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OPPORTUNITY IN OHIO: RETHINKING
NORTHEAST OHIO’S OPPORTUNITY ZONES
WITH LOCAL LEGISLATION

PATRICK J. LIPAJ*
ABSTRACT

Welcome to Census Tract 1186.02! Here, in a small sliver of Cleveland’s Glenville
neighborhood, tucked between Superior and Hough Avenues, you will uncover a lot.
You will discover a rich history of the city’s ethnic and cultural roots. You will also
find gang violence, underperforming schools, a median household income of $9,526,
and a poverty rate of 66.5 percent. Something you will not find in 1186.02 is
investment. Private or public, money is not flowing in to 1186.02 and it has not for a
long time. The substantial toll of continuous underinvestment on the residents of this
neighborhood, one of Cleveland’s poorest, is palpable and the need for relief is clear.

This relief recently became possible when 1186.02 was designated as a Qualified
Opportunity Zone by the U.S. Treasury Department. This designation, made available
through the Tax Cuts and Jobs Act of 2017, could be a watershed moment for
Glenville. By providing significant federal tax benefits to investors, Congress hopes
to encourage a massive inflow of investment into low-income communities, like
Glenville, that have long suffered from perennial underinvestment.

Unfortunately, the hope of relief for Tract 1186.02 and its residents will likely be
short-lived. Because the federal Opportunity Zone provision was written too broadly,
it not only permitted too many designations, but it also allowed for the designation of
numerous not-so-poor neighborhoods. In other words, the law pits communities that
need the investment most—Ilike Glenville—against neighborhoods that are much
better-off—like Cleveland’s downtown core and trendy Tremont neighborhood. For
context, there are tracts in the city’s downtown core and Tremont neighborhood that
were designated with median household incomes that septuple (i.e. seven times as
much) those in 1186.02. The odds that areas like Glenville can outcompete such better-
situated areas for private investment dollars are slim-to-none. As a result, the residents
of 1186.02 will be left behind again.

But it does not have to be this way. It is not too late for the City of Cleveland and
Cuyahoga County to take advantage of the many positive aspects of the Opportunity
Zone provision, while ensuring that those benefits are directed towards their most-in-
need neighborhoods. By enacting local legislation that targets these underdog tracts
for additional services and public investment, this Note argues Cleveland and
Cuyahoga County can level the playing field and provide neighborhoods like Glenville
and tracts like 1186.02 with the competitive advantages they need to rediscover their
potential.

*1D., May 2020, Cleveland-Marshall College of Law. I thank my parents—John and Annette
Lipaj—for being the most supportive and loving parents a kid could ask for. | am also deeply
grateful for all the time, effort, and feedback that Professor John Plecnik and the Cleveland State
Law Review team provided to improve this Note.
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I. INTRODUCTION

When the Great Recession ravaged the U.S. economy in 2008 and 2009, it spared
no class of Americans. Wealthy Americans lost $8 trillion in stock market value as
Wall Street tanked.l Middle-class Americans saw approximately $9.8 trillion in
wealth disappear as their home values and retirement savings washed away.2 Poorer
Americans fell even further behind as poverty became more concentrated and job
opportunities dried up.3

A decade later, by late 2019, the American economy bounced back. Stock markets
more than recovered the value lost during the financial crisis, reaching record heights

1 Renae Merle, A Guide to the Financial Crisis — 10 Years Later, WASH. PosT (Sept. 10,
2018),  https://www.washingtonpost.com/business/economy/a-guide-to-the-financial-crisis--
10-years-later/2018/09/10/114b76ba-af10-11e8-a20b-
5f4f84429666_story.html?utm_term=.3181b586c¢dal.

2q.

3 Elizabeth Kneebone & Natalie Holmes, U.S. Concentrated Poverty in the Wake of the Great
Recession, THE BROOKINGS INSTITUTION (Mar. 31, 2016),
https://www.brookings.edu/research/u-s-concentrated-poverty-in-the-wake-of-the-great-
recession/.
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in late 2019.4 Home values returned to pre-crash levels.®> Businesses—big and small—
experienced record profits,® and unemployment dipped to a fifty-year low.” Yet, for
the poorest Americans, recovery never arrived.

Then, in early 2020, economic calamity struck again. As this Note went to press,
the COVID-19 global pandemic was wreaking havoc on the U.S. economy and
throwing Americans out of employment at levels not seen since the Great Depression
in the 1930s.8 And, unfortunately for the poorest of Americans, the road to recovery
does not look any easier this time around.

The roadblock that withholds recovery from many of America’s poorest during
recessions is known as concentrated poverty. The term concentrated poverty refers to
“areas where a high proportion of residents are poor.”? In extreme cases, where more
than forty percent (40%) of the population lives below the federal poverty line, social
scientists refer to these areas as “pockets of poverty.”10

Pockets of poverty are concerning for two reasons. First, pockets of poverty subject
their poor residents to “concentrated disadvantage—from higher crime rates and
poorer health outcomes to lower educational opportunities and weaker job
networks.”11 Research shows that children who grow up in neighborhoods with
concentrated disadvantage have less upward mobility than children who grow up

4 Chris Matthews, Nasdaq Ends Above 9,000 with 10th-Straight Record Close; S&P, Dow
Set New All-Time Highs, MARKETWATCH (Dec. 26, 2019),
https://www.marketwatch.com/story/nasdag-ends-above-9000-with-10th-straight-record-
close-sp-dow-set-new-all-time-highs-2019-12-26.

5 Merle, supra note 1.

6 Record Level of Small Businesses Experiencing Profit Growth, NAT’L FED’N INDEP. Bus.
(May 8, 2018), https://www.nfib.com/content/press-release/economy/record-level-of-small-
businesses-experiencing-profit-growth/.

7 Avie Schneider, U.S. Unemployment Rate Drops to 3.7 Percent, Lowest in Nearly 50 Years,
NPR (Oct. 5, 2018), https://www.npr.org/2018/10/05/654417887/u-s-unemployment-rate-
drops-to-3-7-percent-lowest-in-nearly-50-years.

8 Christopher Rugaber, US Unemployment Surges to a Depression-Era Level of 14.7%,
AssOCIATED PRESs (May 8, 2020), https://apnews.com/908d7a004c316baceb916112c0a35ed0.

9 |saac Shapiro, Cecile Murray, & Barbara Sard, Basic Facts on Concentrated Poverty,
CENTER ON BUDGET AND PoLicy PRIORITIES, November 3, 2015,
https://www.chbpp.org/sites/default/files/atoms/files/11-3-15hous2.pdf.

10 see generally, e.g., Mark D. Partridge & Dan S. Rickman, Persistent Pockets of Extreme
American Poverty and Job Growth: Is There a Place-Based Policy Role?, 32(1) J. AGRIC. &
RESOURCE EcoN. 201 (2007); Lisa Lambert, Pockets of Poverty Grow in the United States,
ReuTers (Nov. 3, 2011, 8:57 AM), https://www.reuters.com/article/us-usa-cities-poverty-
newspro/pockets-of-poverty-grow-in-the-united-states-
iIdUSTRE7A23NU20111103?feed Type=RSS&feedName=everything&virtualBrandChannel=
11563.

11 L ambert, supra note 10.

https.//engagedscholarship.csuohio.edu/clevstlrev/vol68/issa/7



2020] OPPORTUNITY IN OHIO 839

elsewhere.12 Second, analysis shows that pockets of poverty grew throughout the
United States in the years after the Great Recession, even as the rest of the economy
recovered.13 These two problems, when combined, suggest that a growing number of
Americans are deprived of upward mobility simply because of where they live.

Opportunity Zones seek to solve this problem. Through a bipartisanl4 provision in
the Tax Cuts and Jobs Act of 2017 (“TCJA”),1> Opportunity Zones hope to tap the
economic recovery of the wealthy—an estimated $6.1 trillion in unrealized capital
gainsl®—and reinvest it in the countless low-income communities that still await
recovery. The Opportunity Zone provision attempts to achieve this end by rewarding
investors, real estate developers, and businesses with significant tax incentives when
they reinvest their capital gains in certain designated areas.

This Note centers on using Opportunity Zones as a means to the end of alleviating
highly concentrated poverty. With that focus in mind, this Note argues that
Opportunity Zones suffer from two key shortfalls. First, the TCJA was flawed because
it qualified too many zones yet simultaneously allowed for some of America’s poorest
tracts to remain undesignated. Second, the tax incentives provided by the TCJA will
not be enough, on their own, to effectively alleviate high concentrations of poverty.
Therefore, this Note ultimately concludes that additional legislation is needed at the
local level to ensure that Opportunity Zones reach their full potential. By exploring
past initiatives similar to Opportunity Zones, this Note recommends four ways that
local communities—like the City of Cleveland and Cuyahoga County—can maximize
poverty-alleviation within their Opportunity Zones: (1) limiting the number and scope
of eligible tracts, (2) tailoring local expenditures on services and infrastructure, (3)
simplifying local taxation and regulation, and (4) encouraging robust community
input.

This Note proceeds in four steps. Part Il provides background on the growth of
highly concentrated poverty in the United States, explores the theoretical foundations
of Opportunity Zones, and analyzes the success of similar programs. Part 111 considers
how investors, real estate developers, and businesses can benefit from Opportunity

12 Raj Chetty & Nathaniel Hendren, The Impacts of Neighborhoods on Intergenerational
Mobility I: Childhood Exposure Effects, at 35 (2017) (“[C]hildren’s opportunities for economic
mobility are shaped by the neighborhoods in which they grow up. Neighborhoods affect
children’s long-term outcomes through childhood exposure effects: every extra year a child
spends growing up in an area where permanent residents’ incomes are higher increases his or
her income.”).

13 Kneebone & Holmes, supra note 3.

14 The Opportunity Zone proposal was hatched in a 2015 white paper by Jared Bernstein,
who was an economic adviser to Joe Biden when he was vice president, and Kevin Hassett, who
is now chairman of the Council of Economic Advisers for U.S. President Donald Trump. Jessie
Romero, Opportunity Zones, More Money More Problems? The Promise and Pitfalls of a New
Financing Model for Distressed Communities, ECON Focus, First Quarter, 2019, at 10.

1526 U.S.C. § 1400Z (2018).

16 jennifer Pryce, There's A $6 Trillion Opportunity In Opportunity Zones; Here's What We
Need To Do To Make Good On It, ForBes (Aug. 14, 2018),
https://www.forbes.com/sites/jenniferpryce/2018/08/14/theres-a-6-trillion-opportunity-in-
opportunity-zones-heres-what-we-need-to-do-to-make-good-on-it/#1laddafaf6ffc.
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Zones. Part 1V recommends legislative tools that local governments can use to
maximize the poverty-alleviating potential of their Opportunity Zones and proposes
legislation for Cleveland City Council and Cuyahoga County Council. Finally, Part V
briefly concludes.

1. BACKGROUND
A. Growth of Highly Concentrated Poverty in the United States

Despite its status as one of the wealthiest nations on earth,1” America has a poverty
problem. The problem is not just that it has one of the highest rates of poverty among
rich nations.1® The more concerning problem is that America’s poverty increasingly
concentrates in small areas. Describing recent shifts in America’s demographics,
researchers from the Brookings Institution noted, “rather than spread evenly, the poor
tend to cluster and concentrate in certain neighborhoods or groups of neighborhoods
within a community.”19 The concern that arises from clustering—discussed more in
the next section—is that businesses and investors avoid areas of concentrated poverty.
As a result, residents struggle to obtain nearby employment, poverty compounds, and
the likelihood that poor residents remain poor increases.20 In sum, a growing number
of Americans are trapped.2!

1. Illustration: Market Failures

To solve the problem, it is important to understand how poverty concentrates in
the first place. Generally, businesses in a free market economy seek to maximize

17 John Harrington, Richest Countries in the World 2018: The Top 25 Wealthiest Nations,
USA TopAy (Nov. 28, 2018), https://www.usatoday.com/story/money/2018/11/28/richest-
countries-world-2018-top-25/38429481/ (ranking the United States the eleventh wealthiest
nation in the world by Gross National Income per capita).

18 Poverty Rate, OECD (2020), https://data.oecd.org/inequality/poverty-rate.htm.

19 EL1zaBETH KNEEBONE & CAREY ANNE NADEAU, THE NEW AMERICAN SUBURB: POVERTY,
RACE AND THE EcoNnomic CRrisis 15 (Katrin B. Anacker ed., 2015).

20 Joe Cortright & Dillon Mahmoudi, Lost in Place: Why the Persistence and Spread of
Concentrated Poverty—Not Gentrification—is our Biggest Urban Challenge, CiTy
OBSERVATORY, Dec. 2014, at 7 (“[Research] looking at millions of families and their children,
shows that intergenerational income mobility is significantly higher in metropolitan areas that
have lower levels of income segregation.”).

21 Aran BERUBE ET AL., THE ENDURING CHALLENGE OF CONCENTRATED POVERTY IN
AMERICA: CASE STUDIES FROM COMMUNITIES AcRoss THE U.S. 11 (David Erickson et al. eds.,
2008), https://www.brookings.edu/wp-
content/uploads/2016/06/1024_concentrated_poverty.pdf; see also Eva T. Van Kempen,
Poverty Pockets and Life Chances: On the Role of Place in Shaping Social Inequality, 41(3)
AM. BEHAV. Sci. 430, 445-47 (1997) (noting how the reduced access to the job market,
socialization, stigmatization, and limited access to social rights experienced by those living in
poverty pockets can affect their life chances).
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2020] OPPORTUNITY IN OHIO 841

revenues and minimize costs.22 This often entails hiring workers that are the most
productive at the lowest cost (i.e. demanding the lowest wage).23 Put another way, if
worker A has the skills to produce ten widgets per hour and demands $10 per hour,
while worker B can only produce eight widgets per hour yet also demands $10 per
hour, a business will hire worker A because she is more productive.

In theory, the labor force of workers is mobile.24 That is, workers like A and B are
able to freely move from one job or area to another if they are not satisfied with their
current working conditions. But here is where theory does not match reality. Labor is
not freely mobile in areas with highly concentrated poverty.2> As a result, the free
market fails to optimally allocate resources between areas and people, as demonstrated
below.

For example, when neighborhoods—like Cleveland’s Glenville—lack skilled
workers, businesses often locate their offices and plants distant from these areas,
preferring proximity to skilled workforces that can provide a higher return on their
investment.28 As such, residents living in pockets of poverty must make a tough
decision to stay employed: travel longer distances or move closer to the job. The first
option is limited to those who can travel longer distances. Research suggests that
access to cars and adequate public transportation is limited for low-income families.2”
This is especially true for Glenville residents because Ohio notoriously underinvests
in public transportation, compared to other states.28 The second option, moving closer

22 MARTIN KOLMAR, PRINCIPLES OF MICROECONOMICS: AN INTEGRATIVE APPROACH 201-04
(Springer International Publishing, 1st ed., 2017) (explaining the basic assumption of revenue
maximization in free market economic theory and its link between cost functions).

23 4.

24See, e.g., ADAM SMITH, AN INQUIRY INTO THE NATURE AND CAUSES OF THE WEALTH OF
NATIONS 99 (New York: Random House 1937) (“The whole of the advantages and
disadvantages of the different employments of labour and stock must, in the same
neighborhood, be either perfectly equal or continually tending to equality. If, in the same
neighbourhood, there was any employment evidently either more or less advantageous than the
rest, so many people would crowd into it in the one case, and so many would desert it in the
other, that its advantages would soon return to the level of the other employments. This at least
would be the case in a society where things were left to follow their natural course, where there
was perfect liberty, and where every man was perfectly free both to [choose] what occupation
he thought proper, and to change it as often as he thought proper.”); see also Simon Rottenberg,
On Choice in Labor Markets, 9 INDUS. & LAB. Rev. 183 (1956).

25 Partridge & Rickman, supra note 10, at 203-04.
264,

27 BerUBE ET AL., supra note 21, at 11 (“A large proportion of low-income households in
many metropolitan areas do not own private vehicles and also lack access to good public transit,
further isolating them from job opportunities.”); see also Partridge & Rickman, supra note 10,
at 204.

28 Wendy Patton & Victoria Jackson, How Ohio Funds Public Transit, PoL. MATTERS OHIO
(May 26, 2017), https://www.policymattersohio.org/research-policy/sustainable-
communities/transit/how-ohio-funds-public-transit (“Ohio spends less on public transit than 44
states . . . Ohio’s contribution of just $.63 per-capita is below that of rural South Dakota and
Maine, and ranks eighth lowest in the nation.”).
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to the job, is also limited. The lack of affordable housing in other parts of town2® and
a variety of other informational and discriminatory barriers all but eliminate the
possibility of moving.3% For many, the only option left is to stay in the pocket of
poverty without a job.31

When the middle class moves out, the situation only worsens. Without families
generating income, real estate values plummet and local schools deteriorate because
their primary funding source—property taxes—evaporates. This leaves pockets of
poverty with jobless parents and hopeless children who face an uphill battle due to
their concentrated disadvantage. Unable to obtain the skills or education necessary,
children born into highly concentrated poverty oftentimes remain through
adulthood.32 Then, the cycle repeats with the next generation.

2. Poverty, Data, and the Midwest

While recent analysis suggests that the problems of highly concentrated poverty
worsened in the United States after the Great Recession,33 the problem appeared
especially profound in the post-industrial economies of the Midwest—cities like
Detroit, Cleveland, Toledo, and Indianapolis.3* In its assessment of the growth of
pockets of poverty, the Brookings Institution noted that the Midwest led the nation in
the growth of such pockets.35

And at the center of the Midwest’s problem is Northeast Ohio, where vast portions
of the population live in pockets of poverty.36 The numbers are staggering. In
Cleveland, 32% of residents live in neighborhoods where the median household
income is in the bottom quartile of American households.3” In East Cleveland, the

29 BERUBE ET AL., supra note 21, at 11 (“[T]he lack of affordable housing options in other
parts of the city-as well as racially segmented housing markets-can constrain the ability of low-
income families to move to lower-poverty neighborhoods, even when they express a desire to
relocate.”).

30 Raj Chetty et al., Creating Moves to Opportunity: Experimental Evidence on Barriers to
Neighborhood Choice 7 (Nat’l Bureau of Econ. Research, Working Paper No. 26164, 2020),
https://opportunityinsights.org/wp-content/uploads/2019/08/cmto_paper.pdf.

3.

32 BERUBE ET AL., supra note 21, at 11-13.

33 Kneebone & Holmes, supra note 3.

34 4.

35 Lambert, supra note 10.

36 Economically Distressed Neighborhoods: Cleveland Profile, FUND FOR OUR EcoNomic
FUTURE (Quly 29, 2016),

http://www.thefundneo.org/content/uploads/attachments/Cleveland_Economically%20distress
ed%20neighborhoods%202016_0.pdf.

37 4.
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number is 47%.38 In Youngstown, it is even worse at 52%.39 To put these figures into
context, the typical household in these neighborhoods earns roughly $18,323 per year,
compared to a regional median of $51,263.40 Labor force participation among
working-age adults in these neighborhoods is more than twenty percentage points
below the regional average.#! Unfortunately for residents of these neighborhoods, the
conventional government response for fighting poverty has failed them.

B. The Solution: Opportunity Zones

Enter Opportunity Zones: an unconventional solution to the problem of
concentrated poverty. Opportunity Zones have the potential to reverse the serious
dangers inherent in growing concentrations of poverty in America. Through a
provision in the tax code#2 signed into law by President Trump as part of the TCJA,
Opportunity Zones fight poverty by directing private capital into low-income
communities through long-term equity investments.43 Simply stated, this initiative is
the “most ambitious Federal attempt to boost private investment in low-income areas
in a generation.”44

1. Origins and Congressional Intent

Initially hatched in a 2015 white paper by a bipartisan pair of economists, Jared
Bernstein and Kevin Hassett, Opportunity Zones are premised on the notion that
historic levels of investment could be made in downtrodden areas by unlocking private
capital.#> Bernstein and Hassett envisioned employing the vast amount of unrealized
capital gains, obtained by private individuals through the stock market’s record growth

38 4.
39 4.
40 g,

41 g

42 Unless stated otherwise, all chapter and section references are to title 26 of the United
States Code (the Internal Revenue Code of 1986) and the Treasury Regulations (the
“Regulations”) issued thereunder.

43 26 U.S.C. § 1400Z (2018); see also The Promise of Opportunity Zones: Hearing Before
the Joint Economic Committee, S. Hrg. 115-297 at 7 (May 17, 2018) (statement of Mr. John
Lettieri) (“The fundamental purpose of this incentive is to encourage long-term equity
investment.”).

44 The Promise of Opportunity Zones: Hearing Before the J. Econ. Comm., 115th Cong. 7
(May 17, 2018) (statement of Mr. John Lettieri).

45 The paper was jointly written by Jared Bernstein, an economic adviser to former Vice
President and 2020 presidential hopeful Joe Biden, and Kevin Hassett, senior economic advisor
to President Trump and former chairman of the Council of Economic Advisers. See JARED
BERNSTEIN & KEVIN A. HASSETT, UNLOCKING PRIVATE CAPITAL TO FACILITATE ECONOMIC
GROWTH IN DISTRESSED AREAS 1 (Econ. Innovation Group eds., 2015).
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over the past decade, for the purpose of reinvestment in low-income communities.46
With estimates pegging the value of these unrealized capital gains at over six trillion
dollars in the United States, it was quickly clear that their idea had enormous
potential 47

By April 2016, a bipartisan group in Congress—consisting of Senators Cory
Booker (D-NJ) and Tim Scott (R-SC), as well as Representatives Ron Kind (D-WI)
and Pat Tiberi (R-OH)—bought into the idea and introduced the Investing in
Opportunity Act.#8 In the next session of Congress, the Investing in Opportunity Act
was bundled into the TCJA and became law.

Congress’s intent for Opportunity Zones was evident: to help rebuild distressed
communities inflicted with concentrated poverty. For example, in a hearing before the
Joint Economic Committee, Senator Scott said,

Fifty-two million Americans live in distressed communities. I have
personally been raised in one of those distressed communities. . . . [T]he goal
of the legislation, is to make sure that those residents living in the
Opportunity Zones, those businesses located in the Opportunity Zones, the
property that could be rehabilitated in the Opportunity Zones, benefits from
a long-term view of making a community better without the gentrification.49

Similarly, Senator Booker told the committee that the goal of Opportunity Zones
was to “incentivize private investors to invest their inactive capital in high-impact
projects in economically distressed communities—in places like Camden and Newark
in my home State of New Jersey. In doing so, we can unleash a wave of transformative
investment and revitalize hard-hit rural and urban communities across the country.”>0
The next section summarizes operates to achieve these aspirations.

46 1d. at 17 (“The explosion in unrealized capital gains and cash holdings presents an
opportunity for policies that create new incentive for private investors to redeploy capital to
regions in need of economic development.”); The Promise of Opportunity Zones, supra note 44,
at 3 (statement of Senator Martin Heinrich) (“Thanks to the long bull market, many investors
are sitting on substantial unrealized capital gains that we can put to work generating housing,
jobs, and growth.”); Noah Buhayar, Will ‘Opportunity Zones’ Help the Rich, the Poor or Both?,
BLOOMBERG BUSINESSWEEK (Jan. 4, 2019), https://www.bloomberg.com/news/articles/2019-
01-04/will-opportunity-zones-help-rich-poor-or-both-quicktake.

47 Opportunity Zones: Tapping into a $6 Trillion Market, ECON. INNOVATION GROUP (Mar.
21, 2018), https://eig.org/news/opportunity-zones-tapping-6-trillion-market (“the pot of
potential capital eligible for reinvestment in Opportunity Zones climbs to a total of $6.1
trillion.”); Pryce, supra note 16 (explaining that American households hold an estimated $3.8
trillion in unrealized capital gains and American corporations hold another $2.3 trillion).

48 gee Investing in Opportunity Act, S. 2868, 114" Cong. (2d Sess. 2016); Investing in
Opportunity Act, H.R. 5082, 114" Cong. (2d Sess. 2016).

49 The Promise of Opportunity Zones, supra note 44, at 5 (statement of Senator Tim Scott).

50 g, at 35 (statement of Senator Cory Booker).
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2. How Opportunity Zones Operate

Operationally, Opportunity Zones consist of two provisions in the tax code: (1) the
designation process®! and (2) the tax benefits.>2

a. The Designation Process

The process for designating communities as “Qualified Opportunity Zones”
(QOZs) began immediately upon passage of the TCJA in late 2017. First, the statute
provided the governor of each state with a ninety-day window to recommend a certain
number of census tracts within their state to the Department of Treasury for
designation status.>3 Governors could select up to twenty-five percent (25%) of the
tracts within their states that were deemed “low-income” by the New Markets Tax
Credits program, a similar piece of legislation from 2000 that is discussed more in Part
11.C.54 Generally, this meant that tracts had to have a median income no greater than
eighty percent (80%) of the area’s median family income or a poverty rate in excess
of twenty percent (20%) to be eligible for recommendation.®® Then, upon receiving
the governors’ recommendations, the statute gave the Treasury Department a thirty-
day period to approve the tracts as Q0Zs.56

Ultimately, 8,761 tracts throughout the country were approved and, on average,
the approved QOZs had poverty rates that nearly doubled the national average.®’
Designations are to remain in effect for ten years, expiring on December 31, 2028.58
IRS guidance clarifies that many of the benefits—described below—will still be
available long after expiration in 2028.59

Unfortunately for communities with tracts left undesignated, the statutory
language indicates that no new tracts can be designated without another act of

5126 U.S.C. § 1400Z-1 (2018).

521d. § 1400Z-2.

53 1d. §§ 1400Z-1(b)(1)(A), 1400Z-1(c)(2)(B).
54 |d. §1400Z-1(d)().

55 See id. § 45D(e)(1); Rebecca Lester, Cody Evans, & Hanna Tian, Opportunity Zones: An
Analysis of the Policy’s Implications, 90(3) STATE TAX NOTES 221, 222 (October 15, 2018).

56 §§ 1400Z-1(c)(2)(A), 1400Z-1(b)(1)(B).

57 Boondocks and Boondoggles: A New Place-Based Policy Takes Shape, THE ECONOMIST,
Nov. 17, 2018, at 34; Lester, Evans & Tian, supra note 55, at 222 (“The average poverty rate
across the Zones is 28.7 percent, as compared to a national average of 15.1 percent.”).

58 26 U.S.C. § 1400Z-1(f); see also Investing in Qualified Opportunity Funds, 83 Fed. Reg.
at 54283.

59 see Investing in Qualified Opportunity Funds, 83 Fed. Reg. at 54283 (“the proposed
regulations permit taxpayers to make the step-up election under section 1400Z-2(c) after a
qualified opportunity zone designation expires.”).
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Congress.59 And while further designations are certainly possible after 2028, it seems
unlikely that Congress will designate more QOZs before then, absent overwhelming
evidence that the program is working. This Note opposes the designation of more
QOZs hefore 2028 for reasons discussed in Part 111.B.

b. The Tax Benefits

On June 14, 2018, the Treasury Department completed the designation process.6!
Immediately, investors were eligible for three tempting federal tax incentives for
reinvesting their capital gains into QOZs: (1) a tax-free rollover of their reinvestment;
(2) up to 15% step-up in basis in their reinvestment; and (3) a complete exemption of
any capital gain generated by their reinvestment. The first benefit allows investors to
defer recognition of any capital gains52 that are reinvested into an Opportunity Zone,
for federal taxation purposes, until as late as December 31, 2026, if the investment is
not sold before then.®3 Because capital gains are usually subject to a federal tax rate
of 15-20% when recognized, deferrals allow investors to put more capital to work
immediately.54 Accounting for the time value of money, such deferrals present
investors with potentially significant economic benefits.6>

The second benefit provided by Opportunity Zones is a series of step-ups in basis
that reduce an investor’s tax burden on the initial capital gain when the reinvestment

60 Under §1400Z-1(b)(1), the text indicates that the only census tracts that are designated as
Qualified Opportunity Zones are those that (1) are nominated by a governor and (2) certified by
the Secretary of Treasury before the end of the 30-day “consideration period. While the law
allowed for an extension of the consideration period, it limited that extension to another 30 days,
which has long passed. See id. § 1400Z-1(b)(2).

61 Ppress Release, U.S. Dep’t of Treasury, Treasury, IRS Announce Final Round of
Opportunity Zone Designations (June 14, 2018), https://home.treasury.gov/news/press-
releases/sm0414.

62 A “capital gain” is the difference between the cost paid for a capital asset and the amount
realized when that asset is sold. Almost everything owned for investment purposes is considered
a capital asset. Common examples are houses, stocks, bonds, and personal-use items. Topic No.
409 Capital Gains and Losses, Internal Revenue Service, Jan. 28, 2019,
https://www.irs.gov/taxtopics/tc409; Opportunity Zones: Tax-Free Gains, 51 No. 10 MORTG.
& ReAL EsT. Exec. Rep. NL 1 (July 15, 2018).

63 26 U.S.C. § 1400Z-1(b).

64 See DEBORAH A. GEIER, U.S. FEDERAL INCOME TAXATION OF INDIVIDUALS 407 (6th ed.
2019) (“The American Taxpayer Relief Act of 2012 . . . restored the 20% net capital gain rate
for such gain within Taxable Income exceeding $400,000 . . . Net capital gain within Taxable
Income below those thresholds remains generally at 15%.”); Topic No. 409 Capital Gains and
Losses, supra note 62 (“The tax rate on most net capital gain is no higher than 15% for most
individuals . . . However, a net capital gain tax rate of 20% applies to the extent that [a
taxpayer's] taxable income exceeds the thresholds set for the 15% capital gain rate.”).

65 SEAN LOWRY & DONALD J. MARPLES, CONG. RESEARCH SERV., R45152, TAX INCENTIVES
FOR OPPORTUNITY ZONES: IN BRIEF 6 (2018).
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is held for extended lengths of time.6 In other words, the law rewards investors for
keeping their money invested in QOZs by reducing the taxation rate on their initial
capital gains.67 If the investment is held for five years, “the basis of such investment
shall be increased by an amount equal to ten percent (10%) of the amount of gain
deferred.”88 If held for seven years, the basis of such property shall be increased by
an additional five percent (5%), providing taxpayers with the possibility of a fifteen
percent (15%) reduction.69

Finally, the third and most enticing benefit Opportunity Zones offer is a complete
exemption from federal taxation of all new capital gains derived from a QOZ
investment, provided the investment is held for at least ten years.” The law states that,

In the case of any investment held by the taxpayer for at least 10 years and
with respect to which the taxpayer makes an election under this clause, the
basis of such property shall be equal to the fair market value of such
investment on the date that the investment is sold or exchanged.”!

This last benefit—complete exemption from capital gains taxation—is the crux of
the Opportunity Zone regime because it both (a) provides investors with a tax-free
upside, leveling the playing field with areas that are traditionally “safer” investments,
and (b) encourages patient, long-term commitments to the low-income
neighborhoods.”2 After ten years, it is projected that “an investor will see an additional
$44 for every $100 of capital gains reinvested into an Opportunity Fund in 2018
compared to an equivalent investment in a more traditional stock portfolio generating
the same annual appreciation.””3 A more in-depth look at the novelties and investment
applications of these provisions is discussed in Part 111.A.

66 26 U.S.C.§ 1400Z-2(b)(2)(B) (2018); Opportunity Zones: Tax-Free Gains, supra note 62.

67 Opportunity Zones: A New Incentive for Investing in Low-Income Communities, at 1,
Economic Innovation Group, https://eig.org/wp-content/uploads/2018/02/Opportunity-Zones-
Fact-Sheet.pdf (“The basis is increased by 10% if the investment in the Opportunity Fund is
held by the taxpayer for at least 5 years and by an additional 5% if held for at least 7 years,
thereby excluding up to 15% of the original gain from taxation.”).

68 26 U.S.C. § 1400Z-2(b)(2)(B)(iii) (2018).

69 1d. § 1400Z-2(b)(2)(B)(iv).

70 Opportunity Zones: Tax-Free Gains, supra note 62.
7126 U.S.C. § 1400Z-2(c) (2018).

72 Opportunity Zones: A New Incentive for Investing in Low-Income Communities, supra note
67, at 2 (“The Opportunity Zones program is designed to incentivize patient capital investments
in low-income communities nationwide. All of the underlying incentives relate to the tax
treatment of capital gains, and all are tied to the longevity of an investor’s stake in a qualified
Opportunity Fund, providing the most upside to those who hold their investment for 10 years
or more.”).

7314, at 2.
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C. The History of Place-Based Economic Development

While the provisions described above—using capital gains deferrals and
exemptions to fight poverty in targeted neighborhoods—are novel, the concept of
funneling resources into low-income communities is not new. The idea has been
around for half a century and is known as place-based economic development. Place-
based economic development is premised on the notion that “sufficient incentives will
induce business to locate where it does not usually locate and hire employees it does
not usually hire.”’4 In essence, place-based economic development attempts to alter
business decisions on where to locate by making traditionally undesirable locations
more financially attractive.

1. The Shift Towards Place-Based Economic Development

a. Early Place-Based Development: Enterprise Zones and Empowerment
Zones

Place-based economic development was first revolutionized in the U.K. in the late
1970s with the creation of “Enterprise Zones.”’® Enterprise zones were intended to
encourage rapid transformation of certain low-income neighborhoods “in the most
depressed part of a city” by eliminating all taxes, regulations, wage controls, and
zoning laws within that neighborhood.”® The rationale was that enterprise zones—free
from nearly all red tape and taxation—would mimic a true free market economy,
which would allow resources to allocate more efficiently and jobs to flow to the zone’s
low-income residents because of newfound investment.

Enterprise zones quickly made their way across the Atlantic and into the halls of
Congress.’” By 1980, a federal enterprise zone program was proposed in the House of
Representatives.’8 While disagreements between Congress and the George H.W. Bush
administration temporarily derailed the federal proposal,’® the states jumped at the
prospect of fighting poverty with enterprise zones. As a result, states were the primary

T4 E scott Golden, Enterprise Zones: New Life for the Inner City, 4 HARV. J. L. & PuB. PoL’y
243, 245-46 (1981).

75 Enterprise zones were initially proposed by the British urbanist Peter Hall in a 1977 speech,
in which he spoke of the potential benefits that downtrodden areas could receive, through the
free flow of labor and capital, if regulations and taxation were eliminated within limited
geographical areas. See id. at 267—68; Jennifer Forbes, Using Economic Development Programs
as Tools for Urban Revitalization: A Comparison of Empowerment Zones and New Market Tax
Credits, 2006 U. ILL. L. Rev. 177, 179 (2006); Peter Hall, Enterprise Zones: A Justification,
INT’L J. URB. & REGIONAL RES. 416, 416-17 (1982).

76 Golden, supra note 74, at 268.
771d. at 269-70.
BHR. 7240, 96th Cong. (2d Sess. 1980).

"9 Ellen P. Aprill, Caution: Enterprise Zones, 66 S. CAL. L. Rev. 1341, 1341-42 (1993).

https.//engagedscholarship.csuohio.edu/clevstlrev/vol68/issa/7

14



2020] OPPORTUNITY IN OHIO 849

drivers of place-based economic development throughout the 1990s.80 By the mid-
1990s, 37 states—including Ohio—and the District of Columbia had experimented
with some form of enterprise zone.81 Many of these programs were so successful that
they are still active today.82

The federal government finally acted in 1993 when President Clinton signed into
law “Empowerment Zones, Enterprise Communities, and Rural Development
Investment Areas” as part of the Omnibus Budget Reconciliation Act of 1993.83 The
spending bill included over $25 hillion in place-based tax incentives aimed towards
low income communities.84

In several ways, Empowerment Zones and Enterprise Communities were similar
to today’s Opportunity Zones. For example, they targeted areas with poverty rates
greater than 20%.8% Additionally, they mandated a vast majority of a “qualified”
business entity’s assets be held within the designated zone to qualify for federal
benefits.86

However, there are many important differences. First, Empowerment Zones and
Enterprise Communities were limited in number. The law permitted for the
designation of only nine Empowerment Zones and ninety-five Enterprise
Communities across the country.8” The scale was notably smaller than the 8,700+
QOZs. Empowerment Zones and Enterprise Communities had much less competition
for capital than QOZs.

A second important difference is the investment vehicle utilized. Empowerment
Zones and Enterprise Communities were funded primarily through “enterprise zone
facility bonds.”88 When 95% of net proceeds from the bond offering were utilized
within a designated zone, the bonds were completely tax-exempt.8® This provided a
powerful incentive to invest in designated communities. Nevertheless, tax-free bonds
are markedly different from the capital gains deferrals and exemptions available
through Opportunity Zones because of the risk-taking involved for businesses and
investors. Research indicates that a capital gains exemption might encourage higher-
risk businesses, whereas tax-free bonds might be more beneficial to lower-risk

80 Forbes, supra note 75, at 177.
81 Aprill, supra note 79, at 1341-43; OHI0 REv. CODE ANN. § 5709.632 (West 2017).

82 gee, e.g., IND. CoDE ANN. 5-28-15-10 (2018); 20 ILL. Comp. STAT. ANN. § 655/5.3 (2016);
FLA. STAT. ANN. § 290.0065 (2012).

83 Omnibus Budget Reconciliation Act of 1993, 1993 Enacted H.R. 2264, 103 Enacted H.R.
2264, Pub. L. No. 103-66.

84 sysannah Camic Tahk, The Tax War on Poverty, 56 Ariz. L. Rev. 791, 814 (2014).
85 See Pub. L. No. 103-66 § 1392(a)(4)(A).

86 See Pub. L. No. 103-66 § 1397B(b)(3) (“substantially all of the use of the tangible property
of such entity (whether owned or leased) is within an empowerment zone . . .”).

87 See Pub. L. No. 103-66 § 1391(b)(1)-(2).
88 pub. L. No. 103-66 § 1394.

89 pub. L. No. 103-66 § 1394(a).
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businesses.0 “[E]ntrepreneurs may choose external debt in order to keep ownership
and control of their firms, or they may choose external equity to help share the risk
with less risk-averse investors.”91

Additionally, Empowerment Zones included incentives above-and-beyond the tax-
free bonds available for investments in the 95 Enterprise Communities. For example,
Work Opportunity Credits incentivized employers to hire low-income employees by
allowing them to deduct 25-40% of the wages that they paid those employees in their
first year on the job.92 Similarly, Empowerment Zone Employment Credits provided
employers with a 20% tax credit for wages paid to employees that lived and worked
in a federally-designated Empowerment Zone.%3 Opportunity Zones have no such
provision to explicitly promote employment of a zone’s low-income residents.

b. New Markets Tax Credits

In 2000, Congress enacted the New Market Tax Credit (NMTC) program, which
President Clinton signed into law as part of the Community Renewal Tax Relief Act.%4
As a major place-based development initiative, the program aimed to attract equity
investments into low-income communities through designated community
development entities (CDESs).% Twenty years later, the program is still valid law after
continuous renewals by Congress. Widely hailed as an overwhelming success,
NMTCs are estimated to generate $8 in private investment for every $1 invested by
the federal government.96

Like many place-based development initiatives, NMTCs are designed to level the
playing field between low-income communities and wealthier communities in the
battle for capital investment. NMTCs accomplish this goal by increasing the after-tax
return to investors through a tax credit that offsets the amount of taxation due to the
federal government, which ultimately lowers the risk for investors and businesses.%7
The size of the incentive is quite significant. “Investors may claim a 39 percent credit

90 Allen N. Berger & Gregory F. Udell, The Economics of Small Business Finance: The Roles
of Private Equity and Debt Markets in the Financial Growth Cycle, 22 J. BANKING & FIN. 613,
624 (1998) (“high-growth, high-risk new ventures often obtain angel finance and/or venture
capital before they obtain significant amounts of external debt finance . . .”).

91 4.

92 Tahk, supra note 84, at 815.

93 pub. L. No. 103-66 § 1396; Tahk, supra note 84, at 816.

94 Community Renewal Tax Relief Act of 2000, H.R. 5662, 106! Cong. (2000).
95 2 Tax Planning Real Estate Trans. § 17:22.

9%  New Markets Tax  Credit Program  Fact Sheet, CDFI  Fund,
https://www.cdfifund.gov/Documents/NMTC%20Fact%20Sheet_Jan2018.pdf.

97 Ted M. Handel, The New Markets Tax Credit Program: New Tax Credits Will Level the
Playing Field for Investments in Low-Income Areas, 25-Jan L.A. Law. 13 at 13 (Jan 2003);
GEIER, supra note 64, at 32—-33.
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over seven years (30 percent in present value) on their federal income tax liability.”98
To qualify for tax credits, investments must be made in low-income communities,
which are statutorily defined as any census tract where the poverty rate is at least
twenty percent (20%) or, generally, where the median family income inside the tract
is eighty percent (80%) of the statewide or metropolitan average.%°

In many ways, the NMTCs are very similar to Opportunity Zones.190 For example,
both programs target the same low-income communities!0® and incentivize longer-
term investments by providing larger benefits the longer investment is held.102 Both
programs require that investments are equity investments rather than debt, which
deviates from other place-based development programs.103 Similarly, both programs
mandate that “substantially all” of the business assets—in which Opportunity Zone
and NMTC money is invested—be kept within the qualified area.194 Finally, both
programs require annual compliance filings with the Treasury Department.

Despite the many similarities, Opportunity Zones differ from NMTCs in a couple
important aspects. First and foremost, Opportunity Zones involve far fewer
administrative barriers than NMTCs. Unlike with NMTCs, Opportunity Zone
investors are not required to submit proposals to the government nor await approval
before investing in low-income communities.105 Qualified Opportunity Funds can
self-certify. Upon receiving approval from the Community Development Financial
Institutions Fund (CDFI), community development agencies must enter into allocation
agreements with the CDFI that strictly specify the terms and conditions of tax credit
usage. No such agreement is required for Opportunity Zone investors. Additionally,
although NMTCs and Opportunity Zones both require annual compliance tests,
NMTCs demand satisfaction of two tests—the “primary mission” test and the
“community accountability” test!0®—whereas Opportunity Zone reporting only
requires compliance with a single test.

98 Handel, supra note 97, at 13.
99 26 U.S.C. § 45D(e)(1) (2018).

100 Lester, Evans & Tian, supra note 55, at 226 (“The Opportunity Zone incentive closely
resembles the New Markets Tax Credit (NMTC) program . . .”).

29

101 Tpe Opportunity Zones explicitly use the same definition for “low-income community
as used in NMTCs. See 26 U.S.C. § 1400Z-1(c)(1) (2018) (“The term ‘low-income community’
has the same meaning as when used in section 45D(e).”).

102 NMTCS provide tax credits of 5% in the first three years, then 6% for the final four years.
See 26 U.S.C. § 45D(a)(2) (2018). Similarly, Opportunity Zones provide a 10% step-up in basis
when investments are held for five years, then an additional 5% when held for seven years. See
26 U.S.C. § 1400Z-2(b)(2)(B) (2018).

103 gee Investing in Qualified Opportunity Funds, 83 Fed. Reg. 209 (proposed Oct. 29, 2018)
(to be codified at 26 C.F.R. § 1.400Z-2(a)-1(b)(3)) (“an eligible interest in a QOF is an equity
interest issued by the QOF.”); 26 U.S.C. § 45D(b) (2018).

104 gee, e.g., 26 U.S.C. § 45D(b)(1)(B) (2018); 26 U.S.C. § 1400Z-2(d)(3)(A)(i) (2018).

105 Lester, Evans & Tian, supra note 55, at 226-27.

106 The “primary mission” test requires that the entity’s organizational documents clearly
show that its purpose is to serve the needs of low-income communities and “at least 60 percent
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The second important distinction between the two programs is that NMTCs have
funding caps and Opportunity Zones do not.197 For example, NMTCs capped
nationwide funding for the program at $1 billion in 2001, $5 billion in 2008, and a
steady $3.5 billion from 2010 through 2019.198 Accordingly, the CDFI restricted
allocations of credits to a single CDE to a $100 million maximum. Because of these
caps, “only 16.1 percent of applications from 2003 to 2017 received [NMTC]
funding.”199 Opportunity Zone investors are not hamstrung by funding caps and are
permitted to invest as much as they want in Opportunity Zones, then receive equivalent
tax benefits.

A third notable difference is the nature of the benefit provided to investors. As
implied by the name, NMTCs provide a tax credit, whereas Opportunity Zones
provide capital gains deferrals and the potential for nonrecognition of future gains.
Tax credits offset the amount of tax due, meaning that “a $1 tax credit saves $1 in tax
for taxpayers in every tax bracket” on their gross income.110 Capital gains taxes are
the taxes paid on investments—different than ordinary income for taxation purposes—
and are generally taxed at lower rates than traditional income.111 The policy purpose
for taxing capital gains at a lower rate than ordinary income is to encourage more risk-
taking and entrepreneurship.112 Thus, by tailoring Opportunity Zones towards capital
gains rather than ordinary income, Congress is promoting risk-taking even more by
allowing investors to keep a greater percentage of their upside.

c. Promise Zones
A decade after the enactment of NMTCs, as some of the Empowerment Zones and

Enterprise Communities of the 1990s began to expire, President Obama put his own
touch on place-based economic development with the “Promise Zone” initiative.113

of the products and services of the entity must be devoted to serving these communities or
persons.” Handel, supra note 97, at 14. The “community accountability” test requires that “at
least 20 percent of the governing board of the entity or an advisory committee formed by the
entity must include representatives of low-income communities within the service area.” 1d.

107 Lester, Evans & Tian, supra note 55, at 227 (explaining how Opportunity Zones are
notably different from New Markets Tax Credits because there are no funding caps).

108 gee 26 U.S.C. § 45D(f)(1) (2018).

109 Lester, Evans & Tian, supra note 55, at 227.
110 GEIER, supra note 64, at 32—-33.

111 geg, e.g., id. at 407.

11214, at 415.

113 gee generally MEMORANDUM to the HEADS OF EXECUTIVE DEPARTMENTS AND AGENCIES,
PRIORITIZING FEDERAL INVESTMENTS IN PROMISE ZONES, OFFICE OF MGMT. & BUDGET, EXEC.
OFFICE OF THE PRESIDENT (2016); Fact Sheet: President Obama’s Promise Zones Initiative,
White House Press Release, (Jan. 8, 2014), https://obamawhitehouse.archives.gov/the-press-
office/2014/01/08/fact-sheet-president-obama-s-promise-zones-initiative; James Hall, The
Promise Zone Initiative and Native American Economic Development: Only the First Step
Forward Toward the Promise of a Brighter Future, 40 Am. INDIAN L. REv. 249, 268 (2016).

https.//engagedscholarship.csuohio.edu/clevstlrev/vol68/issa/7

18



2020] OPPORTUNITY IN OHIO 853

Unable to reach a deal with Congress for a program the size of Clinton’s, the Promise
Zone initiative was an executive action that designated twenty economically distressed
jurisdictions across the country to receive federal support.114 Promise Zones partnered
the Department of Health and Human Services and Department of Agriculture with
local leaders to assist them with the bureaucratic process of attaining federal grants
and tax incentives.115 Although they showed potential, it was clear early on that
Promise Zones were “not the ideal vehicle” to raise communities out of poverty
because their lack of congressional approval limited their scope and resources.116

2. Critiques of Place-Based Economic Development

After half a century in practice, place-based economic development has been the
subject of serious debate.117 Critics are mainly concerned with a lack of distributive
equity.118 They argue that the benefits of place-based policies mainly flow to the
wealthy investors, leaving the poor stuck in dead end, low-paying jobs.119 In the same
vein, many critics fear that “successful” place-based policies result in gentrification,
which displaces the intended beneficiaries.129 Others worry that the foregone revenue,
given away in the form of tax breaks, will never be fully recovered.121

Conversely, supporters of place-based programs believe that these worries can be
alleviated through effective legislative drafting.122 Proponents argue place-based
economic development is more effective at fixing the specific problem at hand—
highly concentrated poverty—than more traditional welfare programs because it
geographically targets the areas where help is needed most.123 Place-based
development, supporters contend, provides the benefits of flexibility and market

114 Hall, The Promise Zone Initiative, supra note 113, at 263-65.
115 Id.
116 |4, at 289.

117 See generally ALAN H. PETERS & PETER S. FISHER, STATE ENTERPRISE ZONE PROGRAMS,
HAVE THEY WORKED? (W.E. Upjohn Inst. Emp. Res. 2002).

118 Tahk, supra note 84, at 826-27.

119 scott L. Cummings, Community Economic Development as Progressive Politics: Toward
a Grassroots Movement for Economic Justice, 54 STAN. L. Rev. 399, 407-08 (2001).

120 see id. at 448 (2001); Tahk, supra note 84, at 815 (“[T]hese projects do not assist the
poor, but instead help higher-income residents enjoy services in what rapidly become gentrified
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responsiveness not found with traditional welfare payments.124 Similarly, supporters
claim that, unlike welfare programs run through large bureaucracies, place-based
development results in administrative ease because the vast majority of these programs
are implemented through the tax code.125 Moreover, proponents note that place-based
development has non-economic advantages, including a less stigmatizing effect on
beneficiaries when compared to traditional welfare programs.'?® Finally, place-based
development tends to have broad political support.127 Bipartisan backing is especially
important for the success of Opportunity Zones in an era of political uncertainty
because it encourages investors that the incentives will not be repealed and may even
be renewed for another ten years.128

D. Status Quo: Current Approach in Ohio, Cuyahoga County, and Cleveland

With these critiques in mind, state and local governments across the country have
implemented various forms of place-based economic development in their
communities. Ohio is no exception. The next three subsections summarize the place-
based economic development policies that the State of Ohio, Cuyahoga County, and
City of Cleveland utilize to fight poverty.

1. Ohio

Like many states in the 1990s, Ohio experimented with place-based development
through the creation of its own Enterprise Zone Program (EZP) in 1994.129 The
