CHAPTER VI
EDUCATION

A successful recycling program requires active and willing participation on the part
of the public. In New York City that public is amazingly diverse — in terms of
nationality, ethnicity, language, and customs. To educate this diverse population
- -requires knowledge about these differences. In addition, City’s population resides in
a large variety of building types, with an infinite variety of waste management
systems.

The 19 White Paper, New York City Recycling Strategy, while noting that "New Yorkers
are willing to change their behavior to help recycling succeed,” went on to warn:
"Strong public participation cannot be taken for granted." We do not take public
participation for granted, nor can we assume that an entire urban population is capable
of changing its waste disposal attitudes and behavior in the space of a year. Realisti-
cally, the changes we are seeking will take years to be fully accepted.

Through our education program we must teach people and reinforce the idea that
recycling and waste prevention are better than "throwing it away." Equally important,
we must carefully teach building residents, superintendents, owners, and managers
how to recycle. While our education campaign to date has clearly generated results, we
still have much to learn. At times our materials were not as clear as they could be.
Moreover, we are conscious that we are competing with limited resources for seconds
of attention span in the media and advertising capital of the world.

Components of the Educational Program
Outreach

The initial education program for each district we enter begins with meetings with
community board leaders to design an outreach program for local residents. Decisions
are made about languages to publish materials in; databases for civic associations and
community groups are shared; the schedule is confirmed. Outreach workers then
begin to pound the pavement, speak before any audience that will listen, and pursue
building superintendents and managers to answer questions and explain their roles
and obligations in implementing the program.

The implementation schedule (see Exhibit V.1) is ambitious and allows the outreach
team approximately 45 person days of on-site education and outreach. Every effort is
made to reach the leaders of the community, educate them, and motivate them to
actively support recycling at their club and civic association meetings and with their
neighbors. Church groups, street fairs, picnics and rallies, any place that a group
gathers becomes a forum to talk about recycling, its importance and its mechanics.

Internal Education
Every uniformed Sanitation worker is a representative of the Department, so a sig-

nificant, additional strategy for education has been the orientation and training of the
uniformed workforce.

Recycling, as a subject, has been integrated into the Department’s formal training
curricula. All new sanitation workers and supervisors receive a half-day orientation
including an overview of recycling history, its introduction to the Department and
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New York City, and the roles and responsibilities involved in recycling operations. All
new supervisors also receive a self-study gmigﬁ&%ch includes instruction on "manag-
ing change" and information and instruction as te:¢he supervisor’s role in internal and
external communications.

As new districts join the recycling program, the Sanitation officers in the district
participate in a full-day training program that includes: orientation and instruction as
to the operational procedures for recycling in the specific district; an orientation to the
role that enforcement plays in recycling; change management, and the training and
motivation of Sanitation workers; and a review.of ‘the self-study training program,
"Representing the Department.” 3

Mass Mail/Mass Distrijution of Literature
Originally community district-specific-informationf} brochures in atleast Spanish and
English were mailed to building owner§; mahagersfind residents before the residen-
.tial recycling program began‘and whefevermew nfiferials were added. Direct mail
materials were also used to announé ,funﬁ otheriecycling programs as the bulk
program. Over 2,600,000 direct mailings wefe sent PEFY 90.

.....
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The direct mail campaigns-are!?éxpe“‘i\ésive‘;(approiimately $1 per household) and
complete, accurate mailing lists are difficult to obtain. The highest percentage of
tonnage diverted has been in low density/medium-to-high income areas such as
Staten Island and parts of Queens.and BrooklyH, and in high density/ medium-to-
high-income areas such as the Upper East and.West'‘Sides of Manhattan. The lowest
diversion rates have been in low income/high density areas, such as Manhattan
districts 10 and 11 (East and Central Harlem).

Low diversion rates in these districts may be dué in part to any number of design
factors, including the failure of direct mail as a medilifiv; the content and design of the
brochure, or the inadequacy of the mailing lists. However, there clearly are additional
factors which contribute to low diversion rates ip thgse districts. These include
pre-existing waste collection issues;such as inadequate storage facilities, a relative lack
of awareness of the program message and most obviously, the pervasive socio-
economic problems which frustrate change atall 1évels. Alternative strategies that
might be utilized are key issues in the research we-wfil e undertaking in FY 91, which
is described later in this chapter. g

Because direct mail lists are incomplete in high-density and low income areas, a change
in strategy was made earlier this year. Instead of direct mail to tenants, we are now
mailing an informational package to building owners. Under Local Law 19 it is
landlords who are responsible for educating their tenants about recycling, and it is
management that determines the recycling collection methodology within a particular
apartment house. Through this mailing we are enlisting the cooperation of landlords
in distributing literature to each of their tenants. Direct mail campaigns to residents
will continue only in low density districts.

Brochures are also inserted in blue recycling containers when the Department dis-
tributes them for the storage of household metal, glass, and plastics. In addition,
brochures are distributed in quantity by outreach staff to schools, places of worship,
civic and community organizations, and at outdoor events.
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Posters and Flyers

Multilingual posters and flyers, produced for the residential programs as well as for
the Institutional and City Agency recycling programs, are distributed by outreach staff
to local businesses, civic groups, and apartment buildings. More than 500,000 posters
and flyers were produced in FY 90.

Media Placement and Coverage A
Extensive.press coverage is.vital to the.success of recycling. The Bureau of Public
Affairs promotes recycling in three basic ways: a press release goes out to relevant
community papers on each new program; significant milestones — the surpassing of
tonnage goals — are announced in releases; program news events and the beginning
of enforcement, are released to the citywide press; and daily responses to inquiries
from the press are utilized to promote the program. T-

The Bureau of Public Affairs has publicized recycling through the City’s print and
electronic media, taking advantage of the City Hall press corps as well as developing
strong working relationships with a growing number of reporters who cover the
environmental beat. In FY 90, the Department’s recycling program was the subject of
major stories in the Daily News, the New York Times, New York New and The Staten
Island Advance. In addition, the program received editorial su; pport from these daily
papers and the New York Post. The Bureau also negotiated for the repeated placement
of a half-page "house ad" in New York Newsday, listing the schedule for the
Department’s Mobile Drop-Off program. New York City's recycling program has also
been singled out for recognition in national magazines such as National Geographic and
Garbage Magazine and trade publications like Waste Age, and World Wastes.

Recycling stories have been featured on all the major television and cable networks
and local television and cable stations, and New York City’s major news radio stations
have also covered the progress of the recycling program. Press officers have also
worked extensively with the public affairs divisions of various radio stations, includ-
ing two of the City’s Spanish stations - WKDM and WSKQ. These efforts resulted in
Department representatives appearing on a number of public affairs talk programs
and the placement of several radio public-service announcements in Spanish and
English.

Coverage in the major daily newspapers and on TV and radio puts the need to recycle
in a Citywide context, whereas the City’s many community papers are critical in
informing residents exactly when the program will be starting in their areas, and how
it works. Local press is contacted and a media event arranged to kickoff the Curbside
program as it begins in each community district. Community papers stay in touch
with the Bureau of Public Affairs and generally continue to monitor the progress of
the program.

The Bureau of Public Affairs has also placed stories and had editorial board meetings
with the staff of El Diario and the Amsterdam News, in addition to cultivating contacts
with the City’s Asian-American press, which has covered the introduction of recycling
in Manhattan’s Chinatown and the Flushing section of Queens. Outreach to the City’s
various ethnic communities through the ethnic press will be essential to the success
and viability of recycling as it is implemented throughout New York City.
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Advertising
Local Law 19 and Sanitation recycling programs have been advertised by the Depart-
ment in the following ways:

« Full-page ads in daily newspapers, including the Daily News, the Post, Newsday
and the Staten Island Advance.

« Full-page ads in foreign language and ethnic newspapers, including E! Diario,
Noticias del Mundo, the Amsterdam News, The City Sun, and papers reaching the
Korean, Chinese, Indian, and West Indian communities.

+ Full-page ads in community newspapers, including the Qué@ns Chronicle, the
Brooklyn Paper, the Bronx Press Review. -

P

+ Paid and public service announcements on 20 radio stations rea;cliing diversified
audiences and featuring such celebrities as comedians Jerry Stiller and Anne
Meara, salsa musician Johnny Colon, and jazz disc jockey Ray White.

* Transit posters about the New York City recycling law were placed on all
subway lines. Posters were placed on both the interior and exterior of New York
City buses in every borough except Staten Island during FY 89 and FY 90.

+ Posters were placed on the Staten Island side of the Verrazano and Goethals
bridges and on the Staten Island ferry.

Advertising professionals would advise that one of the best means of affecting public
attitudes and changing behavior is through television advertising. Putting aside the
expense of this medium, the Department has not pursued this strategy to date because
recycling had not reached a sufficient number of households in the City to make
television a prudent investment. As the program’s penetration increases, we intend
to explore opportunities for televised public service announcements.

Recycling "Fact-Paks" and General Recycling Information
The Department is in constant receipt of calls and letters requesting information about
recycling. The staff has developed a recycling "Fact-Pak,” which includes brochures
and fact sheets on all Sanitation recycling programs. The Sanitation Action Center,
whose telephone number (212-334-8590) is included in our recycling advertising
campaigns and direct mail literature, handles most of the requests and responds to

general public inquiries regarding recycling. Complex questions are referred to the
Recycling Division of the Department.

We do not assume that our education effort, as implemented to date, is as effective as
it can or should be. We need to continue evaluating the strengths and weaknesses of
our strategies. In the context of the City’s budget difficulties, we will not have the staff
or financial resources to implement the kind of program we would like. As a result,
the challenge will be to use what limited resources we have in the most effective ways.
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New Education Initiatives in Fiscal Year 91
' Research

In FY 91, the Department will contract with a market survey firm to explore — through
surveys and focus groups - the most effective ways to motivate citizens to recycle.
With the benefit of hindsight we now recognize that such research should have been
conducted from the program’s inception, both to pre-test strategies and to provide a
means to track changes in attitude over time. We want to learn how best to reach
landlords, managers, building superintendents, tenants, and home or CO-Op owners,
- as well as to explore the attitudes of the standard demographic groups of ethnicity,
income level, age, and geographic location.

Because recycling education must compete for attention with sophisticated advertising
by every other good cause, service, product, and entertainment, we need the best tools
available if we are to be successful in capturing the public’s attention for recycling.
The study’s findings, combined with the recommendations of aprofessional advertis-
ing agency, will help us shape that program.

This year the Department will contract with a full-service advertising agency to assist
both with design and unit media selection and placement. Limited funds will allow
for only modest advertising compared to industry standards so the Department is
seeking both pro-bono assistance from advertising agencies and additional public
service media time.

Seminars

Experience has taught us that recycling is effective in large apartment buildings only
when maintenance staff is committed to making it work. To try to build that commit-
ment, the Department will co-sponsor, with unions and/or housing associations, a
series of seminars to educate the owners, managers, and superintendents of residential
buildings about their roles in recycling programs. The seminars will be offered
citywide to provide a forum for sharing specific information regarding tenant educa-
tion and internal collection systems.

Publications ‘
In FY 91 and beyond we plan to publish, distribute, and advertise free handbooks on
implementing recycling in residential and commercial buildings and on waste-reduc-

tion at home, in the office, and in the marketplace. Recent budget cuts have delayed
publication of some of these handbooks. '

Activities with Schools

InFY 90 the Sanitation Speakers Bureau presented approximately a thousand assembly
programs reaching close to 200,000 children. That effort, directed to new recycling
districts and those with low participation levels, will .be continued this year. The
Department participates as a member of the Environmental Task Force that the Board
of Education has created to integrate issues like recycling and waste management into
the curriculum. But the challenge of capturing our school children’s commitment to
recycling requires a greater effort than we have yet been able to make. We anticipate

investing significant energy this year into planning that effort with the Board of
Education.
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Volunteers

As noted above, the community’s leadership is instrumental in building support and
participation for recycling. Volunteers from a neighborhood can extend staff outreach
and may be better able to motivate neighbors and friends to recycle. But finding
volunteers, training them, and ensuring that they have the materials and support they
need takes substantial commitment of staff time. Utilization of the informal networks
in communities has the potential for building stronger grassroots support for recycling
and is therefore worth the investment of resources. The Department is reallocating

.staff to assign a.Volunteer Coordinator.to foster- the growth of the volunteer effort.
That person will recruit both individuals and organizations to help with speaking
dates, tabling in areas with high pedestrian traffic, literature distribution, participation
surveys, and other activities. : '

In the FY 91 Executive Budget, the Department has been provided an additional $1.4
million to the base of $2.8 million for recycling education. In addition, as noted in
Chapter V, "Residential Recycling" the Department will reassign 25 Sanitation police
to work with the outreach staff. But also we need the assistance of the private sector
- to supplement this effort with pro-bono expertise and support as well. The challenge
of changing the way trash is handled in three million households will continue to
demand our imagination and energy — to leverage limited public dollars with private
and not-for-profit dollars and to mobilize community leaders to spread the message
of recycling to their neighborhoods.
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CHAPTER VII
INSTITUTIONAL RECYCLING

Under the recently promulgated City Agency/Institution regulations, all city
agencies/institutions receiving either Department waste collection service or free
dump privileges at Department facilities will be required to source-separate up to nine
categories of materials: the six designated curbside materials plus bulk items, yard
waste, and office paper (which will continue to be collected under a contract with a
private recycling grm). In addition to city agencies, institutions covered by the new
regulations include voluntary hospitals, schools, and public transportation agencies.
Enforcement will begin in early January 1991, following a three month warning period.
Compliance with these regulations will in some cases be costly and/or burdensome
to affected agencies and institutions. =

Issues Affecting All Agencies
The Office Paper Collection program — currently active in 380 buildings - has helped
us to anticipate some of the problems that agencies will encounter. Of the two major
obstacles encountered, the foremost is lack of space. Because most of these facilities
receive five- or six-day-a-week collection service from the Department, the space
allocated for waste disposal is limited to the storage capacity of one day’s worth of
garbage. :

The present limit for the pick-up of recyclable material is once a week for each category.
This level of service requires buildings to store recyclables for up to a week at a time.
In the case of lower Manhattan, where most sites serviced by the Department are office
buildings whose waste streams are composed of over 50 percent recyclable paper, this
schedule poses a critical storage problem. The Department will continue to monitor
the costs of modifying storage areas and will consider the alternative of reducing trash
collection and providing more frequent recycling collection service. .

The second obstacle to date in most locations participating voluntarily is that recycling
is not supported by maintenance or custodial staffs. Lack of custodial involvement
leads to lower capture rates as well as to a problem of storing recycling bins in public
areas. Custodial participation would facilitate storing recyclables, together with
regular waste, in central collection areas rather than in offices or hallways.

When recycling is mandatory, city agencies and not-for-profit institutions must begin
incorporating compliance with Local Law 19’s regulations into their management
plans and their daily operating policies and procedures. Each agency must appoint a
recycling coordinator to manage the development and implementation of an agency
specific recycling plan. Three agencies - Parks, Health & Hospitals Corporation, and
Corrections — have already made their appointments and are making significant
headway in developing their plans. The Department of Sanitation will provide some
technical assistance, as well as the collection service, but it will be up to individual
agencies and institutions to see that their personnel fully comply with the law. In order

to help them, Sanitation will provide a periodic forum for recycling coordinators to
exchange information and ideas.
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Agency-Specific Problems
Bulk Disposal
Agencies like the Transit Authority, Transportation, and the Board of Education, with
large maintenance shops, have.a significant challenge in meeting the requirement that
bulk materials be recycled — failure to do so will result in the withdrawal of free dump
privileges. It is clear that new logistical problems will have to be solved and inter-
agency procedures developed if this program is to work effectively.

Department of General Services (DGS) As Landlord
DGS serves as the building manager for most city-owned buildings and, as such, will
be critical to the recycling program’s success. The collection of recyclables needs to be
built into the agency’s daily routine; maintenance staffs need to be trained and
monitored; union issues caused by changed job descriptions may need to be resolved;
and, in some cases, additional collection equipment may need to be purchased.

Major Generators ’
Exhibit I1.4 in Chapter II, "Waste Composition" displays the composition of the institu-
tional waste stream collected by Sanitation. Sixty percent of it is generated in schools
and hospitals, and as a result these institutions deserve particular attention. ‘

Board of Education

The data from the waste composition study indicate that 36 percent of the waste stream
in public schools is targeted recyclable materials. That 36 percent makes up over
one-third of the recyclable city collected institutional waste stream. It is essential that
every effort is made to capture this tonnage if the Department is to reach its mandated
goals.

Since Spring 1989, the Institutional Recycling program has been actively working with
representatives from the Board of Education’s School Food and Nutritional Services
to institute recycling programs in public school kitchens. By this Fall, all public and
parochial schools in Staten Island will be recycling newspapers, magazines, cor-
rugated cardboard, and metal and glass food and beverage containers. By the close
of FY 91 collection of bottles, cans, newspapers, magazines, and corrugated cardboard
will be expanded to all remaining public schools in mandatory recycling areas.

The Department will continue to work with representatives from the Board of Educa-
tion to develop a comprehensive plan for multi-material recycling and recycling
education at public schools throughout the city. But effective recycling programs for
public school classrooms present particular and complex problems. Teachers must be
trained to implement and monitor classroom recycling programs. As with all training
programs, costs will include compensation for professional time, consultation fees,
curriculum development, and the production of education materials. An effective
recycling program in the classroom requires special equipment for collecting and
storing recyclable materials. This equipment must be manufactured in compliance
with applicable codes, maintained, and replaced as necessary and, as discussed above,
in-classroom recycling will require custodial support. :
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Health and Hospitals Corporation (HHC) and
Member Hospitals of the Greater New York Hospital Association (GNYHA)
The Department has been actively working with representatives from HHC and
GNYHA over the last year to incorporate recycling into the daily waste-handling
operations of both the HHC’s various facilities and those of nonprofit hospitals. Both
the Corporation and GNYHA have been active in implementing office paper recycling
programs at their member facilities.

The major impediment to future expansion of recycling.at HHC.and other hospitals
receiving Department collection has been administrative code provisions which
authorize the suspension of all Department service if regulated medical waste is found
in Department waste containers. The Department recently determined that in such
cases recycling service will not be suspended automatically along with other Depart-
ment service. Recycling service will be treated as independent from waste removal
and will be suspended only when regulated medical waste is found in the recycling
dumpsters.

Because hospitals are the second largest institutional generators of potentially recycl-
able material, efforts will be made to begin recycling at the majority of these sites in
FY 91. However, proper waste management procedures in the patient care areas in
hospitals are extremely complicated and are being studied for the Solid Waste Manage-
ment Plan. They are excluded from recycling requirements in the current regulations
and, as a result, a significant portion of potentially targeted recyclables will be lost.
Appropriate revisions to recycling regulations pertaining to patient care areas will be
promulgated based upon the findings of the Solid Waste Management Plan.

Other Generators
Department of Corrections and Human Resources Administration (HRA)

Two agencies, the Department of Corrections and HRA, have successfully imple-
mented programs under adverse circumstances.

Over half of the Department of Correction’s facilities have instituted recycling
programs. The Rikers Island correctional facility was the forerunner in voluntary
recycling, instituting a full-scale program in November 1988. The Human Resources
Administration began recycling programs in 1989. The Central Men’s Shelter in
Manhattan was the first HRA location to institute a recycling program; since then most
HRA shelters have started programs. Both agencies are continuing to expand their
programs to their administrative offices; as well as; to the remainder of their facilities.
They serve as excellent role models for agencies by proving so clearly that with
commitment and leadership any facility can recycle.

Recycling in Public Spaces
Pedestrian traffic in public spaces generates a significant amount of waste. Recycling
programs designed to capture newspapers and beverage containers in parks, on
subway platforms and street corners provide an opportunity to educate the public
about waste and litter, reinforce participation in recycling at home, and divert more
tons from the landfill. All transportation agencies, Sanitation and Parks, are each
responsible for waste collection from some public spaces.

Over the next year Sanitation will spearhead a joint task force to ;}ool the expertise
from all the appropriate agencies to design a recycling system applicable to pedestrian
areas. It will then be possible to consider a uniform public education program to
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encourage people to deposit their recyclables in special containers. This campaign
would promote both recycling and litter control.

The task force will build on the pioneering efforts of Metro-North at Grand Central
Terminal. This Fall posters and conductor announcements will encourage commuters
to take their papers with them for deposit in special recycling baskets on each platform.

Parks Department
Local Law 19 specifically requires the Parks Department to recycle its organic material;
therefore, Parks will not be allowed to bring loads of organic material to disposal
facilities after January 1991. The agenﬁ has been moving ahead in i:lflanning effort
and expects to begin a number of composting programs this E.

City agencies participating in the City’s Office Paper program and other institutions
that have been recycling voluntarily have demonstrated that the obstacles to recycling
can be overcome and that significant tonnage can be diverted. Local Law 19 will,
however, require perseverance and leadership on the part of agency heads and
managers, and the cooperation of employees to make recycling work citywide.
Though some agencies will indeed confront difficult problems, the experience gained
in ongoing programs should provide agencies with a strong foundation upon which
to build. .
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CHAPTER VIII
COMMERCIAL RECYCLING

Local Law 19 requires that commercial businesses, which account for some 40 percent
of the City’s waste, and private carters participate in recycling. As explained below,
the issuance of regulations governing these activities has been delayed; they are now
expected to become effective in early 1991. Input has been solicited from both the
- business community and the solid waste industry, but we fully realize that these
regulations are likely to create some concern and controversy when they are imple-
mented.

Our limited analysis, reported in Chapter II, "Waste Composition®, suggests that 50 to
57 percent of the commercial waste stream is potentially recyclgble, but facts about the
current state of commercial recycling are difficult to document. Nevertheless, we
estimate that a significant portion of the commercial waste stream currently is
recycled, particularly from large generators such as department stores, office build-
ings, supermarkets, and the construction industry.

The most commonly recycled materials are office paper, corrugated cardboard, con-
struction and demolition materials, and scrap metal. These recycling efforts predate
the City’s involvement in recycling, and reflect market-based decisions, both about
the value of particular recyclable materials as well as the avoided disposal costs.

Because state and city regulatory agencies do not now fully collect and report detailed
information on private carter activities and operations, Sanitation is confronted with
a new dilemma: the Department will be promulgating recycling regulations to in-
crease recycling rates for a sector about which it has limited information, and whose
garbage is collected by private carters regulated by the Department of Consumer
Affairs, and recycled through transfer stations over which Sanitation has only recently
gained regulatory authority.

Because of that dilemma, the commercial recycling regulations, drafted in separate
parts by Sanitation and the Department of Consumer Affairs, have been difficult to
develop. They will be issued for public comment in September 1990, six months after
the date by which the law required their implementation.

In addition, questions have been raised as to whether the post-collection separation
option for commercial establishments contained in Local Law 19 is consistent with the
recycling mandates in the 1988 Solid Waste Management Act. (The latter requires
source separation in some circumstances.) If the two provisions of law are indeed in
conflict, the Department will have to pursue a legislative resolution. The Department
will seek to maintain some flexibility for businesses as to the method of separation.
Obviously, resolution of this issue may greatly impact recycling requirements for the
commercial sector.

What the Regulations Will Require
The Department’s regulations, based on Local Law 19, designate the materials to be
recycled. The law and regulations, as drafted, require that all businesses either
source-separate designated materials prior to collection, or arrangefor post-collection
separation through their private carters. The law mandates thatat-least 50 percent of
all commercially-generated solid waste be designated as recyclable. Significantly, the
commercial sector will be required to separate recyclables without regard to the cost
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effectiveness of such separation. This will entail a fundamental shift in commercial
establishment and private carter waste management practices. The implications of
this shift are not fully understood by the Department or by many of the businesses
themselves.

The draft regulations pro a year long phase-in schedule for recycling the desig-
nated mate;iﬂall:, whigh i;xcl’“:deyofﬁce paper, corrugated cardboard, newspapers,
magazines, metal, and plastic containers, aluminum foil products, construction
and demolition debris, and waste. Generators will be expected to recycle any
material found in significant quantities in their waste stream. Regulations to be issued
by the Department of Consumer Affairs will require private carters to document what
kinds and amounts of material they collect, and how it is disposed of, including what
portions are recycled. -

"” _",.

Enforcement
Department penalties for noncompliance with the commercial regulations are the same
under Local Law 19 as those for violations of the residential regulations — which may
not be sufficient to deter violations by commercial establishments, private carters, or
transfer stations. Summonses issued by Sanitation enforcement may well be treated
as another cost of doing business; we believe that the penalty schedules will require
revision.

The Department’s new regulatory authority over all transfer stations will allow for
additional enforcement powers over transfer stations that now receive but do not
recycle source-separated material, or that do not now provide post-colléction separa-
tion services. Violation of these requirements could result in the closing of facilities
and suspension of permits, in addition to any fines authorized under the
Department’s transfer station regulations.

It is important to note that commercial firms will not be required to submit recycling
plans, nor would the Department have the resources to review them if plans were
required. We will instead rely on information supplied through the Private Carter
Registry, through which carters must supply detailed information on their customers
to the Department of Consumer Affairs, and through Department inspections of solid
waste transfer stations, which provide post-collection separation services or process
designated recyclable materials.

Given the Department’s "distance" from commercial businesses and private carters,
most of whom currently export the waste they collect beyond city limits, it is extremely
important for us to communicate information about commercial recycling regulations
and options to businesses and carters.

Businesses will face significant difficulties in their attempts to comply with the
regulations. For businesses which attempt source-separation, employees will have to
learn how to recycle, recycling bins must be purchased, and new collection arrange-
ments made. For businesses which generate large volumes of recyclables and source-

separate, some of the new costs may be offset by reduced carting fees or revenue from
recyclable materials.

For small-and moderate-size businesses, the cost of garbage collection may increase.
Some businesses may face space constraints in storing recyclables prior to collection,
if they choose to source-separate. S

Private carters will seek to include additional collection and processing costs into their
regulated pricing systems. The Department of Consumer Affairs will be required to
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review costs and potential savings to the private carters in establishing a rate structure
that takes into account the nature of the altered waste streams and services provided.
This is expected to take place in late 1991.

These impacts, individually and collectively, will be difficult but important to monitor,
both to assess the success and potential difficulties of commercial recycling as well as
to understand the changes this will cause in existing relationships and fee structures.

. -+ The Department’s Role ’ -

Within budgeted resources, the Department hopes to provide educational help to
commercial businesses, primarily through a commercial recycling handbook and
seminars co-sponsored with industry and trade associations. The State Environmental
Facilities Corporation is planning an audit service for commercial waste recycling,
similar to energy conservation audits, which should prove useful to firms. However,
this resource may not be sufficient for the number of businesses who may seek the
service once commercial recycling is mandatory.

With the onset of expanded commercial recycling, the ability of transfer stations to
process recyclables will become more important, capacities will expand, and enforce-
ment will be necessary to ensure adherence to both the regulations and new contrac-
tual arrangements between businesses and their carters. The growth of the transfer
station industry has been a source of considerable concern to affected neighborhoods,
and the development of this industry — which represents a byproduct of both recycling
and waste export — was not well understood at the time Local Law 19 was enacted.
We expect the neighborhood impacts of this developing industry to be an increasing
problem for the City as recycling expands. (The evolving role of transfer stations in
processing recyclables is discussed further in Chapter X, "Processing".)

At this point, the Department’s lack of direct experience with and knowledge of
commercial waste makes projecting future needs and problems associated with com-
mercial recycling a challenging undertaking. Until we develop our new role in
regulating all transfer stations, it may, in fact, be easier to describe a future scenario
for commercial recycling than to describe the complex series of changes, dislocations
and opportunities which will occur in the short term.

Ten years from now, for example, it is plausible to envision most businesses source-
separating their waste, and transfer stations will have turned into full-fledged recy-
cling centers recycling more material than they dispose. But how New York City’s
150,000 businesses will adapt to recycling (and what the additional costs will be), how
transfer stations or recycling centers will be sited and permitted, how collection
systems will change, and how the export of solid waste will be inhibited (or even
prohibited) over the next decade is impossible to predict.
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CHAPTER IX
MARKET DEVELOPMENT

Recycling is not just about collecting waste materials in different ways. As we discuss
in this chapter and the next, recycling is also about how those materials are processed
and delivered for use to end markets, the point at which what truly can be called

-*pecycling"-occurs. +The.development of:these markets-is critical to the success of the
City’s recycling program. The Department has spent considerable time and resources
in studying markets for each material we collect or might Fropou to collect. Market
specifications, conditions, and prospects for each material are detailed in Appendix
IIT, Market Development. This chapter focuses on the overriding market-related issues
facing the Department and private recyclers. -

Local Law 19 mandated that this report contain a five-year strategy for marketing and
selling recyclable materials. Realistically, no such strategy can be put forward at this
time because we still lack the information necessary to do so. We can, however,
summarize the issues facing the Department and our current approaches to addressing
them, beginning with some general observations:

* The tonnage requirements contained in Local Law 19 which drive New York
City’s recycling program were established without regard to market demand.
We now collect newspaper, magazines and corrugated cardboard and pay up
to $43.00 a ton to contractors to process and market it, mainly to paper markets
overseas. While we receive payments for glass, metals, and other materials, the
funds received pay only a small fraction of the processing and collection costs.
The more substantial payoff from recycling though is not material sales profit,
but rather avoided disposal costs. Unfortunately, such incremental costs of
collecting and processing recyclables are current city budget costs and we are
not yet diverting sufficient quantities of material to have a substantial affect on
our waste disposal system operations. Furthermore, avoided disposal costs in
terms of extended landfill life have no immediate budgetary benefit.

* Our investments in new collection and processing systems ~— to the extent they
exceed avoided disposal costs - represent a public subsidy for the reuse of
recyclable materials. This subsidy is implicitly intended to make recyclables
competitive on a cost basis with virgin materials. Without focusing here on the
preferential treatment accorded some virgin materials by particular tax code
provisions, neither the Department nor more knowledgeable industry expertise
is yet certain about the cost structure of utilizing certain recyclables versus
virgin raw materials. (This is not the case in mature recycling industries.) As
many recycling manufacturing initiatives, particularly for plastics, are still in
the research and development stage, there are no definitive answers with regard
to relative cost structures.

* The underlying premise of many public recycling programs - including New
York City’s — has been that if a supply of recyclables is created, investment
dollars will flow to manufacturing facilities and processes that utilize recycl-
ables. While the validity of this premise is a function of comparative manufac-
turing costs and values generated, it is clear that for several materials there will
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be a substantial time lag — several years, in some cases —- between success in our
collection programs and the development of facilities that make productive use
of recyclables. As New York’s collection programs expand dramatically, and
other area localities do likewise, the problem of limited demand and consequent
additional costs will be exacerbated.

* To the extent that the use of recyclables is or becomes competitive with virgin
materials, New York City may at some point possess its own competitive
advantage in marketing its materials. As the City is probably the single largest

-« supplier of recyclable commodities in the region, increasingly it will command
significant leverage in negotiating contracts for the processing and marketing
of those materials. When used effectively, this leverage can stimulate significant
local investment by providing stable and predictable sources of raw material in
close proximity to major consumer markets. :

The Department has identified the following key approaches to guide its near-term
market development efforts: .

Longer Term Contracts

Because of the Department’s lack of familiarity with recycling markets, prudence
dictated that initial contracts be of a short-term nature. However, for businesses to
invest in plant and equipment, a steady supply of recyclable material must be assured
over a long period of time. Future contracts will provide opportunity for vendors to
bid for long-term supply contracts. ;

Stimulate Local Demand

Local demand for the City’s recyclables must be stimulated through aggressive
procurement strategies and practices. Local Law 19 gives the Department of General
Services (DGS) the lead in using the City’s own procurements to leverage oppor-
tunities for the use of products made with recycled content. To date, DGS has adopted
purchasing procedures which include a ten percent price preference for paper
products utilizing significant recycled content. DGS also is revising all contract
specifications to permit goods with recycled content to be purchased by the City.

Sanitation also has a role in this process, by promoting procurement of such products
by the private sector, in assuring consistency among the specifications used by other
government agencies within the state and region, and by identifying opportunities for
the use of locally generated recyclables as a source for manufacturing,

Work Cooperatively with City and State Economic Development Agencies
Increasingly, the Department works with public economic development agencies to
bring expertise to bear on efforts to develop the recycling industry. The City’s
Financial Services Corporation has facilitated tax exempt financing for a number of
firms engaged in solid waste management and recycling, including projects involving
the mechanized recycling of construction and demolition wastes. The Office of Busi.
ness Development has worked with local recyclers to maintain and promote markets.
For example, major local consumers of scrap plastic and waste wood have been linked
with potential suppliers of these materials. A

Sanitation has defined the development of newspaper de-inking capac":;it)"_ as its highest
market development priority. Discussions have and will take place with firms that
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have expressed interest in locating such a facility within the five boroughs or in the
region. In this area, the New York State Department of Economic Development’s
Office of Recycling Market Development has provided leadership on a statewide level.
In addition, Sanitation will seek development of other specific recycling facilities in
the processing and manufacturing of paper products, tin cans and plastics.

Analyze and Seek Changes to Market Incentives

... Although much more can be done with the City’s economic development tools, there

is little we can do to change the fact that recyclable commodities compete in the context
of national and international markets that give preference to virgin materials. Under-
standing the nature of the underlying industrial "materials policy" for recyclable
commodities will be critical to shaping our long-range plans, particularly in the
legislative arena. T

Market incentives — through tax policy, price preferences, investment credits, and
packaging regulations — can be created through legislation at the federal, state, and
city levels, but in order to insure lasting success, all levels must actively participate in
making the appropriate policy decisions. The Department intends to act as a vigorous
advocate in the various policy arenas in which decisions are made affecting the
fundamentals of recycling economics.

The approaches summarized in this chapter must be brought to bear on a myriad of
discrete individual decisions the Department must make on a material-by-material
basis, and sometimes on a vendor-by-vendor basis. However, whatever we do will not
change the fact that recyclables are commodities, subject to supply and demand, or
that factors affecting the market for one material are not the same as those affecting
others. In some cases, such as steel, aluminum and glass, markets are relatively
mature, demand is strong, and future conditions appear stable, even for the increasing
volumes of material which the city will be collecting.

In other cases, markets are relatively immature or are evolving quickly. Plastics, for
example, are in the process of development; although there is an increasingly steady
demand for certain plastic resins (e.g., HDPE, PET), markets that can accept large
volumes of other resins, such as polystyrene or mixed plastics, from collection
programs have yet to develop.

A key market undergoing substantial evolution is that for newspapers and magazines.
As noted previously, most of the City’s collection of those materials is exported at a
high cost to the City. But several domestic paper mills using new de-inking technology
will come on-line in' three to five years and generate substantial demand for those
materials collected by the Department.

Development of increased demand for household mixed paper, as collected in the
Intensive Recycling project, is in a very immature stage; this market is dependent on
the use of other recycled papers and virgin substitutes. To date, the private sector has
not pursued research and development nor made a substantial capital investment

which would allow us to absorb the potential supply of mixed paper the City could
collect.

Department strategies for developing various markets must take this complexity into
account. With mature markets, for example, the prime tactics might be to attract to

the City, wherever possible, manufacturers capable of taking advantage of a ready
source of raw material.
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For immature markets, procurement of products with minimum post-consumer con-
tent is the most important tool the City has to stimulate market growth. For example,
identifying products made of post-consumer plastic or mixed paper which could be
purchased in large quantities by the City, would help those ents of the industry
to grow, become stable, and achieve cost efficiencies which would improve their ability
to compete with products made from virgin material.

Waiting for markets to mature and stabilize for all recyclable commodities will chal-
lenge the City’s patience and financial resources. That patience, supplemented by
aggressive efforts to develop markets, will be necessary to achieve the long-term
success of the Department'’s recycling programs.

Finally, to the extent that market development efforts can focus on the creation or
expansion of the recycling industry within the five boroughs, not only will the
Department’s recycling programs be strengthened but also the entiré City will benefit
from economic activity which recycling generates. =
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CHAPTER X
PROCESSING

Even when recyclables are source-separated - and as this report has already explained,
source-separation is not always feasible — they rarely meet industry standards for
reuse in manufacturing. They first must be processed to separate the commingled
- 'material into-its component parts, cleaned of any contaminants, and condensed for
efficient shipping.

For example, before recycling can occur, corrugated cardboard must be separated out
from loads of newspapers and magazines - and any plastic bags and other con-
taminants removed — before these materials are baled for shipping. In order to meet
market specifications, mixed glass must be sorted by color and crushed, and then
screened to remove contaminants. Metals also must be sorted by type, then crushed
or shredded. Processing, then, is essential to convert potentially recyclable material
into usable new materials.

Local Law 19 requires the Department to ensure that sufficient capacity exists to
process all the material it collects. Some of that capacity already exists, but most has
yet to be developed. Regrettably, the legal mandate of sufficient capacity is not
accompanied by available sites, regulatory approvals, or proven engineering designs.
Recognizing these constraints, our objective is to develop or facilitate a mix of city- -
owned and privately-owned facilities sufficient to handle tonnages collected over the
next five years. :

The City will need as many as ten large-scale processing facilities to accommodate the
tonnage of our expanding recycling programs, which by 1996, could come to more
than 4,000 tpd. The onset of mandatory commercial recycling also will increase the
demand for processing capacity. It is by no means certain that this processing capacity
can be developed within the time frame available. And clearly it will not be prudent
to collect recyclables if they cannot be processed.

Siting, developing and permitting these processing centers is a major challenge. The
permitting process is complex and lengthy. Communities frequently oppose the siting
of processing centers because of previous experiences with transfer stations, or the
perceived existence of too many existing Sanitation facilities in their neighborhoods,
or the attendant truck traffic that may come with such facilities. But from the
Department’s perspective, these facilities need to be located throughout the City to
minimize transportation time for delivery by collection trucks. Available land that
meets the basic requirements of manufacturing zoning and is five to ten acres in size
is also scarce.

As a general matter, we believe that it will be easier for the Department to satisfy its
processing needs in the next several years by contracting for private capacity; while
public facilities will take longer to come on-line, they too should be pursued in order
to meet capacity requirements three or more years from now and to provide us with
an independent assessment of the costs of processing.

The Department’s needs for processing capacity, and plans to develop it, fall into three
categories: Intermediate Processing Centers (IPCS) for metal, glass, and plastic con-
tainers, and paper; bulk processing centers for wood, dirt, scrap metal, and other large

items; and composting facilities for leaf, yard, and (potentially) food waste. Each is
discussed below. :
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IPCs for Metal, Glass and Plastic Containers, and Paper
To process metal, glass and plastics, the Department currently uses one Department-
owned IPC located in East Harlem and has under contract two private processors, one
located in Newark, New Jersey, and the other in Westbury, Long Island. Together they
currently handle over 150 tpd.

These facilities do not handle newspapers, magazines, or corrugated cardboard. These
materials are collected in .separate trucks.and processed under contract with the
Department by privately owned paper dealers.

The operators of each facility, including the East Harlem IPC which is managed under
contract to the Department, also are responsible for marketing and shipping processed
material to end-users. In the case of East Harlem, the Department pays all otgerating
costs and the City receives the revenue from marketing of the materials; in the other
cases, the Department’s contract with the facility provides one fee for their services.

The East Harlem IPC has been our mainstay. Initially projected to handle less than 50
tpd, at its peak this past summer it handled over 125 tpd. Continuing equipment
improvements have made that possible; retrofits scheduled this year include new
processing lines for plastic containers and an improved extraction system for tin cans.
The IPC’s residue rate (the percentage of material received which is not recycled) has
hovered around five percent, well below the rate reported by other municipal process-
ing facilities.

Large-scale IPCs, able to handle 300 tons per shift (or 500 to 600 tpd), are in the
development stage. Negotiations are under way with respondents to the original
request for proposals to design, build, and operate the first such facility slated for a
site at the Fresh Kills landfill in Staten Island. These IPCs will handle all six materials
collected by the Department’s Curbside and Containerized Collection programs, as
well as have the capacity for additional materials in the future.

Future plans for facility siting will emerge from the solid waste management planning
process. That process will identify siting criteria, assess siting opportunities in the
overall context of the City’s solid waste facility needs, and examine a full range of

implementation issues, such as financing, ownership, contracting, and institutional
arrangements. '

The major design issue associated with these large-scale IPCs is their ability to accept
and sort to standards of marketability all six materials if they were to be collected and
delivered in the same truck. (We refer to this as "single-stream"” collection.) An IPC
able to handle all six recyclables collected in a single-stream would allow the Depart-

ment to reduce the increased collection costs associated with its current curbside
program.

For single-stream collection to be feasible we must ensure that broken glass and certain
liquids do not contaminate the newspapers. Another option which will be tested —
and one that IPCs may have to cope with — is the collection of glass, metal and plastic
containers in plastic bags which have been collected in the same truck as the was-
tepaper. We anticipate that continuing improvements in collection and processing
technology should allow single-stream collection to become the norm for the

Department’s programs without hampering our efforts to build a reputation for
quality recyclable commodities. T

Three or more years will be needed for these large-scale IPCs commissioned by the
Department to open. Therefore, the Department is also beginning an aggressive push
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to encourage the private sector to move quickly to develop processing capacity for
which the Department could contract.

In addition, the Department is developing a second IPC inside the former Hamilton
Avenue incinerator in Brooklyn. The Hamilton Avenue IPC is slated to begin operation
in January 1991, as an interim facility until larger IPCs are developed. It is now
projected to handle 50 tpd of metal, glass, and plastic containers, with all of its glass
processed and delivered to the next docr Department of Transportation’s asphalt plant
for use in glassphalt. The Department is considering increasing the capacity of this
facility to 100 tpd by operating a second shift.

The Department is also assessing the feasibility and the potential economic advantages
of developing Department-owned facilities dedicated to processing wastepaper. It is
possible, though by no means certain, that the Department’s current high costs for
recycling wastepaper could be reduced by processing and ditectly marketing paper
ourselves rather than contracting for this service with paper déalers.

Bulk Processing Facilities
The Department requires processing for the bulk material it collects from residential
collections, lot cleaning operations, self help disposal sites, and institutions. In some
cases (e.g., self help sites, institutions, and some lot cleaning), the Department
separates the material into wood and metal items prior to delivery for further process-
ing. In other cases, bulk material is delivered to private contractors who extract the
wood, metal, dirt, and large plastic items suitable for recycling.

The Department relies on private contractors (primarily transfer stations that handle
construction and demolition material) for this service because Sanitation currently
lacks its own facilities. To reduce costs, the Department is now purchasing equipment
for chipping wood at several self help sites.

Recovery rates for bulk materials differ, depending on composition and source. Mixed
metals (primarily appliances) are nearly 100 percent recoverable; mixed wood (much
of it pre-sorted at self help and lot cleaning sites) is approximately 85 percent
recoverable; and mixed bulk (from residential collections) is approximately 50 percent
recoverable. Contractors are required to conduct regular tests of these recovery rates,
both to verify their services and to provide us with information about these materials.

The key concern at present is the limited number of private processors capable,
permitted, and willing to handle the Department’s bulk processing needs. This
shortage of private processing capacity could seriously impair the success of this
program. As in other areas, we are actively exploring the possibility of developing
city-owned capacity.

Composting Facilities
Leaves and other yard wastes — which compose approximately 4.5 percent of the
Department-collected waste stream -- also require processing, otherwise called "com-
posting”. Composting reduces the volume of organic wastes by nearly 80 percent
through an organic process that requires several months to complete. Depending on
its initial composition, the finished product can be a horticultural-grade soil additive
with some market value or a compost potentially suitable for use as landfill cover.

Facilities to turn yard waste into compost are necessary because thé-volume of leaf and
yard waste the Department expects to collect is substantial -- as much as 600,000 cubic
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yards per year. Last year’s pilot program collected 1100 tons of leaves from Queens
District 13 and composted them at the Edgemere landfill. From that pilot, we learned
to properly manage the process to control odors and remove contaminants to produce
a quality product.

The Department is constructing its first large-scale composting facility at Fresh Kills
—-a 4?)?::: 200,000 cubic yard facility that will accommodate leaves and yard waste
from four districts this fall, and from 33 districts by Fall 1992, as required by Local Law
19. Construction began in July 1990 and the facility is expected to be operational this
fall.

Additional sites for composting facilities will be difficult to identify, acquire, and
develop, primarily because of the amount of open space required. Possibilities include
the Edgemere landfill and various closed landfills under the Department’s jurisdiction.

The food waste collected this year in the intensive recycling pilot (destribed in Chapter
V, Residential Recycling) will be mixed with leaves and woodchips for composting.
Should the collection of food waste prove feasible in the pilot, we will test a completely
closed "in-vessel" process utilized successfully in many parts of the world to compost
larger quantities.

In summary, the Department has plans in place to construct and/or contract for the
processing capacity required over the next year. Processing capacity thereafter is not
certain and depends on a number of factors, many outside the Department’s control.
Time frames in Local Law 19 require that we move to build that capacity before our
first design, to be constructed at Fresh Kills, is brought on-line and proven.
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CHAPTER XI
LEGISLATION

Solutions to some of the most serious problems impeding the long-term success of our
waste prevention and recycling programs lie outside the jurisdiction of the Depart-
ment and the executive branch of city government. In order to address these problems

- .and to furthez goals regarding waste prevention and recycling policy, the Department
is developing a comprehensive legislative agenda. As part of that agenda, the Depart-
ment formulates, supports, and comments upon federal, state, and local legislation
and rules and regulations. The Department also opposes legislative and regulatory
proposals that it believes to be misguided efforts at reaching these goals.

To date, much of the Department’s effort has been in reaction t‘p‘ie'gislation proposed

by others. In the next year, however, the Department will be particularly concerned
with divising its own approaches to waste prevention and recycling legislation.

Legislative Approaches
In general, legislative approaches to achieving waste prevention and recycling fall into
three categories: product or material bans, economic incentives and disincentives, and
mandated goals. The methods by which the Department evaluates proposals in each
of these categories are described below:

Bans are relatively easy to develop because they focus on particular products or
materials. Bans can target materials or products that pose a danger to human health
and/or the environment, and that are, in light of current technology, difficult or
impossible to recycle. In addition, given adequate resources (i.e. enforcement person-
nel), it is relatively easy to detect noncompliance.

In considering whether to propound or support a proposed ban, the Department takes
into consideration whether a rational basis exists for the ban - i.e. whether the product
or material is harmful and/or not being recycled, whether a ban will prevent the
development of a reasonable recycling system for the banned material or product,
whether any potential substitutes for the material or product are as bad or worse for
the environment, if the ban is directed at packaging, whether the packaging material
serves little to no utilitarian or consumer purpose, and whether the ban will pose an
economic hardship to consumers or business.

Economic incentives and disincentives include taxes, surcharges, deposits, grants, credits,
and loans. Taxes and credits can encourage consumers to change their purchasing
habits and producers to change their manufacturing practices or force them to assume
the costs of disposal. A surcharge is an additional or excessive charge placed on an
item that is already taxed and serves a similar purpose to a tax. Credits reward
consumers and producers for making environmentally sound decisions such as choos-
ing recycled over virgin materials.

Deposits are useful tools to force products back into the marketplace to be reused or
recycled, and to thereby keep these products out of the municipal solid waste stream
and reduce municipal collection costs. In addition, the aggregation of materials may
help to build markets for materials not previously recycled. .

In evaluating whether to propose or support legislative proposals for economic incen-
tives and disincentives, the Department considers whether the true cost of the proposal
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has been established. It considers whether the public subsidy is efficiently utilized
and allocated fairly, whether the deposit is high enough to ensure that the product will
be returned, whether the tax or credit is high enough to shift behavior, and whether
the funds collected will be commensurate with disposal costs for the product at issue.

Mandated goals set through legislation or regulations require higher precentages of
recycling, minimum percentages of recycling, or minimum percentages of recycled
materials to be used in manufacture. The Department evaluates goal proposals by
examining whether these proposals are reasonable or are unnecessarily restrictive of
government or private sector attempts to develop the best possible solutions to
problems, and wiether they allow for developments in technology or information.

Implementation Options
Waste prevention and recycling initiatives would be most effective if enacted at the
federal level. The market for the materials sought to be regulated i3 a national one,
and restrictions will be most effective if set at that level. The overall effect of locally
instituted bans and economic incentives/disincentives may be negligible on the na-
tional economy, and, locally, may create negative effects by causing consumers to shop
and businesses to locate elsewhere.

For the last decade, however, the federal government has deferred most solid waste
management decisions to state and local governments. The Northeast states, faced
with severe waste disposal crises, have responded to the federal legislative vacuum
by considering various proposals; however, the actual enactment of significant initia-
tives has been limited.

In order to reach regional solutions to solid waste problems, Northeast states, includ-
ing New York, have in certain instances banded together in regional coalitions to pass
identical legislation or, informally, have utilized each other’s legislation. During
1989/90, the Department was active in two regional efforts: the Northeast Recycling

Coalition (NERC) and the Source Reduction Council of the Coalition of Northeastern
Governors (CONEG-SRC).

NERC addresses key recycling issues facing the Northeast states. It serves as an
information exchange and a task force to develop consistent standards and definitions.
The CONEG-SRC was established in Fall 1989 to develop: (a) model legislation for
reducing toxics in packaging; (b) standards for reducing packaging at the source; and
(c) an educational program on source reduction in packaging. The Recycling Programs
and Planning Division of the Department became an associate member of the Source
Reduction Council this fiscal year and is involved in the establishment of packaging
industry guidelines.

For some issues, local action can be effective despite the global nature of the problems.
For example, as a step toward the development of markets for secondary materials,
New York City can exert its purchasing power and purchase products manufactured
largely from recycled materials. As mandated by Local Law 19, the City’s Department
of General Services (DGS) has been revising its procurement standards to encourage
the purchase of recycled products. A separate report to the City Council has been
prepared by DGS detailing the progress it has made in this area. Moreover, even the
simple introduction of a proposal may effect change by causing industry to adopt a
voluntary solution. For example, in response to legislative proposals to ban polys-
tyrene, the plastics industry began to experiment with polystyrene foam {"Styrofoam")
recycling; newspaper publishers agreed to phase-in the use of recycled content; and
manufacturers of battery-powered products agreed to make products with separable
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battery packs, while the battery industry began to develop batteries with lower levels
of mercury.

FY 90 Legislative Activity & Our FY 91 Agenda
During FY 90, the Department has actively worked to further our policy goals through
legislation and regulation at local, state, and federal levels. The Department’s specific
responses to particular initiatives are described in Exhibit X1, and are summarized
below. :

Federal
Federal action in particular is needed to spur waste prevention{including curtailment
of excess packaging or packaging which is not readily recyclable) and market develop-
ment. To be truly effective, waste prevention and market devslopment efforts must
have a geographic reach well beyond the boundaries of New York City.

In FY 90, the Department supported the National Recyclable Commodities Act, iritro-
duced by Senator Albert Gore, Jr. We are concerned that the Bush administration does
not support this important measure, and we are working actively with Senator Gore’s
staff. This Act would be a step toward addressing a major obstacle to recycling at the
local level - the fragmented and unpredictable nature of markets for the commodities
we collect —- by establishing national recycling standards and encouraging markets for
secondary materials. In addition, we reviewed other federal proposals related to
waste prevention and recycling, such as a proposed Virgin Materials Excise Tax,
Newsprint Recycling Incentives Act, a National Bottle Bill, and proposed amendments
to, and regulations for, the Clean Air Act and proposed amendments to the Resource
Conservation and Recovery Act.

State

The Department works closely with the New York State Legislative Commission on
Solid Waste Management and with the Senate and Assembly Environmental Conser-
vation Committees to provide comments on a variety of waste reduction and recycling
initiatives. This year, we evaluated proposals to remove batteries and tires from the
waste stream, to require newspaper publishers to use a minimum amount of recycled
newsprint; to establish the 1990 Environmental Quality Bond Act, which would
provide funding for municipal recycling programs, including demonstration projects;
to create packaging restrictions and product bans; to permit local enforcement of the
Bottle Bill; and to remove siting restrictions for recycling and composting facilities.

Among the proposals to reduce unsound packaging and disposable products reviewed
by the Department were taxes to discourage the use of environmentally unsound
packages, and review boards to evaluate products and packages. The Department
supported efforts to reduce excess packaging, encourage reusable and refillable pack-

ages and products, create recyclable packages, and make packages out of recycled
materials.

In addition to legislation, the Department also commented on regulations drafted by
the New York State Department of Environmental Conservation (DEC) regarding the
design of a waste reduction and recycling emblem. Labeling, coupled with a strong
education campaign, can complement or replace legislation restricting product and
packaging design by providing the public with a way to identify products and
packaging that are readily recyclable and/or contain recycled content. Thus, labels
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can help the public avoid products and packaging designed for disposal and promote
those designed with an eye toward source reduction and recycling.

The DEC was mandated under the 1988 Solid Waste Management Act to propose a
design and standards for the voluntary use by manufacturers of an emblem on
containers and products to indicate their recyclability, recycled content, and
reusability. The first draft of thé emblem regulations was released by the DEC in
November 1989. The Department submitted extensive critical comments. In Decem-
ber 1989, the DEC withdrew its first draft. In March 1990, it reissued a substantially
revised draft that reflected many of our comments. The regulations are expected to
become final by the end of 1990.

Legislation to address concerns about the disposal of specific wastes, including tires,
batteries, and used oil, in incinerators or landfills, was introduced this year and
evaluated by the Department. Two bills were introduced this past year to address the
problem of tire disposal. One bill (A.6543) proposed a refundable-$5 deposit on all
tires sold in the state. The other bill (A.5412-B) would levy a $2 surcharge per tire on
vehicles sold in the state and would require retailers to accept waste tires.

The Department does not endorse a deposit system on tires. First, a deposit does not
address the tires already on roadsides and vacant lots or those purchased prior to the
deposit. Second, due to the long life of tires, consumers are unlikely to return them
for their deposit years after their initial purchase. Third, a $5 deposit per tire could
encourage theft. The Department is, however, supportive of a conditional surcharge
as an effective mechanism for getting used tires back to the retailers or manufacturers.
We favor a surcharge on all tires sold in the state unless a waste tire is exchanged for
a new one at or within 30 days of the time of purchase. We believe that this creates an
immediate incentive for customers to return used tires, which cannot be accomplished
by a deposit.

Two bills were also introduced this session to remove batteries from the waste stream
- one levied a deposit on dry cell (household) batteries, the other placed a conditional
. surcharge on lead-acid (automotive) batteries. The Department supported both of
these proposals, with some amendments. The auto battery surcharge bill was signed
into law this session; the household battery deposit bill was not.

In FY 91 the Department will continue to work for the passage of the household battery
deposit and the tire surcharge bill. Although Local Law 19 requires the Department
to initiate its own battery and tire legislation or programs by January 1991, we urge
the Council to re-evaluate these requirements. We believe the State Legislature and -
Congress should be given more time to enact legislation directed at these problems.
State and federal legislation should be more effective than local initiatives, and local
initiatives could conflict with these more far-reaching measures.

In the coming year we also will continue to press for amendments to the "Bottle Bill"
to obtain co-enforcement authority with the state, increase the deposit, expand the
scope of the legislation to include wine and liquor bottles, and shift the deposit
initiation to the manufacturer. The Department will continue to work with the state
to develop effective packaging legislation and market development initiatives.

City ,
This year the Department intends to suggest several amendments to Local Law 19,
including an amendment strengthening the Department’s ability to enforce commer-
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cial recycling requirements and, as stated above, an amendment extending the date by
which the City must initiate battery and tire legislation or programs.

The Department supports the concepts embodied in several waste prevention and
recycling bills that were considered by the City Council this year. The Department is
working with the City Council to develop a sound approach to the issue of polystyrene
foam products. At this time, the Department is evaluating an approach which would
include a conditional ban on Styrofoam food and beverage containers unless a phased-
in recycling rate for these products were achieved. At the same time, however, we are
developing a comprehensive approach to waste prevention and recycling through the
mechanism of the Solid Waste Management Plan, which will be developed in the form
of an Environmental Impact Statement, and will continue to work for state or federal

waste prevention and recycling measures. - :

Also this past year, the Administration, including the Departmient, worked with the
Council to obtain the passage of Local Law 40, which regulates solid waste transfer
stations. These stations’ role in recycling will continue to grow as mandatory com-
mercial recycling becomes effective. This new legislation balances the City’s need for
transfer stations to handle and separate solid waste into its component parts with its
need to ensure that these stations are operated soundly.

Conclusion

In the coming years, the Department will continue to develop and comment upon
strategies at the federal, state, and local levels to reduce and simplify the waste stream
and to stimulate markets for recyclables. The Department recognizes, however, that
while local legislative action is important in encouraging recycling and waste preven-
tion, local governments such as New York City’s have a limited ability to effect national
markets and industry standards. Unfortunately, the federal government is only begin-
ning to demonstrate an interest in localities’ difficulties in establishing solid waste
management alternatives as they reach landfill capacity, and, as a result, serious and
effective federal waste prevention and recycling legislation has not yet been enacted.

Nevertheless, the Department will be vigorously pursuing a number of initiatives with
the hope that our efforts, along with the efforts of legislators, consumer and environ-
mental advocates, and responsible business leaders, will ultimately result in legislative
action at the appropriate level of government as well as greater voluntary efforts by
industry to prevent waste and to recycle. A strategy that combines open discussion
with industry, and regional, if not national, collaboration on issues will prove to be
the most effective approach to achieving our policy objectives.
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EXHIBIT X1.!
FY 90 Department of Sanitation Legisiative and Regulatory Activity

BILL /SPONSOR STATUS SUMMARY COMMENTS
1. National Senate Commerce Com- Authorizes the Depart- The Department supports
Commodities Act, 8. mittee ment of Commerce to the bill's effort to develop
1384, Sen. Gore create markets for secon- markets for secondary
+.; dary. materials by under- materials, bring national
taking activities to uniformlty to recycled

2. Virgin Materlals Ex- Referred to House Sub-
cise Tax, H.R. 3737, Rep. committee on Transpor-

Luken tation and Hazardous
Waste and House Ways
and Means. No activity.

CHAPTER 11

promote the use of
recycied materiais in
domestic and intemation-
al trade and manufactur-
ing inciuding: determing-
tion of waste generation”
and recycling rates for
various materials;
developing standards for
recycling capacity
analyses; promuigating

on labelling of
non-durabie goods;
development of procure-
ment guidelines for
federal agencies; promo-
tion of export markets for
recycied goods; funding
for recycling research
centers; federal office
source-geparation pro-

gram.

Imposes $7.50 per ton
phased-in tax on virgin
materials, and estab-
lishes an assistance and

planning fund.

content standards, and
establish a national sym-
bol for recycled and

products. The
-Department made
-several specific recom-
mendations for amend-
ments to strengthen the
bill: include provisions for
expanding domestic
markets; include respon-
sibilities for EPA in the
regulatory development
mandated by the bill;
review and reduce sub-
sidies that favor virgin
materials over secondary
materials; indicate pre-
and post-consumer
materials; and strengthen
the standards for using
*recyclable® labels on

products.

The Department supports
the concept of the bill,
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BILL / SPONSOR STATUS SUMMARY COMMENTS
3. News R in Senate Committee on Requires newsprint im- The Department has not
mmﬂam the Environment and porters and producers 10 submitted formal com-
Sen. Heinze Public Works. Noreferral  recycie anincreasingper- ments. In determining
o subcommittee. centage of newsprint whether t0 support the
' each year. The minimum bill, the following factors
recyciing rate is deter- wil be considerec: en-
mined by muitiplying the suring that all types of vir-

hd

4.Clean Alr Act, S. 1630 Passed in Senate April

1990; House/Senate
Conference Committee
scheduled for tall.

- newsprint produced - or - gin
_importad in a given year
the recyciing

by percent-
age established each
year by the EPA Ad-
ministrator. The

rate is required to in-
crease by 2% each year
until the year 1999. Es-
tablishes credit system
under which credits can
be created and pur-

Authorizes EPA to
promuigate regulations
for recydiing applicabile to
jurisdictions serviced by a
municipal incinerator.
Prior to receiving a
federal incinerator permit,
requires sach such juris-
diction to comply with
RCRA solid waste plan-
ning requirements, and to
have an approved plan
for such planning which
will achieve at least a
25% recycling -rate of
MSW generated in the
area serviced by that in-
cinerator. 25% does not
include construction
debris. 10% cap on yard
waste credited towards

while not taxing some

gin material manufac-
turers;-and the basis for

the tax. The recycied
newsprint content re-
Quirements are too low.
The bill shouid adopt N.Y.
State Task Force recom-
mendations [See State
Section Number 7). The
Department is evaluating
the advisability of a credit
system.

The Department provided
extensive comments and
recommendations inclug-
ing: compliance with the
25% recyciing require-
ment shouid be achiev-
able by the whole
municipality, rather than
the area serviced by a
municipal incinerator; a
5§% cap on the amount of
construction waste which
should be credited toward
the 25% requirement;
municipal enforcement of
state or local laws or
programs which are
designed to divert lead-
acid batteries from the
MSW stream should be
deemed to constitute
compliance with the lead-
acid battery provision.
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BILL / SPONSOR

STATUS

SUMMARY

8. (a)

Clean Alr Act tor
Proposed Rules
New Municipal Com-
bustors

5. (b)

Clean Alr Act
Guldelines for Existing
Municipal Waste Com-
bustors

CHAPTER 11

U.S. EPA is reviewing
comments and s
scheduiled 10 issue final
proposed rules by
December 1980. How-
ever, the municipal in-
cineration provisions in
§.1630 may have an im-
pact on these rules (e.g.,
necessitate redrafting)
and delay their final is-
suance.

Requires municipal in-
cinerators to achieve
25% or reduction
by weight (annual
averags) through separa-
tion tor recovery of
specitied recoverable

- miterials. Prohibits com-

bustion of vehicle bat-
teries (more than 11

pounds); raquires pro-

gram for removing

[The Department com-
mented on EPA Dratt
Rules prior 10 comment-
ing on the most recent
version of 8. 1630.]
Comments Include
recommendation that
25% source-separation
requirement on an in-
cinerator by incinerator
basis is -2
Citywide requirement

househoid batteries.. would be more realistic.

Source-separation pro-

The Department sug-

gram must be imple— gests the definition of

mented at initial start-up
for municipal incinerators
constructed after the
ruies are promuigated
and on and after 12/31/92
or on and after the dats of
initial start-up, whichever
is later, for municipal in-
cinerators under con-
struction. Compliance
with source-separation is
required at the end of the
second full calendar year
after date of initial start-up
for municipal incinerators
constructed after rules
are promuigated, and at
the end of the second full
calendar year after initial
start-up, or the end of
calendar year 1994,
whichever is later, for
municipal incinerators
under construction.

U.S. EPA is reviewing
comments and is
scheduled to issue final
proposed ruies by

" December 1990. How-

ever, the municipal in-
cineration provisions in S.
1630 may have an impact
on these rules (e.g.,
necessitate redrafting)
and delay their final is-
suance.

recoverable materials is
100 restrictive and credit
should be for ad-
ditional materiais
recovered. The Depart-
ment supports the goal of
removing household bat-
teries, but wants proposal
to refiect obstacies such
as recycling markets.

Same requirements. as
for new combustors, ex-
cept separation systems
must be implemented by
12/31/92 and compliance
with source- separation is
required by 12/31/94.

Comments are the same
as for new combustor
rules.

69



BILL / SPONSOR

COMMENT

6. RCRA, H.R. 3738, in House Energy & Com- Provisions

Rep. Luken

70

STATUS SUMMARY
include:
merce Committes, Sub- definitions; national

committss on Transpor- policy on materials
tation and Hazardous management; used oil
Materigis; notexpectedto management and recy-
move this session. . cling ; State
soiid wasts management

- vpian- guideines; .landfill
; incinerator

requirements; model
recycling programs;
storage tank require-
ments;
federal agency waste
reduction and a waste
reduction clearinghouse.

The Department is
preparing final com-
ments. The
supports underlying
policy objectives of the
recycling in
the bill and is directing its
~comments at areas
whers the amendments
iack weeth necessary for
inmtended solid
waste management

establishes goals.

AR
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: STATE:
STATUS SUMMARY COMMENTS

BILL / SPONSOR

1. Lead-Acid Battery Signed into law (Chapter This bill prohibits the dis- The Department sup-
Recycling, A. 3946-C, 152) and becomes effec- posal of lead-acid bat- ported this bill.

Assemb. Hinchey; 8. tive Jan. 1, 1991, teries in mixed municipal
2855-C, Sen. Daly and ’ solid wasts. The bill also
Spano ... Joquires retailers acoept

2. Household Battery Died in Assembly Ways
Deposit, A. 3945-D, adeeamatom!dses—

Asemb. Hinchey

3. Waste Tires, A. 5412- Died in Assembly Ways
and Means at end of ses-

B, Assemb. Hinchey,

CHAPTER 11

|

This bill establishes a
deposit system on
household batteries
($0.10 for button-size bat-
teries; $0.25 for all other
household batteries) in
order to divert them from
the municipal solid waste
stream.

This bill requires retailers
to accept waste tires
equal to the number of
tires soki. The bill also
imposes a $2 surcharge
per tire affixed t0 new
vehicles sold in the state
which would be deposited
into a fund for waste tire

site cleanup and waste ~old tires; and iii) requiring

tire recydling. Finally, this
bill prohibits the disposal
of tires in municipal
landfils,

The Department sup-
ported this concept and
recommended revisions
to expand the scope of
the bill, including: i) a re-

the battery can be
removed from the product
tor safe disposal and
product reuse; i) adding
rechargeable batteries to
the list of redeemabile bat-
teries which would carry a
deposit value of $0.10;
and iii) requiring all
retailers who offer for sale
any household batteries
to accept from a con-
sumer any used battery.

The Department sup-
ported this concept and
recommended revisions
including: i) requiring
retailers to accept up to 6
tires per customer; Ii) ex-
tending the surcharge to
new tire purchases when
-customer does not retum

retailers to post a notice

that they accept waste
tires at no charge.
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BILL / SPONSOR

STATUS

SUMMARY

COMMENTS

4. Waste Tires, A. 6543, Died in Assembly Env. This bill establishes a
Assemb. Straniere Conservation Committes refundable $5 deposit on

all tires 30k in the state;
requires all dealers to ac-

. cept tires of the brand

they sell, and requires

~ coliectors and processors

of S0 or more waste tires
at a time to obtain a per-
mit from the DEC. Permit
monies would be
deposited into a waste
tire management fund.

5. Recycled Newsprint, Reported from Senate En This bill requires that after
Con Committee to Con- 1/1/91, every newspaper
sumer Protection on offered for sale in this

S. 4504, Sen. Spano*

6. Recycled Newsprint,
A. 9043-A, Assemb.
Parola*

-

1/3/90.

Died in Con- state must contain

sumer Protection Com- newsprint with at least

mittee at end of session.

10% recydied content.

Bill died in Assembly En This bill defines recycled
Con Committee at end of newsprint as containing

session.

at least 40% post-con-
sumer recycied paper
and requires newspapers
1o use recycied newsprint
whose in-state average
daily circulation is 40,000
or more. By 12/31/83,
such newspaper publish-
ers must use recycled
newsprint equal to 20% of
the amount of newsprint
used in 1992 by
12/31/94, use of recycled
newsprint must equal
30% of the amount of
newsprint ysed in 1993.
By 12/31/88 and every
year thereafter, the
amount of recycled
newsprint used would be
increased to 90% of the
amount of newsprint used
in the previous year.

The
endorse a deposit sys-
tem. A surcharge is
preferred because a

thers is no oymm to
recapture unredeemed
deposits, and retailers
woultl hold and eam inter-
est on deposits for

The Department supports
this concept, but the bill
as drafted may not be ef-
fective in meeting aggres-
sive recydling goais. The
definition of *newsprint
with recycied content” is
newsprint with at least
40% post-consumer
recycled paper. The bill
should instead focus on
total percentages of
recycled content in all
newsprint used by pub-
lisher rather than the per-
centage of 40% recycled
content newsprint used.
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BILL / SPONSOR STATUS SUMMARY COMMENTS

7. Recycled Newsprint, Diedin Assembly EnCon This bili requires New The Department fully en-
A. 10712-A, Assemb. Committee atend of ses- York State newspaper dorses this concept and

Pataki* sion. witha dally cir- considers this the best of
culation of 40,000 or the three °

more to use newsprint tent newsprint® bilis. To

containing &t lsast 11% ensure markets are

recycied fiber by 1/1/85; created, there should be

- - '31% recycled fiber by no exemptions based on

111/98; and 40% unreasonable cost of ob-
fiber by 1/1/2000. taining recycied fiber or
unavailability of recycied

-~ fiber. Moreover all users
=2 of newsprint shouid be in-
.- Cluded, not just
“ newspapers with large

circulations. The of

N.Y. State Task Force
_report.

*NQTE: On December 12, 1989, the New York Newspaper Publishers Association (NYNPA) entered into an
agreement with the New York State Departments of Economic Development (DED) and Environme

Conservation (DEC) to increase the recycling of old newspapers generated in New York State. An ambitious
goal of 65% by the year 2000 has been set under this agreement. NYNPA has also voluntarily undertaken
to encourage its members to reserve a portion of their annual newsprint purchases for recycled newsprint
which is available at a competitive price and quality. The goals are deliberately set in terms of the percentage
of publishers’ annual fiber consumption, represented by post-industrial fiber, to give both publishers and
manutacturers flexibility in integrating newsprint made entirely or from fibers with their
existing operations. This voluntary agreement was intended to be formalized into legislation during the 1990

legislative session, but did not occur.

8.Environmental L]

by the Governor Under the $1.975 billion

Quality Bond Act on May 14, 1990 (Chap- EQBA, $525 million has
(EQBA), A. 11576; S. ter 146). Goes before the been earmarked for iocal

8193 voters in November.

CHAPTER 11

solid waste management

ms. This inciudes
$175 miillion for non-haz-
ardous municipal landfill
closure, $50 million for
regulated medical waste
management projects,
and $300 miliion for recy-
cling programs. The
$300 million includes $20
million for regional in-
novative demonstration
projects, $140 million for
municipal recycling
projects, and $160 million
for secondary materials
regional marketing

projects.

The Department sup-
ported the EQBA with
several recommenda-
tions to darity provisions
and to allow more
flexibility in developing
programs to be funded.
Specifically, the Depart-
ment suggested that
waste prevention/reduc-
tion demonstration
projects be eligible for
tunding independentty of
recycling.
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BILL / SPONSOR

STATUS SUMMARY

9. Solid Waste Reduc- Reported out of Assemb- This bill addresses waste

tion and Packaging Tax,
A. 6582, Assemb.

Hinchey

10. Multi-material Pack-
aging Ban, A. 11524-A,
Assemb. Hinchey

11. Hazardous Packag-
ing Ban, A. 9485-A, As-
semb. Hinchey; S. 7104-
A, Sen. Johnson

74

ty Ervironmental Conser- reduction and recydiing.
vation Committee; dled in The bill provides & pack-
Ways and Means at end aging tax of $0.03 to be
of Session. levied against the
. manutacturer or dis-

tributor of each non-

‘recyciable . .or:non- .

i
%

purchase
pment
tax for
of secondary
materials utifized as a aw

1
niﬁ
L

;
:
i

i
|

material in the manutac-

turing process.

Amended to "B* version This bill bans the use of
and recommitted to As- certain muiti-material
sembly Rules Committee packages, plastic cans,
§/30/90. No Senate com- bimetal cans, and &scep-
panion, but similar bill tic beverage containers;
(S.7881) was introduced authorizes DEC Commis-,
to Senate En Con Com- sioner to promulgate
mittee on 4/17/80. Both reguiations to obtain in-
bills died in their respec- formation from industry to
tive committees. identify non-recyciabile,
non-recycled, and non-
reusable packaging and
components of packag
ing that interfere with
recyding; and authorizes
the Commissioner to
restrict the use of con-
tainers or materials, after
a public hearing, when
readily available and
preferable substitutes
exist

Signed by the Governor The purpose of this bill is

on 6/25/90 as Chapter to reduce the amount of

286. toxics in packaging.
Specific materials tar-
geted inciude lead, cad-
mium, mercury, and
hexavalent chromium.
The bill also establishes
maximum allowable con-
cantration levels.

The has con-
sistently supported s
statewide packaging tax

as a8 means of sncourag-
ing waste reduction; how-
ever, the definition of
*recyciable* contained in

The Department supports
this concept, and also
favors authorizing DEC to
promuigate regulations

This bill is modeled loose-
ty on CONEG's proposed
toxics reduction legisla-
tion introduced in ali nine
northeastern states this
year. The Department
urged the legisiature to
amend the bili to make it
entirely consistent with
the CONEG proposal to
ensure consistency
among the Northeast
states.
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BILL / SPONSOR STATUS SUMMARY COMMENTS

12. Planning Dste Ex- Signed by the Govemor This bill extends the The Department sup-
tension, A.11856-B, on 7/22/80 as Chapter dsadine for submission ported this legisiation.
Assemb. Hinchey; 742. of a solid wasts manage-

§.7787-B, Senators ment pian © 4181 and

Spano and Johnson ' inciudes a provision that

proposed solid waste

approved local solid _-
waste management plan. ~_- -

Y

13. Removal of Siting Signed by the Governor This bill removes the The Department sup-
Restrictions, A. 8784-B, on 7/22/30 as Chapter siting restrictions con- ported this legisiation.
Assemb. Vitallano; S. 715. tained in Section 120-W
6589-A, Sen. Marchi of the General Municipal

Law for recycling

tacilities.

14. PVC Materlals Pack- Died in Assembly onthird This bill would prohibitthe The Department supports
aging Ban, A. 5578-A, reading. No Senate com- distribution and sale of this bill.
Assemb. Hinchey. panion bill. any food product con-

taiged in a package made

of PVC.

15. Creation of Packag- Bill died in committee. This billl creates a pack- The Department favors

ing Review Board, A. aging review board to the concept of this bill.
5345, Assemb. review the environmental

Straniere; S. 4770, Sen. impact of certain packag-

Marchi ing.
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BILL / SPONSOR

STATUS

SUMMARY

COMMENTS

16. Waste Reduction First draft of

and Recycling

reguiations
Emblem released November
Decem-

Regulations; NYS DEC. 1989; withdrawn

/3

ber 1969; recrafted and
re-released March 1990;
final reguiations expscted
by December 1980.

NER ]

1988 8olid Waste
Management Act man-
dates DEC to design and

propose standards for .Cesign

voluntary use Dby
manufacturers of an
embiem on containers
and products 10 indicate:
recyciability, recycled
content, and reusability

The Department had sig-
nificant with the
tirst draft. Proposed
(an outline of N.Y.
State) would have limited
the use of the emblem by
other states and compii-
cated the labeling
process for manufac-
turers. The Department
recommended that DEC
regulations be model
that couid be
adopted by other states to
develop uniform labeling
standards. it aiso recom-
mended that the secon-
dary material content
standards be increased
to conform with EPA’s es-
tablished standards.
comments were
reflected in the redrafted
reguiations.] Also recom-
mended that a separate
emblem be estabiished

.for *reusable” products to

promote waste preven-
tion. In addition the use
of the term °“reusable’

CHAPTFR 11



LOCAL:

BILL / SPONSOR STATUS

SUMMARY

COMMENTS

1. Intro. 323, Councll- City Council Enviconmen- Prohibits the use of The
tal Protection Committee  polystyrene food packag- Law Department are
ing.

menber Leffler

and the

drafting a proposal which
imposes a ban on certain
polystyrens foam prod-
ucts uniess a phased-in
recycling rate s
achieved.

2. Intro. 228, Councll- City Council Environmen- Prohibits packaging that ~ The Department has ex-

member Leffler

3. Intro. 284, Councll- City Council Environmen-
member Spigner tal Protection Committee

4. Intro. 308, Councll- City Council Environmen-
member DeMarco tal Protection Committee

CHAPTER 1]

tal Protection Committee ig not recyclable or=presssd concem
biodegradabie.

Prohibits restaurants
from providing dis-
posable service articles
for on-premises eating
and drinking use.

Proliibits distribution of
certain nondegradable
packaging materials and
utensils by retail tood ser-
vice establishments in
proximity to waterfront
areas.

regard-
ing the broad definitions
of ‘recyclable’ and
*biodegradable,” which
enable non-expert sup-
pliers of packaging to
determine whether an
tsm can be recycled or
biodegraded. Enforce-
ment provisions require
further refinement.

The Department supports
the policy underlying this
bill. However we are con-
cemed about the econo-
mic impact the bill may
have on retail food estab-
lishments.

The Department tavors
efforts to protect City
waterfronts. Howaever,
the application of this bill
only to establishments
within 300 feet of New
York waterways ignores
other causes of water pol-
lution. We are aiso con-
cemed with the economic
impact the bill may have
on retail food estab-
lishments,
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CHAPTER XII
COST OF RECYCLING

When the Department first presented plans for a citywide recycling program in the
1988 White Paper, New York City Recycling Strategy, little was known about the cost of
implementing mandatory recycling in a city the size of New York. Based on what we
knew and what we assumed,’ the Department projected that, once the recycling
program was implemented, it could cost as little as $65 per ton to recycle. Experience
has demonstrated, however, that the program is significantly more expensive than we
had anticipated. When the program is operating citywide, and assuming the current
multiple-truck collection system is continued, we estimate that the cost of recycling
will range from $198 per ton to $273 per ton. (Current costs are.much higher.) The
uncertainty in our estimation is a function of differing estimates of the diversion rate,
that is, the amount of material actually removed from the waste stream as a percentage
of the pool of targeted materials. The higher cost per ton figure assumes a 30 percent
diversion rate; the lower figure assumes a 60 percent diversion rate.

The 1988 White Paper and the Department’s original recycling budget assumed that
diversion rates for the six materials targeted for the curbside/containerized programs
would climb over a three-year period from 30 to 50 to 75 percent. Based on experience
in operating these programs, the Department now believes that steady-state budget
estimates for the near term should be based on a 30 percent diversion rate. The basis
of this assumption — which is most definitely not the limit of our aspirations - is
described in Chapter III, Tonnage Goals. Because this lower diversion rate results in
less tonnage collected, the efficiency of collection routes and relays is decreased even
further, and in turn, results in a higher cost per ton for collection.

All components of the recycling program — collection, support, processing, facility
construction and equipment purchase —- are higher than originally envisioned. Projec-
tions of the number of recycling collection routes required to cover the city have
increased. Support costs for vehicle maintenance are larger because of the larger fleet
required for collection. The increase in processing fees is the result of limited competi-
tion for the Department’s contracts, and, in some cases, dramatic drops in market
prices for processed recyclables. Capital costs are higher because the price of con-
structing efficient processing facilities is now known to be significantly higher.

These changes have caused the cost of recycling to increase significantly relative to
original estimates. By FY 96, the program, as originally conceived, could cost $195
million, requiring substantial new investment of funds. However, since this invest-
ment will put in place a collection and processing system that could absorb additional
tonnage at relatively low cost, efforts to improve participation could reduce greatly
the cost per ton of recycling. The challenge for the Department, therefore, is to find
effective means for increasing participation and diverting as much material as pos-
sible.

Cost Estimates

Since the curbside program has yet to reach more than half the city, any projections
regarding costs must be based on certain assumptions about how efficient the program
will become. Nevertheless, we believe that the knowledge we have gained since the
program’s inception enables us to reevaluate the program'’s original assumptions and
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develop more accurate projections of the collection, processing, support and capital
costs of recycling. Those projections though are also subject to change as each new
experience provides better information about long-term prospects. Consequently, the
Department expects to re-examine current assumptions and programmatic issues
through the development of the Solid Waste Management Plan and before submitting
the final recycling report. |

Collection
Collection costs include salaries for collection crews, supervisors and "relays” who
transport loads of recyclables to processing facilities. Also incorporated in the collec-
tion component is the cost of uniformed support personnel, such as those who deliver
containers for the curbside and containerized programs. In FY 90, the collection
component of the recycling pro totalled $27 million or $153 perton. By FY 96,
the collection costs could reach $76 million, or $108 per ton in currentidollars.

Projections for collection costs assume that the Department will continue current
operations in which paper materials are collected in one truck and metal, glass and
plastic containers are collected in a separate truck. If the new large-scale processing
facilities are able to accept, sort and produce marketable end-products from all six
materials collected together and delivered in the same truck (single stream collection),
the Department’s collection costs would be greatly reduced.

The number of curbside and containerized collection crews required to service the city
is based upon the constraints put on the length of collection routes by the capacity of
collection trucks and by the amount of time required to complete a route. Given these
constraints, as well as those imposed by collecting paper products separately from
metal, glass and plastic, the Department now estimates that trucks on recycling
collection routes will be able to collect less than half as much tonnage as trucks on
regular collection routes. As a result, the Department has started to experiment with
ways to reduce the number of routes, such as switching to every-other-week recycling

coliection in some districts. In any event, basic collection costs will be much higher
than planned.

The public and private facilities required to accommodate the tonnage of the expand-
ing recycling programs must be located strategically throughout the city in order to
minimize transportation time for relaying recyclables by collection trucks. Given the
difficulties in developing waste disposal facilities, the Department does not believe
that the number of facilities needed will be on line in an optimum configuration as
quickly as anticipated. The number of relay trucks required to transport materials to
processing facilities is therefore greater than originally planned.

Processing
Expenditures attributed to processing include the cost of processing carried out by
Department personnel, such as in the self-help bulk program, the cost of contracting
for private processing services, the operating costs of city-owned IPCs, and the cost of
"selling” materials, such as paper, to private vendors. Any revenues gained from the

sale of recyclables, such as metal recovered in the bulk programs, have been used in
this analysis to offset processing costs.

The fees charged for processing have been significantly higher than originally ex-.
pected. For example, the Department had expected that the market price for
newspapers would be high enough to cover the processing costs of paper dealers and
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still generate revenue for the city. The dramatic drop in this market now requires the
Department to both pay for the processing of newspaper and forego revenue. This
analysis of future costs assumes that the fees currently paid to private vendors both
for processing services (such as for bulk materials) and for the sale of materials (such
as for paper) will remain stable. As discussed in previous chapters, a number of factors
influence these costs (in both directions) and changes may occur. The FY 90 cost for
processing totalled $19 million, or $52 a ton. Due to the uncertainties of market
development, the Department believes that basing costs on the FY 91 level is the most
reasonable projection to be made at this time. Given this assumption, FY 96 processing
costs woulg total $37 million and add $53 a ton to the cost of recycling. It should be
understood, however, that processing cost projections are the most speculative num-
bers over the long run. -

ot

"h

Support
Support costs include salaries for civilian personnel who develop recycling programs
in the Recycling Programs and Planning Division and in the Operations Management
Division, mechanics who repair recycling vehicles, and officers who enforce recycling
regulations. Support also includes estimates of costs for public education materials
and motor equipment parts.

These costs are smaller than the cost of collection and processing but still are estimated
to be substantial, totalling $13 million in FY 90 (or $73 per ton). However, much of the
investment in support is at the beginning of the program; administrative, mechanic
and enforcement personnel will grow only slightly as the program expands. By FY 96,
support costs are estimated to be $15 million, adding just $22 to the cost per ton.

Capital

Capital funds are required for the construction of recycling facilities, such as Inter-
mediate Processing Centers and composting sites, and for the purchase of equipment.
The Department found that the cost of constructing IPCs may be significantly higher
than planned, with costs rising from $5 to perhaps $15 million per facility (exclusive
of land costs). In addition, experience has shown that more and different types of
equipment for both collection and processing are required, resulting in higher than
anticipated capital costs. It is possible that the increase in vehicle fleet as a conse-
. quence of recycling will ultimately require some garage facility expansion. Because
our planning in this area is undeveloped, we have not included this potential cost item.
Supporting the level of capital commitments currently anticipated will require an
average outlay of debt service of about $16 million annually from FY 90 to FY 96. Over
the lifetime of the capital investment, debt service will add $30 dollars to the cost per
ton of the program.

Savings

While this analysis specifically outlines only the costs of running the New York City
recycling program, it must be noted that the program will allow the Department to
reduce costs by significant amounts in other areas. For example, savings in the Bureau
of Waste Disposal will be achieved as more tonnage is diverted through recycling and
the amount of waste moving through the Department’s marine transfer stations and
the Fresh Kills landfill is reduced. In addition, operational improvements such as
extending existing Department collection routes or eliminating one regular collection
day per week to reflect the reduced tonnage caused by the diversion of recyclables
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could also provide savings. Finally, as tonnage is diverted from the Fresh Kills landfill,
the city will be able to extend the life of the landfill and reduce future dependence on
export and other available disposal options. An extensive cost analysis of recycling,
including its impact on the cost of other Department services, and its comparison to
other disposal methods, including resource recovery, will be developed in the Solid
Waste Management Plan. .

Wyt
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EXHIBIT XIl.1
ESTIMATED COST OF RECYCLING (in $ million)

Based on 30% Diversion 60% Diversion
FY90 (24°3] FYse FY83 FYo4 FY9S5 FY96 FY96
Coliection $27.4 $54.9 89.5 $84.0 $82.1 $75.6 $75.6 $90.5
Processing
Cost 10.0 23.7 30.4 .36.3 .38.5 .. 40.3 413 $63.2
Revenue (0.8) (1.5) (1.8) (2.3) (3.2) {3.9) (4.3) ($7.6)
Support
Cost 13.0 18.2 -~ 22.7 24.0 234 221 21.2 22.3
Revenue 0.0 (3.9) : (5.3) (5.8) (5.8) {5.8) (5.8) (2.9)
DOS TOTAL $49.6 $92.4° $118.5 $136.3 $135.0 $1283 $128.0 $165.5
Fringe*™ 13.9 271 37.1 44.7 44.2 418 41.5 $46.8
Delxt Service -
Equipment 29 6.8 1.2 14.4 16.1 170 - 18.0 20.3
Facilities 0.5 0.9 2.1 3.9 6.0 7.3 7.6 7.6
GRAND $66.9 $127.2 $165.9 $199.3 $201.3 $194.2 $195.1 $240.2
TOTAL
COST PER TON
OF RECYCLING
Based on 30% Diversion 60% Diversion
FYSO FY91 FY92 FYs3 FYS4 FY95 FY96 FYo6
Annual Ton- 178,803 370,980 535,659 684,581 693,640 694,640 694,640 1,205,786
na
Colglzcuon $153 $148 $130 $122 $118 $108 $108 $75
Processing
Cost $56 $64 $57 $53 $56 $58 $59 $52
Revenue ($4) ($4) ($3) ($3) ($5) ($6) ($6) (85)
Support
Cost $73 $52 $42 $35 $34 $32 $30 $19
Revenue $0 ($10) ($9) ($8) ($8) ($8) ($8) ($2)
DOS TOTAL $278 $250 $217 $199 $185 $184 $183 $139
Fringe*™* $78 $73 $69 $65 $64 $60 $60 $39
Debt Ser-
vice™™
Equipmant 23 23 23 23 23 23 23 16
Facilities 7 7 7 7 7 7 7 4
GSAND $386 $353 $316 $294 $289 $274 $273 $198
TOTAL

* The estimated cost of recydling does not reflect the amount of funding provided for the recyciing program nor the
amount of funding required for the program. Rather it estimates the cost of providing recycling services given current
operating procedures and unit costs. it does not include inflation costs or operational savings caused in other areas
of the Department.

* Fringe captures the estimated cost of benefits for Civilian and Uniformed recycling personnel.

= Dabt service cost per ton is calculated as the total investment divided by the total tonnage supported over the
Ifetime of the investment.

CHAPTER 12 83



Yy

CHAPTER 12



CHAPTER XIII
ISSUES IMPACTING PROGRAM SUCCESS

In the preceding chapters we have detailed the individual programs that comprise
New York City’s recycling plan. We have attempted to balance cautious optimism
about the receptivity of the City’s diverse populations to the demands of recycling
with a candid appraisal of the issues affecting, and frequently impeding, program
success.

Although recycling is the Law, much effort must be exerted and considerable time must
elapse before recycling becomes a fully accepted way of life. Fora public hungry for
recycling success stories, there must be a realistic understanding of the problems to be
solved, the issues to be confronted, and the cooperation still needed in order for that
success to come about.

This chapter summarizes the current status of the issues effecting recycling program
success, and suggests possible strategies for overcoming the problems and building
on the achievements. :

Tonnage Goals

Local Law 19 mandates that the Department meet annual tonnage goals for FY 90, 91,
92, 93, and 94. While the Department met the FY 90 goal, our analysis suggests that,
with the exception of FY 91 and possibly FY 92, we cannot meet the remainder of the
mandated goals without significant changes to programs (adding new materials and
substantially increasing participation rates).

To increase the number of tons diverted will require a re-evaluation of the
Department’s collection strategies. For example, we are considering the wisdom of
adding new materials to the list of recyclables currently collected and whether to use
a different collection system — a possibility is the two bin system. Such a system would
separate the entire residential waste stream into two categories - wet and dry. The
operational, technical, and cost implications of adopting different collection strategies
are being examined in the context of the Solid Waste Management Plan.

Tonnage goals also will be affected by our ability to solve certain collection problems,
such as: the difficulties of enforcing recycling regulations in multi-unit buildings the
reluctance of some building superintendents to comply with recycling rules and
regulations; and the conflict between Fire Codes and the need to store recyclables for
collection.

. Education Issues
Regardless of the collection strategy employed, there is a substantial need for addi-
tional targeted outreach and education if we are to motivate those groups either not
now participating in the program, or participating at less than optimal levels.

The message of recycling is broadcast to a diverse and fragmented population; one
which has varying degrees of awareness, interest, and comprehension as to its roles
and responsibilities in recycling. Further, this is an audience bombarded by messages
promoting consumption and its byproduct, waste. Lo
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To compete with these contending messages, professional market research is required;
research which will allow us to evaluate our current educational strategies and
pinpoint where change is needed. In addition, advertising expertise is needed to
translate that knowledge into educational campaigns designed to reach the City’s
various publics. Because success to date largely has been with groups already con-
scious of the need to recycle, it is apparent that the original tonnage goals projected in
Local Law 19 were based on unrealistic expectations of quick behavioral change and
program participation. :

In FY 91 the Department will issue a Request for Proposal (RFP) for an advertising
firm and will start research in the area of consumer attitudes. The Department will
also assess the early results of enforcement programs and the degree to which enfor-
cement can be used as a method of public education.

Perhaps more importantly, it will engage in greater efforts to mobilize community
leadership in building support and participation for recycling. A network of com-
mitted community leaders could extend the Department’s limited outreach staff and
is likely to be better able than the Department to provide communities with the
motivation to recycle. To that end, the Department is assigning a Volunteer Coor-
dinator to foster the growth of this effort.

Operations Management and Labor Issues
Operationally, recycling has forced the Department to undergo dramatic changes
because the final destination of materials is no longer a fixed Department-controlled
site. The collection of recyclables is becoming a customized service based on genera-
tion, composition, participation, seasonality, materials, and day of collection. Recycl-
able materials are delivered to a changing array of both City-owned and privately-

owned processing centers. Consequently, staffing and equipment requirements have
changed.

The scope of planning, evaluation, and control of the everyday operation of the .
Department has increased dramatically. Audits must be conducted of private recy-
cling vendors. Surveys are needed to evaluate such operational improvements as
route extension, one worker crews, and commingled collection, and the results of these
surveys require difficult analysis for which we have sometimes lacked resources.

We are cognizant of the difficulty in allocating resources to a new program when
existing programs are being cut. However, we do note here that for a new program to
succeed, the formation of a management infrastructure - - whether from reallocating
current funding or securing new funding - - is required to support it.

But the successful implementation of the improvements we wish to make requires
more than detailed and extensive analysis. Equally important is cooperation from
Local 831, the Sanitation Workers Union, as well as from unions at other City agencies.
Without union cooperation, the expansion of New York’s recycling program will be
seriously impeded, and the following operational improvements delayed:

« Route extension, the extension of existing Department solid waste collection

routes to reflect the tonnage resulting from the diversion of recyclables from
regular collection routes;

« Substitution, a move from twice-a-week collection of solid waste o once-a-week
collection of solid waste along with once-a-week collection of recyclables; and
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« Review and consideration of a move, where appropriate, to one worker collection
crews, to commingled collection of recyclable materials, and to redistribution of waste
and recycling truckshifts based on changing participation levels and reductions
in the volume of waste.

An example of where cooperation is needed from unions at other city agencies is the

revision of job descriptions to. accommodate the handling of recyclables. At many
Housing Authority sites the union contends that recyclables are different from trash
and need not be handled by their members.

In summary, for recycling to become truly integrated into our daily habits, the active
support of the unions involved will be required.

[‘-l (X}

Inter-agency Cooperation

Implementing so basic a change in the way our waste stream is handled also calls for
cooperation and joint initiatives from a variety of agencies. In Chapter VII, "Institu-
tional Recycling", we discussed the role agencies must play in the context of the City
Agency/Institution Regulations. Appendix V summarizes the issues involved. These
issues range from ensuring that all future City construction includes space for the
collection and storage of recyclables to using the City’s purchasing powers to develop
markets for recyclable materials.

While most agencies have made a good faith effort to cooperate, problems remain. The
implementation of the City Agency/Institution Regulations will require each agency
to have a recycling coordinator and to develop its own specific plan. Troublesome
union issues relating to the handling of recyclables will have to be resolved before this
program can be successful. In addition, employees will have to be trained and
monitored, and space problems resolved. This will create new burdens for many city
agencies, requiring at least the reallocation of managerial resources and perhaps as
some funding. :

Processing Capacity
Processing capacity is a critical component of recycling. If capacity is not available
when needed, then the implementation of the program will be seriously impaired.

To meet the requirements of Local Law 19, ten public and/or private processing
facilities, or equivalent capacity, must be built. These facilities require parcels of at
least five acres at sites which minimize truck travel time from catchment areas.

The identification, acquisition and development of these sites is difficult at best. Apart
from the clear dearth of available sites, the process is complicated by neighborhood
concerns about the community impact of the facilities.

Regulation
Processing and other recycling facilities require active governmental regulation.
These facilities raise a host of environmental issues about which the government has
a proper concern. However, these regulations can act to inhibit new firms from
entering the field and to discourage existing firms from expanding their services.

There is a general frustration on the part of the affected industry with the process of
acquiring permits from various city and state agencies. The applications require
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volumes of information and multiple layers of review, and they often subject the
applicant to duplicate, overiapping, and sometimes contradictory requirements. The

t process is also complicated by a public climate that demands a tighter regula-
tion of solid waste programs while at the same time demanding that more attention
and resources be devoted to recycling.

The result is that competition is reduced and the cost of processing services is driven
up. If continued, the situation may easily result in insufficient processing capacity,
bomforthemtuiahprojechedtobeconecudbyﬂ\ebepmq\tmdforthose
collected by private carters. o

For a fuller description of this issue, see Chapter X, "Processing.” Suffice it to say that
the Department plans to continue to explore inter-agency cooperation in the review
and granting of permits for recycling facilities. In that process, the Department will
balance its role as a customer with the critical requirements for proper review and
enforcement. > -

Markets and Contracts

Recycling cannot succeed without the development of adequate markets for our
recycled products. Unfortunately, the development of those markets entails long-term
strategies at the federal, state, and local levels, in terms of tax measures, legislative
mandates, and economic development policies. The City has only limited ability to
effect actions in many of these areas. Nevertheless, there is at least one area in which
the Department is able to facilitate market development - the structuring of contracts
to market recyclables.

In FY 90, complex city contracting procedures inhibited the Department’s ability to
adjust quickly to the rapid turnaround time required and the many variables involved
in the processing and marketing of recycled materials. Compounding this problem,
we underestimated the lead time necessary to let contracts and the accounting systems
needed to monitor them, as well as the staffing required to deal with the enormous
volume of paperwork generated by deliveries of material to private recyclers. These
difficulties resulted in fewer vendors and higher prices.

We have made some progress in solving these start-up problems. One step we have
taken is to acquire the necessary staff expertise and support to handle the estimated
100,000 delivery receipts expected this year. In addition, we will again seek funding
for a computerized accounting system and the upgrading of the recycling program'’s
management information systems.

Critical to contractual relationships with private vendors are the length and the nature
of contracts (fee for service or negotiated/co-venture), risk-sharing to cushion against
market fluctuations, and the requirements of contract administration.

Long-term contracts are the best solution to ensure adequate capacity and to promote
opportunities for economic development. However, when a new material was added
to the recycling program, the Department initially preferred short-term contracts
because they afforded the flexibility necessary both to learn about the various markets

and to assess the benefits and disadvantages of working with private recyclers; they
also buffered the Department from fluctuating markets.

For those reasons, contracts were most often offered for six months orless in FY 90.
As a result, firms receiving contracts were vendors already in the business rather than
those wishing to enter the industry. Having now tested the response of the recycling
industry, we have been able to refine our bid specifications. Contracts for processing
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services in FY 91 will run for a full year. In addition, we will provide bid options for
some materials to permit contracts for longer than one year.

Local Law 19
In order for commercial recycling to work more effectively, it probably will be neces-
sary to amend the penalty schedule for commercial waste recycling rules in Local Law
19. ‘

The Department will have co-enforcement authority with the Department of Con-
sumer Affairs (DCA) over violations of the commercial waste recycling rules com-
mitted by private carters. At present, the Department of Consumer Affairs may issue
summonses to private carters carrying penalties of up to $1,000 for violations of their
rules relating to commercial refuse collection and removal, including DCA’s commer-
cial recycling rules once they are in place. Under Local Law 19, summonses issued by
the Department for the same commercial recycling violations will carry penalties
starting at $25 for the first violation and increasing to $10,000. The fines for commercial
recycling violations should be redefined so that summonses carry an appropriate and
significant penalty, regardless of whether the summons is issued by Consumer Affairs
or the Department.

Another important issue effecting the success of commercial recycling is whether the
post-collection separation option contained in Local Law 19 for commercial generators
is acceptable under state law. Clarification of this issue may require legislative action,
either through amendments to Local Law 19 or amendments to State solid waste
management laws.

Funding
At least for the foreseeable future, funding for new and continuing recycling programs
is likely to be restricted by the significant financial problems experienced at all levels
of government. As a result, the Department must consistently seek creative and
imaginative ways to meet our mandated goals and to leverage the maximum value
from the resources which are made available to us.

Recycling will not, however, become a reality in New York City without cost. Our
experience also tells us that those costs are much higher than anticipated when the
program was first formulated. However, the costs of recycling must be evaluated
within the broader context of other waste disposal strategies, and measured not only
against their costs but against their environmental impacts as well. The City’s Solid
Waste Management Plan, which is slated for completion in mid-1991, will provide just
such an evaluation. With that information in hand, the Department’s final recycling
report will provide more definitive information on the projected costs of recycling
under a variety of integrated waste management scenarios.
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