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CHAPTER I

INTRODUCTICN

Statement of the Problem

Analysis of events that have occurred after a base closure or
realignment has been announced, indicates that in nearly every
instance the initial inclination of the local community has been to
appeal for reversal of the DOD decision to close or significantly cur-
tail activities at the installation selected. The struggle to maintain
the status quo is carried out in lieu of developing and implementing a
plan for recovery and redirection of the economy. A very small per-
centage of those communities appealing the decision are successful in
obtaining the reversal so vigorously sought. Nevertheless, this
adverse public reaction to the announced DOD action results in both
lost time and money to the Air Force since additional operation and
maintenance expense is incurred in maintaining an installation in
excess of defense requirements. Furthermore, the community has
also been found to be similarly affected since the time spent in pro-
testing a closure or realignment action is time lost toward implement-
ing recovery plans and attracting new tax-paying, job-producing

industry to replace the economic loss of the base.
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As a result of this impasse, the Air Force Civil Engineering

Center has identified a need for development of a set of general eco-
nomic recovery programs to be utilized by Air Force planners during
the environmental impact analysis process. The intent of this set of
programs would be to assist in mitigating the severity of the adverse
impact that is perceived by a community affected by a base closure
or realignment when the Draft Environmental Impact Statement (DEIS)
is released. Whenever a particular military hastallation is selected
for study in a closure or realignment proposal, programs applicable
to the economic character of the community would be drawn from the
general economic recovery set as the initial presentation to the com-
munity. This select set of programs could then be released simul-
taneously with the DEIS to demonstrate to the community that there
are practical alternatives to the retention of the installation that will
preserve or enhance the quality of life in the community. Thus, the
problem for research is that no general set of economic recovery pro-
grams presently exists for use in providing possible solutions that
would help mitigate the unavoidable impacts perceived by communi-

ties affected by a base closure or realignment.

Background

Base and Community Interrelationships. An Air Force base and the

local community become very interrelated over the years of the




base's existence. This interrelationship is the result of many factors
that can best be described by the manner in which support require-
ments are generated on the civilian community by the military base.
As a military installation grows and becomes established in the local
community, the community must often expand public facilities (e. g.,
parks, utilities, fire protection, and police protection) in order to
adequately serve the increased population directly employed by the
base as well as the concomitant increase in the population employed
by the service industries that support the base and its employees.
This population growth necessitates expansion of the school system
to accommodate the associated increase in enrollment of military and
civilian dependents. The community becomes accustomed to the
base payroll, a large portion of which is spent in the local area, as
well as the social and cultural contribution to the community of the
personnel attached to the base. This interdependence becomes so
comfortable that few communities make " . . . any effort to attract
new job-producing industries to offset the possible loss of the mili-
tary base [12:5]."" As this relationship between the military and
civilian community develops into one of greater reliance on the base
by the local community, the leaders of the community become very
sensitive to proposed realignments that might affect ''their'' base.
Prospects of disappearing jobs, vacant houses and apartments, local

businessmen suffering under the loss of a potentially significant
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portion of the buying public, and the loss of federal impact aid to
schools move local officials to react to closure or significant realign-

ment announcements in a negative way (12:5).

The Need to Reduce Inefficient Bases. In spite of the beneficial

aspects of this comfortable relationship between a military installa-
tion and the local community and notwithstanding the general desire
of the local community to retain the base, changes in the military
force structure can become necessary. New defense requirements
and improved technology can make a base inefficient for required
operations or surplus to long term defense needs. Strategic deci-
sions concerning national defense must be made in the best interests
of the entire nation. Retention of bases that have outlived their use-
fulness only causes unnecessary expenditures of funds. The need to
reduce these inefficient operations is summed by Vernon Hagen:
Failure to eliminate obsolete facilities dilutes the

efficiency and effectiveness of the nation's military

forces. Like it or not, there are limited resources avail-

able to satisfy the unlimited needs of the total society.

Therefore, in peace or war, only limited resources are

available for defense. Every dollar or any other resource

which is committed to one activity means less resources

available for some other activity and thus a potential loss

in effectiveness [7:3].
Furthermore, realignment actions are becoming more necessary to
maintain an installation posture consistent with reduced force levels

and training requirements as the number of men and women in uni-

form decrease,




Since 1968, approximately 1,400 installations have been
closed (26:4). Although many of the bases were small, others
employed a significant percentage of the local work force. A reduc-
tion in employment resulted in a definite impact to the community
well being. A total of over 2,000 installation closures and realign-
ment actions have been accomplished since 1961 when President
John F. Kennedy instructed the Secretary of Defense '' . . . to reap-
praise our entire Defense strategy . . . the efficiency and eccnomy
of our organization--and [consider] the elimination of obsclete bases
and installations [10:6].'" At the time of the President's instructions,
the United States had acquired a considerable array of military facil-
ities. Despite the fact that many installations were recognized as
outmoded " . . . internal U.S. political pressures were usually
directed toward retaining these facilities long beyond their military
usefulness [12:5]."" The overall need for an efficient military to pro-
vide necessary national defense posture at minimum cost was the
primary consideration in the aforementioned realignment decisions.
The Department of Defense (DCD) re-emphasized that the Pentagon
was responsible for the security of the nation and " . . . not really
for the creation of a level of demand adequate to keep the national
economy healthy and growing [12:10]." As a consequence of these
decisions and actions, many small communities were fcrced to endure

a period of recovery from the loss of a military installation in order




that national defense requirements might be met in an efficient, mini-

mum cost manner,

Community Reaction to Base Closure Announcements. Experience

has shown that once a closure has been announced for a particular
base, the reaction from the surrounding comrnunity tends to follow
five very definite stages (5:41):

1. Disbelief

2. Efforts to rescind the decision

3. Open panic

4. Resignation to the inevitable

5. Decision that the closure was probably, in balance,
advantageous for the economy.

The first two stages culminate in appeals to the Secretary of Defense
and Congress, .generally to no avail since few closure decisions have
ever been reversed (5:39). After confirmation that a nearby installa-
tion will definitely close despite the appeals, the community begins to
behave in a state of panic, However, available information indicates
that in most cases the more pragmatic community leaders prevail and
guide the community into the fourth stage relatively quickly. Viewing
the scheduled closure action with resignation to the inevitable, the
community begins to analyze the action without the initial, emotional
response and begins "', . . to see the closure as a good opportunity

for the city to obtain a non-military economic foundation [5:39]."" The




resultant implementation of plans and programs to compensate for
the loss of the military mission from the community environment
then generally leads to full recovery.

Successful recovery efforts lead to the stage five reaction.
It becomes readily apparent that the closure action is not so serious
as to be impossible to overcome. Indeed, one principal study of base
closures from the 1964 announcement concluded that the affected com-
munities "' . . . incurred much less severe changes in economic
activity than those which appeared to be anticipated by the publicity
and concern generated [5:4]." Furthermore, the latest Cffice of
Economic Adjustment article reported that at 38 locations receiving
major economic assistance prior to 1975, 93, 000 jobs have been

gained against the 89,000 lost (52:19).

Assistance to the Local Community. Since 1961, DOD assistance to

communities affected by base closures and realignments has been
accomplished through the Cffice of Economic Adjustment (OEA). The
OEA role is one of representing the Federal Government in coordinat-
ing the resources of numerous other agencies toward assisting the
affected community (12:ix). The concept behind the assistance is that
economic recovery is the responsibility of the local community; how-
ever, the DOD can be instrumental in aiding the local community to
attain strong local recovery through four primary actions. These

main categories of action are best described as (52:15-19):
7




1. Mobilization of Federal financial resources to
provide available grants, loans, and loan guarantees to
impacted areas.

2. Development of a strategy of action for the com-
munity as a possible avenue to recovery.

3. Priority placement of DOD employees to insure
that career employees have an opportunity to relocate to
another DOD job, thus reducing the unemployment burden
on the local economy.

4, Familiarization of affected communities with
General Services Administration (GSA) procedures that
permit the local community to acquire excess facilities
and land at fair market value without entering into com-
petitive bidding with other parties.

Cn March 4, 1970 the Inter-Agency Economic Adjustment
Committee (EAC) was formed with the Secretary of Defense as chair-
man (18:5), The OEA serves as the coordinating arm of the ;EAC and
as such the role of CEA has not changed, but rather the emphasis is
on a more formal relationship with other Federal Agencies (these
agencies are now members of EAC) than before the creation of EAC
(18:1). The OEA responds to local impact areas only upon invitation
of the impacted cormmunity (18:8), This reinfiorces DOD belief that
leadership in recovery is the responsibility of the local community
with the DOD providing support in the form of funding and technical
expertise. Another important fact concerning the local community
feaction is best described by Mr. Lynch.

Efforts to utilize political pressure to reverse the

base closure decisions have been totally unsuccessful
during the 1961-1968 period. Moreover, a prolonged
political battle eliminates any possibility of early recov-
ery planning. Cnce the closure decision is affirmed,

the affected community would be well advised to center
its attention on the demanding conversion task [12:xii].

8
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The National Environmental Policy Act. The National Environmental
Policy Act (NEPA) of 1969 ushered a new variable into DOD planning
procedures concerning projects that affect the environment., As
stated in Section 2 of the Act,

The purposes of this Act are: To declare a national

policy which will encourage productive and enjoyable
harmony between man and his environment; to promote
efforts which will prevent or eliminate damage to the
environment and biosphere and stimulate health and wel-
fare of man; to enrich the understanding of the ecologi-
cal systems and natural resources important to the
nation; and to establish a Council on Environmental
Quality [2:23].

It appears that initial Air Force response to NEPA was the
consideration of environmental impacts of the physical nature, i.e.,
air, water and noise pollution. The initial Air Force Regulation 19-2,
"Environmental Assessments and Statements, ' 20 January 1972,
approached environmental impacts only from the physical aspect with
no mention of assessments concerning base closures (22:7-8). Air
Force procedures to respond to environmental impacts resulting from
Air Force projects and programs have been developed. As one

example, the Air Installation Compatible Use Zone (AICUZ) concept

has been highly innovative.

The Air Installation Compatible Use Zone Concept. The Air Force

already has considerable experience in proposing plans and programs
to community leaders in the implementation of the AICUZ program.

Primarily directed towards the control of land encroachment around

9




Air Force bases, the main thrust is to act as a land use planner for
the local community by providing suggested uses which are compati-
ble with a base's mission (55:6). This program is an example of the
Air Force responding to the needs of communities located near Air
Force installations in recognition of the requirement established by
NEPA and, significantly, in response to the Air Force's need to per-
form its mission unencumbered by the consequences of community
encroachment on airfield traffic patterns.
Experience has shown that when unguarded develop-

ment impinges upon a facility's accident potential areas

and/or high noise zones, the impacted groups soon seek

relief. This can range from the imposition of ''quiet

hours'' to the complete closure of a facility [21:I-1].
The Air Force has therefore, found it to be in its best interest to per-
form some planning functions which would normally be considered the
exclusive purview of the civilian community in order to facilitate

efficient and expeditious accomplishment of the overall Air Force

mission.

Proposed Closure of Richards Gebaur AFB, The Air Force interpre-

tation that NEPA was solely concerned with physical impacts was
successfully challenged in April of 1975. At this time the courts
restrained the Air Force from taking further action to realign the
mission at Richards Cebaur Air Force Base, Missouri (RGAFB)
until a detailed Environmental Impact Statement (EIS) was prepared

(14:3). The contention of the suit was that an EIS had not been

10




prepared as a decision making input (13:2,52). The primary factor
in this case was that the initial assessment prepared by the Air Force
determined that the proposed moves were not major federal actions
and would not significantly affect the local community. As it turned
out in the hearing and in subsequent research by the Air Force, there
would be significant impact on housing and other socio-economic
fa;tors in the RGAFB community (14:4).

The RGAIX' B case has caused the Air Force to conclude that
complete compliance with the spirit of NEPA requires the consider-
ation of socio-economic factors, as a result of an installation closure,
to be a possible environmental impact. As such, the Air Force has
determined that the guidelines of NEPA should be followed in the
decision process concerning base closure or realignment studies in

the same manner as the guidelines are used in projects that concern

physical impacts on the environment.

The Air Force Approach to NEPA. The current Air Force approach

to meeting the requirements of NEPA is outlined in the Air Force

Handbook for Environmental Impact Analysis. The Environmental

Impact Analysis Process (EIAP) is conducted to quantify "' . ., . the
environmental effects of a proposed action and alternatives . . .
[4:9]." The EIAP must answer the following questions (4:9):

1. Will the proposed action have a significant effect
on the quality of the human environment? ~

)4




2. Will the project involve or is it likely to create
public controversy?

The Air Force considers the EIAP as a process used to
discover and q-uantify potentially significant impacts, the whole
purpose being "', . . to avoid or minimize adverse impact--not just
justify it [15:31]."" The output will be one of two reports, a Negative
Determination (ND) or a Candidate Environmental Impact Statement
(CELS). In the case of the ND, the EIAP terminates and the project
continues (4:9). However, if it is determined that an impact state-
ment is required, a CEIS must be prepared (4:9). The CEIS then
proceeds through Air Force channels for a final decision of impact.
If approved the CEIS beccmes a Draft Environmental Impact Statement
(DEIS) and is released for public review and hearing (4:7-9). All
comments relative to the DEIS must be incorporated in a Final
Environmental Impact Statement (FEIS) which then goes through Air
Force channels and completes the planning process (4:10).

It is important to note that the law dces not'' . . . stipulate
that when an assessment is unfavurable, a project cannct be pursued
[8:54]." However, the intent of the act is that the impact be consid-
ered, alternative approaches outlined and the zifected community be
allowed to comment on the project. In other words, NEPA estab-
lishes a well defined decision process that insures the inclusion of

all inputs germane to the problem before a final decision is made.

12




In order to gather the information necessary to develop a
DEIS concerning an installation being considered for closure or
realignment, the Air Force has designed the Tab A-1 of the base
Comprehensive Plan in such a way that the information required for
the DEIS is available in the Tab A-1 (4:11). The use of the Tab A-1
or Environmental Narrative allows the Air Force planner to develop
the required impact predictions concerning the degree of impact the
proposed action will have on the local community.

It should be noted that since the EIAP is a decision making
process, no decision concerning the proposed action can be made
until after the FEIS has been filed. For this reason, it has been
deemed inappropriate for CEA to provide recovery planning assist-
ance to the local community during the decision process. The impli-
cation of such assistance would be that the OEA invclvement is indica-
tive that a decision to close a particular installation had in fact
preceded the official decision process (17). As a result, OEA does
not lend assistance until the formal decision process is complete, and
does so then only if requested by the community leadership. There-
fore, during the entire decision process, the community is generally
faced with a worst-case prediction of impacts as stated in the DEIS
with little impact-mitigating guidance available to soften the blow.
The time between the release of the DEIS and announcement of the

final decision generally ranges from 12 to 15 months (17). Thus,
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there is currently a large period of time where a base/community
under study is in limbo. This time could be better spent in examining
various courses of action in the event installation closure becomes a

reality.

Early Efforts to Aid Planners in Predicting the Impact of Installation

Closure. Initial analyses of the impact of base closures on the sur-
rounding community was conducted by historical case studies. These
studies by Lynch and Daicoff focused on determining the community
reaction as well as the effectiveness of Government assistance pro-
vided (53; 12). Two developments from these studies are of interest
to this research effort. A composite economic recovery appreoach
based on studies of bases closed during the period 1%¢l to 1368 was
developed by Mr., Lynch (12:xi-xiii). In trying to determine the
severity of a closure or realignment on the local community, Mr.
Daicoff related the actual reduction in the DOD work force to the total
employment of the community. Mr. Daicoff judged a job loss of over
three percent of the total population to be severe, and a loss of one
percent to be moderate (5:12).

In trying to assess potential impact of installation closures,
the Construction Engineering Research Laboratory (CERL) has con-
ducted work culminating in computer-based data systems that provide
environmental information to be used by the preparer of impact

assessments in predicting the impact of the proposed project (G:7).
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Of particular interest to this research effort is the Economic Impact
Forecast System (EIFS). The EIFS addresses socio-economic
changes caused by proposed projects, and points out severe problems

early in the decision making process (1:7).

The Effect of Impact Prediction in the DEIS. The impact of NEPA

upon the base closure or realignment process has been twoiold. First,
the law has directed that proponents of the project must attempt to
predict the impacts that would result from the proposed action.
Second, the aifected community is allowed through public forum to
provide inputs to the decision making process. The community may
take exception with the DEIS and any issues that arise at this stage of
the process must be considered in the Final Environmental Impact
Statement (FEIS).

In regard to meeting the responsibility of impact prediction,
several methods are being utilized by the Air Force., The Air Force
Comprehensive Plan, Tab A-1 contains information necessary for
predicting impacts on a local community. Additionally, the CERL
developed Economic Impact Forecast System (EIFS) predicts impacts
for an identified community, given the number of personnel aifected.
Cne problem beginning to surface concerns the accuracy of these pre-
dictions, The predictions presently being developed indicate a high
degree of impact severity that has not been substantiated by experi-

ence. This situation is most likely the result of Air Force planners
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desire to be completely thorough in their impact identification
process. Unfortunately, these exaggerated predictions have the
effect of strengthening the community's resolve to prevent the loss
of a local military installation (11).

An analysis of the history of installation closures and rea-
lignments indicates that the local community's initial reaction to a
reduction has been one of general unacceptance. Communities have
sought to maintain the status quo. The recent developments previ-
ously noted have aggravated this situation and tke prospects of
lengthened delays in the clcsure/realignment process have been the
result. The severe impact predictions currently being furnished in
Federal DEISs have the net effect of further intimidating communities
that are already fearful for their economic well-being in the face of a
proposed closure or reduction. This increased intimidation can pro-
vide the necessary motivaticn within the community leadership to take
advantage of the NEPA -mandated opportunity to comment on the DEIS
and use this process to postpone the actual reduction action as long as
possible. However, once the comrmunity's comments have been
answered and the FEIS filed, the proposed closure or reduction can
proceed. The FEIS is not an approval/disapproval decument, only
one of consideration. The community, then, has spent a great deal
of time and energy in a futile effort to retain the installation; energy

which could well have been spent in plotting a course of economic
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recovery. With the decision to proceed with the installation closure
or realignment, OEA steps in (if requested) and lends its expertise
in assisting the community in the formulation of recovery plans. The
principal observation to be made here is that the closure or realign-
ment process is well downstream before a comprehensive recovery
program is even formulated, much less implemented. Time spent

opposing the reduction is lost to the recovery effort.

Justification
The effect of the predicted impacts contained in the DEIS,

then, is to polarize members of the community against the proposed

v
g

action rather than to eacour- - them to consider economic develop-

7 4
ment alternative ;‘haf‘]might be appropriate. This circumstance is

Z

not surprising because the DEIS currently provides only a small
amount of impact-mitigating information. The DEIS does not suggest
economic development ideas that have been successful in other clos-
ures, and as a result members of the community have little to direct
their attention to except the degree of predicted impact., If some
possible recovery strategies appropriate to the community in question
could be provided at the same time that the DEIS is released, the
community may be encouraged to be more pragmatic and begin
recovery planning before the lengthy decision process is complete.

There exists a need for an established framework that will

enable Air Force Planners developing the DEIS to not only predict
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the impact of base closure but also to provide possible economic
recovery scenarios that are appropriate, given the local community's
situation. This inclusion of proposed solutions to unavoidable impacts
has the same net purpose as other Air Force/community planning
programs such as AICUZ: to assist the local communities in coping
with the problems posed by the defense mission in such a way that the
interests of both the Air Force and the civilian community can be
served. These possible recovery scenarios can be developed out of
past closure experiences. Synthesizing the lessons of the past into
usable classes will allow the Air Force planner familiar with the local
situation to extract those ideas successful in similar situations for
consideration by local community leaders.

Consideration of proposed solutions early in the EIAP should
provide the impetus to the community to reject the impulse to fight a
proposed closure and enable it to begin preparing a recovery plan with
little or no delay. The Air Force benefit derived from using this
proposed-solution framework would stem from the time savings
realized from increased acceptance of a closure decision by the
members of the local community, Furthermore, the Air Force
would experience greater fulfillment of its obligation to minimize the
impacts of the closure action felt by the surrounding civilian commun-
ity. Should the decision be made to keep the nearby military installa-

tion open, their head start at economic development would not have
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been wasted. Their plan could serve as a basis for further diversifi-
cation of their local economy, so as to become less dependent upon

the presence of the military.

Objectives

The objectives of the proposed research are: (1) to develop
a set of general economic recovery programs that can be used to
provide possible solutions that aid in mitigating the economic impacts
of an installation closure or realignment as perceived by the affected
communities; and (2) to determine whether separate frameworks need
be designed to deal with base closures or reductions of varying
impact where impact is expressed as a function of civilian jobs lost

in the local area as a result of installation closure or realignment,

Research Questions

The answers to the following research questions will provide
the means to fulfill the research objectives:

1. What factors should be considered in the development of
a set of general economic recovery programs that can be used to pro-
vide possible solutions that aid in mitigating the econcmic impacts of
an installation closure or realignment as perceived by the affected
communities?

2. Is there a difference in viable solutions to base closures
or realignments based on the degree of impact when expressed as a

function of civilian jobs lost in the community?
19




CHAPTER LI

METHODCLOGY

Scope

This research effort attempted to identify those factors
considered suitable for inclusion in a2 framework designed to assist
Air Force planners in proposing initial solutions to the unavoidable
impacts facing a community located near an Air Force installation
designated for closure or realignment. The population for this study
consisted of all communities affected by an Air Force base closure
or realignment action between the years 1969 and 1975 (inclusive).
From within this population, the sample studied consisted of all com-
munities that, (1) experienced 2 reduction in jobs of one percent or
more of the total Standard Metropolitan Statistical Area (SMSA) work
force, as defined by the Bureau of the Census (20:849) and, (2)
received assistance from the Oifice of Economic Adjustment (OEA)
in their recovery efforts. In those cases where there was no applic-
able SMSA, the work force of the county that the installation was
located within was used.

The sample of affected communities analyzed was further

divided into two classes, A job reduction due to a base closure of
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between one and up to three percent of the total work force was
termed moderate and a reduction of three percent or greater was
considered severe., The class division was based on Daicoif's
methodology (5:12), which set the impact percentage purposely low
S0 as to err on the conservative side when determining impact.

The population was limited to the specific time firame out-
lined above for two reasons. The first reason is that comprehensive
case studies have been conducted on many of the installations closed
prior to 1968 (7; 12). The work of Lynch during this early time
frame provides the initial basis for the method of analysis to be con-
ducted by this research effort (12:xi-xiii). The second reason is that
those closures occurring prior to 1969 represents a time during
which the successful recovery of many of the affected communities
could possibly be attributed to the prosperous state of the national
economy (5:4), In order to provide an accurate framework for
present day use, the research will be conducted for a period of time
much more representative of the state of the economy that the nation
is now experiencing.

The initial work of Daicoff measured severity of impact as a
percentage of the total jobs reduced on the installation compared to
the total community population (5:12), The OEA measures the
success of its efforts in a local community recovery by determining
the number of replacement jobs established after the impact

2l
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occurred. To make this determination, the total number of civilian
jobs eliminated as a result of the closure impact is compared to the
number of replacement jobs created by the community's recovery
program (53:19-20).

Clearly, the OEA approach to economic impact attenuation
has reduction of the local unemployment rate as one of its basic
tenets. Consequently, personnel actions which do not contribute to
the local unemployment rate are not seen as having an adverse
impact. For example, since the majority of the military personnel
assigned to an affected installation are transierred to other locations,
they do not join the ranks of the unemployed and hence do not consti-
tute a direct, adverse impact. It has also been found that many of
the military personnel's dependents vacate jobs in the community to
move with their sponsors (5:30) to create employment opportunities
for others. Department of Defense civilian employees affected by the
installation closure have the opportunity to move to civil service jobs
elsewhere rather than join the unemployment roles and many do move.
Since 1964, 62% of all DOD civilian employees so affected by defense
realignments have been relocated through the Priority Placement
Program (53:15-16).

Thus the economic impact on the community results largely
from the DOD civilians who elect to remain and the loss of those jobs
in the community that were principally supported by business from

2




the military installation. This latter impact, generally referred to
as the multiplier influence, has been found to have considerably
different effects on the community economy for military and civilian
job losses., The OEA has determined that the military multiplier for
job reductions is 0.66 while the multiplier for DOD civilian job losses
has a mean value of 1,53 (18:39). That is, a reduction of 100 mili-
tary positions at an installation has the resultant impact of 66 job
losses on the local economy. Thus civilian reductions at an installa-
tion affect the community employment almost two and a half times as
much as the military reductions. This domination of the employment
impact by the DCD civilian job loss provides the rationale for the
CEA's measure of a successful recovery.

However, the impact of a large military personnel reduction
accompanied by a small civilian personnel reduction is considered by
the researchers to be significant though not as pervasive. This
eifect is demonstrated by several communities that experienced
insignificant civilian impact (i. e. less than 1% of the work force)
coupled with large military personnel reductions and were impacted
to the extent that they warranted full OEA assistance. The research-
ers determined that cases fitting this description constitute instances
of significant impact of value to this research and included them in
the study population as members of the moderate reduction classifi-

cation.
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Data Collection

The principal data source for this research were the case
files of affected communities for which CEA has provided assistance.
These files are located in the Washington, D.C. office of CEA.
Obtaining information necessary to answer the research questions
required review of the recovery histories of the individual installa-
tions meeting the requirements of the research population. A per-
sonal visit by the researchers to the offices of OEA was conducted
to examine the case histories as documented by CEA,

Secondary sources of information for this research con-
sisted of personal interviews with CEA personnel and the review of
other related literature such as periodicals, news releases, or
government documents that were, generally available to the public
and served to provide further relevant information concerning the
affected communities under study., The OEA personnel selected for
the interviews were chosen only if they were directly involved with
assisting the members of an affected community in plotting a course
of recovery actions at some time during the period 1969 to 19753,
inclusive.

In order to determine base closure/realignment actions to
be included in this research effort, a listing of Air Force installa-
tions affected by closure or realignment actions was compiled. The

major announcements during the time pericd 1669 to 1975 occurred
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on 24 April 1969 (30), 29 October 1969 (3; 28), 6 March 1970 (29),
13 March 1971 (6), 17 April 1973 (31), and 22 November 1974 (32).
Referring to this comprehensive list of closures, the researchers
reviewed the OEA project file list to select those affected commun-
ities that would be inciuded in the research effort. Many commun-
ities affected by an installation closure, found in the CEA files were
of a technical assistance (i.e., advisory) nature only and were not
considered in the case studies. For the remaining communities, the
percentage of the total labor force losing jobs as a direct result of
the installation closure or realignment was determined. If the job
loss percentage was rfound to be between one and three percent, the
impact was labeled moderate. A job loss percentage greater than
three percent was considered severe. In several cases, the per-
centage of civilian reductions to total labor force was less than one
percent, yet there was a very large military reduction. In those
cases where the total military and civilian reduction was greater
than two percent of the labor force, the resultant impact was labeled
moderate. Appendix A lists all Air Force installations affected by
the base closure/realignment announcements for the period 1969

through 1975.

Analysis of Data

Each case study meeting the specified criteria was sub-

jectively analyzed in order to identify those factors in each case
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study that should be included in a framework that is intended to help
mitigate the perception of adverse impacts in communities faced
with closure or realignment of a nearby Air Force installation. The
analysis used a common reference point for extracting pertinent infor-
mation from data sources in the form of a set of standard questions
to be asked concerning each affected case under study. The questions
have as a basis the {ramework of suggested methods for community
recovery developed by Mr. John Lynch in his study of closures and
reductions that occurred during the period of 1561 through 1967
(12:xi-xiii, 17-18). The instrument used in the evaluation of the
cases selected for this research is contained in Appendix B. Data
extracted from the files answering the listed questions was accumu-
lated in summary form by case and is contained in Appendix C.
After tabulation was accomplished, the researchers made a

subjective determination as to whether a distinction between those

techniques used in recovery actions in cases of moderate impact, as

opposed to those having severe impact, was warranted. The resul:
of this determination was used to decide if a distinction between
moderate and severe impact is appropriate, and if so, whether more
+ than one framework is required for the differentiated impacts.

In order for a factor identified in the case studies to be

included in a proposed solution framework it must have met, in the

opinion of the researchers, the following criteria:
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1. The factor is general in nature to the extent that its
effect or benefit could be applied in locations other than the one it
is found to occur.

2. The factor is of utility in a planning situation such that
the Air Force personnel tasked with providing a set of proposed sclu-

tions for community use will have a framework cf sufficient

substance so that a reasonably concrete set of proposals can be made.

General reference to positive attitude and community confi-
dence, for example, were excluded from the iramework. Even
though these factors are important in a recovery effort, they are
viewed, in the opinion of the researchers, more as 2 means to an

end than a proposed solution.

Assumptions

1. Sufficient information for each case was available in the
CEA files to enable the researchers to discern an accurate appraisal
cf those events that were dominant factors in a particular communi-
ty's recovery effort.

2. Soluticn methods found to occur in case files of CEA
constitute a representative sample of those factors which should be
included in the framework.

3. Any area affected significantly by a job reduction due to

losure or realignment of a nearby base did request assistance from

CEA.




4. Interviews of OEA personnel were accurate representa-
tions of fact concerning the recovery actions under study and as such

could be included as a data source for this research.

Limitations

1. A complete census of all information pertaining to a
significant base closure or realignment case was not accomplished
due to externally imposed time and manpower constraints. There-
fore, this research will limit its data collection to the case files
located in the Cffice of Economic Adjustment in Washington, D.C.
and when apprcpriate to data available from the General Services
Administration.

2. Since the CEA does not assist affected areas unless
first requested by the local community, use of OEA case files will
have the effect of limiting the sample to only those affected commun-
ities that have requested aid from OEA,

3. Factors which were driving forces in the recovery
eiforts of communities early in the recovery efiorts cf communities
early in the research period (i.e., 1968 or 196%) may have little
practical application in a proposed framework for considering future
recovery actions,

4, The final limitation pertains to the availability of
sufficient data in the early stages of the research period. Potenti-

ally relevant information may have been lost or destroyed, and
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individuals that may have had first-hand knowledge of the events
surrounding a given community's recovery eifort were no longer

available for interview.
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CHAPTER III

PRESENTATION OF THE RESULTS

Introduction

Review of the cases selected for analysis appears to support
the contention that a carefully thought out recovery plan can replace
the jobs lost by a community due to an installation closure. Indeed,
of the 21 cases analyzed, a total of 17,080 replacement jobs were
obtained for the 7,352 civilian jobs lost in the corresponding defense
reductions. The analysis to follow will review the data from each
question obtained through application of the standard questionnaire
(see Appendix B) and attempt to identify characteristic recovery
actions that communities so affected in the future could utilize in

their recovery eifort.

Presentation of the Data

Question One. Those reductions meeting the criteria of having

experienced a moderate impact as defined in this research (i.e.
experienced a reduction of civilian jots totaling from one to three
percent of the local work force) are listed in Table I. Those reduc-
tions where a severe impact occurred (i, e. a reduction of civilian
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jobs that was greater than three percent are contained in Table
1I.

In cases where the total military and civilian personnel
reduction was greater than or equal to two percent of the local work
force, the researchers determined that a sufficient impact had
occurred on the nearby communities for their recovery programs to
be of value to this research. Such cases are therefcre included in
the moderate impact classification even though they may not meet

the one to three percent civilian joo reduction criterion.

Question Two. The affected communities were classified within six

different categories as shown by Table III. Some general observa-
tions apply when considering the community characteristics within
each category. All eight communities classified as agriculture/
ranching planned to utilize the announced closure as a chance to
attract industry (at least light manufacturing) to their area. Commun-
ity leaders viewed the potential availability of the military installa-
tion's land and facilities as affording an excellent opportunity to
attract the new commercial or industrial enterprises necessary to
diversify the local economy.

Those comrmunities with light manufacturing {irms already
in existence saw the chance to attract additional industry through the
use of the airfield and excess facilities. This approach was evident

in cases where the community was classified strictly as light
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manufacturing as well as in those communities characterized as
having economic bases in light manufacturing and agriculture. Those
communities classified as a transportation hub also attempted to
attract industry through airfield use or developed the airfield as a
community airport as a means of developing or improving the area
recreation and tourism industries. The three communities classified
as having abundant education facilities believed that the high quality
of human resources provided by these educational facilities was an
asset in attracting industry to their communities.

Those communities classified as rural placed little emphasis
on attracting industry to utilize the excess facilities on the Air Force
installation. Of the seven communities so classified, six planned
some type of educational use, with the primary motive being their
desire to eliminate area social deficits and thereby help attract pros-
pective industry. It should also be noted that only one of the seven
excess facilities (Bakalar AFB) had an airfield. The nearby com-
munity of Columbus fully committed their recovery effort to convert
this airfield to a municipal airport. Some of the remaining commun-
ities expressed little desire in utilization of the surplus facilities
until some time after the closure announcement, preferring to pin
their hopes on re-use of the installation by another Federal agency.
This approach lengthened the period of economic impact experienced
by the community in excess of what it need have been.
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The two principal obstacles that beset the communities in
successful re-use of the excess bases came in the form of loca
disinterest (Lewistown, Montana and Burns, Oregon) as well as
conflicting proposals for re-use of the facilities (Carnarillo and
Novato, California) to GSA. Conflicting proposals are detrimental
to all involved. During the negotiations, the facilities deteriorate
as they lie idly by. Final determination in the Camarillo case took
six years and negotiations with GSA are still underway in Novato,
although the city of Novato has adopted the role of observer to let
the Marrin county leadership be the sole negotiator with GSA.

Another obstacle arose at Chicopee/ILudlow, Massachusetts
due to DOD requirements to retain the airfield, In every case
studied in this research which had an airfield available for re-use,
the airfield and associated flight line shops and facilities were a
major attraction for industry. In the case of Westover, the available
education assets (another previously mentioned factor) still provide
a skilled labor force that is attractive to desirable industry.

The problem areas that then become the principal delaying
factors in productive re-use of the property are related to planning
new uses that do not conflict with the remaining military units,
establishing metes and bounds of the land parcels to each granter,
and equitably dividing the costs of segregating utility system opera-

tions and maintenance for the parcelled property.
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The most significant distinction among the ways community
assets were exploited in the recovery effort was not wholly related
to the type of economy extant to the area at the time of the defense
reduction. The existing economic structure did affect detailed
aspects of the closure (e.g. what specific class of industry would
find an area attractive), but the principal difference in overall
recovery strategy had its basis in whether or not an airfield was
available for re-use, not the intrinsic assets originally considered
important by the researchers. If there was an airfield available, it
appears that the provisions of the Federal Surplus Property Act made
it easier for the community to plan for revenue-generating re-use of
the surplus property provided the airfield was converted to public
aviation use. In such cases the surplus property can be conveyed to
the community under a public benefit discount. Where no airfield is
available, however, such conveyance discounts are available only
ior public recreational, educational, or health-care uses. Other
uses of the property would requixle the community to obtain the
property from GSA at the fair market value, a fact which would virtu-
ally preclude small communities from independent re-use of the
property, or require that the take-over entity have bonding authority
in order to raise the required revenue, These considerations

strongly compel communities to take advantage of the public-benerfit

provisions of Federal law. A further differentiating aspect of the

i




re-use plan in those closures where no airfield is available is that
military installations which did not have flying missions did not have
large industrial space available. Facilities such as aircraft mainte-
nance hangars and jet engine shops were not needed to support the
military mission and consequently the '"instant space'' useful for

attracting manufacturing industry was lacking.

Question Three. Review of the cases reveals that the state role

ranged from absolutely no involvement to almost complete direction,
as in case of the Commonwealth of Puerto Rico. Enabling legislation
of some nature was required in the states of Oklahoma, Massachusetts
and Texas in order to set up the corporation to represent the affected
community and serve as its take-over entity. There were no cases
recorded where existing state statutes hindered the community's
recovery effort. It also appears that there were no delays experi-
enced while awaiting specific enabling legislation. The only evidence
of hinderance surfaced in the Cama‘rillo case where the local com-
munity leaders felt there was a delay of State Department of Trans-
portation funds, and even in this instance, the transportation funds
were not directly related to the re-use of the defense facility. These
funds were a necessary part of the area (Ventura County) development
plan.

State involvement was most evident in casés where regional

interests were prevalent, Tennessee state officials met with various
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representatives of the Smyrna area to work for a recovery beneficial
to the entire region instead of allowing parochial interests to reduce
the excellent possibilities of installation re-use. It was felt that

"+ . . this cooperative effort made possible the acquisition of air-
port facilities far superior to any that a single city could envision for
itself in the foreseeable future [6:41]. !

It was also noted that state or regional needs that did not
exist solely in the nearby community were identified in several
recovery efforts. Requirements such as regional vo-tech education,
health care and fire and police training, items that might go
unnoticed by the local re-use committee, were identified by the state
and utilized in the recovery effort.

A very effective form of assistance was noted in Texas
where the Texas Regional Planning Commission acted for the com-
munity in dealing with Federal and State agencies. The community
in this case was Sherman/Dennison, Texas which, due to its timely
planning and close cooperative effort among state and local officials,

experienced one of the most successful recovery efforts in the state.

Question Four. The recovery strategies of the various communities

studied reveal several common threads woven through each plan.
The primary plan hinged on the use of the excess facilities and air-

field, if one was available. This availability of facilities coupled

with generous discounts when used for aviation, public health,
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education or recreation appears to provide the impetus toward suc-
cessful recovery.

Some form of a local committee or take-over entity to
coordinate and manage the recovery actions was established in all
cases where the final use of excess installation facilities was multi-
ple in nature, (i.e. for industry and education, etc.). Seven com-
munities did not form a committee and in each case the final disposi-~
tion of the facilities was for a single type of end-use. It should also
be noted that of these seven communities, only one (Columbus) had
an airfield available for use in their recovery e<ns1:XMLFault xmlns:ns1="http://cxf.apache.org/bindings/xformat"><ns1:faultstring xmlns:ns1="http://cxf.apache.org/bindings/xformat">java.lang.OutOfMemoryError: Java heap space</ns1:faultstring></ns1:XMLFault>