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AGENDA REPORT

TO: City/Port Liaison Committee

ATTN: Robert Bobb, City Manager, City of Oakland
Tay Yoshitani, Executive Director, Port of Oakland

FROM: Community and Economic Development Agency — City of Oakland
Commercial Real Estate Division — Port of Oakland

DATE: February 15, 2002

RE: An Informational Report on the Jack London District Transportation
Improvement Study (JLD TIS): FINAL REPORT EXECUTIVE SUMMARY and
NEXT STEPS

SUMMARY

The Port and the City of Oakland jointly contracted for the preparation of a Transportation
Improvement Study (TIS) for the Jack London District (JLD). The JLD-TIS was prepared by
the Oakland transportation planning firm of Dowling Associates. Originally, the Port initiated a
more limited waterfront area study at the request of local citizens and businesses, then expanded
the scope at the request of the Oakland Community and Economic Development Agency
(CEDA) to encompass the entire Jack London District. The agreed-upon work scope reflected
both agencies’ commitment to exploring the implementation of key recommendations of the
Estuary Policy Plan (EPP). The JLD-TIS was designed as a technical study to assess the future
circulation and parking needs in the Jack London District and generate options for improvement
using a comprehensive, proactive, systems approach. The study is intended to:

1. Provide information necessary for comparing parking demand (current and projected)
with the amount of available parking supply to determine future parking needs and ways
to respond to projected future parking needs;

2. Provide estimated parking demand and trip generation rates by land use categories for use
in future environmental review;

3. Evaluate the impacts of a range of future development scenarios on circulation and
parking in the Jack London District, and

4. Identify strategies or improvements as a range of options for policy decision-makers, to
assist them in providing the infrastructure needed for economic development, while
minimizing investments in traffic and parking infrastructure, consistent with the policies
of the Estuary Policy Plan.
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FISCAL IMPACT

This 1s an informational report, and therefore there are no fiscal impacts. There may be fiscal
impacts, however, associated with final policies and programs developed from this report, which
would be reviewed and addressed in a followup report to this Committee.

BACKGROUND

Study Structure and Methodology

For the purposes of this study, the Jack London District is defined as the area bounded by 1-880,
Market Street, Fallon Street, and the Estuary. The scope of work was divided into three phases —
Existing Conditions, Alternatives Analysis, and Improvement Options. Under each phase a
working paper was prepared. The study commenced in Fall 1999 with the data collection and
fieldwork to document the existing conditions in the Jack London District. Working Paper #1:
Existing Conditions, which was completed in February 2000, established the baseline for the
alternatives analysis. Working Paper #2: Alternatives Analysis was completed in August 2001
after several modifications to the development scenarios. A range of improvement options to
inform future policy decisions was presented in Working Paper #3, which was completed in
September 2001. These working papers have been synthesized into the Final Report, which
mcludes three volumes: Executive Summary, Report, and Technical Appendices. The Executive
Summary 1s attached to this report (Attachment B).

KEY ISSUES AND IMPACTS

Existing Conditions and Alternatives Analysis

The existing conditions analysis covered the conditions of the transportation system in the Jack
London District, including the roadway network, transit services, parking facilities, pedestrian
and bicycle facilities, rail operations, and truck traffic. The analysis concentrated on the
conditions and deficiencies of the circulation and parking systems within the study area. The
alternatives analysis applied four (4) different development scenarios, each representing potential
levels of future development, to the circulation and parking systems to identify deficiencies and
needs to address future impacts on circulation and parking. The four development scenarios
were 1dentified as:

e Future Base (existing development and approved projects)

¢ Short Term (Future Base plus known proposed and potential projects to be built through
2005)

e EPP Build-out (Short Term plus significant redevelopment to near-maximum levels under

the EPP, through year 2025 or beyond )
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e Aggressive (EPP Build-out plus additional significant redevelopment assuming substantial
increases in floor area ratio [FAR], through General Plan amendments in the Light Industrial
sub-area [from FAR 2.0 to 5.0]; Off-Price Retail sub-area [from FAR 2.0 to 5.0]; and in the
Produce Market sub-area [from 1.0 to 3.0]).

Attachment A to this report further describes the existing conditions and alternative analysis
portions of the study.

The impacts regarding parking, traffic circulation, transit, bicycles and pedestrians, and the rail
corridor are summarized as follows:

Parking
Impacts on parking supplies and intersections were identified for each of the scenarios and

summarized in Table 10 and Table 13, respectively. Anticipated weekday parking shortfalls in
the Short-Term and EPP Buildout scenarios were estimated to total 1,521 and 3,591 spaces,
respectively. The peak time when parking shortfalls will occur is weekdays, due to employment
uses. These shortfalls factored in the shared parking concept, accounting for different peak-use
patterns for various uses (office, retail, restaurant, etc.) and also 20% transit ridership for office
uses.

Policies and regulations to facilitate shared parking and increased transit ridership are
recommended (see Recommendations and Rationale section of report, below). The anticipated
shortfalls in parking were based on the application of current City of Oakland parking
requirements for new development. Since the actual parking demand is often greater than the
City requirement, the City can explore modifying the City’s off-street parking requirement for
certain types of development in certain locations, based on the demand. This would be coupled
with requirements and incentives that promote shared parking between uses, and the use of
alternatives to the automobile such as transit, bicycling, and walking. Currently for
developments requiring Environmental Impact Reports, the actual parking demand rates are
generally used in determining parking requirements, as opposed to the City’s code requirements.
In some cases other considerations such as transit goals affect the actual required parking. This
practice ensures that projects are providing adequate parking and thus the City is not creating the
large parking shortfalls shown in the study, but it is due on a case by case basis, without a clear
City policy.

Final policies and parking requirements would need to balance the need to accommodate parking
demand, and the desire to promote maximum transit usage so that we do not overwhelm the
district with parking lots and structures.

In addition, other ways of addressing the parking shortfall include:
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e managing the demand (such as parking pricing, additional transit service, transit pass
subsidies, carpool programs, etc.)

e ncreasing the districtwide parking supply through additional on-street parking

e more efficient use of the existing on-street and off-street parking supply

e preferential permit parking, and

e construction of public parking structures

Increased transit usage would decrease both the parking demand and the vehicle trip generation.
The City facilitates a number of these strategies on a project-by-project basis as part of
environmental review, but is committed to exploring a more structured, districtwide program.

Traffic Circulation

Additional traffic signals will be required in the district in the future. Traffic impacts were
assessed in each of the development scenarios and were divided into local intersections, gateway
intersections and regional access issues. Three local intersections (Oak/Embarcadero, Oak/3™
St., Webster/Embarcadero), would operate at Level of Service (LOS) F under the Short Term
Scenario, and are anticipated to need traffic signals in the year 2005. With signals, and with
modified signal timing, these intersections would be improved to LOS E.! The intersections of
Broadway/Embarcadero and Broadway/3™ Street would experience excessive delays under the
EPP Build-out scenario. The intersection of Embarcadero and Broadway is anticipated to need a
signal by the year 2020 in order to operate at LOS E.

Some of the gateway intersections to the Jack London District provide regional access to the
freeway system. These intersections (Jackson/6™ St., Broadway/5™ St.) serve downtown
Oakland and/or the City of Alameda and would be adversely impacted by regional growth in
addition to the proposed growth in the Jack London District. Currently, all of the regional
intersections operate at LOS D or better, Under the Short Term scenario, the J ackson/6™ Street
intersection would operate at LOS F. Under the EPP Build-out scenario, the Broadway/ 5™ Street
intersection would operate at LOS F. Planned regional-serving improvements include a new off-
ramp from 1-880 near Martin Luther King Way and Broadway-Jackson interchange
improvements. Proposed long-term changes include the EPP-recommended extension of
Franklin Street under [-880 and the creation of the Embarcadero Parkway as envisioned in the
EPP. The City is working with the City of Alameda to seek additional solutions to the impact of
both cities’ growth on the regional intersections. In the past Alameda has proposed an exit from
the Posey Tube within the Waterfront Warehouse District which did not meet Caltrans safety
requirements and would necessitate the taking of several historic buildings which is unacceptable
to Oakland. A fly-over from the tube to 1-980 has also been proposed which is also
unacceptable.

! The LOS results for local and regional intersections may vary from results of on-going project-level environmental review
work due to differing assumptions that reflect planning-level as opposed to project-level analyses. For the purposes of the
JLD-TIS, the existing signal cycle lengths were applied, but green times were calculated to be responsive to the amount of
existing and future traffic and to minimize delays. Therefore, the project-level analyses are more conservative.
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Transit

The review of existing conditions in the Jack London District found AC Transit bus service to be
limited primarily to the Broadway Corridor. While peak hour bus service and midday shuttle
service operated as frequently as every 7 % to 8 minutes, the evening, late night, and weekend
transit services are limited. The Estuary Policy Plan sets a policy of enhancing transit service and
facilities with an overall goal of providing 24-hour service through expanded bus service,
expanded downtown shuttle service, increased ferry and water taxi service, enhanced
connections to existing transit modes and stations, and exploring the potential for a BART
station in the District.

Evidence supports the relationship between tighter parking supplies in downtown areas and
higher use of transit. Expanded transit service that provides bus stops within two to three blocks
of new developments and 24-hour service with better than 20-minute frequencies during the peak
commute hours would provide options to driving. Other strategies such as improved pedestrian
access to BART stations and coordinated schedules also need to be considered. Without viable
transit options in the Jack London District, the effectiveness of parking strategies is limited.
BART and the City are also considering a feasibility study for a Jack London BART station;
however the costs of constructing a new BART station are daunting — it could range from 100
million to 800 million dollars, according to BART.

Bicycle/Pedestrian

The existing bikeway facilities are limited, but proposed Class II bike lanes and Class III bike
routes are identified in the City’s Bicycle Master Plan. Second Street has been identified as the
primary east-west corridor for bicycle travel through the District, although this would not
preclude bicycle travel along other east-west roadways. Future improvements along 2" Street
would need to consider potential conflicts with bicycles. Long-term and short-term bicycle
parking requirements are identified in the City’s Bicycle Parking Ordinance.

The key issues related to pedestrian access include discontinuous sidewalks, pedestrian barriers,
lack of pedestrian bridges, and informal parking on sidewalks. Improvements to sidewalks, curb
cuts, and crosswalks have occurred in the Jack London District as areas have developed and
transitioned from industrial uses resulting in discontinuous sidewalk sections and restricted
pedestrian access in some areas. Pedestrian barriers include the railroad tracks along
Embarcadero, the 1-880 freeway and ramps, and the BART tracks. Improved pedestrian
connections to BART stations and between housing and commercial uses in the District are
needed to support other parking and transit strategies.

Rail Corridor

Freight and passenger trains operate in the Jack London District along Embarcadero. A double
track is located within the median of Embarcadero from Market Street to Webster Street and to
the north of Embarcadero between Webster Street and Fallon Street. The Jack London Square
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Amtrak station is located between Embarcadero and 2" Street at Alice Street. Amtrak is

currently studying a proposal to construct/activate a third rail down Embarcadero through Jack
London Square. This study does not assume the implementation of the third rail. Activating a
third rail would alter traffic patterns and circulation in the Jack London District by restricting
Embarcadero to one-way operations, and would also affect the pedestrian circulation and safety
conditions along Embarcadero. One-way operations along Embarcadero due to a third rail would
restrict access to businesses along Embarcadero. The City is in the early stages of reviewing this
proposal from Amtrak; it could have major impacts on circulation in the district, if the proposal
moves forward.

Improvement Options

As the final phase of the JLD-TIS, improvement options were identified for each of the issues
identified in the existing-conditions evaluation and the alternatives analysis, corresponding to
each of the four development scenarios. The improvement options were organized into an
Evaluation Matrix to facilitate comparison, taking into consideration timing (which scenario),
cost-effectiveness, agency responsibilities and other potential effects. These options are intended
to provide the basis for recommending transportation and parking improvements and policies for
the Jack London District. Of the 54 improvement options identified, 14 pertain to parking
demand, supply or management, 20 pertain to traffic circulation, 8 pertain to transit services, 5
pertain to rail operations, and 7 pertain to bicycle and pedestrian access. The potential next
steps are enumerated below in the Recommendations and Rationale section.

SUSTAINABLE OPPORTUNITIES

Economic: The issues and potential solutions discussed in this study will help to facilitate the
continued housing and commercial growth in the Jack London District by addressing impacts
anticipated by such growth.

Environmental: The study promotes increased transit usage, shared parking, and other strategies
to reduce automobile use, which improves air quality.

Social Equity: The study identifies anticipated future impacts to the Jack London District and
options available to avoid or mitigate such impacts on the neighborhood as growth continues.

DISABILITY AND SENIOR CITIZEN ACCESS

Access for disabled and senior citizens will be considered and improved through the final

pnhmpc and programs develoned from this renort. includine imonroved sidewalks and nedpq 1an
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RECOMMENDATIONS AND RATIONALE

Identified below are those options that staff recommends exploring to improve parking and
traffic in the Jack London District. Further detailed development and evaluation, in consultation
with residents, property owners, and City and Port technical staff is needed to develop detailed
proposals and assess implications and impacts.

o Establish new parking ratios that are demand based and realistic

e Establish transportation demand management incentives and requirements such as
requirements for contributions to a BART shuttle or transit subsidies

e Establish shared-parking incentives and requirements which could include required
contributions to the cost of a public parking structure

o Identify two sites for potential new parking garages, one associated with the Port’s
development of the 8-acre waterfront site and one in the City’s Redevelopment Area closer to
the freeway

e Identify streets that could be used for angled parking
e Explore a residential-business permit parking system for certain streets

e Identify and pursue funding sources for new traffic lights, including a possible
fee/assessment for development projects

e  Work with AC Transit to expand bus service in the district and with BART on a feasibility
study for a Jack London station

e Establish clear and consistent policy for street improvements, including curb, gutter,
sidewalks, and street trees throughout the district

e Identify and pursue funding for improved pedestrian connections from the district to the 120
Street and Lake Merritt BART stations

Recommended Next Steps

1. Obtain input and direction on the above options from: a) City/Port Liaison Committee,
Board of Port Commission, and City Council, b) residents, businesses, and property owners,
and c) technical staff of the City and Port.
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e Identify and pursue funding for improved pedestrian connections from the district to the 12
Street and Lake Merritt BART stations

Recommended Next Steps

1. Obtain input and direction on the above options from: a) City/Port Liaison Committee,
Board of Port Commission, and City Council, b) residents, businesses, and property owners,
and c) technical staff of the City and Port.

2. By May 2002, present to the City/Port Liaison Committee a 3-5 year work plan to develop,
evaluate, and implement the final recommended improvement options.
ACTION REQUESTED OF THE CITY/PORT LIAISON COMMITTEE

Staff recommends that the Committee accept this informational report, and provide input that
may be forwarded to the Port Board and City Council for further consideration.

Executive Du‘ector

Prepared by:
Scott Miller, Planner IV
CEDA/Major Projects

Anne Henny
Commercial Real Estate Division
Port of Oakland

APPROVED AND FORWARDED TO THE
CITY/PORT LIAISON COMMITTEE

L det 0. BddbAa

0?‘5 CE OF THE CITY MANAGER

ATTACHMENTS:

Staff summary of Existing Conditions and Alternatives Analysis
Executive Summary — Jack London District Transportation Improvement Study
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