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COUNTY OF MILWAUKEE
INTER-OFFICE COMMUNICATION

DATE: June 27, 2019
TO: Supervisor Theodore Lipscomb, Sr., Chairman, County Board of Supervisors

FROM: Scott B. Manske, Comptroller
Stuart Carron, Director, Facilities Management Division - Department of
Administrative Services
Aaron Hertzberg, Director, Economic Development Division — Department of
Administrative Services

SUBJECT: 2019 Budget — Amendment 1B005 Center for Forensic Science and Protective
Medicine (Informational Only)

BACKGROUND

The 2019 Adopted Budget included language that directed the Office of the Comptroller, working in
conjunction with the Department of Administrative Services (“DAS”), to perform a cost-benefit
analysis of owning versus leasing a portion of the proposed new Center for Forensic Science and
Protective Medicine Building (“CFSPM”). The CFSPM is intended to house the Milwaukee County
(“County”) Offices of the Medical Examiner and Emergency Management. The project has been
considered for placement at the Milwaukee Regional Medical Complex (“MRMC”).

In addition, other alternatives such as the County constructing and owning the building and leasing
a portion of the building to the Medical College of Wisconsin (“MCW?”) were to be examined.
Finally, the Office of the Comptroller and DAS were requested to explore the status of the proposed
State of Wisconsin Crime Lab for potential synergies of collocating the facility in or adjacent to the
planned CFSPM.

The County Board has previously received information relevant to the project in the following
reports:

16-393 — An informational report regarding a collaborative effort between the OEM, Office
of the Medical Examiner, State of Wisconsin Department of Justice Crime Lab and
the Medical College of the Wisconsin in creating a Forensic Science and Intelligence
Center

16-721 — An informational report regarding Milwaukee County’s participation in the
development of a collaborative forensic research facility

17-298 — An informational report regarding the Public Policy Forum report titled “Breaking
New Ground? Analyzing the potential for a public-private forensic science center in
southeast Wisconsin

18-484 — An information report regarding Milwaukee Regional Medical Complex land
options
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18-764 — From the County Executive, submitting the 2019 Recommended Budget (see
Amendment 1B005 by Supervisor Lipscomb, Sr. amending Capital Project
WC21401 - Forensic Science Center Phase 1)

Current Conditions

The Medical Examiner (“ME”) is currently housed at 933 W Highland Ave., in a 53,000 square
foot 1974 facility converted from an abandoned hospital in 1989. Milwaukee County has been
actively considering a new ME facility since 2012. In June 2016, the County ME submitted a
report (File 16-393) to the Board of Supervisors which stated that the current ME facility “has
deteriorated beyond its useful life and will need to be relocated to a new facility soon due to space
limitations and the failure of current facilities to meet industry standards”. A March 2019 Audit*
was performed that in part reviewed the current condition of the existing facility. The Audit found
numerous concerns that included: the lack of functioning showers in the locker room for all staff
working on autopsies, climate control within the office due to a need to keep the toxicology lab
temperature cold enough for the machines to not overheat, resulting in areas of the office being too
cold for staff, air circulation that may not be up to code, drainage of waste from autopsies to the
sewage system, and flooding in basement.

The five divisions of the Office for Emergency Management (‘OEM”) are currently situated in two
separate locations — the Safety Building and leased space at 633 W Wisconsin Ave. The County
911 Center and OEM Radio Services are both housed in the Safety Building, which is substandard
and planned to be demolished. In order to maximize efficiencies and public safety coordination,
and to allow potential consolidation of county-wide Public Safety Access Points (PSAPs), all
divisions must be co-located in a secure and larger environment that affords daily collaboration and
an immediate and coordinated emergency response during a crisis. OEM’s specific needs and
benefits of co-locating in the Center for Forensic Science and Protective Medicine were outlined in
the November 2016 report to Board (File 16-721).

The Medical College of Wisconsin has a firmly established presence within the MRMC and is
seeking to enhance its program offerings and research capabilities. As detailed in File 17-298,
collaboration with Milwaukee County to establish a joint Center for Forensic Science and
Protective Medicine could open the door for MCW to become a national leader in forensic science,
creating a center for educational excellence that could benefit all southeast Wisconsin. A
memorandum from the Milwaukee County Chief Medical Examiner and Director of the Office of
Emergency Management dated October 4, 2018, is attached to this report outlining the
departmental benefits of colocation with the Medical College of Wisconsin and others in a CFSPM.

1 “Milwaukee County Autopsies have increased 7.8% Since 2013, Autopsies for Referral
Counties Increased 111.7%. A lack of Contracts for Most of the Referral Counties is a
Concern” Milwaukee County Office of the Comptroller — Audit Services Division March
2019
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Milwaukee County is seeking a new home for its ME and OEM, and MCW is seeking to enhance
its research capabilities and forensic research curriculum. Each of these entities could pursue its
own new facility that would meet individual requirements. However, given that the need for these
new facilities is occurring at the same time, an opportunity exists for local policymakers to proceed
in a manner that may be more economically efficient and mindful of taxpayer dollars, while
simultaneously launching the region to become a leader in forensic science and public protective
services.

Options included in Amendment 1B005

The list of Options included in Amendment 1B005 are listed below?:

e Lease from MCW: MCW would build the shell CFSPM facility. In one lease option the
County would complete the tenant improvements and lease space from MCW. In the other
lease option, the MCW would provide the County finished space that it would lease.

e County Own: The County would construct its own facility to house the ME and OEM.

e Lease to MCW: The County would construct a facility for ME, OEM, and MCW. MCW
would lease space from Milwaukee County.

e State Crime Lab Option

Of the Options included in Amendment 1B005, only the Lease from MCW Options and the County
Own option are viable at this time. The explanations about the current status of the State Crime Lab
and the Lease to MCW option, which are not planned at this time are listed below.

Status of State Crime Lab Relocation

In September 2016, the Wisconsin Department of Administration (“DOA”) issued a request for
proposals (“RFP”) for a Southeast Wisconsin Law Enforcement Facility to be located within western
Milwaukee County or eastern Waukesha County. The MCW submitted a proposal that offered two
alternatives that included collaboration between the State, County and MCW. The first alternative
was a building dedicated to the Southeast Wisconsin Law Enforcement Facility and an associated
building for the County and MCW. The second alternative was a shared forensic science center that
would meet the program needs of the State, County and MCW.

In December 2016, at the request of Milwaukee County, the Wisconsin Policy Forum (“WPF”) issued
a report that analyzed the potential for a public-private Forensic Science Center in southeast
Wisconsinz,

2 The Department of Administrative Services previously considered other options,
including rehabilitation of the current ME site and leasing space in other locations.
3 “Breaking New Ground? Analyzing the potential for a public-private forensic science
center in southeast Wisconsin” Wisconsin Policy Forum
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The PPF report indicated that there are a number of advantages to a crime lab collocating with a
medical examiner (“ME”). These advantages included the ability to more easily discuss unusual
autopsy findings with the ME, eased the transfer of evidence between the crime lab and an ME,
improved the chain of custody of evidence, enhanced the ability to identify bodies and facilitated
attendance at autopsies for officers or crime lab staff.

In 2017, the State DOA selected a proposal from Wangard Partners for a facility at 1400 N. 113"
Street in Wauwatosa. The State DOA ultimately dropped negotiations to build the law enforcement
center at the Wauwatosa location.

In March 2018, the State DOA issued a new RFP for its State crime lab project. The revised RFP
allowed the state to consider proposals for a stand-alone State Crime Lab or a crime lab combined
with a new state office building to replace the old facility at 819 N. 6" St in the City of Milwaukee.
The MCW did not submit at response to the revised RFP request.

In July 2018, the State DOA announced the selection of two sites in downtown Milwaukee (N. Fifth
and W. Michigan streets) and the city’s near west side (North 27" Street at W. Wisconsin Avenue)
for potential development of a new office building and law enforcement center. The law enforcement
center would include the State Crime Lab in addition to the Division of Criminal Investigation field
office, a regional Wisconsin Attorney General Office, and space for other law enforcement
operations.

In October 2018, Continuum Architects and Planners was selected to design the state office building
and law-enforcement center. According to the firm, its first major task will be helping officials decide
whether to build facilities on one, or both properties.

The County continues to engage the new State administration about opportunities to co-locate the
Forensic Science Center with the State Crime Lab; however, there have been no movements by the
State DOA to change its current building plans.

Although incorporation of the State Crime Lab into the Forensic Science Center is not planned at this
time, the Department of Administrative Services will continue to engage with the State DOA, to
leave the door open to future partnerships and the potential for the State Crime Lab to be located at
an adjacent land parcel should the interest arise.
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County Build/Own Facility and Lease space to the Medical College of Wisconsin

During the negotiations between the Department of Administrative Services and the MCW, the DAS
has offered the potential for the County to build/own the building and lease space to MCW. The
MCW has indicated that they are not interested in leasing space from the County. MCW has also
indicated that they prefer to perform the site work and construct the shell of the Center for Forensic
Science and Protective Medicine. They believe they will be able to construct the facility quicker and
less expensively than the County.

The benefit to the County from leasing a portion of the building to MCW would have been that the
County could finance the site prep costs, and shell of the building with general obligation bonds and
utilize property tax levy to pay the debt service and utilize lease revenue from MCW to maintain the
facility. It would have also eliminated the lease cost for the County which, assuming is financed with
tax levy, will compete with other operational priorities.

Summary of 30-year cash flows (cost benefit analysis)

The table below shows the summary of the cash flows for the three options.

e Option 1 is for the County to build and finance its own tenant improvements and lease the
shell from MCW.

e Option 2 for the County to lease finished space from the MCW
e Option 3 is for the County to build its own building.

The detailed 30-year cash flows are attached to this report. The cash flow is analyzed over
the two years of planning and construction and 30 years of building occupancy. The 30-year
period is used since that is the length of the proposed lease agreement. The expenses are
separated into six categories: Lease Expenses, Debt Service Expenses?, Operating and
Maintenance Expenses, Capital Reserve Expenses, Furniture and Fixtures and Other
Expenses®.

4 Debt Service expenses related to Milwaukee County issued debt are based on 15-year
terms with level debt service and a 3% interest rate. The actual debt service would
be structured to maintain level debt service within the County’s overall outstanding
general obligation debt service and rates will be determined by market conditions.

5 For the Lease All option, Other Expenses includes $2.7 million of cash to fund the
planning and design of the leased space and an estimate of $3.3 million of capital
improvements to the interior space after 15 years for future capital improvements in
excess of the capital reserve account.
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Summary of 30-Year Cash Flows

Option 1 Lease Shell  Option 2 Lease All Option 3 County

from MCW from MCW Build/Own
Lease Expenses S 37,086,594 S 78,345,430 S -
Debt Service Expenses S 42,365,058 S - S 79,769,757
Operating and
Maintenance S 36,758,544 S 36,758,544 S 42,131,837
Capital Reserve
Expenses S 2,884,241 S 6,006,068 S -
Furniture and Fixtures S 2,425,869 S 2,425,869 S 2,425,869
Other Expenses S 591,590 S 6,652,071 S 591,590
Total Expenses S 122,111,896 S 130,187,982 S 124,919,053
Net Present Value of
Total Expenses S 78,421,230 S 80,231,714 S 83,973,627

Assumptions for all options

Land Acquisition: As previously reported to the Finance and Audit committee during the 2019
Budget deliberations (File 18-764), the County is considering selling approximately 40 acres of land
at 9201-9501 W. Watertown Plank Road to members of the MRMC.

Milwaukee County intends hold back from sale, swap or otherwise leverage approximately four (4)
acres of land from the sale to accommodate development of the CFSPM on the MRMC Campus.
This would help Milwaukee County avoid paying land acquisition costs either directly or through a
lease.

Milwaukee County is working to secure access to approximately 4 acres of land to accommodate
development of the CFSPM on land currently leased and under option by CHW (see the attached
CFSPM Site Map for approximate location). Completing swap with CHW and completing the
CFSPM development at this preferred site would help Milwaukee County avoid demolition costs that
would be necessary if the development was to occur on land controlled by Milwaukee County at
9201-9501 W. Watertown Plank Road. Demolition estimates for the Day Hospital Building at 9201
W. Watertown Plank Road, an alternatively considered location, are estimated to be $4.3 million.
Demolition expenses are not included in any of the scenarios.

Operating and Maintenance: Cost to operate facilities not including staffing and programs. Costs are
estimated to be between $4.5-$6/sf plus utilities and are assumed to be consistent across all three
options.t The estimated square footage for leased scenarios is 77,264; the estimated square footage
for the County Own scenario is 88,558. In the lease options, operating and maintenance expenses
paid to the landlord will be reconciled to true cost annually.

6 Each option assumes $6/per square foot for operating and maintenance and $4/per
square foot for utilities. The operating and maintenance rates for the lease option
include costs associated with shared spaces. The amounts are inflated at 3% annually.
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Furniture, Fixtures and Equipment: Costs for furnishing, fixtures and equipment are assumed to be
approximately $2,500,000 and costs are consistent across the three options.

Other Expenses: The County will retain leased space at 633 W. Wisconsin for OEM until a new
facility is constructed and require relocation costs for the ME and OEM to move to the new facility.
For the Lease All option, Other Expenses includes $2.7 million of cash to fund the planning and
design of the leased space and $3.3 million to finance future capital improvements to the leased space
that exceed the available funds in the capital reserve account.

Option 1 Lease Shell from MCW, County Tenant Improvements $122.1 million ($78.4 million
NPV)

Under this lease option, MCW would build and lease a grey shell space to the County. MCW’s costs
associated with building the grey shell include planning/design, site work, construction, and other
soft costs. These costs are estimated to be $41.2 million. MCW anticipates financing these costs over
a 30-year term. The County lease payment would include its portion of the costs including financing
expenses. The County would complete and finance its own tenant improvements within the grey
shell.

Lease Expenses

The estimated annual lease price is between $13-$19 per square foot.” The lease costs would be an
operational expense for the County and are estimated to be $1.2 million annually. MCW would take
responsibility for managing the shell, common areas and any portions of the building not leased by
Milwaukee County. Under the proposed lease agreement, the County’s lease term would be 30-years
with 2 additional five year options for the County.

Capital Reserve Account

Capital improvements to the shell and common areas would be shared by the County and MCW. The
County would contribute to a capital reserve account to fund future capital improvements to the shell
and common areas on a per square foot basis and will be included in the lease expenses.® The capital
reserve is not used for improvements to the County owned space and equipment.

Although not included in the cash flows, financing for any future capital improvements in excess of
the capital reserve account would be included in future lease expenses.

7 The cash flow assumes $16 per square foot.

8 Capital expenditures are estimated to be $0.50/square foot per year inflated by
2.5% annually for the Ffirst fifteen years. Capital expenditures are estimated to
increase to $1.50/square foot for years 15-35 inflated annually by 2.5%. The capital
reserve will be owned and maintained by the Special Purpose Entity
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Debt Service Expenses

Under this lease option, the tenant improvements would constructed and financed by the County. The
total costs for the design and construction of the space is estimated to be $28.1 million. The total debt
service costs associated with the initial construction is estimated to be $35.3 million.

The 30-year cash flow also anticipates $5.6 million of capital improvements to the interior space
after 15 years. The planned improvements would help ensure effective space utilization and align
with industry standards for space upgrades. Examples may include elevator modernization,
replacement of tenant-specific electrical or HVAC systems, upgrades to security, or other
improvements. It is anticipated that this will be financed with bonds and total debt service is estimated
to be $7.0 million.

Option 2 Lease (All) finished space from MCW $130.2 million ($80.2 million NPV)

Under the lease finished space option, the County would enter into a long term lease agreement with
MCW. MCW would lease a finished white box space to the County. The County would not have to
issue debt for the facility or improvements, but would supply its own furniture, data systems and
equipment. The County would also need to fund the design of the leased space and future estimated
capital improvements that exceed the funds in the capital reserve.

Lease Expenses

The estimated annual lease price is between $30-$35 per square foot for the finished space.> MCW
would take responsibility for managing all aspects of the building. Milwaukee County would be
subject only to traditional lease tenant terms. MCW’s costs associated with building the entire
building includes planning/design (shell only), site work, construction, and other soft costs. These
costs would be an operational expense for the County and are estimated to be $2.6 million annually.

Under the proposed lease agreement, the County’s lease term would be 30-years with 2 additional
five year options for the County.

Capital Reserve Account

Capital improvements to the shell and common areas would be shared by the County and MCW. The
County would contribute to a capital reserve account to fund future capital improvements to the shell
and common areas on a per square foot basis.'® The capital reserve is not used for improvements to
the County owned space and equipment.

The cash flow for the Lease All option includes an estimate of $3.3 million of capital improvements
to the interior space after 15 years for future capital improvements in excess of the capital reserve
account.

9 The cash flow assumes $33.80 per square foot.

10 Capital expenditures are estimated to be $1.00/square foot per year inflated by
2.5% annually for the Ffirst fifteen years. Capital expenditures are estimated to
increase to $2.00/square foot for years 15-35 inflated annually by 2.5%. The capital
reserve will be owned and maintained by the Special Purpose Entity with County
representation guiding use of the fund.
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Option 3 County Build Own Facility $124.9 million ($84.0 million NPV)

Under the County building its own facility option, the County would finance site prep, design, and
construction costs associated with the new facility.

Debt Service Expenses

The total costs for the site work, design, and construction of the new facility would be entirely
financed by the County. It is estimated that the initial capital costs to build the facility would be $52.3
million. The 30-year cash flow also includes capital costs of $11.2 million of future capital
improvements. The planned improvements would help ensure effective space utilization and align
with industry standards for space upgrades. Examples may include elevator modernization,
replacement of tenant-specific electrical or HVAC systems, upgrades to security, or other
improvements. The total debt service costs associated with the new facility is estimated to be $79.8
million.

Summary of Comparison

Beyond the 30-year cash flow of the three proposals there are other qualitative factors that should be
considered by policymakers before entering into a long term lease commitment or creating a new
county asset. The advantages and disadvantages for each of the options are included below.

Advantages from Leasing from MCW

Co-location could increase the number of pathology residents and fellows, which now are in short
supply and may open up new forensic research grant opportunities.:: Partnerships could also result in
enhanced laboratory practices through student validation and methodological studies. A memo from
the County Chief Medical Examiner and the Director of OEM is attached to this file that discusses
the benefits of colocation with the MCW.

Long term lease includes a capital reserve which will be used to finance capital improvements to the
leased portion of the facility. Also maintenance and repair expenses would be incorporated into the
Lease agreement. This will make it more likely that improvements and repairs are done on a timely
basis.

Disadvantages from Leasing from MCW

A financing source has not been identified for the lease expenses. If no other financing source is
identified, and it is paid from tax levy it will have to compete with other operational priorities.

The County will have less flexibility with the lease expense then if the County owned the facility.

If the County finances the tenant improvements, the project costs would have a significant impact on
the County’s self-imposed bonding limit.

11 December 2016 Public Policy Forum Report “Analyzing the potential for a public-
private forensic science center in southeast Wisconsin”



DocuSign Envelope ID: FDF9CB4F-8997-45B3-8719-C4BD57A9543C

2019 Budget — Amendment 1B005 Center for Forensic Science and Protective Medicine
Page |10

Advantage of Building a County-owned Facility

The County could finance the entire cost of the asset and finance the cost with property tax levy. The
debt service expenses are exempt from the State’s local levy limit and therefore would not compete
with other operational priorities.

The County would have control over the asset. The timing of repairs could be modified to reflect the
availability of resources.

Disadvantages of Building a County-owned facility

Project costs would have a significant impact on the County’s self-imposed bonding limit.

Since MCW is unwilling to be a tenant in a County-owned facility, the co-location benefits as
identified by the Wisconsin Policy Forum would not be present.

Limited resources and other priorities have resulted in deferred maintenance at many County
facilities. If the facility is owned by the County other priorities may crowd out maintenance budgets
that would be required so that the County owned facility does not fall behind on needed repairs.

RECOMMENDATION

This report is informational; it is recommended that it is placed on file. The report fulfills the
requirement from the 2019 Budget.

A separate report is anticipated for submittal in the September cycle to approve moving funds
budgeted in the contingency account in Project WC21401 Forensic Science Center so that funds are
available to be spent on continued project planning.

bt

Scott B. Manske
Comptroller

DocuSigned by:
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Stuart Carron
Director — Facilities Management Division - Department of Administrative Services

DocuSigned by:
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Aaron Hertzberg
Director — Economic Development Division - Department of Administrative Services
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cc: Chris Abele, County Executive
Supervisor Luigi Schmitt, Chairman, Finance and Audit Committee
Raisa Koltun, Chief of Staff
Kelly Bablitch, Chief of Staff, County Board
Teig Whaley-Smith, Director, Department of Administrative Services
Pamela Bryant, Capital Finance Manager
Justin Rodriguez, Budget and Management Coordinator
Vince Masterson, Capital Budget Coordinator
Stephen Cady, Research Director



