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ABOUT THE STUDY . ...

The Intergovernmental Council on Urban Growth and local agency formation com-
missions came into being at the same time in 1963; both were part of a related package
of urban affairs legislation. The statewide functions assigned the Council and those
assigned the local agency formation commissions established in cach county are also
related. The Council’s primary objective to promote the effective treatment of urban
growth problems through intergovernmental cooperation is advanced where LAFCs
can assurc the growth of strong and healthy local units of government capable of ful-
filling their responsibilities to their residents. In short, the Council’s job is easier if the
LAFGCs arc doing their jobs. FFor these reasons, the Council has had a deep interest in
LAFCs from the very beginning.

In February, 1966, the Council decided that it would be important to conduct a ficld
survey with a particular view to three objectives: 1) to gain a current picture of over-
all LAFC pcrfzrmancc; 2) to cvaluate the effect of LAFC actions on the pattern and
structure of local government and the degree of LAFC relationship with local plan-
ning agencics; and, 3) to assess LAFC potential in anticipating and guiding growth.
The ultimate purpose of the study was to have its findings and conclusions and its very
process serve as a vehicle of communication and education to advance the recognition
of LAFCs as unique agencies with a developing role in the future of local government.

The Council undertook this study with the full cooperation of the League of California
Cities and the County Supervisors Association of California. It also hired a local gov-
ernment consultant to help in the fact-finding and analysis stages of the project. In
addition, the Council created an informal technical study advisory committee with the
composition as listed on the opposite page. This committee participated in the basic
study design and was called upon to advise and comment at various stages throughout
the progress of the study.

In the first, or fact-finding, stage of this project, the consultant visited 41 countics,
interviewing the LAFC exccutive, county planner, and other LLAFC, county and city
officials. LAFC files, reports, other materials, and county general plans were studied.
The remaining 16 countics, none of which arc large, were contacted by a mailed ques-
tionnaire. The consultant’s summary reports on LAFC actvity, organization, and
growth problems and subscquent analyses provide the basis for the Council’s delibera-
tions and this statewide report.

This report is intended as a general document sctting forth, in a positive way, what
LAFCs are doing and can do to play their part in meeting the immense challenge of
urban growth in California.
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l.  REPORT IN BRIEF: SUMMARY AND CONCLUSIONS

New Strength for Local Government

In 1963 statc legislation was adopted requiring the establishment of a local agency for-
mation commission (LAIC) in cach county. This attempt to rationalize the prolifera-

tion of local government was not only an entirely new approach for California, but was
without precedent in the nation.

It charged the representatives of local governments themselves—cities and counties—
with the responsibility of controlling this proliferation, and furthermore provided that
cach local agency formation commission would be setting its own countywide develop-

ment pattern in the new undertaking. In 1965 the Legislature gave additional powers
to the commissions.

Nearly three years of LAFC practice are now available for study and analysis. While
this survey by no means assumes LAFCs have already evolved into their full effective-
ness, it docs assume that enough experience has accumulated for a preliminary assess-
ment of present performance and future potential.

The major findings and conclusions of the survey are as follows:

1. Local agencey formation commissions are increasingly able to carry out their legislative
charge to discourage urban sprawl and to encourage orderly urban growth, although
there are some weak spols.

Within three vears an entirely new intergovernimental mstitution—the local agency
formation commission—has demonstrated its ability to facilitate orderly patterns of
local government and development. With further time and experience, this capability
should progressively expand, particularly in those counties where LAFC has been
slow to take hold.

Collectively, LAICs have already acted upon over 5,000 separate proposals for city
and district formations and annesations across the State. In this process they have
aceelerated city growth, cut the rate of special district |iIH|IiLI ation in hall, improved
the content of niany proposals, established city expansion areas, ~.I1n|)||l|u| TOVCIN-
mental structare in comples urhan areas, established rational procedunres I:n public
consideration of governmental alternatives, extended urban government to arcas that
would otherwise be unserved, prevented seattered and speculative development, pro-
teeted farms and open space from urbenization, sceured intergovernmental coopera-
tion in working out overlapping problems, and studied a wide varicty of long-term
governmental needs,

The ficld survey also encountered some situations where LAFC performance ap-
peared spoityv. In some countics it was a simple mater of Ticde acoivits and no real
opportunity for the commission to develop a “sense of role™ or purpose. There are
countics in which there has been frequent unqualified approval of proposals which
could have been analyzed and improved by LAFC These weak spots are not chronte
enotgh to question the LAFC conceept although e vodo call for continaing attention.
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2.

A “sense of role” appears to be a key factor in any local agency formation commission
taking full advantage of its potential effectiveness.

This was found to be the most decisive single quality or measure affecting LAFC
performance. It could also be called sense of identity, valucs, mission, or purpose.
This means that cach LAFC must view itself as an individual intergovernmental
entity in relation to the desires of the county, the ciries, and the public. ‘The extent
of this sense of role can be felt as cach LAIC is studied on its home ground, and is
also reflected in the treatment of proposals, the use of conditions, the influence of
long-range considerations, the work of the staff, and local attitudes toward LAFC.

The law says cach LAEFC is to carry out its responsibilitics “based on local conditions
and circumstances.” With a LAFC in each county, it came as no surprise to find
that the difference hetween LAFCs is about as wide as the difference between coun-
tics in this varied State. Most LAFCs are doing the things noted above, particularly
in the large urbanizing counties where the need is urgent and the opportunitics are
many. The recognition of the extent of LAFFC powers, which did not occur imme-
diately in some countics, is 2 major step in the development of a sense of role, a sense
of working out the use of those powers.

There i3 a hasic need for local agency formation commission countywide governmental
structure and services studies.

A major purpose of the Council survey was to explore the relations between local
ageney formation commissions and local planning agencies. Their respective activ-
ities have a direet impact on one another. General plans vary widely in scope, quality,
and in adherence by their respective governing bodies, bue ieis found that LA Cs use
them where they exist and to the extent that their nature permits. Also, many LAFCs
routinely refer proposals to the county planning agencey for advice and recommen-
dations. But city general plans do not consider much beyond their present boundaries
and it is a rare county general plan that outlines the governmental machinery required
for its implementation. LAFCs need countywide analyses and projections of urban
growth patterns and the related requirements for governmental services which could
provide a long-range reference to place cach specific proposal in a broader context
and to guide and support LAFC decisions.

The Council suggests that these governmental structure studies be performed by
LAFCs in cooperation with city, county, and district planning staffs. These LAFC
studics should be a regular feature or clement of the countywide general planning

process.

Because of the close relationship between LAFCs and the local planning activities
and the need for countywide government structure studics, the Council suggests
that local officials consider pulling together a countywide working arrangement of
LAFC, local planning agency, and other city, county and district officials to look
at the entire spectrum of the research and studies that have been done and those that
still nced to be done, and then to coordinate, on a continuing basis, both the use of
what cxists and the acquisition of what is nceded.

Local agency formation commission composition is most workable and provides a
unique basis for countywide cooperation and city-county commaunication.

The commission make-up of two county members, two city members, and a public
member appears to be successful. It has opened a new channel of communication
between city and county officials and reinforees the idea that the LAFC has county-
wide jurisdiction, without distinction between city and county territory.




The composition is emphasized here because the Council was asked to review a minor
problem concerning the lack of statutory definition of the conflict-of-interest cir-
cumstances that might disqualify a county member. The law automatically dis-
qualifics a city member when an annexation to his city is before LAFC; for a county
member it merely provides that he may disqualify himsclf. Rather than attempt to
handle this problem through additional legislation, the Council suggests that the
conditions for which a county member should disqualify himsclf to act on a proposal
can be set forth under the respective LAFC operating rules.

Adequate executive and technical staff assistance is essential to effective local agency
formation cominission operations.

Although the law permits appointment of an entirely scparate executive, it implies
that the exccutive and other staff tasks will be performed by county officials who
also have other responsibilities. LAFCs can make various arrangements for assistance,
and can call on all local agency officials for information. Counties are generally
cooperating by making additional funds or staff time available, often to the extent
of reducing other assignments of the LAFC exccutive. County legal counsel is also
provided and their advice, together with court interpretations of LAFC authority,
arc now building up a statewide body of doctrine that is another factor contributing
to the increasing strength of LAFC.

Some local agency formation commissions are developing a multi-county regional view-
point through the nature of their concern for regional problems.

LAFCs are created on a county-wide basis with responsibilities within their respec-
tive county. Some LAFCs, however, particularly in thc San I*rqnusu) Bay and
Southern California Regions are developing a regional “awarencess” by keeping in
touch with regional pu)blcms, activitics, and organizations. "T'his is done through
commission members active in regional affairs, through monitoring and reporting by
the LAFC exceutive officers and other informal means,

Also, virtually all LAFCs cooperate with adjacent LAICs. "This is frequently trig-
gered by a district proposal crossing county lines. The “principal” LAFC may refer
the proposal to the other LAFCs included, or ajoine meeting may he ealled. LAVCs
with persistent cross-houndary problems can hold general jomt mectings from time
to time,

There is still much potential benefit 1o be vealized from the exereise of the presently
authorized local agency formation commission powers in planning for the orderly
extension of government for urban services and in special district reorganization.

The greae capabilities of LAFCs are just barely beginning to be shown. One note-
worthy pntuntnl that 1s begimning to emerge s the coneepr of the “urban expan-
sion zone” or “sphere of influence” which ean be applicd by LAFCs. This starts with
the adoption of growth areas for each city or futare commumity, AVidhin these areas,
intensive development planning can take plaice; Ln\ummnlll planning can also
proceed aimed at staged development. “Fempaorary urban service deviees, the avoid-
ance of conflicting district expansion, and a timed annesation program could all play
a part, With .\lltll a plan for all the cities inan area, it then becomes easier o plan
arcawide services and district organization.



. HOW THE COMMISSIONS PERFORM

LOCAL AGENCY FORMATION COMMISSIONS ARE INCREASINGLY ABLE TO
CARRY OUT THEIR LEGISLATIVE CITARGE TO DISCOURAGE URBAN SPRAWL
AND TO ENCOURAGLE ORDERLY URBAN GROWTIL, ALTHOUGIT THEREF ARE
SOME WEAK SPOTS.

The major legislative mandate to the commissions is set forth in Scction 54774 of the
Government Code:

“Among the purposes of a local ageney formation commission are the discour-
agement of urban sprawl and the encouragement of the orderly formation and
development of local governmental agencies based upon local conditions and
circumstances.”

This study finds that LAFCs are increasingly determined and able to carry out this
charge, and in the main are accomplishing what was cxpected and hoped of them. In
this connection, their primary statutory power is to review and approve or disapprove
with or without amendment, wholly, partially or conditionally all proposals for the
formation of cities and districts, or for the annexation of territory to them. Specifically,
they have done and can do the following (the qualifying phrases “some, many, most”
arc uscd to indicate the relative number of LAEFCs doing these things):

They Discourage Urban Sprawl . . .

® Prevent seattered or premature development and urban expansion into agricultural
or greenbelt arcas by denying formation or extension of the local agency which would
provide the essential services. (Most; see Case Study #44)

e Deny the formation of distriets and other proposals where the need is not clearly
demonstrated, including “development promotion” districts and other proposals in-
volving dubious development schemes. (Most)

® Deny “strip” and “cherry-stem” city annexations. (Most; see Case Study #6)

e Use plans, planners, and planning criteria in the review of proposals and the improve-
ment of their boundaries; adopt planning guidelines. (Most)

e Support planning commissions in making difficult but desirable zoning decisions, and
encourage closer city-county coordination in the control of development. (Many;
sec Casc Study #6)

e Require the pre-zoning of city annexations, and of “developer district” formations
in outlying arcas. (Some; sce Case Study #5)

They Encourage Orderly Development of Local Governmental Agencies . . .

e Accclerate the annexation of urban arcas to citics and reduce the number of city
anncxations and district formations, statewide. (Most; sece Appendix B)

e Improve the shape of annexations and the content of other proposals by influence,
informal staff work, and formal action. (Most)
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Limit the formation of new agencics, and the expansion of districts, in complex urban

arcas where the growth of existing cities is preferable. (Most)

e Require citics to annex entire arca, rather than just the financially desirable portions.
(Many; sce Case Study #2)

® Adopt policies favoring anncxation over incorporation, citics over districts, larger
agencics over smaller ones, multi-purpose agencies over single-purpose, and flexible
county-controlled agencies over inflexible independent agencics. (Many)

® Require citics and districts to mutually work out the service and financial problems
caused by city growth into district territory. (Many; see Case Study #5)

e Adopt proposal guidelines calling for logical and efficient service arecas, socio-
cconomic cohesiveness, financial feasibility and equity, avoidance of intergovern-
mental conflict, and the best choice among alternatives. (Many; see Case Study #6)

® Promote, under 1965 legislation, the elimination of city-district overlaps and of dor-
mant districts; the consolidation and reorganization of districts; and their merger
with cities. (Many; see Appendix C)

® Study, and request local agencics to study, a wide variety of scrvice and govern-
mental structure problems, aimed at, among other things, the sorting out of regional
(district) and city scrvices. (Some)

® Suspend action on proposals for city incorporation and annexation, so that all con-
cerned could study, and reach agreement on, arcawide solutions. (Some; sce Case
study #2)

® Adopt boundary agreements between citics, as well as city expansion arcas within
which coordinated extension of urban services and city boundaries can take place.
(Some; sce Case Study #3)

® Require simultaneous annexation of a development to several local agencies, to assure

the full range of urban services. (Some)

® Apply conditions limiting the duration, scrvices, service arcas and government of
new districts. (Some)

They Respond to Local Conditions and Circumstances . . .

T'he local contest varies tremendously among counties of this State, in terms of cither
sprawl or orderly local government. In some of the larger counties the situation, by
1963, was scrious; it is here that the strongest LAICs are found. While LAV Cs cannot
initiate the correction of pre-LAFC weaknesses in the loeal governmental pattern, they
arc finding ways to cooperate with local agencies in bringing this about. Other countics
are just embarking on rapid growth; for them LAFC was created in the nick of time.
Still others are small and slow-growing; their LAICs have had little to do.

One of the most heartening findings of this study is that one LAFC can be entirely
different than another, yet cach is just as cilective in its county. This principle of the
Jegislation—to give cach county a chance to find the best way to solve its problem,
before resorting to one statewide way—is being confirmed.

Some Weak Spols . . .

The field survey encountered some situations where LAFC performance appeared
spotty. Generally these were in simaller counties with few LAFC-type problems, where
limited activity provided no real opportunity for the commission to develop a “sense
of role”. Generally | also, these were in counties where up to date forms of loeal prov-
ernmental organization, practices, and outlook have been slow 1o develop, LAFC,
while hampered by this static atmosphere, may also provide an additional pressure
for the modernization of local government.
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Indications of weak spots included the following:

—Frequent unconditional approval of proposals which could have been analyzed
and improved by LALFC,

—Frequent modification or disapproval of sound proposals, due to protests at the
public hearing.

—JFrequent LAIC voting splits along city-county lincs.

While these weak spots are not chronic enough to question the LAFC concept, they
do call for continuing attention. It may be expected that most of these situations will
correct themsclves as the LAFC sense of role becomes more fully developed.

A “SENSE OF ROLE” APPEARS TO BE A KEY FACTOR IN ANY LOCAL AGENCY
FORMATION COMMISSION TAKING FULL ADVANTAGE OF ITS POTENTIAL
EFFECTIVENESS.

This was found to be the most decisive single quality or measure affecting LAFC per-
formance. It could also be called sense of identity, values, mission or purpose, and might
be further elarified as 2 question each LAFC should ask itsell: THow does the LAFC
mandate apply in our county—what cflect are we trying to have, and what do we need
to do to bring it about?

This means that LAFC must view itsell as an individual intergovernmental entity in
relation to the desires of the countv government, the cities, or the districts. It is an
institution with its own responsibilitics under the law, with positive goals of its own,
and with no vested interest in the status quo other than assisting citics, countics, and
districts solve common problems in serving the people. The extent of this sense of role
can be felt as cach LAFC is studied on its home ground, and is also reflected in the
treatment of proposals, the use of conditions, the influence of long-range considerations
(studics, plans, criteria, future growth), the existence of LAIC objectives and guide-
lines, the quality of staff work, and local attitudes toward LAFC.

This sensc is already strong in some LAFCs, and is growing in others as they gain
experience and education, stabilize their membership and staff, face controversial issucs,
develop studies and plans, and so forth. In one smaller county, for example, LAFC
initially thought it should not “rock the boat.” Now it feels it should use, rather than
avoid use of, the power it finds it has. "This recognition of the extent of LAFC powers,
by the local agencies as well as by LAI'C, which did not occur immediately in some
countics, is a2 major step in the development of a sense of role, a sense of working out
the use of those powers.

Those LAFCs where this sense of role is strong are finding ways to influence events
beyond the expectations of the LATC legislation, as is noted at various points in this
study. They provide signposts for the growing potential of LAFCs generally, and more
than counter-balance the weak spots.

Contributing to a collective sense of role, as well as to the general effectiveness of
LAEFCs, have been several statewide efforts. These include the “Manual for Iixccutive
Officers” and the “Manual for Commissioners” developed by a group of LAFC cx-
ccutive officers and distributed by the County Supervisors Association of California.
These documents contain general information, outlines of LAFC legislation, suggested
forms and procedures, and other materials that are proving extremely useful to LAFCs,
and to those having dealings with LATCs, all over the State. The Assembly Interim
Committee on Municipal and County Government, which initiated the various
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LAFC legislative bills, has provided continuing information and assistance, as have
the County Supervisors Association and the League of California Cities. _]omtly the
latter two organizations sponsor an annual statewide LAFC conference.

LOCAL AGENCY FORMATION COMMISSION COMPOSITION IS MOST WORK-
ABLE AND PROVIDES A UNIQUE BASIS FOR COUNTYWIDE COOPERATION
AND CITY-COUNTY COMMUNICATION.

The Commission

The basic principle of commission make-up—two county members, two city mem-
bers, and a public member—appears to be successful. In addition to equitably solving
the commission make-up problem, it has opened a new channel of communication be-
tween city and county oH-{’cmls whu,h has in turn sparked the formation of city-county
coordination groups in several counties. In addition, city members on LAFC are gain-
ing, through the proposals coming before them, a broader understanding of county
and district problems. County members derive a similar gain respecting city and
district problems.

Perhaps most important, in terms of LAFC potential, is that LAFCs provide a means
for a joint city-county approach, and some of the tools to implement this approach, to
the total governmental and growth problems of a county. T'he traditionally and legally
scparate jurisdictions of citics and counties had always been an obstacle to such an
approach, cven by planning commissions. LAFCs provide a mutually 1cncpmblc forum
for hammering out agreements, largelv as a resule of the commission’s composition.
In addition, LAFC 1ur1sd1ctmn is that of the entire county, without distinction between
city and county territory.

Several factors made for confusion during the nitial period, and are now correcting
themselves. Untl the qualities desirable in commission members were demonstrated
by cxperience, it was difficult to attract and make the best appointments. The short
terms of many initial members, and a 1965 change in county member qualifications,
made for rapid turnover. Today, most commissions are becoming stabilized, and ap-
pointments are increasingly well- suited to the job.

This gocs hand-in-hand with growth of a LAIFC sense of role, which in turn gives
commission members a sense of direct rcspons;lnhtv to LAFC, aside from that to their
county or city. In this connection, a minor problem the study was asked to review is
the lack of a statutory definition nf the conflict-of-interest circumstances which might
disqualify a county mcmhu The law automatically disqualifies a ciry member w hen
an annexation to his citv is before L AFG; for a county member it mercly provides that
he may disqualify himself. A discussion of the intent of this legislation with its author
has clarificd that it does not preclude o LAFC from including, in its own rules, the
circumstanees under which a county member is disqualified. "This appears to be more
workable than the alternative of attempting to handle this problem through additional
legrishtion.

Commission Fxcculive Ollicer

Most commissions meet monthlv, "The dav-to day work of LAFCs —which, in addition
to the stafl review and report on each pmpuml and other procedurl routine, mayv in-
clude a great deal of laison with local agencies and the public, as well as the gen-

cral study of LAFC problems—falls almost entirely on the exceutive oflicer. 1lis
compcetence is critical to LAFC success.
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Though the law permits appointment of an entirely separate cxceutive, it implies that
normally the executive and other stafl tasks will be performed by county officials who
also have other responsibilities. "To date, as indicated in the summary material (see
Appendix D) all LAFC exceutives have simultancously held other county jobs. T'here
is wide diversity, however, in the background, cxperience, personality, and so forth
of these 57 people.

Initially the job sometimes went to whomever the county fele was most available,
though he may not have sought it nor been the best choice. Fortunately, in many
other counties there were people cager to take the job, because they appreciated its
potential. As LAICs grow in importance, their commissions are increasingly asking:
“What kind of guy do we want m this job?”, and are increasingly making their own
appointments, at the same time realizing that their relationship to their executive should
be a direet one, not indireet through the county, even though he is also a county oflicial,

Counties are generally cooperating by making additional funds or stafl time available,
often to the extent of reducing the other assigniments of the LAFC exceutive. 1low-
ever, many LAFCs would benefir from more exceutive stall time.

Other Stall Assistance

LAKCs can make various arrangements for assistance, and can call on all local agency
officials for information. In practice there is gencral reliance on the various county
departments, in particular the surveyor or other official routinely used for the le-
gally-required boundary review of each proposal. County legal counsel is also pro-
vided, and initially offered overly cautious or inconsistent advice in a few instances.
The work of LAFC counsels, together with court interpretations of LAFC authority,
are now building up a statewide body of doctrine that is another factor contributing
to the increasing strength of LAFC.

LAIC use of other staff assistance in reviewing proposals varies widely with local
conditions. The smaller counties usually “keep it simple”, the LAFC cxecutive in-
formally checking with certain county officials. In larger countics, detailed forms may
go to many departments, requesting data, analysis and recommendations. So far only
Los Angeles has a full-time separate LAFC staff to assist the exccutive. Forms, pro-
cedures, and other technical aspects of LAFCs are similarly varied.

In general, the more inter-play that can be created by LAFC staff assistance, the
better. That is, inter-play with city, county and district planners and engincers not
only familiar with, but currently working on, other aspects of development; inter-
play with the people reviewing subdivisions; inter-play with staff committees who also
advise the county and cities on other matters; and so forth.
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lll. ENCOURAGING THE ORDERLY GROWTH
OF LOCAL AGENCIES

Most LAI'Cs favor the expansion of citics, rather than the use of districts or other
devices, to serve urban areas. 1owever, l)) 1963 many counties had disorderly pat-
terns of cities, districts, unincorporated urban communities, developments, and bound-
arics. LAFCs are not empowcred to correct many of these past mistakes, nor to compel
the anncxation of urban arcas to citics. However, they are finding ways to amcliorate
various factors in this picturc.

City Growth and The Urban Fringe

Urbanization outside cxisting city boundarics is made possible where sanitation and
water supply are private or are available from districts, and where other service needs
arc not pressing, or are adequately provided by the county and districts. Once in-
habited, these urban fringes scem to develop a resistance to annexation.

Gencrally where cities have been used to the exclusion of districts, city boundaries are
orderly and include all urban development. Where districts have hccn widely used,
often plu.uhng cities and in any case competing with them in the provision of éssential
urban services such as sewers and perhaps water, development is seartered and so are
city boundarics. T'hese cities had to take any annexations they could get, often mo-
tivated by development “deals”, and leave unincorporated pockets hehind.

Countics are now finding devices for virtually requiring annexation of these areas in
order to develop. General policies, the subdivision review process, mandatory sewer
connection ordinances, non-urban zoning such as a 2} acre minimum lot size in the
unincorporated arca, minimum county service levels, and high unincorporated urban
area taxation, arc among them. However, the fringes persist in some parts of the
statc, ])ﬂrtu.uhr]v where there are large urban service districts which permit devel-
opment without a district annexation proposal coming hefore LAFC] or where a rigid
structure of districts has resisted change, including politieal nppmllmn lo city an-

nexation or incorporation,

Another negative factor is the imits and peculiarities of the city annexation procedure
ser forth in State law. Gienerally these Iaws include a variery of restrictions to protect
against abuses and o proteet the rights of local residents and land-owners, Bur they
‘.It'in lead 1o small, piccemenl annexations with houndaries designed  to inelude pro-
ponents (often developers) and avoud opponents (often residents).

LAFC Impact

[t was generally hoped that the LAEFC approach would facilitate city growth, and pro-
gressively make feasible the transfer to LAFC discretion of many of the annexation
matters previously subject to statutory restriction. Both arc happening. "T'he statewide
data show that since LAFC the rate of city growth, measured in terms of annexed
population, has increased noticeably. A greater proportion of the state’s population now
lives in, and is served by, cities (Sec Appendix B). A factor contributing to this trend
has been the growing desirability of public sanitation in many arcas, abetted by FHA
policies. At the same time, the number of scparate annexations has decreased, demon-
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str_atil}g that they are becoming fewer, larger, and less piecemeal. Meanwhile, the state-
wide figures show a decline in the number of new districts.

Furthermore, the first statutory transfer of diseretion to LAFCs has already taken place,
in the form of permitting them to waive the restriction against annexations which
created unincorporated pockets. “Uhis study finds that LAFCs have gencrally been
extremely carcful, conscientious, and cffective in the use of this discretion.

How have LAFCs increased and improved City annexations?
Some examples from around the State:

—By expanding annexation boundaries, where the city was reluctant to do this, or
dnuhlllul of its success. In-one county, if too much oppaosition is later apparent, LAFC
reconsiders the boundarics,

—By requesting citics to develop broad annexation areas and programs, lessening inter-
city disputes and district frictions, and making more reasonable the approval of
neeessarily piccemeal annexations, and expediting the processing of all proposals.

—DBy holding up annexation and incorporation proposals until arcawide questions could
be resolved and mutual agreements worked out between the city and local residents,
neighborhoods and districts. For example, a city commitment to maintain the
suburban character of a partially devecloped arca resulted in the annexation of the
entire arca, rather than pieccemeal controversial annexations by developers.

—By the LAFC “scal of approval” in itsclf. This can help reassure residents in the
anncxation area that the proposal is a sound one, having been reviewed and perhaps
modified by a neutral body with professional staff.

—By requiring that an area which wants to annex to a district for some essential service,
usually sewers, must also annex to the adjoining city to gain the full range of urban
scrvices. This assumes a cooperative agreement between the city and district, often
aimed at eventual merger. LAFCs can stimulate such agreements.

—By coordinating annexation with the withdrawal of the territory from overlapping
districts. T'his 15 being done under the Districe Reorganization Act of 1965, Pre-
viously, many anncxations into special district territory (where the city and district
both levied taxes for the same service, such as parks or sanitation) were discouraged
because there was no assured method for withdrawing the territory from the district
and avoiding double taxation.

—By providing a means of smoothing out the many service and financial problems that
arisc as citics annex into the territory of districts engaged in the same services as the
city, including fire protection, water, sanitation, and parks. LAFC can request both
agencics to do this, can place relevant conditions on the annexation, or can ask for
proccedings under the District Reorganization Act. The result may be joint service
agrcements under which the district serves city territory, the city scrves d.lSl'I'IC'E ter-
ritory, double taxation is avoided, or the progressive absorption of district service
service arcas by the city is planned.

—By simply denying the formation or expansion of districts in areas LAFC feels should
preferably be annexed to, and served by, citics. A question here is when docs a fringe,
through distance or size, become a separate community. LAFC can better decide this
issuc 1f it has already adopted community criteria or set up long-range city and dis-
trict scrvice arcas.

Next Steps

LAFCs are demonstrating that they are not only a safeguard against undesirable annex-
ations, but also a positive tool for solving a wide varicty of annexation problems, as the
examples above indicate. To carry out their legislative mandate, many of them are
becoming conscious of the need for further improvements in the annexation statutes,
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transferring to LAFC and local agency discretion more of the matters still under state-
w1de legal constraint. There arc¢ too many situations where LAFC is still, unavoidably,
“Just one more negative step” in the annexation process.

Among the possibilities, many of them a subject of legislative effort prior to LAFC
and merely repeated here, are:

® Permit LAFCs to approve city initiation of large inhabited annexations (these are too
difficult to initiate at present);

® Permit LAFCs to expand the applicability of the uninhabited annexation procecding
(this is the easiest of the present alternative proccedings);

e Permit LAFCs to approve use of a “100% petition” (this would speed up some
annexations, onc of the deficiencies of current law);

® Permit l,Al Cs to waive all statutory definitions of contiguity (these sometimes pre-
vent desirable annexations);

e Pcrmit LAFCs, under appropriate conditions, to approve the annexation or transfer
of small problem arcas without local arca approval;

® Permit LAFCs to waive the one-ycar time limit on a second annexation cffort of the
same territory (this would encourage cities to enlarge annexations);

e Gencerally simplify and speed up the annexation process by its further integration
with the LAFC process.

Special Districts and Their Proper Use

Districts have been widely used and abused, praised and condemnced, in California.
I'heir role varies “based on local conditions and circumstances,” and is a particularly
appropriate subject for the LAFC approach. In addition, the number of districts and

district formations exceeds that of cities so that basic decisions concerning districts are
more {requently before LAFC,

It should be noted that the issue is not always citics or districts, or incorporated versus
unincorporated status, since many districts serve both cities and other areas for such
urban scrvices as water, sanitation, fire protection and parks. In these cases the cities
simply stay out of these ficlds, either because the distriet was there first or because Jocal
conditions favor a service area larger than citics. Increasingly, also, either traditional
services or new needs are tending toward a semi-regional hase—water importation,
sewage disposal, smog control, transit, parks, and so forth. Regional devices, cither
districts or other arrangements, often governed by citics and countics, arc henee likely
to Increasc.

Fach LAFC is working out its own policies and solutions to these problems—which
services should he provided by cities and which by districts-—and the consequences this
has for the size, number, boundarics, financial resources, future growth, and intergov-
ernmental relations of each local agency or type of agency. On a less complex level,
LALICs are faced with decisions on proposals to form new districts or annex to existing
ones, as well as opportunities under the Distrier Reorganization Act to influence changes
in the present pattern of districts,

LAFC studies of some of these questions will be noted in a later section. Some of their
actions have been the following:

New Districts and Anmexations

—Conditioning formation approval on dissolution, as soon as the district’s purposc
(usually bond financing) had been accomplished.

—Conditioning formation approval by specifying form of governing body, limiting
scrvice area, services, and taxes.
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—Looking into alternate district types, cither generally or in connection with a partic-
ular proposal. A district type is often proposed for expedient reasons such as case of
formation, governing body, powers, financing, and a specific function, yet once in
existence must abide by all the other, and usually inflexible, statutes for that partic-
ular district type. LAFCs can cvaluate this long-term impact and push the best
alternatives.

—Requiring multi-purpose districts over single-purpose, in order to provide for long-
term needs.

—Requiring simultancous annexation to several distriets, to assure a fuller range of
services.

—Rcquiring demonstration of the public need and support for the proposal.

As an alternative to district formation or district annexation, the possibility of a city
extending individual scrvices (e.g., water supply or sanitation) outside its boundaries
should not be overlooked by LAIC. This can be more flexible than the permanence
of a district, can provide functional unity within the area for the service in question,
and in many cases can serve as a prelude to city annexation.

District Reorganization Act

—~Generally prompted cities and districts to look at, and correct, functional and geo-
graphic overlaps.

—Dissolved dormant districts.

—Initiated  recorganization studies, sometimes by exerting influence on annexation
approvals.

—Assisted cities to merge with districts, or take over their government,

—Iincouraged citics to meet district service standards, as a prerequisite to transfer of
service responsibility from a district to a city.

—Prompted and supported county take-over of a district or group of districts covering
virtually the entire county and closcly related to other county activities.

—Approved a varicty of rcorganizations, involving both geographic and functional
consolidation.

—Begun to study the problems of local governmental structure in vacation-resort-
retirement arcas, which arc characterized by low density, small service arcas, absentec
ownership, rcliance on property taxation, and a close relationship to planning and
development deeisions.

—Although some LAFCs would like legislative authorization for LAFC to initiate
rcorganization proposals, many arc usually able to find ways to get the presently
authorized agencies, particularly the county, to initiate the proposals desired by

LAFC.

General Guidelines

In reviewing city and district formation proposals, ILAFCs have used such criteria as:
community identity; socio-cconomic viability; fiscal balance; boundary cohesivencss;
existence of a strong core; and the ability to offer and finance needed new services, now
and in the furure.

Some LAFCs adjust their review of proposals to the type of propaosal in question. For
cxample, city annexations may be expedited and the “protest” clement of public hear-
ing minimized, while certain district proposals may be treated inan opposite manner.
Proponents may be encouraged to informally check their proposals with the executive
officer in advance, so that they can be improved prior to formal submission, and possible
conflicts ironed out. While adding to initial stafl work, this can often save later review
and hearing time.
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IV. LAFCs AND PLANNING AGENCIES—
HOW THEY RELATE

A major purpose of the survey is to explore the relations between LAFCs and local
planning agencies—actual, potential, and inherent.

It is to be recognized, for example, that where a LAFC approves an incorporation or
annexation proposal it is, in cefleet, making a decision which aflcects the land uses and
developing character of the environment. Doces the LAFC actively involve or consult
with the planning agencies of the affected jurisdictions?

On the other hand, loeal planning agencies make judgments and recommendations con-
cerning the location of new subdivisions which will require the provision or extension
of governmental services—by a city, the county, one or more special districts, or a
combination of all three. To what extent is the LAFC consulted or advised of these
actions?

GENERAL PLANS AS LAIFC GUIDIS

Most county genceral plans do not outline the governmental machinery required for
their implementation. One reason is that implementation will require local agencies_ )
other than, and largely beyond the control of, the county. Another is that many county 7y 3"
plans scek a regional or coordinative character, deliberately avoiding “local details” -~
aside from a general delineation of community or city planning areas. Y

City general plans, while often limited by non-city provision of some urban services
(c.g., schools, water, sanitation), usually gro farther into implementation, frequently
including capital improvement programs; and occasionally eflorts to guide, in time and
place, various stages in the city’s anticipated future growth.

A common Teature of city plans, except where cities can no longer expand, is the con-
cept of the city planning arca, “This covers the outside Tringes which the city expects
to anncx, and in any case whose development the city wants to control, or at least
influence. By obtaining county recognition of this planning arca, and county adoption
of the city plan for i, a lot can be accomplished in this divection. Cities in open country,
incidentally, often establish planning arcas several times Targer than the existing city.

There are also the plans of special districts (or of the county) for water, sanitation,
flood control, public transit, and other district functions. They are frequently of a
regional character larger than the citics.

All of these plans have been, and can be, useful to the LAFC decision-making process.
Some cxamples:

1. A county plan clearly setting aside non-urban areas (agriculture, forest, green belt)
is a basis for LAIFC disapproval, out of hand, of any proposals to include such ter-
ritory in urban service agencies and taxation. Protection from the lateer, in turn,
encourages continued non-urban usc. "This is especially helpful in protecting prime
agricultural arcas from urban sprawl. Unfortunately, most county plans and zoning
policies do not adequately define and protect such areas. Ilven so, LAFCs have some-
times on their own acted to do so.
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2. County and city plans clearly setting aside urban areas focus attention on how these
arcas arc to be governed, and outline the scope of long-term problems. Where a city
alrcady exists, 1t can be recognized as an urban arca’s primary governmental agency,
and spcecial districts can be disapproved by LAKFC, or required to coordinate with
city expansion. And, conversely, the city can be required to coordinate with those
districts into whose scrvice area it is expanding. In other areas, LALFC can deny the
piccemeal formation of independent single-purpose districts and encourage only
flexible multipurpose districts or county-controlled service devices, as an interim
form of local government.

3. Tight and coordinated county and city plans and development standards can mini-
mize the land use question, and developer “deals,” in city annexation proposals to
LAFC. This also cuts back the proposal of cherry-stem annexations often required
by such deals. Similarly, when a city proposes an annexation running outside its own
planning area, LAFC 1s in an excellent position to either disapprove it or ask revision
of the city general plan.

4, Plans for district facilitics and organization can guide LAFC in district formation,
annexation, and rcorganization proposals, and can diminish city-district inefficiencies
as cities expand and assume district services. Some of these plans, which are in some
cases prompted by LAFC, include provisions for joint contracts to cover scrvice gaps.

5. Plan implementation elements—public facilitics, governmental structure, financing,
timing, development controls, and so forth—are often of direct use to LAFC.

General plans vary widely in scope and quality, and i adherenee by their respective
governing bodies. Without trying to evaluate existing plans i these teris, this survey
finds LAI'Cs gencrally use them where they exist, and to the extent that their nature
permits. Exccutive officers, particularly, welcome guides of this sort, which can sub-
stantiate LAFC decisions and also afford a means of placing many otherwise routine,
almost meaningless, small city and district annexation proposals in a broader context.

In return, LAFCs can have an impact on a general plan. In some cases, approval of a
service district making possible the development of an area has already led to county
general plan revision. Tlllough not yet encountered, it is also conceivable that LAFC
analysis of the governmental service problems implicit in a proposed plan could lead
to appropriate plan changes. Similarly, a firm LAFC policy of not permitting estab-
lishment of needed urban service agencies in an area general-planned for urban devel-
opment could force a plan change.

Many countics and citics do not have adopted general plans, though a large number of
general plan studics are currently underway, particularly at the county level as a pre-
requisite to federal-state aid programs. In some cases plans cxist, but have not yet been
adopted, or won’t be in their present form. In others the adopted plans are clearly
obsolete, inadequate, or too “general.” LAICs still attempt to use such plans, at least
informally, where possible. A few of the large LAFCs in this predicament talk of
developing their own general plans. Most LAFCs can encourage and request local
agencics to develop berter plans.
INTERCHANGE THROUGH THE PLANNING PROCESS

Both planning and LAFC are concerned with “concepts of the community,” planners
to assist in development decisions and LLAFC because the successful operation of local
government frequently depends on the appropriate physical base for both political
feasibility (workable local representation) and service efficiency.

Some of the conncctions, actual in some counties and potential in most, are:

Review of LAFC Proposals by Planners

LAFC exceutive oflicers ask the assistance of other county departments in reviewing
proposals. At a minimum this will include the legally-required boundary review by the
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appropriate department. In most counties the proposals are reviewed by several other
departments, including the planning department where there is one. (A number of
smaller counties still have no planning department,) It may be diseretionary with the
exceutive oflicer which proposals are reviewed by other departments.

This review varics in method and scope. Usually a form accompanics a copy of the
proposal, aqkmg for certain factual dara, or the verification of the factual data in the
proposal (e.g., land arca, population, mpngrap]w land use, anticipated growth), and
asking for fumlyqlq (as to boundarics, impact, cte.) as well as comments or recommen-
dations. With some LLAFCs, the form docs not go beyond the factual. Whether ree-

ommendations should be made is sometimes left to the planning department’s judgment
or initiative,

As a consequence, planning’s review may result in a routine sentence or two in onc
county, and an mcisive several-page report in another, perhaps recommending modifi-
cation or disapproval duc to small size, illogical buund.mcs splitting of natural arcas,
inclusion of only certain land uscs, noncompllan(.c with planning and zoning, or current
subdivision activity. Planning also often prepares the graphics for LAFC mcetings. In
onc county planning handles the ficld inspection of all proposals.

In some counties the review is verbal rather than written, It may take the form of a
discussion of all, or some, proposals between the executive and the planner. It may be

a committee meeting (C‘(C(.llthC planner, public works, assessor, etc.) where all pro-
posals on the next LAFC agenda are discussed.

However the review 1s made, it is then up to the exeeutive to make whatever use of it
he chooses in writing his staff report and recommendations to the commission. In a
few countics, with or without the above review, the county planning director is asked
to attend LAFC meetings, participating to the exrent desired by LAFC. In some coun-
ties which have not involved planning in the review of proposals, the planning dircetor

has nevertheless become aware of the planning significance of some LAFC proposals
and has shown up at LAFC meetngs on his own.

Generally, assuming an adequate planning departinent, the referral of all proposals is
desirable both to departments of the county and affected cities, leaving it to the plan-
ning agency’s discretion which ones are reviewed and to what extent. This docs not
necessarily require written forms and can, for example, be accommodated by the com-
mittee meceting approach. Planning pmsnnnd arc particularly uscful on propusqls con-
cerning large areas, land use changes or development problems, poor or inter-city
boundaries, and the like. T ogether with public works people, they can often provide
a useful hlqtorv and current evaluation of the development and developers in various
arcas. As LAFCs develop a stronger and more definite sense of role, they are likely to
find more situations in which to use planners and other profcssmnals.

Some LAFCs also use city planning departments in reviewing proposals, while others
have overlooked this possibility. City planners frequently prepare a city’s annexation
proposal in the first place. But the proposal format may not provide a place for full
planning data and 'm.1ly51s Of course, a city planner might be regarded as biased in
reviewing his own city’s proposals, but can still provide valuable background informa-
tion, as well as clarify any planning issucs involved. He can also be of assistance on
spcml district proposals nwolvmg territory within the city or its planning area, as well
as those of other adjacent cities.

City planning commissions are still required, under the law, to report on each proposed
annexation which includes 12 or more registered voters (mh'1b1tcd proccedings). How-
ever, this report is not required by law to  be made bcforc the LAFC hearing, so LAFCs
should coordinate the timing to make use of this report’s recommendations.
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Subdivision Review

Subdivision review does not necessarily involve the LAFC. T'entative subdivision maps
and other development proposals usually go to city and county planners for initial
review and approval, Conditions for approval may include the specification of various
public facilitics and services, and how they are to be provided. This is a more complex
wroblem in a county (unincorporated arca) subdivision than in a city, though cven the
atter may require special distriets for some needs. I annexation or special distriet for-
mation 15 required for development, then a proposal muste be made o the LAEFC as
a scparate but dircctly related step.

Catching development at this carly, detailed, and vulnerable stage permits the correction
of conflicting district boundaries, the annexation to or formulation of cities or districts,
and attention to the entire clement of governmental structure for the subdivision or
development. "This is a point where planners and their governmients ean require appro-
priate structural, including boundary, changes in a subdivision as a condition of approval
apart from LAFC action. Also of dircet interest to LAIC, cities and countics can also
require changes in the content of the subdivision or development, if this content would
cause diflicult governmental problems.

In cifect this is a positive power, rather than the negative one to which LATC itself is
usually restricted, particularly since developers seldom balk at structural requirements.
[t also permits anticipation of future problems, such as the need not only for a govern-
mental deviee to landscape a proposed subdivision park, for example, but also to require
the subdivider to put in the park water system and grading as he develops, rather than
lcave this as an expensive governmental problem later on. It might be emphasized that
this has been a frequent weakness in the approval process for subdivisions, and one
which LAFC participation should improve.

The question of how far a county or city planning agency can go in requiring annexa-
tion to a specific city or district as a condition of subdivision approval is somctimes
raised. This, still, is apart from LAFC. However, without specifying agencics, condi-
tions can usually be worded so as to leave lictle alternative to the once desired. In many
countics this sort of thing has been going on for a long time apart from LAFC and
now the stipulation of governmental structure as a condition ol] subdivision approval
may also have to be submitted to LALC, depending upon the kinds of governmental
changes the subdivision involves.

Thus some routine close coordination between LAFC and subdivision review has been
and can be highly uscful to both in fast-growing arcas. This can take the form of using
the same personnel on both stafTs, a representative of one unit serving on the other, or
a procedure for cither referral of tentative subdivisions to LAFC staff or review of
subdivisions by planning staff using a LAFC check-list and referral where indicated.
Some LAFCs are starting to do these things. In several counties coordination occurs
automatically because the LAFC exceutive or his assistant also wears another hat which
places him on the subdivision review committee.

Capital Improvement and Development Coordination

Capital improvement programming is an optional activity of local government, occasion-
ally given to the planning department or administrator. The State Planning Law also
charges the planning commission, where there is a gencral plan, with public works
coordination and the mandatory referral of certain site acquisitions. Both are related
to capital improvement programming.

I'he over-all subject has LAFC implieations at two points. One is the coordination, or
orderly extension, of public facilities. T'ypically these involve several jurisdictions within
a given area. Foven within or adjacent to a city, roads, sewers, water, drainage, schools,
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* parks, fire stations and gas lines might each be under a separate agency, usually a district.

The coordinative difhiculties are well-known but have been partially solved in some
areas.

‘The second is the coordination of public development (that is, the above) with private
development. The latter is influenced by availability of the facilities noted, which may
require annexation or the formation of new agencics, and by planning, zoning and sub-
division approval—responsibilitics of planners and their citics and countics.

The objective is to facilitate the orderly growth of a particular section of the commu-
nity at a particular time, meanwhile presumably discouraging growth in other scetions—
to foster logical, rather than indiseriminate, growth, For example, one part of a city
may have excess capacity in the local schoal, or in other public facilities, while other
arcas arce at capacity. So development should be concentrated in this area for the time
being. Among the governmental tools available are: a) Simple denial of service to devel-
opment clsewhere, if something essential like a sewer line is overloaded and eannot
immediately be expanded; b) Zoning and subdivision controls, such as a phased re-
zoning of land from non-urban to urban use to accommodate several years’ advance
demand without permitting sprawl; and ¢) LAFC, if annexation or a district is necded
for development. LAFC could condition proposals on the provision or coordination
of certain facilitics, or on advance planning, zoning and subdivision actions by the
county as well as eiry; it could request or require comprehensive plans from the
agencies involved; it could deny proposals where development is not currently desired;
and it could approve proposals in the desired area, even though they fell below normal
LAI'C standards as to boundaries and the like.

This approach is not applicable to all situations, and few LAFCs have so far used all
of it in any situation—or percetved their role i this process—hbut many are using picees
of it. Tr could strengthen an area of planning thar has been weak due 1o lack of tools.
Pre-zoning

LAEFCs may consider the planning and land use implications of proposals. 1f city and
county planning 1s detailed and coordinated, this is seldom a major issue in an annexa-
tion, though there may be legitimare minor differences. Fven where city and county
general plans are incomplete, city-county planning and zoning coordination is fre-
quently good. On the other hand, lack of planning and zoning coordination among
jurisdictions is a problem constantly before some LAFCs.

Under a recent law cities may pre-zone areas considered for annexation, and LAFCs .

are increasingly requesting this of annexation proposals prior to LAFC decision. The

LAFC purposc may vary:

® "o assurc no, or only certain, zoning changes.

e T'o find what the zoning will he, so that LATC can evaluate the proposal generally,
and its public scrvice impact particularly (for example, districts may be afTecred).

e ‘I'o clarily the issue for proponents and opponents.

o ‘I'o put the city on the spot before annexation, when it contemplates a controversial
rezoning after annexation.

e (iencrally, to induce cities to plan their expansion arcas, and to encourage better city-
county coordination.

Zoning

This itself can be affected by LAFC actions—that is, by the extension of governmental
boundaries and services aside from city annexation. Many countics zone broad arcas
for non-urban uses, largely because lack of sewers, water or drainage makes their devel-
opment impractical. Parenthetically, prior to LAI'C, this practice and its concomitant,
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the permitting of development in such areas merely upon provision of the needed
scrvices, led to a great deal of unanticipated and scattered development, made possible
by numerous small districts.

These counties are continuing this practice under LAFC, leaving urban rezoning in
certain arcas dependent primarily upon the provision of urban services, normally
through the formation of district deviees. LAFC can rationally shape and structure
these deviees, Territory ean be added to, or taken from, proposals to provide a better
development base, Numerous small or \II\[_‘,’[L -purpose districts, and the accompanyin
scatteration, can be disapproved. This could take LAIFC far into the planning ficld,
though it could also give planncers a firmer base for their job.

INTERCHANGE OF PEOCPLE WITII PLANNING BACKGROUND

Large numbers of people have been engaged in planning, as both professionals and lay-
men, and then moved on. A number of professional planners are concurrently serving
as LAFC cxceutive officers, carrying back to their planning roles and commissions the
activitics and problems of LAFC. Former planncrs are in county administration, and
in the latter role staff LAFC. Former or present city and county planning commission
members are now councilmen and supervisors, or public members, sitting on LAFC.
Former LAFC members arc probably migrating back to planning commissions.

Planners attend LAFC mectings, and LAI'C exccutives have attended planning com-
mission meetings. One planner doces all the field work on LAFC proposals, accompanied
by a committee of his planning commission.

T'he potential for joint LAFC-planning activities in the ficld of rescarch, studies and
plans will be set forth in the next section.
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V. LAFC STUDIES, PLANS AND GUIDES

THERE IS A BASIC NEED FOR LOCAL AGENCY FORMATION COMMISSION
COUNTYWIDE GOVERNMENTAL STRUCLTURE AND SERVICES STUDILS.

"T'he Council suggests that these governmental structure studies be performed by LAFCs
in cooperation with city, county, and district planning staffs. These LAFC studies
should be a regular feature or element of the countywide general planning process.

Section 54774 of the Government Code states:

“One of the objects of the local agency formation commission is to make studics
and to obtain and furnish information which will contribute to the logical and
reasonable development of local governments. . . . Such studies may include but
shall not be limited to inventorying such agencies and determining their maximum
service area and scrvice capacities . . . . the commission may ask for land use in-
formation, studies and plans of citics and counties . . . . and may cooperate with
the county planning commissions.”

The survey found considerable activity being initiated under this mandate. Tt is noted
that LAI'C studics can have a number of collateral benefits. They develop the commis-
ston’s activity and interest, and contribute to a positive sense of role. T'hey provide a
context and significance to the many small, routine annexation proposals which take up
most of the time of most commissions. "T'hey assist the exceutive oflicer in spotting and
straightening out potential problems in advance.

What IIas Been Done

Studics and staff activity uscful to LAFFC preceded its creation in most of the large,
and some of the other, countics. Unusually broad county gencral plans, analyses of
service needs, metropolitan problems, special districts and their reorganization, and city-
county relations arec among them.

Many LAFCs have made their own staff studics, ranging from analysis of a major pro-
posal before LAFC to a gencralized treatment of a common service or structural prob-
lem. Included have been transit service areas, water agency overlaps, lighting district
consolidation, fire service areas and consolidation, city versus regional provision of
services, the boundaries or service areas of all local agencies, and city expansion areas.
Some LAFCs have requested plans, service arca projections, and other information of
all local agencies as the first step in developing a LAFC plan. A few LAFCs have had
outside consultants prepare a total analysis of an unincorporated area, or countywide
graphic matcrials for LAFC hearings, showing agency boundaries, facilitics, service
arcas, topography, and the like.

Formally or informally, some ILATCs are studying the need or opportunity for eliminat-
ing city-district overlaps, the dissolution of dormant districts, district consolidation and
reorganization, or the merger of districts with cities, including the new subsidiary dis-
trict concept, or with countics where the districr or districts are virtually countywide
and the service in question lends itsclf to county administration. As occasion arises, these
LATCs arc then able to push the implementation of various aspects of such a program.
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What Is Contemplated

In terms of likely future studies, most LAFCs feel a need to study districts and their
reorganization, or ultimate local agency scrvice arcas. Many are also interested in a land
usc mventory, governmental inventory and analysis, analysis of existing city boundaries,
and LAFC policy development studies to implement the foregoing. Some of the above

studics have already been authorized, usually as part of a broader federally-aided county
planning or transportation study,

Several LAFCs want to make their own studics with federal financing. In some cases

the other phases of a possible broader study have already been done, or are not desired
by the county departments concerned.

In others, LAI'C prefers its own study in order to directly control it, identify it with

LAFC rather than the county, and avoid delays. LAFC eligibility for federal assistance
is now in the process of being clarified.

In other cases, study needs have not yet been put in specific shape by LAFC, or have

not yet gained support from the local agencies involved, including district participation
and county financing.

Most contemplated LAFC studies do not overlap planning or other established study
fields. The implementation of the resulting plans, policies and programs, however, might
well overlap many other fields and agencies outside LAFC. They include county, city,
and district governing boards and policies (for example, a strategy to climinate unin-
corporated pockets), as well as such functional fields as planning and public works. This
problem of implementation is not yet clear enough to permit analysis, though some of
LAFC’s tools and constraints have alrcady been suggested in this survey report.

In terms of related studies, it should be noted that in a number of counties local com-
munitics are now getting into new federal programs—in cconomic development, hous-
ing and urban affairs, and agricultural development—which makes grants available for
public facilitics if there is a comprehensive local plan. Since governmental devices will
be needed to install and operate these facilitics, LAIFC is likely to become involved.

The Potential

Two specific possibilities noted during the study are (1) the coneept of the urban
expansion zone and (2) the activity of countywide local ageney rescarch and study
coordmation, "There are others as well.

I. The Urban Expansion Fone

Among the planning tools LAFCs are beginning to develop is the “expansion zone”,
“sphere of influence”, or “boundary agreement” coneept for cities. Most of the large,
and some smaller, LAFCs are engaged in this efTort in some form. Initially it may be
mtended merely to avoid competing annexation proposals, or to ascertain city plan-
ning arcas, but its potential goes much further, coming close to a joint L/\I'f: and
planning ageney general plan. A complete approach might include the following (a
synthests of what 1s contemplated in San Bernardino and San Mateo Counties):

Agreement as to city areas, a joint product of LAFC and planners, encompassing
the approaches and objectives of both (virtaally identieal, moany ease). T'he areas
could actually he worked out by the cities, the connty, LAFC, and the respective
planning commissions to serve as a guide for their respeetive activities.

In some cases the city areas will include a great deal of surrounding territory, or
will tend to divide up the entive area, assuming everything will cventually be urban,
If greenbelts or bullers between cities are desired, they should be protected from
this rendency.
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: In addition to the long-term arcas of present cities, the arcas of future citics and
f unincorporated centers could also be included, if necded. A frequent advantage of
‘ the areas (as well as of LAFC itself) is to discourage development deals and inter-
jurisdictional competition.

Within such arcas, intensive planning of development and government can then
take place. On the development side, planning, zoning, subdivision standards, cte.,
for the unincorporated portion can be coordinated with, and perhaps even turned
over to, the city. In the absence of a city they would be tailored to the local situa-
tion.

On the governmental side, extension of services by, and annexation to, the city
would be staged into the balanee of the area. "Uhis would include services via service
arcas or joint district agreements, il not by the city, then by coordinated temporary
devices; programming of capital improvements (roads, utilitics, parks, cte.); and,
an anncxation program including timing devices, and so forth. Piccemeal annexa-
tions might then appear more reasonable, as they always do when they are part of
a plan. Such a planis more feasible where no competing districts exist, or where
they can be coordinated with the plan. In any case, conflicting district annexation
and formation proposals would be denied by LAFC, Again, in the absence of a
city, the plan would aim av an appropriate long-term community governmental
structure.

An optional relaced element could deal with regional services and district reorgan-
Ization.

2. Local Agency Research and Study Coordination

In large countics with aggressive LAFCs and complex governmental and growth
problems, LAI'Cs and planning are beginning to be regarded as part of the same
process. LAICs can already control most of the development in a county, making
unavoidable the question of what kind of future communitics are desired. Ilven when
making purely governmental structure decisions, LAFCs nced a broad range of infor-
mation in the ficlds of land use, socio-cconomic dharacteristics, housing and public
service needs, and so forth. ] T

Some of the relations between LAFCs and planning have already been noted, par-
ricularly with respeet to the review of current proposals. "There is an additional
potential for a general continuing relationship as LAFCs move farther into the ficld
of studics and plans. .
Planners do rescarch and have access to information of continuing value to LAFC.
In addition, planners have developed studies and plans—or hope to—which overlap
potential LAI'C fields. Looking at the entire spectrum of rescarch and studies done
and still neceded in most counties, there may well be some areas best suited to planning,
others to LAFC, and still others to a joint approach. Among the latter, an example
is rescarch into the most efficient size for various jurisdictions, services, time stages,
and other conditions.

In addition, while most LAFCs work closely with county planners, they have yet to
make full use of city and district planners, and hence to develop the unique LAFC
potential for integrating countywide expertise, views and jurisdictions into a total
local governmental approach and program.

What is suggested here is that local officials consider pulling together a countywide
working arrangement of LAFC, local planning agency, and other city, county and
district officials to look at the entire spectrum of the research and studies that have been
done and those that still need to be done, and then to coordinate, on a continuing basis,
both the use of what exists and the acquisition of what is needed.

-~
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Examples of what has already been done by some LAFCs in this direction include:

a.

C.

d.
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Advisory committees to LAFC exist in a number of counties, with a composition
similar to that of the old boundary commission—planning dircctor, public works
dirccetor, assessor, and, in one county, many more Ilt,p'utmult heads. In addition to
advising LAKC, cither periodically or on cach proposal, the committec may also
advise the county on other matters such as subdivision review.,

In one county a LAFC advisory committee has just been formed, comprising the
county planning and public works dircctors, representatives of water, sanitation, and
other utility districts and the utility companies. It is to work out agency scrvice areas,
as well as to consider other problems, the need for studies, and so forth. Another
LAFC has established two committees, one representing cities and the other districts,
to assist in developing LAFC guidelines and on other matters.

A large LATC has just cstablished a study committee, made up of city and county
planning and administrative people, to meet pcuodlcqlly and discuss common mat-

ters. So far, this is dirccted more at planning concepts and approaches than at
studies.

The executive officer of another large LAFC meets regularly with the county’s
regional planning staff to develop a joint approach toward policies, studies, etc.

Several LAFCs take advantage of city planning departments and data in reviewing
specific proposals or gencral problems. Somewhat similarly, where city-county plan-

ning activity is closely coordinated—often including a working committee—there
may be byproducts, such as studics, useful to LAFC.




VI. LAFCs AND THE REGIONAL PICTURE

SOME LOCAL AGENCY FORMATION COMMISSIONS ARE DEVELOPING A
MULTI-COUNTY REGIONAL VIEWPOINT THROUGIL THE NATURIE OF THIEIR
CONCERN FOR REGIONAL PROBLIEMS.

Do l_./.:}l“(:s relate regionally? “The survey explored this question, and finds that “re-
gional” has two different, though occasionally inter-connected, meanings in the field.

“Regional”™ As Counly or Area Planning

This definition is relevant to planners and to the discouragement of urban sprawl in
some counties. Ieis similar 1o the city-county planning and zoning coordination dis-
cussed earlier, but emphasizes the total county area, as against the interests and territory
of the jurisdictions which divide it up. It assumes that if there are various agencices (i.c.,
citics and countics) in control of the development of various portions of an arca, cach
will have different standards, cach will compete for the most lucrative development
(c.g., shopping centers), cach will be guided by its own, rather than the area’s interest,
and developers will take advantage of any weaknesses in this divided front. What land
usc one jurisdiction permits may then have a detrimental impact on what the others can
permit.

As a solution, some planers urge a “regional” approach to development—a single county-
wide planning program, uniform standards for zoning, subdivision and building activ-
ity. This may be advocated by cities, where county standards are low, or the county is
not providing regional, as opposed to unincorporated arca, facilities. Some county plan-
ners feel the county takes a regional land use view while the cities do not, and urge
greater county control of general planning throughout the county. They point out that
LAEFC can serve as a back-up for county general planning.

“Regional” as Multi-Counly

Regional arcas are normally thought of as multi-county aggregations related to physical
problems (smog), socio-cconomic needs (rapid transit), or used as the geographic base
for certain districts, state boards and studics, as well as for deseribing such metropolitan’
arcas as thosc around Los Angeles and San Francisco. In the latter two cascs, voluntary
associations of counties and cities have formed to deal with a multitude of common
problems, some of which might otherwise force the creation of new regional agencies
mdependent of, and not initiated by, the cities and countics.

These arcas are extremely broad geographically, varying with the particular need at
hand, though once established a regional political-governmental mechanism might deal
with a variety of needs only looscly related geographically. In any case these are, by
definition, nceds excceding a county’s boundarics and thercfore exceeding the ability of
traditional local government, in which the county is the largest possible unit, to meet
them. That 1s why they arc called regional.

The use of regional special districts to meet such needs is limited by conflicts with the
existing governmental structure, by the danger of proliferation as cach new need arises,
and by their unsuitability to some needs. Among the latter are ad hoc problems that may
overlap county boundaries and require no more than temporary technieal and policy
coordination, or the extension of an existing agency across county lines. Ioxamples found
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during the study included water supply, sanitation, soil conscrvation, irrigation, mos-
quito abatement, and the like.

LAFCs arc created in cach county with responsibilities centered in their county. They
can cooperate with cach other in the county-by-county implementation of a regional
plan, though no region has yet adopted such a plan. If regional planning by Southern
California Association of Governments or the Association of Bay Area Governments,
for example, produced featurcs which fell within LAFCs sphere, cach LAFC—and all
of them jointly and voluntarily—could and very probably would assist in its implemen-

tation. As such plans evolve, therefore, it will be desirable for LAFCs to become
involved.

Whether LAFCs themselves should jointly undertake regional studies and plans is an
interesting question for the future. For the present they have not yet done the studies
they would like to do, and need to do, within their own counties.

Mecanwhile, the study did find the following LAFC practices with respect to regional
arcas:

—They can have a regional “awarencss” by keeping in touch with regional problems,
activitics, and organizations. This 1s done through commission members active in re-
gional affairs, through monitoring and reporting by the executive officer and county
planning department, and similar informal means.

—Virtually all LAICs cooperate with adjacent LAFCs. "This is frequently triggered by
a district proposal crossing county lines. The “principal” LAFC may refer the pro-
posal to the sccond LAFC, or a joint mecting may be called. LAFCs with persistent
cross-boundary problems can hold gencral joint mectings from time to time,
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APPENDIX A

CASE STUDIES

Establishing City Expansion Areas

1.

Ina large county, a six-square mile area had failed 1o incorporate separately and was
now the target of aggressive annexation preparations by the three surrounding citics,
When one of them proposed a small annexation in a part of the area sought by all
three, LAFC realized a gencral solution was needed before things became further
complicated.

[t delayed the annexation, asking the three cities to mutually work out the ultmate
boundarics of cach in this arca. ‘T'he city planning directors, who were given the job,
were unable to reach agreement, duc to the heavy political content of the issuc.
LALFC staff then studied and recommended expansion boundaries which the commis-
sion adopted. So far, annexation proponents have gone along with this plan, rather
than to seck changes in it. In addition, special district reorganization in the area is
being coordinated with the plan for city growth. Later, LAFC adopted expansion
arcas for two other cities and is considering several more, including one which would
protect an established unincorporated community from annexations until projected
growth makes incorporation feasible.

In another large county with a sprawling unincorporated urban arca, the problem
was the kind of governmental evolution LAIC should favor, and was triggered by
conflicting incorporation and annexation proposals. Of the alternatives, two (city-
county consolidation and mass annexation to the central city) were rejected as im-
practical, and one (continued unincorporated status) as unstable.

There remained evolution of either a large number of smaller citics, or a small number
of larger citics. Both the conflicting proposals would have contributed to the former.

The incorporation comprised a small part of the arca and a population of 20,000. The-

annexation, to a small adjacent city, comprised the commercial portion of the incor-
poration arca and if approved would virtually preclude later incorporation.

LAFC favored evolution of a small number of larger citics and delayed both pro-
posals asking the incorporation proponents to try to get together with adjacent arcas
and come back with a proposal comprising 50,000-70,000 population. They will
apparently succeed in doing this. T'he annexation proponents were asked to expand
their proposal five-fold to take in adjacent residential and open areas and instcad
dropped the proposal altogether.

A LAFC argument for larger citics, incidentally, was to make feasible city, rather
than continued district, provision of many urban scrvices.

In a medium-sized residential county where two citics had chaotically inter-mixed
boundarics, LAFC staff developed a rational new line and proposed it to the cities.
Both rejected it, saying they could work out their own line, which they proceeded to
do. Though perhaps not as rational as the original LAFC line, it is heing used by the
citics and LALFC as a workable basis for exchanging territory.
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In a medium-sized residential-agricultural county, city annexation of 50 acres of land
in an agricultural area was proposed, connected to the city by a long strip. Major
shopping center land use was indicated by the proposal which appeared to have a
speculative rezoning motivation.

"T'he commission disapproved the proposal, on the recommendation of the exccutive
officer (who is also a county planner), using the following grounds: a) the area was
not growin% rapidly enough to support a major center; b) to the extent the center
was successful, 1t would harm the growth of the existing city business district; ¢) it
would be expensive to serve; and, d) it would be a leap-frog development into an
agricultural area, contrary to county policy and sctting a dangerous precedent for
the entire valley. Given the conservative nature of this county and the enthusiasm
of the city for the annexation, the most effective grounds were probably the last.

' | i : Discouraging Urban Sprawl
i i
|

Planning Coordination -

5.
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In a medium-sized county, city anncxation of 1,100 acres, in the process of being
developed, was proposed. It presented LAFC with two problems:

—Though the arca was alrcady planned and zoned by the county some of the owners
expected additional commereral zoning from the city. LAFC's solution was to ask
the city to first pre-zone the arca (by implication to agree not to change the exist-
ing zoning), which the city did.

— T'he fire district serving the arca would have lost the heart of its assessed valuce as
well as its only station (after annexation cities can still detach fire district territory
without LAFC approval). LAFC’s solution was to ask the city and district to first
jointly work out firc protection problems (implying that the alternative was use
of the District Reorganization Act). "T'he two ageneies reached an agreement under
which the eity would proteet the remainder of the district.

LAFC then approved the annexation.
In a large county, rezoning of an unincorporated area parcel from residential to com-
mercial was denied by the county. The owner then proposed annexation to the near-
est city which would grant the rezoning. However, the annexation was contrary to
scveral LAFC guidelines, cven though this LAFC strongly favors city annexation:
it had a cherry-stem shape, with a long connecting corridor running out from the
city; it took in revenue-producing territory only, rather than including other land
uses nearby; and it divided up an unincorporated area.

LAFC stafl could have expanded it hboundaries but the LATC was not yet sure of

the best long-term pattern of city government for this general area. So they asked the

city to justify the rezoning; satisficd on this point they asked the county planning
department if it could reconsider the rezoning in shipghthy diflerent form, which 1t

did and granted (the carlier denial had been on technical grounds). LAFC then

denied the annexation.
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1/1/59-
1/1/61

1/1/61-
/63

1/1/63-
1/1/65

APPENDIX B—Continuved

2. CITY GROWTH—AREA AND POPULATION
Existing Cities New Cities Total
Popudation Sq. Mile Population Sq. Mile

Increase * Increase

Population Sq. Miles  Increase Increase

...... 734,482 296 181,923 70 916,405 366
789,039 229 89,860 41 878,899 270
________ 1,057,547 253 130,632 92 1,188,179 345

* Includes internal growth, as well as annexations

Source: Division of Highways

Note: As of 1/1/59, there were 351 cities with 10,383,903 population and 2,636 square miles. As of 1/1/65 there
were 393 cities with 13,359,756 population and 3,617 square miles, The averape city popularion had increased
[rom 29584 1o 33,000, and size D inereased from 7.51 sarare miles to 9200 the pereentage of the State's
total population Tiving inside municipal boundaries had increased (rom 685 to 727, As of 1071766 there are
399 cities with an estimated total population of 14,100,000,

3.

IYire Protection
Sanitary and Sanitation
County Service Areas?

County Water

Community Services?

Park & Recreation
Other

Tonal

NUMBERS OF DISTRICTS, BY SELECTED TYPE'

1955-56 1959-60 196364 1964-65

4510) 455 4710) 469

246 263 272 270

12 35 171 211

125 168 205 209

40 85 125 131

87 94 103 108

IR0 202 Y 2,115

2,780 L2 oY 1,524

Souree: Ste Convroller, “Aoed Repone o Ficoe il D eoeactions Concerninge Special Disiviets ol California,”

lxeluding irvigation and school distriets; the distriicr types selected are those felt mose elosely relaed o urban
growth, Nuwmerous districts under “other™ include cemetery, lighting, nmaintenance, reclimation, soil con-

servation, and Calilorni
ln 1955 56, the community
mto use,
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