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EXECUTIVE 
SUMMARY

00

The Confluence site represents one of the most 
unique opportunities in our region today.  An 
opportunity to build an entirely new riverfront 
district from the ground up.  A district that would 
double the size of greater downtown Troutdale 
and expand opportunities for home ownership and 
business growth. 

Right Place, Right Time

Realizing the potential of this site has been years 
in the making with no shortage of challenges. For 
example, until very recently the market strength for 
“going vertical” with new multistory buildings on 
the site did not exist. Regional population growth 
has increased market demand in many smaller 
communities outside of central Portland, including 
Troutdale. The COVID pandemic further accelerated 
growth pressures outside of the central city, and 
in particular, in places with access to high quality 
recreation, parks, and trails. The Confluence site, 
situated at the doorstep to the Columbia River 
Gorge National Scenic Area and with a large 
riverfront park and trail system currently in design, 
has the potential to deliver exactly the caliber of 
neighborhood that is in high demand today. 

Understanding What is Feasible — and What 
Actions are Need to Achieve the Vision

This report details two potential development 
concepts for the Confluence site. The two options 
represent the spectrum of opportunity that exist on 
the site today: one alternative is a large apartment 
complex that could be feasible if access remains 
limited to the current road that winds around the 
north side of Outlet Mall. A second alternative 
assumes that a new east-west main street (called 
Center Street) could be achieved in partnership with 
the Outlet Mall owner.  This scenario includes a more 
dynamic mix of uses, such as riverfront restaurants, 
which are made possible because of higher quality 
walkable streets and parks that strengthen the 
market potential of the site.

Building an entirely new district, including all of the 
high quality public infrastructure that will make it 
successful, is no small effort in time and money. 
Projects of this scale usually require a partnership 
between the public and private sectors to realize.  
The City has invested $6.5 million already to clean 
up the site, and there are likely several million more 
dollars needed to build out the public infrastructure 
required to support development. This report lays 
out the specific actions the City should consider 
taking in order to realize the fullest potential from 
this unique site. 
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The City of Troutdale has led a three-year effort by 
community stakeholders, staff, and consultants to 
provide a comprehensive plan to achieve a vision 
for the Town Center District that is endorsed by 
community feedback through the 2020-2040 Town 
Center Plan. 

The Confluence site is seen as a significant 
opportunity for Troutdale and identified as an 
Opportunity Site in the Town Center Plan. The Plan 
also includes Riverfront Park and Trail Planning and 
Design along the eastern side of The Confluence on 
the river’s edge. There are also zoning and policy 
changes for the site, as well as the larger Town 
Center.

Update Underway for 
Troutdale’s Town Center

TOWN CENTER PLAN

THE CONFLUENCE 
CONTEXT

01

This chapter provides context and background to The Confluence Action Plan on the City of Troutdale’s 
goals and objectives, the feasibility of the site, and its opportunities and constraints to help frame the 
recommendations and actions the City can take to realize the vision of The Confluence site.
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CITY OF TROUTDALE’S GOALS 
& OBJECTIVES FOR THE 
CONFLUENCE
Capitalize on major public land ownership

The Confluence site is a once-in-a-lifetime 
opportunity for the City to transform a 16-acre city-
owned property next to Downtown and abutting the 
Sandy River.

Leverage market opportunities and strengths

The Confluence plan will leverage the market 
opportunities and strengths of the site, such as a 
hotel opportunity visible from I-84 and residences 
along the Sandy River.

Efficiently deploy public resources and time

To make The Confluence successful and marketable 
to developers, the City will need to continue to 
invest public resources and time. Since resources are 
limited, this plan prioritizes actions and investments 
that will have the biggest impact.

The Confluence in Troutdale OR

ABOUT THE SITE

• Flat 16 acre site

• Recently demolished and cleaned up   
 to urban residential standards

• Not constrained by floodplain or   
 natural resource zoning overlays

Recover City funds loaned to URA

The City has invested $6.5 million for the 
environmental clean up necessary for the site to be 
developed. To the extent market feasible, the City 
desires to recoup these funds to reinvest in other 
community priorities, such as the riverfront park and 
trail.

Complement and connect to downtown

Troutdale’s historic downtown is a key asset for The 
Confluence site, and the Confluence Plan is designed 
to compliment rather than compete with downtown. 

Expand economic activity

The Confluence site can be an economic generator 
for the community with mixed uses such as 
restaurants, live/work spaces, and a hotel. 
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City Staff Interviewed for 
this Project

Expand housing options 

There is a market in the Troutdale area for additional 
housing options for both rental and ownership 
opportunities. The site is well positioned to offer 
both ownership opportunities through townhouse 
development as well as apartments and live/work 
spaces. 

Strengthen the City’s connection to the 
Sandy River, add a major park, and connect to 
regional trails

The Sandy River is a major asset for Troutdale. 
Capitalizing on the riverfront through a trail system 
that connects to regional trails will increase the 
value of The Confluence site and provide an amenity 
to Troutdale residents and tourists. 

• Chris Damgen, 
Community 

Development Director

• Marlee Boxler, 
Economic Development 

Coordinator

• Erich Mueller, 
Finance Director

• Ray Young, 
City Manager

• Zach Hudson, 
Former City Councilor
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Secure a master developer partner to realize 
a common vision

The City of Troutdale would prefer not to be the 
master developer of the Confluence, so this plan 
outlines recommended steps to secure a master 
developer partner who can realize the vision for the 
site.

Cascadia Partners developed a Site Analysis brochure to provide context of the site in relation to 
the region and locally.
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Cascadia Partners was hired to conduct a feasibility 
analysis of The Confluence site to understand the 
market potential of the properties within the current 
Urban Renewal Area (URA) boundary, re-engage with 
a key property owner, test the financial feasibility 
of different site development program options, and 
establish a clear set of actions the City should take 
in order to realize a catalytic project at this site. 

Potential
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7 Options to access site - The city is exploring two alternative ways to access the site and 
connect to adjacent amenities.

1. From Downtown to the site. This would require an at-grade or bridge crossing   
 to cross the railroad.

2. Through the mall to the site. This would require an agreement with the outlet mall   
 property owners to build a right-of-way through the mall. 

Boundary Key

Site

City Property

Urban Renewal BoundaryFEASIBILITY ANALYSIS

A feasibility analysis was 
conducted to understand 
local market realities and 
development potential, 
maximize the riverfront 
and trail system, and plan 
ahead for future flexibility 
and opportunities. 

Three key aspects were considered when developing 
the feasibility analysis: understand market realities 
and development potential on site to help the 
City know what is feasible on the site, identify site 
development strategies that will capitalize on and 
activate the riverfront and trail for future residents 
of The Confluence and Troutdale residents, and 
plan ahead for future flexibility and opportunities 
for both the City and master developer of The 
Confluence site.

Cascadia Partners performed background research 
of the site and project history, created a strengths, 
weaknesses, opportunities, and threats (SWOT) 
assessment, conducted outreach to the key property 
owner, as well as outreach to industry developers, 
conducted financial modeling on different tools 
and incentives, and produced this Action Plan to 
provide actions and recommendations for successful 
implementation. Team member YBA Architects 
produced the concept designs and renderings of the 
potential development on The Confluence site.
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SITE CONSTRAINTS AND 
OPPORTUNITIES 

Constraints
• Site access is currently limited and challenging

• The market potential of The Confluence site is 
influenced by the Columbia Gorge Outlet Mall 
owner participation

• Connections to downtown are currently missing 
but important — even if pedestrian-only

• Direct river access is challenging but important 
to market potential — even if it needs to be a 
short walk from the Confluence site

• A public parking structure is of limited value 
unless paired with regional/Gorge transit

• Retail is challenging generally — especially with 
limited access. Limited amount of riverfront 
retail is likely viable with enhanced access.

• Office use is unlikely

Strengths
• Riverfronts are rare and desirable — direct 

access to the river is important

• Site is flat and clean

• Proximity to Downtown, Columbia River Gorge, 
Sandy River, and McMenamin’s Edgefield is a 
major strength

• Troutdale is a major recreational cyclist launch 
spot

• Residential demand remains strong — even 
post-COVID

• Rental apartments, ownership townhomes, 
senior housing are all options for the site

• Hotel is likely a strong use. COVID has made 
financing difficult but not unattainable

The Confluence site’s constraints and opportunities below are summarized from a site and market analysis, 
meetings with City staff and elected officials, interviews with developers in the region, and key takeaways 
from the Town Center Committee.

Sources: Esri, HERE, Garmin, FAO, NOAA, USGS, © OpenStreetMap contributors, and the GIS User Community
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Multifamily demand is increasing in Troutdale area 
In Troutdale, the asking rent for multifamily housing units is above the Portland Metro Area average and 
continues to increase despite COVID-19. The Troutdale market is also stronger than the surrounding region of 
Fairview, Wood Village, and Troutdale (FWVT), as a whole. The Confluence site is in a unique position because 
it is on the riverfront, unlike other development-ready sites along Halsey Street. Premium riverfront sites like 
this can command above average rents.

Asking Rent per Unit

Study area also has higher average 
asking rent than the FWVT region

MARKET CONDITIONS 
& ANALYSIS

02

MULTIFAMILY MARKET CONDITIONS

Study area has higher 
average asking rent than 
Portland Metro Area

This chapter lays out the current market conditions and analysis for multifamily and retail (including food 
and beverage specifically) with data from CoStar that highlights how the local market compares to the 
regional market and trends. Comparable developments in the region are provided to give an understanding 
of recent development styles, project sizes (housing unit counts), retail space sizes, and off-street parking.



RECENT DEVELOPMENT IN THE 
REGION
Northbrook Village  |  22100 NE Halsey St, Fairview

NE HALSEY ST

YEAR BUILT 2019

TOTAL UNITS 180

PARKING STALLS/UNIT 1.6 - Surface

AVERAGE RENT/SF $1.60 ($1,250 - $2,135 per unit)

COMMERCIAL SPACE Approx. 4,500 SF

COMMERCIAL LEASE RATE $22/sf

COMMERCIAL OCCUPANCY 1 of 3 spaces leased

Vista View Apartments  |  2075 NE 240th Ave, Wood Village

YEAR BUILT Construction to start 2020

TOTAL UNITS 61

RETAIL SPACE 1,044 SF

PARKING STALLS/UNIT 1.5 (Structured)

NE HALSEY ST
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RECENT DEVELOPMENT IN THE 
REGION

Discovery Block |  SE 2nd St, Troutdale

YEAR BUILT 2019

TOTAL UNITS 10 townhomes

RETAIL SPACE 33,000 SF

PARKING STALLS/UNIT 1 - Structured

NE HALSEY ST

Wood Village Commons |  NE 238th/NE Halsey St, Wood Village

YEAR BUILT Construction underway

TOTAL UNITS 173 (8 buildings)

RETAIL SPACE Approx. 9,700 SF

PARKING STALLS/UNIT 1.5 - Surface

NE HALSEY ST

8/20/2020 101 SE Dora Ave - Google Maps

https://www.google.com/maps/@45.5406876,-122.3873796,3a,75y,128.52h,99.04t/data=!3m6!1e1!3m4!1sFmSd83OaEWtZGfgKIXFFEA!2e0!7i16384!… 1/1

Image capture: Jul 2019 © 2020 Google

Street View

Troutdale, Oregon

 Google

101 SE Dora Ave

8/20/2020 130 SE Dora Ave - Google Maps

https://www.google.com/maps/@45.5403772,-122.387333,3a,75y,129.47h,97.89t/data=!3m6!1e1!3m4!1sSEg8rH12nHxpFer4hlYA0w!2e0!7i16384!8i8… 1/1

Image capture: Jul 2019 © 2020 Google

Street View

Troutdale, Oregon

 Google

130 SE Dora Ave
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Retail is changing:  COVID-19 accelerated trends
Due to COVID-19 and the subsequent quarantine, 
e-commerce accelerated its disruption of certain 
brick-and-mortar retailers. E-commerce spending 
increased by 36.7% from Q3 2019 to Q3 2020 
nationally. This resulted in a jump in the share of 
sales from e-commerce from 13.8% to 18.4%. 

”The pandemic has accelerated the redevelopment 
of the retail landscape as we begin to see more 
and more retail properties repurposed. Currently, 
the US is over-retailed with an estimated 23 
square feet per person,” compared to five square 
feet per person in much of Europe and Asia. 
Overbuilt retail segments will start to show 
signs of transformation in the coming years as 
standards for rapid delivery become faster and 
faster. “

- Colliers International retail research analyst Nicole 
Larson, 2020 Year in Review

Food options are increasingly driving where 
shoppers are visiting, shifting their buying decisions 
towards locations that offer a full experience 
and wide variety of dining and shopping. This is 
particularly relevant for millennial shoppers, who 
tend towards experiences over goods.

Before the pandemic, food and beverage markets 
were growth sectors in the retail industry and will 
likely rebound after COVID-19 vaccine distribution 
because of the market demand for the experience 
it provides. The fast casual and grab-and-go food 
and beverage market have survived the pandemic, 
in many cases even thriving because of the ability to 
provide socially-distanced and takeout options.

Additionally, suburban population and income 
growth being seen in the Troutdale area will continue 
to drive higher-end retail demand, like specialty 
goods stores and restaurants.

RETAIL MARKET CONDITIONS
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Troutdale retail 
vacancies lower than 
Portland MSA; rent 
levels are consistent 
with citywide average

Location matters in retail more than almost any 
other land use. And retail has been relatively strong 
in Troutdale, likely owing to a concentration of 
Troutdale’s retail in a vibrant downtown main street 
and within a well-managed outlet mall.  

Vacancy Rate

Portland MSA has a much 
higher vacancy rate

Study area has a 
consistently lower vacancy 
rate than Portland MSA and 
region

RETAIL VACANCY ANALYSIS

Retail rents in Troutdale are on par with the Portland 
Metro Statistical Area (MSA) and are higher than 
the rest of Halsey Street corridor, which includes 
the cities of Wood Village, Fairview, and Troutdale 
(FWVT). For the third quarter of 2020, rents in 
Troutdale were $20/square foot compared to $19.71/
sq ft in the Portland MSA and $13.49/sq ft for the 
Halsey Street corridor.

Vacancy rates also demonstrate the strength of 
retail in Troutdale. The vacancy rate for retail in 
Troutdale is much lower than Portland MSA, with the 
third quarter of 2020 rate in Troutdale being almost 
2% lower than Portland MSA. While vacancies 
in Troutdale have increased since COVID, they 
remained low relative to the Halsey Corridor.
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Food and Beverage Tenants have Higher Rents 
than Other Retail 
It is important to take a closer look at food and 
beverage, specifically, within the context of retail 
market analysis because a desire for more local food 
and beverage options has been a consistent theme 
from recent public engagement. A desire for more 
places to eat and drink came up in the Town Center 
Plan and the Halsey Implementation Plan processes. 

Since retail rent, overall, is similar for Troutdale 
and the Portland MSA, taking a closer look at food 
and beverage in the Portland MSA shows there is 
a difference between food and beverage compared 
to all other retail. The asking rents for restaurants 
and fast food are higher than other retail industries. 
For the first quarter of 2021, the asking rent for 

Portland MSA: Asking Rent/Sq Ft

Restaurant/Fast Food-
focused retail has a 
higher rent compared to 
all retail.

RETAIL ASKING RENT ANALYSIS

restaurants and fast food was $24.38/sq ft compared 
to $19.71 for all retail.

Additionally, fast casual has fared well during 
COVID-19, particularly due to delivery apps such 
as DoorDash and drive-thru options. This will be 
important to consider in future developments in The 
Confluence because of the resilience of fast casual 
restaurants.
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DEVELOPER INTERVIEWS

High degree of genuine interest
All six developers interviewed identified the unique strengths of The Confluence site, particularly its 
proximity to the Sandy River and downtown, and expressed interest in developing the site.

Master developer role is generally acceptable/desired
The role of a master developer for The Confluence site was attractive because of the ability to 
ensure realization of a larger vision and help in creation of a unique sense of place.

Riverfront is major, unique amenity — river access is important
There are few other vacant, developable sites in the Portland Metro area with this large size and 
immediate proximity to a river. The developers all discussed how important this amenity is but also 
equally important is the ability to access the river from The Confluence site (or nearby).

Direct and Prominent Access identified as key barrier to achieving more dynamic set of 
land uses — cost and time are a concern
Access to The Confluence site from Graham Road through the Columbia Gorge Outlets is a key 
market barrier to achieving a more diverse mixed use development. The indirect, existing access 
around the Columbia Gorge Outlets poses a challenge for higher quality uses (though hotel and 
standalone garden apartments are likely still feasible). Concern about the time and cost associated 
with securing and constructing direct access. Encouraged the City stay proactively engaged and 
consider additional investments and incentives to overcome this barrier. 

Seasoned Developers: Master Developer and P3 Experience
• Damin Tarlow & Steve Wells, 

Trammell Crow

• Mary Hanlon, Hanlon 
Development

• Roy Kim, RKm Developers

• Dwight Unti, Tokola Properties

• Chris Nelson, Capstone

• Jerry Mitchell, Integrated 
(Hotel insights)

As part of the market analysis for The Confluence site, Cascadia Partners interviewed six 
developers in the Portland Metro region. The goal of the interviews was to understand, from 
their perspective, the site’s opportunities and constraints, as well as the tools, incentives, or deal 
structures that would be most successful for the development of The Confluence. Through this 
process, two Letters of Interest (LOIs) for the hotel site have been received and a multifamily 
development LOI is being prepared.

KEY TAKEAWAYS

1
2
3
4



RELEVANT DEVELOPMENT 
PROJECTS
Rockwood Rising |  Rockwood, OR

DEVELOPER RKm Development

DEVELOPMENT PROGRAM • Market Hall
• Mixed-Use
• Apartments
• Office

Independence Landing  |  Independence, OR

DEVELOPER Tokola Properties

DEVELOPMENT PROGRAM • Riverview Park and Trail
• Restaurant
• Hotel
• Apartments

| PG 16 |MARKET CONDITIONS & ANALYSIS



RELEVANT DEVELOPMENT 
PROJECTS
Esterra Park |  Redmond, WA

DEVELOPER Capstone Partners

DEVELOPMENT PROGRAM • 28-Acre Master Plan
• Apartments
• Office
• Retail
• Central Park

Northwood  |  Portland, OR

DEVELOPER Hanlon Development

DEVELOPMENT PROGRAM • Mixed-Use
• Apartments
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CONCEPT 1: LIMITED ACCESS, LOW 
AMENITY

• Garden apartment complex

• 420 apartment units

• 7,000 sq ft clubhouse on waterfront

• 819 surface parking spaces (~2 spaces per unit)

THE CONFLUENCE 
SITE DESIGN

03

DEVELOPMENT PROGRAM CONCEPTS

• Mixed-use town center

• 340-430 apartment and townhouse units 
including live work units

• 130 room hotel + 90 room boutique hotel

• 30-50k SF of retail/commercial space

• 800 surface parking spaces

• Live-work makerspace units

CONCEPT 2: DIRECT ACCESS, HIGH 
AMENITY

Based on the market conditions and analysis, as well as the goals and objectives of the City of Troutdale, 
two development concepts were designed based on differing access assumptions and levels of amenities at 
The Confluence site. Site access was identified as a significant factor in the type of development that can 
be most successful. The following chapter lays out the two concepts with site design renderings and key 
considerations for the City.
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With Current Access:
Highest and best use 
shifts towards auto-
oriented, lower cost 
garden style apartments 
and no commercial
The development program concept was designed 
with current road access to The Confluence site, 
which goes around the Columbia Gorge Outlets via 
NW 257th Way. The highest and best use is likely to 
be garden-style apartments on this site, according to 
developers interviewed during the market research. 

The development program consists of 420 
apartment units of mixed sizes with a total of just 
under 400,000 square feet on The Confluence site. 
It includes 819 parking spaces and a 7,000 square 
foot resident clubhouse near the waterfront. 

This concept assumes limited investment in 
amenities from the developer and the City, like 
pedestrian-friendly streets and parks. While it 
provides needed housing with the ability to charge 
higher rents near the riverfront, it does not 
necessarily provide homeownership opportunities. 

CURRENT 
ACCESS 
ALTERNATIVE: 
GARDEN 
APARTMENT 
COMPLEX
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The City could pursue certain restrictions on 
the development to ensure homeownership 
opportunities, but it is not likely the market would 
provide this housing type outright.

In addition to limited uses through this development 
program, the development potential is further limited 
because of significant surface parking lots required 
in single-use districts.  There is a 52% greater 
potential land value for Concept 2 compared to the 
garden-style apartment development program. This 
more limited program results in less tax revenue 
for the City of Troutdale, compared to a mixed 
use development like the Concept 2 development 
program. This then produces less potential for the 
City to use tools like Tax Increment Finance (TIF) to 
provide more amenities on the site or in the district, 
such as great, active streets and parks. 

Lastly, this concept does 
not align well with the goals 
and objectives of the City of 
Troutdale through the Town 
Center Plan for The Confluence 
site, as well as interviews 
with City staff and elected 
officials. While it does meet 
needed housing goals, it does 
not provide opportunities like 
homeownership and activated 
streets and open spaces.

Current road access to 
The Confluence Site via 
NW 257th Way

NW 257th Way
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Upgrades are triggered 
by development of 
City property without 
alternative access
In this development program concept, the main road 
to access The Confluence site is to take NW 27th 
Way which starts in the Columbia Gorge Outlets and 
goes around the northern end of the Outlets. Since 
this road will be a main access road and is owned by 
the City of Troutdale, it will require upgrades to meet 
City code. The existing road width is 40’, which is a 
substandard right of way. 

To bring this road up to code, it needs to be widened 
to 50’. This would remove a portion of the Starbucks 
parking in the Columbia Gorge Outlets and limit 
parking drive isles and circulation for Starbucks 
and other retailers. This would total roughly 30 
spaces lost for Columbia Gorge Outlets. This is a key 
consideration for Time Equities, the property owner 
of the Outlets, due to the popularity of Starbucks 
and its short term parking and drive-thru car cuing 
space needs. 

OUTLET MALL IMPACTS OF 
REQUIRED PUBLIC ROAD 
IMPROVEMENTS

40’
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Action of the URA Board in the next 6 months will be 
pivotal in determining what alternative is possible.

IMPACT OF DEVELOPMENT PROGRAM 
ON FUNDING TOOLS LIKE TIF

As discussed earlier, the development program 
of Concept 1 is limited by indirect access, which 
limits the uses that the market would support. This 
Concept’s lower value limits tax revenues - a key 
source of funds for making investments in public 
infrastructure, particularly for Tax Increment 
Financing (TIF) Districts. 

TIF districts are the most powerful tool for investing 
in public infrastructure in redevelopment projects 
like this. TIF is like a “virtuous cycle” with initial 
public investments catalyzing private investment, 
which grows the site’s value and generates tax 
revenue sufficient to repay the TIF bonds. 

Since the site has less activity under Concept 1, it 
translates to less potential tax revenue available for 
the URA Board to invest in amenities. The difference 
between the two development programs is likely tens 
of millions of dollars. The garden-style apartments 
development program would result in roughly $81 
million in building value, compared to $115 million 
in the second development concept. This equates 
to 29% lower revenue for the City of Troutdale in 

the garden-style apartment development concept. 
Achieving a more dynamic development concept can 
be dependent upon (and strengthen the potential of) 
tools like TIF.  



Development Program 
is Consistent with Town 
Center Plan
This second development program concept was 
designed around direct access to The Confluence 
site connecting through the Columbia Gorge Outlets. 
Currently, the Outlet buildings prevent direct access 
to the site, but in this concept there is the ability 
to see what could be developed on the site if direct 
access was negotiated. 

This development program consists of five different 
use types: multifamily housing, townhomes, 
live-work spaces, retail, and hotels. It provides 
344 housing units, with the ability to offer 
homeownership opportunities in the townhomes. 
There are two hotel concepts on site; one that will 
be right next to I-84 and a boutique hotel nearest 
the river and downtown on the southern end of 
the site. The concept includes over 52,000 square 
feet of retail space along the riverfront that would 
complement the historic downtown. Lastly, 804 
parking spaces are provided on the site, which would 
be centralized for residents, visitors, and patrons of 
businesses at The Confluence. Building heights on 
the site allow for true mixed use because there is 
the ability to build up to 75 feet with step backs that 
maintain views from the hills in Troutdale.

DIRECT ACCESS 
ALTERNATIVE: 
KEY 
DEVELOPMENT 
CONCEPT
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High amenity 
development program 
with direct connection 
to downtown

The design includes a street grid that aligns with 
downtown to preserve future connections over 
the railroad. The park currently being designed 
includes a direct bicycle and pedestrian connection 
to downtown under the railroad bridge. Direct 
access strengthens the market potential of the site, 
resulting in higher quality architectural styles for 
the buildings that would strengthen the sense of 
place for The Confluence. This design would include 
centering the historic water tower as a prominent 
feature, adding authenticity and a visual reminder 
of the site’s history.  Throughout the site are parks 
large and small that benefit residents of the site and 
the rest of the community, as well as hotel visitors 
and tourists. 

The direct access needed for this concept is 
assumed to be achievable through an exchange of 
property and other incentives for Time Equities, the 
owners of the Outlet Mall.  These incentives would 
help to offset the sizable renovation costs required 
to accommodate the new road. A discussion about 
the incentives and inducements that could be 
offered to Time Equities in exchange for partnering 
on this vision is detailed in Chapter 6 of this report. 
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The direct access development 
program is residentially driven, 
with over 250,000 square feet of 
the development being multifamily. 
There is flexibility in the second 
hotel design, which is currently 
conceptualized as a boutique hotel, 
that could alternatively be another 
apartment or mixed-use building. 
The retail on the site is focused at 
key corners on the river, which is 
dependent on the access to the river. 

The residential program includes 
272 stacked multifamily apartments, 
which will likely be rental. The 
townhomes and live-work are 
in the interior of the site, which 
could provide homeownership 
opportunities. Additionally, the 
parking areas are designed to 
accommodate future phases of 
development if parking demand 
reduces over time.

This graph shows the combined 
market value of the buildable lots 
(excluding as-yet unknown major 
infrastructure costs). It demonstrates 
the land value potential of the 
different development programs 
(with a low and high range provided 
for Option 2). It shows there is a 
22-52% greater potential land value 
with a mixed use development in 
Concept 2.

DEVELOPMENT PROGRAM CONCEPT (SQ/FT)

RESIDENTIAL PROGRAM (# OF UNITS)

FINISHED/SERVED LOT VALUE
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This concept includes several access considerations.  First is Center Street, a “main street” style street that 
links the main access at Graham Road / NW 257th Way straight to the river park and trail. This central street 
is where the action happens.  It is envisioned as a high quality, pedestrian-oriented main street that connects 
the retail and restaurant activity on the Columbia Gorge Outlets site to (and through) the mixed-use activity 
on the City-owned site, all the way to the river park and trail system. The second key street element is the 
Esplanade festival street running along the river.  

KEY CONCEPT 
DESIGN ELEMENTS

04

STREET NETWORK FRAMEWORK AND 
KEY CONNECTIONS

The following section looks closer at the Concept 2 with direct site access to highlight elements of the 
concept design that make this development program consistent with aspirations in the Town Center Plan. 
Some of these key elements include street connectivity and activity, pedestrian connections, and connection 
and access to the Sandy River.



THE ESPLANADE STREET: A 
FESTIVAL STREET

The Esplanade is a festival street running along 
the river.  This street has a flexible design that 
can accommodate everyday parking and access 
to businesses, the river park, and trail system. For 
special events and outdoor festivals, the street can 
be closed to vehicles and turn into a long riverfront 
plaza to accommodate vendors, stages, and other 

“pop up” event spaces. This could also include 
recurring farmers markets or other local vendor 
markets to support businesses in Troutdale and the 
region.

The examples above in the photos include Hood 
River waterfront, which is used daily to provide 
parking for local businesses and the park but is shut 
down during special events to expand the park’s 
pedestrian area. Providing ample parking along the 
Esplanade allows the area to continue to be a launch 
spot for adventures, like biking and river fun.

Unique riverfront street for 
events, parking and access
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STREET CONNECTIVITY: 
SHORT AND LONG TERM

CENTER STREET

Center Street is a visually prominent entrance that 
integrates the Columbia Gorge Outlets with the 
riverfront activity. From the beginning of Center 
Street, there is a line of sight to the planned river 
park and trail system.

Existing Stores in the Columbia Gorge Outlets will 
still be within line of sight at the entrance of the 
road. Additionally, there is the opportunity for a 
“Restaurant Row” with the reconfiguration of the 
Outlets that provides more dining options on site.

ACCESS TO DOWNTOWN

The design includes the option for a future direct 
connection to downtown from the The Confluence 
street grid. It would be an at-grade crossing to an 
existing at-grade opening into downtown. There 
would need to be negotiations with Union Pacific 
about this access, but it has been included in the 
design for future opportunities for this connection.

In addition, the design includes a future potential 
passenger train station and pedestrian crossing 
to downtown to accommodate enhanced bus or 
train transit into the Columbia River Gorge. This 
connection to downtown would allow people to 
easily access this potential train station in the future.
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PEDESTRIAN 
CONNECTIONS

Connections to Downtown’s 
Energy are Key

A key element of this development concept design is 
the connection to downtown. In addition to including 
longer term connections, the park and trail currently 
being designed by the City will include a near-term, 
5-10 minute walking connection to downtown under 
the railroad bridge near the Sandy River. 

The design for The Confluence includes a 
roundabout at the end of the Esplanade Street 
that closely ties the energy of downtown to the 
Confluence site. A direct vehicular connection is 
not possible at this location, unfortunately, so this 
plan provides as strong a connection and as short a 
distance as possible. 

5-10 MINUTE 
WALK

5-10 MINUTE 
WALK TO 

DOWNTOWN
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PARKS AND OPEN SPACE: 
RIVER ACCESS IS KEY

In addition to the Sandy River Trail Access that 
the City of Troutdale is planning to develop, The 
Confluence design includes multiple green spaces 
throughout the site, as shown below. These green 
spaces are for community use, whether that is 
residents, visitors at the hotel, or patrons of local 
businesses in The Confluence. There is one key 
natural amenity that would greatly enhance and 
benefit the site: a direct access point to the Sandy 
River.

During interviews with regional developers, each 
one discussed how important direct access was to 
the success of any development on The Confluence. 

Parks are planned throughout The Confluence, but 
identifying a potential river access point is essential

Many people use the Sandy River for various water 
activities such as kayaking, paddle boarding, and 
floating. The ability to capture that activity and bring 
it to The Confluence site would be catalytic. People 
can start farther down the river and end at The 
Confluence to grab a drink or a bite to eat.

As highlighted below, there is a potential river 
access point on a City-owned parcel near Depot Park 
that is a short walk to The Confluence site. While it 
is not direct access from the Confluence site itself, it 
is a short walk that people would be willing to take. 
It would also greatly benefit the downtown business 
community.



History of the site has 
value & adds authenticity 
with historic water tower

The retention of the water tower preserves the 
history of The Confluence site. In this development 
program design, the water tower is a prominent 
feature of the site and is centered around multiple 
buildings. The goal of this design is to ensure this 
feature can continue to be seen from various 
perspectives in Troutdale, similarly to examples of 
Old Town in Portland (right).

There is value in retaining visual reminders of 
the history of The Confluence site. In districts 
that are built entirely ground up, integrating 
historic elements can provide a valuable sense of 
authenticity.
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Water draws a crowd
Direct access is important because water draws 
a crowd. Particularly in the summertime, people 
access the Sandy River daily, whether it’s for 
activities or leisure. Hood River has capitalized on 
its proximity to the river. The City allows for events 
and festivals to occur right near the water and even 
allows people to directly access the river from the 
park. On most weekends in the warmer months, it 
is difficult to find an empty table at the breweries 
and restaurants near this park because of how many 
people are drawn due to its activity and accessibility 
to the Columbia River.
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Center Street is a visually prominent entrance that integrates the Columbia Gorge Outlets with the riverfront 
activity. From the beginning of Center Street, there is a line of sight to the planned Sandy River Access Trail 
and green space. It is a direct connection between the Outlets to The Confluence development. Existing 
Stores in the Columbia Gorge Outlets will retain direct line of sight from vehicles that enter the property. 
There is also the opportunity for a “Restaurant Row” with a reconfiguration for the Outlets to provide more 
dining options on site.

Integrates Outlets with Riverfront Activity

CENTER STREET CONNECTION

CENTER STREET 
CONCEPT

05

The Center Street Concept includes elements designed to provide enhanced dining opportunities and more 
visitors for Time Equities, the owners of Columbia Gorge Outlets, in order to help justify removing a portion 
of their building area to accommodate the new street. 
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As shown in the market analysis, food and beverage 
retail has outperformed other retail — even during 
COVID-19. Time Equities has expressed interest in 
the ability to have more drive-thru and fast-casual 
restaurants on their site. As a result, and to provide 
meaningful benefit to Time Equities, a “restaurant 
row” was included along their portion of Center 
Street.

This design concept includes six potential buildings 
for restaurants with both indoor and outdoor 
seating. It features efficient fast casual and drive-
thru circulation for both patrons and individuals 
picking up meals to deliver. Four of the buildings 
would be standalone along Center Street, while 
the other two would be new endcap spaces on the 

Restaurant Row provides more dining options for 
Columbia Gorge Outlets

RESTAURANT ROW

existing building. The seating for the restaurants 
would be near the road so as to ensure slow speeds 
to make it more pedestrian-friendly and -focused.

The concept allows for more corners for the 
Columbia Gorge Outlets, as well as more leasable 
spaces with the additional four buildings. Even 
though this concept includes removing a portion of 
the Columbia Gorge Outlets building area, it actually 
results in a net gain of leasable space with the 
addition of the four buildings and the new endcap 
corner spaces.

Restaurant Row would be a local and regional 
attractor to the area since nothing like this exists 
nearby. 
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Efficient Fast Casual & 
Drive-thru Circulation 
with more leasable 
spaces
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PARKING SPACES

Adding four buildings on Center Street will require 
removing 106 parking spaces from the central 
parking area of the Columbia Gorge Outlets. It is 
proposed that the City could offer an additional 115 
shared spaces behind the Columbia Gorge Outlets 
for overflow parking or for employee parking, 
highlighted in purple in the diagram below. The 
parking would be along the east side of the rear 
service road and would not interfere with loading 
and unloading into the businesses at the Outlets. 
This results in no net loss of parking for Time 
Equities.

A “NO NET LOSS” PROPOSAL

BUILDING AREA

Adding Center Street would impact up to 15,815 
square feet of existing building area at the Outlet 
Malls. The additional building area shown in the 
Center Street concept achieves over 18,000 square 
feet of new leasable space — a net gain of 2,500 
square feet. 

It also provides purpose-built restaurant space with 
efficient drive-thru design. Retrofitting the existing 
buildings for restaurants (let alone drive thrus) is 
challenging. 

Since this concept includes removing building area to accommodate a road through the Columbia Gorge 
Outlets, the ability to build four additional buildings on Center Street and provide additional parking could 
help to incentivize Time Equities to allow this direct access to The Confluence.
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Because Time Equities would have to remove part 
of their building to accommodate a Center Street 
connection to The Confluence, incentives have 
been considered to create this street. As mentioned 
earlier, the City could use land to widen the rear 
service road and stripe a row of head-in, shared 
parking (highlighted in purple below). This totals 
an additional 115 spaces. There could be additional 
shared parking lots to the east (highlighted in 
yellow) that would be greater than the 115 spaces. 
This would result in the larger end-cap buildings 
on Center Street having access to significant 
surrounding shared parking.

EXPANDING SHARED PARKING

The City could offer even more shared parking 
spaces on NW 257th way that could be striped for 
head-in parking, which is located on the north side of 
the Columbia Gorge Outlets. 

Additional 115+ spaces 
added & opportunity for 
additional shared parking



| PG 37 |INCENTIVES FOR SHARED VISION

Achieving a win-win outcome

Potential Incentives:
• Hotel site (~2 acre) 

• + 2 LOIs from hotel developers

• Upzone Confluence

• Mixed use zoning + drive-thrus

• Extra Parking on east and north 
side of outlet site on public land

• Potential Center Street Funding, 
Incentives, Cost Offsets

INCENTIVES FOR A 
SHARED VISION
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INCENTIVES OVERVIEW

There are many tools in the City of Troutdale’s toolbox to incentivize a shared vision between the City and 
Time Equities to act as a catalyst on The Confluence site. This section discusses the various incentives that 
the City could offer Time Equities for direct access to The Confluence, such as developable land, parking, and 
zoning changes.

The following are a set of tools that the City can 
offer Time Equities to incentivize removing a portion 
of the Colombia Gorge Outlets building to provide 
direct access to The Confluence via a newly-built 
Center Street.

The incentives in this chapter have been identified 
as having direct benefit to Time Equities; however, 
many of the implementation and funding tools 
identified in the next chapter could also help the 
City (and others) overcome the significant costs 
associated with accommodating a new Center 
Street. For instance, since the Outlets and The 
Confluence are within the URA boundary, the City 
has a tool in place that could help to offset some of 
the costs associated with developing that street. 

The following sections highlight some of these key 
incentives.



The northern end of The Confluence is visible from 
I-84 and has existing access, which makes it an 
attractive near-term site for a hotel. It is also near 
the Columbia Gorge Outlets, so guests of the hotel 
can easily walk to the Outlets to shop. Another 
key feature is the site’s proximity to regional 
destinations such as the Columbia River Gorge 
and Mount Hood. This all makes it an appealing 
site, which has led to two signed LOIs from hotel 
developers. 

MARKETABLE HOTEL SITE

This is a key incentive the City can offer Time 
Equities, with immediate value today. For example, 
in exchange for access for Center Street, the City 
could give the land to Time Equities, who could then 
sell it to a hotel developer and realize cash to help 
offset the costs of direct access to The Confluence. 
Once the hotel site is in private ownership, it will also 
begin to contribute property taxes to the TIF district. 

Signed Letters of Intent for hotel on The Confluence

• 2 Acres

• 4 Stories

• 120 Rooms

• 115 Parking

| PG 38 |INCENTIVES FOR SHARED VISION

NW 257th Way



Upzoning the Columbia Gorge Outlets site is another 
incentive to provide more entitlement value and 
maximize flexibility. The site is currently zoned 
General Commercial, which limits Time Equities in 
the types of uses they can have on the site. 

The City could rezone both the Columbia Gorge 
Outlets and The Confluence site to a new, refined 
Mixed-Use Zone being prepared as part of the Main 
Streets on Halsey Implementation Plan. This mixed-
use zone can preserve drive thru uses on properties 
near freeway access so Time Equities can build fast-
casual dining that can support the concept design 
on Center Street. This zone would have significant 
new entitlement and increase the value of the land, 
which would in turn, increase tax revenues for the 
TIF district.

The City is currently working on updated mixed-use 
zoning standards as part of the Halsey Main Streets 
project. Since the City is already going through the 

ZONING CHANGES

process of updating their zoning code, a rezoning of 
the Confluence area could could be packaged with 
these updates as an implementation step of the 
Town Center Plan.

General Commercial Zone Mixed Office Housing Zone

CURRENT ZONING
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The development of The Confluence site will require 
major infrastructure costs for great streets and 
parks, which will cost millions of dollars, but TIF can 
help. A master developer of the site cannot feasibly  
absorb all of those costs. Concept 2 discussed 
previously is estimated to create $115 million in new 
building value, which could translate to $1 million or 
more in annual property tax revenue.

This future property tax revenue can be used to 
secure $5-10 million in bonds to pay for public 
infrastructure that is needed to jump-start this 
development (and potentially to repay the City loans 
for clean up). This would require raising the current 
debt limit in the TIF district, but represents the 
single largest funding source available to the City. 

UTILIZE TIF FINANCING 
FOR MAJOR 
INFRASTRUCTURE COSTS

SDCs are one of the single largest upfront costs 
associated with development, and an important 
source of funds to pay for public infrastructure. The 
SDC revenue associated with the second concept is 
approximately $5.6 million at build-out.

The City should identify key infrastructure projects 
or upgrades that can be added to the Capital 
Improvement Program (CIP) and made eligible 
for SDC credits. This helps direct SDC revenue 
generated through the development of this site 
directly back into paying for the site’s major 
infrastructure upgrades.

It should be noted that the SDC revenue estimates 
used a retail definition of “retail with consumptive 
area.” Restaurants or bars appear to have 
much higher SDC rates (and the methodology is 
challenging to estimate), and these uses may also be 
eligible for local SDC waivers.

SDC CREDITS FOR ELIGIBLE 
INFRASTRUCTURE 
IMPROVEMENTS

RECOMMENDED 
IMPLEMENTATION TOOLS
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This chapter lays out a set of recommended implementation tools for the City to consider over the next 
several months to help incentivize a master developer for The Confluence site, as well as catalyze the 
opportunities for the site. These tools include broader use of the existing TIF district, SDC waivers or offsets, 
tax abatements, and the use of a Local Improvement District.

RECOMMENDED IMPLEMENTATION TOOLS



SDC costs are particularly high for certain use types, 
such as restaurants and pizza parlors.  Restaurants 
are the most desired spaces according to an online 
survey conducted as part of the Main Streets on 
Halsey Implementation Plan process. 

The City should evaluate and modify the current SDC 
methodology to incentivize uses that are desired 
and ensure clear methodology for more predictable 
cost estimating by businesses and staff. 

SDC CREDITS FOR DESIRED USE TYPES

Tax abatements can be a powerful incentive for 
developers of new construction projects of this large 
scale.  After build out, annual property taxes on a 
site like this could be over $1 million. 

Allowing for a 10-year tax abatement period (when 
paired with other incentives) could enable the 
private market to build desired development types 
that are otherwise challenging financially or to 
invest in quality public infrastructure they wouldn’t 
otherwise be able to afford. 

TERM LIMITED TAX ABATEMENTS

If the existing TIF district is not used to secure and 
make payments on additional debt/bonds to fund 
these public infrastructure needs, then using the 
TIF district as a tax abatement tool instead could be 
effective. 

Using TIF revenue to secure low cost bond financing 
is a more cost effective and impactful approach, 
but would require a political process to increase the 
maximum indebtedness of the TIF district.

In addition, the restaurant and bar SDC calculation 
methodology is based on the number of tables 
compared to square footage for most other 
uses.  The methodology appears to result in SDCs 
significantly higher for restaurants and makes 
predicting costs challenging for applicants and staff.
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Local Improvement Districts (LIDs) are a tool that can allow for the financing of infrastructure through a 
special (self) assessment of additional property taxes on benefiting property owners. LIDs can be paired with 
other tools, such as TIF and SDC credits, to create an additional revenue stream (above and beyond existing 
property taxes) that can be used to secure financing. 

The City Council could initiate a LID for the URA site before selling The Confluence site to a master 
developer. The current opt-out threshold in Troutdale is “from owners representing two-thirds of the area to 
be assessed” within a proposed LID, according to 12.08.050 of the City of Troutdale’s Code of Ordinances.  
The City owns 54.3% of the area in the URA boundary, compared to 45.7% of the area privately owned. 
The City could, technically, compel Time Equities to participate in an LID and jointly fund the Center Street 
improvements. 

LOCAL IMPROVEMENT DISTRICT (LID)
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Conduct a Request for Interest (RFI) to Secure a 
Master Developer
Developer interest in the site is genuine and, with 
the proper preparation, the City is likely to receive 
multiple qualified proposals for Master Development 
of the site.  The City should capitalize on (and 
improve) existing access while planning for longer 
term, full access via Center Street. Early phases of 
the development are likely to be limited to hotel and 
apartment development, but it will be important to 
preserve mixed-use building/retail locations for later 
phases when full access is secured.

The City should consider taking several steps prior 
to the RFI process:

1. An Infrastructure assessment

2. Rezoning to a mixed-use zone (for The 
Confluence site only at this point)

3. City staff seek Council/URA Board approval for 
full utilization of TIF dollars to fund key on- and 

off-site infrastructure, such as Center Street and 
other capital projects.  Alternatively, the City 
could seek approval of use of TIF for term limited 
tax abatements to offset development costs.  
Related, the City could offer to cover/defer the 
URA’s loan payment obligations to the City as an 
incentive.

4. Identify additional infrastructure projects for the 
CIP and for SDC Credit eligibility to offset the 
development costs of the site

5. Offer to initiate the formation of a LID across the 
entire TIF district area

Note: Legally, the URA can choose to bypass the RFI 
process and directly negotiate with a developer, if it 
feels like there is already an existing development 
partner with a shared vision and resources to be 
successful.

ADDITIONAL CITY 
ACTIONS
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RECOMMENDATIONS FOR CITY

There are additional short and long term City actions to consider for the benefit of The Confluence site. Many 
of these actions have been identified through the Town Center Plan, conceptual designs shown earlier in this 
document, various community engagements, and other City plans.



ADDITIONAL CITY ACTIONS

Conduct a Pre-application 
Infrastructure Evaluation 
of Concept 2
The on- and off-site infrastructure costs required 
to develop this site are likely the single largest cost 
hurdle to development — and, at this point, the least 
well understood variable.  Based on similar projects, 
the on- and off-site costs could be in the several 
million dollar range, and in theory, this could render 
the market value of the site at or below $0 — that 
is, without the use of other incentives or funding 
mechanisms to help pay for public infrastructure, 
such as TIF. 

The property’s market value (and the potential 
revenue for the City/URA) is in large part a function 
of the level of private costs required to prepare 
the site for development.  In other words, if the 
on- and off-site costs are extraordinarily high, the 
site’s value will be reduced by the amount of those 
extraordinary costs. 

Providing additional clarity on the cost of these 
infrastructure improvements for potential 
development partners is very important. As such, 
we recommend conducting this infrastructure 
assessment prior to conducting a development 
offering process.

Gorge Transit Hub
Quick access to the recreational amenities in the 
Colombia River Gorge National Scenic Area is one 
of the single most attractive locational assets of 
this site, and Troutdale in general. Strengthening 
connections and ease of access from the Confluence 
site and the Gorge was noted as a major priority and 
opportunity by all interviewed developers. 

The City should continue to proactively engage with 
ODOT and other regional transportation partners to 
solidify this site as a major transit hub, including an 
enhanced bus service in the near term and potential 
passenger rail service in the long term.

It is important to preserve a future transit hub 
location and plan for efficient access and circulation 
from the Confluence site and downtown.

Secure Regional Parks 
and Trails Funds
The City is currently planning and designing a major 
riverfront park that will have regional draw and 
significance.  In addition, this linear park will connect 
into a regional trail system that is a priority for 
Metro and other regional jurisdictions. Park and trail 
projects of this scale can be attractive to Metro and 
could be competitive for Metro’s open space bond 
program.

The City should proactively seek Metro open space 
bond funding to pay for park, trail, and other habitat 
improvement components of the project. These 
funds could offset the City’s cost burden and free 
up local funds to help pay for on- and off-site public 
infrastructure needed to make development feasible 
on the site. 
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Study Future Connections to Downtown

The Confluence site is currently cut off from direct access to downtown by the railroad. The Town Center Plan 
has identified three future access points, including the river trail and two rail crossing locations. Downtown 
Troutdale is a major amenity to future residents and activities on the Confluence site, and establishing strong 
linkages between these two parts of the Town Center is a high priority. Rail crossings are challenging and  
time consuming, and they require the patience and focus of public agencies to be achieved. 

The City should proactively negotiate with Union Pacific to understand the conditions they would accept for 
establishing additional future crossings, including at-grade or above grade requirements and vehicular vs. 
pedestrian use limits. 

The City should specifyw crossing projects and options to be included in the CIP and as eligible projects 
within the TIF district. 




