July 2002

CASE

Studies
in Base Conversion

John E. Lynch, Editor

NAIDinfoseries

NAIDinfoseries

For more than 25 years, NAID has been the
leader in supporting America’s defense communities through change. It is a resource for
you and your community, that you cannot
be without.
Turning active and closed bases into new opportunities.
NAID encompasses all military base communities in the U.S. We promote community
vitality and well-being by facilitating locally driven initiatives for property reuse. NAID is
the leader in this area, providing success and proven results across the country through
advocacy, professional development and net- working. NAID offers all military base communities a venue to exchange ideas, discuss experiences and learn new techniques. NAID
is the only organization that brings together local development officials, business networks, and state and federal government officials, serving both economic developers and
military base communities.
NAID works on many fronts:
•

As a source for research, conferences, and seminars

•

As an information and education source

•

As a clearinghouse of historical perspective and working knowledge
between past and new base closures and conversions

•

As an information and advisory resource for DoD, legislators, communities,
and developers

•

As an educator in critical issues confronting base communities, such as
privatization of housing and utilities, environmental cleanup, partnerships,
outsourcing, development finance, and reuse planning

•

As a professional organization providing networking opportunities and
member-to-member exchanges not found anywhere else

•

As a source of best practices - what has worked, what has not, and why

•

As an advocate for the policies, legislation and regulations to improve the
base closure process and enhance economic development of active and
closed military base communities

For more information on NAID, go online to www.naid.org.
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Introduction: Case Studies in Base Conversion
The conversion of Defense facilities to new civilian uses has offered one of the more demanding
regional economic challenges facing such a broad range of communities across the nation during the past
four decades. Yet, most of the communities affected by military base closures during the 1960s and
1970s – and the more recent closure rounds during the 1990s – have been highly successful in transforming former military facilities to new civilian uses, often with an accompanying stimulus to local economic
growth.
There are several recurring themes – strong public and private sector leadership, persistence in the
face of a formidable DOD-Federal reuse process, and good communications in arriving at local consensus. These three themes have all been among the more important traits leading to community success.
Against these three common themes, the ten community cases have been reprinted here in the following general order, by the nature of the final overall facility reuse.

New Business-Residential Centers within Large Metro Areas:
★ The former Lowry AFB has become a major new mixed-use office-commercial-residential center on
the east side of the City of Denver. The early reuse efforts for Lowry, beginning in 1991, disclosed so
many of the difficult Federal property transfer and housing-the-homeless issues that were later addressed in the 1993 Congressional amendments to the BRAC process. There are now 1,700 new
residential units on Lowry; almost 500,000 square feet of new commercial space; six private and public
schools, the new Higher Education and Advanced Technology (HEAT) Center; and 6,000 jobs located
on the Lowry campus today. Lowry was selected as the NAID Facility of the Year in 1997.
★ A new mixed-use office-retail-residential center for the City of Lawrence, Indiana (located within
the larger Indianapolis metro area), has arisen at the former Fort Harrison, announced for closure in
1991. The Fort Harrison Reuse Authority has attracted one hundred business and activities, and 1,600
new jobs on site; 100 existing historic residential units and 700 new units have already been developed, with another 300 new units scheduled over the next year. A new 250,000 square foot commercial town center will be constructed in mid 2003 – which will call for the relocation of the Army Post
Exchange and Commissary to a nearby site. Fort Harrison was selected as one of the two NAID
Facilities of the Year for 2000.
★ The former Glenview Naval Air Station, announced for closure in 1993, is being fully redeveloped
by the Village of Glenview, Illinois, as a quality mixed-use residential-office-commercial-recreational
extension to the village. The Village of Glenview served as its own master developer – supported by
a professional private sector advisory firm – and is guiding the efforts of twelve individual development teams. The Village approved a $60 million municipal bond to finance the initial infrastructure
improvements, over and above the expected proceeds from real estate sales and leases. The new
“Glen” project was selected by NAID as one of its two Facilities of the Year for 2000.
★ Fort Sheridan and its Historic Landmark District were redeveloped by Mesirow Stein Real Estate as
a single, private sector master developer, selected through competition by the Villages of Highland
Park and Highwood, Illinois. This project includes 250 developed residential units in 94 historic structures and 250 new dwelling units. The property transfer was accomplished by special legislation –
which explains in part the lengthy transition process from 1988 to 1999. The Lake County Forest
Preserve will open the parkland areas in 2005, including a 260-acre golf course.

ABOUT THIS
PUBLICATION

This publication highlights the experience
of 10 communities in
the successful reuse
of former military facilities, as published
in individual articles
in Economic Development Commentary
from 1995 to 2001,
and in the Winter
2002 inaugural issue
of Economic Development Journal. The articles conclude with a
summary update of
the 10 individual reuse projects as of
early 2002.

Rural Area Economic Development:
★ Sawyer International Airport & Business Center has attracted 63 companies with 980 employees to the
Northern Peninsula of Michigan. Four regional airlines now operate from the former K.I. Sawyer AFB,
announced for closure in 1993. About 750 residential units have been sold to and redeveloped by private
developers. NAID recognized K.I. Sawyer as its Facility of the Year in 1999. In 2001, the U.S. Department
of Commerce Economic Development Administration named Sawyer International Airport & Business
Center as the nationwide winner of its Award for Excellence in Rural Economic Development.
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★ Grissom Aeroplex in Peru, Ind., emerged from its 1991 realignment action with the base support
facilities and housing becoming available for civilian reuse. The Grissom Redevelopment Authority
(GRA) received the first rural area economic development conveyance nationwide without cost for 900
acres in 1996. A 200-acre medium security state correctional facility was also transferred in the same
timeframe under an early Finding of Suitability for Early Transfer (FOSET), pending environmental cleanup.
Finally, GRA encouraged the Air Force and GSA to sell the base family housing for redevelopment by the
private sector. Today, there are 26 companies operating on the Aeroplex with approximately 550 employees. An expansion in the state prison facility will increase staffing levels from 450 to about 1,100
jobs. A new 120,000-square-foot speculative office building will open in 2002 – one of the best indicators of momentum at the Grissom Aeroplex.

Real Estate-Sustained Economic Development:
★ The reuse of Vint Hill Farms Station Army base in Fauquier County, Va., on the outer fringe of the
Washington metro area, called for careful attention to the concerns of an environmental coalition. It also
was important to avoid any financial burden to the county itself, while still allowing for job creation at the
former Army intelligence site. Land use planning and careful financial forecasting were integrated from
the very beginning of the reuse process. Today, 33 businesses employing 300 are located there. The
existing Vint Hill structures attracted many new “start-up” and “move-up” companies that might otherwise have been “shut-out” of the metro area industrial real estate market. A new Federal Aviation Administration regional aircraft control facility will open in the summer of 2002 with another 300 employees.
Thirty-six existing housing units have been renovated and leased, and upscale housing is now being built
on 78 large lots – as a key element of the overall quality Vint Hill mixed-use office-residential project.
★ The closure of Westover AFB, announced in April 1973, prompted the creation of the Westover
Metropolitan Development Corporation (WMDC) – as a joint business entity created by the State of
Massachusetts in cooperation with the City of Chicopee, and the Town of Ludlow. The creation of a real
estate-sustained corporation – independent of but responsive to the two local jurisdictions – was important in overcoming several decades of local conflict. WMDC acquired 1,350-acres of land released by the
Air Force from GSA in 1977 and other smaller parcels during the 1980s. The Air Force retained title to
the airfield, now known as the Westover Air Reserve Base, as a joint-use airfield. WMDC has provided
long-term professional real estate development expertise for its three industrial parks at Westover, now
employing 3,700 workers with 52 companies – including about 1,000 new jobs over the past eight years.

Industrial Plant Reuse – Regional Economic Development Stimulus:
★ Conversion of the Department of Energy’s Pinellas (Florida) weapons component plant to hightech civilian industrial uses on behalf of Raytheon and 24 other companies is one of the very few
success stories where new civilian firms have promptly reused former Defense or Energy facilities
while government operations were being phased down. With 1,750 high-tech jobs today, the STAR
Center has more than replaced the 1,400-job staffing level at the time of the 1993 DOE closure
announcement.
★ Rickenbacker International Airport in Columbus, Ohio – managed by the Rickenbacker Port Authority – experienced two separate major closures first in 1979 and again in 1993. This air cargo port
has grown to 15,000 acres and 22 million square feet of industrial space. Rickenbacker was NAID’s
Facility of the Year in 1994 and winner of the National Council for Urban Economic Development’s
“Economic Development Partnership Award” in 1995.
These 10 success stories in transforming former military facilities to civilian uses are offered here as a
guide to other local communities affected by future Defense and Energy program changes. Successful
civilian reuse calls for strong community leadership, persistence, and good local communications leading
to consensus. Following these three common themes, other impacted communities can be similarly
successful in the future.
John Lynch – editor
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Lowry Air Force Base

Air Force, marketing and selling property, all while
developers are nipping at our heels constructing
new homes and commercial buildings.

By Montgomery C. Force

This article outlines some of the strategies we
have utilized to tackle the challenges thus far and
the ways we plan to embrace new “opportunities”
as we move towards realization of conversion and
the beginning of a new community. The article
seeks to answer some of the following questions:

Reprinted from the Winter 2001 issue of Economic
Development Commentary
It’s not unusual for us to be asked about the
rapid pace of development at Lowry, in fact it is
often assumed that we are nearly finished. We’re
honored that the transformation of an Air Force
base into a mixed-use community appears so
complete in just five years, but the truth is that
we have just begun. We are only 25 percent built
out, but we are approximately three years ahead
of our redevelopment schedule. As of now we
have completed:
• 1,050 homes out of a total 4,000;
• 366,000 square feet of office space out of a total
of 2 million square feet;
• 34 miles of new roads, 280 buildings demolished
and 500 trees planted; and
• 40 acres of open space/parks developed of 800
acres.
We have been blessed (or cursed according
to some perspectives) with an historically strong
real estate market in Denver and therefore our
experience won’t necessarily be replicable in
your community. Success is based on more than
a good market; it requires vigilance, persistence,
entrepreneurial spirit and focus. A vibrant market actually brings about its own unique challenges. We are developing on a fast track that
requires constant course corrections to stay one
step ahead of our commercial developers and
homebuilders. Directing a fast-track project in
a quasi-public environment requires endless
flexibility, policy analysis, political savvy and
above all — a sense of adventure.
Appearances are deceiving at Lowry. While
the frenetic pace of development is a testament
to our success, this activity is tranquil in comparison to what’s happening below the surface. The
apparent ease with which we’ve executed our
development plan belies the interminable challenges that go unnoticed. At any given time, the
Lowry Redevelopment Authority (LRA) is simultaneously planning, engineering, obtaining city
entitlements, demolishing old buildings, installing infrastructure, running interference with the

base conversion

1) Where do you start when all you have is an
abandoned military base? Or stated differently, what
do you do with a thousand empty buildings, three
obsolete runways and infrastructure that the city
won’t accept?
2) Where does the money come from?
3) What is the role of public participation? How do
you balance competing interests? How do you build
partnerships and coalitions where there are no common interests?
4) How do you maintain the momentum of a fasttrack project?
5) How do you deal with delays in environmental
remediation? And the corollary, how do you sell
property without deed?
6) How do you incorporate public benefit conveyances and McKinney housing into a cohesive
plan?

Lowry is Denver’s hottest new urban community
featuring a diversity of homes.
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Base Closure and Reuse Planning
Lowry Air Force Base was an 1,866-acre training
installation providing 7,000 jobs and tens of millions of dollars of annual military spending in metro
Denver. Most of the base (89 percent) was within
the city and county of Denver, with the remainder
in the neighboring city of Aurora to the east. Despite coordinated lobbying efforts to keep the base
open, in 1991 the Federal Base Closure and Realignment Commission announced Lowry would
close in 1994. That decision from Washington would
forever alter life in the east Denver metro area.
The closure imposed the physical, social, and financial challenge of redeveloping the nation’s first
military facility located entirely within a city. This
was a problem involving multiple issues: traffic, land
use, job creation, tax base replacement, obsolete
buildings and aging infrastructure. While it wasn’t
apparent at the time, Lowry also offered unprecedented opportunities for new commercial, educational, residential, and open space uses. Enlightened
self-interest prompted the community to respond
with decisive action in part based on fear of what
would happen if a “do-nothing” approach were
taken. It was also recognized that the redevelopment would ultimately enhance adjacent residential neighborhoods and benefit the metro area as a
whole.
Once the decision to close Lowry was final, the
two communities faced reality, recognized the inevitable social and economic consequences of inaction, and quickly launched a community-based
effort to plan for Lowry’s reuse. The initiative blossomed into the Lowry Economic Recovery Project
(LERP), a cross-jurisdictional partnership among diverse community groups and government agencies. Although the largest share of Lowry is in Denver, the most severe economic impact fell on Aurora, where most Lowry personnel lived and
shopped. In a precedent-setting decision, the two
cities agreed to have equal representation in determining Lowry’s fate. Each mayor appointed 20
members to the LERP advisory committee.
Today, the Lowry redevelopment serves as a
national model for involving the community in base
redevelopment, moving faster than any other military base from closure to reuse. The development
activities encompass innovative land acquisition,
accommodation of housing for the homeless and
unique financing. Ongoing and meaningful public education and citizen participation are central
to redevelopment success.
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Where do you start when all you have is an
abandoned military base?

Reuse Planning
You have to visualize what the closed base can
become, develop a master plan consistent with that
vision and implement the plan decisively. The vision at Lowry came from the stakeholders who
evaluated not only what the base had to offer but
also what it could become when integrated with
the surrounding neighborhoods.
The process began with the community reuse
planning in 1991-1993 and continues to this day.
Lowry was the first base to have a reuse plan in
place prior to its closure. Once the Reuse Plan was
approved by the Air Force and adopted by the cities of Aurora and Denver, the LRA was able to hit
the ground running. As we were surrounded by established residential neighborhoods, implementing
the residential phase first was the most viable option. Concurrent with residential development, we
constructed parks and open space as amenities, followed by commercial uses and finally retail services.

Site Development and Selling a Vision
We felt we needed to change the image of
Lowry from an Air Force base to a community where
people live, learn, work, and play as quickly as
possible. To do this we subscribed to the “Big Bang
Theory.” That is, in order to reverse decades of
military occupation you just can’t chip away at the
edges to change the image, instead you need an
explosion of activity. Our first mission was to demolish obsolete buildings and runways and replace
aging utilities. In some respects it looked as if Lowry
actually was under siege.
By investing heavily in the much-needed infrastructure, we proved our commitment to meeting
or exceeding the goals of the master plan. This
commitment in turn gave the first homebuilders
the security to embrace our vision more fully. Early
on, all you have to sell are dreams and visions. The
task is to make the dream tangible through actual
site work and extensive community outreach and
media relations. If you can make your vision materialize, even if it is just a wisp here and there, it will
be easier to gain partners in financing and building.
Tip: Plan carefully, but act boldly.

Residential Development
As with most bases, there is some level of environmental clean up necessary prior to the con-

case studies in
veyance of deed. Since Lowry was a technical
training base for much of its 57-year history, it
had areas, of course noncontiguous, with no contamination and deed was readily available. Therefore, we started vertical development activities
where we could sell the ground. As intuitive as
this may seem, it did not come without development challenges. As just one example, the sanitary outfall was at the opposite end of the base
from the developable areas with shallow and contaminated groundwater in between. When we ran
out of deeded land to sell, we just sold the land
we didn’t yet own, à la the Brooklyn Bridge! More
on this later ....
First came the Southwest Neighborhood with
650 single-family homes, town homes, custom and
semi-custom homes, along with a 1,200-unit luxury
apartment complex. Trunk infrastructure development commenced in 1995 and by 1996 the first
homes were under construction. Home sales were
kicked off with a grand opening in the summer of
1998, including a high profile “Parade of Homes,”
an event sponsored by the local homebuilders association that drew nearly 150,000 people to the
site. This event like no other launched Lowry as a
desirable place to live and started that critical word
of mouth marketing.

Commercial Development
While residential development was underway
in the Southwest Neighborhood, we prepared for
the sales promotion of the commercial district by
demolishing runways and obsolete buildings and
installing infrastructure and landscaping. Not until
this work was complete did we launch a sales effort
in this area. If we had embarked prematurely on
marketing we could never overcome the initial negative image. By waiting, we were able to sell more
easily the image of what was to come. Even then,
focus groups of commercial brokers indicated a
healthy skepticism of Lowry as a business location.
We were basically told, “If you build it, we might
come.” And so we did, and soon lured our first
developer to build a three-building office complex.
The Lowry Business Park was launched in 1998
when the site was visually appealing, after Lowry
was already established as a residential address, and
when we had the first office developer on board.

Educational Facilities
Meanwhile, negotiations with several independent schools (K-12) were finalized and the schools
began classes, as did the Higher Education and
Advanced Technology Center (HEAT), a 156-acre

facility with 20,000 students at buildout. The HEAT
campus is a consortium of 14 colleges and universities covering high tech training and education,
offering programs from associate to doctorate degrees. As a former training base, education is Lowry’s
true legacy. The schools and college campus enhance the community and offer a valuable amenity
for homeowners as well as high-tech synergy for
commercial prospects.

base conversion

So where does the money come from?

Revenue Sources
The short answer is, “anywhere you can find it.”
Our total development costs of $309 million will
be funded by grants ($20M), bank loans ($33M),
tax increment financing bonds ($50M), revenue
bonds ($39M), gross sales proceeds ($131M), rental
income ($16M), development fees ($20M), and
marketing fees (1 percent of net sales proceeds).

Investment Capital
The key to this jump-start in activity was obtaining investment capital. The first step in obtaining funding is understanding and evaluating your
assets. Be creative. Identify your revenue streams
and your current and potential assets, then separate your revenue streams from your assets, and
leverage both. For example, Lowry had over 800
residential units at closure. We realized these could
generate a rental revenue stream in the near-term
and serve as collateral for improvement loans to
enhance the value for ultimate sale. Therefore we
developed a rental program and sales program for
the same real estate. We were then in the position
of having a rental income stream to fund operations and also having pledged sales revenue to back
trunk infrastructure bonds.
Our creativity placed us in the position to float
revenue bonds for development of our trunk infrastructure, the first base redevelopment to do so.
By entitling the land for development (zoning, platting and engineering), we were able to create additional value in the land as collateral for lot development loans from banks. We capture further income by delivering finished lots to homebuilders
at a premium.
Tip: Don’t rely on a single source of $$, create sources.
Once funding sources are identified, establish
a rigorous budget and modeling process. Utilize
a frequent budget review process to update and
refine the model as circumstances change. As we
NAID infoseries 7
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are in hyperdrive, our management team meets
weekly to review changed conditions and the
impacts on our financial health.
In addition, we utilized tax increment financing to pay for demolition and parks development.
Infrastructure development fees (similar to “special assessments” charged to each purchaser,) also
back our trunk infrastructure bonds. Grants were
used for initial operations and development of trunk
infrastructure. All of our financing mechanisms with
the exception of the bank loans went to develop
trunk infrastructure and site-wide amenities to benefit the entire site and allow individual lots and
parcels to be marketed and sold. Seventy-five percent of our financing comes from private sources,
an entrepreneurial and private approach to a very
public project.

Maintaining Momentum
What is the role of public participation?
The Lowry Community Reuse Plan is built upon
a foundation of public consensus that continues to
drive Lowry’s redevelopment. The Reuse Plan was
adopted by the cities of Denver and Aurora into
their respective comprehensive plans and so significant changes to it requires action by both city
councils. We remain accountable to stakeholders, a
nine-member Board of Directors appointed by the
mayors of both cities, and the Coordinating Committee, comprised of City Council members and
the mayors. This accountability comes through a
multi-step public approval process for all real estate transactions and development policies.
After five years, the community has seen that
we are delivering what was promised, and more, in
the Reuse Plan. Evidence of this ongoing consensus is that our Board of Directors has never voted
against a recommendation of the 21-member Community Advisory Committee (CAC). Maybe even
more astonishing is that the CAC has never voted
against a recommendation of LRA staff. The Reuse
Plan was intentionally written to be flexible, allowing us to respond to market needs and economic
realities.
Tip: Listen to and act on community input
and earn the community’s confidence.
Exercise flexibility in implementing the master
plan. A master plan can never fully anticipate future market conditions nor can it be infallible in its
underlying assessments of what constitutes good
land use, density, traffic impacts, etc. Therefore
the plan must be viewed as a living document that
8
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will change with the conditions. Also, the Reuse
Plan can over-estimate the true reuse value of utilities, infrastructure, and buildings. Often you can’t
determine the value of the resource until you attempt to utilize it. In order to effect those changes,
a process of educating and gaining acceptance from
stakeholders is required. We understand that the
interested citizens and volunteer committees and
boards that helped create the plan have a vested
interest in seeing it implemented. Therefore, the
competing interests must be weighed in a balanced
and inclusive manner. We recognized that there
are always common interests and partnerships and
coalitions can be developed to further the goals.
Community input, while sometimes a time consuming and painful process, can be beneficial.

The Town Center
An excellent example of this was development
within the Town Center, which was originally scheduled to be solely for commercial use. A market
analysis determined that the focal point of the Town
Center, a 350,000-square-foot historic headquarters
building, was more suited to residential use.
Upon first presentation to the CAC, planning subcommittee, and disposition subcommittee there was
concern about increasing the number of residential
units, the amount of traffic, and impacts on commercial build-out projections. In response, we developed a “density bank” providing for offsets in
residential and commercial densities. By making a
comparison of traffic generated by residential development and commercial development we agreed
to equate 1,000 square feet of commercial to one
residential unit. So today this area is now masterplanned as a vibrant urban neighborhood with loft
homes, offices, retail services, schools and cultural
facilities. It is in fact a microcosm of smart growth,
sustainable development, and new urbanism. Without the support of the CAC and their wisdom in
avoiding strict adherence to the master plan, we
could not have realized this more desirable outcome.
How do you maintain the momentum of a fasttrack project?

Community Participation in
Planning
We adopted the adage “Go Slow to Go Fast.”
For example, planning for the West and Northwest Neighborhoods took two years due to extensive participation by adjacent neighborhoods.
But ultimately we achieved higher utilization of

case studies in
the property and attained more diverse residential product, price point and architecture. The two
years spent in “perfecting” the plans did not cause
us to lose momentum as the Southwest Neighborhood and Business Park were in full swing
during this time. New home construction began
in the Northwest Neighborhood in January 2001,
with a total of 950 homes. The Northwest Neighborhood will consist of duplexes, town homes,
condominiums, cluster homes, patio homes, and
traditional single-family homes. The price points
vary from affordable apartments to entry-level “for
sale” homes to million dollar estate homes.

tinue at our pace and not the federal government’s.
The first step is an educational program addressed
to the real estate and lending communities, focusing on the nature of the contamination, the
remediation methodology, timing, actual risk to
health and environment, and potential liabilities. In
many cases, knowing the nature of the contamination and the associated risks, in terms related to
everyday encounters with contamination, dispels
false assumptions. Overcoming the perception of
military induced contamination is paramount. Fear
tends to subside, once the contamination is associated with airports or other non-military operations.

We’ve learned to plan and to prepare construction documents well in advance of when we expect to implement them so that we don’t have any
down time. Planning of the retail area within the
town center began almost concurrently with residential planning. That enabled us to strike quickly
and exe-cute the design as soon as the retail was
viable. That is, when there were enough residential rooftops to assure retailers that sales would be
sufficient to sustain their investment during the early
years until buildout is attained.

By purchasing environmental insurance to insure over the federally mandated Air Force liability,
purchasers gain even more comfort in con-summating a deal. Lowry’s coverage includes: pollution
legal liability, which protects the insured against suits
brought for damages of bodily injury or property
damage caused by the migration of contamination
from the site to a neighboring property; remediation
legal liability, which protects the insured for the
cost of remediating any contamination that is discovered on site; and defense legal liability.

Marketing

In cases where the remediation may take decades (TCE contamination of shallow groundwater),
the long-term lease may allow for a commercial
transaction to go forward, as long as threats to health
or environment are eliminated. For instance, subslab ventilation systems, (similar to radon elimination systems) can be used to exhaust potential soil
vapor gas. Other methods include the use of a
FOSET (Finding of Suitability for Early Transfer) to
obtain deed of land that is still being remediated
but retains institutional controls to assure protection of health and environment. Of course the institutional controls must be consistent with the ultimate use and disposition of the property. We have
also brought in our own consultants to offer alternatives to the Air Force in order to accelerate the
transfer process. Finally, privatization may afford
the developer efficacious remediation.

Another method we have utilized to maintain
momentum is to implement an aggressive marketing program. A strong master marketing program,
funded through homebuilder and developer fees,
has positioned Lowry as Denver’s best-known and
attractive address for living and working. The master marketing program includes public relations,
advertising, special events, web site, extensive
public outreach, and an Information Center. Some
results of that effort are an 88% market awareness
of Lowry, 9000 visitors a year to the information
center, 4000 hits per month on the web site and an
average of 10 print or television news stories per
month. But most importantly, leasing activity and
real estate sales are generated as fast as developers can deliver product.
Tip: create enthusiasm in the marketplace by
introducing new product strategically and
maintaining visibility.
How do you deal with delays in environmental remediation? And the corollary, how do you
sell property without deed?
Overcoming delays in delivery of deed caused
by environmental remediation, the bane of most
military base redevelopment, requires innovative
approaches to land sales if development is to con-

base conversion

We are now pursuing this option at Lowry, where
the cleanup is three years behind schedule—final
remedies should have been in place by last September but have been delayed until September
2003. This is now affecting our ability to redevelop Lowry on schedule and according to the
expectations of new Lowry community members.
The recent Congressional budget cuts in the Air
Force cleanup program have further strengthened
our resolve. The environmental issues at Lowry
are manageable, and do not pose a risk to anyNAID infoseries 9
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one living, working or going to school there. We
have begun discussions with the Air Force, Colorado Department of Public Health and Environment, the Environmental Protection Agency and
the community to move the initiative forward. The
final privatization agreement will include several
provisions, all designed to protect concerned residents, taxpayers and the LRA:
1) The Air Force must remain financially and legally responsible for the cleanup.
2) The LRA must complete the cleanup according
to standards and procedures set by the Colorado
Department of Public Health and Environment, the
Environmental Protection Agency and the cities of
Denver and Aurora.
3) Private insurance must be secured to cover any
unforeseen circumstances or cost overruns.
4) The LRA must keep the community informed
about cleanup activities and solicit input throughout the process. Privatization negotiations are expected to take up to twelve months.

Course Corrections
Every employee at the LRA, from directors and
managers to tradesmen and administrative assistants, has had to push through a myriad of challenges from governmental agencies, elected officials, environmental regulators, historic preservation commissions, citizen activists, and the local
news media. There is just nothing easy about base
redevelopment.
How do you incorporate public benefit conveyances and McKinney housing into a cohesive
plan?
Our pioneering spirit (and patience) is also illustrated in our approach at Lowry to long-term
provision of housing for the formerly homeless.
Most base closures were not subject to the Stewart
B. McKinney Homeless Assistance Act. Not so at
Lowry. While you may not have McKinney conveyances to deal with, you will likely have public
benefit conveyances, and the impacts are analogous. The federal McKinney Act gave priority use
of surplus military facilities to homeless housing
and service providers.
Lowry had 869 family housing units at closing
and homeless providers applied for nearly 200 family units under the Act. In addition, 109 individual
housing units were claimed. The community was
compelled to address the impact of this federal
mandate, with no federal guidelines whatsoever
10
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to reconcile legal requirements with the heartfelt
concerns of Lowry neighbors. In addition to the
significant loss and disruption posed by the base
closure itself, the planning process became contentious as the community struggled with the untested challenges of the McKinney Act and the
seemingly over concentration of homeless within
the confines of a small geographic area. Predictably, neighborhood response was adamantly negative and emotional. The federal mandate pitted
the best intentions of homeless providers against
neighbors justifiably concerned about balancing
social needs with other economic development objectives.
In response to the federal award of more than
twice as many housing units at Lowry as the community felt it could absorb, the communities along
with the LRA hammered out a solution that became known as the “Denver Compromise.” This
landmark agreement awarded the homeless providers a $5 million grant from HUD, $1.1 million
from the city of Denver and $2 million donated
from Lowry land sales proceeds in exchange for
the providers reducing their presence to 86 family
housing units and to 87 individual units. The compromise reduced the burden on Lowry to meet the
needs of homeless while creating a mechanism to
address homelessness on a metro-wide basis. An
added benefit to the homeless providers is that
they were given an allotment of units out of the
total rental pool; thereby gaining operational efficiencies that otherwise would not have been available.
The story does not end there, however. The
goal of the Reuse Plan and of the Denver Compromise was to intersperse the homeless housing units
at Lowry with other homes so that the homeless
housing units were indistinguishable. And in truth
that goal has been met until recently. As long as
the existing units were part of a rental housing
pool the plan worked well. But as we move forward with redevelopment, the amount of existing
rental housing is being reduced substantially.
As mentioned earlier, the Reuse Plan was intended to be flexible and allow for existing housing to remain or to be demolished to make way
for new housing. It soon became apparent following the success of our first residential neighborhood that the best land use was to build new housing. A large portion of the existing housing was
duplexes built at low densities of four dwelling
units per acre. As stewards of a large infill development it was incumbent upon us to plan and
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utilize the land that would benefit the community
at large for decades to come and that equated to
higher densities and efficient use of land and lasting construction.
Existing housing is not always cost-effective to
renovate. It has several potential fates: 1) conversion to affordably priced “for sale” housing, 2)
demolition due to structural or functional obsolescence, or 3) relocated offsite for affordable housing in other parts of the metro area and even the
state. As the rental stock diminishes it is becoming increasingly difficult to manage the units. In
addition, the remaining units will no longer be indistinguishable since new “for sale” housing is being
developed in close proximity to military housing,
which cannot be renovated cost effectively.
The decision to build new homes within the
military housing areas created a juxtaposition of
new and old that was clearly antithetical to the
desires of the Reuse Plan. This resulted in tension
beginning in early 1998 and culminating in a lawsuit filed by the homeless providers in late 1999.
As a result of those actions and through almost
a year of mediation, we have found yet another
solution to the housing of the homeless that is nearing implementation. That solution is to create two
mixed-income apartment communities that will
house not merely the homeless, but also provide
affordable housing up to market rate units. One
of the communities will be in renovated existing
housing and one will be constructed on a separate
parcel of land.
Tip: Don’t accept outdated decisions; persist
in finding the right solution.
How do you deal with changes in market conditions or public policy?
Market conditions and public policy have had
the greatest impact on our residential development
plans. An entire case study could be dedicated to
the analysis we undertook to develop our housing
plan, but here I only summarize to demonstrate the
challenges inherent in a strong market and adjustments necessary to stay on track. One of the primary goals of the Reuse Plan was to provide a full
range of housing and early on it was assumed that
this full range would be a natural by-product of
development. At the time the Reuse Plan was drafted,
Denver was not enjoying the current economic
boom. Soon after our first homes went to market it
became apparent that home prices at Lowry would
be swept ever higher by the surging economy. The
gap between the average wage earner’s household

income and the price of the average home in Denver grew wider, as home prices have increased 10
percent or more each year. The average home price
in Denver is now at a staggering $250,000, while
the household that earns 80 percent of area median
income ($40,000) can only afford a $150,000 home.
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It is in this light that our board of directors directed our staff to develop a plan to deliver truly
affordable housing and to do it with 20 percent of
our total planned “for sale” housing (400 homes).
The gap we were asked to fill could not be accomplished with timid action. It called for a bold
and innovative approach.
Today, approximately a year of research and
planning later, we have picked up the gauntlet and
new construction of our first 80 affordable homes
will soon be underway. That year’s journey included
not only assessment of how to deliver homes at
affordable prices, but also how to maintain long
term affordability.
We decided to bring several types of product to
market (town-homes, condominiums, row-homes,
and detached homes with one to three bedrooms)
in an attempt to meet the differing needs. We wanted
to maintain affordability and not place the purchaser
in a position of capitalizing on rising prices and
realizing unearned appreciation. We did not want
to artificially inhibit market forces but determined
that without a mechanism to control prices our goal
of long-term affordability could not be achieved.
Deed restrictions, financing alternatives, such as
shared appreciation mortgages, and ownership alternatives were all evaluated. We settled on utilizing a community land trust, a hybrid of lease-hold
and ownership, which depends on the cooperation
of homebuilders, lenders and the philanthropic community.
What challenges have we yet to resolve? That is,
those that we know of!

Tax Increment Financing
Residents of Lowry bought their homes based
on the faith that we would deliver the amenities
and the vision of our master plan. Key to that vision is an extensive parks and open space system.
We began development of the parks system in 1998
and opened the first portion of our sports complex in 1999. This development will continue for
the next six years.
But it hasn’t been that easy. For instance, tax
increment financing funds our parks development
NAID infoseries 11
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and demolition program. A Colorado constitutional
amendment requires that voters approve “a tax
policy change directly causing a new tax revenue
gain to any district.” In 1997 a Colorado District
Court decision (Board of County Commissioners
v. City of Broomfield) determined that the allocation of tax increments under an urban renewal
plan constituted a tax policy change. Therefore,
the ability to use tax increment financing in Colorado became very limited. That case was appealed
but was dismissed on procedural standing leaving
no guidance. A petition to the Colorado Supreme
Court is pending. As might be expected we were
not able to obtain an opinion from bond counsel
that would allow us to go forward with issuing tax
increment bonds in the traditional manner.
So in 1998, we set out to create a unique financing method in order to overcome this setback.
We structured a financing package to minimize risk
to the investors by obtaining a letter of credit and
securing a “moral obligation” from the city and
county of Denver to pay any shortfalls in a reserve
that secured the bond issue, subject to an annual
appropriation. In part, we were able to get the
city’s obligation, since it was believed that the court
decision would be reversed by the time additional
funds were needed. The net proceeds of the first
issue of $10.5 million have now been spent and
we recently received an additional $23 million.
Construction of the parks system can now continue, after being delayed for nearly one year while
financing was being secured.

Growth Initiative
In response to unbridled growth on the Front
Range of Colorado and concern for traffic, sprawl,
loss of open space and the environment, a “responsible growth” advocacy group placed an initiative
on the November 2000 ballot as a state constitutional amendment. The amendment was intended
to limit development to committed growth areas
that were subject to a vote of the people on an
annual basis. While the initiative was well intentioned, it was eventually voted down due to possible unintended consequences, such as increased
infill land and home prices and decreased affordable housing. This certainly would have affected
our ability to deliver affordable housing to the market. The State assembly is now reviewing several
more options meant to foster cooperation among
cities and counties to curb sprawl. Lowry is a prime
example of infill development that is counter to
sprawl, but we’re keeping an eye on how growth
legislation could affect our development.
12
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Summary
All developers face tough issues such as
workforce retention, governmental approval vagaries, cash flow, financing, environmental concerns,
market influences, etc. The Lowry Redevelopment
Authority is no different from any other developer
… except 1) we were given a site littered with
vacant buildings and obsolete infrastructure, 2) we
began with no money and all profits are rolled back
into the project and 3) as a quasi-public developer
everything we do is subject to intense public scrutiny. We’re convinced that military base redevelopments are the most complex of real estate
projects. But they’re also gratifying—as runways give
way to tree-lined streets, warehouses are replaced
with office buildings and the only “cadets” in sight
are children playing in new parks.

Lowry 2002 Update
By Montgomery C. Force
The central location of the former Lowry Air
Force Base on the east side of Denver and the
Lowry Redevelopment Authority’s aggressive spirit
have allowed the project’s commercial and residential development to approach 40 percent of
completion. This progress is in the face of an economic slowdown that required the Authority to reevaluate some of its future development activities.
But for now:
★ Nearly 1,700 of a total 4,000 new homes and
apartments already are occupied, at a full range of
prices and rents – from affordable to luxury.
★ Almost 500,000 square feet of new commercial space has been constructed and occupied.
Taken with office facilities retained by the military’s
finance arm, the Bonfils Blood Center headquarters and the Colorado Department of Health and
Environment’s laboratory and office space, more
than 1.5 million square feet of commercial space
is occupied at Lowry today.
★ More than 350 buildings have been demolished.
★ Currently, more than 6,000 employees work
at Lowry, many of whom live at Lowry itself; thus
enjoying short (if any) commutes. At build-out,
Lowry will employ 10,000 persons.
★ More than $1.5 million in real property taxes
were generated in 2001 to pay off tax increment

case studies in
financing bonds. Those taxes grow to $10.4 million annually at build-out. Those tax proceeds
eventually will all flow to the city of Denver.
★ 1,000 children attend six schools located on
the former Lowry Air Force Base property, offering pre-kindergarten to 12th grade curriculums.
Colorado Free University and the Higher Education and Advanced Technology Center provide
adult educational opportunities to 3,000 students.

What is on Tap for Lowry in 2002?
Lowry will capitalize on this momentum and
in 2002 will continue to develop its community
amenities, parks, commercial areas and residential neighborhoods. However, business will not
be as usual. The recession has taken its toll on
commercial development, especially spec office
space. The regional market has office vacancy
rates of approximately 20 percent, with some
sub-markets experiencing more than 30 percent.
In early 2001, the authority was set to close a
transaction with a major mutual funds company on
a 35-acre parcel that would have essentially completed its commercial sales activity. However, because of the depressed stock market, the purchaser
scrapped plans for a corporate campus and the
authority was left with a significant hole in its development (not to mention the loss in revenue and
momentum).

Commercial Development
Despite this setback the authority still expects
to complete office and retail space totaling 330,000
square feet in 2002 as follows:
★ The retail town center anchored by Albertson’s
grocery store and containing 130,000 square feet,
should open this summer.
★ New office buildings, totaling 200,000 square
feet, for Pinnacol Assurance and the National Conference of State Legislatures, are scheduled for occupancy this fall.
★ Lowry will continue to market its benefits to
commercial office users including: its central location, competitively priced finished commercial lots,
enterprise zone tax credit status, a labor pool of
400,000 within 5 miles of the site, new infrastructure, workforce housing close to commercial sites,
and on-site recreational opportunities, including golf,
jogging trails, natural areas and a recreational center. Commercial sites to accommodate 10,000- to
600,000-square-foot users are now available.
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Residential Development
More than 500 new homes will be available in
2002 at a full range of prices. Single-family residential development will continue in the northwest
neighborhood, the largest at Lowry.
New housing products including luxury duplexes
and town homes, patio homes and moderately
priced condominiums will be available. The authority is about to launch one of its most important
initiatives – providing 20 percent of Lowry’s forsale homes (or 400 homes) at affordable prices.

Community Amenities
Lowry will continue to work to provide community amenities for its residents and employees. A Denver public library branch is scheduled to open this summer. Classes also are scheduled to start this fall in a new Denver public elementary school. LowryLink, the new community intranet, virtually connects all businesses,
homes and schools. The Lowry Foundation is
providing public art, a neighborhood playground
and an annual community festival.

New Challenges
In the original article, there was much discussion on maintaining momentum and course corrections. In large part that discussion emphasized the
need for flexibility and community input in keeping the development moving forward.
As noted earlier, Lowry experienced a major
office market sales collapse in 2001, due to unfavorable market conditions. However, even prior
to the actual notification, the Authority was evaluating “what if” scenarios. Within days of losing the
mutual fund headquarters prospect, the Authority
embarked on a formal replanning of the key remaining parcel. The original vision for the parcel
was a corporate campus, which had been nearly
realized. The goal in a second look at this parcel
was to find uses that were compatible with the
authority’s redevelopment vision and in harmony
with the changed market.
So that the authority could fully understand both
conditions, it set up a task force composed of community members who had helped author the original reuse plan, commercial developers, residential
developers, real estate market analysts, real estate
brokers and planners. This group met over several months to coalesce ideas. It was critical that
the task force not just draw a “pretty picture;” it
had to create a plan that was marketable. The reNAID infoseries 13
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sult is a phase-oriented, scalable plan, which includes medium-density residential, community open
space, low-rise office, and community amenities.

agreed to. However, this original plan acceptance
did not translate into acceptance by those just coming to the Lowry neighborhood as new residents.

When the revised plan was presented to a larger
audience, including the Lowry Community Advisory
Committee and Denver agencies, our process was
endorsed unanimously. The lesson here is that even
the best-laid plans may need adjustment if conditions change. So don’t be shy in re-engaging those
who were originally involved in creating the vision.
They won’t be inflexible and will cast off any bias to
“their plan” if they are approached forthrightly.

The authority has redoubled its efforts to educate residents of the redevelopment process and
the forums available for dialogue.

Affordable Housing
However, not all community involvement processes go as well. In the original article, there was a
lengthy discussion on the pending resolution of how
to implement homeless housing into the development. The anticipated mediated settlement has now
been partially realized. But with that realization came
an unforeseen consequence. The area where the
dilapidated military housing once stood is now surrounded by a new group of constituent Lowry residents. During the years spent negotiating to relocate
homeless housing and demolish the military housing, a neighborhood grew up around it.
The authority had been very careful to disclose
with homebuilders and homebuyers that it couldn’t
be sure of the final resolution. If the military housing were to be demolished, it would be replaced
with affordable “for-sale” homes. However, when
the authority finally reached a mediated settlement
and restarted the zoning process for affordable
housing (after being held in abeyance for two
years), there was strong opposition from the new
residents. This opposition arose a mere week before the scheduled public hearing at City Council.
At that point, the authority regrouped and initiated a new round of public outreach. This additional outreach involved six months, but still did
not reach consensus. A very vocal minority opposition remained. After a four-hour contentious public hearing before the city council, the authority
prevailed with an 11-0 vote, but no one left the
hearing feeling as if they had won.
What the authority learned here is that you can’t
assume that new residents will necessarily understand the intricacies of a total land use plan. Years
of public outreach to the neighborhoods adjacent
to Lowry have given existing residents a high degree of assurance that the authority would be adhering to the very plan the existing residents had
14
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New BRAC Process
Thankfully, the new BRAC legislation, passed in
mid-December 2001, will not affect Lowry, but it
conjures up unseemly visions. The authority originally signed its EDC agreement in 1995, following a
unilateral process akin to a stranded motorist at a
used car lot. The authority desperately needed the
keys to start the redevelopment engine but had no
real idea of what was really under the hood.
No one would argue that the unique nature of
converting a military installation into civilian use has
few equivalents in the development industry. But
yet, the Authority had only six months to develop a
business plan. This plan was based on assumptions related to infrastructure reuse, environmental
cleanup schedules, land values, a patchwork quilt
of differing and competing uses for federally-retained
properties and related public benefit conveyances
(PBC). Many of these assumptions were simply out
of the control of the authority.
As it turned out, almost all the major assumptions were invalid at the start or had changed substantially. Development costs soared from $150 million to more than $309 million and the redevelopment was in jeopardy. Thanks to the hard work by
other authorities, NAID and other public groups,
and some visionaries at DoD, the law was amended
in 1999 to provide for no-cost EDCs for all bases
closed via the BRAC process.
This amended legislation allowed the authority
to request and receive relief from the unpaid debt.
The authority still has its challenges, but were it not
for the expeditious debt relief in the 1999 amendments, the Lowry redevelopment plan would not
have been financially feasible.
Now, the new BRAC legislation signed in late
2001 states that EDCs for the previous BRAC properties not already transferred “may be (conveyed)
without consideration.” This new language really
means that EDCs shall be with consideration – most
likely involving endless negotiations. This reopens
all the future “fair market value” issues that proved
to be the bane to redevelopment at Lowry and so
many other former bases.
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Fort Benjamin
Harrison
By J. Lynn Boese
Reprinted from the Spring 2001 issue of Economic
Development Commentary
“How long will it take?” That is perhaps the
most frequently asked question of those responsible for transforming the grounds of what is now
the former Fort Benjamin Harrison. The pessimists predicted 20 years would pass before success was achieved. The optimists were confident
that seven years would be enough.
Thus, as we approach the fifth anniversary of
the official closure of the installation and the formal approval of our Economic Development Conveyance Application, it is revealing to look back
on the assimilation of Fort Harrison into the larger
surrounding community. After all, the challenge
was never only about the 2,400 acres that made
up the installation. There was always a larger
context. Such an assessment is useful to evaluate
what has worked for us and what hasn’t.
As with all base closures, the loss of Fort
Harrison was a shock. Clearly the removal of $125
million in annual payroll jolted the local economy
and gutted much of the existing retail base. The
specific elimination of more than a thousand civilian jobs also hurt. That’s the bad news.
The 2000 population figures released by the
U.S. Census Bureau hint at better times. In spite
of the closure, the population of the city of
Lawrence—the home of Fort Harrison—grew by
some 45 percent during the 1990’s. In fact, the
city is now the 16th largest in the state of Indiana.
There are some 1,000 new residences under construction within the redevelopment area, providing a major boost to that growth. Additionally,
there are now more civilian jobs on the property
than there ever were when the post was active.
One of the reasons for this success was the
preparation and planning. The Reuse Plan and
implementation strategy have proven to be truly
living, working documents that have charted specific paths to the objectives of the redevelopment effort. The uses now unfolding within the
development area are almost exactly as they were
originally envisioned. The key has been staying

with the plan, even when new and seemingly
attractive alternatives presented themselves.
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Also important was the decision to build around
what already existed, not to pursue possibilities
that were dramatically different. Left behind after
the closure were historic brick buildings, beautiful
terrain and a sense of “atmosphere.” Although perhaps not understood as such at the time, what was
created was a “Quality of Life” redevelopment
model. Our biggest selling point, and what people
tell us has most influenced their decision to relocate to Fort Harrison, are the tangible and intangible factors that go toward creating a warm and
hospitable place to live, work and play.

Reuse Plan
Fort Benjamin Harrison was identified for closure in 1991, and the Fort Harrison Reuse Plan was
submitted to the Department of the Army in 1994.
The Reuse Plan identified the community’s carefully crafted objectives for the future of the base as:
• Creation of the new community center for all
of Lawrence;
• Maximization of the potential for economic development;
• Replacement of the lost jobs; and
• Preservation of the natural and historic resources.
To achieve these objectives, the Reuse Plan
identified these specific steps to be taken:
• Rezoning of the area as a mixed-use
development;
• Creation of a state park;
• Development of market rate housing;
• Construction of senior housing;
• Establishment of a community college campus;

As redevelopment moved forward, Fort Harrison
Reuse Authority faced an estimated $22 million price
tag for infrastructure improvements.
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• Development of industrial and commercial sites;
• Creation and development of a new “downtown” district for the city of Lawrence; and
• Installation and reconstruction of transportation
and other infrastructure improvements.

Daunting Problems
As with any base closure, the city of Lawrence
and the Fort Harrison Reuse Authority (FHRA)
were faced with daunting problems when the base
officially closed in 1996, most of them with solutions requiring funding in one form or another.
• First of all, the FHRA had no money to operate
and maintain the installation;
• The central steam plant alone had an annual operating cost of $4 million and had to continue in
operation, at least for the immediate future;
• Pending applications for public benefit conveyance sought attractive redevelopment parcels;
• The business plan projected that it could take
15 years for the market to absorb the 550 acres of
the former base the FHRA was acquiring through
its EDC application;
• The infrastructure was outdated, and it was estimated that over $22 million would be needed to
bring it up to date;
• Approximately 1 million square feet of building
space needed to be demolished;
• The FHRA could not get possession and control of any of the buildings for interim leasing
until the Army deactivated the base.
Not withstanding these challenges, and all of
the other burdens commonly associated with a
closing military base, the community was in a
position to acquire a unique property from the
Army. Most notable were the 1700 acres of beautiful and largely undisturbed rolling hills and woodlands and over 75 historically significant brick
buildings dating back to as early as 1908 in what
has been designated as a 135-acre historic district.
These buildings and those later constructed before, during and soon after WW I served as the
heart of the military community. Staying within
that tradition, they will now serve as the core of
the new downtown of the city of Lawrence.

Creation of a State Park
From a redevelopment standpoint, the creation
of a state park produced an immediate success
16
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story. Soon after the Reuse Plan was approved,
the state of Indiana applied for a public benefit
transfer of the approximately 1,700 acres for park
and recreation use. Through its Department of
Natural Resources, the state of Indiana immediately assumed direct responsibility for preserving
and maintaining the natural areas by establishment of the Fort Harrison State Park. Then Indiana Governor and now current U.S. Senator Evan
Bayh and former Secretary of the Army Togo D.
West, Jr., dedicated the Fort Harrison State Park
in October 1996, just days after the official closure date. The state park includes the former post
golf course that was redesigned and renovated
by noted golf course architect Pete Dye. The
course is now regularly listed as one of the best
public access courses in the nation, and the park
welcomes more than 100,000 guests per year.
Fort Harrison State Park was the first urban state
park in the Indiana State Park system. Although the
state park satisfied the community’s desire to preserve 1700 acres of contiguous forest only 11 miles
from downtown Indianapolis, we could not have
predicted how important it would be to the redevelopment of Fort Harrison. The park is largely a
passive facility. People go there to walk, jog, bicycle, fish, picnic or simply enjoy the vast array of
flora and fauna. It is a quiet, peaceful get away
from the bustle of modern life. Businesses like to
locate nearby, and people desire to live near the
park. It has become one of our best marketing tools.

Meeting the Challenge
The Fort Harrison Reuse Authority was established by the city of Lawrence in 1995 to accomplish numerous relevant tasks. Its Economic Development Conveyance (EDC) application was
approved in 1996. The first deed transfer occurred
on October 1, 1996, and, at the same time, the
balance of the EDC parcel was leased to the FHRA
under a Lease in Furtherance of Conveyance. The
FHRA’s agreement with the Army called for it to
pay $6.135 million for the 550 acres within the
redevelopment area.
The FHRA started marketing the property for
lease or sale as soon as the EDC application was
approved. By the time the Lease in Furtherance of
Conveyance was executed, the first interim leases
had been negotiated and tenants began taking possession. Zoning as a Planned Unit Development was
completed in early 1997, and in April 1997 the first
sale closed. Since then, 33 separate transactions
have been closed for sales totaling more than $14
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million, and another $2 million in sales are pending. The FHRA estimates that when fully developed,
the pending and closed transactions will represent
a total capital investment in excess of $250 million.
You can only imagine the marketing value of
having one of Indiana’s premier golf courses within
five minutes of your home or office. Even before
its renovation by Pete Dye, the Fort Harrison Golf
Course was fabled in Central Indiana, and there were
few golfers who didn’t aspire to play there if they
could befriend an active duty or retired military
golfer to get them on the course. History is found
even in the golf course, first built by Italian prisoners of war and the Garrison Lodge, built by German
P.O.W.s. The Fort Golf Course has become a central feature to the quality of life for those living or
working at historic Fort Harrison.

Lawrence or Indianapolis? Confused?
Although Indianapolis is the closest major metropolitan center to Fort Benjamin Harrison, the
closed post is, in fact, located within the nearby
city of Lawrence. During the late 1960s, Morris
Settles, Lawrence’s first mayor, annexed the post,
causing it to revert to Lawrence—not Indianapolis—when Fort Harrison closed in1996.
The relationship between Indianapolis and the
city of Lawrence is quite complex. Under the
“UniGov” governmental system established in 1969,
the mayor of Indianapolis also serves as the
County Executive for all of Marion County. There
is also a City-County Council that serves as the
countywide legislative body. This arrangement
applies also to the city of Lawrence—sort of.
The city of Lawrence features its own mayor,
clerk-treasurer, Common Council, police and fire departments, etc. As such, it exists as an autonomous political entity within the uniGov system.
At the same time, zoning, some transportation
routes, courts and property tax structure remain
a county responsibility. To make it more complex, a citizen of the city of Lawrence votes for
two mayors: Lawrence and Indianapolis.

Indianapolis YMCA. Upon leasing the facility the Y
instituted a $2.5 million renovation and improvement program. The pent-up demand for such a facility was so great that within months of reopening
they had more 10,000 members, and it has become
one of the busiest Y’s in the entire state. The facility
has become so popular that an expansion is being
planned. Again, the state park and YMCA made
immediate contributions to the community’s quality
of life and began the process of attracting people of
all ages into the redevelopment area.

base conversion

The recreational theme is central to the emphasis on enhancing the community’s quality of life.
When city of Lawrence parkland is combined with
the state park, 16 percent (more than 2,000 acres)
of the city’s total area is available for public recreation. Activities include a mix of youth baseball,
softball and football, featuring a new football complex that supports more than 800 young players.
Another success story involves the development
of a world-class youth soccer complex that combines existing parkland within the city of Lawrence
and 20 acres obtained from the FHRA. Through a
bond issue, the city invested over $2.5 million to
construct 21 soccer fields, concession stands and
restroom facilities to support its youth soccer program that has nearly 3,000 participants.
The complex has already proven to be an attractive draw for visitors to the city. From June 23–28,
2000, 3500 players on 186 teams from 13 midwestern
states accompanied by more than 11,000 spectators
participated in the 2000 SNICKERS Midwest Regional
Youth Soccer Championships. The estimated economic impact of this event was $8-9 million. This
summer, the site will host the 2001 SNICKERS US
Youth Soccer National Championships.

What is important to the Fort Harrison story is
that those public officials sharing the various responsibilities for the redevelopment of the post have
shared a common vision and generally worked effectively together.

To further encourage people to visit, live and
work at Fort Harrison, the FHRA has planned a network of multi-use pathways that meander through
the site connecting housing developments and apartment complexes with the State Park, the YMCA and
other locations within the development. These pathways are being developed in a phased manner and
when completed will connect off site to city of
Lawrence parks and the Marion County Greenways
system. Each of these initiatives contributes to the
economic revitalization of the city of Lawrence while
improving its quality of life.

Recreational Theme

Roadway Infrastructure

One of the first actions of the FHRA was to lease
the former post physical fitness facility to the Greater

Clearly the FHRA and the city of Lawrence
have created many attractions to bring people into
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the redevelopment area. One of the greatest challenges has been roadway infrastructure. It has to
be easy and efficient for people to get to and
through Historic Fort Harrison. The most important and first capital improvement project of the
FHRA involved 56th Street. This project was identified in the reuse plan as the most critically needed
infrastructure element. Fort Harrison was for all
practical purposes located at the end of two deadend streets. Traffic could not easily or conveniently
move through east to west, or north to south.
Although an open post while the Army was here,
the general public avoided Fort Harrison because
of the legendary strict enforcement of traffic laws.
Economic development was stifled until the
access issue was addressed. The remedy was a $20
million thoroughfare expansion project. In a companion project the Indiana Department of
Transportation (INDOT) is doing a $5 million
project to reconstruct an intersection where 56th
Street connects with SR67 and US36. Our project
and the state project will result in much improved
east/west traffic flow in and through the former base
and northeast Indianapolis. Although this project had
been in the planning stages for many years, its effect on the pace of the Fort Harrison redevelopment was not clear until people actually saw the
bulldozers and excavators appear on site and begin work. Then people had confidence that it was
really going to happen.
To pursue the project, the FHRA secured grants
from the Economic Development Administration
($4 million), the city of Indianapolis ($1 million)
and the Indiana Legislature (a Build Indiana Grant
of $500,000). Through the efforts of Congressman Dan Burton, Congress authorized $6.5 million for the project in the 1998 reauthorization of
the Federal Highway Bill. The balance of the
project was financed with tax increment bonds.
The portion of the project within the redevelopment area was fully completed in September
2000, while the new sections to the east will open
later this year. Upon completion this important
transportation link will facilitate the smooth flow of
more than 30,000 vehicles a day into and through
the development.
The 550 acres purchased from the Army included
approximately 160 major buildings with over 2.5
million square feet under roof. Over 820,000 sq. ft.
of that square footage has been demolished. More
importantly, 1.25 million square feet have been
sold, renovated and put to adaptive reuse. Just over
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500,000 square feet remain to be reused or demolished. Slightly over 1 million square feet of
new residential or commercial construction has
been completed or is under contract.

Historic Structures
Finding adaptive reuses for the historic structures has largely been the responsibility of the
FHRA. Again, these buildings represent an important component of the quality of life and atmosphere of the redevelopment area. Other than the
obvious residential uses, other historic structures
now house a variety of commercial uses, including
a gourmet coffee shop, engineering and architectural firms, insurance agency, law offices, marketing
group and dozens of other office and administrative
activities in both the public and private sector.
The historic buildings have proven to have their
own unique marketing capabilities—even after they
are sold to someone else. At first there seemingly
was a true reticence to acquire anything other than
the historic residential properties. However, once
the first one or two historic commercial properties
were sold and renovated, other developers built
new structures nearby that matched the architectural standards of the old. This trend has created an
almost seamless transition from historic buildings to
new construction, both of which capture the historic tradition of the development.
Currently all of the contributing structures in
the historic district have been sold or are under
contract. The cost of renovation of an historic
structure is not cheap. Generally the costs run in
excess of $60.00 per square foot, but, in the case
of depreciable property, the 20 percent federal
historic renovation tax credits prove attractive.
Indiana also has a tax credit program for qualifying historic properties, but it is far less generous
than the federal program. Often these credits have
proven to make the difference between whether
a project was economically feasible or not.
Within the historic district, the FHRA established
strict architectural and development standards that
require that any new construction have the same
general look and feel of the existing structures. The
Army built the historic structures during two distinct phases of the development of the base. The
first was right after the post was formally established, and we have 48 buildings that were built
between 1906 and 1910. The second building
phase came in the 1930s and 40s, with 27 buildings remaining from that period.

case studies in
All of the historic buildings were relatively well
maintained by the Army. Many reflected substantial interior renovations, but in large part the exteriors remained in their original condition. Properties
with substantial interior renovations made it easier
on the purchasers because they were much freer
to make whatever interior renovations they wanted
without running afoul of the State Historic Preservation Officer.
We have found that there was a substantial market for historic properties in good repair. Almost
more importantly, the ambiance of the historic district and the buildings and our commitment to maintain the historic look and feel through strenuously
enforced architectural and developmental standards
were important attractions for people to relocate
to Historic Fort Harrison.

Town Center
Final planning is now beginning on what we
hope will be the centerpiece of our Quality of Life
Model: a town center for the city of Lawrence. Although already in existence as a small village on
the outskirts of Indianapolis in 1903 when President Theodore Roosevelt officially created Fort
Benjamin Harrison, Lawrence grew and developed
around the base. By the time the base was identified for closure in 1991, it essentially formed the
geographic center of Lawrence. As a result,
Lawrence never developed the downtown that is
the heart of almost every small community in Indiana and the United States. The closing of the post
offered the unique opportunity to actually build a
new city center at the turn of a new century.
Of the 70 or so acres remaining within the
redevelopment area, most will be converted into
a traditional town square surrounded by new
buildings conforming to the historic architectural
standards and reflecting the new urbanism now
so popular in downtown revitalization. The advantage for the FHRA and city of Lawrence is that
there are few existing buildings left that must be
demolished. This downtown vision has already
helped the redevelopment.
For instance, more than 80 different firms, companies and other civic and governmental functions,
now call the former post home. Four years ago it
was less than six. These entities employ approximately 1,400 people. In just 3 years more than
100 percent of the non-military jobs have been
replaced. This does not include an estimated 250
construction workers who are on the post at the

present time and 850 Defense Finance and Accounting Service (DFAS) employees who are temporarily relocated to the former post for 40 to 60
months.
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Employing Various Techniques
The FHRA has employed various techniques in
the redevelopment of the former installation. In
some instances it has sold large tracts to developers; it also has sold smaller parcels for individual
uses, and, in some instances, it has acted as a developer itself. The FHRA recognized that to meet
the goals for the redevelopment of the site, it had
to be flexible, adaptable and responsive to the demands and needs of the market. The objective has
always been how best to be good stewards of the
resources the Army left behind and how best to
achieve our goals of maximizing the economic development potential of the site and replacing the
lost jobs.
In certain instances when the private sector
seemed unable or unwilling to respond or perform
due to the unique nature of post reuse and re development, the FHRA has assumed the role of “developer” by the formation of a not-for-profit corporate development arm, the Lawrence/Ft. Harrison
Development Corporation. The first project was to
spin off about 40 acres to the development corporation and it then assumed responsibility to finance and develop a 200 lot residential subdivision. Lots became available in the first phase of
the subdivision in April 1999 and essentially sold
out by early 2001. Construction of the second
phase of 100 lots began June 1, 2000, and now
complete lots are being marketed. The revenue
from this development will be used to finance
other needed development projects.
One of the major accomplishments of the partnership between the FHRA, its development corporation and the city of Lawrence has been the
renovation and leasing of the former Gates-Lord
Hall. This three-story, 320,000 square foot classroom building once housed the Adjutant General
Corps School, the Finance Corps School and the
Defense Information School. Since its construction
in 1956, the building had undergone only minor
upgrades. Consequently, it appeared to be a poor
candidate for renovation. Estimates for its demolition ranged between $4 and 5 million, moth-balling the building was costing an estimated $100,000
per year and the private sector seemed unable to
renovate the building consistent with the
community’s vision.
NAID infoseries 19
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On learning that the General Services Administration (GSA) was seeking space to house 850
Defense Finance and Accounting Service (DFAS)
employees for 40 to 60 months during the renovation of the Emmett J. Bean Federal Center, the
FHRA opened negotiations and successfully concluded an agreement for the lease of space in the
classroom building.
The FHRA transferred the building to the
Lawrence/Fort Harrison Development Corporation
and, on the strength of the GSA lease for two-thirds
of the available space, was able to finance a $7.5
million loan for the renovation. The remainder of
the building not leased to GSA is being marketed
to other tenants.
This success story has enabled the FHRA to redevelop one of its most challenging and difficult
properties and restore it to productive reuse. Without the pursuit of the GSA opportunity and the
cooperation of a local bank to provide a creative
financing package, this building, because of its size
and condition, would have been a continuing blight
on the remainder of the redevelopment area.
In its continuing partnership with the city of
Lawrence, the Reuse Authority has provided a historic building that the city renovated at a cost of
$750,000 and is now the City of Lawrence Senior
Citizen Center. On another site the city constructed
a $5 million government center that opened in July
1999 and now houses city and township administrative offices. Located in the historic district, the
Lawrence Government Center was designed to be
compatible with the surrounding historic structures.
These activities further contribute to the Quality of
Life Model that has become so appealing.
The fall of 2000 saw the start of construction of
a new fire station to serve the former post. In a
cooperative agreement with the city of Lawrence,
Ivy Tech State College will co-locate its Public Safety
Technology Center with the new fire station. Ivy
Tech State College now serves some 900 students
at facilities it leases from the FHRA. When current
plans materialize, the former installation will become home to the twenty-fifth regional campus of
Ivy Tech with the construction of a permanent facility to begin in 2002. We also expect to soon
have a decision that will result in a new Post Office being constructed on site. Another project that
is gaining momentum is the potential for the location of a new Lawrence Branch of the Indianapolis/Marion Public Library at Fort Harrison. These
projects are moving forward and we hope to see
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actual construction on all of them before the end
of 2001. These uses are all part of the mosaic of
the planned new retail and commercial “downtown” district of the city of Lawrence.
The partnership between the FHRA and the
city of Lawrence has not restricted its efforts to
the original redevelopment area. Planning and
other preliminary steps are well underway to expand the reach of the FHRA into those areas of
the city of Lawrence that were not federal property, but which suffered when the post closed.

Some Military Links Remain
Beyond nostalgia, what draws many military retirees into downtown Lawrence is the continued
presence of the PX and Commissary for military
personnel and retirees. Because of the lack of any
PX and Commissary facilities in Indiana or nearby,
the retired military community in Central Indiana
lobbied to have the Fort Harrison PX and Commissary remain open. Thanks to the efforts of U.S. Senator Richard Lugar these operations were retained.
In its agreement with the Army, the FHRA
covenanted to lease the land and buildings back to
the PX and Commissary for a minimum of 50 years
at no cost. The effort to redevelop Fort Harrison
has been so successful that the FHRA has proposed
to construct at its cost a new PX and Commissary
on the adjoining Fort Harrison Army Reserve Center. Discussions to accomplish the relocation of the
PX and Commissary are continuing.

Conclusion
The question, “How long will it take?”, persists,
but in a dramatically altered environment. Earlier
on, the public needed imagination to understand
the vision of the FHRA and the city of Lawrence.
Now the public requires patience to cope with the
disruptions that come with the installation of a new
utility infrastructure, an upgraded and expanded road
network and building sites sprouting up throughout the redevelopment area. Already more than
17,000 cars a day travel along the 56th Street corridor where only 3,000 passed just two years ago.
The historical tradition of Fort Benjamin Harrison
has evolved with a new tradition of tangible results
brought about by the cooperative partnership among
the Army, the cities of Lawrence and Indianapolis
and the state of Indiana. This new tradition has become an outstanding example of the achievement
of development goals in the reuse of a closed military installation.
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Fort Harrison Update
By J. Lynn Boese
The downturn in the national economy has had
its effect on the level of reuse activity at Fort
Harrison. In the time since the article “Fort Benjamin Harrison: Creating a New Tradition” was written, the project has seen a change in the intensity
with which the reuse and redevelopment have progressed. Although we have eight projects in some
stage of construction, the number of new projects
in the pipeline has slowed considerably. However,
as a result of the continued low mortgage interest
rates, our housing starts have stayed about even.
Office leasing has slowed dramatically in the
last quarter. This is not necessarily unexpected
since northeast Indianapolis, where Fort Harrison
is located, is experiencing a 17 percent office vacancy rate. With the slowdown in the economy,
the tragic events of September 11 and the fallout
from these events, it seems that people are adopting a more cautious approach while waiting to
see in which direction the economy goes. Business owners and managers are far less aggressive
than they were a year ago.

Slow But Steady Progress
This is not to say, however, that the Fort Harrison
project (co-winner of NAID’s 2000 Facility of the
Year Award) hasn’t continued to experience
progress. To the contrary: construction on the major thoroughfare of the reuse area is sufficiently
complete to allow vehicle traffic, and sidewalks
and other amenities should be completed by the
spring of 2002 to allow for pedestrian access. The
increased traffic from the improved access should
benefit the office and retail leasing activity.
By the summer of 2002, the area will welcome
two restaurants and a 28-room boutique hotel.
The reuse authority has added about 15 new businesses in the past year, bringing the total to almost 100 businesses and activities on the former
base. There are now about 1,600 jobs located onsite, whereas the base itself had just 1,050 when
the closure was announced.

New Town Center
Nationally recognized New Urbanism planning
consultant Bob Gibbs has been enlisted to help plan
the new Lawrence Town Center, the retail core of

the redevelopment of Fort Harrison. Gibbs’ research has indicated that the area should be able
to support over 250,000 square feet of retail in
the town center. The focal point of the town center will be a “village green” anchored by a new
branch library to serve the community. The other
three sides of the village green will be lined with
stores and shops.
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The town center will have on-street parking and
will be pedestrian friendly, not the more common
conventional suburban strip center. The library and
a grocery store are ready to start construction as
soon as infrastructure is in place. Word about the
town center project has gotten out to the development community and we are starting to get calls
from major retail developers who are expressing
interest. Hopefully construction will be under way
by mid-2003.

Relocating the Post Exchange
and Commissary
Full realization of the town center will not occur
until the Army Post Exchange and Commissary have
been relocated. These have remained to serve the
more than 34,000 eligible users in central Indiana.
Unfortunately, the PX and commissary now are located in the middle of the town center site, along
the major east/west thoroughfare serving the reuse
area.
In effect, the exchange and commissary are also
located on some of our most valuable retail land.
Relocating the PX and commissary has been under
discussion for a number of months, but it looks as if
most of the major roadblocks have been resolved.
The current plan is to relocate the PX and commissary to the adjacent Army Reserve Center. The
reuse authority will have to construct the replacement structure at its own cost, but in return will
get approximately 12 acres of highly valuable land
suitable for real estate development.
The Defense Commissary Agency, the Army
Air Force Exchange Service, the Army and the
Army Reserves all have been cooperative, but it
has taken time to resolve the thousands of issues.
As the old saying goes: “The devil is in the details.” Those familiar with dealing with the departments of the military and all the various subagencies can appreciate how much time and effort it has taken to get consensus.

Looking to the Future
Patience is a characteristic that serves all local
NAID infoseries 21
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reuse authorities well, and it will be even more
important in the near future. As we look forward
to 2002 and beyond, it doesn’t seem realistic to
expect a continuation of the economy that spurred
the last half of the 1990s. Thus, we are going to
need patience to find the right deals and projects
to bring to our closed bases.
It will be all too tempting to latch onto deals
that may not fit the plan perfectly, or deals that are
just marginal. It is fair to say that we will all find
things to be more difficult in the future, but to do
the right thing for our communities in the long
term we must stay the course. It will be important for all of us to continually reevaluate our
positions in light of the national economy and
our own local economies. At the same time, we
must continue to seek out projects that are well
funded and further the vision of the reuse plan.
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Chicagoland Bases:
Cities That Make It
Work

many improvements in the base closure and disposition process remain. Lessons learned in these
three bases can help other communities and the
Department of Defense change their processes to
make it better, faster and easier.

By Dick Shields

The decision to close these three major installations in the Chicago region is part of the larger
challenge faced by the military to bring its infrastructure in alignment with the downsizing of the
US military in the face of the breakup of the Soviet Union. Over the past decade, the US military
has reduced its forces by over 40 percent worldwide, and yet its supporting infrastructure was
only reduced by less than 20%. The challenges
to fund improved military pay, new technology
and weapon systems and provide better housing
for military personnel demand the military to reduce its infrastructure. Yet, as a result of those
four BRAC rounds, the DoD has saved some $3.5
billion to date; and will save over $25 billion by
the year 2003. Even with these savings, the DoD
still has more infrastructure than it needs and has
proposed two more rounds of BRAC where they
would expect to save another cumulative $20 billion.

Reprinted from the spring 1999 issue of Economic
Development Commentary
As we enter the new century, Chicago and the
region flourish in the strongest economy in our
nation’s history. Even in the face of corporate reengineering, downsizing and the closure of three
major military installations in the region, today,
the Chicagoland area has seen unmatched job
growth and supporting development in all sectors and neighborhoods. This has created robust
development markets and stronger communities,
and yet with all of the economic and development growth within the region, none has been
more challenging and approached with greater
expectation than the acquisition and redevelopment of three former military installations:
• Fort Sheridan, 700 acres, located 30 miles north
of Chicago on the shores of Lake Michigan in the
cities of Highland Park and Highwood, Illinois;
• Glenview Naval Air Station, 1,120 acres located
18 miles northwest of Chicago in the village of
Glenview, Illinois; and
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Reaping the Peace Dividend

The closure of the three installations in the Chicago area has already contributed its part of current savings to the military. The facilities have
been closed and the property transfer to local
communities has been completed with the properties already generating jobs and being devel-

• O’Hare Air Reserve
Forces Facility, 324
acres located at the
northwest corner of
O’Hare International
Airport in Chicago.
The closure of these
military installations has
no doubt had an economic impact on the region, and yet the
planned reuse of these
facilities will far exceed
the lost jobs and economic impact than
when they operated as
military installations.
With the success in the
redevelopment of these
military installations,

At the former Glenview Naval Air Station, the former Hangar One, now on the
National Register of Historic Places, is being renovated to accommodate new
retail and museum space.
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oped. As a result of this, the military has been
able to book over $150 million of savings over
the next 20 years. It is important to note that the
immediate and long term savings realized by the
DoD with these closures is not just in the revenues from land sales, but more significantly the
cost savings realized in a realigned military force
structure. So today the Chicago region has done its
part to contributing savings to the military, but it
hasn’t been easy, and has taken a long time. And
while the Department of Defense goes off to tabulate its savings, the region and communities where
these installations are located have been left to address the economic losses to them and the potential
economic gains through the acquisition and redevelopment of these former military installations. To
respond to the impact of these closures, each of the
local governments has taken different approaches
and experienced different challenges, but has succeeded in redeveloping these former military bases.

It Takes a Village
The Glenview Naval Air Station base closure is
a study in community will and consensus building
that has created one of the early success stories in
the military base closure and community development arena. Glenview Naval Air Station consists of
1,120 acres in the center of the Village of Glenview,
all within the Village boundaries. Glenview is a
thriving community of over 38,000 people, located
approximately 18 miles northeast of downtown
Chicago. Incorporated in 1899, Glenview today is
noted for its residential neighborhoods, great park
system, award winning schools and its north shore
location accessible by rail and highways.
Glenview was well equipped to respond to the
DoD’s decision to close GNAS due to a long and
positive relationship with the Navy. Glenview Naval Air Station was established early in the development of aviation as part of a nation-wide network of private airfields. Glenview grew as aviation grew and the community was always involved
in that growth. The military eventually acquired
the property and utilized the facility as a training
facility for a wide range of Naval aviation missions,
US Coast Guard and Army Reserve operations.
The Navy was an active member of the community, involved in school and community activities. However, as a federal enclave the military
restricted access onto and through the property,
effectively cutting the Village of Glenview in half.
The property, one of only two undeveloped parcels within the community, consisted of 115 build24
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ings that had supported air operation and training
facilities, and over 350 acres of runways and taxiways.
Upon discovery of the potential for the GNAS
being considered for closure, the Village immediately mobilized all interested and affected parties,
leading to one of the most effective efforts in the
base closure process. Working in partnership with
the US Navy and the over 14 other jurisdictions
affected by the closure, the Village attended and
testified at the Base Closure Commission hearings,
lobbied Congress, and established a very effective
community participation process that allowed the
public to actively participate in the planning and
redevelopment decision making of the base. The
Village took an aggressive approach to its planning and redevelopment of the property so it could
replace the over 4000 jobs lost at the facility, capture the opportunity to reuse the open space at
the base for much needed recreation and prairie
preservation and ensure the earliest possible acquisition and redevelopment of the property.

Glenview’s Community Plan:
A Radical Basectomy
As a result of the community participation, it
was established early in the planning that the reuse
of the facility as an airfield was not desired. Instead,
the public and Village Trustees saw that the acquisition and redevelopment provided a unique opportunity to create much needed recreation and
open space, address critical regional stormwater issues, and use a balanced development plan consisting of residential, office park and retail development that would provide the financial resources and
tax generation to acquire and improve the property. The resulting Consensus Reuse Plan established
by the community called for the demolition of all
buildings, utilities and infrastructure (and runways)
except for the Historic Hangar One. To underscore
the community’s commitment to implement this
challenging redevelopment program, the Village
issued $60 million in bonds early in the process,
getting the Navy’s attention that it was serious about
acquisition and redevelopment and its ability to take
on a financially challenging redevelopment. The
Navy used the village’s reuse plan to negotiate the
sale of the property and to guide the Navy’s environmental remediation efforts.
Early in the process, the village decided since
the redevelopment of the former Naval Air Station
encompassed almost 20 percent of the village total
land area and sat directly in the center of the com-
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munity, it needed to take a major position as “master
developer,” directing the planning, implementation
and development of the property. This would ensure the citizens of Glenview that the decisions
made and quality of life of the Village was not
impacted negatively by the redevelopment. This
process was initiated with a dedicated redevelopment team composed of village staff that was supported by various economic, engineering and finance consultants and a public/private partnership
with Mesirow Stein Real Estate who joined the village as part of its development staff.
From the outset, the complete redevelopment
of the property required a significant investment
by the Village to maneuver through the four years
of planning and negotiation with the Navy before land transfer and redevelopment could occur. The Village’s centerpiece was a comprehensive business and financing plan that took the
community approved development plan and created a phased infrastructure and marketing program to balance Village investment with commercial and park development. The demolition and
infrastructure development process for the property had significant public facility requirements
and plans, including a 50-acre regional stormwater lake, Great Park system, native prairie to
preserve and other road and utility requirements
to make the property developable.
During the negotiations process, the Village
and Navy both recognized the negative value of
the property. Two years later with higher land
sale revenues than forecasted, the costs still exceed revenues. However, the Village was able to
fill the financing gap by capturing the new taxes
generated on the property to pay for the public
improvements being made. The use of Tax Increment Financing was made possible by state legislation that offered the TIF powers to communities of closed military bases in the state. The Village also structured the TIF financing in a manner that the local jurisdictions (school districts,
library, city and park district) would not be negatively impacted by the financing structure and that
residents would not have any additional tax liability to acquire or make the public improvements for the property.
The results of this redevelopment effort are
rapidly becoming visible to the community with
the completion of the first phase of road and
stormwater infrastructure and the sale of the initial eight out of 16 development parcels. In the
new century, the citizens of Glenview will come

to appreciate that it took a Village to create the
success of this base closure.
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Community Will
The Chicago region has responded to the closure of Fort Sheridan, Glenview Naval Air Station
and the O’Hare Air Force Reserve facility with a
typical tenacity and energy that the region has demonstrated time and again. Chicago has been formed
by great events, and none more profoundly formed
the region than the Great Chicago Fire. To ensure
the “preservation of the good order and peace of
the city” shortly after the fire, the city’s civic leaders urged the then mayor to have Lieutenant-General Philip Sheridan, the Civil War hero who lived
in Chicago, take over the efforts necessary to restore civic order. These leaders included merchant
Marshall Field and manufacturer George Pullman.
These and other civic leaders had a very substantial stake in the city’s future and used their considerable influence to support reestablishing community life and commerce that had been disrupted by
the fire. General Sheridan established marshal law
and restored order, and the City set out to rebuild,
establishing new standards for construction and
creating the first high rise office buildings.
A few years later, labor disputes in the city led
to another period of civic unrest that had the same
civic leaders urging the federal militia to establish
a more permanent garrison in the region to protect lives and property. These same community
leaders worked with the federal government to
establish a larger presence of the militia in the
area, and acquired 700 acres located on the shores
of Lake Michigan between the cities of Lake Forest and Highland Park, and adjacent to the city of
Highwood. These leaders, members of the still
active Commercial Club of Chicago, then sold
property to the US Army for $1. This established
Camp Highwood, which was shortly there after
renamed Fort Sheridan, establishing a 100-year
relationship between the Army and the Chicago
community.
From 1887 to 1950, Fort Sheridan conducted
cavalry and infantry training. From 1953 until the
early 1970s, all NIKE systems were commanded
and underwent service maintenance at Fort Sheridan.
And from 1973 to 1993, the installation provided
administrative and logistical support to the US
Army. One year after celebrating the 100th anniversary of its opening in 1887, the BRAC Commission recommended closure of Fort Sheridan,
in December of 1988.
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Fort Sheridan consists of over 714 acres of lake
front property designed in the 1890’s by prominent Chicago architects Hollibird & Roche and landscape architect O.C. Simonds. Prior to the decision to close Fort Sheridan, it was named to the
National Register of Historic Places and its 94 historic buildings and 140 acres were created as one
of the nation’s largest Historic Landmark Districts.
When the decision to close Fort Sheridan was
made, the surrounding communities met the decision, with the exception of Highwood, with little
interest or concern. Both Lake Forest to the north
and Highland Park to the south are communities
with a strong financial base, little to no economic
impact from the closure decision and little need or
desire for new development within their borders.
Highwood, on the other hand, was directly impacted,
since it saw a significant downturn in civilian employment and retail sales to its downtown, which
was located directly adjacent to the Fort. Highwood
also saw a unique opportunity to acquire additional
land area to its small 0.6 square miles that comprised the city. The city had not issued a building
permit for new construction in almost five years
since it was fully built out and surrounded by the
cities of Lake Forest and Highland Park.
The seven years following closure saw three
commissions oversee the redevelopment planning
and acquisition process. Initially, an unsolicited
private proposal was received to exchange Fort
Sheridan property for property directly adjacent
to the Pentagon in Virginia. Congressman John
Porter brought the four political jurisdictions together to work with the Army and the real estate
concern that proffered the unsolicited proposal.
This effort was unsuccessful when the Army and
Congress chose not to support the unsolicited land
exchange offer. As a result of this failure, the Porter Commission completed its work and the Fort
Sheridan Joint Plan Commission (JPC) was formed
to serve as the Local Redevelopment Agency to
oversee the redevelopment. The JPC required state
legislation to act as a multi-jurisdictional body to
acquire and zone the property. In the ensuing
years after its formation, the JPC adopted a “Concept Plan” for use by the DoD to conduct its environmental work. The plan approved by the JPC
consisted of 551 residential units and the integration of units awarded to not-for-profit interests
under the DoD screening process that allowed
these interests to make claims on the property
prior to the communities. The resulting plan was
flawed in a number of aspects:
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1. The Concept Plan was prepared without regard to any municipal boundaries, which had not
as yet been de-fined, and buildings were proposed within areas along bluffs and ravines that
would not otherwise be permittedunder some of
the communities’ building codes;
2. The JPC proposed over 135 units to be built
over two landfills, requiring the Army to remediate
the landfills to be feasible. However the Army
approved the JPC Concept Plan with a modification that restricted the landfills to remain open
space only;
3. The Concept Plan proposed demolishing over
15 historic structures without having established
with historic preservation organizations whether it
would be acceptable;
4. The award of 115 dwelling units, including some
of the most valuable lakefront units, to not-for-profit
interests created a significant blight on the potential for redevelopment of a residential community since it would devalue surrounding properties, and being 20% of the units to be developed
on the property, they would not bear any share
of the over $40 million in infrastructure improvements necessary, making the remaining properties less economically feasible;
5. The communities had not established political
boundaries to define what property would be developed within what jurisdiction.
Finally in 1995, the cities of Highland Park,
Highwood and Lake Forest presented a private
proposal by Mesirow Stein Real Estate to obtain
special legislation to allow the DoD to exchange
the 315 acres of land to the south of the Historic
Landmark District for equivalent facilities within 25
miles of Fort Sheridan. Before Congress would consider this legislation, the sponsor, Sen. Paul Simon
of Illinois, required the communities that comprised
the JPC to support the legislation. This brought about
an active debate over the establishment of boundaries over all of the property and they finally agreed
on political jurisdictions, which defined which communities would determine the land use of what
property. Additional federal legislation was also introduced to require the Army to negotiate the sale
of the Historic Landmark District with the Local
Redevelopment Authority (versus conducting a
public sale) and to transfer 290 acres of open space
to the Lake County Forest Preserve District.
With the final agreement on the boundaries, the
four jurisdictions which made up the JPC completed their work together and decided instead
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to allow the County of Lake to deal with the Army
with regard to the 290 acres of open space, and
the Cities of Highland Park and Highwood acting
together as a new Local Redevelopment Agency
to acquire and redevelop the remaining 140 acres
Historic Landmark District. So for the third time,
the governance structure for the redevelopment
of Fort Sheridan was changed. The cities of Highland Park and Highwood immediately took a number of actions to complete the acquisition of the
property by establishing an intergovernmental
agreement to work together as the new Local Redevelopment Authority and to establish a single
zoning board to oversee the zoning of Fort
Sheridan’s Historic Landmark District.
To accomplish the acquisition and redevelopment of the Historic Landmark District, Highland
Park and Highwood decided that they would not
attempt to develop the properties themselves, as
the Village of Glenview had decided, but that they
would instead solicit development teams through
a public process, to serve as Master Developer of
the entire Historic Landmark District. In this approach, the communities sought qualified development teams who could work with the two communities to plan, to negotiate with the Army and to
acquire the property. In this process the communities also required the Master Developer to assume
all of the costs and risks of development, including
the payment of all costs of the two communities
through the acquisition process. The communities also decided not to utilize the Tax Increment
Financing authority provided by the State of Illinois for Fort Sheridan, instead looking to private
financing by the developer to provide all public
infrastructure.
Shortly after the transfer of redevelopment responsibility to the two cities, they issued a Request
for Qualifications for Master Developers, not seeking either a plan or price for the property, but rather
qualifications and financial capacity of a team to
work with the community as they negotiated with
the Army to acquire the property. The cities provided 30 days for response to the RFQ and received
a number of submissions and short listed four teams.
The four teams were then invited to make presentations in an open meeting on the same evening
before a joint meeting of the two communities’ city
councils and the general public. On a subsequent
evening, and again before the joint city councils
and public, the same four teams took questions from
the city council members and the general public.
At the conclusion of this meeting the two city

councils voted unanimously to select the Mesirow
Stein Real Estate led team, The Town of Fort
Sheridan Company, to have the “first right to negotiate to serve as Master Developer” subject to
negotiation and acquisition of the property first
by the cities from the Army.
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Over the next two years, the cities of Highland
Park and Highwood worked with The Town of Fort
Sheridan Company and the U.S. Army to establish a revised concept plan, appraise the property, negotiate a memorandum of agreement with
the Army to acquire the property and finally zone
and acquire the property. In the end, the effort
required three pieces of federal legislation, three
state bills, 27 other intergovernmental and private agreements, and in March 1998 the property
was transferred from the U.S. Army to the City of
Highland Park and subsequently to the Town of
Fort Sheridan Company.
At Fort Sheridan, the redevelopment potential
of the property was affected by a number of conditions:
1. Of the 714 acres at Fort Sheridan, the DoD kept
over 315 acres, including parcels with the greatest
development potential for other government uses.
The Navy retained 180 acres for 328 units of military housing;
2. Federal screening that was required at the time
for not-for-profit interest “cherry picked” 135 of
551 planned residential units on the property
which were spread across the property, significantly reducing the redevelopment potential;
3. Of the 400 acres determined to be surplus, 141
acres comprised a Historic Landmark District that
had 94 historic buildings with restrictive deed covenants to protect them; and the remaining 260 acres
consisted of the last remaining open space on Lake
Michigan with significant local and national support
for preserving the property as open space;
4. Within the property, three landfills and other
environmental conditions affected the redevelopment potential of the property and the DoD transfer schedule due to clean-up timing.

Master Developer Approach to
Redevelopment
To respond to the opportunity at Fort Sheridan,
Mesirow Stein Real Estate formed the Town of Fort
Sheridan Company (TFSC) to serve as a dedicated
Master Developer for the Historic Landmark District at Fort Sheridan. It assembled a team of leadNAID infoseries 27
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ing developers, builders and project managers
from Chicagoland who together planned, constructed and today are marketing historic and new
residential properties.
The unprecedented opportunity to create the first
new neighborhood located on Lake Michigan was
approached by TFSC as a journey to capture the
historic significance of the plan, buildings and landscape that created Fort Sheridan and combine it with
new residential living to integrate into the surrounding communities and preserve one of the nation’s
great historic resources. To accomplish this, TFSC
began with a commitment to adaptively reuse as
many of the 94 historic structures as possible and
integrate new single family, town-homes and condominiums into the development in a manner that
strengthens the historic character of the property.
TFSC established a cultural resources management
plan and a planned residential development plan
and ordinance which defined in detail the historic
character of the community and design guidelines
and requirements for every lot and building to be
redeveloped. An extensive public hearing process
was conducted to address community interests and
concerns over the redevelopment.
The redevelopment process is similar to almost
any other major military base redevelopment where
the infrastructure is not suitable for reuse. Accordingly, every road and utility system has been removed
and new roads, utilities and stormwater systems constructed and conveyed to the respective city.
A part of TFSC’s plan was a commitment to excavate a landfill on which the Army had placed restrictive deed covenants which was at the center of the
property. TFSC’s plan was to excavate the landfill
and to reuse that property as open space and
stormwater storage for the property. In this regard,
TFSC assumed the full risk and responsibility for excavating the landfill and disposing of the over 165,000
cubic yards of materials. TFSC was able to accomplish this effort through innovative contracting practices and the acquisition of environmental stop-loss
insurance. Today the excavation of the landfill has
been completed and the deed covenants removed.
The redevelopment of the Historic Landmark District is being conducted using only private funds,
with all public improvements construction by TFSC
dedicated back to the respective community. With
a purchase price of $5.8 million and an additional
$51 million in infrastructure and land related costs,
the average land cost per unit was over $100,000
per unit. On March 31st of this year, the first resi-
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dent moved into Fort Sheridan, the result of an effective partnership between the cities of Highland
Park and Highwood, and the perseverance of so
many over the 10 years since the Army decided to
close the base.

O’Hare Plans for the Future
As part of the 1995 round of base closures, the
Air Force Air Reserve Forces Facility at O’Hare was
identified for closure. The O’Hare ARFF was home
for the 928th Airlift Wing’s 500 Air Force reservists
who have supported most of the nation’s military
missions in recent history. Founded in 1947, the
ARFF occupied 356 acres and controlled 100 landing slots at one of the world’s busiest airports. With
the closure, the city of Chicago, under the leadership of the Department of Aviation, commenced
intensive negotiations with the DoD to acquire the
property to permit the city to meet its demands
for new airport facilities, landing slots and to support related commercial needs at the Airport. The
city took an active role to work with the Air Force
to address the impact of closing the ARFF at O’Hare
and relocating the operations elsewhere. In the end,
the reuse of the 356-acre facility will generate thousands of new jobs as O’Hare Airport continues to
serve as a center of world transportation and commerce in Chicago.

“We Have Met the Enemy and He Is Us”
Military base closure is not easy. Ask any community or the DoD and they will all agree, it’s too
hard, it’s too slow, and it takes both communities
and the DoD from their core competencies. Communities do a number of things very well. If you
had a heart attack in the communities where these
closed military installations are located, you can be
assured of response from exceptional paramedics
within minutes. The communities similarly deliver
great public services, police protection, recreational
facilities and education. But none of these communities was organized to address complex federal
relations resulting from base closure, or the development issues that are necessary as a result of the
base closure process. The Department of Defense
is similarly challenged. It is challenged not so much
by the scope or process of base closure, since the
military is un-surpassed in mobilizing its resources
to define a process and personnel to manage it, but
rather the complexity of dealing with so many different communities, each with their own unique
politics, problems, needs and financial position to
acquire and redevelop the facilities. Also, there are
other systemic issues in BRAC real estate transac-
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tions that make the planning, valuation and actual
transfer of the property even more difficult.
First, as a part of a sovereign government, the
DoD has remained exempt of local zoning, land
use laws and procedures and in some cases even
apart from the political jurisdictions in which their
facilities are located. During its military use this has
provided the government the freedom and ability
to meet its federal mission without regard to local
code requirements, communities patterns of use or
even community desires. However, with the closure, the underlying land and the facilities be reused and must comply with life-safety building
codes. The DoD has established in its Base Closure
Planning Requirements a process to have the local
governments plan the future land uses of the closed
military installation. However, this does not actually
establish the development rights by rezoning the
property. The DoD is left with un-zoned property
and thus lower valued land for sale.
Secondly, the DoD practice of transferring property utilizing a Quit Claim Deed provides no representations or warranties for the property to be conveyed, again potentially reducing the value of their
asset. The communities and future land buyers must
go through considerable due diligence to identify
title conditions, encroachments, and easements and
spend considerable time reviewing and negotiating
deed language and consider these risks as they value
and acquire the property. It would be much easier,
and likely result in higher land sale values, if the
DoD would act as most other real estate transactions which use a combination of warranty deeds
and title insurance to address land interest issues.
Third, the redevelopment of military bases,
brownfield development and other community development efforts often involve a wide range of public financing and tax incentives to address the challenging financing environment for these projects.
The many structures and the risks associated with
the financing commitments by communities acquiring and investing in the redevelopment of military
bases and the differences among communities, is
not well understood in the DoD and must be better
considered in the valuation of the property and negotiations between the DoD and communities.
Finally, the DoD has considerable responsibility
in complying with federal environmental laws and
remediation of the property prior to transfer, and
the very process to investigate, plan and decide upon
the appropriate actions to remediate the property
adds years to the transfer timetable and always complicates the transfer process. The new rapid transfer

authority and availability of commercial environmental transfer insurance is providing a better result for
communities, but more is needed.
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On Earth Day, 1971, Walt Kelly gave us the quote
that almost every one involved in the base closure
process can relate to: “We have met the enemy and
he is us.”

Chicagoland Bases:
Cities That Made It
Work
By Karen Butler
Since the spring of 1999, two out of three former
military bases in the Chicagoland area have enjoyed a tremendous transformation into new communities, expanding the tax base, jobs and open
space for the Villages of Glenview, Highwood and
Highland Park, Ill.
A third base is strategically located adjacent to
O’Hare Airport and will be part of the City’s comprehensive airport expansion plans there. Chicago’s
suburban communities were able to accomplish
timely redevelopment of the former Glenview Naval
Air Station (GNAS) and the former Fort Sheridan
by embracing change and through a willingness
to alter some of their existing processes to facilitate development. These communities were able
to be highly responsive to the markets, while accomplishing their redevelopment objectives.

It Takes a Village
The village of Glenview was quite surprised by
the Department of Defense’s decision to close the
1,120-acre Glenview Naval Air Station in 1995,
which had served as the Navy’s advanced aviation
“bootcamp” for pilots for more than 60 years. But
trustees of the town of 38,000 people (located onehalf hour north of Chicago) mobilized immediately
to take control of the redevelopment process. The
trustees moved quickly to establish a citizen’s planning committee and to seek along with the city of
Rantoul an amendment to the state’s tax increment
finance (TIF) law to include former military bases.
This early approach to consensus building and
seeking the ability to finance the extraordinary
costs of redeveloping such a large site, enabled
NAID infoseries 29
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the village to seize a one-time opportunity: to
integrate the Air Station with the rest of the village. In this case, establishing a substantial financing mechanism was critical because redevelopment costs exceeded land sale proceeds, so
the gap could only be financed with taxes generated by the redevelopment through a TIF district.
Glenview’s TIF also is unusual because of a
revenue sharing agreement between Glenview
and supporting tax jurisdictions to make them
whole for increased costs. The core school, park,
library and village districts normally would receive no increased taxes or tax increment from
the property for 23 years. Instead, the supporting jurisdictions have been receiving tax-equivalent payments for the last several years from land
sale proceeds and in the future will receive them
from taxes generated by the property.
Other changes to normal development processes that helped the village capture the market
in selling land were the creation of a joint on-site
public-private sector team lead by Mesirow Stein
Real Estate Inc., a Chicago developer and consultant, and village officials, plus the establishment of a consolidated plan review commission.
The new “super commission” combined officials
from the three different planning and zoning review boards into a one-stop shop for entitlements,
shortening the zoning process to three months
from 10-12 months.
As shown in the accompanying insert, the summary results for the village of Glenview have been
considerable. Following a master plan designed by
Skidmore, Owings and Merrill developed in public
process with hundreds of citizens and the joint-public-private sector team, the village has sold 700
developable acres. It also has preserved 400 acres
of open space including two golf courses, a 150acre great park with a new lake for boating and
fishing and a 31-acre native prairie preserve. There
are now 12 different developers working on site
who are creating 1,500 units of single-family, multifamily and senior housing for 4,000 new residents,
plus 850,000 square feet of retail space and
1,100,000 square feet of office and industrial space.
All of the new development activity will generate
5,600 new jobs to replace 4,000 military jobs lost.
The powerful combination of Glenview’s clear
vision for growth and its willingness to change
processes to finance and develop the project enabled it to capture the market at its peak and
create what the Chicago Tribune called a “city
within a city” now known as The Glen, all within
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only four years of acquiring the property from
the Navy.

The Master Developer Approach
While Glenview served as its own master developer in creating and financing a redevelopment
plan, the cities of Highland Park and Highwood determined as multi-jurisdictional governors that they
would prefer to convey the redevelopment of Fort
Sheridan to a single, private sector master developer, through a competition. Like Glenview, the
two towns moved quickly to establish a governance
structure and approach, signing an inter-governmental agreement to work together as the local redevelopment authority (LRA) and establish a single
zoning board to oversee the zoning of Fort
Sheridan’s historic landmark district.
But Highland Park and Highwood did not want
to put their cash or credit at risk and commit staff
to direct redevelopment of the property. Instead
of using tax increment financing authority provided
by the state of Illinois, they sought a private developer to finance all public infrastructure and some
of the environmental rehabilitation required.
Through a request for qualifications process,
Mesirow Stein Real Estate was selected and formed
the Town of Fort Sheridan Company (TFSC) to
serve as master developer for the national historic landmark district at Fort Sheridan. With TFSC
working with the LRA and the U.S. Army on a
revised concept plan and after two years of negotiating more than 30 agreements including state
bills and federal legislation, the property was conveyed from the Army to Highland Park and finally TFSC.
The fort, which is located directly on Lake Michigan about one hour north of Chicago, was established in 1887 to quell labor riots at the turn of the
century and was used to train the infantry and provide administrative and logistical support to the US
Army. As master developer, TFSC sought to capture the historic significance of the existing plan
and buildings and combine them with new housing
to integrate with the surrounding communities and
landscape, all at no cost to the host communities.
The result was the largest transfer ever of a national historic landmark to a private developer, including 94 historic buildings.
Former military barracks have been converted
to multi-family housing and officer’s homes to
single-family housing plus new single and multifamily units have been constructed. A total of
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551 residential units on 140 acres have been rehabilitated or newly constructed, all of which have
been sold to private owners. Eight acres of pocket
parks have been created and a 260-acre golf course
has been transferred to the Lake County Forest
Preserve, which is renovating the course to reopen in the spring of 2005. One of the historic
buildings, a former military jail, is now occupied
by a performing arts group, and several artists
groups are working together to occupy another
building.
The communities have enjoyed a substantial increase in the value of the property and its tax base
(more than $300 million of equalized assessed
value) and preservation of historic structures that
they could not have otherwise afforded to save. In
addition to the summary performance statistics
shown in the Fort Sheridan insert, the three communities also have benefited from the creation of
1,000 jobs and the addition of 1,200 people as
residents of the area. Again, a streamlined development and sales process after a more lengthy
negotiation to convey the property, allowed the
developers to capture the market and rehabilitate
the property within the span of only a few years.

O’Hare’s Plans for the Future
The 350-acre Air Force Reserve Forces Facility
(AFRFF), founded in 1947 at O’Hare, is being conveyed to the city of Chicago over a period of years as
it proceeds through the BRAC environmental cleanup
and transfer process. Like Glenview, Highwood and
Highland Park, Chicago was proactive in negotiating
transfer agreements with the Department of Defense
and relocating the operations of AFRFF to Scott Air
Force Base, also in Illinois.
The future reuse of the property, where AFRFF
controlled 100 landing slots, is part of the expansion of O’Hare Airport to maintain and enhance its
position as a center of world transportation. Until
recent years when Atlanta became the nation’s
busiest airport, O’Hare held this distinction. With
its $6.6 billion planned expansion and reconfiguration
of runways, O’Hare expects to reclaim the distinction. Currently, state and federal officials are working on agreements and legislation to ensure the
expansion.

tor in the successful redevelopment of former
military bases is a streamlined process for transfer. The transfer of Fort Sheridan was delayed by
the need for dozens of legal agreements, including a complex historic review process and environmental cleanup.
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Glenview also worked through a slow transfer
process for dozens of parcels requiring environmental cleanup by the U.S. Navy. Perhaps simpler review processes and standardized criteria for historic
and environmental transfers via a programmatic
agreement for military bases could work to speed
transfers. Mesirow Stein Real Estate also would encourage Congress to continue to allow no-cost economic development conveyances to localities as it
did at Glenview and elsewhere, because the cost
of infrastructure for converting these large properties from public to private use is so high. We also
would encourage the federal government to take
responsibility for environmental cleanup costs as it
has done in the past, bescause that burden is costprohibitive for communities in most cases and prevents or severely limits redevelopment.

Glenview Naval Air Station
Summary
• 1,120 Acres
• 700 Acres sold to Private Developers
• 400 Acres open space preserved
• 1 historic hangar to be preserved
• 1,500 residential units (400 d.u.s completed)
• 2 million square feet commercial space
(600,000 s.f. completed or under construction)

• $150 million public infrastructure investment
• $1 billion total development cost

Fort Sheridan Summary
• 140 Acres
• 94 historic buildings preserved
• 551 residential units sold (250 new d.u.s)
• No public investments
• $48 million private infrastructure cost

A Perspective for The Department
of Defense
It is the timely turnover of properties in the
Chicago region that have enabled them to be financed and reused. As we have seen, a key facNAID infoseries 31
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Economic Recovery
from Base Closure
By Thomas M. Rumora
Reprinted from the Winter 2000 issue of Economic
Development Commentary
Military base conversion is a diabolically complex and challenging process. Redevelopment of
the former K. I. Sawyer Air Force Base (KIS) in
Marquette County, Michigan, has been particularly
challenging due to its location. The former base is
similar to other large military installations in its citylike physical characteristics, and looks somewhat
like a combination military complex (most buildings painted tan and brown), new community (traffic, construction, etc.), college campus (large dormitories), 1960’s subdivision/apartment complex
(1,600 densely packed repetitive housing units), industrial park (two million square feet), and airport
(12,000-foot runway).
Although recently designated as the National Association of Installation Developers’ 1999 Facilityof-the-Year, half the buildings are still vacant—so
the story is still unfolding and there is much more
hard work to be done before declaring the redevelopment effort a complete victory. If nothing else, K.
I. Sawyer is a case study of what a small community
in a remote location can do to recover from economic adversity without significant resources or big

city advantages. Although some unique and technical aspects of base conversion are shared by only
a few dozen communities, the general lessons
learned from communities like K. I. Sawyer can apply
to any community engaged in strategic economic
development planning.

Region and Characteristics
The Upper Peninsula (U.P.) of Michigan is a 300mile long forested region of great beauty, which
lies between lakes Michigan and Superior. It contains 30 percent of the state’s land area, 3 percent
(300,000) of the state’s residents, and 600,000 white
tail deer. Its economy has historically been based
on mining, logging, tourism, retail trade, and government. Wages tend to be below and unemployment tends to be above state and national averages.
Residents value their rural environment, European
ancestry, adaptability to weather, and quality of life.
Hunting, fishing, skiing, camping, dog sledding, golf,
hiking, hockey, boating, and snowmobiling are
popular pastimes.
Marquette County, one of the largest (1,873
square miles) counties in the eastern United States,
is located in the center of the U.P., and has a population of under 70,000. The nearest freeway and
metropolitan statistical area are three hours/160 miles
away (Sault Ste. Marie, Michigan, and Green Bay,
Wisconsin, respectively). In 1997, the city of
Marquette (pop. 20,000), home to Northern Michigan University and a regional hospital, was rated
highest in the nation for percent of population loss
by the U. S. Census Bureau, due in large part to the
closure of the former base.
KIS is a 5,000-acre self-contained “community”
located in the center of Marquette County, 20 miles
from the city of Marquette. The former base was
built in the late 50’s and early 60’s and supported a
variety of missions, the last of which was strategic
bombers. At various times during its history, the
facility employed and housed over 5,000 people.
Closure was announced in 1993, and the facility
was vacated in the fall of ’95. The base lies within
three townships, each with their own elected boards,
codes, municipal services, tax rates, etc. Base closure eliminated approximately $100 million in annual economic impact from the local economy. After closure, the local school district lost half of its
students—and half of its revenue.

Situated on over 5,200 acres of land in Michigan’s
Upper Peninsula, K.I. Sawyer was one of the newer
major U.S. bases built by the Air Force. A fact that
has benefited its conversion to a civilian use.
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In order to recover from sudden and severe economic distress, a massive collaborative effort was
required among federal, state, regional, county, and
township agencies, plus support from the local busi-
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ness community and patience from prospective tenants, as exemplified in the criteria of a recent national award.

National Award
KIS was recognized as the 1999 Facility of the
Year by the National Association of Installation
Developers (NAID) at its August annual conference in Jacksonville, Florida. Five criteria were
used in selecting the winner of this award:
• Number of permanent employees added
• Square footage absorbed
• Construction consistent with installation master
plan
• Development permission
• Site improvements
Number of permanent employees added. Total
jobs at KIS at the time of the award application
equaled 891 (now nearly 950). A press release issued jointly from the offices of U. S. Senator Carl
Levin and U. S. Representative Bart Stupak several
months prior to the award highlighted a milestone
event for economic recovery at the former base—
replacement of the 788 civilian jobs that were
funded by Air Force appropriated funds (the official Department of Defense measure of conversion success). Not satisfied with Department of
Defense measures of successful job creation, the
Marquette County Board of Commissioners—the
local redevelopment agency (LRA) for base conversion—has set a lofty goal of 2,002 jobs by the
year 2002. When accomplished, this goal will represent a 250 percent recovery factor for civilian
employment— one of the highest in the past decade of base closings. In order to accomplish the
LRA’s goal, guidelines for jobs-per-square-foot (average of one job per 1,000 sq. ft.) are regularly
used in evaluating development proposals.
Square footage absorbed. At the time of the
award application, a total of over 2 million square
feet (out of 4 mil-lion) of building space had been
absorbed by tenants and developers who were actively creating jobs, paying taxes, consuming utilities, generating lease revenue, and adding to the
local economy. Over 1.1 million of the 2.3 million
square feet of aviation/commercial/industrial space
and over 900,000 of the 1.7 million square feet of
residential space have been sold, committed, leased,
or conveyed to others. The rate of absorption is
on-target with projections developed in a facilitywide business plan completed in mid-98. In spite

of historical patterns to the contrary, the LRA’s redevelopment efforts at KIS are creating unprecedented rates of absorption. Even the county’s sale
of the “old” airport (relocated to KIS) will result in
absorption and reuse for a casino and tourism/
retail center which will employ several hundred
people.

base conversion

Construction consistent with installation master plan. KIS redevelopment has closely followed
a community reuse plan (“master plan”) done in
1994, and some subsequent refinements. Redevelopment is focused on aviation, manufacturing, recreation, and housing—closely matching previous
military land uses. The housing area has proven to
be valuable, so the reuse plan option of disposal
has not been necessary or appropriate. Although
there have been some creative adaptations of specific structures (notably a former library converted
to electronic switch manufacturing and a bowling
facility converted to a computer-aided design center), the basic principles remain as originally envisioned—a multi-use redevelopment scheme modeled largely after the same broad types of “community” activities as the Air Force conducted. Prior
plans and consultant efforts have consistently recommended relocation of the county airport to KIS,
acquisition of the entire base (including housing,
utilities, and equipment) at no cost, diversification
of tenants, sale of some housing units to owner
occupants, disposal of unused housing units, use
of special incentives, aggressive marketing, establishment of realistic rents and utility fees, leveraging of federal and state grants, adherence to a prudent business practices, and pursuit of self sufficiency.
Development permission. The original community reuse plan (master plan) was prepared by
Greiner Associates (now part of URS Corporation)
along with Hammer, Siler, George (HSG) in 1994,
adopted by a governor-appointed “conversion authority” in 1995, and then adopted by the County
of Marquette in early 1997. It and subsequent plans
and policies have been adopted as “living documents” to guide the overall redevelopment process and provide a foundation for analyzing and
deciding specific project related issues. The reuse
plan served as the basis for a special no-cost conveyance for a crucial early tenant—a high tech sawmill. It also served as a framework for a detailed
business plan by JBF Associates and HSG, which
updated and reinforced Greiner recommendations
such as controlling the entire facility, seeking nocost acquisition, selling utilities, and capitalizing
on housing.
NAID infoseries 33
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Although the county does not control zoning
at KIS, all three townships who do are part of an
advisory group which meets monthly to evaluate
proposals, discuss progress and challenges, and
make recommendations to the County Board on
planning, zoning, investment, and redevelopment
issues. To date, there have been no significantly
contentious issues, lawsuits, stalemates, or other
damaging or distracting situations that precluded
any economic development projects. In fact, the
county and townships have coalesced against
some problematic or undesirable proposals such
as correctional facilities, nuclear waste disposal
sites, and mobile home parks, and just a few
weeks ago jointly approved a 1,250-acre 15-year
tax-free zone, which includes most of the industrial core of the former base.

funding sources developed through the combined
efforts of MCEDC, airport, regional planning
agency, and county/KIS staffs. Cooperation and
co-ordination among all agencies ensures maximum benefit for the area. Table 1 summarizes
the substantial amount of public funding—primarily for facility and infrastructure improvements—
which has been received, committed, and/or requested to date.

Site improvements. KIS is part of a countywide
economic development and capital improvements
planning program prepared by the Marquette
County Economic Development Corporation
(MCEDC) in conjunction with an application to the
U. S. Department of Commerce, Economic Development Administration. Contained therein are extensive capital improvements lists and potential

Tenacity

In addition to the official selection criteria for
the NAID award, several additional factors have led
to success at KIS, including tenacity, a detailed business plan, airport relocation, housing utilization,
economic diversification, and a special “tax-free”
zone. These factors and others are briefly described here.

Perhaps the biggest accomplishment in any
base conversion program is overcoming diabolical complexity! Sudden and severe economic
impact causes extreme stress, and simultaneously
energizes both the best and worst characteristics
of a community’s character. Award criteria such
as jobs, revenues, leases, etc., do not adequately

TABLE 1—SUMMARY OF PUBLIC INVESTMENT/COMMITMENT
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Source

Amount

Purpose

Air Force Base Conversion Agency

$20,600,000

Multi-year “caretaker” and heat conversion programs

CDBG via Mich. Jobs Commission

1,500,000

Building improvements for redevelopment/reuse

EDA #1 (work still in progress)

2,200,000

Airport improvements, bridge deck, remodel buildings

EDA #2 (work in progress)

3,000,000

Airport terminal, marketing, surveys/platting

EDA #3 (invitation to apply rec’d)

2,900,000

Building and infrastructure improvements

EDA #4 (prelim. draft under way)

2,000,000

Building and infrastructure improvements

FAA Military Airports Program yr 1

700,000

Airfield lights, navigational aids, weather systems

FAA Military Airports Program yr 2

2,000,000

Pavement grooving, lighting, heating systems

FAA Military Airports Program yr 3

2,500,000

Security systems, road maint., hangar repairs

FAA Military Airports Program yr 4

3,000,000

Hangar and revenue-producing building improvements

FAA Military Airports Program yr 5

3,500,000

Cargo handling improvements

Gwinn Area Schools (KIS elem)

1,000,000

Expand one school to accommodate closure of others

Michigan Dept. of Transportation

1,150,000

Bridge deck, new M-94 connection, rail spur relocation

Michigan Bureau of Aeronautics

50,000

Navigational and safety systems and equipment

Michigan Strategic Fund

700,000

Match to revolving loan fund for building improvements

Michigan Legislature (Jobs Com)

1,500,000

Operations, facilities, equipment, capital improvements

County Airport sale

1,800,000

Hangar improvements, north access road

U.S. Dept. of Ag. revolving loan

1,000,000

Building improvements, working capital

Total public investment

$50,000,000
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portray the monumental task of managing the
costly and divisive forces of denial, confusion,
resentment, rivalries, second-guessing, and the
resulting difficulties in planning a cohesive recovery strategy. These factors can derail the reuse process as it struggles to balance risks, rewards, philosophies, and pragmatic concerns at
every turn. When frequent changes in personnel,
policies, plans, and priorities compound the process, it is often amazing that anything actually
gets accomplished.
Many communities discover that their initial
hopes for a speedy train and straight track to economic recovery are far from realistic. Those who
focus on speed alone soon encounter sharp curves
and uneven tracks, sometimes diverting the train
onto sidings off its intended course, or causing frequent stops, reversals of direction, or delays while
trestles are constructed over deep chasms. Those
who prefer a more cautious approach can become
victims of “paralysis by analysis,” which leaves passengers standing around at the train station for
months or years debating topics such as:

early years, complexities of multiple funding sources,
delays in grant approvals, unforeseen conditions, frequent necessity to involve federal and state leg-isolators in resolving dilemmas, and annual weather complications. One of the most painful experiences involved the County Board’s reluctant vote to relocate
the commercial airport to KIS. Board members who
voted against the move due to financial questions,
but who dutifully implemented the majority’s direction, suffered unsuccessful but distracting recall attempts (to throw them off the train) by constituents
who lived near the “old” airport.

• Whether the tickets and meals are free, particularly in the event of a return trip;

In late 1996, the state sought to transfer responsibility for redevelopment to a local entity.
The three townships lacked adequate financial
resources, and the county lacked zoning control,
so a joint county/township advisory committee
was created with four elected county board members and three elected township members. The
committee reviews leases, zoning issues, studies,
projects, and other redevelopment plans and activities. In parallel to state/county/township actions, an 80-member business coalition called the
Lake Superior Community Partnership has formed
in order to unify countywide economic and community development efforts. Throughout this long
and difficult “evolutionary” process, the KIS redevelopment process—like the storybook train
that stated “I know I can”—has continued to chug
uphill against great odds.

• Whether the crew has enough experience;

Business Leadership

• What to do in the event of snowstorm, avalanche, or breakdown, and;

The Lake Superior Community Partnership is
an 80-member business group now merging with
the Marquette County Economic Development
Corporation and three chambers of commerce in
order to consolidate and expand community and
economic development activities throughout the
area, including the former base. The MCEDC has
been conducting economic development and
business financing for several years. The merger
of the two organizations will greatly simplify coordination among all participants, thereby improving service to existing and prospective employers. As the EDA-funded marketing grant expires
and redevelopment confidence grows, further
synergies and efficiencies may occur. The “opportunity” afforded by the closure of KIS provides
a catalyst for community actions and improvements designed to link resources, overcome bureaucracy, reduce duplication, and form an efficient one-stop organization among private and
public interests. A variety of agencies support the
KIS redevelopment effort.

• Whether all passengers want to ride the entire
distance, jump off along the way, or let others jump
on;
• Whether there is room for all who want to ride;

• Who gets to ride in the locomotive.
Local legislation and multiple organizations are
often required— i.e., a planning LRA vs. an implementing LRA— which can be like changing locomotives in the middle of a hillclimb. Frequently,
powerful business interests seek to establish a totally government-free redevelopment agency (a
better train, unrestrained by tracks), or a “paper
organization” (looks like a locomotive but has no
engine), which does not have the full-faith-andcredit backing of a state, county, city, or township. These approaches often lead to years of discord and lost opportunities for economic development, to the immense frustration of all parties.
The KIS “train” experienced many challenges, including organizational and personnel changes, federal policy and rule changes, inadequate attention to
long-term business plans and master plans during

base conversion
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One of the “odds” is weather. Anchorage, Alaska,
has only 10 percent more “degree days” (a technical measurement of weather severity) than
Michigan’s central Upper Peninsula. Annual snowfalls of 10 to 20 feet are not uncommon in Marquette
County, and historical records confirm that snow
has actually fallen in every month of the year. In
response to concerns about costs and reliability, the
community negotiated with the Air Force to close
the former central heat plant in early 1998 and reprogram several years worth of fuel and operating
funds to individual heating systems in key buildings. Additional funds were obtained in late 1999.
Creative heat conversion methods are one example
of managing assets for the highest and best public
use in the overall base conversion process.
Other examples of perseverance and flexibility include cooperation with native Americans on
development of housing, adoption of a state sponsored tax-free business district, and borrowing the
Chamber of Commerce director for one year as economic development coordinator at KIS. These actions have been necessary in lieu of special taxes,
revenue bonds, or other advantages and benefits
enjoyed in larger and more resource-rich communities. KIS has had to be frugal, creative, and tenacious—particularly in formulating and implementing its business plan.

Business Plan
Because of the scarcity of resources to withstand
mistakes and the need for realistic decision-making, KIS has one of the most detailed and comprehensive business plans done for a public sector
redevelopment agency at any former military base.
Since the federal government derived no revenue
from the no-cost economic development conveyance, there was no compelling need for an exhaustively detailed business plan to justify the
community’s acquisition of the facility. The county
and consultants (JBF and HSG) determined that a
realistic and thorough plan was more important
for long-term success than for short-term persuasion of the Air Force to hand over the property at
no cost. Eleven extensive spreadsheets identify
all sources and uses of funds, and this data is
intended to be monitored, revised, and used continuously as real-world financial management and
evaluation tools in a pragmatic process.
Months were spent in excruciating detail with
consultants who factored-in dozens of variables
and considered a variety of scenarios before compiling final recommendations—which indicate that
36
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KIS can break even within 8–10 years, with-out
miracles or ridiculous assumptions. Aggressive
marketing, prudent business decisions, and creative problem solving are the essential ingredients of the formula for success.
While the business plan is the depiction of
various elements of the redevelopment process,
several individual is-sues such as airport relocation, housing utilization, incentives, and other
related factors have been and will continue to be
part of the challenge and part of the solution to
base conversion.

Airport Relocation
Few communities actually relocate a passenger
service airport to a former base. The financial, logistical, noise, and infrastructure challenges are immense. Because KIS offered better facilities, a larger
airfield, more revenue producing assets, fewer
ground obstructions, less encroachment by housing and businesses, safer landings into wind, and
other advantages over the “old” airport site 20 miles
away, the county moved two regional carriers (Northwest Airlines and Midwest Express) to KIS last fall.
With funds from the U. S. Dept. of Commerce (Economic Development Administration), the U. S. Dept.
of Transportation (FAA, Military Airports Program),
and other sources, a new passenger terminal was
constructed and related roadways are now underway. KIS is one of only 12 former military airports
in the nation authorized to receive Congressional
funding under FAA’s five-year Military Airports Program, which indicates the importance of these facilities in the national integrated airspace system.
It is notable that Mr. Kenneth Ingalls Sawyer,
local community leader, established the original
county airport at what is now KIS in the mid 1940’s.
The airport was relocated as part of the construction of the base in the mid 1950’s and served the
community until last fall when it was sold for $1.8
million. One of the reasons for moving airport operations to KIS is to reduce or eliminate an ongoing
$300,000 annual airport subsidy from the county
general fund budget. This goal results in preference for long-term leases on land and buildings at
KIS, instead of short-term sale proceeds, which drives
decisions on the nature and type of tenants, terms
and conditions of deals, and cash flow projections
which affect overall redevelopment plans. Current
lease revenues on airport assets are already nearing
the point of eliminating prior subsidies.
Much of the revenue for airport operations and
overall redevelopment activities will be derived from
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the housing area. Without revenue from the rental
and sale of housing units, the conversion of K. I.
Sawyer would be dramatically more difficult, if not
impossible.

Housing Utilization
Many bases have avoided, or been extremely
cautious about, incorporating housing into reuse
plans for fear that disastrous consequences would
be inflicted upon the apartment rental, homebuilder,
and real estate resale market by “dumping” large
quantities of units in a short time. The result of such
fear is that beautiful, historic, modern, renovated,
and/or otherwise perfectly livable homes stand
empty while the families whose tax money helped
to build the homes live in substandard conditions,
illegal/unsafe apartments, and trailer parks, in a
market tightly controlled by a few landlords.
KIS has defied conventional wisdom and is aggressively redeveloping its 1600-unit housing area.
Approximately 1,000 units are committed to lodging and housing developers, and approximately 500
families now reside at the former base. The remaining 600 uncommitted units were reserved until
completion of an overall business plan for the entire former base determined whether the county
could/should obtain the entire housing area at no
cost or let the Air Force sell part of the housing area
and keep the sale proceeds. Options such as limiting housing use for only newcomers or new KIS
employees were not considered prudent public
policy. The business plan, now complete, recommends county acquisition and sale of all remaining
units to owner-occupants, for several reasons:
• Units are in good condition and are easily usable.
• Failure to acquire all units would allow the Air
Force to sell (i.e., “dump” and compete) and keep
proceeds.
• Demolition to prevent occupancy would be
costly and controversial.
• If left unoccupied, the resulting blighting influence could damage overall redevelopment plans.
• Occupancy can supply much-needed revenue,
utility us-age, taxes, and workforce recruitment
“tool.”
• School system is near bankruptcy due to base
closure, and needs hundreds of students to get
state revenue.
Initially, housing developers were induced with
modest monthly rents and purchase costs: $30 to
$50 rent per unit per month (whether occupied

or not), plus $3,000 to $5,000 per unit purchase
prices within five years. Sale prices compare to
other bases in Indiana, South Carolina, and Michigan. In addition, taxes are computed by a gross
rent multiplier, using actual tenant rents of $400$700 per month—not the discounted rent paid
by developers to the county—so that “true” tax
revenue is generated for services such as public
safety and trash removal.

base conversion

The native American group created the initial
momentum for occupancy of housing units, while
critics warned of a dilapidated “reservation.” A recreation/resort developer is making creative use of
the most modest units—99 pre-manufactured 800s.f. units on slab foundations in extremely dense
clusters—as cabins and motel units instead of traditional housing, overcoming skeptics who feared that
these units would become an undesirably congested
low income rental neighborhood. Some units may
be “deconstructed” for component parts and to relieve the most crowded areas. One of the largest
KIS employers—Sawyer Lumber Company—obtained 60 units for its own use in recruiting and
retaining sawmill management employees from
throughout North America.
In spite of doomsday predictions about collapse
of the real estate market, occupancy of hundreds
of KIS housing units has not resulted in significant
negative impacts on the local housing market—
in fact, average housing prices and tax assessments have increased. Newspaper articles and
television interviews have depicted how happy
residents are to be living in the biggest, most affordable, most attractive, and best maintained
housing they have ever enjoyed.
The business plan notes that the housing units
will provide much of the revenue needed for redevelopment and the aviation/commercial/industrial
area will provide most of the job creation. Key to
KIS redevelopment plans is a broad diversification of tenants and uses in the aviation/commercial/industrial area.

Economic Diversification
An important objective in redeveloping KIS is
diversification of the local economy. Michigan’s
Upper Peninsula and Marquette County have experienced economic distress attributable to reliance upon mining and logging. At KIS, greater
insulation against cyclical or catastrophic market
forces is being sought through recruitment of a
wide variety of industry sizes and types. The business plan recommends pharmaceuticals, biotechNAID infoseries 37
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nology, automotive components, electronics, information technology, and other targeted industries. Although such diversification may be harder
and slower than finding a single large user for
the entire facility, it reduces the likelihood that a
shift in technology, global forces, competition, or
other factors could result in another devastating
base-closure-like scenario. The current diversity
of employers includes:
• Aircraft maintenance
• Aluminum extrusions manufacturing
• Aviation services
• Computer aided design for auto assembly
• Lumber manufacturing
• Contracting and construction
• Distribution/trucking
• Food processing
• Hydraulic cylinder manufacturing
• Lodging and hospitality
• Medical/dental services
• Precision testing and calibration
• Public safety training
• Publishing
• Rail transportation
• Recreation/resort activities
Some of the key tenants and employers at KIS
include:
Sawyer Lumber Company. This locally owned
high-tech manufacturer of construction lumber purchased 46 buildings on 120 acres in the former
weapons storage area, then added 200,000 sq. ft. of
new facilities, hired over 250 employees, and began supplying the entire eastern U.S. Over $15 million in loan guarantees from the U. S. Dept. of Agriculture, as well as a 50 percent tax abatement for
12 years from Forsyth Township, and $700,000 in
CDBG funding were used. In a dramatic reflection
of Air Force commitment to “conversion” rather than
“disposal,” an unusual separate fast-track no-cost
economic development conveyance (EDC) was utilized so that the company could obtain financing.
This example of creativity and cooperation reflects
the community’s determination to overcome obstacles and capitalize on every opportunity for positive action.
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American Eagle/Regional Aircraft Maintenance Center. AMR/RAMC maintains a fleet of regional aircraft in four buildings totaling 140,000 s.f.,
after relocating from the “old” county airport to KIS
in lieu of moving to Texas. Northern Michigan
University’s aircraft technician program graduates
are expected to help the company expand into thirdparty repair work for other airlines and private companies. Quality employees and $1.5 million in public investment kept the company in the U.P.
Delphi Automotive. Formerly part of General
Motors, this internationally known organization is
involved in testing and developing vehicular components and systems for the transportation industry. Initial plans at KIS call for 50 employees in a
winter testing center utilizing portions of the former
“bomber area” adjacent to the airfield which includes
a 50,000-square-foot facility and approximately 100
acres of land.
American Communications Network. This
Michigan-based inbound call center operator was
recently recognized as one of the top 25 fastest growing information technology companies by Inc. Magazine. Initial plans call for approximately 200–300
employees in the 30,000-square-foot former base
exchange building. Occupancy is expected by June
2000.
Wisne/PICO (Progressive Tool and Industries Company, now owned by Fiat). A southern-Michigan-based designer/manufacturer of automobile assembly line systems used throughout
the world. Instead of expanding in South America
or Europe, the company’s 18,000-square-foot former
bowling facility at KIS was remodeled with $500,000
in CDBG funds to house up to 150 computer (CAD)
engineering technicians.
Red Fox Woods. A unique recreation/resort
project for vacationers, youth groups, athletic competitions, sports camps, training exercises, conferences, and special events will capitalize on the facilities and transportation services available at KIS.
The planned 100+ employee company will utilize a
(USDA) revolving loan as part of its $1 million upgrading plan.
Superior Extrusion. This new locally owned
company doubled an existing 30,000 s.f. facility for
their aluminum products manufacturing center which
will employ approx. 60 people. Facility improvements for the start-up enterprise involved $200,000
in CDBG funds. Due to early profitability, the company is planning expansion utilizing a revolving loan
(USDA).
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K. I. Processing Co. This new food processing
company is developing the former central heat plant,
long viewed as a demolition candidate. Approx. 50
jobs will result from $2 million private investment.
No public funds are planned. A local (mashed) potato growers co-op and Michigan State University
are assisting the project.
Until late 1999, KIS tenants had been secured
without any budget for marketing, travel, brochures,
videos, trade shows, advertising, or special events.
Over the past year, a two-year $700,000 (including
local match) EDA grant has produced materials suitable for national and international marketing. Several large buildings are being diagrammed, photographed, and featured in database, website, brochure, and video formats. Leveraging minimal resources until better solutions arise—whether in
marketing, heat conversion, or other situations—is
another example of the county’s “do more with less”
funding predicament. (See Table 2 for a brief summary of private investment/commitment at KIS.)
In order to maximize the value and timing of
new tenant commitments, marketing funds, township and business community support, the NAID
award, and other factors that have created significant redevelopment momentum, a special “tax-free”
zone has recently been created to accelerate accomplishment of the business plan.

Tax-Free Zone
In cooperation with all three townships and
the Michigan Economic Development Corporation, the county participated in creation of a 1,250acre 15-year Renaissance Zone—one of only 18
in the state—intended to level the playing field
for small communities, rural areas, and former
military bases in need of economic development
assistance. The zone eliminates state and local
taxes, including both real estate and personal
property taxes as well as the state’s single business tax based on corporate profits, for all future
tenants as well as dozens of current tenants. In
order to prevent detrimental impact on local
school districts, the state calculates and reimburses
school districts for their “lost” revenue. County
and township taxes are entirely eliminated during the initial 12 years of the program, which then
phases back in at 25 percent per year during the
last three years.
The most significant factor in this action is not
the cooperation that occurred among jurisdictions,
or the anticipated boost to KIS redevelopment, but
what may be a nationally unprecedented action.

Existing tenants who had already agreed to lease
and purchase terms, and who therefore stood to
gain a substantial “windfall” from the RenZone,
volunteered to increase their rental rates by 10
percent and their purchase prices by 20 percent,
in order to show good faith, answer concerns of
unjustifiable “windfall”, and validate the theory
that higher lease and sale prices could offset the
loss of tax revenue and ensure adequate funding
for municipal services. (Tenants with short-term
leases are anticipated to agree to lease renewal
rates that reflect the value of the RenZone tax
incentives.) This action was significant in convincing the County Board of Commissioners to
approve the large zone and include all existing
tenants. (The Board had previously planned to
include only two large buildings and approximately 100 acres of land in the zone.)

base conversion

Among the crucial daily activities of all base conversion agencies are a myriad of negotiations, contractual issues, special research, and other legal support functions without which complex issues such
as “tax-free” zones could not be developed or
implemented and other challenging issues would
become paralyzing legal battles.

Legal Battles
Some communities have suffered greatly from
disagreement, delay, mistrust, rivalries, political warfare, personality clashes, and ultimately even disintegration of LRA boards and committees, as a
result of the never-ending stress and complex intricacies of base conversion. Airport relocation, for
example, can be a very contentious issue, as can
zoning changes, occupancy of housing units, use
of “incentives”, criteria for leasing/sale of property, visual appearance standards, disposal of utility systems, and even the new name for the former
base. Two examples of averted legal dilemmas at
KIS involved an unsuccessful effort to prevent airport relocation by recalling key County Commissioners and an amicable resolution of a “restoration clause” in a 99-year land lease to the Air Force.
Instead of lawsuits and conflict, KIS leaders have
focused on the overall objectives of jobs, revenue,
and economic benefit to the community.
In addition to the more technical and complex financial, physical, and legal aspects of base
conversion are some more traditional community
planning issues such as neighborhood services
which have a significant impact on the image,
attitude, and success of a new “community.”
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TABLE 2—SUMMARY OF PRIVATE INVESTMENT/COMMITMENT AT KIS
Company

Nature of Business

Investment

Sawyer Lumber Co.

High-tech sawmill for construction lumber

$35,000,000

K. I. Processing (under const.)

Potato processing factory in old heat plant

10,000,000

Superior Extrusion

Aluminum shape manufacturer

1,200,000

Hamlin Inc. (closed)

Manufacturer of electronic switches

1,200,000

Wisne/PICO

Designer of automobile assembly lines

800,000

Sault Ste. Marie Chippewa Tribe

Housing and commercial developer

600,000

Red Fox Properties

Lodging/housing/restaurant developer

400,000

Boreal Aviation FBO

Calibration/testing lab, aviation fuel

400,000

Macasu Inc.

Housing developer

200,000

Sawyer Medical Center

Doctor/dentist/obstetrics/Head Start offices

150,000

Bruno Martin Company

Roofing/HVAC contractor

100,000

Red Fox Run

Golf course and recreation program operator

100,000

Total private investment/commitment

Community Image and Name
Unlike other redeveloping former military bases
that call themselves “industrial parks,” “airports”,
“trade parks,” or some other primarily business-oriented name, KIS is becoming known as a new “community.” In its appearance, activities, types of employers, number of residents, and mix of land uses,
KIS is creating and supporting community-scale
projects and services such as: churches, a daycare
center, convenience store, tennis and basketball
courts, veterinarian offices, snowmobile/ORV trails,
craft and hobby shop, bank with ATM, car wash,
golf course, personal storage units, lake with picnic
facilities, restaurant, youth activities center, police
station, fire department, nature/exercise trails, baseball diamonds, playgrounds and parks, doctor and
dentist office, auto repair shop, public transportation service, conference/meeting center, annual business “expo,” family services coordinator, block watch
programs, clean-up/fix-up parties, community newsletter, and a fitness center.
Contrary to conventional wisdom, which suggests hasty departure from any military name or
reference, the name of the new community emerging at the former base remains “K. I. Sawyer”. It is
noteworthy that the community’s pride and comfort with the name is based upon Mr. Kenneth Ingalls
Sawyer, who was not a war hero or military officer,
but rather a local county road superintendent, drain
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$50,000,000

commissioner, and inventor of the “centerline” used
to separate lanes on highways.
After years of focusing on the “hard” elements
of base conversion, a coalition of government,
school, business, and social service agencies are
conducting a grass roots community input process
to determine what residents like and want at KIS,
and how to improve the quality of life. Such matters
are of considerable importance to the county, since
accomplishment of its business plan relies upon
creation of a safe, proud, thriving residential area.
In order to keep pace with the steadily growing
redevelopment efforts and resulting vehicular traffic to, from, and within the former base, transportation improvements have been and will continue to
be necessary.

Transportation Improvements
An existing rail spur crossed the main entrance
road to KIS. In order to avoid potential accidents
and delays getting to the airport or other businesses, a cooperative plan was developed among
the County Road Commission, Michigan Dept. of
Transportation, Wisconsin Central Railroad, Sawyer Lumber Co., a private property owner, and
the county to relocate the track to a nearby underpass beneath the entrance road so as to eliminate the problematic at-grade crossing. Funding
of $300,000 was derived from EDA, MDOT, and
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the county.
Two county roads terminate at the main (southwest and northeast) entrances of the former base.
Connecting them through the base is being accomplished by a cooperative $1.2 million effort
of the County Road Commission, Michigan Dept.
of Transportation and EDA. The connector will
provide a heavy-duty route for log and lumber
shipments to and from Sawyer Lumber, as well as
improved travel for all other tenants, residents,
and visitors. The connection will also facilitate
movement to and from the new airport terminal,
and provide a vital east-west link in the county’s
overall transportation plan between two northsouth routes—M-553 on the west side of KIS and
U.S. 41 on the east side, as recommended in the
original reuse plan.

affordable housing in a community with recreation, fitness, worship, dining, medical, education, and other services and amenities. Local
schools are modifying their curricula to address
specific needs of employers, who have begun
hiring high school graduates by adjusting daily
work schedules to allow attendance at nearby
community colleges or universities. In the Upper
Peninsula, any program, project, or opportunity
that helps keep young people in the area receives
special priority.

Emerging Career Field
There are more than 100 major Army, Navy,
and Air Force base conversion projects under way
in the country at this time.

Currently, only two roads lead to and from the
former base. Airline travelers must meander several miles through the industrial park to reach the
passenger terminal. A new two-mile long $2 million roadway has been proposed by business plan
and airport consultants, as a safer and more direct
route to the airport terminal, and as a third means
of travel to and from the community. EDA funding
will be used for this project.

These projects are long and complex processes
involving a number of disciplines, including law,
environmental science, planning, economic development, finance, public administration, business administration, economics, architecture, engineering,
facility management, housing, political science,
marketing, psychology, and many more. There is
only a small group of experienced people at these
facilities, and there will be many more bases closed
in the near future.

Historically, many bright young students have
used the Upper Peninsula’s transportation systems
to leave the area upon graduation, and to return
occasionally for family gatherings. Redevelopment
of KIS will hopefully enable some of these young
people to remain in the area.

In recognition of this situation, Northern Michigan University initiated an experimental effort—
the nation’s first full-semester graduate-level forcredit college course focusing exclusively on the
emerging career field of base conversion. The
course covered topics such as:

Retention of Graduates

• Federal base closure mission, history, and organization;

A chronic problem in many rural areas such
as the Upper Peninsula is the “exporting” of high
school, vocational school, and college graduates—
in whom the community has made a considerable “investment”—who are forced to leave for
employment opportunities in major metropolitan
areas. After being raised in a bucolic natural environment with exceptional opportunity for outdoor sports and recreational activities, these students often spend a few years in an urban center,
only to realize that higher wages do not necessarily offset quality of life. Local chamber websites
contain numerous entries from people longing to
return to the U.P., asking about jobs and housing
at KIS, and wishing they had never left.
KIS is creating new options for local students
and graduates, offering not only a job but an excellent living environment including safe, clean, and

base conversion

• Local redevelopment agency structures, plans,
and decisionmaking processes;
• Laws, regulations, and directives affecting base
conversion;
• Real property interests;
• Environmental processes;
• Property conveyance methods; and
• Protection and maintenance (“caretaker”) programs
Although there were insufficient students to
continue the course beyond the experimentation
stage in Marquette County at this time, NMU’s
pioneering effort may act as a catalyst for specialized degree programs in communities across the
country that wish to prepare for inevitable instalNAID infoseries 41
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lation closures in the next few years. A typical
base conversion process may take 10–20 years or
more and involve dozens of staff members and
hundreds of volunteers. Having a trained cadre
of experienced local community leaders may make
the difference between success and failure, or at
least between efficiency and inefficiency. Although
it may be difficult for many confident or apathetic
communities with currently active bases to become motivated about such matters, it should be
noted that a four-year degree program, begun
now, would graduate its class just in time for predicted closures in the year 2003!

Summary
Although small communities with limited resources, multiple jurisdictions, and aversion to
change often lack sufficient resources—political
will, experience, patience, vision, money, trust, creativity, or teamwork—at the outset of a base conversion process, these shortcomings can be overcome by determination and tenacity. First, there is
typically a period of denial, as the community fights
to “save” the base. Then comes a period of resentment and frustration. Next comes the realization
that unity and perseverance are the keys to redevelopment. Then, after perhaps years of intense
effort, the collective resources and energies converge, incremental successes create a critical mass,
and there becomes sufficient momentum to carry
forward for a decade or more toward the goal of
economic recovery. KIS reached the point of critical mass and sufficient momentum six years after
closure was announced. The lesson learned is
that redevelopment is a very long-term activity,

which should be carefully planned, constantly
monitored, periodically replenished with new energy, and focused on prudent business decisions
in order to maximize the impact to the local community. Clear goals, objectives, and criteria should
be established early and rarely compromised. Conflict and delay are the enemies of success.
The former K. I. Sawyer Air Force Base has
made dramatic progress toward becoming a new
community, due in large part to vigorous support from numerous agencies and individuals,
particularly federal and state legislators, the state
development agency, FAA, EDA, Department of
Defense, three townships, and 10 County Commissioners who developed enough vision, faith,
and “chutzpah” to weigh the benefits against the
risks and push forward. Many obstacles and challenges have been overcome, including limited
resources, organizational and leadership changes,
complex negotiations with the Air Force, and vocal skeptics. Current efforts to update the business plan and master plan—while capitalizing on
the new marketing program, tax-free zone, and
national award—reflect a growing confidence in
long-term solvency, which is the real measure of
base conversion success.
Urban economic development, in the context of base conversion, takes on an exponential complexity. It is not for the faint of heart.
Communities with active military installations
not yet named for realignment or closure would
be wise to start designing their “redevelopment
trains” and laying their track for the heavy hauling which lies ahead.

Extended Caretaker

MAJOR ELEMENTS IN CARETAKER BUDGET
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Water/wastewater

$400,000

Administration

200,000

Building maintenance

200,000

Insurance

100,000

Vehicle maintenance

100,000

Security patrols

100,000

Snow removal

100,000

Roads/grounds maintenance

100,000

Other

200,000

Total

$1,500,000
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What is often referred to as a protection and maintenance, caretaker, or cooperative agreement generally provides
a few years of funding for basic infrastructure and operating systems until the
redevelopment agency can adequately
take control of the entire former base.
With strong support from Congressional
representatives, KIS obtained an extended length of agreement, due to
locational, climatic, and financial needs,
similar to other northern tier remote rural locations. The extended caretaker
budget averages $1.5 million per year for
five years.
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Next Steps for Communities with
Active Installations
Communities with an active base, training facility, testing site, depot, or National Guard or
Reserve center should be coordinating with economic development, business, government, urban planning, civic, education, utility, real estate,
and social service organizations to develop strategies for coping with the potential loss of the
installation. Those who doubt whether their installation might be affected should note that each
of over 100 major base conversion communities
thought their mission was too vital, their location
too desirable, their political clout too strong, to
suffer such calamity and indignity. They were
wrong.
Although each base and community are to some
degree competitors, professional organization members share a camaraderie of experience. Any community wishing to learn from the experiences of
others, should consider membership in CUED, NAID,
APA, ICMA, and/or ULI, along with visits to closed
bases, brainstorming sessions with current LRA directors, and thorough research into the activities
and characteristics of their local installation. Such
organizations can provide resources for preparation
of strategic plans that address the possibility of sudden and severe economic distress.
Ideally, communities with active installations
should gather as much data as possible regarding
the facility and its operations, in order to shorten
the learning curve and facilitate better master plans
and business plans. Requests should be made,
through Congressional offices if necessary, to preclude purging of all photographs, drawings, surveys, contracts, and work orders which might be
valuable for future planning, as well as records
regarding environmental investigation and
remediation, facility construction and maintenance,
five-year capital improvement plans, utility bills,
and agreements for privatization and services.
If possible, information should be obtained
about ownership of the natural gas, electric, water, wastewater, telephone, fuel pipeline, cable
tv, fire/security alarm, storm water, roads, railroads, lakes, and other major infrastructure/utility systems, and whether there are capacities to
link neighboring communities or vice versa. As
resources allow, a GIS system should be developed, depicting each facility, parcel, utility system, etc. Aerial photos should be collected. Utility rates and historical energy consumption pat-

terns should be identified, along with information about any cost recovery guarantees such as
consumption over time. Specific requests regarding ownership of land, easement, rights-of-way,
or other “interests” should be made, particularly
in the event of any reversionary rights or other
encumbrances—whether on-site or off-site. Special attention should be paid to all environmental
issues that might affect reuse, especially those
extending off-site which might affect others. Background information on these subjects will be crucial in effectively planning for operations, maintenance, and overall redevelopment.
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In addition to data gathering, consideration
should be given to organizational structures, legal
powers of various entities, zoning control, crossjurisdictional cooperation, and related issues. A review of transportation/recreation/housing plans in
contiguous jurisdictions may be worthwhile, with
consideration of potential consolidation.
Monitoring may be appropriate to prevent assets from leaving the base as discussions of potential closure draw near. Care should be taken to engage experienced and insured private mechanical
engineers to oversee “mothballing” of buildings,
in lieu of “pickling” by outgoing military personnel that can cause extensive damage but not be
discovered until years later. Statewide contingency
plans may be appropriate for evaluating the consequences of losing some or all of the military installations within the state.
A community’s familiarity with the physical, legal, environmental, financial, and operational aspects
of an active installation before it is announced for
realignment or closure may significantly improve
the quality and effectiveness of redevelopment
plans and economic recovery efforts. A proactive approach can be the equivalent of a fast train
on a straight track. After closure occurs, every
day that the re-development train fails to move
forward or stay on track is a day of lost economic
multiplier effect from payroll, rent, taxes, utility
consumption, and school revenue on the community, region, and state—losses which cannot
ever be recovered.
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Sawyer Airport &
Business Center
Update
By Harold R. Pawley
Change and new challenges are the common
elements in the success of the Sawyer International
Airport and Business Center.
From an organizational perspective, there were
previously two separate county departments operating at the Sawyer complex. One department
was responsible for the operation and redevelopment of Sawyer International Airport and the facilities transferred to Marquette County through a public benefit conveyance. The other department –
the K.I. Sawyer Development Department – was
responsible for the operation, maintenance, marketing and redevelopment of the remainder of the
facilities, acquired through an economic development conveyance.
These two departments have been merged and
renamed as the Sawyer International Airport and
Business Center. The reorganized departments
have jelled extremely well and work together very
effectively.

Aviation and Transportation
Improvements
At the time of the original article, two airlines
provided commercial air service at Sawyer. In March
2001, American Eagle began passenger flights to
Chicago’s O’Hare Airport flying 50-passenger regional jets. Also, Mesaba Airlines (dba Northwest
Airlink) has added flights to Detroit and Minneapolis. During the past year there has been a more
than 25 percent increase in passengers; total passenger loads have increased to more than 110,000
travelers.
A new access road between M-553 and the
airport passenger terminal has been completed.
This new 2.3 mi. roadway decreases the driving
distance to the terminal by several miles and shortens the driving time by at least 10 minutes. A
project will be bid for construction next year that
will improve the alignment of M-94 and travel
through Sawyer between the major highways east
and west of the former base.
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Economic Diversification
An additional tenant has located at Sawyer.
CANUSA Inc. has begun manufacturing wall paneling and moldings, and projects a total of 20 employees.

Housing
In October and early November 2001, approximately 750 housing units were sold to four local
developers. These developers in turn are selling
many of the homes to private homeowners, although some will be rental units.
A nationwide request for proposals was issued
seeking a master developer to purchase the remaining 660 housing units. Several developers
came to Sawyer to look at the units, but none submitted a proposal. However, three developers recently have indicated interest in purchasing these
remaining units and will be presenting proposals to
the county for evaluation.

New Issues and Challenges
Land use zoning issues have been particularly
troublesome even for a rural area. The land and
facilities that comprised K.I. Sawyer AFB lie within
three separate townships. After the County of
Marquette was designated as the local redevelopment authority, an economic development committee was formed consisting of representatives from
the townships and county commissioners to evaluate proposed reuse, discuss challenges, and make
recommendations to the county board of commissioners. This committee recently was dissolved at
the request of the townships. One township is objecting to the county’s policy on land division for
some proposed reuses. The LRA also is encountering difficulty in obtaining township approval of some
of our requested zoning or rezoning necessary for
proposed reuse of some facilities.
From an environmental perspective, many of the
facilities at Sawyer have asbestos in the piping insulation, floor tile, wallboard and siding. The Air Force
Base Conversion Agency has limited remediation to
areas where the asbestos is friable. The most problematic area has been the presence of broken and
cracked floor tile, as local AFBCA officials haven’t
been approving removal of this tile, instead saying
a floor covering over it would cure the problem.
However, professional environmental firms advise
the LRA that floor coverings generally are not effective in preventing further deterioration of the tile
and release of asbestos therein.
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Mold has become a recent, substantial environmental problem in vacant facilities that are not heated
or ventilated during periods of dampness. The quandary is whether to incur the substantial cost of operating heating and ventilating systems in vacant
buildings in an attempt to prevent mold from beginning. Once it occurs it spreads rapidly to other
areas where dampness persists. Mold not only is a
deterrent in interesting a prospect to reuse the building, but is generally a potential health hazard to
humans entering buildings. While prevention can
be costly, so is cleanup and continued prevention
of reoccurrence.
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Dispersal of utilities and their responsibility has
been a time consuming issue. The Air Force owns
the water, wastewater and electrical distribution systems, as well as some of the natural gas and telecommunications systems. The ownership of these
utilities systems is to be transferred to the LRA. The
county of Marquette is in the process of determining whether to “municipalize” or privatize the utilities.
A national consultant is assisting the county to
evaluate the feasibility and practicality of the options. In addition to the cost of this process and
time required of involved county personnel, the
existing providers of electricity and natural gas are
complicating the process even more. In addition,
the townships are not in favor of municipalization
because of the loss of taxes if the systems are not
privately owned, and are thus complicating the franchising issue.

Recognition for the Sawyer Success
Even facing these formidable problems, the Sawyer International Airport and Business Center has
continued to attract new job growth and national
recognition for its economic development efforts.
The Sawyer complex now employs 980 at 63 companies located on the former base. In 1999, Sawyer was recognized as NAID’s Facility of the Year.
In 2001, the U.S. Department of Commerce Economic Development Administration named Sawyer International Airport and Business Center as
the winner of its Award for Excellence in Rural
Economic Development.
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Grissom Air Force Base
By Daniel W. Goddard
Reprinted from the Spring 2000 issue of Economic
Development Commentary

Since the Department of the Navy established
Bunker Hill Naval Air Station in the early 1940s,
Miami County, Indiana has supported the presence of a military installation as a neighbor and a
partner in the community. The military departments have been the largest employer in Miami
County and have provided secure jobs and significant economic impact to the county and North
Central Indiana. As the various missions changed
and the Department of the Air Force assumed
control of the base, additional jobs were created
and the region became increasingly dependent
on the direct and indirect jobs and income generated by Grissom Air Force Base.
When Grissom Air Force Base was announced
for realignment as part of the 1991 Base Realignment and Closure (BRAC) Commission decision,
the first reaction in the community was one of
denial. For the longest time, even with pre-planning started by the Grissom Community Redevelopment Authority (GCRA), most of the community did not believe the federal government would
follow through and remove/transfer the 305th Air
Refueling Wing and close down a major portion
of the base.

GCRA was a 32-member board comprised of
volunteers from Miami, Howard, and Cass counties. With such a large board, consensus was difficult to achieve. However, GCRA did initial screening of property, generated potential reusers, and
most importantly, obtained funds for and selected
a consultant to accomplish the Base Reuse Plan.
As GCRA pressed on with the initial phases of
redevelopment, interest appeared to wane from
all but Miami County, since the economic impact
was primarily centered there.

Grissom Redevelopment Authority
In 1993, the Indiana State Legislature passed Senate Bill 293 authorizing the formation of the Grissom
Redevelopment Authority (GRA). GRA is an extension of Miami County government, consisting of
seven unpaid volunteers appointed by the Miami
County Board of Commissioners. GRA represents
Miami County exclusively and cannot commit resources of any other county in redeveloping Grissom
Aeroplex, the name chosen for all the property declared excess by the Air Force. Authority members
must all be residents of Miami County.
The Authority is recognized by the Department
of Defense as the official reuse authority for Grissom
Air Force Base. It has completed a Base Reuse Plan;
and studies on transportation, air cargo, and infrastructure; and feasibility studies for a business incubator and joint use aviation to provide guidance
and recommendations for development. In all of
these studies, one point has been consistent. GRA
needs to move cautiously and strategically since
Miami County will bear the total financial burden of
redevelopment regardless of how the excess property is disposed of. The financial position of the
county, a declining population base, and the loss of
the county’s largest employer does not allow for
large capital outlays to assist the recovery.
The 305th Air Refueling Wing concluded its long
and historic presence at Grissom Air Force Base on
September 30, 1994. GRA and the 434th Air Reserve
Wing solidified a partnership on October 1, 1994,
by dedicating the Grissom Reserve Base and the
Grissom Aeroplex as the new entities occupying
the former Grissom Air Force Base. And the wild
ride began.

The former billeting facility at the Grissom Aeroplex is
being remodeled to be a motel and condominium
complex.
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Three concurrent themes have driven the
progress or lack of progress over the past six years.
They are the transfer of real and personal property, the environmental cleanup process, and infrastructure/transfer of the utility systems. Obvi-
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ously, all are related. However, they will be discussed separately to highlight the unique aspects
of each.

Property Transfer
The wildest ride, complete with all the ups and
downs, has been the property transfer process. In
late 1994, the first priority of the new GRA staff
was to gain control over the excess property at
Grissom. At that time, the interim leasing process
was the only tool available to encourage redevelopment. Interim leases provided the opportunity
to allow reuse and economic development. However, these leases actually discouraged businesses.
The one-year terms with a 30-day “kick out” provision did not encourage businesses to take a leap
of faith and make capital improvements to facilities to suit business needs while running the risk
of not having long term occupancy assured.
Hence, development was at a standstill.
Over an 18-month period from November 1994
to May 1996, GRA fought through the bureaucratic
process of land transfer from the Air Force to the
Reuse Authority. Fortunately, during that period,
federal legislation was enacted to provide for economic development conveyances (EDC). In the
case of Grissom, the community was qualified for
a rural no cost EDC. There were three criteria for
this. Grissom was 1) not located in a Metropolitan
Statistical Area (MSA), 2) the community had suffered an adverse economic impact as a result of
the base realignment, and 3) there was a demonstrable adverse effect on the likelihood of economic
recovery due to the realignment.

Rural No Cost EDC
Proving the first two criteria was relatively easy
since MSAs are a matter of record and the Office of
Economic Adjustment had funded GRA based on
the sudden and severe economic impact created by
the base realignment. However, convincing the Air
Force there was an adverse impact on the likelihood of economic recovery due to the realignment
proved more difficult due to the subjectivity involved.
Ultimately, the loss of approximately 4,500 jobs
in the community, including 2,500 active duty military, coupled with the fact that Miami County led
the state of Indiana in population loss and was
ranked seventeenth in the nation swung the decision in favor of GRA. As a result, in May 1996, GRA
became the recipient of the first rural no cost EDC
in the history of base closures. The Air Force Base
Conversion Agency (AFBCA) transferred approxi-

mately 750 acres of property to GRA via a longterm lease with the intent to convey the property
pending an environmental finding of suitability to
transfer (FOST). This was a high point in the roller
coaster ride. However, as discussed later, it was only
a temporary high.

base conversion

First Transfer
In terms of the actual transfer of property, the
first transfer was very unique. During the 18-month
negotiation process for the EDC, GRA was participating in the site selection process for a new Indiana medium security correctional facility. The proposed site required approximately 200 acres of
property and would provide for a facility to house
approximately 1,200 inmates and employ approximately 500 people. In March 1996, Grissom was
selected as the winning site. This was another high
point in the ride, which was to drop precipitously
when the subject of the transfer of the land by
deed to the state of Indiana was addressed.
The Air Force was unable to transfer the property by deed due to the environmental condition.
A suspected munitions burn area and unknown contamination from a firing range precluded a FOST.
With 500 jobs in the balance, GRA suggested implementing an early transfer to the state. A concerted
effort by GRA, the Grissom Base Transition Coordinator, Indiana governor’s staff, and AFBCA was
needed to conclude a successful transfer to meet
the state timeline for financing and construction.
The key to the process was the governor’s willingness to accept an early transfer. From the start of
the process, it only took 60 days to work through
all the issues and have a deed delivered to the state.
Of all the property transfers to date, this was certainly the most ex citing and exhilarating and was
the first early transfer of property in the history of
the base closure process. The correctional facility
was constructed on time and is now expanding. In
late 2001, it will house approximately 3400 inmates
and employ approximately 1100 people from the
local community.

Troubling Property Transfers
Other property transfers to date have not been
so exciting as they have been troubling. GRA has
been able to sell several parcels of property by
using the long-term lease. The Grissom golf course,
a 12-acre parcel including the Air Force commissary, a two-acre parcel of vacant land, and the
childcare center have been sold in this manner. The
means of sale was a purchase agreement whereby
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the buyer agreed to purchase the property and provided a down payment in an amount mutually
agreed upon. GRA turned the property over to the
new owner and promised to provide deed and title
contingent upon receiving a deed from AFBCA.
The new owner enjoyed all the rights of ownership, except modification to current structures and
new construction had to be approved by the AFBCA
site manager at Grissom. Additionally, GRA derived
no further revenue from the property until the property transferred by deed. The entire balance remaining from the purchase agreement was due at closure.
Although this is not the cleanest way for transferring property, GRA was able to attract business
and assist in the creation of new jobs in the community. From the time the purchase agreement was
concluded to the conveyance by deed, the purchasers of the property were able to start their businesses and enjoy a no interest loan for the balance
due. The golf course is operating as a private course
open to the public; the former commissary is a packaging and labeling operation for Marburger Foods,
Inc.; the two-acre site is now home to a convenience store, gas station, and car wash; and the child
care center property was subdivided to provide a
swimming pool and recreation center for the residents of the Estates at Eagles Pointe (former military housing area) and a modern child care facility.

Frustrations With the Deed Process
To highlight the initial frustrations with the deed
process, the sale of the golf course serves as the
best example. One of the conditions of the May
1996 EDC required GRA to begin marketing the
golf course within 60 days from the date of the
EDC. The condition further required GRA to exercise due diligence in concluding the sale of the golf
course within 12 months of commencing the marketing effort. It should be noted, the golf course
FOST was concluded on May 28, 1996. The FOST
cleared the environmental hurdle and made it possible for the property transfer by deed.
The GRA applied for the deed and anticipated
being able to conclude the sale of the course in a
short time. However, the sale of the course occurred,
the purchase agreement discussed earlier was concluded and the deed process was still not complete.
Ultimately the process took 655 days from the date
of the FOST to the time GRA received the deed
from AFBCA. Whether the federal government was
just reluctant to transfer property, was not sure how
to proceed, or just had too much on the plate is
open to conjecture. Although this example cites
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the worst experience GRA has encountered, and
the time from FOST to deed has been significantly
decreased, it still takes an inordinate amount of time
to obtain deeds. This is especially true since much
of the property ready for transfer is similar or, in
some case, nearly identical to property already
deeded to GRA.

Functioning as the Property Owner
Unlike the golf course situation, the latest high
in the property transfer ride has been the timely
transfer of 210 acres of prime industrial park property to GRA. This transfer is the first one to be concluded prior to property being sold on a purchase
agreement and allows GRA to function as the property owner. We have finally moved from military
base redevelopment into the realm of industrial
and real estate development and can function as
a true economic development entity with assets.
Within days of receiving the deed for the industrial park property, GRA concluded a partnership
with Tecton Construction Management Inc. to build
a 102,000-square-foot speculative building. GRA is
selling the land to Tecton and is contributing what
amounts to an interest buy down on the project
until the building is sold or leased for a period not
to exceed three years. The building is owned by
Tecton and is marketed through Colliers International—Turley Martin Tucker Commercial Real Estate Services with assistance from the Northern Indiana Public Service Company, Cinergy/Public Service Indiana Economic Development Services and
GRA marketing staff. As of this date, phase one construction is complete and numerous inquiries have
been received. Both Tecton and GRA feel the building will be sold or leased in the near future and are
hopeful for future opportunities to partner.

Environmental Cleanup
Unlike the roller coaster ride encountered in
the property transfer arena, the trip through the
environmental process has been more like a slow
train ride on bumpy tracks across the Great Plains.
At the outset, GRA was very hopeful for a quick
resolution to the environmental issues at Grissom.
After all, Grissom was not on the National Priorities List and contamination was primarily limited
to that associated with fuel and underground storage tanks. One exception to this general statement will be discussed later. Additionally, in 1993,
the president had announced the federal
government’s Five Point Plan to speed the base
closure and re-alignment process. One of the key
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points was “fast track environmental clean-up.”
With this mindset, GRA aggressively pursued
the EDC process to gain control of the property at
Grissom, believing that when the property transfer
was completed, the environmental process would
be well under way or complete. While pursuing
the property transfer, GRA also began developing
a marketing plan and pursuing funding assistance
through the Economic Development Administration (EDA) to be ready to market the property when
it was transferred. To the Authority’s dismay, when
the EDC was completed the environmental train
seemed to be idling in the station while the economic development/marketing effort was well under-way. We understood the reason for cautiously
approaching the environmental situation, however,
the aggressive economic development mindset
could not understand the reason for what appeared to be inaction.
In fairness to the people who work the environmental issues on a daily basis, their goals and
economic development goals in the environmental arena are the same. Economic development professionals are just as concerned about the health
and safety aspects posed by environmental situations as the environmental professionals. It appears the process is the culprit, shackling the
people who are responsible for remediation.

Improving Communication
Since the Air Force is responsible for the environmental assessment and cleanup at Grissom,
GRA had to work within the system to speed the
process. In 1994, it seemed there was a disconnect between what the Air Force and the regulators had planned and what GRA desired. It also
appeared there was disagreement among the Air
Force, the Environmental Protection Agency, and
the Indiana Department of Environmental Management on how to proceed and what the cleanup standards were. The result was a severe lack
of communication between the environmental
clean-up team and GRA.
The entire FOST process seemed to stretch out
forever. That process resulted in the delays discussed earlier in obtaining deeds and concluding
the purchase agreements for the former commissary, child development center, and the property
for the new convenience store, gas station and
car wash.
The average time to complete the draft FOST
for those three properties was 793 days. The ini-

tial regulator review, AFBCA response to the reviewers’ comments and final regulator review
added approximately 120 more days to the process before the deed process could begin. Without dwelling on the point, this was totally frustrating to GRA.
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To become a more active participant in the process, GRA and the AFBCA site manager, real estate
specialist, and the base environmental coordinator
began holding monthly meetings to work out compromises and solutions. Since it is difficult, if not
impossible, to predict how redevelopment will occur, GRA provided its best guess as to what property might be developed first. This resulted in a
priority list to guide the FOST process. As time
passed, this list became more accurate as the Authority developed a database of interest in particular types of property. On several occasions, due to
a strong interest in a particular property, the priority list was modified to accommodate GRA’s
needs. Today, the list is basically complete for all
the excess property at Grissom.
In addition to establishing a working relationship with AFBCA at the local level, GRA is represented at all the meetings of the Base Cleanup Team
(BCT). Initially there was an impression the meetings of the team were closed to the community.
This was apparently a widely held belief in the
base closure community. However, as the closure process matured, it became obvious that the
local reuse authorities were an integral part of
the process even though they were not voting
members of the BCT.
Although the environmental process has improved, GRA is still not satisfied with it. The Department of Defense should work to streamline the
process to avoid the long intervals between steps
and still ensure environmental issues are completed
in a satisfactory manner to all concerned. The process at Grissom is well under way and we believe
we can see the light at the end of the tunnel.
However, other communities may be better served
in privatizing the cleanup if careful consideration
is given to streamlining and funding the effort.

Benefit of Partnering
Before leaving the issue of the environment, an
example of cooperation may illustrate the benefit
of partnering. In the 1960’s an armed B-58 bomber
participating in an alert response exercise skidded
off the runway at Grissom and burned. The weapons load on the aircraft was engulfed in flames
and removed once the fire was extinguished. The
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remains of the aircraft were buried along side the
runway in an open area, which was a part of the
EDC. It doesn’t take much imagination to understand the ramifications for redeveloping the property surrounding the burial site.
Over the years, numerous tests of the site revealed no major contamination and only normal
background levels of radiation. Through the BCT
process, the team and GRA agreed that the wreckage should be removed and the site restored to
residential standards even though the area is intended for industrial use. GRA and the BCT did
not want any question as to the safety of the site.
A schedule has been developed to complete testing, excavation, and restoration of the site over a
period of approximately 12 months.
AFBCA and GRA further worked out a plan to
transfer some of the property near the site. Instead
of waiting for the burial site restoration, the parties
agreed to split off the 210-acre industrial park property previously mentioned and AFBCA delivered
the deed in a timely manner. Without this cooperation, the speculative building in the Grissom
Aeroplex South Industrial Park would not be the
reality it is today. The only criticism of the process
is why it took so long for the Air Force to understand that removal of the aircraft was the only option. The train is still moving extremely slowly but
appears to be gaining some speed.

Infrastructure/Transfer of Utility
Systems
Unlike the other roller coasters (trains), the infrastructure and utilities vehicle had two engines,
each pulling indifferent directions, one uphill and
the other down. From the outset, GRA recognized
infrastructure and utilities as critical elements in the
redevelopment process. An infrastructure study had
not only indicated what infrastructure improvements might be necessary but also what facilities
were candidates for demolition to provide for
future development. The plan for the existing utilities was to transfer them via a public benefit conveyance or through a General Services Administration (GSA) negotiated sale to the servicing utilities in the community. GRA set about infrastructure improvement and AFBCA, GSA, and local
utilities began the transfer process in early 1995.
One of the most rewarding relationships in
the entire BRAC process at Grissom has been the
outstanding relationship that GRA has developed
with the EDA Regional Office in Chicago. Prior to
50
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commencing any infrastructure work, GRA staff
visited EDA staff in Chicago to brief them on the
Grissom Aeroplex and the strategic development
plan. A cooperative partnership was developed
from the very start. Three projects have been
completed in the past four years and two are in
the request/approval process.

Infrastructure
The first project was the most sweeping. The
strategic plan for the Aeroplex called for a 350acre parcel to be industrially developed. However,
there was insufficient infrastructure in terms of water, sewer, and roadways. This project provided
for a 1,000,000-gallon water storage tank, water
and sewer lines, and lighted interior roadways to
service the industrial park. It would also provide
water and sewer service to the Indiana Correctional Facility discussed earlier.
The total cost of the project, approximately $4
million, was funded with $3 million in federal funds
and $1 million of local match. Since the project
would serve the correctional facility and eliminate
the need for water and sewer service to be built
into the facility, GRA successfully persuaded the
state to provide the local matching dollars, resulting in significant savings to the state. Success was
realized in June 1999, when the South Industrial
Park was dedicated. Since then, the park’s attractiveness has been enhanced with the installation
of a high-pressure gas system and a fiber optic
backbone.
The two other completed projects came in rapid
succession. They were demolition projects, removing the former Air Force munitions storage area
in the South Industrial Park and two dilapidated
facilities to provide green space and developable
land area. Combined, these projects were funded
for a total amount of $1.6 million. EDA provided
75 percent of the funding and GRA 25 percent in
local match from income derived from the sale
and lease of property. Recalling the discussion of
the purchase agreements which were required due
to the lack of deeds, it should be readily apparent
why the deed process is so important to the local
reuse authorities at BRAC installations.
GRA is pursuing two projects with the EDA—
demolition of old dormitories and support facilities in the heart of the Aeroplex and an aircraft
ramp repair project to support aviation reuse. The
demolition project has been funded for $1.6 million on a 50/50 basis with EDA. In this case, Miami
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County is providing the $800,000 local match from
economic development income tax revenues in
the form of a $400,000 grant and a $400,000 loan
to be paid back over a 5-year period. The ramp
repair project is in the request stage and if successfully obtained will be funded on a 50/50 basis between EDA and local funds provided by GRA.
These projects show the progress made in the
infrastructure arena. This success was driven mainly
by GRA’s very aggressive approach to prepare the
Grissom Aeroplex for any possible development
options and to enable a quick response to the needs
of potential clients. The Authority expected nothing less in the transfer of the electrical, gas and
water/wastewater utilities.

Utility Transfer
One of the most important factors in a company’s
decision to locate in a particular area is the cost
of utilities. Until utilities are transferred at the
Grissom Aeroplex, GRA is unable to say with certainty who the utility provider will be and to quote
specific rates. Since 1994 GRA has been providing estimated utility costs to companies. There is
no way of knowing if any clients have been driven
to locate in other areas due to this situation. To
date, the only utility transfer that has taken place
has been the water and wastewater systems via a
PBC to Peru Utilities, a local municipal utility. That
transfer occurred in March 2000. This slow process is unacceptable to GRA, considering Grissom
was a 1991 BRAC base and the official realignment occurred on October 1, 1994.
Although we may now say that Peru Utilities is
the water and wastewater service provider and
quote specific rates, this is not the case with the
gas and electrical systems. In effect, the slow pace
of progress in the transfer of the utilities has acted
like an anchor on the development process.
GRA has been assured numerous times that
the utility transfers would be completed in the
“near future.” Besides responding to potential clients with estimated information, the waste of
energy and resources is frustrating on all sides in
dealing with this situation. The countless meetings, phone calls, and letters as well as the repeated appraisals accomplished due to expiration are a waste and abuse. It will be a red-letter
day when the actual transfer does take place.

Lessons Learned
1. As soon as possible, the reuse organization
needs to form a professional staff to spearhead

the redevelopment efforts. A professional staff is
able to build expertise, maintain continuity and
keep the process on track.
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2. Keep the board/authority apolitical. Although
the appointees may be selected by a political body,
local politics need to be kept out of the decision
making process as much as possible. This may be
easier said than done, but in GRA’s case, the staff
and the Authority quickly established a reputation
for taking action for the greater good of the community and did not serve a particular political master. Seven years after the GRA was formed, the
political climate has changed, but the Authority’s
central theme has been consistent with sound economic development decisions.
3. Transfer the utilities as soon as possible. Early
in the process, a well thought out decision as to
how utilities are to be disposed of needs to be
made and stuck to. Hold other parties feet to the
fire. The community needs to speak with one
voice, and a full court press resulting in utility
transfer needs to occur.
4. Develop partnerships. Any economic development endeavor is a challenge. Partnerships with
utilities, carefully selected developers, state, and
federal agencies will assist in achieving success.
5. Plan! Plan! Plan! A sound strategic development plan will guide the effort of development.
Additionally, infrastructure, transportation, and zoning plans, coupled with feasibility studies will assist
greatly in implementing the strategic plan.
6. Develop a comprehensive and aggressive
marketing program and take advantage of every
opportunity for publicity in development publications and other media.
7. Keep the public informed of your progress.
The image of your organization in the community is a critical element in your success. The public
includes your elected officials on the local, state,
and federal levels. They can help you when the
going gets tough.

Conclusion
The ups and downs experienced by GRA may
or may not be similar to other base redevelopment or large traditional economic development
projects. Indeed, the process has felt like a roller
coaster ride. However, looking back at where GRA
was in late 1994 and where it is today, it has
made great strides. In fact, the GRA is now
transitioning from a base reuse authority to a traNAID infoseries 51
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ditional economic development entity. The Authority and the staff and many people in the Department of Defense have worked extremely hard
to get to this point. Most of all, it has taken the
faith of over 20 business enterprises who call the
Grissom Aeroplex home to make this endeavor
the success it is today.
GRA feels it should be farther down the road
than it is. Indeed, GRA will probably continue to
feel this way because of its attitude and approach.
There are some lessons it has learned along the
way. They are passed along with the hope that they
may be helpful to other base reuse authorities and
traditional economic development organizations.

Grissom Aeroplex
2002 Update
The Grissom Aeroplex has been very active
since the spring of 2000. Outstanding progress has
been made in the realm of property transfer. The
Grissom Redevelopment Authority (GRA) has continued to forge partnerships and new business is
thriving.

Progress on Utility, Property Transfers
In the summer of 2000, GRA and the Air Force
Base Conversion Agency (AFBCA) agreed to transfer the electrical and gas systems to GRA, thereby
abandoning any attempt to sell the systems to
local utilities through the U.S. General Services
Administration. Today, the utility systems all are
under local utility ownership and service is provided to aeroplex businesses as in any established
community. The result, a major economic development roadblock has been overcome.
The real property transfer process also has
moved forward rapidly. To date, AFBCA has transferred approximately 70 percent of the real property to GRA. The majority of the balance should
be transferred within the next year. Several properties have been sold and several more leased
resulting in job creation and increased business
activity on the aeroplex.
The former base hospital was sold and will open
in March 2002 as the Caring Hands Nursing Home.
It will include an elder care facility and future
plans call for an assisted living facility and a medical clinic. The former flight simulator building
was sold and now houses Frank Ladd Sales, a
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construction supply company. Additionally, the
former billeting facility was sold and the new
owners are in the process of complete renovation into town homes and a motel.
Several significant leases have added to the
vitality of the aeroplex. Alliance Group Technologies, Inc. leased a 17,000-square-foot facility
after GRA completed substantial renovations.
Alliance is the aeroplex’s first high-tech manufacturer, designing, prototyping, testing and manufacturing circuit boards.
The largest office building on the aeroplex,
55,000 square feet, was leased to a development
company and is now the Grissom Business and
Technology Center. Most recently, in January 2002,
GRA entered into an agreement with Grissom Universal Services, a startup aircraft maintenance company that potentially could expand into all currently available hangar space at the aeroplex.
These recent leases have resulted from GRA’s
willingness to partner with companies to achieve
mutually beneficial relationships.

Accelerating Redevelopment
GRA has strengthened relationships with other
organizations in an attempt to accelerate the development of the Grissom Aeroplex. The most
productive partnership to date continues to be with
the U.S. Economic Development Administration
(EDA). Through projects funded with EDA and
local funds, the aeroplex infrastructure has been
vastly improved (water, wastewater and roadways). Numerous outdated and rundown buildings have been demolished.
A result of these improvements has been the
installation of a high-pressure gas distribution system and a fiber optic backbone on the aeroplex.
Additionally, the 102,000 square foot speculative
building has drawn outstanding interest to the
aeroplex.
Other relationships have become stronger as
well. To increase marketing effectiveness, GRA and
several local utilities have increased the level of
cooperation in marketing Grissom’s facilities. The
traditional economic development entities in North
Central Indiana and GRA are in the process of forming an economic development district and have
completed a comprehensive economic development strategy, a labor availability study and a comprehensive skills analysis, and are in the process
of developing a regional marketing strategy.
Finally, GRA has benefited from membership
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in organizations dedicated to economic development such as the Indiana Economic Development
Association, the International Economic Development Council, and especially the National Association of Installation Developers.
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In the final analysis, the economic slowdown
of the recent past has not slowed the development at the Grissom Aeroplex. Today, there are
26 companies operating there with approximately
550 employees. An expansion in the state prison
facility will increase staff levels from 450 to about
1,100. During the past year and a half GRA has
continued to be highly successful creating a beneficial climate for business and attracting new businesses to the aeroplex.
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Base Reuse in an
Environmentally
Sensitive Locality

This issue will be closely examined as it plays
out in Fauquier County. It is an issue that may
also interest other communities and environmental groups as the military enters another round of
base closures in 2005 and as redevelopment is
planned for rural and suburban brownfields sites.

Vint Hill Farms Station
By Owen W. Bludau
Reprinted from the inaugural Winter 2002 issue of the
Economic Development Journal
Is reuse of a closed military base an example
of “smart growth” or does bringing replacement
jobs to a closed military base encourage sprawl?
The differing views posed by these questions have
created a conflict that has been under way in
Fauquier County, Virginia, since 1993. A new redevelopment authority charged under state law
to redevelop a former military base and the environmental organization that caused the Disney
Corporation to withdraw plans for a history-based
amusement park in an adjacent county are the
parties that have staked out the positions.
The authority sees redevelopment of a vacated
military village as the best location to replace
former jobs and to develop a new tax base. Reuse minimizes new environmental impacts and
public expenditures. The authority believes that
is “smart growth” in practice. The environmental
organization sees new jobs as attracting new residents who will spur housing growth. That growth
will demand more in services than it will generate in taxes. The second party sees “smart growth”
as deterring the attractants that encourage new
residential growth.

Vint Hill Farms Station was a 695-acre U.S.
Army base located 40 miles west of Washington
D.C. It was acquired in 1942 as the Army’s first
signals intelligence listening station to monitor
Nazi radio communications. It continued as a
monitoring center until the 1970s when its function changed to the logistical acquisition and maintenance of intelligence equipment for field units
of the U.S. Army and other national intelligence
gathering agencies. The site was secure and relatively unknown outside the intelligence community and the immediate area until its final years.
The base was the largest employer in Fauquier
County. Employment had fallen from a high of
3,500 jobs, although there were still 2,700 military and civilian jobs on the base when it was
approved for closure in 1993. Of those, 958 were
Fauquier County residents. Over 1,100 soldiers
and dependents lived in base housing. Vint Hill
Farms Station contained all the amenities of a small
village, including its own utility systems.
Vint Hill was originally located in a rural setting 1.5 miles off of U.S. Route 29. Route 29 has
grown into a four-lane major arterial for commuters into Northern Virginia and Washington, D.C.
The approach to Vint Hill from Route 29 passes
through a divided 400-acre horse farm that many
visitors and citizens think of as representing
Fauquier County’s preferred image as a bucolic,
agricultural environment.

Regional Setting

Vint Hill’s first land sale, 30 acres, to the Federal Aviation Administration
for a state of the art TRACON building.
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Fauquier County lies in the
northern Piedmont region of
Virginia. The Piedmont is a
physically beautiful section of
rolling country that runs from
Maryland southward between
the level coastal plain and the
Blue Ridge Mountains. It is rich
in history, containing the
homes of some of the nation’s
founders and earliest presidents, its bloodiest Civil War
battlefields, traditional small
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towns and villages, large estates and many antebellum structures. It is still a primarily rural area
mixing small grain, cattle and horse farms with
agricultural estates.
The county’s traditional lifestyles face increasing
obstacles. Its remaining farmers fight against the forces
of weather, low prices, increased production costs
and an aging farm population. Its small town merchants are in often losing competition against the
incursion of national chain stores and restaurants.
The picturesque “hunts” face increasing loss of open
field access for their foxhounds and riders from new
subdivisions and the fracturing of larger estates.
External growth or “sprawl” poses the greatest threat to the character of the setting and to the
lifestyles of its inhabitants. Fauquier County residents have watched over the recent past the sequential conversions of their neighboring counties to the east. Fairfax, Loudoun and Prince William Counties in Virginia have gone from rural
counties to major economic and residential centers of today. But that growth has brought with it
the problems of traffic congestion, rapid growth
in school expenditures, increased public service
needs and higher taxes.
Fauquier County is next in line to face this westward pressure. However, Fauquier’s citizens have
generally not favorably viewed the gains in population, office space, suburban densities and traffic congestion by their eastern neighbors. There
is a split between Fauquier citizens who want
some of the benefits that growth can bring–more
local jobs, more non-residential tax base, more
shopping and dining options–and those who desire the growth to stop at the county line.

Base Closure Response
In 1993, the Fauquier County Supervisors appointed a 17-member Task Force to recommend a
local response to the closure of Vint Hill. The Task
Force hired consultants to develop alternative reuse scenarios. Public ideas were sought through
newspaper advertisements and at civic meetings.
Four reuse concepts were identified. The concepts
were displayed in a Main Street storefront in the
county seat and reviewed at public meetings.
A fifth concept plan, combining elements from
the initial four, was developed from input received.
It proposed an employment-oriented, mixed-use
village similar in concept to the Army’s uses. It
would, however, replace most existing buildings
and infrastructure.

The plan envisioned a maximum capacity of
3.1 million square feet for innovative technology,
R&D and complementary office space if full build
out occurred. The plan also proposed 300 singlefamily lots to replace 220 aging housing units;
200,000 square feet of neighborhood retail; a public golf course; a regional recreation center and community service uses. The plan aimed for 3,500-4,000
replacement jobs and approximately 800 residents.
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A market analysis showed the plan could require 20+ years for sale of all commercial sites. The
plan was financially feasible, but the rate and timing of projected profits would not interest privatesector developers. Tax-exempt infrastructure funding would be required. Redevelopment costs were
too high for the county to assume, based on
needed, but unfunded, capital improvements.
The Task Force recommended the combined
plan to the County Supervisors and also that a new
public authority be created to implement the plan.
The Supervisors adopted the recommended plan
and requested that the governor create the authority using a section of state law that allowed creation of independent public authorities for the
economic development of former federal properties.
The Vint Hill Economic Development Authority (VHEDA) was created in early 1996 with a board
of seven citizens appointed by the governor. It
had all the development powers needed for the
project, including the ability to issue tax-exempt
bonds for public infrastructure.
As an independent authority, VHEDA receives
no funds from Fauquier County or the Commonwealth of Virginia. Redevelopment funds must be
generated from sale and lease of its real estate
assets and the service fees from its utility systems.
VHEDA also does not qualify for grants from the
federal Economic Development Administration
that have been set aside for closed military bases.
Fauquier County’s low unemployment rate and high
per capita income exclude VHEDA from the grants.
By state law, neither Fauquier County nor the state
backs the loans or debts incurred by the Authority.
The Army left Vint Hill Farms Station in late 1997.
It left a civilian caretaker force to provide minimal
operations and utility systems maintenance until the
Authority took title. VHEDA negotiated a purchase
price of $925,000 for Vint Hill and some of its
personal property and took title to the property in
September 1999.
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The purchase price was low because of the projected amount of infrastructure improvements ($26
million) that would be needed to make the site usable and competitive for new businesses. The Army
also knew the site was zoned for agricultural uses.
That zoning, from which the Army was exempt,
would apply as soon as title transferred. The Army
knew that VHEDA would have a difficult time in
Fauquier County obtaining rezoning that would allow the redevelopment plan to be implemented.
The Authority sold 33 acres to the Federal Aviation Administration (FAA) the following month for
$1.6 million for construction of a $93 million regional air traffic control facility. VHEDA was obligated to construct a new entrance road to the FAA
site and to extend water, sewer, gas, dual electric
and dual fiber optic services to the FAA’s property
line. The cost of the new infrastructure would exceed the sale price.
The new infrastructure would also open up key
entrance sections for office and residential development. The Authority regarded the FAA as a highly
desirable “anchor tenant” for its redevelopment. It
would bring 300+ jobs into the county, jobs that
averaged over $100,000 in salaries.
The FAA site purchase raised the attention of
local Piedmont Environmental Council members
who previously had thought that Fauquier County
could not successfully attract or compete for large
business or agency locations. That the FAA picked
Vint Hill over 43 competing sites in two states gave
credibility to the redevelopment. It also caused the
Piedmont Environmental Council and local “slow
growth” advocates to pay far closer attention to Vint
Hill’s redevelopment and its impacts on growth in
Fauquier County.

Piedmont Environmental Council
Fauquier County is the headquarters of the Piedmont Environmental Council (PEC), a regional land
use and environmental conservation organization.
PEC has been engaged for several decades in a variety of efforts to protect and conserve the rural character and beauty of the Piedmont region. PEC focuses its attention on nine Piedmont counties running from the Maryland border southward.
The Council supports programs to preserve scenic properties and vistas through conservation easements, land use tax reductions and revolving loan
fund purchase and resale. Paid and volunteer members attend public meetings to monitor proposals for
any actions or changes that they feel would encour56
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age suburban–type development or degrade the environment. They help identify proposed actions having local or regional significance in which the organization should become involved by marshalling its
members, either as supporters or as opponents.
PEC gained significant status as a regional environmental organization when it led the fight in 1993–
1994 against Disney Corporation’s plan to create a
2,500-acre theme park and residential development
in adjacent Prince William County. Disney’s opponents saw the theme park, state funded highway
improvements, and the proliferation of other tourist
attractions that would overwhelm the area. The
theme park would spoil the adjacent Manassas National Battlefield Park, overwhelm the highway system and bring sprawl to the surrounding Piedmont.
The fight proved successful, and Disney cancelled
its plans. That fight increased PEC’s membership,
funding and willingness to engage in local land use
decision-making processes.

Opposition Arises
In 1995, during the site planning process, the
executive director of the Task Force met with the
president of PEC to discuss the proposed redevelopment of Vint Hill. At that meeting, the president
of PEC indicated that he did not feel the organization would get involved in Vint Hill’s redevelopment. It was largely a local issue and not one of
regional significance.
The first organized opposition to Vint Hill’s redevelopment arose in 1999 during public hearings
to rezone the property for plan implementation. PEC
commissioned a study to determine the impacts of
projected job replacement. The study findings were
announced in a local newspaper article.
The report warned that 10,000 jobs would be
created at full build out of 3.1 million square feet of
office space. The report claimed that all the employees filling those jobs would be attracted from
outside the county. They would move into Fauquier
County, creating a demand for 3,400 additional housing units.
The new residents would also create demands
for services–new schools; more recreation facilities;
more law enforcement, fire and rescue services–
that would overwhelm the ability of the county to
fund. Those service demands, the report stated,
would exceed the non-residential tax base generated at Vint Hill.
PEC’s report recommended that the space for
employment be reduced to 750,000 square feet. It
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proposed that an additional 140 acres be added to
the plan’s 210 acres of golf and recreation open
space. The report projected that the income from
the reduced office space, 300 lots and from utility
connection fees would generate sufficient funds to
cover Vint Hill’s redevelopment costs. The report
said that its proposal would generate less than 900
new households in the county and cause an annual
fiscal deficit of only $0.5 million to the county.
VHEDA found serious flaws in the Council’s report and identified them in follow-up articles in the
local newspapers. There were wrong assumptions
about the infrastructure improvements that would
be needed, projected job creation and the variety of
commercial uses that would occupy Vint Hill. The
report also stated that the same income and profits
per square foot projected by VHEDA could be
achieved with the sale of 75 percent less commercial space in a far shorter time frame. These different assumptions made for an “apples and oranges”
comparison. With PEC’s report achieving press coverage first, however, it was difficult for VHEDA to
receive equal coverage to point out the errors and
erroneous assumptions in the report.
The Council’s report identified a total need for
$14 million to accomplish the reduced redevelopment plan it recommended. One of the major errors in PEC’s assumptions was that the only infrastructure costs to be incurred would be to serve the
first development phase and the residential areas.
That would not be the case.
Half of Vint Hill’s acreage had been a field for
signals interception antennas. The area was basically free of buildings, streets and utility lines. The
majority of buildings and infrastructure were on the
remaining half of the base. The reuse plan started
new development and infrastructure in the former
antenna field. That area was far less expensive to
develop because minimal demolition was required.
More than half of the $24 million in projected demolition and new infrastructure costs would occur on
the half of Vint Hill planned for later redevelopment.
VHEDA’s phasing plan used the existing but deteriorated utility systems and gradually replaced them
with new and larger capacity lines. New infrastructure lines would be sized to carry the capacities
projected for total development. That meant that
new and larger utility lines would initially be connected to existing smaller lines. The existing lines
were already in need of replacement because of
age, leakage and inadequate flow profiles. The com-

bined systems could initially work. But all the truck
lines outside the area proposed for development
by the PEC report would require replacement. The
PEC report did not include costs for those utility
replacements.
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The Army’s natural gas distribution system had
been abandoned when Vint Hill transferred. The
regulated gas supplier for the region would not accept the system’s liabilities. VHEDA had been forced
to convert all heated buildings to propane gas as an
interim heating measure. New gas lines would be
extended from the new development to the permanent buildings that would remain to serve new sites
and to reconnect buildings that had formerly been
on natural gas. The cost for extending the new gas
system to serve permanent buildings was also omitted from the PEC report.
VHEDA’s market studies had shown that initially
Vint Hill could best attract small office/assembly,
light manufacturing, software development and office/distribution companies. Larger corporate office
uses would come later when the park was better
established. The Authority’s experience with its
leased buildings supported the marketing studies.
Tenant businesses were averaging 800–1,000
square feet of space per employee. Much of the
rental demand was for warehouse buildings for conversion into office/warehouse and office/assembly
spaces. VHEDA felt that new mixed-use or flex-space
buildings would continue to be a large part of Vint
Hill’s reuse.
The Authority never saw Vint Hill as strictly an
office park. Its space and employment projections
differed from PEC’s projections that were based totally on typical office square foot averages per employee. Even the FAA’s new facility, at 95,000 square
feet for about 100 employees per shift, far exceeded
the PEC report’s assumption.
The two rezoning public hearings became sounding boards for VHEDA’s and PEC’s respective projections. Neither side wanted 10,000 new jobs or
3,400 new houses from redeveloping Vint Hill. And
no one knew if the market would ever build out
the full 3.1 million square feet of commercial space
that the requested zoning allowed. Only time would
prove which side’s projections would come closer
to reality.
The County Board of Supervisors expressed
support for VHEDA’s position that many of the
workers for future Vint Hill jobs were already living in and out-commuting from Fauquier County.
A Chamber of Commerce survey of technology
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workers in the county had recently verified that
80 percent would choose that alternative. The
commuters would willingly trade long, crowded
commutes for local similar-level jobs, even if the
salary was a little less. Vint Hill’s reuse would
benefit local workers and reduce the number of
new employees who might move into the county.
The Board of Supervisors voted unanimously
to approve VHEDA’s rezoning request in late 1999.

Reuse Progress
VHEDA had leased nearly 300,000 square feet
of commercial space to businesses and organizations by the end of 2001. The 30 tenant businesses
and organizations employed just over 300 persons.
The FAA facility, which had not yet opened for
operations, would add an additional 300 by summer 2002. The tenant businesses were successfully
recruiting most of their new hires from Fauquier
County. Employees who had homes to the east
found that reverse commuting was quick and did
not require them to relocate.
VHEDA had achieved annual income from commercial and residential leases of $1.2 million by the
end of 2001. That was just under the amount needed
to fully cover all costs of administration and site
operations. Building sales and utility income made
up the difference. The Authority still had about
100,000 square feet of space for lease, but it was in
sizes that made leasing more difficult.
The Authority sold three buildings in 2001 for
renovation into office buildings. Two more permanent buildings were under lease with option to purchase. VHEDA had not yet received county approvals for development of any of its new commercial sites. It had contracted for the phased sale
of its first 78–lot residential section, and model
homes were under construction on two of the finished lots.
There have been many inquiries on renting the
closed housing. To test the market, VHEDA began
renovating a section of the three- and four-bedroom units. A waiting list developed for the units.
The rental housing will only remain for four to five
years before being removed as part of the redevelopment. Therefore, VHEDA would only spend a
limited amount on renovations. By using its own
maintenance staff to make the renovations, it has
been able to keep costs to about $10,000 per unit.
Thirty-three units have been renovated and leased.
Three more are scheduled for completion in early
2002.
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Continuing Opposition
Opportunities for overt public opposition receded
after approval of Vint Hill’s rezoning. Opposition
now and into the future can occur as subdivision
permits and ordinance changes are submitted for
plan implementation. At some future date, the approved reuse plan will have to be resubmitted for
approval to reflect small changes and refinements
that always occur with long-term projects. That will
require public hearings where the opposition can
try to influence the decision makers.
Local slow grow advocates are examining existing ordinances to determine ways to increase the
up-front infrastructure requirements for new development and to tighten environmental regulations.
Such actions have the cumulative effect of making
Vint Hill’s reuse more expensive, time consuming
and difficult to achieve.
PEC’s latest target is an amendment to the
county’s sign ordinance prepared by VHEDA that
would meet signage needs for mixed-use projects.
The county’s current sign ordinance primarily addresses signage for single-use sites and shopping
centers. It does not adequately address mixed-use
projects and especially those that may take years to
develop and sell off.
VHEDA submitted a draft amendment in 1999.
The Planning Commission began examining it in
February 2000. It was nearing Planning Commission approval in December 2001. The proposed
amendment would allow applicants to submit a
design package of all their anticipated project signage
needs for approval at the beginning of site preparation. Signage formats, sizes, graphic styles and specifications for all signs would be provided. The amendment would allow for unified signage design and
simplify the county’s sign permit review process.
In November 2001, PEC’s supporters issued a
call for opposition to the amendment. It intends to
oppose the amendment during the Board of Supervisors’ public hearing. It wants to have the ordinance amendment tabled pending its request for a
complete review and update of the existing sign
ordinance. The procedure is a typical delaying tactic employed by the slow growth advocates. They
know than any major revision of an existing county
ordinance takes a minimum of two years and often
more. The tactic, if successful, could stymie the legitimate signage needs of the approved base reuse
that is already well under way.
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There are other impacts on Vint Hill that are
occurring from environmental actions influenced by
slow growth advocates. For example, the Board of
Supervisors recently adopted a minor, but significant, wording change to an existing ordinance. Erosion controls on some construction sites were not
being effective or well maintained. The problems
were recognized by the county and identified by
concerned citizens.
The county did not use the remedies already at
hand to correct the problems–increased compliance
inspections or use of posted construction bonds.
Instead, it changed an existing ordinance to restrict
when site grading could occur. Now, mass grading
to prepare several sites at one time cannot be done
until a final site plan for each site is approved.
Final site plans require exact building and parking lot footprints, landscaping plans, building elevations, and design of storm water control systems. Residential site developers and site users who
construct buildings on their sites can provide these
final site plans. Developers such as VHEDA who
sell finished sites to end-users cannot provide final
site plans. They cannot predict the site needs of
future purchasers.
The simple ordinance change means that VHEDA
cannot finish its lots section by section as planned.
Cut and fill requirements cannot be balanced across
a section as a whole. The need to mix additives into
poor soils to increase bearing capacities cannot be
addressed across the section as a whole.
Development costs will increase as lots must be
finished incrementally, instead of by section. The
sites will either have to be finished by each purchaser, which reduces the purchase price to VHEDA,
or VHEDA must finish the lot after each purchaser
obtains final site plan approval. That delays the
building construction schedule. Either alternative
reduces potential income and increases the time for
use of the lot by a purchaser.

Conclusion
The proponents of slow growth have been gaining ground in Virginia and other localities in recent election cycles. Future BRAC communities may
have to grapple with this opposition if it is organizing in their localities. It will create another set
of difficulties to be faced, in addition to the many
hurdles that base reuse currently encounters.

that affect growth policies. They appear to be increasingly attacking business development, in addition to residential development. It is their belief
that if they stop new business growth, then new
residential growth will also largely stop.
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The concerns of slow growth groups should
also be of concern to all citizens and elected officials. The financial, environmental and social impacts of rapid and poorly planned growth are valid
concerns with significant implications. However,
we have no legal way to prohibit population increases from childbirth and immigration. Growth
will continue to occur. With it will come the need
for more housing, retail and employment centers
and new public infrastructure.
Slow growth advocates often propose focusing
growth back as infill or redevelopment in already
developed urban centers. That proposal has numerous difficulties that require political, legal, social and lifestyle adjustments that will not be easy
to achieve. Until those adjustments can be more
widely identified, accepted and implemented, the
pressure for outward development will continue.
Slow growth groups, property owners considering development, local officials and developers
need a better environment in which to realistically
discuss and plan the best way to accommodate
growth and environmental protection in reasonable, but controlled ways. Our public planning processes currently do not do that very well. An
adversarial environment makes reasonable accommodation very difficult.
The opposing viewpoints of VHEDA and PEC
and its slow growth advocates have not been reconciled. It does not appear that you can reconcile
the differences in belief that replacing jobs on a
closed military base is good for local workers and
the tax base, versus the belief that new jobs bring
new households, with the overall public financial
results being negative.
So for the next 10-15 years, or until actual results
prove which position is more realistic, VHEDA expects the continued scrutiny and opposition of those
who want to stop most growth in the Piedmont. The
financial implications of the two positions have implications for local governments beyond Fauquier
County. They present significant considerations for
local governments with closed bases or rural and
suburban brownfields sites for redevelopment.

Slow growth groups are organizing in Virginia
to get their candidates and members elected to
public office or appointed to public committees
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Westover Airparks &
Metropolitan Airport
By Allan W. Blair
Reprinted from the Fall 2001 issue of Economic
Development Commentary
Dedicated in 1940 as the “Northeast Airbase,”
Westover Air Force Base played a pivotal role in
our national defense for many years. Through
World War II, Korea, Vietnam and the Cold War,
B-17’s, B-52’s and now C-5A’s, among many legendary aircraft, have used Westover’s two-mile
long runway system to perform their missions
around the globe. It was even the staging base
for the Berlin Airlift in 1948!
From 1955 until it moved out in 1970, Westover
was home to the Eighth Air Force, and at its peak
in the late 1960’s, over 5400 military and civilian
personnel were assigned to the base. These personnel and their families were integrated throughout the community as homeowners, volunteers
and students in the local school systems. The estimated economic impact of payroll alone in 1972
was over $54 million. The economic ripple effect
of the region’s largest employer was felt throughout the area.
On April 20, 1973, the Department of Defense
announced the partial closing of the base and
that a portion of the base would be turned over
to the Air Force Reserve. This decision was part
of a larger action that cut back or closed 273
other federal installations. The Air Force Reserve
(AFRES) officially took over the base in April 1974.
AFRES has operated the base continuously since
then. The 349th Tactical Air Wing operated a
squadron of C-130’s from Westover until a mission change in 1985 brought 16 C-5A’s to the
base. That mission continues to this day.
Westover is located within the urban center
of western Massachusetts whose largest city,
Springfield, has a population of approximately
147,000, and the second largest, Chicopee has
54,000. The total population of the region is approximately 680,000 people. Westover is located
30 miles from Bradley International Airport in
Connecticut, less than 20 miles from Barnes Airport in Westfield, Massachusetts, and 90 minutes
from Boston.
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AFRES acquired the flight line facilities and
surrounding land and property totaling 2,200 of
the original 4,500 acres. The balance of 2,300 acres
was deemed excess property and surplused
through the former General Services Administration (GSA).
The partial closure of the base, coming when
it did, in the early 70’s during a down cycle in the
regional and national economy, was a major economic blow to western Massachusetts. The uncertainty of the transition was compounded by
the fact that very few military bases, up to this
time, had undergone such traumatic down sizing
as was contemplated for Westover. The political
pressure to respond was tremendous and was
tempered by the good sense that this immense
project would require a unique partnership to succeed.
The rest of this article will deal primarily with
the nature of that partnership, its formation, its
function, its financing and its effectiveness. Looking back over 28 years to the deactivation of
Westover, this partnership is a testament to the
statesmen of that era. The results that have been
achieved were possible through this unique blending of public and private interests.

Getting Organized for the Transition
The Commonwealth of Massachusetts responded immediately to the DOD announcement
by forming a Westover Task Force whose first
meeting was held on July 27, 1973. The Task Force
of 17 was comprised of statewide elected officials
together with regionally based CEO’s of private
companies. The purpose of this Task Force was
to recommend an organizational structure and a
process for converting Westover to civilian reuse.
The Task Force acknowledged that the conversion would require a combination of public resources and significant private investment if the
jobs that were being lost through the deactivation
were to be replaced by civilian workers. From the
beginning, a uniquely private sector approach was
contemplated.
The final recommendations of the Task Force
resulted in special legislation enacted by the General Court of the Commonwealth in summer 1974
and signed into law by then Governor Sargeant on
August 1, 1974. This special act created the Westover
Metropolitan Development Corporation (WMDC),
a quasi-public body with a nine-member Board of
Directors. It was the mission of this newly created
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entity to acquire lands formerly owned by the military and convert them to civilian use. The legislation empowered the Corporation with all of the
tools of a private sector corporation together with
the ability to issue revenue bonds, as needed. The
Board of Directors was comprised of three appointed representatives from the city of Chicopee,
two appointed by the town of Ludlow and four atlarge directors drawn from the private sector
throughout the surrounding area. The chairman
has always been selected from the at-large group.
Importantly, the legislation did not place financial liability for the operations of the Corporation
on either the city of Chicopee or the town of Ludlow
or on the Commonwealth of Massachusetts. Rather
it expected the WMDC to use public grants and
privately generated funds through the management
of the real estate to acquire the surplus property
and complete the conversion. That unique approach, adopted by the first Board of Directors
and original staff, continues to this day.
The enabling legislation required the Corporation to develop an economic development plan,
which prior to implementation had to be approved
by a two-third’s vote of the legislative bodies of
the city of Chicopee and the town of Ludlow. The
Corporation commissioned C. E. Maguire, Inc. to
conduct a master plan study for the reuse of the
base in 1975. It was that study and its recommendations that resulted in the Economic Development Plan approval and adoption by both communities by the end of 1975. The Corporation then
acquired use of the surplus properties under license from the GSA and immediately began marketing the property to companies that could use
the existing buildings.

Industrial Land Development
The Economic Development Plan called for the
WMDC to ultimately convert 1300 acres of former
Westover lands into planned industrial parks and
a civilian airport. This reuse resulted in three industrial parks, Airpark East in Ludlow and Airparks West and North in Chicopee.
In 1975, the Economic Development Administration awarded $3.2 million in grants to the communities. This capital infusion enabled the installation of roads and utilities in both Ludlow and
Chicopee, which opened up significant amounts
of industrial land for redevelopment.
In 1976, the Corporation acquired title to 873
acres of property on the Ludlow side of the Base

that was subsequently to become Airpark East.
The sale was financed through a consortium of
local banks. Simultaneous with the closing with
the GSA, the Corporation entered into an option
and Purchase and Sale agreement with Massachusetts Municipal Wholesale Electric Company
(MMWEC) to acquire 471 acres of the initial purchase. That closing occurred in March of 1977
and enabled the Corporation to repay the initial
loan that financed the purchase and to capitalize
the Corporation for future activities. MMWEC invested $200 million in a 500 megawatt power
generation plant which was completed in 1981.
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In 1978, the Corporation purchased 221 acres
on the Chicopee side of the base. That sale was
financed through a mortgage from the newly created Massachusetts Government Land Bank. Combined with a later acquisition in 1985, this property
became Airpark West with a total of 256 acres.
These purchases were financed through mortgages
given by the Massachusetts Government Land Bank,
a quasi-public agency created by the state expressly
to assist with the conversions of Westover and three
other closed bases in Massachusetts. In summer
1978, the first property sale to a private party was
made starting the liquidation of the industrial land
assets newly acquired by the Corporation and the
amortization of these acquisition loans.
Through a negotiated sale in 1986, the city of
Chicopee acquired over 700 units of surplus housing on approximately 150 acres from the GSA.
WMDC, working closely with the city, developed
a master plan for the development of 101 of those
acres into its third industrial park. That plan required the demolition of 422 units of housing,
the removal of all residential utility infrastructure
and then, the installation of entirely new industrial grade road, sewer, water, natural gas and electric utilities. The WMDC closed with the city of
Chicopee in 1988 and created Airpark North. This
was the last land acquisition as of this writing.
In every case, financing undertaken by the Corporation from either a private consortium of banks
or through the Massachusetts Government Land
Bank was secured by the collateral it held in land
and buildings in its three industrial parks and repaid through lease and land sale income. In this
manner, the Corporation was able to leverage its
land and building assets to capitalize the improvements necessary to maximize their ultimate reuse
and repay those loans without subsidy from the
municipalities. The Corporation did accept state
grants where available for road and utility conNAID infoseries 61
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struction and over the years has succeeded in attracting over $2.5 million of state money for those
purposes.
Beginning as early as 1975, the Corporation
immediately began to lease existing former military buildings that it held under license from the
GSA and which had private sector utility. These
leases generated sufficient revenue to hire and
sustain a professional staff. The staff was able to
apply for federal and state grants, which accelerated the conversion process through demolition
of buildings and/or the separation of utilities and
installation of new roads. Additionally through
land sale income, the Corporation self financed
many of the physical improvements required to
prepare the land for private sector, light industrial users.

Aviation Potential
The Department of Defense also surplused a
portion of the flight line no longer needed by AFRES.
Approximately 96 acres consisting of hangars and
taxiway were available. WMDC, together with its
master planners, always viewed the development
of aviation as a unique component of the conversion and a way to maximize the economic development potential of this huge effort. In December 1978, the Massachusetts attorney general ruled
that the Westover Metropolitan Development Corporation, as created, was authorized to operate a
civilian airport at Westover. That decision began
a series of negotiations with the GSA to acquire
the property, together with a series of actions required by the local communities to approve of
the development of civil aviation there. In November 1979, the city of Chicopee through a referendum vote approved the development of civil
aviation at Westover by a two-to-one margin. In
early 1980, the Massachusetts secretary of environment affairs certified the environmental impact report that included civil aviation at Westover.
In February 1981, the first joint-use agreement
was negotiated and executed between the Air
Force Reserve and WMDC. Later that year, the
FAA certified the airport, as did the Massachusetts Aeronautics Commission. In May 1981, an
airport manager was licensed by the Massachusetts Aeronautics Commission to manage and
develop civil aviation at Westover.
It is important to note that this airport together
with all of its assets and attendant liabilities was
the responsibility of the Westover Metropolitan
Development Corporation and not the responsi62
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bility of either the city of Chicopee, town of
Ludlow or the Commonwealth of Massachusetts.
This aviation operation, therefore, was the only
non-municipal airport of its size and potential in
the state other than the airports owned and controlled by Massport. It also required from the very
beginning, an acute awareness by the Board and
the management of WMDC that the airport and
adjacent industrial development activities had to
be self-reliant and self-sufficient. There would be
no municipal or state level financial backup to
the effort. So, WMDC proceeded to entice an FBO
to begin operations at Westover and initiate civil
aviation services there.
In 1988 through a $1.1 million grant from the
Massachusetts Aeronautics Commission, WMDC
rehabilitated the former alert facility at Westover
into a 14,000-square-foot passenger terminal. Subsequently, the Corporation has invested an additional $700,000 into that building to create professional office space.

Conclusion
Although WMDC’s enabling legislation has been
amended three times during the 27 years after its
creation, it still operates in exactly the same way as
was contemplated by its founders. Although the
job is not yet complete, the results are important
to the host communities and to the region. In
Chicopee there are now 44 companies employing 3275 people located in newly constructed
buildings or rehabilitated structures. These businesses together pay approximately $2 million in
annual real estate taxes to the city of Chicopee.
Airpark East hosts 21 companies employing 760
people and collectively paying approximately $1.8
million dollars in real estate taxes to the town of
Ludlow.
As of this writing, the Corporation owns approximately 145 acres of land of which 50 acres
are net developable for future building construction. The airport now occupies 180 acres containing 300,000 square feet of former B-52 hangars and shelters which have been variously improved and are leased to aviation tenants. After
hosting Emery Worldwide’s northeast international
aircargo operations from 1985 to 1990, airport
activity is modest, primarily consisting of general
aviation and corporate activity. The airport hosts
a third- party jet engine overhaul company, a small
general aviation maintenance company and provides all refueling and line service functions, required to handle most aircraft.
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The quasi-public predominately privately oriented corporate entity created to oversee and manage this conversion was unique and in hindsight
was a wise decision by the political and business
leadership of the early 70’s. The development oriented focus and business practices employed by
the Corporation and its management staff over the
years have enabled decision making to be streamlined, depoliticized and responsive to the ultimate
private sector users that every base conversion is
trying to attract. This partnership between our municipalities, state government and private business
has helped to maintain consistency of purpose and
focus on the Corporation’s redevelopment goals
through many changes in political leadership at
the local and state level. Without such consistency, a project of this magnitude and requiring
as much time as it does to complete would be
more difficult. We are proud of the relationships
that we have built which have enabled this project
to make such a significant difference to our region. We enjoy an excellent relationship with the
Air Force Reserve with whom we share these significant aviation assets and we look forward to
the completion of the conversion of this magnificent facility to civilian use.
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The Pinellas STAR
Center
By Charles K. Hall and John
Caponiti, Jr.
Reprinted from the Fall 2000 issue of Economic
Development Commentary
The Pinellas STAR Center is truly a star performer
in the transition program initiated by the US Department of Energy (DOE) in the mid-1990s. The
STAR (Science Technology And Research) Center
transitioned DOE’s Pinellas Plant, which was producing the electromechanical components for
nuclear weapons, to a commercially successful center
geared to accommodating commercial and other
organizations primarily engaged in high technology
operations.
The Center is located in Largo, Florida, in the
center of Florida’s west coast. It is centrally positioned in Pinellas County and is the western anchor
of Florida’s technology corridor. The Center is currently leasing space to 23 organizations as well as
providing space to the Facility’s administrative and
operations staff. In all, these organizations employ
almost 1,700 workers. Two hundred of these people
worked at the plant when DOE closed operations
in late 1997. The successful transition from a single
occupant to the present high technology mall environment took just a little more than four years to
complete.
The reader probably noticed an inconsistency
between the plant closing date and the four years it
took for a successful transition. This is due to a then

unique arrangement reached between the Pinellas
County Industry Council (PCIC) and the DOE. The
PCIC purchased the facility from the DOE and leased
back space to DOE so that it could continue plant
closedown and cleanup operations. Even prior to
this, the DOE and its management and operating
contractor negotiated a “Right to Use” clause addition to the operating contract which was the first to
authorize commercial work to be performed at a
DOE facility on a non-interference basis. The Right
to Use Agreement marked the first time DOE conducted operations in the same facility with civilian
users. This overlap of operations allowed plant employees more time to find suitable work and provided the new companies coming into the Center
an excellent opportunity to recruit from the very
highly skilled work force. In fact, three of the outstanding new firms got their start at the STAR Center prior to 1998.

Background
The Pinellas Plant had been part of the DOE’s
nuclear weapons complex 40 years prior to its sale
to PCIC. The Plant site encompassed almost 740,000
square feet in 17 buildings on 96 acres. The plant’s
primary, initial mission was the manufacture of neutron generators for nuclear weapons. Later on, the
plant also produced many other electronic, electromechanical and chemical assemblies and devices
for the nation’s nuclear defense capability. At the
height of the “cold war,” more than 2,000 people
worked at the government owned, contractor operated facility.
Numerous technologies existed at the time the
plant closing was announced. These technologies
included metal forming and machining; joining,
plating and brazing; advanced manufacturing control systems; special materials and processing; electrical and mechanical assembly; quartz processing;
opto-electronics; robotics and automation; laboratory technology; process and test equipment; production inspection and functional testing; and waste
minimization. All of these and other technologies
are at the site today.

Beginning of the Transition

Building 100 occupies about 11 acres at the 99-acre
Pinellas STAR Center.
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After the end of the “cold war,” DOE conducted a
reconfiguration study for the nation’s nuclear weapons complex. Based on the results of that study, DOE
decided to close its Pinellas Plant in late 1993, as this
Plant was no longer necessary to the nuclear defense
production capacity of the country. DOE then decided to complete the plant’s weapon production
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mission by September 1994. This target date was met.
In anticipation of the closing, representatives from
the 24 surrounding communities, two counties,
academia, Chambers of Commerce and Congressional
offices were informed of DOE’s need for a Pinellas
Plant community stakeholder organization. These
representatives met in August 1993, and formed the
Tampa Bay Defense Transition Task Force to assist
the Tampa Bay Region impacted by current and future defense downsizing efforts. DOE then established
the requirement for a Community Reuse Organization (CRO) that would represent all transition stakeholders to facilitate transition activities. The CRO
was authorized to make all policy decisions applicable to DOE transition activities in the area. The
“Pinellas Plant community” established the first CRO.
Three separate but coordinated advisory groups
were established. One concentrated on the sale of
the facility, another on attracting tenants including
incubator businesses to the site, and the third concentrated on the needs of the soon to be displaced
employees. The CRO made a major, early decision
to recommend that the Pinellas County Industry Council purchase the Pinellas Plant from the DOE. The
PCIC was a Special District created by the Florida
legislature with the sole purpose of countywide industrial economic development. The PCIC charter
blended perfectly with DOE’s objective to mitigate
the adverse economic effects of the plant closing.
The relationship between these two entities was formalized in March 1995. The PCIC agreed to purchase
and reuse the facility by leasing to high technology
firms which would, in turn, retain the technologies,
seek to hire from among the highly skilled personnel
employed at the plant and reuse the significant amount
of technology related equipment. DOE in turn entered into a cooperative agreement with the PCIC to
provide funds and other resources to aid in the conversion of the facility.
During the first few months of operation, PCIC
established the Pinellas STAR Center as a major activity of the PCIC. The STAR Center then produced a
five-year master business development plan that
proved to be highly useful and appropriately flexible. This plan was updated in 1999 to recognize the
fact that the facility was 95 percent occupied by that
time.
The STAR Center held a Technology Showcase in
October 1995 with invitations sent throughout the
state of Florida to come see the previously “hidden
treasures” at the Pinellas Plant. This event was highly
successful in familiarizing people with the diverse,
high technological capabilities at the Center.
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Challenges
Obviously, the closure of the plant would have
a significant impact on the Pinellas County economy.
On average, approximately 1,400 people were
employed at the Pinellas Plant under normal DOE
operations. The annual payroll was usually over
$60 million. The purchases required to meet production and maintain the plant amounted to over
$50 million annually. Further, if DOE had to close
the plant and return it to a “green field” condition, the cost was estimated to be $20 million.
Additional expense would have been incurred just
to keep the abandoned plant from being vandalized while awaiting demolition. To further exacerbate the situation, from 1992 through 1997 the
Tampa Bay area had lost over 10,000 jobs due to
defense downsizing.
Environmental concerns were also a problem.
The sale of the Pinellas plant involved the transfer
of federal property with known contamination. Six
locations on the site and minor radioactive surface
contamination inside the buildings required clean
up.
The need for facility changes to meet Life Safety
Code and American Disability Act (ADA) requirements created additional problems as the facility
was transformed from a sole federal occupant to
one housing 24 commercial and non-profit entities.
The changes included the need for additional
firewalls and corridors and a new fire alarm system. Changes were made to meet ADA standards
for restrooms, stairs and elevators. Renovation was
also necessary to remove unneeded mezzanines
to provide more useful high bay manufacturing
space to accommodate tenants.
The transfer of the DOE personal property,
discussed here under “Technological Resources,”
created a significant administration problem.
Transfer protocol had to be developed, the database confirmed, inventory controls designed and
lease and sales documents created to get the
equipment to the ultimate user.

Strategic Plan
The Pinellas STAR Center’s accomplishments
were based on its strategic plan which was to:
• Create, attract, and retain jobs that would employ dislocated personnel;
• Find a high quality anchor tenant;
• Stimulate economic growth;
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• Promote commercialization of Pinellas Plant developed technology and
• Reuse the Pinellas Plant facilities.
This plan was developed jointly by the PCIC
and the CRO and was approved by the DOE early
in the first year of STAR Center operations.

Successful Coordination with Other
Programs
The DOE funded a cooperative agreement to
aid in the transition and provided additional support to the University of South Florida (USF). The
USF pro-gram funded a Technology Deployment
Center. This program aided the STAR Center tenants in manufacturing and marketing their new products to focus on the rapid deployment of new processes, new products, and new businesses based
on state-of-the-art technology and human resources
that existed at the Pinellas Plant when DOE ceased
operations. Also, Enterprise Florida, a state economic development program, awarded funds to
help in this transition program. The Economic Development Administration of the U.S. Department
of Commerce was consulted on numerous occasions for advice.
The STAR Center accepted a DOE funded cooperative agreement to aid in the transition. This
provided funds for required safety code and other
alterations primarily made necessary to convert
the facility from one housing a single occupant to
one accommodating the many firms presently on
site. DOE provided additional complementary
support to other related projects.
On June 30, 1999, the Pinellas County Industry
Council ceased to exist as the Florida legislature
repealed the Florida law that provided for the PCIC
as a special district and transferred the assets and
liabilities to the Pinellas County Board of County
Com-missioners (PCBCC). The PCBCC signed an
assumption agreement with the DOE to continue
the cooperative venture to transition the Pinellas
Plant to a commercially viable high technology center. The STAR Center, therefore, was incorporated
into the Pinellas County government on July 1,
1999, as a department under its Economic Development Authority. The Center operates under a
Special Revenue Fund indicative of its ability to be
a self-sustaining operation.
None of the success would have been possible without the involvement of all the people
and organizations that had a stake in the continued use of the plant’s resources. Stakeholders
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included most local officials in the Tampa Bay
area, key leaders in business, affiliations with institutions of higher learning, state organizations
and U.S. Congressmen. Support from the Pinellas
Plant Community Reuse Organization (CRO) was
essential in obtaining the initial and supplemental financial support from the DOE.

Technological Resources
The mall atmosphere has created a synergy
among the STAR Center’s tenants. An example is
the Microfabrication Lab, which provides tenants
and outside organizations with access to a facility
for re-search, technology development and prototype product manufacturing of MEMS (microelectromechanical systems) devices. This “state of the art”
laboratory is the STAR Center’s newest facility and
was recently incorporated into Constellation Technology Corporation, which was the first company
to become a tenant at the Center. MEMS is one of
the many ventures made possible with the transfer
of DOE’s equipment to the STAR Center. This lab
is a resource for small and medium sized companies, universities and other organizations to research, develop and manufacture prototypes of
MEMS devices. Currently the lab is working to create miniature laboratories, or “lab-on-a-chip” devices that can quickly process and analyze miniscule
amounts of samples. This is the only such lab in
the state of Florida. The cost to duplicate this facility with today’s dollars would be approximately
$4 million.
The equipment transfer mentioned here was
authorized by a special act of the U.S. Congress to
enhance the transition. This special law provided
for the transfer of the plant’s high tech and other
personal property directly to the CRO for reuse by
qualified organizations that would establish operations at, or in the vicinity of, the plant site. The
STAR Center acquired most of this property with a
promise to attract tenants by leasing the equipment, at nominal rates, to organizations that would
lease space at the Center. These high tech equipment leases were the first successfully used to aid
in the transition of a DOE plant.
The STAR Center also houses excellent analytical labs that provide services to businesses in the
area and throughout the world. These are the only
ISO 9000 accredited labs in the state of Florida.
Other synergistic opportunities include a satellite receiving system and conference rooms with
state of the art presentation aides that support tenants and outside organizations. Other specific tech-
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nological resources include a building management
system that monitors and controls the facility’s environment, a state of the art fire alarm system and
a closed circuit television system that monitors outside activity.
The STAR Center makes use of a completely
integrated computer-based maintenance/procurement system for scheduling and following maintenance work, controlling purchases of repair parts
and tracking preventive maintenance requirements.
The National Forensic Science Technology Center (NFSTC) is the newest occupant at the STAR
Center. This relatively new organization was established by the American Society of Crime Laboratory Directors in response to a growing awareness that improvement in the nation’s forensic laboratories is needed to better serve the nation’s justice system. Ancillary services provided by tenants
at the STAR Center include a commercial bank office and a high quality day care center with hours
of operation from 6:15 AM to 5:45 PM for children
from one to five years of age. The Center also has
an excellent cafeteria serving breakfast, lunch and
snack breaks to an average of over 800 workers
each day. The cafeteria is opened from 6:30 AM to
2:30 PM, Monday through Friday.

A Learning Environment
Many students are seeking advanced degrees
and specialized training by working at or being
attracted to this centrally located facility that employs hundreds of workers in high technology enterprises. Two institutions of higher education, the
University of South Florida (USF) and St. Petersburg Junior College (SPJC), hold classes at the Center. Twenty-two (22) MBA candidates are currently
enrolled in a USF customized 30-month program,
which allows working professionals to pursue this
degree on Saturdays without interrupting their careers. USF’s Florida Engineering Education Delivery System program provides access to placebound
engineers to degree programs, courses and certificates. Approximately 50 people will take advantage of this program this year. In addition, USF’s
Manufacturing, Training and Education Center
(MTEC) provides customized technology training
for an organization’s employees on their site as
specifically designed for each organization.
St. Petersburg Junior College has established a
CISCO Network Academy and will train approximately 450 students this year. This training provides a CISCO Certified Network Associate diploma
to successful graduates. The STAR Center is also

home to the Largo Electronic Commerce Center,
one of 17 regional centers supported by the Joint
Electronic Commerce Program Office of the U.S.
Department of Defense (DOD). The Largo Center
trained over 5,000 people from approximately 4,000
organizations in fiscal year 1999 in the effective
use of the Internet for doing business with the
federal government. The students also learned how
to analyze their businesses in connection with doing business on-line, educating them on the DOD
supply chain and how to find government solicitations for contract or grant proposals.
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Developing and Maintaining
Financial Support
Financial success was insured by proving to the
DOE and others that the STAR Center could achieve
its goal of retaining critical technology and resources
at the plant. The Center used these factors as an
inducement to bring in high tech companies, which,
in turn, were able to hire many former plant employees and create new jobs. The requests for additional funds were facilitated as major goals were
accomplished. The close relationship and support of the CRO was critical in obtaining additional DOE and U.S. Department of Defense financial support. Aiding in the attraction of tenants was the STAR Center’s ability to lease DOE
transferred equipment, at nominal rates, to companies and other organizations that would lease
space at the Facility. The equipment leases were
among the first successfully used by a DOE
transitioned plant. The equipment was further
used for financial leverage by selling it to those
companies that would commit to a long-term lease
at the STAR Center. The funds generated by the
equipment sales were used to complete many
plant renovation projects.
The Technology Deployment Center, also funded
by the DOE to enhance the transition process,
awarded funds directly to three STAR Center tenants
and aided several more by sustaining their operations and employees during the transition period.
This funding provided for product and prototype
development from nuclear weapons application to
commercial and other defense related needs. This
allowed those companies to retain some of the plant’s
technologies and highly skilled employees.
The STAR Center was also resourceful in entering into a lease back agreement with the DOE so it
could complete an orderly shut down of operations
and fulfill its environmental clean-up responsibilities. DOE’s management and operating contractor
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completed the clean-up activities in September 1997
and DOE’s Pinellas Area Office closed at the end of
that year.
The STAR Center also negotiated a temporary
agreement for space with Eckerd Corporation, a large
drug store chain, while an anchor tenant was sought.
The agreement was crucial in providing a significant
amount of cash flow during the transition.
Another method used to create or conserve financial resources was to negotiate with new tenants to
use their funds to help renovate and prepare the space
they would occupy. This leveraging of funds allowed
the Center to stretch the construction dollars included
in the DOE cooperative agreement. The total invested
to date by tenants and from the STAR Center’s income is approximately $8.6 million. This produced a
leverage factor of $2.6 of non-federal funds for every
$1 of DOE funds for renovations. Another $5 million
was spent on area preparation by the ten-ants. The
tenants also invested well over $7 million in equipment brought to the STAR Center.
Current funding, almost exclusively, comes from
rental income (83 percent) and the sale of equipment
to tenants (14 percent). Rental income should reach
98 percent of the total by 2001.
To date, DOE has provided $10,243,000 in direct
funding support of the STAR Center. This includes
support of administrative transitioning activities.
Lockheed/Martin, the last management and operating contractor under the DOE operation, provided an
additional $1,030,000 of start-up funding for one of
the spin-off companies that employed plant employees who would have otherwise lost jobs.

Impact on Community
The STAR Center was the first DOE site to begin and complete a successful transition from defense production to a high technology center for
commercial and other organizations. The businesses at the STAR Center currently employ 1683
people. Raytheon Command, Control & Communication Division, a true anchor tenant, has
over 1,000 employees. By the end of 2001, the
total STAR Center employment figure should be
approximately 1750 people. This exceeds the
employment level of the defense plant in 1993.
This figure includes 12 percent of previously employed defense plant employees.
The original DOE buildings, as renovated for
commercial use, are now committed to long term
leases for approximately 95 percent of the
leaseable space. Figure 2 reflects the percentage
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of leaseable space leased to commercial organizations. It does not include the space leased to
DOE during the plant cleanup and closedown of
DOE operations. The community is further enhanced because it no longer relies on federal funds
to sustain the site. In fact, the opposite is true in
that the STAR Center enterprises now provide a
tax base exceeding that under DOE operations.
Finally, the transfer of the site to the PCIC was
three years ahead of schedule. The expedited
transfer allowed DOE to save over $29 million in
operating costs. The federal government also
saved an estimated $20 million it would have spent
to demolish the plant and return the site to a
“green field” condition.

Success Recognized
The STAR Center’s success has been recognized
with two national awards received to date. Business Facilities magazine awarded the STAR Center first place in the category of Regional Economic Development Incentive Programs. Business
Facilities is a trade magazine whose motto is “The
#1 Source for Corporate Site Selectors”. The Council for Urban Economic Development presented
the STAR Center with its 1999 Economic Development Program Silver Award.
As early as September 1998, a Booz-Allen
Hamilton Report requested by the US Congress
contained a highly complimentary case study of
the STAR Center. According to the study, “Pinellas
represents a successful transfer of a surplus DOE
nuclear weapons production facility to a private
technology and business development facility. The
effectiveness of the transfer can be measured in a
number of areas, including stakeholder involvement in the transition process, development of
new, marketable private sector products utilizing
site facilities and resources, and the occupancy
rate of the plant’s buildings.”

Useful Lessons Learned
Other communities can adopt this successful
team building approach. A very important aspect
to successful economic transition is getting local,
state and federal organizations to work together in
the beginning. Success was aided measurably by
the involvement of the local U.S. Congressman
who had the vision of turning a negative plant
closing into a positive economic development opportunity. Also critical was the STAR Center’s cooperative working relationship with the strong
Pinellas Plant CRO whose responsibilities include
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making all policy decisions for DOE transition
projects in the area. Communities not having a
strong local leader or those traditionally fragmented by divergent needs will have a much
tougher time transitioning their facilities. The
primary lesson to be learned from these experiences is not the specifics of the given situation,
but the realization of the creativity and perseverance with which these situations were tackled and
resolved.
Few industrial sites are as environmentally
clean as the Largo plant. Many other sites must
perform Herculean tasks before a complete transition takes place. Creativity and perseverance are
critically important at these sites.
The ability to generate a cash flow within the
first few months was extremely important. Success
in obtaining additional funding after the original
award was due to a proven ability to use the awarded
funds expeditiously and efficiently in order to
achieve self-sufficiency.
The STAR Center story is being told through
the Florida Defense Alliance, meetings held by
CRO executives from around the country and
through trade magazines such as the Maddux
Report, Business Facilities, and Florida Trend. The
Center’s success story has also been published in
DOE newsletters. Many of the procedures developed here, within the DOE guidelines, have been
shared with and are useful to the other DOE sites
going through similar transitions.
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Pinellas STAR
Center Update
When we left this story, the Pinellas STAR Center already had become a truly successful transition
from a former U.S. Department of Energy (DOE)
defense plant to a high-tech center of excellence
on Florida’s West Coast. Through a cooperative
“can do” attitude from the start, STAR Center officials and community leaders coordinated support
from DOE officials, the U.S. congressional representative, state, county and local officials, businessmen, and academia. The center now employs
more people and pays more to support the county
and its citizens than did the DOE defense plant
prior its closure.
The center is located in Largo, Fla. and is the
western portal of Florida’s technology corridor.
The center currently is leasing space to 21 companies and organizations as well as providing
space to the facility’s administrative and operations staff. Four other companies lease building
space from a third-party developer who leases
land from the STAR Center. In all, these organizations employ almost 1,700 workers, 203 of whom
worked at the plant when DOE closed operations in late 1997.

Information about the DOE’s Pinellas Plant conversion is considered a unique example in discussions with the Russians under the auspices of
the DOE’s Nuclear Cities Initiative. This initiative
covers the Russians’ conversion of their nuclear
weapons complex.

DOE provided supplemental funding in 2001
under its cooperative agreement with the STAR Center to complete infrastructure improvements to
help complete the transition. These additional
funds were used for safety code and other alterations primarily made necessary to convert the
facility from one housing a single occupant to
one accommodating the many firms presently on
site.

Summary

New Activity at the STAR Center

The project discussed here was unique as well
as successful. The STAR Center proved to be the
first DOE nuclear weapons plant converted to a
commercially viable high technology center. There
were no examples to follow. In fact many of the
procedures developed here, within the DOE
guidelines, were shared with and useful to the
other DOE sites going through the same transition. The successful transfer of technology, the
creation or retention of jobs at the site and the
savings to the federal taxpayer are very noteworthy accomplishments. These accomplishments
have indeed made the Pinellas STAR Center a star
performer in the DOE transition program.

The STAR Center was rededicated Dec. 14,
2001, to honor the two individuals most important to the success of this transition. They are Congressman C.W. Bill Young and former chairman
of the Pinellas County Commissioners and the
Pinellas County Industry Council, Charles Rainey.
The new name is Young-Rainey STAR Center.
New tenants at the mall include Forensic Technology Inc., Baxter Health Care, Transformation
Technologies and Air Technology Engines Inc.
Also an exciting product has been developed by
one of the STAR Center tenants using the
Microfabrication Lab. This “state-of-the-art” laboNAID infoseries 69
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ratory was transferred by agreement to Constellation Technology Corp., which was one of the first
companies to become a tenant at the center. Currently the lab, working with universities throughout the country, has helped to develop chip-based
liquid and gas handling devices for chemical and
biological sensors that can quickly process and
analyze miniscule amounts of samples. The devices are known as “Constellation Taste Chips.”
Forensic Technology Inc. provides global training, assembly and installation for the company’s
Integrating Ballistics Identification System (IBIS).
IBIS is a tracking system that allows agents to
trace bullets to guns by digitally capturing images of bullets and cartridge cases, storing them
in databases and comparing them to similar evidence.
Total STAR Center and third party funds invested
at the site now total $33.3 million. To date, DOE
has provided $12.3 million in direct funding support of the STAR Center. This means a leverage
factor of 2.7 to 1. The STAR Center is now selfsufficient although it is still using some DOE dollars to complete the physical transformation of
the plant, which should occur by the end of 2002.

Impact on the Community
The STAR Center was the first DOE site to begin and complete a successful transition from defense production to a high-technology center for
commercial and other organizations. The businesses
at the STAR Center currently employ almost 1,700
people. Raytheon Co.’s local operation, a true anchor tenant, has about 1,000 employees.
By the end of 2001, the total STAR Center employment figure should be approximately 1,750
people. This exceeds the employment level of
1,400 workers at the defense plant in 1993 when
closure was announced. The community is further enhanced because it no longer relies on federal funds to sustain the site. In fact, the opposite
is true in that the STAR Center enterprises now
provide a tax base that exceeds that under DOE
operations.
The original DOE buildings, as renovated for
commercial use, are committed to long-term leases
for approximately 92 percent of the leaseable
space. This is a slight decrease from the lease
rate of a year ago, as the STAR Center has not
entirely escaped from the current recession and
the tragedy that befell our nation on September
11, 2001.
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Success Recognized
In 2001 the STAR Center received statewide and
regional awards for its success in economic development. The awards were given by Sustainable
Florida and the Tampa Bay Regional Planning Council for sustaining Florida’s economic growth and
contributing to the economic success of the Tampa
Bay region. Both awards were the highest awards
possible under the two programs.
The STAR Center had been recognized previously with two national awards. Business Facilities
magazine awarded the STAR Center first place in
the category of Regional Economic Development
Incentive programs for the year 2000. Business Facilities is a trade magazine whose motto is “The
#1 Source for Corporate Site Selectors.” The Council for Urban Economic Development presented
the STAR Center with its 1999 Economic Development Program Silver Award.
The economic development project discussed
here is unique as well as successful. The STAR Center proved to be the first, and still only, DOE nuclear
weapons plant converted to a commercially viable
high-technology center. There were no examples
to follow. In fact, many of the procedures developed here within the DOE guidelines were shared
with and useful to the other DOE sites going
through the same transition.
The successful transfer of technology, the creation or retention of jobs at the site and the savings to the federal taxpayer are very noteworthy
accomplishments. These accomplishments have
indeed made the Pinellas STAR Center a star performer in the DOE transition program.
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Rickenbacker:
A Redevelopment
Success Story
By Bruce E. Miller
Reprinted from the Fall 1995 issue of Economic
Development Commentary
In March 1995, Southern Air Transport (SAT),
the successful airfreight company based in Miami,
Florida, announced its decision to relocate its headquarters and maintenance operations to
Rickenbacker International Airport in Columbus,
Ohio. The SAT announcement made clear that
Rickenbacker, a 5000-acre airport, Foreign Trade
Zone, and Industrial Park, has become one of the
prime development locations in the United States.
Rickenbacker has changed radically over the last
15 years, from former military base to struggling
development project to dynamic economic growth
engine for an entire region. This is the story of the
struggles and eventual success of Rickenbacker,
and the lessons that its redevelopment offers.

Origins
On December 9,1941, two days after the Japanese attack on Pearl Harbor, the U.S. Army Air
Corps announced the creation of Lockbourne
Army Air Base. The base, located 12 miles south
of downtown Columbus, Ohio, went from an agricultural area to a functioning World War II pilot
training facility in less than four
months. Lockbourne was transferred to the U. S. Air Force in 1947.
The base had various missions during the Cold War, ranging from pilot training to a Strategic Air Command Base. Lockbourne Air Force
Base was renamed Rickenbacker
Air Force Base in 1974 in memory
of Captain Eddie Rickenbacker, a
World War I flying ace and Columbus native.
In 1979, the USAF announced
the
decision
to
realign
Rickenbacker AFB and reduce its
active duty mission. The USAF terminated its use of Rickenbacker
AFB in 1980 and transferred con-

trol of the facility to the Ohio Air National Guard.
The loss of the USAF mission and realignment
cost Franklin County approximately 2,450 military and civilian jobs and $48 million in annual
payroll. As part of the national military base realignment and closure process, the Department
of Defense declared 1,642 acres of the base excess to military needs.
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In 1979, the Franklin County Board of
Commissioners established the Rickenbacker Port
Authority (RPA) to operate and develop a civilian
airport at Rickenbacker ANGB, upon execution
of a joint use agreement and airfield lease with
the National Guard Bureau. RPA finally acquired
the 1,642 acres of excess land through Public
Benefit Transfer from the Federal Aviation
Administration in 1984. Rickenbacker International
Airport (RIA) was born.

Infrastructure Needs
RPA had possession of an airport and its land.
With that came inherent challenges. The water and
sewer systems dated back to the original base construction and were not designed or constructed with
any extended life in mind; over the years, maintenance and upgrades had been minimal. By 1981,
the base sewage treatment system had deteriorated to the point that the USEPA seriously considered closing it down. A new treatment facility,
or connection to an external sewage system, was
needed.
RPA entered into an agreement with the City
of Columbus in 1981, establishing sanitary sewer
service area over the entire original military property and replacing the military’s obsolete and hazardous sewage treatment plant. The military then

One of the newest projects launched at the former Rickenbacker Air
Force Base is the Passenger Terminal Complex. It will feature a
terminal for charter passengers along with corporate and fixed-based
operations hangars.
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funded the construction of a 24" force main, at a
cost of $920,000, to connect RIA to the Columbus
sewer system.

Guard. While the exact path of the realignment of
SR-317 still has not been officially determined, it
will not pass though the heart of the airport.

The base’s water treatment facility was similarly
upgraded in 1991. With the facility rapidly becoming obsolete, the Franklin County Board of Commissioners entered into a Water Service Contract with
the City of Columbus to serve an area similar to that
of the sewer contract. In support of RPA’s efforts to
replace the water treatment facility, the U.S. Government, the State of Ohio, Franklin County, RPA
and the City of Columbus pooled $1,380,000 towards the construction of a 24-inch water main.
Upon completion of the new water main, the base’s
existing water treatment plant was closed.

Total public investment in capital improvements
since 1984 has been over $80 million, or about
$14,900 per job created. Nearly $21 million has been
invested in RIAs industrial park infrastructure, with
an additional $39 million invested in airfield improvements. Funding came from various public
sources — federal, state and local.

Columbus has had a long-standing policy of
requiring annexation of unincorporated lands into
the city in order to receive water and sewer service.
To that end, the water service contract provided
service contingent upon annexation of the service
area when it became contiguous to the City of Columbus. In May 1995, a 19-acre tract became the
first section of RIA to be annexed into the City of
Columbus.
Underscoring the long-term local commitment
of the Franklin County Commissioners to RIA, the
sanitary sewer system and force main are now operated by the Franklin County Sanitary Engineer, as
RPA assigned its interest in the Columbus Sanitary
Sewer contract to the County. Franklin County will
maintain responsibility for the water and sewer systems until the annexations to Columbus are completed.
Surface transportation corridors were another element of the infrastructure that needed to be addressed. Two major arteries were improved m 1993
and 1994, when Alum Creek Drive and Port Road,
the airport entrances, were widened and rebuilt to
industrial park standards. Alum Creek Drive was
widened to a four-lane divided road with a 120-foot
right-of-way, and Port Road’s right-of-way was established at 150 feet. As part of the redevelopment
process, a study was conducted of State Route 317,
which runs east to west and serves as the northern
boundary of RIA, and Alum Creek Drive. The original proposal called for a four-lane limited-access
SR-317, realigned to pass through the former military property and extending west to Interstate 71, in
order to facilitate redevelopment. However, the idea
of routing the road through the airport was abandoned due to the presence of the former base landfill and a proposed facility for the Ohio Air National
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These investments provided RIA with the basic
infrastructure systems necessary to begin and sustain the successful redevelopment of the former military base. Infrastructure improvements are addressed
on a project by-project basis, allowing for maximum capital asset management and flexibility. Private utilities (electric, gas and telecommunications)
?are being expanded and improved to meet changing needs on a project-by-project basis.

Flying Tigers
When RPA received the excess land from the
Air Force in 1984, the process of developing RIA
as an air industrial park began. At the same time,
Flying Tigers, Inc. was conducting a search to find
a location for a new national distribution hub in
the United States. Many communities were considered, but Flying Tigers selected Rickenbacker
because of superior geographic location and airfield facilities. In 1985, construction began on a
$60 million facility, including more than 60 acres
of aircraft ramp, state-of-the-art in-ground hydrant
fueling facilities, and a 273,000-square-foot package sorting facility.
Perhaps it is only human nature, but one of the
mistakes made by most communities that have suffered substantial employment losses due to military base closure is to develop a mind set that the
lost jobs must be replaced as quickly as possible.
While not a conscious redevelopment strategy, this
sense of urgency seems to be often present, and
leads to shortsighted decision-making in planning
and development.
When Flying Tigers approached the Franklin
County Commissioners with the project, it was the
largest air cargo carrier in the world, but it lacked
the ability to raise sufficient capital for the project.
Franklin County, legally precluded from assuming
private sector debt, needed a financing mechanism
to move the project forward.
At about that time, a nationally known construction firm became interested in the project. The com-
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pany offered to guarantee the repayment of Industrial Revenue Bonds issued by the RPA through
a letter of credit. The Flying Tigers’ facilities were
then constructed and leased back to Flying Tigers.
A long-term Master Lease to exclusively develop
the 1,600 acres of RIA land was granted to the
developer. As part of the project’s generous incentive package, Flying Tigers was allowed to operate out of RIA without paying landing or fuel flowage fees for the first 10 years of its lease.
The Flying Tigers facility was completed in 1985.
Over 400 jobs were created, and 25 to 30 flights
per day began arriving at RIA. All seemed well.
However, in 1988, Federal Express acquired Flying Tigers, and immediately moved almost all air
cargo operations to its recently completed package sorting facility in Indianapolis. The number of
landings at RIA dropped from over 25 per day to
25 per week, and most of the related jobs were
lost. Flying Tigers’ large package sorting hub was
underutilized, as Federal Express is primarily a
small-package handler.

Miller General Services
Development on the rest of the airport lagged.
In 1990, the Franklin County Board of Commissioners decided to revitalize development efforts, contracting with Miller General Services (MGS), a company with extensive economic and real estate development background in central Ohio, to serve
as Development Manager to the Port Authority.
The Port Authority was guided through the complexities of commercial industrial real estate marketing and development, including the successful negotiation of the phased termination of the
Master Lease in1994.
MGS quickly became the driving force behind
the rejuvenation of RIA. Over a two-year period,
companies accounting for nearly six million square
feet of new construction were attracted to
Rickenbacker. A property languishing in obscurity
and fraught with problems was turned into one of
the fastest growing and most desirable industrial
properties in the entire United States.

The Inland Port
An integral part of this growth was the recognition of the role Columbus plays in international trade.
Most of the goods that enter the U.S. through the
traditional gateway ports are destined for consumption inland. Central Ohio has long been recognized
as a desirable distribution location due to its superb
transportation infrastructure and geographic loca-

tion. As an outgrowth of a 1990 study to determine
how to best market RIA, it became clear that
Rickenbacker should be identified as part of a much
larger, comprehensive regional transportation system. Therefore, to promote economic growth in
central Ohio, the Greater Columbus Inland Port
Concept was developed. The concept was solidified when the Greater Columbus Chamber of Commerce created the non-statuary Greater Columbus
Inland Port Commission and began to establish a
comprehensive marketing program.

base conversion

The Greater Columbus Inland Port combines an
all cargo airport that has the longest runways between New York and Chicago with exceptional highway and railroad access, combining all the necessary elements to offer a complete transportation
package. Economic growth is fostered by promoting the availability, reliability and competitiveness
of all the components in a multi-modal transportation system. Transportation costs are reduced by
improving cycle times and time-to-market for shippers by completely avoiding (or minimizing interaction with) traditional coastal ports. Throughpass
arrangements, in which cargo is unloaded at a coastal
port and shipped unsorted to inland destinations,
are also used, and offer time and cost savings to
shippers as well.
In sum, the Greater Columbus Inland Port offers
a very efficient, cost-effective alternative to the
increasingly costly, congested, and inefficient traditional gateway ports. And RIA, with an expandable
industrial park/Foreign Trade Zone and two
12,000-foot runways capable of landing any aircraft
in the world, is an integral part of the Inland Port.

Development Tools
In today’s business development climate, incentives play a crucial role. In an effort to make RIA as
competitive as possible, the Port Authority applied
for approval to establish Foreign-Trade Zone No.
138, which was granted in 1987 by the U.S. Department of Commerce. Foreign Trade Zones (FTZ) are
ports designated for duty-free entry of goods, allowing storage, display, or use in manufacture of
goods without paying duties. Because of the vast
potential savings, an FTZ is an excellent lure for
many businesses.
In addition to the normal advantages gained by
operating in an FTZ, other inducements were offered to businesses located at RIA. The State of Ohio
provided additional incentive to businesses conducting international trade within the FTZ by exempting them from paying State Inventory Tax. RIA’s
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attractiveness was further enhanced when the
Franklin County Board of Commissioners created
a 500-acre Ohio Community Reinvestment Area
(“CRA”) in 1992, providing for a 15-year, 100 percent abatement on real estate taxes for improvements to land and buildings.
With this comprehensive incentive package in
place, most infrastructure trunk/systems improvements completed or well underway, and enthusiastic support from State and local officials, community leaders, and the general public, RPA could
begin a series of successful development projects
resulting in substantial job creation and capital
investment at RIA.

Rickenbacker Development History
1979: Initial base realignment announced; 1,642
acres of land declared excess to military needs
Rickenbacker Port Authority (RPA) created by
Franklin County Commissioners.
1984: 1,642 acres of excess land acquired by RPA
through Public Benefit Transfer from U.S. Air Force.
1985: Flying Tigers project announced; 273,000
square feet air cargo hub constructed through public/private investment.
1987: RPA granted U.S. Foreign-Trade Zone (FTZ)
No. 138.
1990: Greater Columbus Inland Port established.
1992: FTZ expanded by 288 acres to provide
site for Spiegel/Eddie Bauer 2.1 million-square-foot
catalog distribution center and other land development.
1993: Extension and widening of Alum Creek
Drive and Port Road. Base Realignment and Closure Commission announces second base realignment; U.S. Air Force declares 1,606 acres of land to
be excess to military needs.
1995: Southern Air Transport decides to relocate
its world headquarters from Miami International Airport to RIA. RPA acquires 1,606 acres of excess
land through Public Benefit Transfer from Air Force.

Moving Ahead
Overall, the development of RIA has truly been
remarkable. There were peaks and valleys, especially during the early years, but since 1992 the level
of growth has been steady and substantial. Since
that year, more than 5,750,000 square feet of warehouse/distribution space has been constructed and
occupied. If those projects that are under construc74
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tion or have been announced are added, the figures increase to nearly seven million square feet.
Job creation has also been remarkable. Using all
figures existing and announced, more than 5,400
jobs have been created and retained at Rickenbacker.
Spiegel/Eddie Bauer was the first major project
at RIA and the FTZ since the Flying Tigers hub was
built in 1985. It served as a catalyst for the continued growth of the airport. The project began in
1992, and was much smaller in scope than it ultimately became; it was originally intended to be a
simple expansion of the Eddie Bauer warehouse/
distribution center on the west side of Columbus.
Eddie Bauer began looking at a 60-acre site at RIA
for location of a national distribution center. Eddie
Bauer, and its parent company, Spiegel were well
aware of the many logistical advantages a Central
Ohio location offered. At the same time, Spiegel
was pondering its future in Chicago.
One thing led to another, and the project grew
in scope. It was not long before the project had
outgrown the original site and was, in fact, bigger
than the existing industrial park could accommodate. Spiegel then made the decision to move its
distribution operations to Columbus as well. Now
known as the Spiegel/Eddie Bauer project, it was
several times larger than the original and necessitated the acquisition of additional lands and the
expansion of the FTZ. RPA looked north of its existing borders, across State Route 317 and helped assemble a 188-acre site. The project was completed
in 1994, a mammoth 2.1 million-square-foot facility
that brought the kind of positive publicity and attention of which many locations only dream.
The Spiegel/Eddie Bauer project alone was
responsible for an additional $3.1 million in road
improvements funded by state and local sources. It
also fostered cooperation among Franklin County,
the City of Columbus, Village of Groveport, and
RPA, as the water and sewer agreements had to be
modified and a new Community Reinvestment Area
created for tax abatement purposes.
While helping to assemble the land package
necessary for Spiegel/Eddie Bauer, RPA also obtained
control of an additional 100 acres contiguous to the
Spiegel site. This would prove to be a fortunate
acquisition with ramifications far beyond this project
as it put RPA in a position to do development projects
outside the original base property, which at the time
was still encumbered with the Master Lease.
One company, Landair Transport, Inc., had been
unable to reach agreement on a site within RIA.
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However, Landair quickly came to terms with RPA
and constructed a $7.2 million crossdoek facility on
the newly acquired land. There quickly followed a
series of announcements from a number of prestigious companies: Whirlpool (which built a 500,000square-foot facility), Sun Television and Appliance
(850,000 square feet), Ohio Distribution Warehouse
(254,000 square feet), Timken, Hy-Tek, AT&T,
Seagate, LEP Profit Freight, and many others.
Southern Air Transport (SAT) was in transition
from a high proportion of government contract work
to an increased emphasis on private sector air cargo.
SAT knew that its Miami headquarters was not the
best location from which to compete successfully
in the air cargo arena. It was also most likely going
to lose some of its key facilities to airport expansion
m Miami. SAT decided upon a move to the north
central part of the country.
Through the efforts of Columbus developers
James and Donohew, SAT became interested in RIA.
The Port Authority, with assistance from state and
local development agencies, was able to secure a
commitment from SAT in early 1995. The SAT project
will consist of relocation of its headquarters and
maintenance operations from Miami to RIA over a
two-year period. The twophase project should cost
nearly $60 million to complete. Phase I will consist
of an 80,000-square-foot headquarters office building, a 100,000-square-foot maintenance hangar, and
30 acres of related aircraft ramp and taxiway. Phase
II will consist of a 100,000-square-foot addition to
the hangar. Initial employment is projected at 175,
growing to 400 over several years. SAT and their
airside operations will bring many benefits, both
tangible and intangible, that will further enhance
RIA’s ability to develop its air cargo capabilities.

Lessons Learned
Perhaps it is only human nature, but one of the
mistakes made by most communities that have suffered substantial employment losses due to military
base closure is to develop a mind set that the lost
jobs must be replaced as quickly as possible. While
not a conscious redevelopment strategy, this sense
of urgency seems to be often present, and leads to
shortsighted decisionmaking in planning and development.
RPA was no exception. When the first big opportunity came along, the Flying Tigers project, it
was met with great enthusiasm by everyone involved. But the arrangement was costly. Jobs were
certainly created, but many were seasonal or
part-time. Additional flights were generated into RIA,

125 or more per week; but with no landing, parking or fuel flowage fees, RPA generated no revenues
while shouldering the burden of additional airfield
operating costs.
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Building demolition, environmental remediation,
utility extensions and other site work was needed
to make sites marketable. The development company, unwilling to invest additional capital investment to prepare sites for development, tried to
market sites on an as-is basis. Interest was expressed,
but from 1986 to 1992 no project was finalized. In
1994, RPA, through Miller General Services, successfully negotiated the buyout of the Master Lease,
ending private sector development of its land.
Another lesson began when RPA received the
1,642 acres through Public Benefit Transfer in 1984.
The land came in three separate parcels, not all of
which were completely desirable. The parcels were
quite disjointed. In some cases there was no immediate access to utilities. But these considerations were
secondary to the need to replace the lost jobs.
RPA found dealing with the federal government
and the military to be a slow and at times exasperating process, particularly in the environmental evaluation and clean-up process. While the DoD has
agreed to be responsible for any necessary
remediation, communications in general and detailed
explanations in particular have been difficult to
obtain. For instance, 11 years after RPA’s acquisition
of the land, the contents of the base landfill are still
uncertain. RPA found it necessary to hire its own
environmental consultant to ensure that matters were
being handled appropriately. This process is a costly
and ongoing one for RPA.
The difference in terms and definitions has also
caused confusion and delays in getting projects completed. An example is the determination of “real
property” versus “personal property.” Most of the
time, the definitions of the terms are consistent between the military and civilian sectors, but the times
that they are not can cause frustration. For instance,
the commonly accepted definition for “real property” is land and anything that is permanently attached. Navigational aids should be considered permanent structures under this definition of real property, as they are bolted down to concrete foundations
and served by buried cables. However, the Air Force
considered them personal property and offered no
explanation as to why. Substantial delays in land
conveyance were incurred as a result. As RPA went
through the process of infrastructure improvements
and extensions, it was quickly discovered that much
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of the record keeping for underground facilities was
incomplete, inaccurate, and in some cases nonexistent, records allowed for “dig-ins” and other unanticipated problems with the utility systems. This
caused further unanticipated costs and delays in the
redevelopment effort.
Some of the lessons learned were far less troubling. Military facilities were built for a specific
purpose that required extremely limited access; but
when competing in today’s development market, it
is best to make the product as open and accessible
as possible. Therefore, the less it looks and operates like a former military base, the better.
Having been realigned in 1979, Rickenbacker
ANGB did not get much of the military build-up
money during the Reagan and Bush administrations.
RPA quickly discovered that what initially seemed a
disadvantage was, in fact, to its advantage. While
other bases were saddled with the difficult task of
finding appropriate tenants for their existing buildings, some of which were highly specialized, RPA
was able to remove old structures and develop what
clients required, creating a brand new look and direction for the airport. This “blank canvas” scenario
proved to be an advantage, allowing market-driven
development.
As RPA developed and began to flourish, it became obvious that other elements in the “mix” contributed greatly to the overall success. A cohesiveness and common sense of purpose from the various public entities involved, as well as overwhelming support from the general public and private business sector, proved to be key factors. This was especially true when dealing with the military establishment: a unified, well-supported approach makes
negotiations with Washington much easier.
Another aspect that proved to be a key to
development was RPA’s ability to access public sector funds to leverage private investment. Adequate
infrastructure is imperative if development projects
are to succeed. Through its efforts, and with the
guidance of MGS, RPA was able to attract public
funds for such items as utility trunk systems, arterial
road networks, and airfield improvements. Cooperation and investment by the private sector utilities
have also helped ensure that the airport would have
adequate levels of telecommunications, electric and
gas services to meet clients’ needs.
Finally, highway improvements have proven to
be a particularly valuable asset, and that value will
be evident as RPA intensifies its efforts to develop
its air cargo business. Air cargo and related services
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require large volumes of truck traffic. Most airports,
whose primary business is moving people rather
than cargo, have difficulty in accommodating truck
traffic from a congestion and maintenance perspective. The main highways at Rickenbacker are designed and constructed with heavy truck traffic in
mind, giving RPA a competitive edge as a
multi-modal site.

Recognition
Along with success came national recognition.
The National Association of Installation Developers
(NAID) recognized the outstanding progress of
RPA in 1994 when it bestowed upon the airport
two prestigious awards: the Installation of the Year
Award, which was presented to the RPA for the
air/industrial park, and the Developer of the Year
presented to Miller General Services. Dave Slater,
Chair of the NAID Awards Committee, said of RPA:
“We were impressed by the amount and quality
of development at the base and the planning process implemented to meet development goals.”
And, the Urban Land Institute also recognized
RPA’s successful development efforts when it listed
the project as the second largest generator of jobs
in the country in a recent article.
Most recently, in 1995, the National Council for
Urban Economic Development presented its National Economic Development Partnership Award
to RPA. This award acknowledges the outstanding
spirit of public and private cooperation that helped
make RPA a successful redevelopment story and
engine of economic growth. In all, the successful
turnaround of Rickenbacker has been acknowledged far and wide.

The Road Ahead
The successful conversion of a military base has
been difficult, but rewarding. And the best is yet to
come: we face many exciting challenges. An additional 1,606 acres of developable land were excessed
to the Port Authority recently. Expansion of the FTZ
to other properties in the Central Ohio area to foster economic development is being considered. The
attraction of more light manufacturing to enhance
the creation of jobs is another goal. A comprehensive transportation complex that would include facilities for all freight modes air, rail, and ground
transports envisioned. And other issues - annexation,
incentive issues, physical plant development, and
the fallout from the base closure process must be
addressed on an ongoing basis.
We at Rickenbacker are extremely optimistic
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about the future. We have all the ingredients necessary for success in place: unequaled geographic location, unwavering community support, outstanding physical facilities, and a history of success. All
signs point to a very bright future for Rickenbacker
International Airport.

Rickenbacker
Update
By Jeffrey P. Clarke
Rickenbacker had achieved its purpose. Or had
it? Once a prized place in the United States’ zone
of protection, Rickenbacker Air Force Base at its
first realignment in 1979 appeared destined for
retirement – headed toward the same fate as many
of its brethren military air facilities.

The Rickenbacker “Renaissance”
In fact, the reverse occurred, and now it’s hard
to imagine Rickenbacker International Airport being anything else but one of the world’s premier
cargo centers, so evident is the so-called
“Rickenbacker Renaissance.”
The international business center that today is
Rickenbacker was launched in 1990, with key
changes in how the former military facility would
be developed. A dozen years later, the result of
this focused effort is clearly evident. There is a high
volume of cargo flight activity. Massive industrial
development has occurred. Thousands of people
work at the more than 60 domestic and international companies calling Rickenbacker home.
Today Rickenbacker is the world’s largest public airport focused on cargo, half of which is international. Supporting the movement of air freight
is the primary role of Rickenbacker. Averaging
more than 15 percent annual growth during the
1990s, overall cargo activity in less than a decade
has increased more than five-fold.
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The Rickenbacker area has grown to become a
15,000-acre industrial region featuring a dozen business parks totaling more than 22 million square
feet of industrial space located around the airport.
Numerous private developers have created facilities for some of the world’s leading companies,
including Spiegel/Eddie Bauer, Xerox, PetsMart, the
Gap and Kraft Foods. And one of the most important developers in the region is the Rickenbacker
Port Authority, which is developing more than 3.5
million square feet of air cargo facilities at the airport.
This includes the Rickenbacker Air Cargo Terminal Complex, which now comprises 500,000
square feet of space for high-speed logistics activities in multi-tenant and build-to-suit facilities. The
terminal complex is designed to serve airlines,
freight forwarders, shippers and others looking to
capitalize on an airside, foreign trade zone location.

Second Realignment Announced ...
Then Renewed Progess
Rickenbacker’s second realignment was announced in 1993, with the planned closure of the
Air Reserve Base. However, the airport’s transformation was not hurt by the latest round of cuts.
RPA’s efforts to create a cooperative, pro-business environment have led to the emergence of
four primary businesses in the Rickenbacker complex: (1) e-commerce fulfillment, (2) international
airfreight, (3) freight forwarding and (4) logistics.
Continued growth in these sectors has bolstered
the air cargo, trucking, warehousing and other
distribution-focused activities thriving in the region. Key projects in recent years have included:
★ Federal Express - An $8 million expansion of
its operations and the addition of daily service of
two DC-10 aircraft to carry U.S. mail.

Job Creation

★ Eagle Global Logistics – Expanded its operations into 510,000 square feet of space to meet its
rapid growth needs.

A number of companies are taking advantage
of the outstanding facilities and access to key interstate highways and railroads offered by
Rickenbacker. Federal Express and United Parcel
Service handle international and domestic air traffic through their operations at Rickenbacker. Eagle
Global Logistics also conducts domestic air service
through the airport. Eagle and Forward Air also

★ Despite the economic downturn and the tragedy of Sept. 11, 2001, more than 800,000 square
feet of new space was under development in the
fourth quarter of 2001 at Rickenbacker. This included a 350,000-square-foot facility for Anda
Corp., a pharmaceutical company, and a 126,000square-foot eyewear lens manufacturing lab and
shipping center for Wal-Mart Stores Inc. The latNAID infoseries 77
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ter is part of the “Optical Village” complex of
eyewear manufacturing, packaging and distribution centers located at Rickenbacker.
Along with private business successes,
Rickenbacker continues to play an important role
for the military. It is home of an Ohio Air National Guard “Superwing” squadron of KC-135 refueling aircraft, and in 2001 ground was broken
for a $10 million Navy and Marine Corps Air Reserve Center adjacent to the Air National Guard
facility.

Further Opportunities Remain
For all of its success, perhaps more exciting is
that the area’s potential has yet to be fully realized.
In fact, less than half of the land in the area suitable for industrial buildings is currently in use or
slated for development. All told, approximately
7,500 acres in the Rickenbacker area can still be
developed, including 800 acres for aviation uses
at the airport.
In short, Rickenbacker’s transformation from a
military air base to a component of the privatesector business base has not only been achieved,
it has exceeded expectations, and the Rickenbacker
area now is an aviation and economic asset providing access to the world’s markets.
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