consistent and enduring gquality to it. The knowledgce
and expertise acquired over the years remains within the
same group of political actors. The economic and political
interests of the United Jewish CTouncil are alsc aligned with
middle-class interests elsewhere cn the Lower East Side and
in the city-at-large. This is so, even thouch as a social
service agency it rrovides services fcr elderly poor and

newly arriving immigrants.

Indeed, one cf the strongest characteristics of the
United Jewish Council stems from the fact that it is a
multi-functional orgjanization. It serves as an umbrella
crcanization, ccordinating the activities of its member
organizations, while simultaneously functicring as a social
service agency with a professional staff. Thus, it couples
the provision of social services to a lccal pcpuletion with
eccnomic and political planning for the neichborhocde
Thrcugh its Board of Directors an¢ paid staff, it acts to
prctect and advance the interests of the ccmrunity throuch
frequent interaction between its local netwcrks and

adrinistrative links. In addition, by linking its middle-
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class interests with other Lower East Sice organizations and
institutions, as was frequently observed during Community
Board meetings, as well as adrinistrative and city-wice
policies favorable to these interests, it solidifies its

control over the area.

This control over the leccality is raintained through a
cormplex system of network and organizational interaction.
The United Jewish Council or one of its allied members has
recrresentatives serving on each of the four local
institutions discussed above. The same sets cf actcrs
maintain rrominent positions in overlappimg political roles.
The Board of Tirectors of the United Jewish Ccuncil is
linked tc local religious organizations, settlement houses,
political clubs and politicians, comrmercial and
businessmen’s associations, professicnal asscciations,
adrinistrative agencies, as well as national and city-wide
Jewish organizaticns. The United Jewish Council serves as
the nodal point for horizontal and vertical netwcrk
interaction along which flow access tc decison-rakers and
cther croanizations, information, and pclitical anc¢ econoric

sugport.

These network 1linkages are primarily reinfcrced and
strengthened by the political system, particularly the
electoral process (as noted in the analysis of the 63rd

Assembly District). Longtime residency in the Lower East
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Side provided a political advantage for this ethnic grcup
because it was able to revitalize the cld party machine fcr
its own purposes. This was not an uncommon occurrence; as
Katznelson notes, “the political clubs and parties becare
the defense apparatus of the old grcup™ (1981:133). Thus,
the intertwined relationship of the United Jewish Council
and the Harry 3. Truman Club, and its cecntrcl of the
Dermccratic vote in the Lower East Side is the single mcst
impcrtant source of this organization's power. However,
this control of 1local politics is derived frcm the complex
interplay among the revitalization of ethnic identity, state
policies, and their conjunction in struggles over education,
housing, and funding. Many events cver the peast thirty
years have contributed to this highly pcliticized
environmert. Here, we note the in-migration of poor,
unskilled immigrants, primarily Chinese and Fuerto Ricans,
the 1lack of decent and affcrdable housing, and the
government policies which were designed as remedial measures
for 1lcw-income groups. These factors heightened the
tensions between various groups in the Lower East Side and

enccuraged the political organization of ethric porulationse.

Three public policies are noteworthy fecr the 1local
political response they provoked---urban renewal, the
federal “War on Poverty", and the 196S Schccl
Decentralization Act. All three policies politicized local

grcup differences because of the allocation of covernment
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funding and the threat to local systems of ccmmunity
control. White ethnic response tc programs in which federal
monies were targeted for inner-city populations, rpeople who
were not only poor, but Black and Hispanic as well, produced
a series of local-level conflicts over the use of public
rescurces. These conflicts were ultimately resolved throuch
the City's traditional pattern of ethnic politics,
historically associated with the party machine (Bresnick
1977, Katznelson 1981). ¥atznelscn's comments regarding
urtan golitics and class patterns are pertinent here. Frem
his research he observed:

In this institutional context, city struggles came
to revolve, first arcund two territorial tased
political blocs---white ethnics se Placks and
Hispanics--and, second, around the ways these
blocs were tied to the party anéd bureaucratic
institutions of local jovernment (1981:130).
BAs I have shown, ethnic and class conflicts in the Lower
Fast Side were intimately linked to state rpolicies and the
formal pclitical system of the 6ity. This analysis has
deronstrated that the electoral system favers micdle-class

interest groups who can use the power cf their collective

vote as a potent sanction.

Acting as the spearhead for a local constituency, whcse
political activism was due in no small part to the
prctecticn of its entrenched interests, particularly its
claim to one of the best housing resources in the city, the

United Jewish Council in concert with its political arm, the
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Truman Club, continually mobilized¢ and activated political
support along ethnic and class lines. The political
participation of stable well-organized groups has been
generally associated with levels of education and
occupaticnal status. Hewever, as Rich (1983) rpcints out,
recent research indicates that participation is
statistically related to demographic variables that indicate
the degree to which people are rooted in their community
(hcme ownership, 1length of residence, 2and anticipation cf
continued residence in the neighborhcod). The redevelopment
of the neighborhood along Grand Street and East PBroadway
through garment-union pension fund financing ané wurtan
renewal funding and its subsequent moncpclization by white,
Jewish, moderate- and middle-income residents established
the =2thnic/class foundation upon which the United Jewish
Council's organizational success was built. Bs Gittell
observes, vEthnic organization in American cities has
prcvided a political basis for improved mobility™ (1980:24).
Federal, state, and city governments and their bureaucratic
agencies not only facilitate ethnic organization, but
additionally 1link ethnicity with class prccesses throuch
participation in the electoral process and through the
distribution of public resources (Castells 1977, katznelscn

1981, Piven 1974).

Residential propinguity, a congruity cf ideological,

religicus, and class interests, as well as a common visicn
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of the community, found their organizational expressicn
thrcugh the United Jewish Ccuncil. The articulaticn of this
organization and the population it served with other white
riddle-class grougs on the Lower East Side and the city
adrinistration was achieved thrcugh the fcrmal political
party organization (the party machine), that is, through its
local extension, the Harry S. Truman Club. In turn, the
City, through its elected and_appainted rerresentatives,
reinforced the political strencth of the United Jewish
Council. It yielded to its demands cn the Seward Park
Extensicn issue because of this croup's electcral strength.
But even more importantly, it aucmented the power of this
grcup through the failure of city agencies tc uphold federal
laws. Fcr example, the Area Policy Bcard alloczted anti-
poverty funds to the United Jewish Council, a social service
agency with a non-poverty Board of Directors (a viclation cf
federal guidelines upon which a formal complaint was filed
with the Community Development Agency) . Agditionelly, tre
City's hcusing agency failed to enforce the Fair Hcusing Law
thereby allowing the non-intecrated occupancy of the
4500-unit cooperative project. Thus, the strencth of the
United Jewish Council derives nct only frem its internal
rescurces, but also from the benefits it derives from the

state, particularly its elected gcvernment.

l. When we turn

to examine the Joint Planning Council, a very different

Reproduced with permission of the copyright owner. Further reproduction prohibited without permission.



375
orcanizational picture emerges. BAs we have paointed out, the
United Jewish Council was marked by its crganizational
cohesiveness and stability, reflectinc the socic-economic
characteristics of the neighborhood and cpopulation it
served. In contrast, the Jcint Plarning Ccuncil was an
advccacy organization, forged in the heyday of the Civil
Rights and Cemmunity Control moverents. The leadership and
members of this organization were drawn from a wide variety
of 1local, neighborhood-based organizations (particularly
housing activists). Thus, it only had indirect ties tc a
local porpulation. The Joint Planning Council did not serve
a specific 1local population rooted in a single ethnic

identity.

As an advccacy group, the Joint Planning Council served a
set of ideals rather than a special-interest groug. The
Joint Planning Council represented all low-income pecple in
the Lower Fast Side who were in need of decent and
af fcrdable hcusinge. Moreover, it advocated a vision of the
city in which the rights of low-income fpecple were preserved
and maintained, a city of diversity and social Justice.
These ideals characterized the organization, attracted its

menbership, and set its goals.

However, such ideals are not easily translated intc a
unified political power base. According to Fiven:
We mean by “political power" the ability to

control acticns of the body politic (i.e., actions
of the cormunity expressed thrcugh its political
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institutions). We mean by “political resources"

the attributes by which irdividuals ané grecups

gain power, cr exert influence in these community

actions (1974:73).
B number of factors contribute to the 1lcw level of political
participaticn and their lack of pclitical fower and
rescurces. Low-inccme people in the Lcwer East Sice did nct
control 1local institutions, as we have discussed above.
Bside from the realignment of these lccal institutions to
suit white middle-class interests, we may also note that
low-income people are marked by their fragrentation and
instability (the instability that acccmpanies the lack cf
material resources, that is, stable, well-payinc jobs and
decent housing). The fragmentaticn of this group runs alcng
several majecr axes. Lcw-inccme pecple constitute a
heterogeneous population. They comprise ethnically and
racially éiverse groups---Blacks, Chinese, Puerto Ricans
(other Hispanics), as well as, Hhités. Mcreover, these
grcups are residentially and geographically dispersed. As a
result, nc ccmron ethnic, racial, or neightorhooé¢ identity
tinds this particular group of peorle _into 2 single,
cohesive entity. The commonalities of their clasc positicn
are masked by language, racial, and cultural differences, as
well as the ethnic factionalism cenerated by the claims cf
many organizational 1leaders who represent specific ethnic
interests. R case in point was the schism that developed
between Chinatown Planning Council and the Joint Planning

Council over the Seward Park Extension Project. The
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manipulation of ethnic differences by lccal political grougs
and the city administration was a partial reasor for the
inability of these two groups to resolve their differences

and work together for a common cause---low-income housing.

In the Lcower Fast Side, lcw-inccme grcups are also
politicaliy fragmented. Fcr example, the Chinese live in
the 62nd Assembly District, and generally do not vcte. Yet
rlanning decisions, as we have seen from the Seward Park
Fxtension case study, are implemented through Community
Board #3 which is located in the 63rd Rssembly District. A
political mosaic marks the Lower Fast Sicds and, irn general,
low-income residents are underrepresented at all levels cf
government. This lack of representaticn can be explainec,
in part, by the failure of the traditicnal party system to
inccrporate and socialize the contemporary goor, 2nd by the
development of parallel political institutions fcstered by
the federal anti-poverty programs (see Katznelscn 1973).
The participation and incorporaticn of lcw-inccme rnincrities
thrcugh local anti-toverty agencies has removed them frcm
formal party organization and has essentially pleced their
leadershir in dependent and subordinate political positions.
Many of the leaders cf the Joint Flanning Council were drawn
frce anti-pcverty agencies, a factor which seriously
imraired the develcpment of their formal political networks.
The one minority political club, the New Jibarc Club in

Section C that represented the Fuerto Ricans of Loisaide,
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fell under the political dominance of the stable, well-
orcanized white power-bloc of Section A and Secticn B. No
one from this Club was a member of the Jcint Planning
Council, ncr did this club support the Joint Planning

Council on the Seward Park Extension Prciect.

The marginal economic position of low-income people in
the Lower East Side also has political implications.
Forced, by necessity, to find housing they car afford,
wherever it is available, rany live in the most
deteriorating areas. The ktuildings in these areas are also
subject to 1landlerd abandonment and arson that further
reduces the number of hcusing units available to this grouge
In rore favcrable low-income areas gentrification displaces
many pocr residents. Depressed neighborhoods such as
Loisaida find their population in decline, and preliminary
attempts at political organizing are frustrated by a

shifting populaticn base.

Housing for low-income people is a scarce commodity in
the Lower East Side, and where it is available, it is
primarily in tenements. Public housing apartrments are
limited, turnover is minimal, and thcusands of applicants
are placed on extremely long waiting 1lists. Overcrowding
prevails in the public housing projects. It is not uncommcn
for several families to share a single apartrent. The lack

of decent and affordable housing, a basic human need, is a
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daily problem for people trying to imprcve the guality cf
their lives. Under these cenditicns politics is cf
seccndary importance, a fact many Joint Planning Council

members and community organizers have noted.

When I speak of the instability of lcw-income people I am
referring to their lack of material resources, that is,
their marginal economic ané social status, their 1loss cr
lack of jobs, and their lack or need of hcusing. LUnlike the
United Jewish Council's ccnstituency, the poor lack the
rescurces necessary for organization: nmoney, organizational
skill and professional expertise, and personal relaticns
with officials (Piven 1974:80). These ccnditions undermine
the ability of community activists to organize low-inccre
neighborhoods. But even more importantly, tre social
service support systems targeted for these areas are also
declining. Local social service agencies are suffering frcm
the loss of federal, state, and city funding. Services and
prcgrams are sericusly curtailed or elirinated. After years
of community work, many social service agencies have closed
their docrs, and their community organizers have 1left the

area.

This type of fragmentaticn and instatility is reflected
in the organizational structure of the Joint Planning
Councile. Its leadership and ccre mermbers are & diverse

group of volunteers, made up of liberal Jews, Puertc Ricans,
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and others whao are united in their advocacy goals.
Diversity marks its membership, as dces/fragmentation. Fecr
example, the Black leadership in the Lcwer East. Side has
rerained outside the memktership of the Joint Planning
Council. Several Black leaders stated that they did not
think their interests would be advanced by the Joint
Planning Council which they recarded as a Puerto Rican
organization. Therefore, they orcanized separately, and did
not participate in Joint Planning Council activities. Even
amcng the Puerto Rican 1leadership ethnic interests were
fragmented. Th Mew Jibaro Clutk and the Joint Planning
Council distrusted each other, and cooperation on ratters cf
mutual interest was never achieved. The Joint Planning
Council also has no funding, except fcr nominal membership
dues, and no paid staff. The scope 2and nature of this
crzanization's work was limited by these factors. With the
exception of a small number of long-tine core memters, the
general membership ebbed and flcwed due to the changing
eccnomic and political conditions experienced locally ané
city-wide. Because of its internal structure ‘and the
external conditions affecting the lcw-income population it
spcke for, the Joint Planning Ccuncil remained ar advocacy
grcup rather than a political organization. The political
orcanization of the class interests of the Lcwer East Side's
low-income population remained cutside the collective

capacities of the Joint Planning Ccuncil.
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Bs a conseguence of these factors, the Joint Planning
Council's advocacy role was limited by its inability to back
up its demands with an effective and enduring electoral bloc
vote. The Joint Planning Council prcmoted its interests
thrcugh a 1limited set of administrative 1links. For the
Joint Planning Ccuncil, the pclitical precess consisted
primarily of relations among its leadershigp, agency
personnel, and official decision-makers. But even these
linkages were neither consistent nor enduring. Agency
personnel, particularly the administrators cf tte City's
ma jcr bureaucracies, must carry out administrative policies.
And, certainly, since 1975 these ;olicies have been inimical
to low-income people's interests. The important planning
gains made by the Joint Planning Council in the Seward Park
Extension Project were achieved prior tc 1974. At that tirne
changes in the national housing rolicy and the city's slide
toward bankruptcy signaled an ené to the serious involvement
of local organizations advccating more subsidizeé housinc.
My data reveal that since 1974, under a number of the city's
housing administrators, the early gains made by the Joint
Planning Council have been completely removed, revealing cne
of the ways the housing agency implemented the city's policy
of planned@ shrinkage. Even more recently, many of the Joint
Planning Council's organizational members have
systematically had their funding reduced or they have been

defunded completely. It's Time, Action Fcr Pregress, Cooper
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Square Ccmmittee, Pueblo Nuevo, and Rdopt-A-Building have
suffered financial crises which have had an impact on the
rescurces available for the Joint Planning Council.
Financial uncertainty has dirinished the time and enercy
Joint Planning Council members have to pursue their housing

goals.

Lacking formal political suépcrt (the 1lccal City
Councilmember was the one exception), the Joint Planning
Council used the judicial system, where possible, to achieve
its goal of integrated housing (for example, the Huertas and
‘Otero cases). But court cases, in general, are expensive
and time-consumingc. Years of delay marked the legal
prccess, and, in the meantime, dimirished the collective
energies of the Joint Planning Council membershipe. Another
rescurce.used by this organization was the press. Whenever
it was timely, the Joint Planning Council initiated news
conferences and issued press releases pertinent to the issue

at hand.

The Joint Planning Council'’s rescurce retwcrks were
lirited conpared to the United Jevwish Council'se.
Constrained bty the lack of funds, personnel (full-time, paid
staff), ané political power, their netwcrks were mcre
vertically oriented, that is, geared to linkages cutside the
area---the press, the administration, and the legal syster.

The Jcint Planning Council lacked@ city-wide support frcm
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cther housing and ethnic organizations and political grougs.
Its local horizontal networks were limited to the leaders cf
neighborhood organizations and community activists, rather
than the population-at-large. Participation at several
publicly held meetings by local residents was pcor and a

local communications network remained undevelored.

Acting as the spokesman for all low-income peorle in the
Lower East Side, the Joint Planning Council, for practical
purposes, spoke for none. It cculd not use an ethnic
identity to organize politically, and the develcgment of a
class ccensciousness was dependent, in part, on the
reccgnition of similarity, rather than differences. Unlike
the United Jewish Council's constituency, who used their
ethnic ties to activate a collective class response to the
Seward Park EZxtension urban renewal ccnflict, low-inccre
pecple in the Lower East Side differentiated themselves
along the 1lines of ethnicity, race, and sfatus (welfare
recipients versus the working poor). In turn, the city's
political system encouraged this divisive differentiaticne.
Commenting on this subject, Katznelson observed:
Ethnicity is used as the basis for the allocetion
of new urban rewards; where a sense of ethnic
consciousness is 1lacking it is scretimes created
to provide authorities with managezble,
manipulable constituent links (1972:477).

The political organization of class interests for the Joint

Planning Council was never rossible because of the

conjunction tetween ethnic and racial differences and the
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state’s (elected government) respcnse tc it. The Janus-like
characteristics of ethnicity can be observed by ccntrasting
the United Jewish Council and the Joint Planning Council.
In the former, ethnicity was used as a vehicle for class
formaticn, that is, ethnicity was used tc cement class ties.
In the latter case, ethnic and racial divisions were used to
fragment low-income people’s attempts at ccalitional
movements in opposition to administraticn pclicy. Moreover,
the political parcellizaticn of urban rewards alcng ethnic
and racial 1lines, and the unequal distribution of public
benefits exacerbated local differences and fostered
corpetitive and conflictual patterns cf group irteracticn
amcng the poor and working class. Here we may alsc note the
systematic attack on local organizations representing the
pocr. The Joint Planning Council provides an examrle of the
way federal, state, and city governments act agairst groups
advocating reform and remedial measures for those who are
eccnomically and politically disenfranchised. Because such
crganizations are dependent on external funding, they are
vulnerable to policy changes that curtail or elimipate their
sources of income. Many of the Joint Planning Ccuncil's
constituent members have been recently defunded by the
city's Department of Housing Preservation and Development
(Ccmmunity Management Programs) and the federal anti-poverty
prcgrams (Area Policy Board's allocation) « Thus the
continuance of the Joint Planning Ccuncil as a viatle

coamunity organization is seriously threatened.
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7.7 THE DUAL ROLE OF LOCAL ORGANIZATICNS

When we reconsider the dynamic interrelationskips amcng
the three local organizations and their interaction with
various levels of gcvernment in the Seward Fark Extensicn
urtan renewal conflict, the dual role they play is striking.
On the one hand, local groups, with specific interests to
advance, frequently organized arcund issue-specific
prehbiems. And, as we have seen, these issues are further
linked to the ethnic, racial, and class dimensions cf
community life. By class I am not only referrirg to the
structural positicns people occupy in the eccncmy, but also
I include thcse neighborhood characteristics, or guality cf
life issues, such as housing, service delivery, and other
associational and communal activities that are instrumental
in prcmoting the 3evelopment of class ccnsciocusness through
political activity. Here, too, I would include the policies
of state intervention in the organizaticn of urban space and
in the production of social conditions in urban lccalities.
In general, community organizations have been viewed by
social scientists, urban planners, and activists as vehicles
for social change, their main dynamic springing from local
energy ané initiative, whether federally prompted as in the
"War-Cn-Pcverty" programs or indigeneously ceneratece.
Collective organization and local acticn were seen as key
factors in successful urban planning. In this view,

commonly held by pluralists, cormunity orcanizations were
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charged with the responsibility c¢f proroting and protecting
the interests of their constituencies with the help and

mediation of a benevolent and neutral gcvernment.

But, ocn the other hand, ané less directly gerceived,
cormunity organizations are used by the state as 1local
vehicles to carry out and implement administrative policies.
The Seward Park Ixtension urban renewal conflict illustrated
the way the city managed the implementation of its policies
of economic development and planned shrinkage through the
manipulation of the involvement of the United Jewish
Council, the Joint Planning Council, and the Chinatcwn
Planning Council. Transfcrmaticns in the city's econony
were paralleled by rolicy changes in which subsidized low-
income housing was no longer even a minor priority in the
eccnomic recovery programs launched by the City since 197S.
City government, in an attempt to maintain scme serblance cf
legitimacy and acting as a buffer between ccmpetirg ethnic,
racial, and class factions, did not act directly acainst its
low-income constituency. Rather, the resolution of these
conflictual demands were played out 1lecally throuch
organizations representing these cifferent interests. Local
residents, the gress, and even politicians and agency
personnel perceived the Seward Park Extensicn conflict as an
ethnic ccnflict----Jews against Puerto Ricans----2nd, 1in a
lesser sense, as class conflict---the poor vs. the middle

classe. Yet, in its deus ex machina rcle, the city
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adeinistration, through its elected government, orchestrated
the outcome of the Seward Park Extension contrcversy ¢ty
concealing its function of maintaining the status quo, that
is, = the system of class relations upon which it is
derendent. By encouraging the organizational development cf
ethnic and racial factionalism, covernments mask their real
role and continue to divide 1lccal croups by fostering
competitive struggles over scarce resources. The United
Jewish Council's victory was, in reality, a triumph cf the
state's ability to resolve the contradicticns of class
conflict by politicizing local ethnic and racial

differences.
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Chapter VIII
CONCLUSION: URBAN RENEWAL AND ALIENATED POLITICS

The nature of the relationship between state and local-
level dcmains has 1long been of interest to a number cf
anthropologists. However, the irpact cf external forces cn
the social organization of communities (localities),
esgecially the 1lccal political responses that emerged frcm
changing political and economic ccnditions, has raised many
questions. These questions are ccncerned with the nature cf
class relations in advanced capitalist sccieties: that is,
how are class relations manifested at different social
levels? ”ow is power institutionalized and expressed? A4né,
finally, how do these factors affect the sccial and
political integraticn of subordinate cr explecited groups?
This study has attempted to address these issues, and hes
focused on the economic and political processes that
structured the interrelationships among class, ethknic, and
racial 3roups in a complex urban setting. Scre cf the
dirensions of state/local relations are revealed ty
exarining the sets of linkaces that joined diverse
neighborhcod-based groups with urban pclitical systems and

the state interventionist policies of urban renewal.

- 388 -
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Since World Yar II state exransion of its sphere of
activity into urban localities has played a crucial role in
the shaping of urban environments and also in the way local
grcups respond to state policies and planning decisions.
The allccation or distribution and consumption of state
(putlic) resources has prompted a variety of political
résponses, cne of which was the Seward Park Extension urban
renewal conflict. With the onset of national and city-wice
fiscal crises in the mid-1970s, this pclitical activity has
been dramatically intensified as planning and policy
decisions have been modified to suit new sets of economic
imgperatives. This study has attempted to integrate a
political analysis of a local urtan renewal conflict with
the supralocal rrocesses of capitalist develogment 2and
accumulation in the belief that urban localities and the
diversity found within them could be Letter understood ty
locking at the external forces that impinged upon them. In
particular, this thesis was concerned with the effects cf
government pclicies that tend to emphasize the serarateness

of different social groups.

Following the holistic traditicn of anthrcpclogical
inguiry and using a political-economic perspective, I
selected certain sets of strategic relationships as
significant fcr this study. The relaticnship of class
processes to patterns of ethnic and race relations was cf

primary importance. My initial assumption was that a class
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analysis of ethnic conflict would yield more =significant
insights than standard cultural explanations of the same
phenomencn. More importantly, it was necessary to move away
frcm purely categorical fcrmulations with their inherent
static and bounded limitations and 1lock at the processual
dynamics of this urban renewal conflict and its effect cn
local behavicr. For this purpose certain conceptual aspects
cf a Marxist thecry of the state were integrated with the
traditional ethnographic study of localized events. To this
end two analytical concepts were used, state interventicn
and collective consumption, both of which imply the noticn
cf change, process, and variability in their applicaticn.
These twc ccncepts point to the linkages between capitalism
and urban development and highlicht the class aspects cf
conflict situvations. State interventicn refers tc the rcle
government has in influencing or determining local affairs.
Collective consumpticn is related to cne aspect of state
intervention, the distribution and use of putlic resources
by individuals and groupse. With these theoretical concegts
in mind, my research focused on the Seward Park Extensicn
urtan renewal conflict in Manhattan's lLower Zast Side as a
vehicle for 1illustrating and explaining the irtertwined
relations amcng-class, ethnicity, and race inr a cortemporary

urban contexte.
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8.1  SUMMARY OF RESEARCH EINDINGS

The mcst general finding of this research was that urban
renewal, like many government rolicies and planning
decisions, ccntinues to create a state of alienated politics
at the local 1level. By alienated politics I refer to the
definition put forth by Wolfe, whc writes:

Politics in general represents the sccial
relationships among people, the ways they co-
operate and refuse to co-operate with each other.
But in capitalist society pclitics is replaced by
alienated politics, which can be defined as the
process through which people in similar positions
are separated from each other, fcrced tc compete
instead of co-operate (1974:148).
Alienated politics in the lLower East Side 1is alsc produced
by a number of other social and policy forces (see below).
The implementation of the Seward Park Extension Urtan
Renewal Project was one of the mocre cdramatic cf the

precesses that splintered local residents and crgarizations.

Urban renewal gpolicy, as descrited in Crapter 4,
developed during the worst financial crisis this ccuntry has
experienced, the Great Depression of the 1930s. Designed to
reredy a national problem, to help municipalities rebuild
their central-city slums, urban renewal policy combined
contradictory cbjectives. It was assumed by planners and
politicians alike that slum clearance and the constructicn
of loﬁ-rent housing would not only address the rroblem of
housing the naticn's poor, but would alsc stimulate the

economy by providing Jjobs and bolstering the faltering
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construction industrye. The inherent contradicticn between
the collective and social goals of urban renewal legislaticn
and the individuvalistic profit-criented drive cf market
prcduction was the source of much confusion and debate over
what constituted the objectives of urban renewal. From its
inception urban renewal was a politically fragmenting

phencmencn.

Urban renewal pclicy also illustrates the necessary rcle
the state assures in capitalist develorment. Corceived in
crisis and designed to amelicrate one of the many
contradictions generated by the accumulaticn process (fcr
example, the private marketplace cannot provide adequate
low-rent housing), urban renewal policy reveals the dual
trajectory of the expansion of state activity. On one level
the state acts to insure the conditicns under which
capitalist accumulation can take place, and incdeed, the
state's intervention in capitalist production is becoming
rore and more direct. On another level, the state has a
parallel function to perform, centributing to capitalist
reproduction of the labor force. State budgetary expenses
flcw from these necessary functions. Governrent, therefore,
provides a variety of services such as subsidized housing,
transportaticn, schools, and other social services reguired
to help maintain the labor force. Because these goods are
collectively prcvided and used (the distribution cr

allocaticn of public resources), Castells (1975) has labeled
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this process collective consumption. Urban renewal policy
was embedded in this structurally necessary state functicn.
Its programs reached into the very center of neighborhccd
life, altering the nmaterial and social conditicns found

there.

The preceding analysis of the implementaticn of an urbtan
renewal project on Manhattan's lcwer East Side uncovered
three distinctive rpatterns, which are related to this
overall finding of a general clirate of alienated politics:
(1) residential segregatiocn, (2) differential resource
distribution, and (3) political fragmentation. These
patterns reveal and underscore the repetitive and dominant
nature of the divisive ané antagonistic relationshigs
commonly found among local grouprs and reinfecrced at many
levels of social and political 1life within the Lower East

Side.

Besidential Segregaticn. In Chapter 3 we have seen that
the Lower Zast Side is a residential area that is marked ty
diversity. Many cleavages exist among local residents, the
rost important of which are centered around class, ethnic
and racial distinctions. Neighborhocds reflect these
differences and are further characterized ¢ty the types cf
housing stock available to local croupse. In ceneral, 1lcw-
income groups (the poor and the working poor) and, in

particular, Chinese, Blacks, and Hispanics, tend to cluster
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in those areas that have the worst hcusing (deteriorating
0l1d- and New-Law tenements) or they are 1located in the
publicly subsidized 1low-rent hcusing projects. Whites
predominate in the newer publicly subsidized moderate- and
middle-income housing developrents and better older
tuildingse. The minor income distinctions found in housing
policy guidelines were used to further differentiate local
populaticnse. Income, in additicn to race, became another

tocl in facilitating residentially segregated neigtborhoods.

It has been observed generally that urtan rcpulations
tend to distribute along the lines of income and race (Rich
1980) . Historically in the Lower East Side, newly arriving
immigrants tended tc establish and settle in ethnic
cormunities, in part explaining the area's rpopulaticn
distribution. ‘!lowever, the thrust of this research has been
to demonstrate that the residential patterns I cbserved did
not result solely from individual preferences or choices.
Rather, this rattern is significantly deteriined Lty
government housing policies, funding, and planning
decisions. The development of residentially hcmogenecus
neighborhoods was facilitated by planning decisicns that
favered some groups over others. The case stuéy of the
Seward Park Extension urban renewal conflict (Chapters 5 and
6) has shown that the implementation cf government housing
policies, particularly those asscciated with urban renewal

development, was 1linked to local systems of political

Reproduced with permission of the copyright owner. Further reproduction prohibited without permission.



355
control and the control of the decisiorn-making prccess by a
select and limited number of people. The fact that belcw-
market-rate housing became the captured prize cf select
grcups is related to the city's syster of patronage
politics, the parcellization of housing resources alcng
class, ethnic, and racial lines, and the circumvention cf
federal housing guidelines. Noteworthy here is the unigue
relationship that developed between the sponsor/develorer
guidelines of federal housing policies and party politics.
Sponsoring organizations and developers have been frequently
aligned with specific class, ethnic, and racial interests.
The construction of large-scale housing projects ry private
developers and community organizations allowed these special.
interests to be reflacted in the selective occupancy cf
their buildings by controlling tenancy. Housing resources,
to the extent that they are putlicly subsidized and are
distrituted or allocated in this way, produce ethric/raciel
or ciahsé enclaves. Moreover, the non-enforcemert of the
Fair Housing Law and the city's urban develcpment policies
that favor middle-class interests (for example, econoric
development programs, J-51 legislation for luxury housing
conversion, planned gentrification, and planned shrinkage)
placed distributive pressures on the «city's pcpulatici.
Certain selective groups, because of their eccnomically and
politically advantageous positions, receive a

disproportionate <cshare of housing resources conmpared to
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other arcups who are excluded on the basis of discriminatcry
rental practices, or are ignored in plarning decisicns
because they are marginally integrated in the political
eccnomy cf the city. This relaticnship between politics and
planning decisions was pivotal to the cutcome of the Seward
Park Extension conflict as I demonstrated in Chapter 7. In
short, this research has shown that in the Lower East Side,
government housing policies and lccal politics have been
intertwined with shifts in the city's economic base and have
contribtuted to a pattern of residentially segregating loczl

populaticns on the basis of income, race, and ethnicitye

Cifferential Resource Distritution. The disparities that
exist in the distribution of material and political
resources among residents in the Lower East Side are, in
many ways, related to the cormpetitive ”and_ gcnflictual
pattern cf interaction found among local groups. vlhis study
was primarily concerned with the distribution of housing
resources and secondarily with external sources c¢f funding
related to hcusing and community development. The
availability of these material resources augrents, ir
cruciél and determinant ways, the political resources cf
individuals and groupse. Government policies are pivotal
since they determine the criteria for the allccation cf
putlic resources. At the same time they precipitate a
variety cf political responses, a situvation that may te

characterized as government action and local reaction. By
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focusing on the urban renewal process, this analysis
emphasized the relationship between government policies and
local political behavior in the regulation and distributicn

of resources.t®

This study, as well as others (see, for example, Bellush
and Hausknecht 1967, Cans 1968), has shown that urtan
renewal programs did not benefit the pcor and the
disadvantaged. Slum clearance, in effect, was the removal
cf cne class cf fpeople---the working class and the pocr,
primarily Blacks and other mincrities---and their
replacement by another---generally, middle- and ugper-class
whites. However, this study attempted toc mcve beycnd these
commonly shared findings by linking New Ycrk City's urten
renewal develorment programs in the Loue; East Side to other
administrative housing policies and tc demonstrate their
relationship to transformations in the city's econcmic base.
The data revealed that since 1974 the constructicn of new
low-incore housing and the rehabilitaticn of existirg
housing for low-income groups decreased drarmatically,
reflecting the abrupt halt in federal hcusing subsidies and
the city's shift in pelicy, a pclicy emphasizinc eccnoric
18 The occupational structure and laktor market processes are

recognized as crucial in the overall distritution cf

material rewards. However, this research fccused cn
government-sponsored progrars because they are
conditioning factors in the structuring of the material
and social environment and the sets of social

relationships found among local groups. These, in turn,
act tc reinfcrce economic processes.
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development. As a result competitive rressures fcr housing
escalated, accompanied by pressure group and demand-oriented

local political responses.

Specifically, this study dermonstrated that <subsidized
housing (below-market-rate) in the Lower East Side is
distributed along two paths: publicly subsidized@ lcw-inccre
housing is provided for a predorinantly pccr ané werkine-
class minority population (Blacks, Chinese,. Hispanics),
while puklicly subsidized moderate- and micdle-inccre
housing projects are occupied almost exclusively ty whites.
Government hcusing policies exacerbate existinc private dual
housing market trends by allocating housing to different
groups cn the basis of invidious income distinctionse.
Minority groups are eliminated from mcderate- and middle-
income housing cn eccnomic grcunds rather than racial
grcunds, thus contributing to the discriminatory rental
practices that plague the private housing market. This
pattern is further compounded by the failure of federal,
state, and city agencies tc enforce Fair Housing
legislaticn. Certain groups, gererally Blacks and
Hispanics, were denied equal access to the collective
(public) resources of housing, & factcr that prcvided the
recipients of these resources with a definite material and

political advantage.
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This study focused on housing as a primary and essential
resource and as a basic and necessary factor ir corditioning
the social envircnment for individuvals and grougse. The
planned introducticn of economically-mixed housing in the
Lower East Side and its differential distributicn
contributed to the highly divisive nature of local patterns
cf interacticn. Class differences Jjcined existing loceal
patterns of ethnic and racial relations, adding yet another
dirension to the organization of group interest. Urtan
renewal fostered this process. and, as we have seen, under
the auspices cf Mcses' Slum Clearance Ccrmittee and the
United Hcusing Foundation, select nurbers of middle- and
lower middle-class members, united in a single ethnic
identity, moncpolized one of the best housing resources in
the city. Other minority groups, similarly situated, were
denied egual access. The social inequalities that grew cut
of this differential pattern of housing occupancy were, in
part, responsible for the rise to political dcrinance cf
menbérs cf this residential enclave, reflecting tre ways in
which ethnicity and class are intertwined in the political
organization of this group. In part, residents in this
homogenecus and segregated area were placed in a pclitically
advantageous position by their contrcl cver the best, 1lcw-
cost housing in the area. This hcusing advantage reinforced
the group's position in the laber market and provided an
environment that was conducive tc imprcved social mobility,

as well as an incentive for political mcbilization.
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By way of contrast, lcw-income housing advocates and
community organizations are forced tc compete at two levels
for adequate housing resourcese. On the one hand, 1local
opposition fror stable, well-orcanized white middle-class
grcups corfronts their demands for integrated housing. Cn
the other, the city's response to the poor, particularly
minorities, is measured on a scale that somehow must balance
the availability of federal housing and community
development funds with local political pcwer and
adrinistrative priorities. Frequently, as this case study
i1llustrated, this combination rroduced overwhelming odds
against local organizations and groups promoting low-inccme
people’s interests. Sut, moreover, public 2ow-inccre
housing is ethnically and racially segregated, stigmatized
as housing for the undeserving poor, or the “housing of last
resort." Public enthusiasm for it has steadily ercded and
with it, as Cans (1968) has noted, badly needed political
sugport. As a result public funds for housing are skewed
toward upper-income groups, reflecting the society-wide

disdain toward the poor.

External funding sources for low-income areas have
dirinished in the face of national and city fiscal crises.
Anti-poverty funding, as well as community management funds
for city-owned (In Rem) housing, has been drastically cut
back, thus undermining the decade-lcng activities cf housing

activists and community crganizers in their quest to
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revitalize deteriorated neighborhcodse. The ccmpetitive
pressures for public funds have intensified, 2and low-incore
grcups are seriously hampered in their efforts to imprcve
their neighborhcods and to compete in the political arena.
Trapped in a vicious cycle, the poor lack the necessary
rescurces to claim their share cf public furds allccated
through government programs and reverse the rpattern cf
differential resource distribution. Destined to ccrpetitive
struggles over the distributicn of public funds and
services, low-inccme groups direct their collective energies
to conflicts that challenge the relaticns of distributicn
rather than the relations of production. These secondary cr
derivative attacks leave the fundamental core cf producticn,
upon which capitalist class relaticnships are basecg,

untcuched and vnchallenged.

Public policies that distribute

funding and services, particularly those that advance low-
inccme interests, are divisive in twc wayse. First, from a
societal perspective, such governrent pclicies are viewed by
the putlic-at-large, as Piven observes, "as ccmpersatory in
nature, taking from some groups in the ccmmunity and giving
to cthers" (1974:84-85). Second, they undersccre local
social differences and promote the development cf issue-

specific interest group organization.
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By way of 1illustrating this first point, subsidized
putlic lcw-income housing falls into a broad category cf
distributive welfare programs, and since it is directly
aimed at benefiting the poor, it has become, as Eellush and
Hausknecht (1967) ncted, "“the target for putlic criticism
and@ legislative hostility." Moreover, public hcusing has
become stigmatized since the 1950s because it particularly
benefits poor racial minorities. So prevalent is this view
that public subsidies that underwrite the housing costs fcr
moderate- and middle-income groups are euphermistically
referred to by planners and politicians alike as “publicly
aided," a less pejorative term, even though they are based

on the same types of financial support.

Federal urban renewal programs draratically illustrate
the divisive nature of government interventionist policies.
For example, the Housing Act of 1549 specifically called for
federal aid to assist in slum clearance projects and lcw-
rent pudblic housing construction. Pclitical oppcsition to
the low~income housing component of urban renewal
legislaticn was enormous. As a result, and as we have seen
in the lower Tast Side, urban renewal hcusing projects
primarily came to benefit «hite moderate- and midéle-inccre
groups and contributed to the development of residentially
homcgeanecus and segregated neightorhoods. 8itter protests
to this type of planning arose from displaced poor minority

residents and low-income housing advocates. But, at the
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sare time, oppcsiticn to low-income housing in certain areas
met fierce resistance from neightorhood residents. Local
conflicts flared, exaggerating and politicizing existing

racial, ethnic, and class cleavages.

Nor is this pattern restricted to urban renewal policy
that allccated very visible material rewards. 1 show in
Chapter 7 how cpublic policies and their institutional
counterparts, designed to redistribute political power and
funds, have produced new spheres of competitive and
conflictual interaction. The creation of the local School
Board, Community Board, and Area Policy Roard stiruvlated the
political mcbilization of diverse individuals and croups who
sought tc enhance their control over the conditicns that
affect their environment. However, local pclitically
dorinant groups, threatened by the emergence of these new
contenders, circumvented or blocked the legislative intent
of many federal policies. (In many ways the resurgence cf
white ethnic identity, a defensive political respcnse, can
te attrituted to this type of state interventicn.) The net
ef fect of such government policies in the Lower East Side
has been to place a premium on power and contrecl reather than

on a ccllective and cooperative search fcr common coalse

Seccnd, public policies are divisive because they
underscore local differences and facilitate sccio-political

fragmentation. Locally, the pclitical fragmentation that
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marks the Lower Zast Side has tLeen exacerbated by public
policies that act to deepen the fracture lines created by
the Jjurisdictional boundaries of Ccngressional, State
Assembly, City Council, School Ecard, and Ccmmunity Board
districtse. Representation and particiraticn are organized
in overlapping and inconsistent patterns, thwarting the
development cf a cochesive pclitical entity. Underlying this
political mosaic are the divisions found in ethnic and
territorial-based neighborhoodse. Further, witrin these
neichborhocods, individuals and groups have organized around
a diverse number of issues---housing, health care, community
developrent, elections, and so on. Thus, the proliferaticn
of locally-based special interest groups stems from the
increased role of government interventicn, that is, through
policies that allccate monies for specific urban preblerns

and segments of the population.

Funding has become one of the predcrinant means by which
local groups are set off frcm each other. Federal, state,
and city funding sources have prcmoted the crgarizational
development cf special interest groups and have fostered a
clirate cf increased competition and hostility (see Jones
1972). Yonies are targeted by 1legislative mandate to
specialized segments of the pcpulation for selective
purgoses within specified territorial areas, thus creating
an ever-widening schism by segregating‘ and isolating cne

group from another. The dJdependence of local organizaticns
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on external scurces of funding has 1led tc a gattern cf
distinguishing and separating segments of the rpopulaticn
(particularly the leadership strata) intc constituent units
bound to the state rather than tc other similarly situated
neighborhcod grcugs. The collective rpotential resource cf
pecrle related to each other as integrated croups cr
cormunities 1is thus undermined by putlic rpolicies that
divert attention away from the conditions they share in
common, and direct attention and energy toward issue-
specific problers with well-defined constituencies. In this
way the state, through its elected geverrment and
administrative aagencies, intercedes directly in urtan
localities by raking and enforcinc decisions affecting the
very nature of urban environments and patterns of grcup
interaction found there. Local diversity, whether
indigenously grounded or artifically created ty public
policy, is crganized and manipulated to prevent the
formation of broad-based coaliticnal mcvements that pose a
political challenge. By deflecting participation away frcm
policies that deal with core econcric and politicel
functicns, governments insulate and protect caritalist class

relationships from attac%.
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8.2  SIATE/LOCAL RELATIONS

A central concern of this study was to demonstrate hcw
eccnomic and political processes affect the
interrelationships arong class, ethnic, and racial grougs.
Here, I would like to return tc this problem in crder to

mrake a few general points based on this research.

First, it seems obvious that individval, subcultural, cr
even structural conceptualizations of the sccial categories
cf class, ethnicity, and race fail to capture their fluidity
and dynamic on-going processual naturee. Relaticnal and
interactive modes of analysis, while more difficult to grasp
and explain with guantifiable variables, nonetheless direct
attention to the multiple forces that act cn and frequently
beccme integral dirensions of the very categories we are
seeking tc explain. We need only to lcck at the concept cf
class, which because of its complexity seems to slip away
from precise analytical formulations. In part, this sterns
frcm the fact that within the Marxist tradition class has
been treated on a number of different levels cf ztstracticn
(see, for example, Katznelson 1981:200-209) . This study has
been guicded by three distinct noticns of class: (1) at the
macro-level, the class relations lying behind the
accumulation prccess and state activity, (2) the pattern cf
class relations ) objectively 1lived and experienced in

residential comrunities, and (3) the processes of class
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formation at this level, that is, the ways pecrle becorne
conscious of their class positions as they enter into
struggles with other groups and politicaily organize and
articulate their objectively determined interests.
Thcmpson's view of class as a "happening” grows cut of his
convicticn that "tc reduce class to an identity is to forget
exactly where "agency lies, not in class but in men®
(1978:29€) . Pclitics, from this perspective, becomes the
medium thrcugh which «class and class consciousness is
actualized, the self-making under given ccnditions. This
study attempted to integrate these three heuristic levels Ly
locking at «class as a rrocess that orerates at both the
national and 1local 1leveis, and which cculd best te
understood by focusing on the pclitical aspects of class,
that is, the manner in which pecple are Zoined in
cocperative, accommodating, cr conflictual modes of
interaction within a public arena. Pclitical orcanizaticn
and action could thus be viewed as systems of grcup
relationships geared toward the attainment of issue-specific
goalse. Moreover, this political process can take place in
several broad areas, through formal gcvernrent structures,
of fice~holders, politicians, and agency personncl, local
orcanizations and groups, and informal network patterns.
Class processes infiltrate all these levels and in different
forms depending on the historical pericd and the variety of

local conditions. It is these nmultiple apsects of class
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that were highlighted in the extended case stucy of the

Seward Park Extension urban renewal conflict.

In brief, by following the trajectofy cf the wurtan
renewal process, that is the flcw cf events from the
national level to the city, and tc the locality, I tried to
shcw how class operates at these levels and how they are
related. Macro-class processes are revealed by examining
the nature of federal urban renewal legislation. By
focusing on the state's need to ameliorate the wcrst of the
social disruptions produced by the contradictions innerent
in capitalist production, it was possible to 1lccate urtan
renewal programs within these necessary state functions and
corresgonding expenditures. Frcm its incepticr, urban
ranewal legislation was the battleground fcr contradictcry
class forces, in the broadest sense, capitalists against
workers. The privatization of the public resources of Title
I write-dcwns and federal housing subsidies resulted frcm
this wunderlying class relation in advanced industrial

capitalism.

Nor were these class forces restricted to the national
level. In New York City, under the powerful hand of Robert
Moses, urban renewal primarily tenefited private cevelopers
and the white middle classe. In Moses' cpinicn, Title I was
never designed to prcduce housing for pecple cf lcw incore,

even thcugh the 1949 Housing Bct «called for federal
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subtsidies to underwrite the costs of valuable central-city
land, while at the same time it called for the ccrstructicn
cf 610,000 low-incomre housing units. By 1967, as Castells
notes, only 480,000 wunits were built (1977:290); thus
showing how class forces actec against the social
expenditure programs for lcw-inccme grcups. Additionally,
the legislative intent for the provisicning of low-inccre
housing was further compromised by modifications tc the 1954
Housing Act. Ffurther, under the 1978 Nixcn mcratorium,
federal subsidies for low-income housirg came to a halt, and
when they resured they were at a fraction of their former
levelse. Federal and city-wide fiscal crises, marked by
eccnomic contracticns, have resulted in severe cutbacks c¢f
social consumpticn expenditures, while sccial investment
expenditures increased, maximizing public benefits fcr

upper-income grecugps, especially tusiness interests.

The repercussicns of fiscal crises zre 2also experienced
at the lccal level, and in different ways. Dewnward swings
in the eccnomy heighten the tensicns and disparities between
classes. The competitive struggle fer socially valuatle
goods increases, and with these struggles patterns of class
relations at work and in the community tend to sharpen and
crystallize. RApproachaed from a developrental point of view,
cr throuch the medium cf time, class formation, at the
ethnograrhically observed 1level, seems tc flow from a

diverse number cf sources. Nowhere is this more apparent
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than in the Lower East Side, where several crucial factcrs
merged tc produce the particular rattern of class relations,
a pattern characterized in its own special way by the
discordant interplay among immigration trends, access to ard
need for housing, and the organizaticn of g¢rour interest
alcng class, ethnic, and racial lines, which were further
charged by the political issues ¢f Schood Decentralizaticn
and the Anti-pcverty programse. The «clash of interests
between middle-class whites and 1lower-class nwinorities
(Blacks, Chinese, and Hispanics) for hcusing and political
control of the area polarized Lcwer East Side residents,
Blacks acainst Whites, Jews against Puerto Ricans, and the
Chiness, caught up in the fray, and seeringly bewildered ty
the intensity of their neighbors'® conflicting clairs, tried
to remain apart from the conflict as a way cf serving their

own interests.

Underlying the ethnic and racial hcstility thrat marked
the Seward Park Extension Project are the macro-class
prccesses that intruded wupon local affairs, shaping and
activating the common bonds of ancestry and culture around
which ethnic groups in the «city have historically organized
politically. At the same time the processes of class
formation are affected by ethnicity and race. Class
forcation can be facilitated or inhibited by these factorse.
For example, Orthodox Jewish leaders mobilized their

constituency arcund the defense cf their community, their
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way of life, and the exclusivity cf their hores. Under the
auspices of the United Housing Foundaticn ar@ the power cf
Robert Moses, the Jewish community had gained access to and
control cf one of the best hcusing resources in the city.
This residentially homogeneous and segregcated ccmmunity
reinforced this group's ethnic identity and rprivileged
positicn; in Giddens® (1973) sense they formed a classic
distributive groupinge. Moreover, this groug'’s cecrtrol of a
sutsidized housing resource tied them to the state throuch
the processes of social consumpticn and distributicn. Long-
term residency cr the Lower East Side, micédle-class
positicens, and a stable, well-crganized pclitical base
enhanced their position vis-a-vis the other arours,
newcomers to the area. Zthnic identity ané orcanizaticn
were used tc solidify and maintain the cchesior of this
grcup, and thus was a potent factor in their forration as a

class during the past thirty vears.

In contrast, race and ethnicity were used to c¢ivide the
Chinese and the Hispanics, even though both pcpulaticns
shared similar needs and conditions. Historically,
culturally, and politically the Chinese had remained
isolated from other ethnic groups in the Lewer East Side.
Fearful cf 1losing their €£ederal housing grant, and also
f2aring political reprisals, the Chinese leadershir remained
alcof. The Hispanic leadership was unsucessful in forging a

coalition with the Chinese, and, for that matter, the
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Elacks. Each of these groups formed vertical networks and
alliances, directing their political energies at the city
administration and elected politicians, rather than uniting
with others whe shared their interests and gcalse. In
contrast, the Orthodox Jewish leadership reached out to
other middle-class whites in the Lower East Side, forming
coalitions that increased their political ccrtrol and
reinforced their dominant position in the area. Blacks,
Chinese, and Hispanics 1lacked the resources tc compete
sucessfully, and tecause they did not act collectively to
further their shared interests they failed to gain contrcl
over the channels through which resources are distributed
and maintained. Racial discrimination, exclusion from equal
oppcrtunity on the basis of race or national oricin, also
works against class formation at this level. Segregated icb
and housing markets, as well as segregated territcrial-based
instituticns, restricted the political rarticipaticn of many
low-income QIroufse. Internal colonialism, the social model
rut forth by a number of social scientists, reflects these
discriminatory practices. To the extent that federal and
local covernments participate in this process, this pattern
will ccntinue, not only "reinforcing prevailing patterns cf
secregation but alsc giving them a permanence never seen

before" (Hirsch 1983:254).

From this case study, ethnicity can be seen tc serve a

dual function, and it 1is affected by class in quite
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different wayse. Ethnicity takes on a Janus-like character.
On the one hand, ethnic identity acted as 2 powerful force
in cementing the class position of the Jewish community. Cn
the other hand, for Blacks, Chinese, and Puerto Ricans,
ethnicty and race were divisive, serving to separate each
grcup frem the cther, 1leaving them vulnerable to gevernment

manipulation.

The articulaticr among class, ethnic, and racial groups
was analyzed in this study by 1looking at a number cf
government policies as a mechanism of state interventicn,
common in advanced capitalist societies. The state, throuch
its governing apparatus, has a dual and contradictery rcle
to perform. While assuring the conditions necessary fcr
eccnomic growth and accumulation to ccntinue, it acts cn
behalf of a dcminent capitalist classe Yet, at the sarme
tire, the state must legitimate that activity, claiming, in
its own defense, that it acts on behalf of all its
citizenry. Part of the state's legitirating activity is to
amelicrate the wecrst conditions arisinc out of the social
costs of accumulation (the guest fcr private profit).
Putlic policies (state expenditures) are part of the
mechanisms by which the state attempts tc deal with the
local symptomatic expressions of the inherent contradicticn
tetween its econoric and social functions. Urktan policy and
planning, particularly the provisicning cf collective

resources for social welfare programs ard urban
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redevelopment, ties 1localities to the state in intricate

patterns.

Locally, there is a multiplicity of groups comgeting fcr
these resources. It is generally agreed that competition is
an inherent facet of capitalist production, ktut, as this
case study has shown, competition aiso inheres in the
distritution of public resources, that is, the cemand fcr
the high level of collectively consumed services such as
housing, educaticn, tax benefits, and so on. Covernment
policies thus continualiy produce a state of alienated
politi¢s by creating situations in which indivfduals and
grcups compete for public gocds. Local pcpulations,
especially in urban settings, that are categorized by class,
ethnic, and racial distinctions, are drawn intc antagonistic
and secmented relationships among themselves, while
responding to the state as discrete units subject to
manipulation and control. In the prccess cf creating a
climate cf alienated politics, locally, the state blurs the
class character of it own apparatus by fostering struggles
over distributive policies rather than core precductive
functicns. At the same time, the parcelling out cf
rescurces along ethnic and racial 1lines perpetuates a
divisive politics based on social differentiation. This
socio-political fragmentation further obscures the
commonalities cf cbjectively determined ccnditions and

shared interests upon which class formaticn is predicated.
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Thus when state/local relations are analyzed frcm a class
perspective, their dynamic and intertwined relationship is
more clearly dermonstrated. The state 1is derendent c¢n
alienated politics for its survival, bcth as a mechanism cf
social control anéd as an aspect of 1legitimaticn. The
politicizing of ethnic and race relaticns in the conflict-
generating situations produced ty the expandinc role cf
state activities deflects attention away frem class
inequalities and reifies primordiel bcnds of cemmer ancestry
and culture as explanatory variables, as the natural order
of things. In reality, ethnicity and race are aspects of

class relations in advanced capitalist sccieties.
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