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1.
Introduction
On February 14, 2007 at 10 A.M. in the Committee Room at City Hall, the Committee on Lower Manhattan Redevelopment, chaired by Council Member Alan J. Gerson, the Committee on Waterfronts, chaired by Council Member Michael C. Nelson, and the Committee on Parks and Recreation, chaired by Council Member Helen D. Foster, will hold a joint hearing on “Governors Island: The Status and Timing of Park Space and Master Plan Development.”

This hearing continues the oversight that began with an April 9, 2002 hearing held jointly by the City Council’s Committee on Economic Development, the then-Select Committee on Waterfronts, and the Land Use Committee’s Subcommittee on Landmarks, Public Siting and Maritime, which focused on proposals for the acquisition and development of Governors Island.  Oversight continued with a May 1, 2002 hearing held by the Committee on Higher Education, which addressed proposals to utilize part of Governors Island for a CUNY campus and for a teacher training center, and a January 21, 2003 hearing held jointly by the City Council’s Select Committee on Waterfronts and then-Select Committee on Lower Manhattan Redevelopment, which evaluated the Governors Island transfer agreement made between the City, the State, and the Federal Government.  On June 2, 2004, an oversight hearing was held jointly between the Committees on Higher Education and Waterfronts, and the then-Select Committee on Lower Manhattan Redevelopment, at which testimony was heard regarding the status of the island, plans by the Governors Island Preservation and Education Corporation (GIPEC) for future development of the island, and how those plans fit into the redevelopment of Lower Manhattan.  The most recent hearing was held jointly on June 16, 2006, by the Committees on Waterfronts and Lower Manhattan Redevelopment, which focused on three requests for proposals for development issued by GIPEC in early 2006, and GIPEC’s timetable for future development of Governors Island.
2.
Background

a.  Governors Island

Governors Island (the Island) is located in the Upper New York Bay, off the southern tip of Manhattan, approximately one-half mile from the Battery and one-third mile from Red Hook, Brooklyn and is within the Borough of Manhattan.  The Island has a long and distinguished history as a military facility, first used by the British in 1664 as a means of fortifying the New York harbor, and later by the United States Army and the United States Coast Guard (Coast Guard).

The Island consists of 172 acres and is occupied by 225 structures.  The 92-acre northern section, consisting of 102 buildings, including Fort Jay and Castle William, is listed on the National Register of Historic Places and is also a New York City Historic District.
  The southern 80 acres were created in the early part of the 20th century on landfill from the Lexington Avenue subway line construction.  The buildings on the southern portion of the island consist mostly of low-rise residential, administrative and support services for the Coast Guard.

In 1966 the Island was home to the largest United States Coast Guard base in the world.   At its peak, approximately 3500 personnel with family members in 800 homes and 400 dormitory units were stationed there.  In August 1997, all Coast Guard operations on the Island ceased, and all personnel were relocated, except for a small caretaker crew.

b.  The Transfer

Section 9101 of The Balanced Budget Act of 1997, directed the United States General Services Administration (GSA), the agency with jurisdiction over the island, and the agency responsible for the conveyance of excess and surplus federal real property, to sell all interests of the United States in Governors Island at “fair market value,” reserving a “right of first offer” to New York State and New York City.  Fair market value was originally estimated at $500 million, although it was later changed to $300 million by the fiscal 2001 federal budget.

In January 2001, President Clinton designated the Island’s historic district, including Fort Jay and Castle William, as a National Monument in order to enhance the public purposes uses of the Island.
 In March 2002, the City and State were notified that President Bush was prepared to authorize the sale of Governors Island for a nominal fee.  On January 31, 2003, the GSA transferred the Island’s National Monument property, totaling 22 acres, to the Department of the Interior, to be managed by the National Parks Service (NPS), and the remainder of the Island to the Governors Island Preservation and Education Corporation (GIPEC), a New York not-for-profit corporation formed by New York State for the purpose owning and managing the Island.

c.  National Park Service

On April 23, 2003, in the Federal Register, the NPS announced its intention to create a General Management Plan (GMP) to set out a long-term approach to management of the National Monument, which would be prepared in cooperation with the redevelopment plans being prepared by the GIPEC.  Alternatives were to be developed to guide the management of the Monument over the next 15 to 20 years.  The plan would incorporate various zoning and management prescriptions to ensure resource preservation and public enjoyment of the Monument, and would evaluate the environmental consequences that could result from implementing the various alternatives.  The target date for the record of decision for the General Management Plan was originally February 7, 2006, however, NPS currently projects 2007 for the publication of a draft of the GMP.

d.  Governors Island Preservation and Education Corporation

GIPEC was created on September 13, 2002 as a subsidiary of New York State’s Empire State Development Corporation (ESDC) and is responsible for the planning, redevelopment and ongoing operations for 150 acres of the Island.  A twelve-person board governs GIPEC, with six members appointed by the Governor and six by the Mayor.  Each board member serves a two-year term.  The current Chairman of GIPEC is Daniel Doctoroff, the City’s Deputy Mayor for Economic Development and Rebuilding.  In May 2006, Governor Pataki and Mayor Bloomberg announced the appointment of Leslie Koch as President of GIPEC.

According to the terms of the Deed transferring ownership of the Island, GIPEC, the State and the City are required to “develop and adopt… a master plan for the preservation and re-development and use of Governors Island (the ‘Master Plan’) which… shall incorporate the terms… of this Deed, and… which… is expected to be adopted and approved on or before December 31, 2007.”

Regarding financial support, in Fiscal Year 2006, the City Capital Budget allocated $15.095 million in capital funds, and the City Expense Budget allocated $5 million in operating funds to GIPEC.  Both amounts were matched by the State.  In Fiscal Year 2007, the City provided $27.075 million for construction and site development and $5 million in operating funds for GIPEC.  These amounts were again matched by the State.  For Fiscal Year 2008, the Mayor has proposed $37.5 million for capital costs and $7 million in operating funds.  Thereafter, the Mayor’s five-year capital budget proposes $31.5 million in Fiscal Year 2009 and $7 million each year for Fiscal Years 2010, 2011 and 2012.  The proposed State capital budget allocates $20 million in Fiscal Year 2008, and no subsequent allocations.

e.  Required, Permitted and Prohibited Uses

As part of the transfer to GIPEC, a series of deed restrictions were imposed.  Development of the Island must be consistent with the land use requirements set forth in the Deeds, which are summarized below:

1. Public Accessibility:  The Island must be accessible to the public in perpetuity.  

2. Public Benefit Uses:  A portion of the Island, not less than 90 acres, including the National Monument, shall be used for the following Public Benefit Uses:

a. Parkland Uses:  Forty acres, not including the National Monument, are to be dedicated for park use in perpetuity.  At least twenty acres must be contiguous.  

b. Educational Uses:  At least twenty acres shall be dedicated to educational uses including classrooms, libraries, offices, auditoriums, incubators, research facilities, campus facilities, conference facilities, student and faculty housing, student services and dining facilities.  These uses must remain in place for not less than 30 years.

c. Additional Public Benefit Uses:  The remainder of the public benefit portion may be used for additional open space, including a public esplanade around the perimeter of the Island, publicly accessible active and passive land and water-based recreation facilities, museums, historic sites, surface and water transportation uses, and not-for-profit cultural facilities.  These public benefit uses must remain in place for not less than 30 years.

3. Additional Permitted Uses:  Other permitted uses include entertainment facilities; housing for caretakers and managers of Governors Island and police and fire facilities; short-term and extended stay accommodations; cultural and arts facilities; hospitality uses including hotels and conference/banquet facilities; commercial office space; retail, service and dining facilities; public works; health facilities; other public, commercial and mixed-used purposes.

4. Prohibited Uses:  Include residential uses, except as otherwise expressly permitted; industrial or manufacturing uses; casino or gaming uses; parking, except for vehicles used for operation and maintenance or visitor transportation; and electric power generating stations, unless used only to supply Governors Island.  These restrictions are in place for 50 years.

5. Historic Preservation:  The rehabilitation of any structures on the Historic District on the northern portion of the Island must conform to the Governors Island Preservation and Design Manual, which was developed by GIPEC on January 28, 2003.

3.
Development Plans

a.  Pre-Transfer

A good deal of attention was given to possible uses of the Island prior to the transfer of ownership in 2003.  In 1997 and 1998 the United States General Services Administration (GSA) examined seven redevelopment options and completed an environmental impact statement examining the potential effects of each of the options.
 In June 1998, the New York City Economic Development Corporation (EDC) issued two reports.  The first, “The Market Assessment and Financial Analysis for a Proposed Development of Governors Island”, analyzed four potential development alternatives (residential, office, casino and hotel/spa/conference center) for a site of approximately 25 acres on the southern portion of the island.  The accounting firm, Coopers & Lybrand, estimated a range of income to the City for each alternative, from $4.7 million for the conference center to $57 million for the casino.  The second report, “Governors Island Condition Assessment”, estimated that the cost of improvement to roads, utilities and piers would range from $20 to $45 million depending on the development option chosen.  The costs are expected to be considerably higher now.

In July 1998, the EDC issued a Request for Expressions of Interest (RFEI) for the redevelopment of Governors Island.  According to the EDC, approximately twenty-five proposals were submitted in response.  Submissions were made by New York University/Columbia University for student housing and faculty office space, Tivoli Gardens for an amusement park, Governors Island Development Alliance for corporate office space and large-scale residential buildings, the Corcoran Jennison Company for a conference/business center, and the New York City Club and Nature Our World for a public park and open space.

On January 6, 2000, Mayor Guiliani, Governor Pataki, Senator Moynihan and New York State Assembly Speaker Sheldon Silver announced a City/State and private partnership concept for the redevelopment of the Island.  Under this joint plan, the northern portion of the Island would have been maintained as a historic cultural center and museum, including Fort Jay and Castle William.  A conference center, an extended-stay hotel, moderately priced temporary family lodging, and a health and wellness center would also have been located there.  The southern portion of the Island would have consisted of a 50-acre public park, athletic fields and a new museum and aquarium celebrating the Hudson River.  The plan would have included limited commercial, retail and food establishments as well as an esplanade surrounding the island.  Access to the island would have been by ferry through a concession agreement.  The federal government ultimately rejected this plan, because it lacked the necessary level of detail to demonstrate a commitment to public use.

In March 2002, the City and State were notified that President Bush was prepared to authorize the sale of Governors Island for a nominal fee provided that the City and State could provide a proposal that was acceptable to the President.  Governor Pataki and Mayor Bloomberg agreed on a proposal to transform the Island into a new “flagship” campus for CUNY, which would include a teacher training center.
b.  GIPEC’s Request for Expressions of Interest

In January 2003, the Island was transferred to GIPEC and NPS.  On January 8, 2004, GIPEC announced the selection of a consulting team for pre-development and planning services.
  Thereafter, on March 31, 2005, an RFEI was issued by GIPEC directed at developers, investors, and a range of potential tenants, such as education and non-profit organizations.  The RFEI was expected to attract a variety of concepts, and visions that GIPEC staff and consultants could then take into consideration in the crafting of an RFP for development on the Island.  Ninety-six respondents submitted a wide variety of responses, ranging from development ideas for a single building or piece of land to whole island proposals.

In October 2005, GIPEC held a Public Information Session to discuss the development of the Island.  At the presentation, GIPEC representatives offered four different possible visions:  “minimum build island,” which would maximize park space and open area; “destination island,” focusing on tourist attractions; “iconic island,” combining tourism, educational uses, housing, and outdoor performance venues; and “innovation island,” concentrating on innovation and excellence in education, research and business.

c.  GIPEC’s Requests for Proposals

Utilizing the responses to the 2005 RFEI, on January 2, 2006, GIPEC issued two Requests for Proposals (RFP) for services required to assist in the planning and redevelopment of the Island.  One sought a consultant team with cost-estimating and pre-construction advisory expertise.
  The other, for master planning services, sought a consultant team with urban design, landscape architecture, and engineering expertise.
  The deadline for responding to these two RFPs was January 23, 2006.  On February 15, 2006, GIPEC issued a third RFP to solicit proposals for the development of the island.
  The response period for this RFP ended on May 16 with the receipt of 25 proposals.

d.  Recent Developments


At the June 2006 hearing of the City Council Committees on Waterfronts and Lower Manhattan Redevelopment, GIPEC witnesses made reference to the RFPs issued earlier that year and to GIPEC’s timetable and the planned evaluation process envisioned for the selection of successful proposals for the development of Governors Island.  Three types of proposals were to be reviewed – “whole island” proposals, proposals for a selected building or buildings, and leasing proposals for those who merely wished to occupy space on the Island.

 
Selection of “finalists” was tentatively to be accomplished in September 2006 with execution of “conditional designations” by GIPEC to be completed in November 2006.
   This did not occur.  Instead, after reviewing the various proposals and interviewing those most likely to be successful, GIPEC officials reported to GIPEC’s Board on November 13, 2006 that “none of the whole island proposals met enough of the high standards set out in the RFP selection criteria, including a coherent vision supported by market data, financial return and funding sources, combined with the depth of team experience that would be expected as part of a deal to justify a designation”.

 
Instead of choosing long-term partners for the development of all or parts of the Island in November, 2006, GIPEC changed direction to focus on the development of the Island’s  parkland, and on November 12, 2006, it announced the issuance of Requests for Statements of Qualification (RFQ) for professional design services for the Island’s “new and historic parklands and waterfront promenade”.

 
At the November meeting of the GIPEC Board GIPEC staff presented the “vision for Governors Island’s future open spaces, including a great promenade around the Island’s perimeter; a new major park located on the southern portion of the Island, and improved park design within the northern Historic District”.

As outlined in the RFQ, the new public spaces on Governors Island will include: 

· New parkland: 25 to 40 acres in the southwestern section of the Island, creating stunning recreation and contemplation areas that take advantage of the summer breezes and magnificent views – including a face-on view of the Statute of Liberty and the harbor traffic surrounding the Verranzano-Narrows Bridge.

· Waterfront Promenade: Encircling the Island, a new 2.2 mile public waterfront promenade would offer multiple dramatic views of the New York skyline and New York Harbor, including the Statute of Liberty, Ellis Island and the Brooklyn Bridge.

· Historic District public open spaces: All of the open space of the Historic District must preserve the district’s character and historically significant features.  The Historic District’s landscapes include the 10-acre Parade Ground ... Nolan Park and Colonels Row. 

At the same Board meeting, GIPEC officials announced their intention to designate The New York Harbor School, a small NYC Department of Education high school currently situated at Bushwick High School in Brooklyn, as the first Island “partner”.  The Harbor School was one of the respondents to GIPEC’s February 2006 RFP seeking development partners.  According to Dennis Walcott, NYC Deputy Mayor for Education and Community Development and a member of the GIPEC Board:

The intent to move ahead with the Harbor School is consistent with the mission of GIPEC, where education and preservation are keys to its future development goals.  These goals tie in appropriately with the mission of the Harbor School, to use the harbor and maritime functions as a platform for teaching a standards based curriculum.

Also at the November Board meeting, recognizing that improvements in access to the Island will help make it more appealing to the public and thus more attractive as a home for future development, GIPEC President Leslie Koch advised on the “initiation of an engineering and financial feasibility study by the New York City Economic Development Corporation for an aerial gondola system” which, if constructed, “could provide connections between Governors Island, Brooklyn and Lower Manhattan”.
  

Also described at the meeting were new short-term transportation options that, according to GIPEC, will be in place for the summer of 2007, including a new floating barge located in the northern portion of the Island “which will allow private ferry operators to dock safely on Governors Island”.
 

Most recently, on January 17, 2007, after receiving responses to its November 2006 RFQ from twenty nine international teams of landscape architects, GIPEC announced the selection of five teams from North America and Europe “to participate in a Design Competition for Governors Island’s future public open space, including a great promenade around the Island’s perimeter; a new major park located on the southern portion of the Island, and improved park design within the Island’s northern Historic District”.

According to GIPEC, the five finalist teams will be invited to respond to a second-stage Request for Proposals (RFP), which is in the process of preparation.  Thereafter, “a jury of distinguished design professionals and officials will evaluate the submissions, and a selection is expected in Summer 2007.  Public forums and exhibitions, with opportunity for public input, will be part of the design process”.
  According to GIPEC President, Leslie Koch:

“We will be selecting a team through this process, not a final design.  We will be reaching out to members of the public and many communities for their input both in this process and in the ultimate design of New York’s great new park in the heart of our City’s harbor.”

4.
Issues

a.  Project Principles

As mentioned earlier, the redevelopment of the Island must satisfy a number of objectives required by the deed transfer from the United States government.  Furthermore, GIPEC has delineated a series of project objectives that also must be satisfied.  Specifically, GIPEC’s project objectives are as follows:
   

· Protect, rehabilitate and re-use historic buildings and landscapes:  Many of the buildings on the Island are historic landmarks and must be maintained. 

· Eliminate blighted conditions: The Island’s infrastructure must be renovated including the provision of potable water, electrical service and building accessibility requirements.

· Create a major resource with public access: The deed transfer specifically requires acreage for open space, cultural amenities and educational opportunities.

· Provide for maximum opportunity for participation by private enterprises, consistent with the sound needs of the municipality as a whole: The development must balance the need for public-minded development having high design standards with the ability to attract private sector partners to endow the island with a sound economic future.

· Sustainable Development: The Island must be as financially self-sustaining as possible over the long-term life of the island.

GIPEC promotes several praiseworthy goals with these objectives and establishes a planning framework for redevelopment on the island.  Furthermore, GIPEC’s objectives seek to promote the long-term fiscal viability of the Island and raise the possibility of the potential expenditure of public dollars to fund or maintain the development in the future.  

However, the goal of economic self-sustainability while at the same time developing public open spaces, cultural attractions and educational facilities may be a difficult balance to achieve.  The task of reconciling these two goals, while simultaneously negotiating the terms of the agreements with private developers, may have the unintended consequence of compromising one, or even both, of these goals.  Furthermore, although the requirements for public amenities are clearly stated in the deed transfer from the federal government, the goal of economic self-sustainability is not.  GIPEC must ensure that the transfer document’s requirement that the Island be used for public purposes not be preempted by the project objectives prescribed by GIPEC.

b.  Zoning and Building Code

The Project Area is currently zoned R3-2, for low-density residential development.  However, if the New York State Public Authorities Control Board approves the GIPEC General Project Plan (GPP) the terms of the GPP will be used in lieu of the City’s zoning ordinances.   The construction of all buildings and public improvements will conform to the New York City Building Code.

c.  Historic Preservation


The northernmost 92 acres of the Island are a New York City Historic District
 and a federal National Historic Landmark District.
  Covenants in the Deed require GIPEC to develop this section of the Island in accordance with the Governors Island Preservation and Design Manual, released on January 28, 2003, which prohibits construction, alteration, modification or other work affecting the integrity or appearance of that portion of the Island without prior consultation with the New York State Office of Parks Recreation and Historic Preservation (OPRHP) and the New York City Landmarks Preservation Commission (LPC).  The NPS will manage the National Monument in accordance with federal law and the General Management Plan that will be developed in cooperation with the redevelopment plans being prepared by GIPEC.

5.
Conclusion

After decades of discussion and debate, a vision for Governors Island’s redevelopment is still beyond the horizon.  Governors Island continues to offers an once-in-a-lifetime opportunity to create a new and exciting destination that can welcome all New Yorkers and other visitors.  At the same time, the Island is also a special place with extraordinary historical meaning for New Yorkers and others across the United States and even the world.  The development plan that GIPEC and its future project partners adopt in the coming months and years must respect these concerns and acknowledge that the Island has a significance that extends beyond Lower Manhattan and Brooklyn.  The Council looks forward to learning more about plans for the development of a new park on Governors Island, the opportunities for public input and the concerns of advocates, businesses and the general public.   
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