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Foreword 

Economic success poses its own dilemmas. For example, while the U.S. economy is creat-
ing new skilled and semi-skilled jobs at an unprecedented rate, those new jobs are not 
equally accessible to all Americans, both in terms of where one lives and of the skills and 
income one needs to claim those jobs. In short, people in rural areas and areas in which 
manufacturing firms (and jobs) have fled do not have equal access to the new employment; 
neither do those persons with less skills, less education, lower income. A related dilemma is 
that, although some comminutes have arrived at remarkably innovative and successful means, 
frequently with support from the U.S. Department of Housing and Urban Development, to 
address the first dilemma, those initiatives have not been systematically described and widely 
disseminated. As the result, even highly successful initiatives have not claimed wide currency. 

The four studies that comprise this effort go some way to addressing the second dilemma. 
They explore in detail four strategies that have shown marked success in producing and 
maintaining economic opportunities and jobs and also in making them available to people 
with low incomes. The four studies were conducted by the Center for Community Change 
with support by the Office of Policy Development and Research of the U.S. Department of 
Housing and Urban Development, the Pew Charitable Trusts and its Fund for Urban Neigh-
borhood Development and by the Center for Community Change itself. The four reports are: 

Making Connections: A Study of Employment Linkage Programs considers efforts by 
local governments to leverage their fiscal and zoning powers to gain the commitment of em-
ployers to connect low income people with private sector employment. Such initiatives share 
certain features: They create ties to employers through the use of development incentives and 
offering employers an expensive system for locating quality employees, provide timely access 
to information on job opportunities and establish formal means for screening, referring and 
placing job candidates. In the report, three long-standing employment linkage programs are 
reviewed to determine how well they link residents of economically isolated communities to 
jobs. 

Saving and Creating Good Jobs: A Study of Industrial Retention and Expansion Pro-
grams focuses on programs designed to assist manufacturing firms already in a given loca-
tion to stay and grow. The underlying presumption is that some manufacturing firms in any 
locality would prefer to stay, and even expand, if special mechanisms were in place that im-
prove the manufacturer’s capacity to compete by providing assistance in such areas as mar-
keting, technology and finding qualified workers. This study assesses the value of industrial 
retention and expansion as a strategy with particular emphasis on the experience of four or-
ganizations for whom that strategy is their principal mission. 

New Avenues into Jobs: Early Lessons from Nonprofit Temp Agencies and Employ-
ment Brokers explores an economic development model in which job seekers are placed by 
employment brokers into non-permanent positions where they build work experience while 
receiving varying degrees of retention assistance and other kinds of post-placement support. 
The report documents the efforts for six nonprofit organization to help disadvantaged workers 
gain access to employment through temporary work and surveys the lessons, positive and 
negative, learned from these local initiatives. 

vi




Strengthening Rural Economics: Programs that Target Promising Sectors of a Local
Economy examines how a strategy of concentrating economic developing effort on a sector of 
businesses that are located near each other and share other common features can expand eco-
nomic opportunities and produce jobs in rural areas. The report describes four diverse cases in 
which such a strategy has been used at least in part with the intention of increasing employment 
among low income people – and with some success. 

Taken together, these reports, and related studies available directly from the Center for Commu-
nity Change, offer those in local governments and both non- and for-profit organizations who want 
to stimulate more and better jobs for residents of their communities insights into the potential for 
growth implicit in local economic development strategies that can be replicated and customized to 
meet local needs. 

Xavier de Souza Briggs 
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Preface


Across the country, nonprofit organizations 
and government agencies are trying new 
approaches to problems that contribute to 

poverty, including unemployment, underemploy-
ment and low wage jobs. Many of these model 
projects are highly creative and promising, but they 
are scattered and seldom evaluated. It has thus 
been impossible for other organizations or the Fed-
eral government to learn from these models in or-
der to adapt and use them elsewhere. 

This is particularly unfortunate today, when this 
country’s steadily expanding economy has created 
a tremendous demand for both skilled and semi-
skilled employees. This demand has led to an ex-
traordinary opportunity for low income people 
with limited skills and job histories to get a sturdy 
foothold in the world of work. 

To help close this information gap about job-
related programs that work, the Center for 
Community Change has prepared reports on four 
approaches to economic development, all of which 
are providing jobs and economic opportunities to 
low income people. Each report is based on a 
series of case studies of successful local projects, 
along with additional research and data analysis. 

A ll the reports are driven by four key 
assumptions: 

✦ The market has the capacity to generate jobs 
and create economic opportunities on a large 
scale, which public and private interventions can 
extend but not replace. 

✦ Mechanisms are needed to make sure that low 
income, low-skilled people benefit from 
these jobs and opportunities that the market 
is producing. Too often, these people reap few if 
any of the benefits of a growing economy. Thus, 
in selecting programs to study, we looked for 
those that either directly or indirectly targeted 
their benefits to those with the greatest needs. 

✦ Efforts to provide jobs and other opportunities 
for low income people should not focus solely 
on the neighborhoods in which they live. In ad-
dition, there needs to be a focus on the 
broader geographic area, finding ways to 
connect residents in low income, inner-city 
neighborhoods with jobs that are located 
throughout the metropolitan region. 

✦ Given the tremendous need for decent jobs for 
residents of most low income communities, efforts 
to create jobs need to be large enough to have a 
measurable impact on these communities, or at 
least have the potential to have such an impact. 

The primary goal of our research has been to 
give community-based and other nonprofit organi-
zations — as well as public officials and others 
concerned about jobs — useful information about 
economic development strategies that are effective 
in these terms. We hope this research will stimulate 
others to adopt strategies that have been devel-
oped over many years of hard work, and that it 
will also lead to government policies that encour-
age more use of these strategies. 

This report focuses on the industrial reten-
tion and expansion strategy. This strategy 

focuses on local manufacturing businesses, attempt-
ing both to save jobs by preventing local firms 
from closing or moving, as well as to stimulate new 
jobs by helping these firms expand. 

To examine this strategy, we intensively studied 
four “IRE” programs, picking those that appeared 
to be successful and thus could function as models 
for others. We also studied two additional sites less 
intensively. We analyzed local data, interviewed 
dozens of people at each site, read local docu-
ments and studied the existing literature. We 
wanted to answer four main questions: 

✦ How well do the strongest IRE programs pre-
serve and create jobs? 

Saving and Creating Good Jobs 



“We also hope these studies underscore the vital role that 
the lack of decent jobs plays in the economic struggles 

of many people living in low income communities.” 

✦ Why do they succeed or sometimes fall short? 

✦ What can be done to broaden their impact? 

This report is one of four that was supported 
by the Office of Policy Development and Re-

search of the U.S. Department of Housing and Ur-
ban Development, the Pew Charitable Trusts and 
its Fund for Urban Neighborhood Development, 
and by the Center for Community Change itself. 
The other three reports are: 

✦ Making Connections: A Study of Employment 
Linkage Programs, which examines three pro-
grams that try various ways of linking inner city 
residents with jobs in the mainstream economy. 

✦ New Avenues into Jobs: Early Lessons from 
Nonprofit Temp Agencies and Employment 
Brokers, which focuses on nonprofits that have 
used temporary work as a way to integrate low 
income people into the world of work. 

✦ Strengthening Rural Economies: Programs 
that Target Promising Sectors of a Local 
Economy, which examines efforts to 
strengthen a particular “sector” of a local 
economy that is thought to have potential for 
expansion and job creation for low income 
people, such as hosiery manufacturing in North 
Carolina. 

Taken together, we hope these studies pro-
vide useful information for those who want 

to stimulate more and better jobs for residents of 
their communities. We also hope they underscore 
the vital role that the lack of decent jobs plays in 
the economic struggles of many people living in 
low income communities. 

Preface 



Executive Summary 

This report, focusing on industrial retention 
and expansion (IRE), is one of a series pro-
duced by the Center for Community Change. 

Each examines a specific economic development 
strategy that can significantly increase jobs for dis-
advantaged residents of distressed urban neighbor-
hoods and rural communities. 

IRE strategy is based on the belief that public 
and private players can intervene to help stabilize 
and increase manufacturing activity and employ-
ment in a given location. Because manufacturing 
jobs can provide good work for people with lim-
ited education, skill and/or experience, a successful 
IRE strategy can significantly benefit people need-
ing work and income. But specific mechanisms are 
needed to insure that jobs are targeted for those 
with the greatest needs. 

To assess the value of IRE, our research drew on 
four intensive on-site case studies, briefer reviews 
of some additional cases and an extensive review 
of the literature. The intensive case studies in-
cluded: 

✦ The Office of Economic Development (OED), 
Berkeley, California 

✦ The Jane Addams Resource Corporation (JARC), 
Chicago, Illinois 

✦ The Steel Valley Authority (SVA), Duquesne, 
Pennsylvania 

✦ The Westside Industrial Retention and Expansion 
Network (WIRE-Net), Cleveland, Ohio 

Why Manufacturing? 
In the United States, manufacturing employment 

has been declining for years, and manufacturing 
jobs have been shifted away from the central cities 
where many low income people live. Loss of 
manufacturing jobs closely correlates with higher 

rates of poverty and unemployment, especially for 
African American males. 

But, on the plus side: 

✦ Manufacturing activity has continued to grow 
even as manufacturing employment has de-
clined. 

✦ Manufacturing is still concentrated in the cities 
and counties where many low income people 
live. 

✦ In terms of wages, benefits and union represen-
tation, job quality is higher than in other sectors. 

The Logic of an IRE Program 
Industrial Retention and Expansion programs 

assist manufacturing firms already in a given loca-
tion to stay and grow. The theory behind IRE activ-
ity includes four suppositions: 

✦ In a dynamic economy, some firms inevitably 
die or depart. But total jobs can grow over time if 
viable companies are retained and able to expand. 

✦ Manufacturers will generally seek to avoid 
the costs (financial and operational) of moving. 
Companies — especially smaller, locally owned 
businesses — have many incentives to stay where 
they are. 

✦ Existing firms are an “efficient” focal point 
for economic development efforts. There is often a 
good reason why they selected their current loca-
tion in the first place. 

✦ To survive and expand locally, companies 
need to remain competitive in the market for their 
products. Particularly for smaller companies, an 
effective IRE program can improve a manufac-
turer’s ability to compete by providing assistance in 
such areas as marketing, technology and finding 
qualified workers. 

Saving and Creating Good Jobs 1 



“One key activity from the start was outreach to firms: getting 
information about their needs and establishing working 

relationships to better serve them.” 

The Strategy in Practice 

Planning and Implementing an 
IRE Program 

Our IRE sites all shared a common mission: 

✦ Retaining and expanding manufacturing busi-
ness and employment. 

✦ Increasing economic opportunity for local resi-
dents, especially the disadvantaged, by helping 
them gain manufacturing jobs and upgrades. 

✦  Improving the economic health of the com-
munity by increasing job opportunities. 

✦  Improving the broader community by 
strengthening businesses and other institutions and 
linking them with citizens. 

On the other hand, even among our small 
sample, IRE backgrounds, structures and lead insti-
tutions differed greatly. We learned that: 

✦  Many different structures can work equally 
effectively, provided that other key conditions and 
capabilities are in place. Our sample of successful 
IRE programs included a new Community Develop-
ment Corporation, a city department, a business-led 
membership organization, and a labor-driven, state-
chartered authority. 

✦ The central players must include a strong and 
consistent voice for serving the disadvantaged — 
or that goal will get lost. 

✦ Manufacturing firms must have an effective 
mechanism to communicate their business needs to 
the people operating the program. 

IRE Program Components, 
Priorities and Partners 

Our study sites varied in the ways they sup-
ported businesses and workers, but all their pro-
grams were assembled from among 15 compo-

nents. Most activities focused on helping busi-
nesses (with jobs as the primary desired benefit). 
Some involved helping would-be and current 
workers prepare for positions and get hired. 

One key activity from the start was outreach to 
industrial firms: getting information about their 
needs and wants and establishing working relation-
ships in order to better serve them — and gain their 
participation in hiring. Business services included: 

✦ Help in finding sites and developing space. 

✦  Intervening with local government to ease permit 
and other regulatory processes. 

✦  Technical assistance with general management, 
marketing and technology, often concentrating 
on modernization, and at times on strengthening 
firms at risk of shutdown or departure. 

✦  Financing: either help in obtaining it or direct 
lending. 

✦  Networking, including joint purchases, peer 
learning and production collaborations. 

✦ Aid in transferring the business to successors. 

The workforce activities served both the workers 
themselves and the businesses in need of qualified 
employees (indeed, many firms considered finding 
competent workers to be their leading competitive-
ness issue). Workforce development assistance in-
cluded: 

✦  Job training for new and current workers 
(Chicago’s Jane Addams Resource Corporation’s 
primary focus). 

✦  Job linkage programs to improve poor people’s 
access to manufacturing employment opportuni-
ties. 

Of the different sites we studied, the Westside 
Industrial Retention and Expansion Network 
(WIRE-Net) in Cleveland provided the most diverse 
service package of both business and workforce 
assistance. 
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“Each IRE effort preserved enough jobs to significantly improve 
its area’s trend in the number of manufacturing jobs.” 

The path from start-up to current programming 
differed among IRE efforts, but all had some steps 
in common. They all started by studying industrial 
conditions and shaped their programs in response 
to them. When conditions changed — say, the mar-
ket for labor became tighter — they changed the 
kinds of assistance they offered. They all required 
many years of operation — generally five to ten — 
to develop the experience, track records and per-
sonal contacts and relationships that then opened 
new opportunities. 

Building internal capacity and revising strategy 
as opportunities emerged were crucial for the pro-
grams to be able to take advantage of the opportu-
nities opened up by these relationships. As it 
developed the confidence of its member firms, 
WIRE-Net, for example, was able to move from 
offering exclusively “outside-the-plant-gate ser-
vices” (such as aid in dealing with local govern-
ment) to “inside-the-gate” assistance with marketing 
and other competitiveness issues. 

Our IRE sites, though chosen in part because 
they were likely successes, were quite modest in 
staff size and budget. All relied heavily on partner-
ships to deliver their services — both because of 
their size constraints and because they recognized 
the advantages of drawing on other players with 
the expertise, resources and control that they 
lacked. The Steel Valley Authority, for example, 
had a very small staff in a large region. It focused 
on providing referrals in areas such as technologi-
cal modernization. 

Partners for IRE organizations ran the full gamut 
from manufacturing firms, individual job trainees/ 
candidates, government, community organizations, 
outside funders, investors and lenders, outside ex-
perts, workers and trade unions. 

What Did the Programs 
Accomplish? 

Do IRE efforts actually have a significant impact 
on industrial retention and expansion? Our research 
concluded that: 

✦  The programs are keeping firms in areas they 
might otherwise leave, fostering companies’ 
competitiveness and growth, and increasing job 
opportunities for disadvantaged people. 

✦ They are doing so efficiently. 

✦  People-to-people activities are usually the most 
effective. 

Jobs and Business Impact 

In our study, we identified situations in which 
IRE programs were apparently making a key differ-
ence in whether a firm stayed (and perhaps ex-
panded), departed or closed. We then estimated 
the number of jobs affected. 

In each case study, we found that the IRE efforts 
preserved a large enough number of jobs to signifi-
cantly improve the target area’s trend in manufac-
turing growth. In three of the four locations, they 
were able to stabilize a formerly deteriorating situa-
tion. Only in the Steel Valley Authority area in 
Homestead, Pennsylvania, with its very large num-
ber of firms and its recent history of enormous job 
loss, did net loss of manufacturing jobs continue. 
Even there, the effect of IRE action was strong 
enough to slow the decline substantially. 

Information on IRE’s total impact on manufactur-
ing is most complete in Berkeley. The IRE effort 
there began in 1987 with ad hoc assistance to manu-
facturers, an outreach survey, revised land-use regu-
lation to protect industry, and a growing range of 
business assistance. Within a year, nearly two de-
cades of decline in manufacturing employment was 
reversed. Before the IRE program began, Berkeley 
was losing manufacturing jobs at a much faster rate 
than its surrounding communities and state. After 
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“Central to our definition of a successful IRE strategy was a 
commitment to serve disadvantaged people by training 

and hiring them.” 

IRE, Berkeley did much better than these other 
areas. 

Efficiency 

IRE programs at our four primary sites also 
proved extremely cost-effective compared to other 
mechanisms for creating and protecting jobs. Even 
making extremely conservative assumptions, the 
costs per job created were very low: from a few 
hundred dollars to less than $3,000. Costs for job 
training and placement were also well under indus-
try norms. 

The reason is straightforward: a business reten-
tion approach is built on relationships. IRE organi-
zations learn about firms’ needs, provide direct 
services, and build links to other actors and institu-
tions that can serve the companies. 

Staff costs are the main expense. The IRE ser-
vices that helped the most in retaining firms or 
helping them expand were highly people-intensive, 
not large capital subsidies. 

✦ WIRE-Net’s largest impact came through its pro-
grams to help firms find and get approvals for 
sites and to recruit and hire entry-level workers. 

✦ Berkeley OED’s prime impact was in site finding 
and permit-approval assistance, often for expan-
sions. 

✦ Jane Addams Resource Center’s key programs 
were technology services, worker training, man-
agement assistance and advocacy and action on 
land use and infrastructure improvements. 

✦ The Steel Valley Authority had its primary impact 
through technology and management assistance, 
access to financing, aid in owner succession, and 
referrals to outside providers of similar help. 

Staff costs themselves are kept down by the fact 
that services are targeted to firms that already have 
demonstrated interest in the geographic area in 
which they’re located. Funds are not wasted chas-

ing companies with little likelihood of relocating 
from afar. 

Hiring Disadvantaged People and Serving 
Community Residents 

Central to our definition of a successful IRE strat-
egy — and our choice of study sites — were a 
commitment to serve disadvantaged people by 
training and hiring them, and participation by both 
manufacturers and the IRE organization in other 
community improvement activities. 

The IRE initiatives we examined focused as 
much on targeted job benefits as on business assis-
tance and growth. Three of our four primary sites 
featured job placement and/or job training. In each 
case, these programs served a disproportionate 
number of disadvantaged local residents. WIRE-
Net’s Hire Locally program found jobs for twice as 
many low income people and people of color as 
their proportion in the area. It also doubled neigh-
borhood residents’ previous share of all manufac-
turing hires. Berkeley’s First Source program did 
the same, persuading firms receiving business assis-
tance to agree formally and informally to give first 
consideration to First Source referrals. 

Jane Addams Resource Center, which provided 
the most training of our four IRE sites, was very 
effective in opening participation to people of 
color in well over their proportion in its service 
area. 

Three other IRE sites we looked at less intensely 
also provided job placement and/or training for 
disadvantaged people. The Hosiery Technology 
Center in North Carolina created mechanisms to 
funnel in and prepare new immigrants for training. 
The Northeast Milwaukee Industrial Development 
Corporation’s placement and training programs 
gave priority to poor people. The third, Oregon’s 
Wood Products Competitiveness Corporation, was 
pursuing a school-to-work approach for non-
college-bound youth. 

4 Executive Summary 



“Effective IRE programs treat manufacturers as legitimately 
holding significant interests in the success of their own firms, their 

industry and their community.” 

All our primary sites also contributed in other 
ways to their neighborhoods’ revitalization. Their 
undertakings included an effort to save and im-
prove a local school threatened with closure, nego-
tiations with expanding firms to get them to 
contribute to subsidized child care and affordable 
housing, and partnerships in toxic clean-up efforts. 

Why Did the Programs Succeed? 
While answers to questions that are based on a 

small sample of deliberately chosen winners can’t 
be considered fully scientific, lessons consistently 
emerged from our observations. These involved: 

✦ Organizational structure and vision 

✦ Program concept 

✦ Internal capacity 

✦ External assistance and partnerships 

✦ Economic and social conditions 

Structure and Vision 

Effective IRE programs treat manufacturers as 
legitimately holding significant interests in the suc-
cess of their own firms, their industry and their 
community. It sees them as deserving a central 
place at the table in strategy-making and defining 
IRE services. Outreach is critical to gain manufac-
turers’ views and involvement. These programs 
also build credibility and trust by providing ser-
vices of real value to the manufacturers before they 
ask them to provide community benefits. 

Program Concept and Design 

Focusing on manufacturing, retaining and ex-
panding existing local firms, and training local 
workers and targeting new jobs to them — all of 
which are frequently neglected aspects of eco-
nomic development — are central elements in a 

successful design. Retention/expansion makes 
more powerful economic logic than attraction. Es-
pecially when owners and managers are involved 
in curriculum design and training delivery, 
workforce development and linkage activities help 
solve labor shortages and so contribute to indus-
trial success. 

Also important in program design are efforts to 
respond to manufacturers’ growing and changing 
space needs before they begin hunting for alterna-
tive locations. Meeting needs before they become 
continuing problems can keep businesses from 
price shopping for other locations. 

We also learned that tax and capital subsidies 
could be safely de-emphasized. They seem to be 
less important to small and mid-size firms than is 
their operating environment. 

Internal Capacity 

Here, the most important force for success was 
highly competent staff. Strong IRE efforts had expe-
rienced and respected leaders, with a broad set of 
people and technical skills. Staff were particularly 
skilled at building relationships with business 
people. The technical assistance they provided was 
at least as good as that from any other source. 
Successful IREs also had staff who valued careful 
planning and analysis. 

In addition, good IREs had a core of active busi-
ness leadership who bestowed credibility upon and 
helped provide entree for the IRE staff. 

External Assistance and Partnerships 

Among the most important contributions of ex-
ternal institutions and players is flexible operating 
support. Successful industrial retention efforts are 
structured as services, not capital projects. While 
some costs are met by member dues and/or fees 
for service, flexible operating support can enable 
IREs to better shape their programs in response to 
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“Strong IRE efforts had experienced and respected leaders, 
who had a broad set of people and technical skills. Staff were 

particularly skilled at building relationships with business people.” 

client needs. For example, funds from the Pew 
Charitable Trusts and the Cleveland and George 
Gund Foundations enabled WIRE-Net to signifi-
cantly expand its services, following well thought 
out strategic plans. 

Local and state government support and coop-
eration are also important outside factors. Success-
ful IREs worked with governments that responded 
favorably to staff efforts to resolve manufacturers’ 
problems and improve public services. Public 
policy decisions supported manufacturing in areas 
such as land use/zoning. And governments pro-
vided funding for both the organization and for its 
clients’ public sector needs, such as infrastructure 
improvements. 

Economic and Social Conditions 

Economic and social conditions play a role in 
IRE success as well, but not the way one might 
guess. The strength of the national and regional 
manufacturing sector does in part determine what 
IRE interventions can be most appropriate at a 
given time and place. But the IRE programs we 
examined were successful in strong and weak mar-
kets and periods (at least with respect to all but the 
largest firms). More important conditions were: 

✦ A base of smaller, locally owned firms. 

✦  Territories large enough to achieve economies of 
scale in providing business assistance without 
losing local sensitivity. 

✦  Recognition of and timely action on a shortage 
of clean urban sites. 

✦  Filling gaps in the education system and in avail-
ability of “patient” capital. 

Did the Programs Change Systems 
Serving Businesses and 
Communities? 

The local efforts of these IRE organizations re-
sulted in “systems change”— a series of changes 
beyond the immediate outcomes for individual 
businesses and residents. Some of the systems 
changes with likely significant impacts on manufac-
turing included: 

✦ Creation of effective models of true partnerships 
among businesses, community members and the 
public sector, with benefits for each player. 

✦ A new tradition of business-to-business coopera-
tion, whether in learning together about a new 
technology or in pressing local government for a 
repaved road. 

✦ New programs and standards for genuine target-
ing of job benefits to disadvantaged populations. 

✦ Changed attitudes by manufacturers toward local 
industrial areas as a place to do business, from 
“impossible, we can’t get things done” to “I 
want to locate where the (IRE program) oper-
ates.” 

✦ More favorable zoning patterns and streamlined 
permit approvals for manufacturing. 

✦ City-wide programs for small manufacturing 
businesses modeled on our sample IREs — sup-
ported by public and private dollars — in Chi-
cago and Cleveland, and regional influence and 
partnering around Pittsburgh and Berkeley. 

✦ Education for public officials and economic de-
velopment specialists about the importance and 
potential of manufacturing in providing job op-
portunities. 

✦ Expanded resources and strategies to help com-
panies in trouble. 
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“IRE initiatives are well worth expanding where they are already 
in place and worth replicating elsewhere.” 

Conclusions and 
Recommendations: Potential for 
Expansion, Extension and 
Replication 

Our evidence shows that IRE initiatives are well 
worth expanding where they are already in place 
and worth replicating elsewhere. Our analysis sug-
gests ways such efforts might be most usefully fo-
cused. 

Expansion of Existing Efforts 

The job training and placement area seems par-
ticularly fertile ground. None of the organizations 
we studied was able to offer all the components 
that belong in a comprehensive set of training and 
placement services. They had few models of orga-
nizations meeting both workforce and other busi-
ness assistance needs, especially for the 
hardest-to-serve potential clients. Understandably, 
they usually began by introducing just one or two 
elements of workforce development into their pro-
grams. Enabling them to add services such as adult 
remedial education and post-employment support 
would multiply their social impact. 

Efforts to assist manufacturing firms with “inside-
the-plant-gate” services — such as technology 
modernization and management (and the comple-
mentary upgrading of worker skills) — are rela-
tively new on the IRE agenda. Few IRE programs 
provide these services, making this another sub-
stantial expansion opportunity for existing IREs. 
Individual firms’ ability to compete is critical to the 
long-term health of industrial areas. Small firms can 
clearly use help in accessing advanced techniques 
at affordable cost and in coupling introduction of 
technology with upgrading of worker skills. 

In addition, there is a need for more resources 
for outreach. Our IRE organizations understood the 
importance of outreach and continuing contact 

with local firms. But with stretched staff and 
funds, they too often let outreach slide. 

Ability to expand to reach wider geographic 
areas and thus more companies would also be 
valuable, providing opportunities for shared learn-
ing and for economies of scale in technical assis-
tance. That same expansion could increase 
possibilities for effective sectoral strategies, con-
centrating attention on the particular issues and 
needs of single industries or clusters, such as pre-
cision metal-working at JARC or food processing 
in Berkeley. 

Replication 

So few efforts currently couple effective assis-
tance to existing local manufacturers with targeting 
job and community development benefits that rep-
lication opportunities seem limited “only” by re-
sources. Replication will require: 

✦ Wider communication about the effectiveness of 
the strategy to increase its visibility. 

✦ Expanded support—public and private—for de-
velopment and operations. 

✦ Policymakers and economic development profes-
sionals educated to understand the potential of 
the IRE approach. 

With those conditions met, replication could 
usefully concentrate on capacity building: 

✦ Recruiting and training leaders, and exposing 
them to strong existing initiatives and leaders. 

✦ Providing start-up and early operations funds. 

✦ Making technical guidance available. 

Role of the Federal Government 

The federal government could make an impor-
tant contribution to industrial retention and expan-
sion, a contribution justified by the IRE programs’ 
effectiveness in creating and preserving jobs for 
those in need. 
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“The federal government could make an important contribution 
through supporting networking among IRE institutions and 
leaders, or developing a multi-site demonstration project.” 

At the least, it could provide modest support of 
networking among IRE institutions and leaders, 
including convening meetings, developing a 
newsletter and training materials, and supplying 
technical assistance based on best practices else-
where. One level up, it could combine a multi-
site demonstration project with its networking 
support. Going further, it could make industrial 
retention and expansion part of a broader demon-
stration initiative that offered multiple economic 
development strategies, each focusing on target-
ing private sector job opportunities to people in 
need. 

A yet stronger commitment would create a new 
competitive program supporting this range of strat-
egies. The program would select grant recipients 
on the basis of their targeting goals and likely ef-
fectiveness in creating jobs. 

Such initiatives could draw on existing re-
sources, including: 

✦ At HUD, CDBG and Empowerment Zone and 
Enterprise Community resources for manufactur-
ing assistance and job linkage programs. 

✦ In the Commerce Department, EDA support for 
manufacturing space and infrastructure, and 
NIST-sponsored manufacturing extension cen-
ters. 

✦ EPA (and HUD) brownfield clean-up resources. 

✦ HHS welfare-to-work and school-to-work efforts 
for workforce development and placement. 

✦ Small Business Administration and Community 
Development Financial Institutions financing. 

✦ New initiatives, such as the potential block grant 
for job training. 
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1 What Is an IRE Strategy and 
Why Is It Important? 

The basic notion of an industrial retention and 
expansion strategy is that it is possible to 
intervene to help stabilize and increase 

manufacturing activity and employment in a given 
location. The strategy acknowledges that — espe-
cially in recent years — national and international 
forces that are restructuring the U.S. economy can 
shape manufacturing in ways beyond local con-
trol. But IRE strategy presumes that a well-de-
signed and well-implemented local economic 
development initiative can significantly help local 
manufacturers improve their competitive positions 
and increase their incentives to stay and grow 
locally. 

For the purposes of our study, we added an-
other defining component: an effort to target the 
benefits of stabilized and expanded manufacturing 
employment to people in need of jobs and income. 
Generally, such an effort involves preserving and 
creating jobs in an area reasonably close to where 
disadvantaged people live, along with providing 
services that improve residents’ preparation for and 
access to jobs. 

An IRE program succeeds if it can increase area 
manufacturers’ likelihood of survival and growth, 
their commitment to staying in place or growing 
nearby, and their hiring of disadvantaged workers. 

Why Focus on Manufacturing? 
In the United States, for many years, the abso-

lute number of manufacturing jobs has been de-
clining. Their percentage of total employment has 
declined even faster. The jobs have shifted away 
from central cities, where many low income people 
live. Many observers see these job losses as inevi-
table in a world of shifting economic forces. 

But there are good reasons — rooted in manu-
facturing employment’s history as a ladder of op-
portunity — to examine how well local initiatives 
might be able to preserve industrial jobs and trig-

ger their growth in locations accessible to people 
in need of work. 

Manufacturing job losses have certainly been 
very substantial, especially in relation to the growth 
in other parts of the economy. Manufacturing em-
ployment peaked in 1979 at 21,040,000. It has gone 
up and down cyclically since then, but never again 
reached that height (see Figure 1). The figures for 
1995, corresponding to the data in our case studies, 
show manufacturing employment of about 
18,400,000, despite continuous growth since 1992. 

FIGURE 1 
MANUFACTURING AND TOTAL 

U.S. EMPLOYMENT 

(NONAGRICULTURAL) 
1970-1995 

NUMBERS IN THOUSANDS OF WORKERS 
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“National and international forces can shape manufacturing in 
ways beyond local control. But a good IRE program can 

significantly help local manufacturers improve their competitiveness 
and increase their incentives to stay and grow locally.” 

That is the same level first reached in the late 
1960s. During the same 1979-1995 period, total U.S. 
employment grew by about 30 percent. Manufac-
turing jobs fell as a percentage of total jobs from 
over 23 percent to under 16 percent. 

A driving force for this reduction was the decline 
in the use of labor in the production process. 
While manufacturing employment dropped in the 
1979-1995 period, the index of industrial produc-
tion rose by more than half.1 That increase was 
actually slightly larger than the growth in total real 
domestic product in the same years. Overall manu-
facturing production grew significantly, while em-
ployment stagnated. Why? Capital, in the form of 
new equipment, replaced labor. In addition, the 
manufacture of products with capital-intensive pro-
duction processes grew domestically, while more 
labor-intensive industries moved to lower-wage 
locations overseas. 

Manufacturing jobs in all counties with central 
cities2 combined fell by about one percent between 
1963 and 1987. At the same time, manufacturing 
employment grew by 32 percent in all other areas 
combined. As a result, the share of manufacturing 
jobs located in counties with central cities declined 
from 61 percent to 54 percent during the period.3 

Large central city counties fared significantly worse 
than others. They lost nine percent of manufactur-
ing employment between 1963 and 1987. 

Nonetheless, manufacturing continues to play an 
important role in opening economic opportunity 
for people with limited education, skills and expe-
rience: 

✦ Manufacturing is still concentrated in 
central cities and their counties, relatively near 
neighborhoods in which many disadvantaged 
people reside. Even after years of relative decline, 
a modest majority of manufacturing jobs are in 
central cities and their counties. 

✦ People of color are represented more 
closely in relation to their numbers in the 
workforce in manufacturing than in other sec-
tors, although African Americans do better in some 
other sectors. African Americans and Hispanic 
Americans constitute 11.1 percent and 9.3 percent 
of the overall U.S. workforce. Their shares of 
manufacturing employment are 10.4 percent and 
10.2 percent, respectively, compared to 10.6 per-
cent and 8.9 percent of all employment.4 

✦ Quality of jobs — in terms of wages, 
benefits and union representation — is higher 
in manufacturing than in other sectors. In 
1995, wages averaged $12.37/hour in manufactur-
ing versus $11.44/hour in the overall private sec-
tor.5 For several large cities for which we have 
measures, entry and near-entry level workers are 
much more likely to receive health insurance and 
pension benefits than are workers in the retail and 
service industries.6 Nineteen percent of workers in 
manufacturing were represented by unions in 1995, 
exceeded only by workers in government (44 per-
cent) and the much smaller number of workers in 
transportation and public utilities (29 percent). 
Union representation was only seven percent in 
both services and wholesale and retail trade. 

✦ Lower education and skill levels are re-
quired for most entry-level jobs in manufactur-
ing than in other sectors. A four-city study of job 
requirements showed entry-level workers in manu-
facturing and related industries to be several times 
more likely to need no more than a high school 
education than were beginning sales, clerical and 
service workers. They were also far less likely to 
need to carry out certain skill-related tasks.7 Aver-
age years of education of front-line manufacturing 
workers is just over 12.25, compared to 12.4 in 
retail and 13.2 in services.8 Three-quarters of ordi-
nary manufacturing production workers (operators/ 
fabricators) have a high school education or less, 
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“In central cities, shifts from manufacturing to other types of 
employment—and loss of manufacturing jobs in cities and their 

regions—increase central city poverty and unemployment and the 
geographic concentrations of poor people.” 

compared to 63 percent of service workers. One-
quarter in manufacturing lack a high school di-
ploma, compared to one-fifth in services.9 

✦ Loss of manufacturing jobs in central 
cities of metropolitan areas contributes signifi-
cantly to concentrations of poverty and unem-
ployment, most notably among people of color. 
Research has demonstrated that, in central cities, 
shifts from manufacturing to other types of employ-
ment — and loss of manufacturing jobs in cities 
and their regions — increase central city poverty 
and unemployment and the geographic concentra-
tions of poor people. These effects are substantially 
stronger for African American males10 — a group 
with much higher unemployment rates and 
workforce drop-out rates than other significant sub-
populations — than for the population as a whole 
and other subgroups. 

✦ Manufacturing product has continued to 
grow in the United States even as employment 
in it has declined. It can remain a healthy force 
for economic opportunity if it is properly nurtured 
and reconnected to potential workers in need. 

These facts provide reason to hope that eco-
nomic development policy and programs can sus-
tain and increase the level of manufacturing 
employment in areas where unemployed and un-
der-employed people can reasonably seek work. 
The central question, in examining local industrial 
retention and expansion initiatives, becomes 
whether such interventions — at least in their best 
forms — can effectively help industry to stabilize 
and grow—and bring in people otherwise left out 
of the economic mainstream. 

Our exploration suggests that the list of such 
successful initiatives to date is not long. IRE has 
not been a primary focus of economic developers’ 
attention. Retention as a strategy — as distinct from 
attracting businesses from elsewhere or hoping to 

foster growth by developing commercial buildings 
— has been a late-blooming approach.11 A focus 
on manufacturing, especially broad support for 
other than the largest plants, has been uncommon 
as well. And targeting job opportunities for lower-
income people has rarely been on the economic 
development agenda at all. 

For example, the National League of Cities sur-
veyed local elected officials and economic develop-
ment staff to determine how they saw the relation 
between dealing with poverty and pursuing eco-
nomic development in their communities. A major-
ity of those interviewed said that these were 
unrelated issues. They were almost always ad-
dressed by different city departments and not ex-
pected to be complementary. Economic 
development concentrated heavily on fiscal im-
pacts, while poverty was seen as connected to the 
delivery of human services.12 

There are some recent examples of industrial 
retention programs that have apparently benefitted 
industrial companies and communities, though not 
with jobs targeted to low income people, particu-
larly at the state but also at the local level and in 
rural areas.13 There is, however, little in the way of 
detailed analysis of results or of the reasons for 
success and failure, even within this slender litera-
ture. 

Through an extensive search, we identified six 
strong and/or promising industrial retention efforts 
that also included services explicitly designed to 
deliver job benefits to low income and minority 
individuals. This report highlights what these pro-
grams do, their outcomes, the factors key to their 
progress and limitations, and their implications for 
future policy. Our goal is to assess the potential of 
targeted industrial retention programs as mecha-
nisms for preserving and expanding manufacturing 
jobs and using them to widen opportunity. 
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“ The principal focus of an IRE program is to assist manufacturing 
firms already in a given location, helping them to grow in place.” 

What Logic Drives IRE 
Programs? 

The principal focus of an IRE program is to as-
sist manufacturing firms already in a given location, 
helping them to grow in place. The “theory” be-
hind IRE activity includes four elements: 

1. In a dynamic economy, some firms inevi-
tably die or depart. But total jobs can grow 
over time if viable companies are retained and 
able to expand. 

2. Companies, especially smaller, locally 
owned ones, have substantial incentives to stay 
where they are. If the local circumstances for op-
eration and expansion are not unreasonable, manu-
facturers will generally seek to avoid the costs of 
moving: loss of qualified workers, disruption of 
work schedules, direct relocation costs, stretching 
existing links to nearby suppliers and customers, 
and breaking owners’ ties to the community. 

An effective IRE program helps assure that local 
circumstances are as positive as possible both in 
terms of the broader business environment — for 
example, the cooperativeness of local government 
— and any issues particular to individual firms, 
such as an appropriate space for expansion. 

3. To survive and expand locally, companies 
need to remain competitive in the (often 
wider) markets for their products. An effective 
IRE program may provide assistance with market-
ing; inputs, technology and other costs of produc-
tion; and finding qualified workers. Such assistance 
helps local firms compete and remain healthy and 
growing. It also adds to their incentives to remain 
in the community.14 Many of these services are 
most important to smaller firms, which usually can-
not afford their own support departments or spe-
cialized staff. 

4. Existing firms are a naturally efficient 
focal point for economic development efforts. 
There is often some substantial reason why they 

selected their current location in the first place. 
Even a business attraction program that attempts to 
target industries that fit with a community’s com-
petitive advantages is bound to have to cast its net 
more randomly than a retention program. 

Study Sites 
Our research initially identified six promising 

examples. We made one-day site visits to these six, 
interviewed key players and collected materials. We 
then selected four cases for further study, weighing 
heavily the extent of their experience in pursuing 
our dual goals. The four programs are: 

✦ Office of Economic Development (OED), City of 
Berkeley, California 

✦ Jane Addams Resource Corporation (JARC), Chi-
cago, Illinois 

✦ Steel Valley Authority (SVA), Duquesne, Pennsyl-
vania 

✦ Westside Industrial Retention and Expansion 
Network (WIRE-Net), Cleveland, Ohio 

Two Center staff people spent three days at each 
site, interviewing program operators, partners and 
clients. We also collected program activity and out-
come information (in common formats that we 
designed, insofar as possible15) from the operators 
and a variety of written information. One-page 
summaries of basic information about each site are 
included at the end of this chapter. 

We also drew on information collected from the 
two sites we visited for only one day: 

✦  Greater North Pulaski Development Corporation 
(GNPDC), Chicago, Illinois 

✦ Northeast Milwaukee Industrial Development 
Corporation (NMIDC), Milwaukee, Wisconsin 

In addition, in another part of our research, we 
examined some rural programs targeting a particu-
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lar sector of the economy and serving populations 
in need. Two of these sites focused on subsectors 
within manufacturing. We took advantage of the 
information obtained there as well. These sites 

North Carolina 

The Wood Products Competitiveness Corporation 
(WPCC), Bend, Oregon 

[Full reports regarding those last two sites are 

TABLE 1 
SOME BASIC CHARACTERISTICS OF 

MANUFACTURING FIRMS ASSISTED AT FOUR SITES 

Size of Firm: 

Employees WIRE-Net City of Berkeley JARC SVA 

< 25 52% 54% 20% 18% 

26 - 100 33% 46% 75% 33% 

> 100 15% 0% 5% 50% 

Sales < $1,000,000 33% N.A. 50-60% N.A. 

Locally Owned 79-95% N.A. 80% 24% 

available in our study of rural sectoral interven-
tions, another report in this series.] 

The sites typically contain 5,000 to 20,000 
manufacturing jobs (more for the Steel Valley Au-
thority). In the four primary sites, most of these 
jobs are in small firms (see Table 1). Local owner-
ship is common. Frequently, the company has a 
single plant and headquarters — the one at our 
site. Unionization is quite substantial, well above 
the 18.7% national average for manufacturing 
workers. 

were: 

✦ The Hosiery Technology Center (HTC), Hickory, 

✦ 
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“In 1995, JARC’s workforce training served 17 firms employing 
2275 workers. In some 55 other cases involving 660 workers, it 

made a difference in whether the firms were retained.” 

History: JARC was established in 1985 as a 
nonprofit corporation. Its goals are to expand the 
job base in the Lakeview/North Center community 
of Chicago and increase the number of commu-
nity residents qualified to fill those jobs. It is a 
spin-off of the Jane Addams Center/Hull House 
Association, a settlement house formed nearly 
100 years earlier. It grew out of the planning work 
of a task force of the parent body, which early on 
decided to focus on a primary sector of the 
economy: metal stamping and related fabrication. 

Structure: JARC has its own 21-member board 
of directors, many with business and manufactur-
ing backgrounds. It has a 20-member core staff 
who focus on training current workers (and a 
lesser number of new entrants), as well as provid-
ing education to youth and adults. 

Primary Services: Metal-working skills training 
has increasingly been JARC’s emphasis. It helps 
low-skilled production workers improve their lit-
eracy and technical skills and potentially upgrade 
their wages and positions. Within the workforce 
area, JARC is also involved in school-to-work 
programs, adult basic education and introduction 
to manufacturing. It also emphasizes retention 
services for manufacturers, including a peer 
learning support group around modernization 
issues, the development and management of 
smaller industrial spaces, marketing assistance, 
and planning and advocacy, especially in relation 
to land-use. 

Mechanism for Serving Low income 
People: JARC’s principal training effort aids low 
income workers to get better-paying jobs. It thus 
serves not the lowest of low income people but 
still people in need. Its increasing emphasis on 
high school youth and the unemployed for its 
newer training components extends its reach. 

Scale of Activity: In 1995, JARC’s workforce 
training served 17 firms employing a total of 
2,275 workers. In a typical year, it trains nearly 
200 workers in its skills training effort alone. JARC 
also aided 95 manufacturing businesses in 1995 
with services other than job training. In some 55 
cases involving 660 workers, it made a difference 
in whether the firms were retained. Counting firms 
only in the narrower definition of its territory, JARC 
impacted more than half the companies in 1995 
alone. 

Special Projects: JARC provided (along with 
Greater North Pulaski Development Corporation) 
a model of local industrial retention services that 
the city government was able to adapt to multiple 
industrial/community areas throughout Chicago 
(the Local Industrial Retention Initiative). It is now 
pursuing a joint venture with two local firms to 
create a Technical Training Center in one of 
JARC’s industrial real estate developments. The 
Center will provide training for participants in 
JARC’s adult education and school-to-work pro-
grams and to employed and unemployed work-
ers. Its partners will use the same facilities for 
their own training. 

Jane Addams Resource Corporation (JARC) 

Chicago, Illinois 

Contact: 
Michael Buccitelli, Executive Director 

1800 West Cuyler Street ✦ Chicago, IL 60613 
(312) 871-1151 ✦ fax: (321) 871-1787 
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“OED’s primary services include outreach to companies to keep 
track of their needs, helping get permits processed, helping find 

expansion sites, financing, aid with recycling and energy 
conservation, and local hiring.” 

History: The Office of Economic Development’s 
industrial retention program began in 1988 as a 
way to retain good jobs for Berkeley residents 
with limited education and experience. After sur-
veying local manufacturing firms, OED staff fo-
cused first on immediately trying to solve the 
specific problems and issues enumerated by the 
businesses. It then created programs to solve 
those problems. Finally, it worked to influence the 
West Berkeley Area Plan process to protect 
manufacturing as the district’s zoning was being 
rewritten. 

Structure: OED is a regular operating depart-
ment of city government. It provides about 1.25 
full-time equivalent staff to the IRE effort. In addi-
tion, the Planning Department contributes 0.75 
full-time staff. OED draws upon other city depart-
ments to deliver services as needed. 

Primary Services: The primary services in-
clude outreach to companies to keep track of 
their needs, permit processing assistance, 
ombudsmanship with city government on public 
works or other issues, referral to sites for expan-
sion, financing, aid with recycling and energy 
conservation, and local hiring. 

Mechanism for Serving Low income 
People: The IRE program encourages busi-
nesses that receive its assistance to hire entry-
level workers through the city’s First Source 
Employment program (if businesses receive ex-
tensive assistance or certain other benefits from 
OED, they are required to use First Source). Em-
ployers give First Source the first notice of job 
openings, and consider candidates the program 
sends before they look to other sources of work-
ers. First Source refers qualified local job candi-
dates from area job-training agencies and other 
community sources to the employers. 

Scale of Activity: In 1995, OED assisted 33 of 
Berkeley’s 230 manufacturers employing 935 of its 
6,400 manufacturing workers. For seven of those 
firms, employing 272 workers, OED made a differ-
ence in whether they stayed or departed. 

Special Projects: OED and First Source were 
involved in negotiating and implementing a devel-
opment agreement with Bayer, Inc. that includes 
school-to-work, community college training and 
preferred access to a large number of well-paid 
bio-tech jobs at the company’s major plant in Ber-
keley. 

Office of Economic Development 

City of Berkeley, California 

Contact: 
Bill Lambert, Director 

Office on Economic Development, City of Berkeley 
2118 Milvia Street, #200 ✦ Berkeley, CA 94704 

(510) 705-8123 ✦ fax: (510) 883-6554 
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“SVA has focused on the needs of displaced steel workers rather 
than the long-term poor. Its view is that preserving manufacturing 

jobs in the Valley slows what had been a flood of increasing poverty.” 

History: The Steel Valley Authority (SVA) was 
formed in 1986 by a coalition of seven mayors 
and the Tri-State Conference on Steel. Tri-State is 
a coalition of church, community and labor activ-
ists. It was created to fight plant closures and 
advocate for the importance of higher-wage 
manufacturing jobs, at a time of immense loss of 
steel industry and related jobs in the Mon Valley 
area. 

Structure: SVA is formally chartered by the 
state of Pennsylvania as a regional development 
organization with local governance. It is empow-
ered to acquire industrial development projects 
by eminent domain, including projects to retain 
and develop existing industries. It also has cer-
tain powers to raise bond financing. The charter 
has mainly helped SVA gain legitimacy: the ac-
companying special powers have not been put to 
use. The staff is small (three full-time employees) 
and relies very heavily on referrals to other orga-
nizations. 

Primary Services: SVA delivers four key ser-
vices itself: exploring employee stock option 
plans for purchase of firms by workers; planning 
for succession, especially in family-owned firms; 
improving labor/management relations; and as-
sisting with financing needs. Using referrals, it is 
heavily involved in technical assistance for pro-
duction, technology, management and financial 
operations. 

Mechanisms for Serving Low income 
People: SVA does not have a major program 
component specifically designed for this pur-
pose. Its view is that preserving manufacturing 
jobs in the Valley slows what had been a flood of 
increasing poverty. It has focused on the needs of 
displaced steel workers rather than the long-term 
poor. SVA has, however, pursued several projects 
which target low income communities and work-
ers. These include the City Bakery — an ulti-
mately unsuccessful effort to save a 100-worker 
firm in the inner city — and the successful rescue 
of the Homewood Products Co. in an African 
American community. 

Scale of Activity: From 1993-1995, SVA made 
a significant impact in 39 companies’ decisions to 
stay. Those firms employed over 5,500 people. 
Annually, it has helped retain 13 firms and 1,848 
jobs. In 1995 alone, it assisted 45 companies em-
ploying nearly 7,000 workers (that was, however, 
only a small portion of the huge regional manufac-
turing base of about 70,000 or more workers). 

Special Projects: SVA initially attempted to 
rescue several very large steel facilities on the 
verge of closure or that had already shut down. 
These efforts failed, in significant part because 
SVA could not arrange adequate financing in situ-
ations of substantial risk. SVA has now shifted to 
working with more manageable-sized businesses, 
frequently in crisis but at an earlier stage, where 
shutdown is not imminent. It uses its close work-
ing relationships, notably with technology experts 
at Southwestern Pennsylvania Industrial Revital-
ization Corporation, to extend its services. 

Steel Valley Authority 
Duquesne, PA (near Pittsburgh) 

Contact: 
Tom Croft, Executive Director 

1 Library Place, #201 ✦ Duquesne, PA 15110 
(412) 460-0488 
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“WIRE-Net’s program, Hire Locally, takes in job orders from area 
manufacturers and refers area residents from its job candidate 

bank to employers.” 

History: In 1986, during a period of intense 
rust-belt decline, three community development 
corporations (CDCs) with some background in 
working with area businesses joined together to 
form the Westside Industrial Retention and Ex-
pansion Network. WIRE-Net was designed to 
retain manufacturing businesses and jobs on 
Cleveland’s near west side. Its goals included 
providing employment opportunities for area 
residents and promoting collaboration between 
residents and businesses to stabilize and 
strengthen the community. 

It interviewed 200 businesses to identify initial 
priorities, and those interviews still provide guid-
ance today. 

Structure: WIRE-Net is a membership organi-
zation of dues-paying businesses. Its board of 
directors is uniquely constituted. Each of the 
founding CDCs has a representative, and each 
appoints three businesspeople as additional 
members, producing a board that is both busi-
ness and resident-controlled. WIRE-Net’s staff of 
nine provides business assistance and workforce 
services. 

Primary Services: WIRE-Net’s diverse ser-
vices to businesses include assistance with site 
finding, advocacy (principally with the city of 
Cleveland) for infrastructure and other community 
improvements, technology modernization and 
management technical assistance, joint purchas-
ing of services, and training for managers and 

supervisors. It also provides job preparedness 
training and placement for entry-level workers. 

Mechanism for Serving Low income 
People: WIRE-Net operates a program, Hire 
Locally, that takes in job orders from area manu-
facturers and refers area residents from its job 
candidate bank to employers. Manufacturers 
participate on a voluntary basis. Many firms 
identify Hire Locally as the organization’s first or 
second most valuable service. WIRE-Net also 
runs a school-to-work program in conjunction 
with the local high school and area manufactur-
ers. 

Scale of Activity: In 1995, WIRE-Net served 
68 manufacturers with individual business ser-
vices, 90 with group services such as joint pur-
chases, and responded to 75 firms’ requests for 
Hire Locally job candidates (recipient firms may 
overlap). It made a key difference in whether 18 
firms with 1,082 jobs stayed in the area or de-
parted (out of about 350 manufacturers and 
13,000 manufacturing employees in the area). 

Special Projects: Using money from Pew 
Charitable Trust’s Neighborhood Preservation 
Initiative and matching funds from the Cleveland 
and Gund Foundations, WIRE-Net has expanded 
substantially in the last few years. It also pro-
vided the model for the Cleveland Industrial Re-
tention Initiative, a city-wide program of local 
industrial assistance funded principally by the 
city government. 

Westside Industrial Retention and Expansion Network 

(WIRE-Net), Cleveland, Ohio 

Contact: 
John Colm, Executive Director 

6516 Detroit Ave., #3 ✦ Cleveland, OH 44102 
(216) 631-7330 ✦ fax: (216) 651-5096 
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Endnotes 
1 Economic Report of the President, Feb. 1996, Table 

B-47. 

2 Census of Manufacturers actually provides data only 
by county. Since manufacturing was likely moving from 
central cities to the rest of these counties in some part, 
the figures we use understate the shift of industrial jobs 
away from central cities. 

3 Arthur Nelson, Mfg. Trends 

4 U.S. Department of Commerce Statistical Abstract of 
the United States, Bureau of Labor Statistics, Employ-
ment and Earnings, January 1995. Note that persons of 
Hispanic origin may be of any race. 

5 Ibid. Manufacturing workers are production workers 
specifically, compared to non-supervisory types of 
workers in other industries as well. 

6 Harry Holzer, What Employers Want, Russell Sage 
Foundation, New York, 1996, p. 145. The metropolitan 
areas studied are Atlanta, Detroit, Los Angeles, and Bos-
ton. There is one partial exception to the superiority of 
manufacturing benefits: in primary central cities only, 
manufacturing workers were less likely to receive pen-
sion benefits in particular, than were retail and service 
workers. 

7 Holzer, p. 65. 

8 Bartik 1993. 

9 US Department of Commerce Statistical Abstract of 
the United States, p 410. Note that expert production 
workers (“precision production”) have education attain-
ment very similar to service workers, higher than “op-
erators/fabricators”. 

10 See, among others, Galster and Mincy, Bound and 
Holzer, Moore and Laramore, and Hughes. 

11 See Economic Development Review, Sage Publica-
tions, Winter 1991, Various articles. 

12 National League of Cities, Poverty and Economic 
Development: Views from City Hall, Washington, DC: 
National League of Cities, 1996. 

13 See, for example, David Osborne, Laboratories of 
Democracy; Mt. Auburn Associates, Jobs and the Urban 
Poor: Publicly Initiated Sectoral Strategies; The Aspen 
Institute, Jobs and the Urban Poor: Privately Initiated 
Sectoral Strategies; National Council for Urban Economic 
Development, Urban Manufacturing: Dilemma as Op-
portunity; Stuart Rosenfeld, New Technologies and New 
Skills. 

14 In order to retain access to the services. 

15 Remember that these are locally generated initia-
tives which lack the kinds of applications, data collec-
tion requirements, etc. that often exist in common 
among sites funded by a single federal program. 
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The Strategy in Practice 2 
Mission and Goals 

Our IRE study sites shared a common mission: 

✦ Retaining and expanding manufacturing busi-
nesses and employment. 

✦ Increasing economic opportunity for local resi-
dents, especially the disadvantaged or potentially 
dislocated, by helping them qualify for and ob-
tain manufacturing jobs and promotions. 

✦ Improving the economic health of the commu-
nity through employment opportunity. 

✦ Improving the broader community and social 
health (for example, improving education, secu-
rity, appearance, social engagement) by strength-
ening business and other institutions and linking 
them in shared efforts with the broad citizenry. 

The organizations varied in how much weight 
they put on each aspect. But all agreed on a vision 
of promoting the success of manufacturers because 
of their potential to contribute as stakeholders in 
the community. All believed in communities draw-
ing on industrial jobs and collaboration with busi-
ness to stabilize and revitalize themselves. JARC 
focused on raising the skills of workers, while SVA 
tried to strengthen management. But their ends 
varied far less than their means. 

Planning and Implementing 
an IRE Strategy 

Origins and Crucial Players 
Although the structure and evolution of the IREs 

we studied are diverse, they offer some lessons 
about the shaping of successful institutions: 

✦ Many different IRE organizational structures can 
work effectively, provided that key capabilities 
are in place. 

✦ The central players must include a strong and 
consistent voice for serving the disadvantaged — 
or that goal will get lost. 

✦ Firms must have an effective way to communi-
cate their real business needs to the central IRE 
program operators. Manufacturers will become 
active community builders, but first they want to 
receive concrete, practical value to their busi-
nesses from the investment of their time and 
energy. 

The specific structures of our four primary orga-
nizations were an eclectic mix: 

✦ WIRE-Net was founded by leaders of three 
community development corporations, each resi-
dent-based but with some experience in collaborat-
ing with business, together with activists in a 
statewide organization aimed at building commu-
nity-labor coalitions to reduce plant closures and 
their impacts. Recognizing the importance of busi-
ness involvement and of a larger geographic/eco-
nomic base than the territory of any one CDC, they 
formed a single organization that was both busi-
ness-driven and community-oriented. 

WIRE-Net is a membership organization of busi-
nesses. Its board includes a permanent seat for 
each CDC, and three businesspeople selected by 
each CDC.1 Businesspeople define WIRE-Net’s di-
rection, but CDCs have both their own voices — 
important in keeping the organization focused on 
benefiting the neighborhoods — and the opportu-
nity to select members of the business community 
whom they know will work to benefit the larger 
community as well. 

✦ Jane Addams Resource Center was a 
spin-off of a hundred-year-old settlement house 
with deep community roots and a history of service 
delivery. Recognizing the importance of well-pay-
ing jobs to the lives of residents, Hull House cre-
ated an Economic Development Task Force of 
board, staff and community residents, which ulti-
mately led to its forming the Jane Addams Re-
source Center. 

Saving and Creating Good Jobs 19 



“Manufacturers will become active community builders, but first 
they want to receive concrete, practical value to their businesses 

from the investment of their time and energy.” 

JARC’s board includes a mix of manufacturing 
workers and businesspeople, others with business-
related expertise, and educators — again combin-
ing participation of people committed to the 
community and those with both direct industrial 
involvement and community concerns. 

✦ Berkeley’s IRE program is driven princi-
pally by the city government, in particular the staff 
of the city’s Office of Economic Development, 
which developed the initiative. Residents, workers, 
clergy, plant-closure activists, manufacturers, devel-
opers, small business owners and city staff all 
helped formulate a land-use plan that protected 
manufacturing space. The plan was adopted unani-
mously by the City Council. 

OED devised and implemented an IRE built 
around saving and expanding industrial jobs for 
those in need and aiding local businesses while 
preserving the environment. OED staff commitment 
to the initiative, bolstered by formally adopted 
land-use and targeted-employment policies, has 
protected the community interest to date. Industry 
concerns are tracked by surveying the firms and 
are responded to by extensive business services 
designed to meet those needs. 

✦ The Steel Valley Authority was founded at 
organized labor’s initiative, in response to large-
scale plant shutdowns and cutbacks in the Pitts-
burgh area. After organizing community support in 
many of the region’s towns, it gained formal state 
designation as an industrial authority with associ-
ated financing and eminent domain powers. 

Steel Valley Authority began its work in a rela-
tively confrontational mode, confronting manufac-
turers on behalf of the area’s desperate workers 
and communities. Its approach has evolved toward 
a more collaborative business assistance strategy 
(while maintaining its commitment to worker par-
ticipation in decisions). More than our other three 
sites, Steel Valley Authority limits its provision of 
direct services and instead draws on referrals and 
partners. 

The other industrial initiatives we considered 
include another business-driven membership orga-
nization that lacked the CDC background of WIRE-
Net; a community college-run program in 
collaboration with an old-time business association; 
a program that was originally state-sponsored and 
promoted by a business association and is now 
under private control; and a collaborative founded 
and controlled by a mix of neighborhood and busi-
ness institutions. Clearly, it is not a consistent struc-
ture or evolution that signals success in this field. 

What Do IRE Programs Do? 
Our study sites varied in the ways they sup-

ported businesses and workers, but all their pro-
grams were assembled from among 15 
components. Most activities focused on helping 
businesses (with jobs as the primary desired ben-
efit). Some involved helping would-be and current 
workers prepare for positions and get hired (ben-
efiting residents as well as serving businesses’ need 
for qualified labor). 

Table 2 summarizes the components present at 
each of the four primary IRE sites. The 15 compo-
nents include: 

1. Doing Outreach. IRE programs, particularly 
at their outset and ideally on a continuing basis, 
contact and interview the heads of manufacturing 
companies to learn about manufacturers’ problems, 
concerns and priorities for assistance and recruit 
business leadership and participation in the organi-
zation. The programs also build the individual rela-
tionships that contribute to trust, a willingness to 
hire from and contribute to the community, and 
comfort in letting the IRE organization in on mat-
ters involving company information and operations. 

As part of an “early warning” system for troubled 
firms, outreach also extends to union representa-
tives, workers, utilities, banks and others who may 
have knowledge about companies near the brink. 
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“Older urban manufacturing areas often have a shortage of vacant 
sites that can be configured for modern factory use. IREs help 

manufacturers find appropriate sites for operation or expansion.” 

2. Finding Sites. IREs help manufacturers find 
appropriate sites for operation or expansion. Older 
urban manufacturing areas often have a shortage of 
vacant sites that can be configured for modern fac-
tory use, cleared of toxic problems, combined or 
broken down into appropriate sizes, and otherwise 
made usable. Real estate brokers are not always 

fully informed about such areas, especially about 
spaces that need work. Manufacturers often allow 
little lead time for relocation. 

IRE programs help solve firms’ space needs 
through outreach contacts, maintaining their own 
lists of available spaces, and/or establishing net 

1 This activity has undergone very rapid growth since the 1995 year reported. 
2 Twenty-two “referrals” were assumed evenly spilt between technology - related services and management/technical assistance. 

This is roughly consistent with a scan of SVA’s summaries of individual firm cases. 
3 Not including those for whom training was the sole significant service.
4 Manufacturing jobs only, within a broader program of placement.
5 1988 estimates. e is all manufacturing, second is metal fabrication sector. 
6 Estimate of manufacturers with 10 or more workers. 

TABLE 2 
NUMBER OF FIRMS ASSISTED BY TYPE OF ASSISTANCE, 1995 

Types of Assistance: WIRE-Net Berkeley JARC SVA 
OED 

Finding Sites 30 12 32 
Developing Space 15 
Permit Processing/Zoning/ 

Environmental Review 5 30 21 
Focal Point for Government 

Policy Issues, Including Infrastructure 17 20 12 
Other Advocacy 40 16 

Technology - Related Services 11 30 272 

General Management/ 
Technical Assistance 17 202 

General Information/Referral 2 5 20 
Marketing Assistance 18 

Joint Purchases (including security) 49 5 
Other Networking/ Inter-firm Collaboration 9 32 
Access to Financing 13 13 7 
Owner Succession 1 
Tax Abatements and Other Capital Subsidy 2 

Job Training 16 17 
Job Placement/Linkage 95 N.A. 12 

Total Manufacturing 
Companies Assisted 2534 33 112 45 

Total Manufacturing 
Companies in Territory 350 230 N.A./605 7,0006 

Percentage of Companies 
Receiving Assistance 72%4 14% N.A. <1% 

First figur
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“Some IRE programs help firms learn to adopt 
newer technologies, test leading-edge technologies for 
their possible value, and/or adapt existing methods to 

their particular circumstances.” 

works of brokers to whom they can refer manufac-
turers’ inquiries. 

3. Developing Space. When there is a shortage 
of usable space, program operators sometimes do 
their own development or redevelopment of indus-
trial sites. Or they may create incentives for others 
to do so. Then they may act as landlords, either to 
the general manufacturing market or to targeted 
tenants, such as new small businesses or a training 
program serving local residents. 

4. Intervening with Local Government. 
Manufacturers need local government cooperation, 
particularly when they are expanding or moving. 
They need approvals of zoning and building per-
mits, sign-offs on toxic handling and clean-up, and 
related go-aheads. Government approvals often can 
get tied up by misunderstandings, complex rules, 
difficulties in coordinating multiple regulatory bod-
ies and processes, and, at times, staff incompetence 
and/or indifference to business deadlines. 

Manufacturers also need ordinary services, such 
as getting dumped trash cleaned up or having po-
lice present as employees leave for home. 

An IRE organization that repeatedly works on 
these kinds of problems and gets to know the play-
ers within the local government can overcome ob-
stacles that companies — particularly smaller firms, 
with one-time problems and thin administrative 
staffs — cannot as easily address. 

5. Serving as a Focal Point for Influencing 
Local Government Policy. Our IRE study organi-
zations represented the interests of manufacturers, 
their local communities and themselves in several 
public policy arenas. The most significant were 
protecting manufacturing land uses from competi-
tion and replacement by other uses in (often politi-
cally contested) planning and zoning decisions; 
budget allocations for such items as street paving 
and other infrastructure improvements; and obtain-
ing local public sector support for industrial reten-
tion programs (support was by no means a given, 
and varied widely in amount). 

6. Providing Technology-Related Services. 
Some IRE programs include helping firms learn to 
adopt newer technologies, test leading-edge tech-
nologies for their possible value, and/or adapt ex-
isting methods to their particular circumstances. 
This assistance often involves partnering with tech-
nology services specialists and sometimes encour-
aging peer sharing of expertise. Again, smaller 
firms that don’t have staff expertise can be the big-
gest beneficiaries. 

7. Providing General Management Technical 
Assistance. Aid in assessing and introducing new 
management techniques, analyzing and developing 
strategic plans, and other forms of people-intensive 
counsel is also provided in IRE programs — often 
through referrals or peer learning. Improving la-
bor/management relations can be part of this type 
of aid. 

8. Helping Secure Access to Financing. Our 
IRE organizations helped manufacturers with fi-
nancing needs, particularly for plant and equip-
ment, through direct loans from IRE program 
funds, help in identifying specialized loan sources 
and packaging loan applications to them, and im-
proving access to conventional lenders and stan-
dard public loan guarantee programs. In one 
instance, an IRE organization developed new loan 
pools for under-served firms. 

In general, IREs helped manufacturers obtain 
loans at market or modestly below market-rate 
terms in situations of conventional market or mod-
erately more risk. 

9. Organizing Joint Purchases. Group pur-
chases of goods and services, at prices below what 
was available to individual firms, was a less com-
mon service. The IRE program either obtained a 
group discount, e.g., for telephone services, or 
provided a service, such as private security guards, 
that single firms could not afford on their own. 

10. Providing Marketing Assistance. IRE orga-
nizations helped their participants pursue new mar-
kets by bidding jointly on jobs too big for one 
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“By building relations with the businesses they assist, IRE 
organizations are able to convince employers to try hiring entry-

level employees from the community.” 

firm, identifying each other as customers and 
jointly accessing more distant markets, such as 
overseas. 

11. Creating Other Networking Opportuni-
ties. Manufacturers often described the general 
opportunity to meet with fellow producers as an 
important IRE service. The value of the networking 
included, in addition to peer-learning and the joint 
efforts discussed above, the informal sharing of 
information (about markets, suppliers, training) and 
the personal contact that set the stage for possible 
future collaborations. 

12. Helping Prepare for Owner Succession. 
At least two of the IRE efforts helped older busi-
ness owners plan for transferring their firms to oth-
ers when they retired, instead of shutting down. 
Employee buyout of current owners was given 
special attention. 

13. Help in Obtaining Tax Abatements or 
Other Direct Subsidies. None of the IRE organiza-
tions we studied had direct control over a capital 
subsidy fund for support of manufacturing firms. In 
rare instances, however, they were able to help 
manufacturers obtain tax abatements or other 
grants from public sector sources. These were used 
for purposes ranging from feasibility studies to 
complete renovation of an obsolete structure. 

14. Providing Job Training. IRE organizations 
provided a wide array of job-training programs, 
which they either operated themselves or con-
tracted for through closely affiliated partners. These 
included brief job search/employability workshops 
to prepare people to seek and hold jobs; basic 
education and remediation; general introduction to 
manufacturing; industry- and task-specific skills 
training; and school-to-work programs, including 
education, job shadowing and internships/summer 
jobs. 

15. Undertaking Job Placement and Linkage. 
Several of the sites we studied run large–scale job 
placement functions, either independently or in 

connection with their job-training work. By build-
ing relations with the businesses they assist, they 
are able to convince employers to try hiring entry-
level employees from the community. The IRE or-
ganization recruits, screens and refers qualified 
local people to the employers, who make their 
own hiring decisions. 

In some localities, linkage programs have lever-
age with employers through formal agreements, 
assuring at least some consideration for the candi-
dates as entry-level positions open. In most of the 
IRE sites, however, the incentive to use the place-
ment program is simply the need for qualified can-
didates — a need employers gave high priority to, 
in areas of both weak and strong markets. Train-
ing/linkage is thus a service to both job seekers 
and manufacturers. 

Although we arbitrarily placed job training and 
linkage at the end of the list, providing jobs to dis-
advantaged job seekers is at the heart of our defini-
tion of successful economic development work. 
These workforce services provide the means to 
target the benefits of the job stability and growth 
that the IRE programs aim to foster. 

Furthermore, because manufacturers at most 
sites ranked workforce issues as extremely impor-
tant to them, job training and recruitment of quali-
fied workers would have been key services even 
without the concern about targeting. Many employ-
ers — and some IRE staff and board leaders — 
thought that the shortage of qualified young people 
reflected special conditions in their geographic or 
industrial sector area. In Cleveland, the high visibil-
ity loss of major steel plants discouraged parents, 
children and schools from considering manufactur-
ing as a career. In Oregon, environmental fights 
over timber cutting had given furniture-making and 
other secondary wood products industries a bad 
name. 

In fact, although most sites thought their circum-
stances were unique, nearly all needed more com-
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“In addition to programs serving employers and workers, IRE 
efforts often design and implement other neighborhood 
improvement programs not directly involved with jobs.” 

petent entry-level employees. Everywhere, young 
people were discouraged from pursuing manufac-
turing careers by the perception that the whole 
industry was dead. Specialized conditions may 
have played some role, but a general shortage of 
well-prepared entry workers wanting to give manu-
facturing a try clearly affected employers’ concep-
tion of priority needs as well. 

In addition to programs serving employers and 
workers, IRE efforts often involve other joint efforts 
to improve communities. The IRE organizations, 
local residents and manufacturers and other busi-
nesses may capitalize on their expanding relation-

ships to help save a school slated for closing or 
complete a neighborhood clean-up. 

Figure 2 represents conceptually the directions of 
assistance and cooperation at the various sites. The 
IRE organization provides business assistance, refer-
rals to other service providers and, in many cases, 
job candidates and/or training. Manufacturers re-
quest and use assistance and hire local workers. 
Residents seek and gain work with the manu-
facturers, often by way of IRE programs. And all 
three, often at the initiative of the IRE organization, 
design and implement other neighborhood improve-
ment programs not directly involved with jobs. 

FIGURE 2 
CONCEPTUAL MODEL OF IRE OPERATIONS 
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“As the economy has strengthened, IRE programs have 
expanded their work finding sites, helping obtain permits, 

protecting industrial land and even creating sites.” 

Scale and Mix of Activities 
In three of our four primary sites, the IRE pro-

grams have substantive contact with a significant 
proportion of area manufacturing firms. As Table 2 
shows (third row from the bottom), the number of 
firms receiving at least one form of assistance in a 
single year ranged from 33 to 253 (even omitting 
outreach contacts or memberships not resulting in 
a separate service). Three of the four reach a sig-
nificant portion of all manufacturers with some 
service in a single year. The partial exception is the 
Steel Valley Authority. SVA assists a substantial 
number of firms each year. But, in deliberately 
choosing an enormous area for attention, it can 
respond only to cases involving imminent risk of 
shutdown or departure, plus a small share of other 
firms with pressing needs. 

The four sites have different core or priority ac-
tivities, as shown in Table 2. 

✦ Berkeley Office of Economic Develop-
ment focuses on permit processing and related site 
finding, along with infrastructure improvements 
and financing. OED operates in a market with little 
readily available and usable space and complex 
permit processes. Much of its work goes into facili-
tating expansion of existing firms and re-use of 
existing but outmoded industrial sites. 

✦ Jane Addams Resource Center has com-
mitted much of its staffing and budget to job train-
ing to upgrade the skills and education of existing 
workers. But it also serves large numbers of firms 
within its Targeted Development Program. It helps 
them find sites, upgrade and get training in tech-
nology, and intervenes with local government on 
infrastructure and regulatory matters and smaller 
service needs. It has also done a moderate amount 
of its own industrial real estate development and 
management. 

✦ Steel Valley Authority, on its own and 
heavily through referrals, provides management 
and related technical assistance and aid with tech-

nology modernization. It also provides advocacy 
on a variety of fronts and (in a smaller number of 
cases) intensive work on financing and aid with 
owner succession. 

✦ WIRE-Net provides probably the most di-
verse set of services, especially now that it has 
recently extended its work. In 1995, it was finding 
sites, intervening with local government on manu-
facturers’ behalf, arranging joint purchases and 
aiding in job placement. Recently it expanded into 
marketing and technology and increased its role in 
job training. 

We noticed certain patterns at our sites. 
Assistance with adopting new technology 
is provided primarily in locations in 

which a subsector of manufacturing is dominant. In 
such instances of numerous manufacturers of re-
lated products, it is easier to find common techno-
logical ground and thus spread the often high cost 
of introducing a technology and training. To obtain 
cost-sharing in instances where no sector is pre-
eminent, WIRE-Net is currently experimenting with 
mechanisms of peer training among smaller groups 
of related firms, as well as aiding firms with tech-
nology that is common across sectors. Technology 
improvement and skills training are correctly per-
ceived as complementary in raising productivity, by 
firms and IREs, and are often pursued together. 

As the general economy has strengthened, fol-
lowed by tightened markets for space, IRE activity 
in site-finding, permitting, zoning protection for 
industry and especially site-creating has expanded.2 

Job training is a challenging and resource-absorb-
ing activity. Some organizations have committed to 
it as their primary work. Others have sought (or 
allowed) partners to provide it and/or tried to im-
prove it, especially by increasing manufacturers’ 
role in design and presentation.3 

None of the four sites is able to include every-
thing it might like. Although we selected our study 
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“In Berkeley, city policy had essentially been to view 
manufacturing as inevitably disappearing. OED’s face-to-face 
survey revealed firms’ interests in expanding and staying in 

Berkeley as well as a desire to hire locally.” 

sites based on their appearing to be among the 
most productive IRE performers in the country, 
they all operate with very limited resources. Part-
ners augment the IRE staffing, but partners do not 
always participate for free, and their dollars are 
limited as well. 

Table 3 summarizes the very modest budgets 
and staffing at our four primary sites. Staff size4 

ranges from only two full-time people in Berkeley 
(where the staff can on occasion draw on other 
OED staff for assistance) to 20 at Jane Addams Re-
source Center, with its heavy complement of train-
ers and teachers. 

The budget for each site is three-quarters of a 
million dollars or less. In each case, expenses are 
overwhelmingly for staff salaries and benefits. 

How the Programs Have 

Each of our prime study sites has undertaken 
significant planning, analysis and adjustment during 
the start-up and course of its IRE effort. Each must 
respond to changing conditions, to business and 

resident needs and opportunities, and to the les-
sons that the successes, failures and limitations in 
their programming have taught them. The four 
separate case studies detail this evolutionary pro-
cess extensively. In general: 

✦ Serious and continuing study of indus-
trial conditions and needs, with corresponding 
adjustment in programming, is an important part of 
IRE. Existing knowledge of market realities and 
priority needs of firms and residents — as well as 
contact with businesses — is generally limited at 
the outset — just when knowing what are genu-
inely useful services is critical to build credibility. 

✦ Specific conditions such as availability 
of space and the tightness of the labor market 
constantly change, changing what kinds of assis-
tance are important. 

✦ It takes time for an IRE organization to 
develop its own capacity and understanding, 
build relationships with partners, entice expanded 
financial support and extended participation, and 
otherwise increase its ability to identify, allocate 
and/or take on tasks. Experience, personal con-
tacts, track record and relationship-building open 
new windows of opportunity. Taking advantage of 
those windows requires conscious capacity build-

TABLE 3 
IRE INITIATIVES BUDGET AND STAFFING, 1995 

ANNUAL BUDGET  STAFF (FTE) 
($ expenditures)  (includes support staff) 

WIRE-Net $ 443,383 9 

Berkeley OED $ 214,603 2 

JARC $ 750,000 20 

SVA $ 415,176 4 

Evolved 

26 The Strategy in Practice 



“Steel Valley Authority has gradually shifted away from working 
with firms in immediate crisis toward providing an “early warning 

system” that is linked to a set of services designed to help 
struggling businesses.” 

ing and revisions to strategic plans and program 
and budget priorities. 

✦ Not every program that seems promis-
ing will work, particularly in its initial form. 
Self-evaluation, amending strategy, re-working pro-
gram specifics, changing partners’ roles and similar 
adjustments are valuable parts of IRE efforts. 

In Berkeley, the Office of Economic Develop-
ment together with the Chamber of Commerce 
undertook the first outreach to manufacturers. City 
policy had essentially been to view manufacturing 
as inevitably disappearing. OED’s face-to-face sur-
vey revealed firms’ interests in expanding and stay-
ing in Berkeley, a desire to hire locally, and an 
array of suggestions for city assistance. 

Data from the outreach survey and from follow-
up assistance to individual firms brought about 
new land-use policy that protected manufacturing 
from displacement. Manufacturers’ reported inter-
est in expansion space shaped initial program 
priorities in site-finding and permit processing. 
Continuing tracking of tightening space availabil-
ity and needs for larger spaces later led OED to 
also focus on facilitating re-use of large industrial 
sites. 

Jane Addams Resource Center began with a 
plan to do a detailed study of the local economy, 
carried out a six-month planning process, and se-
lected one of its largest sectors, metal stamping and 
other metal fabrication, for concentration. JARC 
then focused its Targeted Development Project on 
joint marketing, modernization, training existing 
employees to fit with technology modernization, 
and helping firms find space. 

Over time, it has shifted its focus and internal 
capacities to training existing workers, seeing train-
ing as increasingly central to meeting resident and 
manufacturer needs. It has studied job skill require-
ments in order to increase worker mobility and the 

training’s usefulness to employers. It is also ex-
panding training for entry-level workers. 

As space has tightened, it has developed its own 
real estate and advocated on zoning in re-orienting 
its assistance to firms in response to market 
changes. It has also taken advantage of new oppor-
tunities for land use planning and new resources 
for infrastructure in industrial corridors offered by 
the city of Chicago’s Model Corridors program, de-
emphasizing joint marketing and leaving technol-
ogy services to its local partners. 

In the beginning, Steel Valley Authority pre-
ferred confrontation to collaboration, taking on the 
owners and managers of large plants that had shut 
down or were closing. It concentrated on such 
approaches as worker buyouts and extensive mod-
ernization investment. 

Its focus on large companies in crisis was a logi-
cal response to the massive plant closures confront-
ing the region. It viewed the shutdowns as 
unnecessarily wasting both physical assets accumu-
lated with worker labor, and human assets accumu-
lated within skilled workers. Steel Valley Authority 
also judged that management mistakes and owners’ 
demands for unreasonable returns on investment 
were the major reasons for closure, more so than 
union wages. 

But Steel Valley Authority failed to save these 
large firms. This early experience convinced it that 
dealing at the crisis stage with large plants requir-
ing large amounts of capital was not an effective 
strategy. 

Gradually, it shifted away from working with 
firms in immediate crisis and toward providing an 
“early warning system” linked to a set of business 
services. It still provides assistance with ownership 
succession, financing, modernization and improved 
management and labor/management relations. But 
the companies are smaller, and the warning net-
work includes not only observant union officials 
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“WIRE-Net was able to expand their program to include several 
‘inside-the-gate’ services such as assistance with marketing, new 

technology and management.” 

and workers, but active outreach to current man-
agement to identify problems in a more collabora-
tive way. 

Government cooperation has expanded, as has 
the outside expertise SVA draws on for referrals. 
Steel Valley Authority has also responded to the 
financing needs by creating its own union-backed 
investment fund. It anchors its work firmly in a rich 
and expanding database on the circumstances of 
area companies. 

WIRE-Net initially based its program on the re-
sults of an outreach survey of manufacturers’ pri-
orities. For a number of years, it built its credibility 
in areas such as job linkage, joint purchases, site 
finding, intervention with city government — areas 
largely outside the internal operations of individual 
firms. 

At the same time, WIRE-Net was expanding its 
membership as it provided valuable services and 
created personal relationships between its staff and 
area executives — all with a staff of three and a 
half full-time employees. 

When it received a major infusion of foundation 
funds, WIRE-Net was able to identify long-stand-
ing areas of promise for expanded programming. 
Several of these — including marketing, technol-
ogy and management assistance — were “inside-
the-plant-gate” services. Because area firms were 
already comfortable with WIRE-Net staff and con-
sidered it their own organization, they were will-
ing to participate in these more sensitive activities. 

WIRE-Net could also draw on its experience in 
job placement to recognize its needs in areas such 
as job training and know the staff skills it needed 
to add. It also recognized its need to take on more 
industrial real estate development functions in 
tightening markets. 

All of the IRE organizations we examined con-
tinue to look ahead. Each currently has additional 
services under development and has identified spe-
cific issues it would like to address more fully once 
it can develop needed capacity and resources (see 
Chapter 6 for more information on opportunities 
for improvement and expansion). 

Importance of Partnerships 
Partnerships are central to the ability of the 

small-scale IRE organizations we studied to deliver 
quality services. Each site believes that its credibil-
ity and thus survival depend on its ability to deliver 
top flight services. But no one has a staff large 
enough to allow specialized expertise in every area 
that the ambitious organizations seek to serve. 

In addition, there are services other players are 
better positioned to deliver. A nonprofit IRE organi-
zation can advocate effectively for improved trash 
pick-up, but it probably would not collect garbage 
very efficiently. In this situation, the city Public 
Works Department is a necessary collaborator. 

We found that successful Industrial Retention 
and Expansion programs typically involve sophisti-
cated “collaboratives,” even though only a small 
number of the collaborators may formally identify 
itself as being part of such a relationship. The spe-
cific set of partnerships in a given case varies de-
pending on the primary player and its historical 
roles and local businesses’ needs and priorities.5 

IRE partnerships commonly include: 

✦ Manufacturers. 

✦ Local and state government. 

✦ Education, training and placement institutions. 

✦ Property owners and real estate brokers. 

✦ Technology service providers (and equipment 
suppliers). 

✦ Sources of capital. 

28 The Strategy in Practice 



“JARC maintains a close relationship with area metal fabricators, 
collaborating on job skill standards, training programs, 

placements and mobility for workers.” 

✦ Workers and trade unions. 

✦ Sources of management and other technical as-
sistance. 

✦ Other community organizations sharing common 
goals. 

✦ Players in external markets. 

✦ Foundations and other sources of financial sup-
port. 

✦ Individual clients. 

✦ The federal government (even in our case stud-
ies, whose selection criteria included not being 
driven by federal initiatives or funding). 

Assistance from WIRE-Net’s foundation partners 
enabled it to nearly triple its staffing and greatly 
extend programming. Representatives from three 
area CDCs give it community support, and manu-
facturers provide legitimacy, peer training and pri-
ority setting. The local high school and community 
college help provide its training. It prides itself on 
being able to work with a difficult local govern-
ment bureaucracy to obtain services for manufac-
turers, and it has been a major force in pushing the 
city into funding IRE programs city-wide. WIRE-Net 
and the federally established regional manufactur-
ing assistance center have shared technology work. 

Even with multiple collaborators, WIRE-Net 
tends to take on services itself, combining staff and 
business effort — perhaps out of its strong belief in 
the “ownership” of services by the business com-
munity. 

Steel Valley Authority gained initial legitimacy 
from its state-chartered authority and has drawn on 
state funding for its warning system. The warning 
system outreach was initially conducted in collabo-
ration with the Urban Redevelopment Authority of 
Pittsburgh and later linked banks, utilities, labor, 
business associations and other economic develop-
ment groups. Steel Valley Authority’s very small 

staff defines its model of service delivery as based 
heavily on referrals — especially today on referrals 
in financing, feasibility analysis (especially in com-
plex cases), management and technology. 

Steel Valley Authority has regular partners that it 
uses repeatedly in each of these areas, along with 
staff experts who otherwise lack the time to work 
as much in depth with one firm as these projects 
can require. 

Union staff and workers help inform the warning 
system. Organized labor has been key to Steel Val-
ley Authority’s start-up investment fund. 

Jane Addams Resource Center (JARC) main-
tains a close relationship with area metal fabrica-
tors (the Metalworking Consortium), collaborating 
on job skill standards, training programs, placement 
and mobility for workers. In its early work in mar-
keting, JARC built relationships with manufacturers 
and other outside actors who could use local metal 
fabricators as suppliers. 

More recently, the city has been an important 
collaborator in the Model Corridors program, fund-
ing infrastructure needs and JARC’s first substantial 
training for unemployed workers. The local school 
district is a collaborator in school-to-work efforts 
(however, its financial and education limitations 
have at times limited progress). Attempted 
partnering with the regional technology center 
failed because of the high scale required and high 
cost for small firms (WIRE-Net had the same prob-
lem working with the manufacturing assistance 
center in its region). 

Berkeley’s Office of Economic Development 
found political allies among labor, manufacturers 
and church leaders in gaining land use regulation 
to protect industrial uses. As an administrative en-
tity within a city hall highly skeptical about manu-
facturing, it needed outside support for this part of 
its mission. 
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“Berkeley OED had to develop cooperative relationships with 
other city departments to meet manufacturers’ requests for 

services and infrastructure improvements.” 

As a recently created department, OED also had 
to develop cooperative relationships with other city 
departments to meet manufacturers’ requests for 
service and infrastructure improvements. Its site-
finding service uses a network of private real estate 
brokers. Its job placement program involves train-
ing provided by community-based groups, schools 
and other government agencies who refer candi-
dates. 

Lacking a regional technology center (until re-
cently), OED has not attempted to aid with tech-
nology adoption. But it has collaborated with its 
neighbor city Oakland, using state and local funds, 
on an expansion of recycling and related busi-
nesses. 

With less than two full-time staff devoted to 
manufacturing, OED must depend on partners for 
detailed carry-through of business assistance efforts 
and for all workforce development operations. It 
can extend its programmatic reach only where it 
can find partners to undertake and finance added 
functions. 

These and other partnerships are described more 
fully in the individual site case studies. Significant 
elements of IRE’s strategic program development 
are: 

✦ Recognizing which elements of a system are 
most important, given local and national circum-
stances. 

✦ Deciding which services would best be delivered 
by others and, for these services, deciding who 
could best deliver them. 

✦ Developing initial partnerships and successful 
operating relationships. 

✦ Adding to its array of partnerships as its pro-
grams expand. 

Endnotes 
1  Plus additional at-large members. 

2  Not, of course, in SVA, where huge surpluses of 
space still exist. 

3  With the exception of aid to schools that are devel-
oping school-to-work programs (which seems to be 
considered part of broader community building as well), 
for which the schools are the central program delivery 
agents. 

4  Including support staff. 

5  As well of course as the availability of various 
kinds of institutions as potential participants. 

30 The Strategy in Practice 


























































































