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PREFACE

The origins of this book can be traced to the mid-1960s when the two senior
authors arrived separately in New York to begin graduate study in political
science—one at Columbia University and one at the Graduate Division of the
City University. Each of us quickly developed an interest in local politics, and
both were stimulated by Wallace Sayre and Herbert Kaufman's Governing
New York City. By the time of his sudden death, Wallace Sayre had personally
aided one author's pursuit of a specialization in urban politics as teacher and
dissertation supervisor. Herb Kaufman's changed research interests led him in
other directions, but he never failed to reply to our inquiries and consistently
encouraged us to update his classic. Like all students of New York City, we
owe a great intellectual debt to Sayre and Kaufman.

Our separate interests in New York City were brought together through
another of Columbia's outstanding professors, Eli Ginzberg. He hired us early
in our academic careers. Eli and his colleagues at the Conservation of Human
Resources (CHR) project provided an incredibly stimulating social science
environment that shaped our minds and our notions of what research should
seek to accomplish. Eli has been a friend and mentor for more than 20 years.
This book—indeed many of the things professional we have enjoyed in our
careers—would not have occurred without Eli's interventions. In addition to
Eli, three CHR staffers played important roles. Miriam Cukier and Penny
Peace provided research assistance and administrative support during the
years when the idea of a book on New York City government began to shape
our research interests; Charles Frederick has kept our books for almost as
long as we have been lucky enough to receive grants to support this work.

Our collaboration in studying the city's politics intensified when the city of
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New York experienced its 1975 fiscal crisis. Events in the mid-1970s strength-
ened our emerging view that the politics of the city were not as self-regulating
as Sayre and Kaufman theorized. That fiscal crisis also led to the appointment
by Mayor Abraham Beame of a Temporary Commission on City Finances
(TCCF). Between 1975 and 1977, we worked together for the TCCF on a
series of studies which added immeasurably to our understanding of the city's
policies and politics. Several members and staff of the TCCF made important
contributions to this book in subsequent years. Former Mayor Robert F.
Wagner, Jr., was a member of the commission, and from that relationship
came a series of illuminating interviews with "our" first mayor. Mary McCor-
mick, from whom we learned much, was a colleague at the TCCF, as well as
before and after. The TCCF introduced us to Barbara Thornton Valentine,
who provided support services at the commission and subsequently typed,
and more recently word-processed, innumerable pages of material related to
this manuscript in her position at the Columbia University Graduate School
of Business.

The experience with the TCCF led us to embark on a new project intended
to provide an independent base from which to analyze municipal prospects,
problems, and policies. With the support of several foundations, we initiated
the Setting Municipal Priorities (SMP) project in 1978. The annual (1980
through 1986) SMP volumes became biennial (1988 and 1990) and were
suspended to complete this book, but the opportunity as co-editors to pick
the brains of those who wrote SMP chapters contributed mightily to the
development of this book. The following list of chapter authors includes some
special friends and colleagues whose contributions extend well beyond their
writing one or more chapters: Roy Bahl, Thomas Bailey, Margaret Bald,
Robert Berne, Tom Boast, Howard Chernick, Robert Cropf, Maarten de
Kadt, Fred Doolittle, Matthew Drennan, Elizabeth Durbin, Mary Bryna San-
ger, Jack Freidgut, Ester Fuchs, Marilyn Gittel, Cynthia Green, David
Grossman, James Hartman, John Kaiser, Kurt Katzmar, Eugene Keilin, James
Knickman, Peter Kolesar, James Krauskopf, Reynold Levy, David Listokin,
Dale Mann, Mary McCormick, Brenda McGowan, Julia Vitullo-Martin,
John Mollenkopf, Richard Nathan, Dick Netzer, Kenneth Rider, Elizabeth
Roistacher, Diana Roswick, Ross Sandier, Edward Seeley, Jr., Dennis Smith,
John Palmer Smith, Walter Stafford, Michael Stegman, Georgia Nanopoulous-
Stergiou, George Sternlieb, Kenneth Thorpe, Emanuel Tobier, David Tobis,
Roger Vaughn, Bruce Vladeck, Roger Waldinger, Elaine Walsh, and Mark
Willis.

Shortly after initiating the SMP project we began an association with an
old (by New York standards) civic group, the Citizens Budget Commission
(CBC). We had some reservations about the compatibility of two academics
and a high-powered group of trustees drawn predominantly from the city's
businesses, but we hoped a shared concern for responsive and efficient munic-
ipal government would provide the basis for serious policy research applied to
those ends. We were not disappointed.

In one way the contributions of the CBC experiences to this book mirrors
those of our other associations. We have been able to draw upon the intellec-
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tual capital of others, notably CBC trustees and staff. But we also gained
something unique, something we could not have gained had we kept our feet
planted firmly in academia—the opportunity to witness close up, indeed
participate in, the process by which the city raises, allocates, and manages its
scarce resources. Being participant-observers complicates the understanding
of events but it helps too. Working for the CBC has vividly and repeatedly
underscored a point we might have understood only intellectually—that the
concept of a business community is a figment of imagination, or ideology.
Our interactions with CBC's trustees confirms that the political values of the
city's business leaders are anything but monolithic.

Our most immediate bosses at the CBC have been those who chaired the
organization's board and its five standing research committees. The chairmen
of the board whom we have been privileged to serve are Lawrence S. Hunting-
ton, Frank P. Smeal, Richard A. Levine, and Richard Ravitch; the research
committee chairs are Gordon Binns, Bud Gibbs, David Greenbaum, William
Hayden, Eugene Keilin, and Jack Miller.

In addition, we have had the opportunity to work with a dedicated group
of CBC staffers: Mary De La Fuente typed the manuscript in its various
iterations with assistance from Fondia Thompson. Jim Hartman and John
Palmer Smith were CBC colleagues as well as SMP contributors; Cindy Green
continues to be an informative colleague at CBC as well as an SMP contrib-
utor, doctoral student, and valued friend. During Patricia Fry's tenure at CBC
she taught us a great deal about the city's finances, some of which is reflected
in Chapter 6, which draws heavily on work she undertook. James Lo, CBC's
newest staffer, helped as fact-finder and fact-checker in the preparation of the
final manuscript.

Robert Cropf and Dean Mead also made their contributions to the book
while serving as CBC staff. Bob started as a research assistant while pursuing
a masters degree at New York University; he left to work at the New York City
Office of Management and Budget but returned to collaborate with us at CBC
and to complete a doctoral degree. His dissertation provided a basis for his
important contribution to Chapter 5, and his work at CBC is reflected in
several other chapters. Dean joined us at CBC directly after completing under-
graduate work at Cornell University; for more than four years he eagerly and
successfully took on ever more demanding assignments including research
reflected in several chapters. Both deserve the recognition and credit sym-
bolized by their names on the title page.

Another group of individuals who made continuous contributions to this
book are the employees of New York City government who shared their data
and their insights with an openness that is all the more noteworthy because
much of our professional life has been devoted to critical examination of their
behavior. These employees range from mayors and commissioners to clerks; it
is impossible to acknowledge them all individually, but to "officialdom" we
give special thanks.

Financial support for this book came in many forms. The most direct is
grants from the Charles H. Revson Foundation and the Commonwealth Fund
for preparation of the book. We are sincerely grateful to the boards of these
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organizations for their funding, and we are especially thankful for the encour-
agement and patience of Margaret Mahoney and Thomas Moloney of the
Commonwealth Fund and Eli Evans of the Revson Foundation in seeing this
project to its completion.

The drafting of several chapters was facilitated by support from the Rocke-
feller Foundation in the form of a one-month period as scholars in residence at
the Villa Serbelloni. Perhaps only those who enjoy this special status can
appreciate its contribution to the development of a book; it is a memorable
and productive period for which we are deeply appreciative.

Indirect financial support for this book was derived from the foundations
that supported our related work in the form of grants to Conservation of
Human Resources, the SMP project, or the Citizens Budget Commission.
These are the Ford Foundation, Rockefeller Brothers Fund, New York Com-
munity Trust, Robert Sterling Clark Foundation, Josiah Macy, Jr. Foundation,
NYNEX Foundation, Robert Wood Johnson Foundation, Foundation for
Child Development, and Russell Sage Foundation. In addition in its initial
years the SMP project benefited from federal support from the Economic
Development Administration of the Department of Commerce, the Em-
ployment and Training Administration of the Department of Labor, the Na-
tional Institute of Education of the Department of Education, and the Office of
Policy Development and Research of the Department of Housing and Urban
Development.

Finally, no one can emerge sane (or nearly so) from 20 years of involve-
ment in local politics, from the rigors of co-editing nine volumes, and from the
pains of authorship of hundreds of manuscript pages without a good deal of
tender, loving care. Fortunately we have devoted families who supply an
abundance of this scarce resource, so our ultimate thanks go to Radley Hor-
ton and Madeline, Sari, and Beth Brecher.

New York C. B.
April 1992 R. D. H.
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INTRODUCTION

This book is intended to serve as a guide for those seeking to explore the
subject of New York City's government. Like most good guidebooks, it aims
to be useful for those visiting for the first time, those on return sojourns, and
even for natives willing to view their city from a new vantage.

There are two essential elements for a successful guidebook. The first is
abundant information. But for the politically oriented, the key facts and fig-
ures are not hotel addresses and rates, restaurant menus, or museum fees and
hours. Instead the key descriptors of governmental arrangements include the
number, terms, and authority of various elected officials, the size of agency
budgets and payrolls, and the procedures for reaching authoritative decisions.
This information is presented in the following chapters, but it would be far
less interesting and far less useful without the second ingredient of this guide-
book.

Information about a city's political life, like its cultural or culinary attrac-
tions, should be presented with a point of view that reflects the guide's judg-
ment. This book has a point of view about municipal politics, and readers are
apt to like or dislike it depending on whether they share the authors' views.
The chapters that follow are rooted in the belief that New York City's govern-
ment, like all such public entities, should be judged on two standards—
efficiency and responsiveness. Municipal government should respond to the
preferences of its citizens in a democratic fashion, and it should perform its
selected tasks in a manner that delivers the greatest results while extracting the
smallest tax burden.

Imposing this dual standard on city politics means that politics and policy
cannot be separated. Simply knowing if the political process works in accord
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with democratic norms and yields policies responsive to citizens' expectations
is not enough. The resulting policies should also be measured to determine if
they are establishing governmental practices that are efficient and effective.
Hence, this book is about the policies of the city of New York as well as about
its politics.

The authors' point of view has a third element: Money is important to
both politics and policy. The character "Deep Throat" of Watergate fame
repeatedly told the investigators to "follow the money." It was good advice
then, and it is generally good advice for those seeking to examine political
processes. Consequently, this book emphasizes budgetary decisions as key to
understanding the priorities of government and to revealing the influence of
diverse community groups. It also uses cost data to assess how efficiently local
government is doing its jobs.

The 14 chapters that follow this Introduction elaborate on these themes
while also providing abundant information about the structure and activities
of New York City's government. The remainder of this Introduction serves
three other purposes. First, the need for a new guidebook to municipal gov-
ernment is expounded, and the differences between this book and those that
preceded it are emphasized. Next the organization of the book is explained
and its contents are highlighted. Finally, a summary judgment on the status of
the city of New York is presented in terms of its responsiveness and efficiency.

The Case for a New Guidebook
More than 30 years ago Professors Wallace Sayre of Columbia University and
Herbert Kaufman of Yale University collaborated to write Governing New
York City: Politics in the Metropolis.1 It served long and well as a guidebook
because it contained the two ingredients identified earlier—abundant infor-
mation and a clear point of view. In more than 775 pages and 19 chapters the
book described virtually every aspect of all organizations within municipal
government. As a portrait of a city's political life at the close of the 1950s it
was unrivaled in the richness of its detail. And the effort remains undupli-
cated; it remains to be seen if the ambitious Encyclopedia of New York City
initiated by the New York Historical Society will replace Governing New York
City as a comprehensive reference.

Sayre and Kaufman also had a point of view. They wrote in the midst of an
intellectual debate contested largely between sociologists and political scien-
tists over the answer to the question, "Who governs?" Many sociologists saw
a dominant "power elite" of wealthy businessmen who used local politicians
as instruments for governing American municipalities in ways that served the
wealthy at the expense of workers. In contrast, many political scientists in-
terpreted local politics as a healthy contest among numerous diverse compet-
ing interests with none excluded and none consistently dominant. Their "plu-
ralist" interpretation suggested a certain satisfaction with the nature of urban
politics, while those who favored the power elite perspective typically were
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dissatisfied with the local political manifestations of capital's power over the
working class.

Sayre and Kaufman were clearly in the pluralist camp. They concluded,
"No single ruling elite dominates the political and governmental system of
New York City." Instead they found a system that is "vigorously and inces-
santly competitive."2 They also hailed the openness of the city's politics: "No
part of the city's large and varied population is alienated from participation in
the system. ... All the diverse elements in the city, in competition with each
other, can and do partake of the stakes of politics; if none gets all it wants,
neither is any excluded."3

Given their findings, it is not surprising that Sayre and Kaufman shared
their political science colleagues' prevailing sense of satisfaction with Ameri-
can urban politics. In fact, they viewed New York City as a model for other
urban centers. Their book's conclusion was nearly a paean for its subject:

The most lasting impression created by a systematic analysis of
New York City's political and governmental system as a whole are
of its democratic virtues: its qualities of openness, its commitments
to bargaining and accommodation among participants, its recep-
tivity to new participants, its opportunities for the exercise of
leadership by an unmatched variety and number of the city's
residents new and old. Defects accompany these virtues, and in
some situations overshadow them, but the City of New York can
confidently ask: What other large American city is as democrat-
ically and as well governed?4

The case for seeking a replacement for Sayre and Kaufman's 31-year-old
analysis is twofold. First, its descriptive information is no longer accurate.
Guidebooks must be updated. Just as hotel prices, restaurant menus, and
museum hours change, so too do the specifics of a city's governmental appa-
ratus from the composition of its legislature to the powers of its mayor.
Second, the pluralist interpretation is no longer valid. Some scholars argue
Sayre and Kaufman's views were wrong in 1960; less debatable is that time
has eroded the openness and competitiveness they praised. Each of these
arguments warrants further elaboration.

The Changing City

Cities seem to be in a constant process of change. Hence descriptions at one
point in time are quickly outdated. Dramatic changes in the population,
economy, and political structure of New York City have occurred in the past
three decades.

In 1960 New York was not only the nation's largest city; it was a place
whose population seemed relatively stable. The city's earlier rapid growth was
rooted in foreign migration, and the national government had virtually halted
that immigration in the 1920s. Postwar economic growth and the "baby
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boom" increased the number of New Yorkers in the late 1940s, but in the
1950s the population size remained nearly steady. Sayre and Kaufman com-
mented, "As the city looked forward to the census of 1960, a stabilization of
population was expected."5

The overall size of the city's population did remain almost constant in the
1960s, but there were few signs of true stabilization in New York's demography
in the past three decades. Three powerful demographic forces have yielded
dramatic changes—suburbanization, interregional migration, and interna-
tional migration.6 Suburbanization, a national force driven by cultural values
and selected federal housing and transportation policies, led to migration of
city residents to nearby counties. Interregional migration is more sensitive to
economic trends with net inmigration—largely of blacks and Puerto Ricans
from rural areas—during growth periods, and net outmigration—including all
groups, but disproportionately among better educated whites—during periods
of economic decline. International migration increased significantly in the
mid-1960s following changes in federal laws regulating migration, remained at
a steady pace of about 75,000 annually during much of the 1970s, and was
reported at between 85,000 and 90,000 annually in more recent years.7

The coming and going of large numbers of New Yorkers have led to
dramatic changes in the composition of the population. (See Table 1.1.) In
racial and ethnic terms, the city shifted from 77 percent non-Hispanic whites
in 1960 to 43 percent in 1990. Blacks increased from 13 to 25 percent, and

Table 1.1 Selected Characteristics of New York City Population, 1960-1990

Characteristic 1960 1970 1980 1986 1990

Total population (OOOs)
Population under age 18
Ethnic composition (%)

White (non-Hispanic)
Black
Hispanic
Other

Percent foreign born
Percent below poverty level
Percent of families headed

by female
Percent of households that

are single individuals
Components of change

Births
Deaths
Net migration

7,782
2,164

100.0
76.5
13.1
9.2
1.3

20.4
16.0

11.2

19.4

—
—
—

7,807
2,263

100.0
63.2
19.2
15.2
2.3

18.2
14.9

19.4

25.2

1,504
987

(494)

7,071
1,777

100.0
52.0
24.0
20.1

3.8
23.5
20.0

25.8

32.7

1,118
805

(1,192)

7,263
1,780

100.0
44.1
25.9
24.6
5.4

NA
23.9

NA

33.7

654
436
(26)

7,323
1,687

100.0
43.2
25.2
24.4

7.2
28.4
19.3

29.0

37.7

NA
NA
NA

Sources: Figures for 1960, 1970, and 1980 are from the decennial census. Ethnic composition for 1960
partially estimated by Professor Emanuel Tobier. Figures for 1986 from Current Population Survey with
estimates for population under 18 by Emanuel Tobier; ethnic composition in 1986 estimated by Tobier from
the Census Bureau's 1987 Housing and Vacancy Survey for New York City; and female head and single-person
households in 1986 estimated by Tobier from 1987 Housing and Vacancy Survey. The 1990 data are from
Census Bureau public use tapes analyzed by the New York City Planning Commission and published in The
New York Times, March 22, 1991.

Note: NA, not available.
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Table 1.2 Employment in New York City, 1960-1990

1960 1969 1977 1987 1990

Total
Number (OOOs) 3,
Percent

Government
Number (OOOs)
Percent

Total private
Number (OOOs) 3,
Percent

Private by industry (percent)
Manufacturing
Construction
Transportation and utilities
Wholesale and retail trade
Finance, insurance, and real

estate
Services and miscellaneous"

538.1
100.0

408.2
11.5

129.9
88.5

30.3
4.1

10.2
23.8

12.3
19.4

3,797.7
100.0

547.0
14.4

3,250.7
85.6

21.7
2.8
8.5

19.7

12.3
20.6

3,187.3
100.0

508.0
15.9

2,680.0
84.1

16.9
2.0
8.1

19.4

13.0
24.6

3,590.0
100.0

580.0
16.2

3,010.0
83.8

10.6
3.3
6.0

17.8

15.3
30.9

3,569.9
100.0

608.3
17.0

2,961.6
83.0

11.4
3.8
7.6

20.4

17.5
39.3

Source: New York State Department of Labor.

Note: Totals may not add due to rounding

"Includes mining.

Hispanics from 9 to 24 percent in the same period. Persons of foreign birth
increased from 18 percent in 1970 to 28 percent in 1990.

The new population also has a different age and family structure. The
share of the population who are children has fallen, the share of families
headed by females has grown from 11 to 29 percent, and the share of house-
holds consisting of single individuals has grown from under one-fifth to over
one-third.

The new population also has a significantly altered income distribution.
The share of the population living below the federal poverty level fell from 16
percent in 1960 to 15 percent in 1970, but it then grew to 20 percent in 1980
and almost 24 percent in 1986. In this sense, New York is a much poorer city
now than when Sayre and Kaufman studied it.

The population changes are related to profound economic changes. (See
Table 1.2.) The post-1960 economic record can be divided into three periods:
from 1960 through 1969 there was modest growth with total employment
increasing about 260,000, or over 7 percent; from 1969 to 1977 there was a
sharp decline with job losses totaling over 610,000, or 16 percent; from 1977
to 1987 the economy again grew with employment up 403,000, or 13 per-
cent. After the October 1987 stock market crash the economy began to
reverse, and the 1990 data point to private sector job losses of about 48,000.

However, throughout each period of growth or decline there has been a
nearly steady shift in the industrial composition of the local economy. Man-
ufacturing has steadily declined from 30 to 11 percent of the total. At the
same time, services employment has been on a steady rise from 19 to 39
percent. The finance sector also has grown in significance from 12 to 18
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percent. Thus, in both size and character, the local economy is different from
the 1950s.

Like its people and jobs, the city's governmental institutions also have
changed. Specifically, the City Charter—the municipal equivalent of a con-
stitution—was revised significantly by referendum in 1961, 1975, 1983, and
1989. (These changes are described in detail in Chapter 3.) In addition to
charter changes, other aspects of local government have been changed
through local legislation or executive orders creating new agencies (such as
the Human Resources Administration) and abolishing others, and through
state legislative action creating new entities such as the Health and Hospitals
Corporation and the Metropolitan Transportation Authority. For these rea-
sons, the constitutional design of the government now in place differs in
important ways from that described by Sayre and Kaufman.

The Validity of the Interpretation

Time has not only made the descriptive details of Governing New York City
inaccurate; it also has invalidated its pluralist interpretation of local political
processes. Since 1960, numerous studies have pointed out that the openness
and competitiveness which Sayre and Kaufman praised were either exagger-
ated at the time or have diminished notably since then.

Most critics agree no single elite dominates New York City, but they
describe a system of "multiple elites." That is, there are multiple subdivisions
of city politics and each is dominated by a single group. This group may be
challenged occasionally by those with conflicting interests, but it possesses
sufficient skill and resources to consistently maintain its self-interest.

Often the dominant group in a specific policy area is the organized civil
servants whose jobs and working conditions are at stake. Early studies of the
city's public schools by David Rogers and Marilyn Gittell stressed that educa-
tional politics consisted largely of matters over which the system's employees,
particularly through the United Federation of Teachers, were able to pursue
their interests even when in conflict with parent groups or civil rights organi-
zations.8 Others presented evidence that the organized municipal employees
were able to retain control over the operations of their pieces of local govern-
ment. For example, the Patrolman's Benevolent Association was able to defeat
proposals for a civilian review board despite strong support for the board
from civil rights groups and leading politicians; this led political scientists
reviewing the experience to conclude: "The rules of the game have prescribed
that any alteration in enforcement policy must be a product of decision-
making wholly within the Department, and few mayors (or commissioners)
have had the temerity to challenge the power of the entrenched bureaucracy."9

But it is not always organized civil servants who dominate particular
policy areas. Land use policy is often the domain of real estate owners and
developers, assisted by specialized real estate lawyers. The ability of these
interests to use local government to promote downtown or central business
district development has been noted in various cities.10 In New York City the
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pattern has been documented by Jack Newfield and Paul DuBrul as well as by
Norman and Susan Fainstein.11

The connections between this pattern of multiple elite influence over pol-
icy decisions and the coalition politics of mayoral elections were insightfully
drawn by Martin Shefter. He viewed mayoral candidates as obliged to put
together a coalition that would provide the funds and votes necessary for
electoral success. Generally this involves forming alliances with and support-
ing the preferences of the groups of organized civil servants and others who
seek greater public expenditures for their own members. The result of this
type of political coalition is a fiscal crisis in which the city commits to more
expenditures than it can raise in taxes or borrowing; the fiscal crisis, in turn,
leads to a new regime that temporarily curbs spending pressures. But the
political strength of the unions and other pro-expenditure groups eventually is
revived, leading to a new electoral success for their candidate and, eventually,
to a new fiscal crisis. Shefter concluded, "Fiscal crises should be regarded not
as aberrations but as an integral part of urban politics."12

In sum, the pluralist lenses through which Sayre and Kaufman examined
New York City are no longer recognized as the most appropriate. New models
recognize the disproportionate influence of some groups, notably the orga-
nized civil servants, and the potential for fiscal crises which their influence on
electoral politics can cause.

Organization of the Book
This book is organized into four parts—Introduction and Overview, Electoral
Politics, Budgetary Politics and Policy, and Service Delivery. The first part
consists of this introduction and an "Overview of Political Change." The
overview chapter has two purposes: it highlights the significance of local
politics in shaping municipal policy, and it presents an interest group model
for explaining policy changes over the 1960-1990 period.13

By focusing on budget decisions it is possible to identify four periods, each
distinguished by different policies. From 1961 to 1969 total spending in-
creased and so did the share for redistributive purposes; from 1969 to 1975
total spending continued to rise, but there was less redistribution and more
borrowing; from 1975 to 1983 there was reduced spending and reduced
borrowing; from 1983 to 1989 spending again rose but it was allocated
primarily to nonredistributive purposes.

The model for explaining fiscal policy changes includes three broad fac-
tors—the performance of the local economy, intergovernmental interventions,
and power relations among local interest groups, who are comprised of the
business community, municipal financiers, the dependent poor, civil servants,
and middle-class residents. Applying this model to expenditure decisions over
the four periods reveals that the role of intergovernmental aid was the domi-
nant force shaping expenditure policy during the 1960s, but for the two
decades after 1969 local political decisions have been far more significant
than either intergovernmental interventions or local economic forces. This
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was true during both the retrenchment of the late 1970s and the expansion of
the 1980s. It is shifting alliances and power balances among local interest
groups that account for most policy changes; the city's budgetary actions are
not simply at the mercy of national economic trends or officials of higher levels
of government.

The approach and findings of Chapter 2 relate only to budgetary deci-
sions. While taxing and spending are critical to municipal politics, they do not
exhaust its scope. Another important dimension is regulation of a wider range
of activities including building codes and taxi medallions; perhaps the most
significant of these regulatory powers is the ability to control land use. Local
regulatory politics, particularly land use politics, are not given special atten-
tion in this book. Such analysis would be important, but it was beyond the
resources of the authors. The exclusion of regulatory decisions is an important
limitation to the scope of this book.

Electoral Politics

Part II is devoted to electoral politics. Its initial chapter, "Local Elections and
Local Democracy," identifies three prerequisites for a healthy democracy and
asks if New York City meets these conditions. The first criterion is a local
constitution that creates public offices that have sufficient authority to deter-
mine policy and that are filled by popular election. A review of the charter
changes indicates these conditions are met; currently the mayor, comptroller,
city council president, and members of the city council comprise such officials.
The second criterion is that these offices be filled through competitive elec-
tions. With the exception of the mayoralty, this condition is rarely met. Not
only does the Democratic party dominate local politics; it also is charac-
terized by little intraparty competition in the form of primary election con-
tests. From 1961 to the present, Democrats have continuously filled the bor-
ough presidencies in Brooklyn, Queens, and Manhattan and lost the Bronx
only from 1961 to 1965; Democrats have filled the comptroller's post
throughout the period and the council presidency in seven of the eight terms.
The mayoralty was occupied by a Republican for just two of the eight terms.
Democrats also have comprised an overwhelming majority of the city council
throughout the period.

Limited intraparty competition is particularly evident in the council races.
Of the 283 contests for council seats between 1961 and 1989 less than half
involved a primary election, and most of those contests were not even close—
in only 41 cases was the margin of victory less than 10 percentage points. In
comptroller contests there also was limited competitiveness; a primary was
not even required in 1977 and in only one of the seven other contests was the
margin of victory less than 10 percentage points. With regard to council
president, three of the last eight primary contests can be viewed as com-
petitive, but there has not been a close election since 1977. The mayoralty is
the only office seriously contested in the primary and general elections.

The third condition for a healthy democracy is widespread citizen par-
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ticipation. On this score, New York City also is found wanting. Although a
long-term trend toward declining voter turnout was reversed in 1989, most
eligible New Yorkers still do not participate in picking their leaders. Only
slightly more than one-third of those eligible voted for mayor in 1989, and
that was up from about one-fifth in 1985.

Because it is mayoral contests that are closest to providing democratic
choices for New Yorkers, the second chapter in Part II focuses on them.
"Mayoral Elections" addresses the question, "What do mayoral elections
decide?" Four basic issues are identified, and each of the eight contests since
1961 is analyzed to determine the significance of these issues. The finding is
that mayoral elections have never posed viable choices between "service-
demanders" and "money-providers"; with few exceptions, all candidates have
presented themselves as supporters of enhanced services, and those who did
not received relatively few votes. Instead elections provide a mixture of choices
between "reform" and "regular" styles of politics and between different at-
titudes over race relations, and they provide opportunities for ethnic groups to
assert their identity and pride. However, the roles of ethnic politics and of
splits between reformers and party "bosses" have become less prominent, and
electoral politics in the 1980s became increasingly a matter of positions on
race relations.

The third chapter in Part II focuses on the role of money in electoral
campaigns. "Public Financing of Campaigns" describes the scandalous state
of affairs in 1985 when incumbent Mayor Edward I. Koch spent over $7
million to defeat a challenger with less than $1 million, with much of Koch's
money coming from large contributors who did business with the city.14 The
state legislature refused to either better regulate contributions or establish a
public financing program, but local scandals spurred city officials to create a
public financing program for municipal elections. The results are mixed:
Spending in the 1989 mayoral contest was curbed, and the candidates had a
more even fiscal base. But through "bundling" and other devices large contri-
butions were apparently still influential in citywide contests, and the program
had little impact on the council races.

Budgetary Politics and Policy

The five chapters in Part III are devoted to budgetary politics and policy. The
first is concerned with improving the process through which the city formu-
lates its now $29 billion annual operating budget. "Improving the Operating
Budget Process" begins by reviewing the changes in procedures mandated
during the fiscal crisis period and the benefits realized from these reforms.15

Next it indicates how the "sunset" of the Financial Control Board in 1986
eased these requirements and identifies some of the issues related to current
practices. The agenda for reform flowing from this analysis includes new
procedural safeguards, more rigorous updating of the Financial Plan, new
methods for projecting "gaps," an internalized monitoring function, and re-
duced reliance on fiscal gimmickry.
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"Bargaining and Budgeting" examines the relationship between the bud-
getary process and the collective bargaining process.16 Because the bulk of the
city's operating expenses are for compensation of its employees, the budget is
determined in large part by collective bargaining decisions. But because the
wages the city pays should be determined partly in light of its budgetary
situation and the "affordability" of a settlement, bargaining cannot be inde-
pendent of budgeting. To better relate the processes, two measures are recom-
mended. First, the city and its unions should agree to a system of "final-offer
arbitration" that would be relied upon when collective bargaining does not
yield a timely settlement. Second, collective bargaining agreements should be
required, either through bargaining or arbitration, before the start of a fiscal
year.

The city of New York has a capital budget as well as an operating budget,
and the third chapter in this section is devoted to this now $4 billion annual
activity. "The Capital Budget and Capital Projects" examines both the for-
mulation and implementation of the capital budget.17 It traces the growth of
the capital budget from its dormancy during the late 1970s to its nearly $4.7
billion in planned contract commitments in fiscal year 1990. However, analy-
sis of the construction activity actually taking place reveals that the city is
better at spending money than at completing projects, let alone on time and
within budget. Specifically, among a group of important projects analyzed,
less than one in ten was finished in accord with a reasonable timetable. The
chapter uses case studies to identify the sources of delay and makes recom-
mendations for improved performance.

Budgeting has a revenue as well as an expenditure side, and the last two
chapters in this section consider the sources of municipal funds. "Tax Policy"
identifies criteria for distinguishing "good" from "bad" taxes with greatest
emphasis on the concepts of economic efficiency and equity.18 It applies these
standards to each of the city's major taxes. The results highlight the shortcom-
ings of two taxes, the unincorporated business tax (yielding $356 million in
fiscal year 1990) and the commercial rent tax ($685 million). Both are forms
of double taxation that do harm to local economic development and create
inequities among different forms of businesses. The recommendation is to
eliminate each, a move that would be possible if the state assumed more
responsibility for financing redistributive activities now relying on a local tax
base.

The single largest revenue source for the city is the property tax, and it is
the subject of the final chapter in this section.19 The chapter has a single
theme: political decisions have made New York City's property tax an eco-
nomic nightmare. Legislation effective in 1983 legitimized different tax rates
for four different classes of property, thereby permitting the mayor and city
council to tax small residential property at much lower rates than other
classes. This initial inequity has been amplified since then. By fiscal year 1991
the effective tax rate for home owners was $0.84 per $100 of market value; in
contrast, commercial property owners paid over five times as much, or $4.31
per $100 of market value. This subsidy of home owners by owners of other
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types of property is politically motivated, as well as economically harmful and
grossly unfair to renters and businesses.

Service Delivery

City government does more than raise and spend money; it delivers services to
citizens. Part IV, "Service Delivery," considers how well municipal leaders
perform their task. The first chapter, "Expenditures and Services," presents a
conceptual model for examining the relationship between spending and ser-
vice delivery.20 The key concepts are resources, or inputs, and outputs in the
form of services to citizens. Productivity is a relationship between inputs and
outputs; it is determined by the skill with which management utilizes the
available resources. Application of the model to municipal services is difficult
because inputs and especially outputs are difficult to measure, but an illustra-
tion from the task of refuse collection shows it can be done. The results
provide useful information for mayors seeking to improve productivity as well
as for citizens seeking to judge how well elected officials are doing their service
delivery job.

Using an input-output approach highlights the fact that the major input
to municipal services is labor. Hence a major determinant of productivity is
the unit cost of labor, and the price of labor is in large part a function of
municipal wage policy as set in collective bargaining. Chapter 12, "Municipal
Wage Policy," seeks to identify guidelines for setting municipal wages.21 After
describing the structure of municipal labor relations and the outcomes of
bargaining from the mid-1970s through fiscal year 1991, it presents guide-
lines for contracts covering the next few years. These include keeping pay
increases below the rate of inflation (since they have exceeded inflation in
most recent years), permitting substantial variation in rates of pay increase
among different occupations to reflect external labor market conditions (tens
of thousands of people apply for posts as sanitation workers; nursing posi-
tions go vacant); and using "gainsharing" to provide additional compensa-
tion to groups of workers who agree to changes in work rules that yield
recurring productivity gains.

The last three chapters examine the performance of specific municipal
agencies. "The Uniformed Services" is broadest in scope, covering the Police,
Fire, Correction, and Sanitation departments.22 In each case the services per-
formed by the agency are identified and the input-output model is used to
assess performance during the late 1980s. The findings vary among the ser-
vices, but a general conclusion is that the "uniformed" bureaucracies success-
fully resist changes that might improve productivity. The chapter ends with 20
specific steps that could be taken promptly to improve the performance of the
uniformed services.

The Department of Parks and Recreation is among the smallest of munici-
pal agencies in terms of budget and employees, but the chapter reviewing its
history and performance is instructive.23 It relates how the department's in-
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ventory of facilities was expanded through Robert Moses's entrepreneurship
and with the help of substantial federal funding in the form of Depression-era
public works projects. As a result, since Moses left office in 1960, parks
commissioners have consistently faced the task of maintaining a large system
with limited local resources. There is a mismatch between the size of the city's
park system and the size of the department's budget that causes much of the
system to be in a state of neglect. Given the reality of limited resources, the
ways suggested for avoiding the need to abandon some parks are (1) to obtain
more earmarked revenues for parks from private philanthropy and from in-
creased user fees; and (2) to reduce the number of personnel required to
maintain parks by introducing competitive arrangements involving private
contractors to replace the insulated, quasi-military civil service system that
now prevails.

"The Health and Hospitals Corporation" examines the agency responsi-
ble for operating the nation's largest municipal hospital system.24 It traces the
system's origins from the infirmaries of poorhouses, to a separate Hospitals
Department, to the creation of the public benefit corporation in 1970, to the
impact of the 1975 fiscal crisis on the corporation's autonomy. The analysis
then shifts to the performance of the agency in delivering its services during
the late 1980s. As with other agencies the trends are mixed, but the evidence
includes examples of services whose unit costs have risen sharply with little or
no sign of improved quality. The analysis points to the affiliation system—
under which contracts with private teaching institutions are the principal
means for obtaining physician staff—as a source of high costs and weak
management. Exploration of alternatives for staffing the municipal hospitals
would require changing the political balance between the private and public
sectors in the local health care sector, but such initiatives could lower costs
and yield higher-quality services.

The agencies assessed in Part IV do not comprise a comprehensive or even
representative set of municipal services. Large and important functions, in-
cluding education, social services, and transportation, are omitted. Conse-
quently, general conclusions should be drawn cautiously. But the cumulative
evidence points in a consistent direction: There is much inertia within the
system, which makes change difficult. This is true whether current practices
rely heavily on civil servants (as in the uniformed services) or on private
contractors (as with the HHC). The major difficulty is in putting forward
changes, regardless of the direction of the change. There may be no single
solution for improving productivity, but because innovation is essential the
common obstacle is a reluctance to change.

An Assessment

If we are successful, the remainder of this book will supply readers with
abundant information about the government of New York City. But more
than offering information, we want to convey a point of view and permit an
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educated judgment about the political status of the nation's largest munici-
pality.

As noted earlier, the values guiding the inquiry are responsiveness and
efficiency. Good government should reflect the preferences of its citizens in its
policy choices and should provide its residents with services that are delivered
efficiently. Unfortunately, New York City falls short in both respects.

Municipal political institutions do not meet high standards for the rele-
vant criteria. Elections for key offices are rarely competitive; not surprisingly,
they attract, at best, only one-third of the eligible electorate. Equally impor-
tant, the few mayoral contests that meet the competitiveness standard are
decided on the basis of voters' views on race relations rather than the candi-
dates' capacity to formulate policies bearing more directly on the operation of
municipal government. In sum, for most municipal offices the electoral mech-
anisms for promoting responsiveness are rusty and performing poorly; for the
mayoralty, the somewhat healthier competition is distorted by issues of race.

These political weaknesses are matched by managerial faults. Reviews of
several city agencies indicate that innovation is rarely promoted and difficult
to implement. As a result, services are costly, and new resources are as likely
to be allocated to enriching those who provide the services as to expanding or
improving the benefits received by citizens.

Just as municipal officials often do not spend wisely, they also do not tax
wisely. The current mix of revenues includes taxes that give unjustified sub-
sidies to some home owners while imposing harmful burdens on renters and
businesses who remain. The highest local taxes in the nation are neither raised
sensibly nor spent effectively.

As these final paragraphs indicate, we completed this analysis of New
York City government in a far less congratulatory frame of mind than did
Sayre and Kaufman over 30 years ago. It would be depressing to think that the
standards of responsiveness and efficiency set by New York City are the best
an American city can achieve. The lasting impressions which New York City
politics provides its contemporary students are not uplifting. We hope the
potential rewards in the form of a vibrant local democracy serving over 7
million of the world's most diverse citizens will be sufficient to draw those
bold enough to explore the subject into the fray of promoting reform.
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OVERVIEW OF
POLITICAL CHANGE

The field of urban politics has changed dramatically since the early 1960s,
which many regard as its heyday. Then, some of political science's major
figures mounted a counterattack against a loose assemblage of neo-Marxists,
mostly sociologists, who had concluded that American cities, like the larger
society, were governed by a "power elite." The issue seemed important at the
time. The efforts of the political scientists involved served as evidence that
their discipline was capable of providing intellectual leadership in a period
when national political leaders were showing increased concern for urban
problems.

Unfortunately, the field's prominence was short lived. Critics from within
and outside the discipline identified methodological weaknesses in evidence
supporting the new interpretations. As quantitative methods became more
fashionable in the social sciences, the perceived lack of rigor in the research
techniques of the field of urban politics led many promising young scholars to
view it as a career dead end. Perhaps equally important, changes in the
national political mood lessened concern for the political and social ills preva-
lent in urban areas.

The fiscal problems experienced by many American cities in the 1970s
rekindled interest in urban politics. The neo-Marxists returned. Since it was
hard to square the fiscal disorder of cities with the notion that local elites had
everything under control, they broadened their argument to include the work-
ings of capitalism nationally and internationally. However, few political scien-
tists were interested in recreating the community power debate by either
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attacking the new models or seeking to deal with deficiencies in the earlier
counterarguments. Instead, some used well-developed quantitative techniques
to study the determinants of urban fiscal problems; others turned toward
more normative policy research with a goal of developing a "national urban
policy."

These varied research strands continued through the 1980s. Racial ten-
sions and obstacles to political incorporation of minorities in urban areas also
matured as a subfield in this decade. But a common legacy of this diverse set of
inquiries is the view that local politics plays a relatively unimportant role in
shaping the development of American cities. Some scholars emphasize the
economic constraints imposed by competition within a capitalist system;
others emphasize the dominance of intergovernmental constraints and stimuli
with an emphasis initially on the federal government and, more recently, state
governments. Few now emphasize local politics as the principal mechanism
shaping the fate of urban America.

This chapter pursues this theme by examining political change in New
York City. The first section identifies a set of fiscal policy choices whose
varying resolution distinguishes four periods in the political history of New
York City since 1960. The second section proposes a model of political
change that relies on three causal factors: intergovernmental influences, the
performance of the local economy, and changes in power relationships among
local political groups. The third section applies the model to explain political
change in New York City. The concluding section discusses the implications of
the findings.

Identifying Political Change
A meaningful definition of local political change requires some explicit as-
sumptions about what local government does. Political scientists generally
point to three activities over which local government officials exercise discre-
tion. These "stakes and prizes" of local politics involve the expenditure of
public funds, the raising of revenues, and regulation.1

Elements of Political Change

Public expenditure policies have two fundamental dimensions, how much to
spend and what to spend it on. The scale of spending indicates the size of local
government; over time, municipal spending may shrink or expand. The dis-
tribution or mix of spending among types of services and groups of beneficia-
ries indicates the priorities of local government; over time municipal priorities
also may change.

Government officials also decide who pays for municipal activities. These
decisions involve choices between "exporting" taxes and burdening local
resident; in addition, the local burden must be distributed among groups of
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residents. Changes in the incidence of taxation typically are described in terms
of progessivity or regressivity.

Cities also regulate individual and business behavior, ranging from the
establishment and enforcement of building and health codes to land use.
While regulation is an important local function, it is not addressed in this
chapter. This is a significant limitation, but fiscal behavior remains an impor-
tant element of local political change.

The focus on spending and finance requires some elaboration of the data
appropriate for describing these policies. Each dimension of local fiscal policy
can be measured quantitatively.

Spending

Inflation and economic growth make current-dollar spending a misleading
indicator. Constant-dollar (that is, inflation-adjusted) expenditures and ex-
penditures as a share of local economic output are more appropriate yard-
sticks. Table 2.1 presents spending by the city of New York in current dollars,
constant (1982) dollars, and as a share of value added by the local economy.
(Unless noted, textual references to spending are in constant dollars and are to
fiscal years.)

With respect to the functional distribution of spending, local government
expenditures can be divided into three broad categories—developmental, re-
distributive, and allocative.2 Developmental spending is intended primarily to
enhance business activity. It includes infrastructure investments, subsidies for
industrial parks, and the maintenance and improvement of transportation
facilities, including mass transit, which is particularly significant in New York
City.

Redistributive expenditures are aimed at improving the living conditions
of residents at the low end of the income distribution. The major redistributive
items in the New York City budget are public assistance or "welfare" pay-
ments, medical care, social services for the poor, and housing subsidies.

The remaining city services are considered allocative. These expenditures
are not viewed as having differential impacts among income groups or classes
but as serving residents generally. Examples include refuse collection and fire
protection. For the most part, political disputes over this type of spending are
based on geographic areas or neighborhoods.

However, in New York and other large cities allocative functions include
activities that have significant developmental and redistributive impacts, par-
ticularly education and criminal justice. Education has an important develop-
mental purpose as an investment in future labor supply. In addition, educa-
tion expenditures have a redistributive quality because the student population
is disproportionately poor.3

Criminal justice also has strong developmental and redistributive impli-
cations. To the extent that police, prosecutorial, judicial, and correctional
services promote public safety, they contribute to a city's economic competi-
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Table 2.1 Spending by the City of New York, Fiscal Years
1961-1990 (dollars in millions)

Fiscal Year

1961
1962
1963
1964
1965
1966
1967
1968
1969
1970
1971
1972
1973
1974
1975
1976
1977
1978
1979
1980
1981
1982
1983
1984
1985
1986
1987
1988
1989
1990

Current
Dollars

$2,734.4
2,958.9
3,237.3
3,540.9
3,844.2
4,240.5
4,977.6
5,517.5
6,329.9
6,893.0
7,938.6
8,820.0
9,525.6

10,721.9
12,377.3
12,261.3
12,989.7
13,090.1
13,216.4
14,290.2
15,108.5
16,370.8
16,992.2
18,537.1
20,484.2
21,745.2
23,289.2
24,647.0
27,624.9
29,682.9

Constant
(1982)
Dollars

$8,572.0
9,185.1
9,856.7

10,545.2
11,342.2
12,209.1
13,870.3
14,938.0
16,216.1
16,546.7
17,843.1
18,846.3
19,480.5
20,114.1
21,139.0
19,638.7
19,775.1
18,958.8
17,891.0
17,482.1
16,742.3
16,793.7
16,524.0
17,251.8
18,278.5
18,737.0
19,350.1
19,428.1
20,713.2
21,063.1

Percentage
of Local

Value Added

9.7%
10.2
10.7
11.2
11.8
12.5
14.0
14.8
15.7
15.9
17.5
18.5
19.1
20.2
22.2
21.0
21.2
20.1
18.8
18.4
17.4
17.4
17.0
17.2
17.8
17.9
18.0
17.8
19.1

NA

Average annual percentage change
FYs 1961-69 11.1% 8.3%
FYs 1969-75 11.8 4.5
FYs 1975-83 4.0 (2.7)
FYs 1983-89 83 3.5

Sources: Expenditure data are from City of New York, Comprehensive Annual Fi-
nancial Report of the Comptroller, fiscal years 1961-1990 editions. The expenditure
totals include operating and capital expenses. The totals for fiscal years 1968-80
have been adjusted by the authors to take into account changed practices in the
reporting of the state and federal portions of expenditures under the Medicaid pro-
gram. Specifically, estimates of state and federal reimbursement for Medicaid ex-
penditures have been subtracted from these years' spending totals; this makes the
1968—80 fiscal-year spending totals consistent with later years. Constant-dollar
conversions for expenditures are based on U.S. Department of Labor, Bureau of
Labor Statistics, Middle-Atlantic Regional Office, "Consumer Price Index for All
Urban Consumers (CPI-U) for the New York—Northeastern New Jersey Area." Value
added estimates were provided by Matthew Drennan based on the econometric
model described in his Modeling Metropolitan Economies for Forecasting and Policy
Analysis (New York: New York University Press, 1985). Figures are fiscal year esti-
mates based on averages of calendar year figures. Value added figures are in constant-
dollar values based on the national GNP price deflator.

Note: NA, not available.
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Table 2.2 City of New York Expenditures by Function, Selected Fiscal Years (percentage distribution)

Function

Primarily redistributive functions
Public assistance
Health
Social services
Housing

Primarily developmental functions
Infrastructure
Transportation

Education
Elementary and secondary
Higher

Criminal justice
Police
Other

Other allocative functions
Total

Total expenditure
($ millions)

1961

25.8%
8.7

11.0
5.3
0.8

11.0
5.2
5.8

27.4
24.9
2.5

13.7
10.6
3.1

22.2
100.0%

$2,290.6

1969

35.8%
15.9
11.7
7.5
0.7
5.6
4.9
0.7

29.0
25.6
3.3

11.3
9.1
2.2

18.4
100.0%

$5,800.7

1975

32.6%
11.5
9.6
9.8
1.6

11.2
8.6
2.6

28.6
24.0
4.5

12.7
9.9
2.8

15.0
100.0%

$10,444.8

1983

33.2%
9.2
9.9

11.8
2.3
8.4
4.4
4.0

26.9
25.7

1.2
12.3
9.7
2.7

19.1
100.0%

$15,353.3

1989

30.8%
6.5
9.9

11.0
3.4
9.5
4.8
4.7

25.6
24.3

1.3
14.7
10.3
4.5

19.4
100.0%

$25,656.1

Source: See Table 2.1. Total includes capital and operating expenses. Total adjusted by authors to account for change in Medicaid reporting. Total excludes debt service; see Note 4.
Details on the allocation of items to each function are available from the authors; the method follows closely that presented in Charles Brecher and Raymond D. Horton,
"Expenditures," in Charles Brecher and Raymond D. Horton, eds., Setting Municipal Priorities, 1984 (New York: New York University Press, 1983), pp. 68-96.



tiveness. In addition, they are redistributive in that the poor are dispropor-
tionately represented among the victims of crime. Thus, it is appropriate to
examine the mix of city spending in terms of five categories: primarily devel-
opmental, primarily redistributive, educational, criminal justice, and other
allocative services. Table 2.2 presents a distribution of the city of New York's
expenditures in selected years using these categories.4

Finance

Public expenditures must be financed. Determining "who pays" is as impor-
tant as determining "who gets." Three basic sources of public funds can be
tapped: lenders, other governments, and local taxpayers.

Borrowing, which mostly takes the form of issuing long-term bonds,
transfers the burden of financing local government from current to future city
residents. It is regarded as an appropriate financing mechanism when the
benefits of expenditure are received primarily by future residents, as is the case
for most capital improvements. However, capital improvements also may be
financed from current revenue sources on a "pay as you go" basis. Moreover,
borrowing sometimes is used to finance current operations.

Intergovernmental aid shifts the financial burden from city residents to
taxpayers in the "outside" world. Although city residents pay taxes to state
and federal governments, these payments need not be returned in the form of
aid. Thus, most federal and state aid is viewed as "free" money.

Local revenues consist primarily of taxes, but they also include user
charges such as license fees, water bills, and a variety of other items. The
burden of taxes varies with the type of tax. Some, such as the local personal
income tax, residential property taxes, and sales taxes on items consumed by
residents, are paid by residents. Others are exported, such as the hotel occu-
pancy tax, the commuter income tax, and taxes on business income earned by
selling goods or services to nonresidents. The ultimate burden of other taxes,
such as the commercial occupancy tax, is a source of controversy among
economists. Nevertheless, the mix of taxes determined by local government
choices strongly influences the extent of which residents provide funds for
municipal expenditure.

Local taxes also have distributive consequences. A progressive local in-
come tax requires higher-income residents to finance a greater share of local
expenditures than does a sales tax. And the residential property tax, which
has been characterized as a "rent tax," places a disproportionate burden on
low-income households because so much of their income is devoted to hous-
ing costs.

Although comprehensive data on the incidence of the city of New York's
taxes over the past three decades are not available, Tables 2.3 and 2.4 present
some instructive information. Table 2.3 categorizes municipal income among
borrowing, intergovernmental aid, and local sources; Table 2.4 divides local
revenues among the real estate tax, sales tax, personal income tax, business
income taxes, commercial rent tax, and others.
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Table 2.3 City of New York Revenue Sources, Fiscal Years 1961-1990 (percentage distribution)

Fiscal
Year

1961
1962
1963
1964
1965
1966
1967
1968
1969
1970
1971
1972
1973
1974
1975
1976
1977
1978
1979
1980
1981d

Capital

10.6%
10.9
13.0
12.5
12.4
10.9
8.3
7.9
7.5
9.6

12.1
12.7
12.4
10.7
8.8
5.9
8.2
2.2
3.7
2.5
3.9

Borrowinga

Operatingb

—
—

0.8%
2.4
1.6
1.1
1.9
3.4
1.5
2.6
1.7
3.2
2.3
8.6
7.2
9.4
7.6
5.4
3.1
2.5

—

Intergovernmental Aid

Total

10.6%
10.9
13.8
14.9
14.0
12.0
10.2
11.3
9.0

12.2
13.8
15.8
14.6
19.3
16.0
15.3
15.8
7.6
6.8
5.0
3.9

Capital c

0.5%
0.5
0.9
0.8
0.4
0.3
0.7
0.7
0.5
0.4
1.3
1.0
1.6
2.8
3.0
3.0
1.8
2.6
2.9
2.0
2.4

Operating

17.7%
18.4
19.8
19.2
19.8
23.4
27.4
28.6
32.1
29.3
30.0
28.6
28.2
26.7
26.8
31.2
30.3
35.3
36.5
36.9
35.8

Total

18.2%
18.9
20.7
20.1
20.2
23.7
28.1
29.4
32.6
29,7
31.3
29.6
29.7
29.5
29.8
34.2
32.2
37.9
39.4
38.9
38.1

Local Taxes

Operating

71.2%
70.2
65.5
65.0
65.8
64.3
61.7
59.4
58.5
58.1
54.9
54.6
55.6
51.2
54.1
50.4
52.0
54.5
53.8
56.1
58.0

Capital

11.2%
11.4
13.9
13.3
12.8
11.2
9.0
8.6
8.0

10.0
13.5
13.7
14.0
13.5
11.8
8.9

10.0
4.8
6.5
4.5
6.2

Total

Operating

88.8%
88.6
86.1
86.7
87.2
88.8
91.0
91.4
92.0
90.0
86.5
86.3
86.0
86.5
88.2
91.1
90.0
95.2
93.5
95.5
93.8

Total

100.0%
100.0
100.0
100.0
100.0
100.0
100.0
100.0
100.0
100.0
100.0
100.0
100.0
100.0
100.0
100.0
100.0
100.0
100.0
100.0
100.0
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Table 2.3 (Continued)

Fiscal
Year

1982
1983
1984
1985
1986
1987
1988
1989
1990

Borrowinga

Capital Operating b

6.5 —
5.3 —
5.7 —
5.1 —
7.9 —
6.4 —
8.3 —
8.9 —

10.3 —

Intergovernmental Aid

Total

6.5
5.3
5.7
5.1
7.9
6.4
8.3
8.9

10.3

Capitalc

2.9
2.1
1.7
2.1
0.9
1.3
0.7
0.9
1.2

Operating

34.5
34.1
34.0
33.7
32.9
30.3
30.0
29.6
29.5

Total

37.4
36.2
35.8
35.8
33.8
31.6
30.7
30.4
30.7

Local Taxes

Operating

56.1
58.5
58.6
59.1
58.2
62.1
61.0
60.7
59.0

Capital

9.4
7.4
7.4
7.2
8.9
7.6
9.0
9.7

11.5

Total

Operating

90.6
92.6
92.6
92.8
91.1
92.4
91.0
90.3
88.5

Total

100.0
100.0
100.0
100.0
100.0
100.0
100.0
100.0
100.0

Sources: City of New York, Comprehensive Annual Financial Report of the Comptroller, fiscal years 1961—1990 editions. The figures for fiscal years 1968—80 have been adjusted by
the authors to take into account changed practices in the reporting of the state and federal portions of expenditures under the Medicaid program.
aCapital borrowing includes Other Revenues category, as well as small items such as Interest, Miscellaneous, Transfers to/from Other Funds, and Reimbursements.
bAssumes excess of expenditures over revenues as amount borrowed for fiscal years 1976—80. Fiscal years 1961-75 include New York City Stabilization Reserve Corporation,
Borrowed from Other City Funds, Borrowed from Other City Funds in Lieu of Revenue Anticipation Notes, Transfers to/from Other City-Owned funds, Stabilization Reserve Fund
Revenue Anticipation Notes Issued, and Budget Notes Issued for State Guaranteed Federal Revenue Sharing.
cAlso includes aid revenue from sources other than state and federal government.
dCapital figures do not include $147 million transfer from the General Fund.


