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Preface

Item 16G of the 1998 Appropriation Act directed JLARC to study the feasibil-
ity of converting the State Military Reservation (Camp Pendleton) to a State park.
Specifically, JLARC was required to address: (1) the need for additional oceanfront
access and State park recreation areas in southeastern Virginia, (2) the impact on
tenants of Camp Pendleton, (3) the costs and benefits of relocating all remaining Vir-
ginia National Guard training functions to Fort Pickett, and (4) environmental
remediation issues.

JLARC's review found that it is not feasible at this time to convert Camp
Pendleton, in its entirety, to a State Park. While it may be possible to convert portions
of the base to a State park, such an action would require long-term planning, agree-
ments with the federal government, and environmental remediation of selected areas
of the camp.

Camp Pendleton’s location and beachfront property makes it highly valuable
and raises questions whether a military facility is the highest and best use of the prop-
erty. However, Camp Pendleton lacks enough acreage to meaningfully address the
demand for beachfront access in the Virginia Beach area.

The role of Camp Pendleton as the State’s primary military training facility is
declining, primarily due to the availability of the much larger Virginia National Guard
facility at Fort Pickett. As a result, Camp Pendleton is being utilized as a multi-service
training facility with a growing federal orientation. The National Guard has adopted
a policy of establishing revenue generating leases with non-National Guard organiza-
tions to achieve a goal of having Camp Pendleton financially self-sufficient by the year
2002. However, continued implementation of this policy may encumber the base’s prop-
erty to the extent that alternative uses in the future may not be feasible. As a result,
the General Assembly may wish to make a long-term policy decision regarding the
future use of Camp Pendleton.

Finally, population growth and residential development adjacent to Camp
Pendleton have affected the ability of the National Guard to ensure the safe operation
of the facility’s rifle range. As a result, consideration should be given to closing the
Camp Pendleton range and utilizing the ranges at Fort Pickett or nearby federal mili-
tary installations.

On behalf of JLARC staff, | would like to thank the Department of Military
Affairs, the Department of Environmental Quality, and the City of Virginia Beach for
their cooperation in the conduct of this study.

it o

Philip A. Leone
Director

November 22, 1998






JLARC Report Summary

The State Military Reservation, which
is also called Camp Pendleton, is a State-
owned military installation in the City of Vir-
ginia Beach. The State has traditionally al-
located the property primarily for the use of
the Virginia National Guard, with exceptions
during World War | and World War Il, when
it was leased to the federal armed services.
Camp Pendleton was originally created in
1912 in a relatively remote, sparsely popu-
lated area. Since then, the City of Virginia
Beach has grown and developed around the
facility. The encroachment of development
— public, residential, and commercial — has
led to repeated requests by the City of Vir-
ginia Beach to convert Camp Pendleton to

other uses, including conversion to a State
park.

Item 16G of the 1998 Appropriation Act
directed the Joint Legislative Audit and Re-
view Commission (JLARC) to study the fea-
sibility of converting Camp Pendleton to a
State park. JLARC is also directed to ad-
dress: (i) the need for additional oceanfront
access and State park recreation areas in
southeastern Virginia; (ii) the impact on ten-
ants at the facility; (iii) cost and benefits to
the Virginia National Guard in relocating all
remaining training functions to Fort Pickett;
and (iv) environmental remediation issues.

The primary findings of this study can
be summarized by four points:

« It is not currently feasible to convert
Camp Pendleton, in its entirety, to a
State park. It may be possible to con-
vert portions of the camp to public
park uses, but even a partial conver-
sion of the property would require
long-term planning, agreements with
the federal government, environmen-
tal remediation of various sites, and
costs that cannot be accurately esti-
mated at this time.

e For a variety of reasons, the usage
of Camp Pendleton is changing. Al-
though the Virginia National Guard
still benefits from using Camp
Pendleton, its dependence on the fa-
cility is declining, as National Guard
training shifts to the much larger Fort
Pickett. Consequently, the site is es-
sentially being brokered into a multi-
service training facility with a federal
orientation. As a result, the focus of
Camp Pendleton as the State’s pri-
mary military reservation is lessening.



e The current goal of the National
Guard is to make Camp Pendleton a
financially self-supporting facility, prin-
cipally through leases and use agree-
ments with long- and short-term fa-
cility users. The General Assembly
may wish to assess whether such a
strategy is in the best interests of the
Commonwealth. The General As-
sembly may also wish to consider al-
ternative uses for Camp Pendleton,
before long-term encumbrances to
the property eliminate the feasibility
of such uses in the future.

* A safety issue regarding the firing
range at Camp Pendleton also needs
to be addressed. When Camp
Pendleton was originally founded in
1912 as the State Rifle Range, it was
located in a then-remote area of the
State. Since that time, population
growth and residential encroachment
have created safety issues which will
be difficult and expensive to address.
The National Guard should stop us-
ing the firing range until these safety
issues can be fully addressed. As an
alternative, the General Assembly
may wish to direct the National Guard
to close the range permanently.

Background on Camp Pendleton

Currently, the State Military Reserva-
tion consists of 325 acres (see figure, next
page), on which over one hundred buildings
are situated. The operation and mainte-
nance of the installation is funded primarily
by the federal government through the Na-
tional Guard Bureau.

According to the Department of Military
Affairs, the primary purpose of the State
Military Reservation now is the on-site train-
ing of personnel and organizations of the
Virginia National Guard. National Guard
units from other states also train at the site,
as do components of the U.S. Armed

Forces. State and local civilian agencies
sometimes conduct training at the site when
facilities are not otherwise in use by military
organizations. Facilities currently include the
small arms range, the helicopter landing
strip, classrooms, barracks, dining halls,
maintenance garages, training fields, and
the chapel.

Other uses involve tenants on the fa-
cility. The State and the federal government
have entered into some commitments re-
garding specific parcels that are on or adja-
cent to Camp Pendleton property. The State
leases to the federal government two prop-
erties: the 203 RED HORSE Air National
Guard Armory; and the Military Sealift Com-
mand buildings. Further, the State has a
use agreement with the federal government
regarding the Virginia Beach Army National
Guard Armory. In addition to property it
leases out, the National Guard licenses from
the U.S. Army Corps of Engineers a con-
necting piece of land between the main base
and the rifle range on the beachfront.

Alternative Views on Best Use of
Camp Pendleton Property

There are two competing conceptions
concerning how Camp Pendleton property
could be best utilized. One, the “military
perspective,” is that Camp Pendleton has
been and will continue to be essential for
Virginia National Guard training and the
overall military preparedness in southeast-
ern Virginia. The other conception, the “pub-
lic recreation perspective,” is that conditions
have substantially changed since Camp
Pendleton was created in 1912 and that the
property’s best use would be as a public
recreation area.

The Military Perspective.  The mili-
tary establishment — including nearby fed-
eral installations — is united in its opposi-
tion to converting Camp Pendleton to a State
park. The Virginia National Guard views
Camp Pendleton as being vital to its train-
ing, readiness, and morale. Active duty in-
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stallations near Camp Pendleton see the tion. This synergy has been a valuable ele-
facility as an important buffer between their ment in the State’s efforts to attract military
own activities and civilian development in units from other states which have been
the area. In addition, many active duty units forced to relocate as a result of the federal
use Camp Pendleton’s facilities for training Base Realignment and Closure process.

purposes, particularly its temporary hous- The Public Recreation Perspective.

ing and classrooms. The military as a whole According to this view, Virginia Beach has
speaks of the “synergy” created between the become Virginia’s primary beachfront des-

various military establishments in the Hamp- tination as well as its most populous city.
ton Roads area. According to this view, the As Virginia Beach strives to improve its de-
close proximity of varied military properties, sirability as a tourist destination, the prop-

including Camp Pendleton, enhances the erty on which Camp Pendleton sits is now a
overall value of the area as a military loca- highly valuable and scarce resource which




merits greater public access. According to
this view, since the Commonwealth has in
essence acquired Fort Pickett, a large mili-
tary facility in Southside Virginia, Camp
Pendleton is now unnecessary and should
be converted to public uses, such as a State
park. The public recreation perspective is
first examined in greater detail, then the
military perspective.

THE PUBLIC RECREATION
PERSPECTIVE

A major assumption behind the “public
recreation perspective” regarding the best
use of Camp Pendleton property is that there
are strong public needs for additional
beachfront access and recreational facilities
in Virginia Beach. When examining the
need for recreational space in Virginia
Beach, the current ownership status of
beachfront property in Virginia Beach is a
primary issue.

Ownership of Beachfront Property

The biggest recreational draw of Vir-
ginia Beach as a resort city is the beaches.
According to the 1996 Virginia Outdoors
Plan, Virginia Beach has the majority of pub-
lic beachfront in the State. Statewide, there
are 33.3 miles of public beaches (as defined
under the Public Beach Conservation and
Development Act); 16.9 of those miles of
public beach are in the City of Virginia
Beach. At the same time, the majority of
beachfront property in Virginia Beach is in-
accessible to the public. Almost all of the
beachfront in Virginia Beach is owned by
the federal, State, and City governments
(see figure, next page), with a small per-
centage that is privately owned. Except for
the City-owned beaches, most of this prop-
erty has restricted access and limited use.

Federal Ownership of Beachfront.
Over 13.7 miles of beach, approximately
one-third of the City’s total, is owned by vari-
ous federal agencies. Access to and use of

this land is restricted to various military and
conservation purposes. Back Bay Wildlife
Refuge and three military installations con-
stitute the federal beachfront holdings in the
City. The three military installations are:

e Little Creek Amphibious Base, with
properties on the Chesapeake Bay
and the Atlantic Ocean south of Camp
Pendleton;

* Fort Story at Cape Henry; and

« Dam Neck Naval Base on the Atlan-
tic Ocean south of Little Creek Am-
phibious Base annex.

State-Owned Beachfront. The State
owns three large tracts of property with ap-
proximately seven miles of beachfront in
Virginia Beach: Camp Pendleton, Seashore
State Park, and False Cape State Park.
Much of the beachfront, however, is inac-
cessible or has limited use.

City-Owned Beachfront.  The City of
Virginia Beach currently owns approximately
16.9 miles of beachfront, which comprises
the majority of the public-access beaches
in the City. This situation contrasts with the
fact that the City owned only 6.3 miles of
beachfrontin 1979. The eight beaches cur-
rently owned by the City of Virginia Beach
are: Chesapeake Beach, Ocean Park
Beach, Cape Henry Beach, Resort Beach
North End, Resort Beach, Croatan Beach,
Sandbridge Beach, and Little Island City
Park.

Camp Pendleton: Not Much Acreage,
But a Prime Oceanfront Location

In light of reviewing the needs for rec-
reational beach space, several conclusions
emerged in this analysis, including:

e Camp Pendleton is geographically
situated less than one-half mile from
the southern end of Virginia Beach’s
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resort area, which is now the largest hance the recreational value of this
resort area in the State. As a result, area.
Camp Pendleton is situated near fre-
quently-visited tourist attractions (for In addition to exploring alternative uses of
example, Virginia Marine Science Camp Pendleton, the review identified two
Museum) and recreational facilities, other means of addressing the need for

that serve many of the permanent additional beachfront in the Virginia Beach
residents as well as the 2.5 million area.
overnight visitors who come to Vir-

ginia Beach each year. The City has » The Department of Conservation and
been considering alternative uses of Recreation could explore with the City
Camp Pendleton which would en- of Virginia Beach ways to improve



public access to the 5,000 feet of
beachfront at Seashore State Park.

» The City could improve public access
to its 4.6 miles of Chesapeake Bay
beachfront.

Overall, Camp Pendleton may not have
much acreage to meet the statewide or re-
gional demand for beachfront, but its prox-
imity to the Virginia Beach resort area makes
its oceanfront property highly valuable. The
location of this property is a major factor
when questioning whether military use is the
best use of this property.

Recommendation (1). The Depart-
ment of Conservation and Recreation should
explore with the City of Virginia Beach ways
to improve public access to the beach at
Seashore State Park.

THE MILITARY PERSPECTIVE

The overall military perspective is that
Camp Pendleton is essential to the activi-
ties of both the Virginia National Guard and
adjacent federal military installations. How-
ever, the nature of Camp Pendleton’s ac-
tual use has three aspects warranting more
detailed examination.

« Utilization of Camp Pendleton has be-
come much more varied, compared
to the days when it was known as the
State Rifle Range. Consequently, the
focus of Camp Pendleton as the
State’s primary military facility for the
Virginia National Guard is lessening,
as Camp Pendleton is supporting
more the activities of federal military
units and civilian organizations.

e The National Guard has long-term
leases and use agreements with ten-
ants, and it plans to continue and
expand this practice as it seeks to
make Camp Pendleton financially

VI

self-sufficient in the near future. Such
a practice may eliminate alternative
uses of the property in the future.

* The rifle range at Camp Pendleton
now has safety issues that affect the
feasibility of its continued operation.

Current Utilization of
Camp Pendleton

Usage of the rifle range has declined
over the years, while military and civilian
organizations have made extensive use of
Camp Pendleton for other purposes. Over
110,000 “usage days” were accounted for
at Camp Pendleton during federal fiscal year
1997. Most of the usage days were by mili-
tary units which use the post for its class-
room and housing resources. A small mili-
tary unit is able to use Camp Pendleton’s
classrooms, housing, administrative areas,
and mess halls for a fairly complete non-
tactical training experience. The fact that
this training experience takes place in a
leading resort area is a morale builder for
the units able to use Camp Pendleton.

Although Camp Pendleton is operated
by the VANG and used for military training
activities, utilization by civilian organizations
has increased and infederal fiscal year 1997
accounted for almost as many usage days
as the military (see table). The usage days
do not include regular activities of perma-
nent party military assigned to the post, mili-
tary tenants such as the Military Sealift Com-
mand, or regular non-military tenants such
as the ChalleNGe program.

Virginia National Guard’s Plans
for Future Use of Pendleton

The variety of uses Camp Pendleton
experiences is a result both of the need of
the National Guard for the facility and the
marketing of Camp Pendleton to other mili-
tary and non-military users. It is the intent
of the Virginia National Guard to make Camp
Pendleton financially self-sufficient by the



Usage of Camp Pendleton
(Units in Usage Days)

FY 1994* FY 1995 FY 1996 FY 1997
National Guard? 32,162 38,353 31,721 28,411
Other Military® 34,937 33,311 31,154 31,008
Civilian 17,980 21,415 17,855 51,211
Total 85,079 93,079 80,730 110,630

1993 through September 30, 1994.

Navy, Marines, Air Force, and DOD civilians.

1FY denotes Federal Fiscal Year, from October 1 to September 30. Thus FY 1994 represents the period October 1,

2National Guard includes the Air National Guard and the Army National Guard.

3 Other Military includes all other Department of Defense (DOD) users, including Active Army, Army Reserve,

year 2002. Thus the trend of diversifying
the uses of Camp Pendleton can be ex-
pected to continue. While this strategy may
make sense from the perspective of the Vir-
ginia National Guard, long-term leases and
use agreements encumber the property and
will make it difficult to use the property for
alternative purposes, should the State want
to do so.

Camp Pendleton’s Rifle Range

On the rifle range, which is located on
the property nearest the Atlantic Ocean,
soldiers fire east towards the ocean at tar-
gets from firing points spread across the
western boundary of the range. Earthen
berms have been built to border the north-
ern and southern edges of the range. A
wooden fence approximately eight feet in
height runs along the top of the range’s
northern berm (see figure, next page).

While the National Guard has taken a
number of steps to ensure the safe opera-
tion of the range, the close proximity of ci-
vilian housing and beach activity raise seri-
ous safety issues. A June 1998 study on
Camp Pendleton acknowledges the Guard'’s
own concern with this issue. The National
Guard has proactively built a wooden fence

to divide the range from the Croatan hous-
ing development in an attempt to avoid an
unsafe situation, butis unable to completely
eliminate safety concerns due to the close
proximity of the homes which are literally a
few feet from the fence.

To illustrate the basis for these con-
cerns, the maximum range of an M-16 rifle
(the weapon most frequently fired at Camp
Pendleton) is about 3,100 meters. In con-
trast, much of the residential housing in the
nearby Croatan neighborhood is within ap-
proximately 300 to 400 meters of the range’s
firing points. A misdirected round could
easily hit and penetrate nearby housing. No
such accident has ever been reported, but
the risk exists and the liability for such an
accident might well rest with the State.

Moreover, the necessity for the contin-
ued operation of the range seems question-
able, given the existence of a more secluded
range on Navy property a little more than a
mile South of Camp Pendleton. Safer
ranges, under the scheduling authority of
the Virginia National Guard, also exist at Fort
Pickett. In addition, an analysis of range
usage at Camp Pendleton indicates that the
primary users of the range are U.S. Navy
units, not the National Guard. Given the

VI
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safety issues involved and the nature of the
range’s use, serious consideration should
be given to closing the Camp Pendleton rifle
range. Should this action be taken, it will
be necessary to initiate environmental
remediation of the property under the provi-
sions of federal environmental laws.

Recommendation (2). The General
Assembly may wish to consider amending
§44-19 of the Code of Virginia to require
gubernatorial or legislative approval of all
long-term encumbrances of property at
Camp Pendleton.

Recommendation (3). Due to the resi-
dential development that has occurred ad-
Jacent to Camp Pendleton, the General As-

VI

sembly may wish to consider directing the
Department of Military Affairs to permanently
close the rifle range at the facility.

Recommendation (4). If a long-term
decision is made not to permanently close
the range, the General Assembly may wish
to direct the Secretary of Public Safety to
bring in independent safety experts to fully
assess the range at Camp Pendleton and,
if possible, make recommendations on steps
needed to ensure the range is safe to oper-
ate with residential housing and tourist
beaches in close proximity. Use of the range
should be suspended until the conclusion
of the safety review and completion of nec-
essary improvements.



Recommendation (5). The Virginia
National Guard should begin the process of
developing use agreements with the U.S.
Navy for Virginia Army and Air National
Guard use of the ranges at the Dam Neck
Fleet Training Center.

Recommendation (6). If the range at
Camp Pendleton is permanently closed, the
General Assembly may also wish to con-
sider directing the Department of Environ-
mental Quality to conduct a full environmen-
tal assessment of steps necessary to
remediate the property for other uses. This
assessment should also include the issue
of unexploded ordnance.

THE FEASIBILITY OF
CONVERTING CAMP PENDLETON TO
A STATE PARK

It is not feasible to convert Camp
Pendleton, in its entirety, to a State park
because of usage, long-term leases, envi-
ronmental issues, the cost of replacing fa-
cilities, and other factors. However, there is
a need for public recreation property in the
Virginia Beach area, and portions of the
Camp Pendleton property lend themselves
to public use to enhance tourism.

There are four principal factors which
must be addressed in determining the po-
tential conversion of Camp Pendleton to a
State park. These factors are: (1) a bal-
ancing of the military need for the facility
and the competing need of the public for
recreational property in the area; (2) current,
long-term leasing and use agreement prac-
tices which encumber the property; (3) the
feasibility of environmentally remediating the
Camp Pendleton properties; and (4) the
overall benefits and costs to the Virginia
National Guard of relocating training from
Camp Pendleton to other facilities, such as
Fort Pickett.

Analysis of the above factors leads to
the conclusion that it is not feasible to con-
vert Camp Pendleton in its entirety to a State

park. Despite these limitations, there are a
variety of policy options open to the State
regarding the site. Five options — ranging
from no change to the designation of a small
State park — are presented for legislative
consideration:

1. Make no changes to Camp
Pendleton or to the Department of
Military Affairs’ management of
Camp Pendleton.

2. Preserve State flexibility for the fu-
ture development of Camp
Pendleton for alternative purposes
by restricting future encumbrances
on the property.

3. Direct the Secretary of Public Safety
to provide for an independent safety
review of the Camp Pendleton rifle
range and, if possible, make appro-
priate changes to the range. Sus-
pend use of the range until the con-
clusion of the safety review and the
completion of needed modifications.

4. Direct the Department of Military Af-
fairs to close its rifle range at Camp
Pendleton, develop usage agree-
ments with neighboring military fa-
cilities for range use, and begin the
environmental remediation of the
range.

5. Designhate portions of Camp
Pendleton for conversion to a State
park; initiate planning for acquiring
permanent access to the beachfront
through Corps of Engineers prop-
erty; and develop plans for the con-
version of substantial portions of
Camp Pendleton to a State park.
Two alternate proposals for a small
State park are shown in the figures
on the next page.
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The advantages and disadvantages of
each of these options is discussed in detail
in Chapter IV of this report. Many condi-
tions would have to be met to bring about
any conversion of Camp Pendleton to a
State park. For such a conversion to be
feasible, the Commonwealth would need to
make policy choices to change the use of
the property (or portions of it) and develop
a long-term plan in support of such a policy.
Moreover, such an approach is not entirely
under the State’s control.

To have a workable, though small, park
facility, the cooperation of the federal gov-
ernment would be essential. Access to
Camp Pendleton’s beachfront area in either
of the feasible park options runs through
Parcel 6 (see figure, previous page), which
is owned by the U.S. Army Corps of Engi-
neers. Acquiring the use of this parcel for
recreational purposes is a formidable con-
cern, as active duty military units in the area
and the Congressman representing the area
are all adamantly opposed to the conver-
sion of Camp Pendleton to a State park.

Were the Commonwealth to pursue a
decision to change the use of Camp
Pendleton, any feasible approach would
need to address the following issues:

 developing agreements with the fed-
eral government for access to the

beachfront through property owned
by the Corps of Engineers;

e restricting the ability of the National
Guard to further encumber the prop-
erty in the future;

* providing funding, if necessary, for the
relocation of those activities and fa-
cilities displaced by the conversion,
and

 determining and funding needed en-
vironmental remediation of converted

property.

Without such a policy decision and a com-
prehensive plan to implement it, it is likely
that the Camp Pendleton property will be
further developed and leased. If that oc-
curs, the Commonwealth could lose the
opportunity to convert the property in any
meaningful way for the foreseeable future.

Recommendation (7).  The General
Assembly may wish to make a long-term
policy decision regarding the future use of
Camp Pendleton. Should the General As-
sembly adopt such a policy, the Department
of Military Affairs should revise its strategic
plan to reflect legislative intent.

Xl
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Page 1 Chapter I: Introduction

I. Introduction

The State Military Reservation, which is also called Camp Pendleton, is a
State military installation in Virginia Beach, on property that is owned by the Com-
monwealth of Virginia. The State has traditionally allocated the property primarily for
the use of the Virginia National Guard, with exceptions during World War | and World
War 11, when it was leased to the federal armed services. Camp Pendleton was origi-
nally created in 1912 in what was then a relatively remote, sparsely populated area.
Since then, the City of Virginia Beach has grown and developed around the facility.
The encroachment of development — public, private, and commercial — has led to
repeated requests by the City of Virginia Beach to convert Camp Pendleton to other
uses.

Camp Pendleton itself has changed significantly in recent years, and there is
interest in substantially more change in the future. While the land area of Camp
Pendleton was approximately 900 acres in 1987, about 550 acres are currently being
sold to the City of Virginia Beach. Further, the Department of Military Affairs (DMA)
has been diversifying the use of the remaining facilities and land. This diversification
has included long-term leases to tenant military units and opening facilities to greater
civilian use. With the State's recent takeover of use of Fort Pickett, interest in the
complete conversion of Camp Pendleton property from military use to public recre-
ational use has heightened. That interest is one reason this study was requested by
the General Assembly.

This chapter presents background information concerning Camp Pendleton
and this study of the feasibility of converting it to a State park. First, the history of
Camp Pendleton and its relationship with the City of Virginia Beach are discussed in
greater detail. Then the study mandate and research activities are described. Finally,
the organization of the rest of this report is summarized.

CAMP PENDLETON AND ITS RELATION
TO THE CITY OF VIRGINIA BEACH

The history of Camp Pendleton and its relation to the City of Virginia Beach
can be characterized in terms of three periods of time: (1) the creation and early years
of the facility up to the end of World War I1; (2) changes to the facility from the end of
World War 11 up to the 1979 Joint Legislative Audit and Review Commission (JLARC)
study of Camp Pendleton; and (3) changes and d