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PREFACE 

E n t i t l i n g  t h i s  r e p o r t  " T h e  P o l i t i c s  o f  Change i n  L o c a l  

G o v e r n m e n t  Re fo rm"  we a r e  c o n s c i o u s  o f  t h e  u s e f u l n e s s  a n d  t h e  

i m p o r t a n c e  o f  d e f i n i n g  t h e  b o u n d a r i e s  t h a t  we h a v e  s e t  i n  o u r  

d i s c u s s i o n  o n  t h i s  t o p i c .  The p u r p o s e  o f  t h i s  r e p o r t  i s  n o t  t o  

p r e s e n t  a n  e x h a u s t i v e  d e s c r i p t i o n  o f  c o n t e m p o r a r y  p o l i t i c a l  change 

i n  l o c a l  g o v e r n m e n t s  t h r o u g h o u t  t h e  S t a t e  o f  C a l i f o r n i a  b u t  r a t h e r  

t o  b e g i n  t e n t a t i v e l y  t o  v i s u a l i z e  t h e  p r o c e s s  o f  c h a n g e ,  t h a t  i s ,  

t h e  o p e r a n t  mechan isms  t o  c h a n g e  e v e n t s  i n  l o c a l  g o v e r n m e n t .  

We h a v e  c o n c e n t r a t e d  o n  why c h a n g e  h a p p e n s  a n d  how change 

i s  a c c o m p l i s h e d  b e c a u s e  we a r e  d i r e c t i n g  t h i s  s t u d y  a t  p u b l i c  

z d m i n i s t r a t o r s  who a r e  p r o b l e m  s o l v e r s  a n d  n e e d  a  d e s i g n  f o r  

a c t i o n .  Such  a d m i n i s t r a t o r s  a r e  r a i s i n g  f u n d a m e n t a l  q u e s t i o n s  

t h a t  a r e  b a s i c  t o  r e f o r m  e f f o r t s .  T h e y  a r e  a s k i n g  s u c h  q u e s t i o n s  

as  why c h a n g e  t a k e s  p l a c e ;  i s  l o c a l  g o v e r n m e n t  t o o  i n f l e x i b l e ,  

t h e  l a w  s o  c o m p l e x  and t h e  b a r r i e r s  s o  immense t h a t  o n l y  g i f t e d  

and u n u s u a l  p o l i t i c i a n s  c a n  c a u s e  c h a n g e  t o  o c c u r ?  ( I n  1 9 7 0 ,  

t h e  C a l i f o r n i a  C o u n c i l  o n  I n t e r g o v e r n m e n t a l  R e l a t i o n s  c o m p l e t e d  

a  s t u d y  e n t i t l e d  "The  A l l o c a t i o n  o f  P u b l i c  S e r v i c e  R e s p o n s i b i l i t y . "  

Much c a n  be  s a i d  a b o u t  t h e  t h e o r y  p r e s e n t e d  i n  t h i s  d o c u m e n t .  

However ,  a  number  o f  k e y  l o c a l  g o v e r n m e n t  o f f i c i a l s  made a  v e r y  

s p e c i f i c  r e q u e s t  w h i c h  i s  r e l e v a n t .  T h e s e  o f f i - c i a l s ,  i n c l u d i n g  

a  number  o f  t h e  B o a r d  o f  D i r e c t o r s  o f  t h e  L e a g u e  o f  C a l i f o r n i a  

C i t i e s  a n d  t h e  C o u n t y  S u p e r v i s o r s '  A s s o c i a t i o n  a n d  s e v e r a l  c i t y  

managers  a n d  c o u n t y  a d m i n i s t r a t i v e  o f f i c e r s ,  a s k e d  t h a t  r a t h e r  



t h a n  a  b r o a d  s t u d y ,  t h e  C o u n c i l  s h o u l d  d e v e l o p  a  m e t h o d o l o g y  

c o n c e r n i n g  j u s t  how s u c h  a  r e a l l o c a t i o n  s h o u l d  t a k e  p l a c e ,  f i n d  

o u t  w h a t  i s  g o i n g  on  and  s e e k  t h e  a n s w e r s  o f  w h a t  e x a c t l y  a r e  

t h e  p o l i t i c s  o f  c h a n g e ) .  

We a r e ,  t h e n ,  t r y i n g  t o  r e s p o n d  t o  t h e s e  q u e r i e s  and  o u r  

own p e r c e p t i o n  o f  t h e  n e e d  f o r  a n s w e r s  t o  some o f  t h e s e  q u e s t i o n s .  

P a s t  a n d  e x i s t i n g  p r o b l e m s  i n  l o c a l  g o v e r n m e n t  a r e  c i t e d  i n  t h e  

b o d y  o f  t h e  r e p o r t :  t h e  q u e s t i o n  o f  a  c l i m a t e  f o r  c h a n g e  i s  v i e w e d  

a n d  b a s e d  u p o n  o u r  f i n d i n g s  f r o m  t h e  s t a t e w i d e  s u r v e y  we c o n d u c t e d  

among l o c a l  g o v e r n m e n t  o f f i c i a l s ,  t h e  i n t e r v i e w s  we h a d  w i t h  some 

o f  t h e s e  i n d i v i d u a l s  and  t h e  d o c u m e n t s  we s t u d i e d ,  c o m p o n e n t s  o f  

a  c h a n g e  s t r a t e g y  a r e  g i v e n .  F u r t h e r m o r e ,  t h e  r o l e  o f  t h e  change 

a g e n t  o r  i n i t i a t o r  i n  t h e  p r o c e s s  o f  t h e  p o l i t i c s  o f  c h a n g e  i s  

s u g g e s t e d  b e c a u s e  t h e  a u t h o r s  f e e l  t h a t  t h i s  c h a r a c t e r ' s  b e h a v i o r  

i s  v i t a l  t o  a  s u c c e s s f u l  o u t c o m e  i n  t h e  l i n k  o f  e v e n t s .  

We h a v e  i n c l u d e d  t h r e e  c a s e  s t u d i e s  on  c o n s o l i d a t i o n  e f f o r t s  

i n   an D i e g o ,  C o n t r a  C o s t a  a n d  S a c r a m e n t o  C o u n t i e s .  We h a v e  chosen  

t o  e x p l o r e  i n  d e p t h  t h e  t o p i c  o f  c o n s o l i d a t i o n  i n  o u r  d i s c u s s i o n  

o f  p o l i t i c s  o f  c h a n g e  b e c a u s e  c o n s o l i d a t i o n  i s  a  h i g h l y  v i s i b l e  

r e f o r m  e f f o r t  t h a t  i s  o c c u r r i n g  t h r o u g h o u t  t h e  S t a t e  o f  C a l i f o r n i a  

a t  t h e  p r e s e n t  t i m e .  We hope t h a t  t h e  c a s e  s t u d i e s  b r o a d e n  t h e  

r e p o r t ' s  scheme. They  a r e  i n t e n d e d  t o  b e  o p e r a t i o n a l  l e s s o n s  w h i c h  

i l l u s t r a t e  t h e  p o l i t i c s  o f  c h a n g e  a t  w o r k  i n  t h r e e  g e o g r a p h i c a l  

a r e a s  i n  t h e  s t a t e .  W h i l e  t h e s e  c a s e s  a r e  n o t  n e c e s s a r i l y  p r o -  

p o s e d  a s  m o d e l s ,  we r e a l i z e  t h a t  t h e r e  i s  a  p l e t h o r a  o f  p r o b l e m s  

i n  l o c a l  g o v e r n m e n t  w h i c h  c r e a t e  a  s e p a r a t e  r e a l i t y  f o r  e a c h  



community (i.e., their style in the change effort will be based 

on their special needs and institutional arrangements). We be- 

lieve that they are useful because these are the experiences of 

successful and unsuccessful administrators and elected officials 

throughout the state. The conclusions of the report are a result 

of talking with these persons. 

Finally, our report tries to be objective. Put in another 

way, we do not assume any stance. We do not advocate change or 

restructuring of any kind. What a community does or plans to do 

should remain up to the jurisdiction's leadership based on the 

unique facts of the community. We do feel, however, that it is 

timely to study in practical form the ways in which change occurs 

when it does. Techniques of change and discussion of these tech- 

niques lag behind techniques cf gorernmect. In this examination 

of change on the level of local government we summarize our find- 

ings based on our investigation. 

RONALD B. FRANKUM 
Project Director 

VIGO G. NIELSEN, JR. 
Assistant Project Director 



FOREWORD 

This report was authorized and compiled under a contract dated 
July 1 ,  1972, between the Office of Intergovernment Management, 
State of California, and the Institute for Local Self Government, 
Berkeley, California. 

In general, the Project Direct.or, Mr. Ronald B. Frankum, and 
the Assistant Project Director, Mr. Vigo G. Nielsen, Jr:, con- 
ducted this study in coordination with the staff of the Council 
o f  Intergovernment Relations and with the Governor's office, 
which was initiating a program for the study of restructuring 
of local government. 

This study, following previous C.I.R. activities, is part of a 
statewide undertaking to modernize and improve California local 
government, increase its responsiveness, efficiency and economy. 

This particular report, using documented case material, focuses 
on the process---"How to"---by which political and administrative 
leadership is employed to bring about reallocation and reorgani- 
zation. 

Under the contract, the investigators were to provide the neces- 
sary "real world" insights into what happens to bring about 
change in local governmental structures. The investigators were 
not charged with providing an exhaustive analysis but, rather, 
to find, examine and document the practical methodology of change. 

The project was performed under the general direction of Randy H. 
Hamilton, Ph-D., former Executive Director of the Institute, and 
the final report was edited by its present Executive Director. 

January 31, 1974 
John C. Houlihan 
Executive Director 
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CHAPTER ONE 

REALISMS OF LOCAL GOVERNMENT REFORM 

In the more recent years prior to World War 11, California 

enjoyed a local government system that generally seemed rational 

and responsible. The postwar years saw the phenomenal growth, 

not only of the state's population, but of government machinery 

on all levels. There was also greater external influence on 

local government by the federal and state governments. With the 

change in the system created by these and other factors, California 

officials attempted to avoid what they considered errors of local 

government on the eastern seaboard. To a large extent, they 

were successful; California's local governments are characteris- 

tically less partisan; there are city manzgers in California and 

strong mayors do not dominate local government; there are no ward 

or district elections; the merit system is favored over patronage 

and there are state controls that constantly emphasize that the 

city is the creature of the state. 

Despite this effort and the concurrent unique quality 

of California local government, a policy which is still undergoing 

change, this sector of government has not been spared criticism 

in recent years for its shortcomings. The charge has been raised 

that the many levels of government, local government among this 

collection, are becoming functionally more alike. Furthermore, 

they increasingly provide for indirectly accountable bodies and 

the number of special districts has grown profusely. On a statewide 



basis no general plan of governmental organization has been 

devised, no systematic procedures are being developed and no cri- 

teria for governmental change has been formulated for such develop- 

ment. 

In the past, it was relatively easy to establish new 

local units through municipal corporations and district formations. 

California was growing and there was space to grow. Now, combining 

cities with one another and effecting interdistrict and intercounty 

consolidations has become more difficult, if not impossible. For 

example, there are only two instances, in recent history, of city 

level consolidation and only one other is presently being con- 

sidered. 

No intercounty consolidations have ever taken place, and 

urban development has far outrun municipal annexations. Densely 

settled unincorporated areas have been able to avoid attempts by 

cities to bring them within their boundaries, and some cities 

have refused to make what they consider to be "uneconomical" 

annexations. Problems common to cities and neighboring fringes 

have continued, and some unincorporated urban areas have developed 

into tax havens which avoid sharing their financial wealth. 

Attempts in the state legislature to change the unfair, cumbersome 

annexation laws have met with little success. A harmful result 

of this existing local government pattern (often overlapping, 

incoherent and weak) is decreased public control and accountability. 

Citizens, whom government serves, have enough difficulty keeping 

abreast of the news of national, state and local governments but 

the proliferation of the number of local units has made their 



civic task almost impossible. The number of governmental agencies 

in a single community baffles even the most knowledgeable con- 

stituents, and sifting through the barrage of continually changing 

information provided by these agencies is a formidable citizen's 

assignment. Furthermore, i f  the government structure is publicly 

remote, a s  may be the case when governing boards consist entirely 

of persons appointed to those positions, this problem of communica- 

tion worsens. 

The current local g0vernmen.t maze also contributes to 

broad differences between service needs and financial resources. 

Not only are these services and financial disparities unreasonable, 

but deficiencies in services and regulation sometimes burst out of 

the poorer areas and produce territorially wide-range problems. 

Philosophically, state and federal governments caa be 

blamed for the failure of local governments to reorganize and work 

out their mutual protilems. Many state and federal policies have 

had unfortunate effects on local governments. They have divided 

responsibilities among many jurisdictions, have made the single- 

purpose special districts potentially the most flexible solution 

to areawide problems; and have increased the social and economic 

disparity among local units in metropolitan areas or have required 

the state legislature's imposition of a "single state agency" 

which fragments administration. Despite the propensity of each 

federal department to set up its own local counterpart, some 

federal legislation and administrative regulations focus on the 

need for general purpose local government and the formation of 

areawide planning and implementing jurisdictions. 



Although no contemporary major planned restructuring of 

local government has occurred in California, there are tools and 

devices available which allow reorganization to take place. One 

example is the Local Agency Formation Commission (hereinafter 

called "LAFCO") which was established in 1965 in each county. The 

Commission may approve or deny the proposed formation, dissolution 

or change in boundaries of cities and special districts. Recent 

legislature has directed these agencies to determine spheres of 

influence for each government in the county and to establish a 

comprehensive plan of local governmental structure. Still, no 

Commission has yet to attempt the latter plan although some profess 

to be in the process of implementing the directive. 

The District Reorganization Act of 1965 is another con- 

structive device. It deals primarily with special districts. 

Joint Power Agreements have been used throughout the state by 

local government units to accomplish temporary solutions and better 

coordination between units of government. 

Other reforms which affect local government are multi- 

farious. These reforms may be as broad as a sweeping change caused 

by a constitutional convention or as small as a constructive adminis- 

trative reorganization within a city department. In between, there 

are major administrative reorganizations within cities and counties, 

dissolution of similar functional jurisdictions, some major city- 

county consolidations and even talk of new forms of government. The 

fact is that reform in local government - is occurring, and while much 

of the criticism directed at governments' shortcomings is valid, 

critics who maintain that those structures are stagnant are far from 



r e a l i t y .  L o c a l  g o v e r n m e n t  i s  i n v o l v e d  i n  a  c o n s t a n t  movement o f  

c h a n g e ,  r e s p o n d i n g  t o  t h e  c o n t i n u i n g  p r e s s u r e  f o r  s u c h  change .  

I n  o n e  c i t y  t h e  c h a n g e  may be m o r e  s t r e e t  l i g h t i n g  t o  d e t e r  c r i m e ,  

A n o t h e r  c i t y  may b e  p r o v i d i n g  m o r e  p a r k  s p a c e  f o r  r e c r e a t i o n a l  

p u r p o s e s  a n d  s t i l l  a n o t h e r  may b e  a i m i n g  a t  a  r e d u c t i o n  i n  t a x e s  

e v e n  if i t  means c u r t a i l i n g  some m a j o r  g o v e r n m e n t a l  s e r v i c e s .  

N e v e r t h e l e s s ,  w h i l e  i t  i s  d e m o n s t r a b l y  t r u e  t h a t  r e f o r m  

a n d  c h a n g e  a r e  t a k i n g  p l a c e  a t  t h e  l o c a l  g o v e r n m e n t  l e v e l ,  i t  i s ,  

i n  s h o r t ,  e q u a l l y  t r u e  t h a t  t h e  demand f o r  c h a n g e  and r e f o r m  i s  

n o t  s l a c k e n i n g .  T h e  c h a l l e n g e  t h a t  t h e s e  demands i m p l i e s  f a c e s  

a d m i n i s t r a t o r s ,  a n d  t h e  manner  i n  w h i c h  t h e s e  p e r s o n s  c h o o s e  t o  

r e a c t  t o  t h e m  w i l l ,  i n  l a r g e  p a r t ,  e i t h e r  a g g r a v a t e  o r  a m e l i o r a t e  

c o n d i t i o n s .  

What o f t e n  c a u s e s  s e t b a c k  i n  a  d e t e r m i n e d  e f f o r t  t o  p r o d u c e  

c h a n g e  a r e  t h e  f a c t o r s  c e n t e r e d  a r o u n d  a  l a c k  o f  u n d e r s t a n d i n g  a b o u t  

how c h a n g e  o c c u r s  a n d  f a l l a c i o u s  n o t i o n s  a b o u t  c h a n g e  phenomena i n  

g e n e r a l .  The  p r e s e n t  s t u d y  r e v e a l e d  t h a t  i n d i v i d u a l s  who a r e  c o n -  

f r o n t e d  b y  p r o b l e m s  w h i c h  r e q u i r e  a  c h a n g e  s o l u t i o n  f r e q u e n t l y  

l a u n c h  i n t o  s u c h  c o m p l e x  i s s u e s  b y  s t u d y i n g  o n l y  t h e  o b j e c t i v e  

f a c t s .  W h i l e  s u c h  a n  e x a m i n a t i o n  i s  u n d o u b t e d l y  n e c e s s a r y ,  i t  

o f t e n  r e s u l t s  m e r e l y  i n  a  s t a t e m e n t  o f  t h e  p r o b l e m  t h a t  d o e s  n o t  

e x p l i c i t l y  a d d r e s s  m e t h o d s  o r  s t r a t e g i e s  f o r  s o l v i n g  t h a t  p r o b l e m .  

The  need  f o r  s u c h  a d i s c u s s i o n  i s  o n l y  t o o  o b v i o u s .  Change s t r a t e g y  

i s  a n  a r e a  i n  w h i c h  t h e  p r a c t i t i o n e r  m u s t  be c o n c e n t r a t i n g  a  s i z a b l e  

p o r t i o n  o f  h i s  c r e a t i v i t y ,  e n e r g y  and h a r d  w o r k .  H o p e f u l l y ,  t h i s  

r e p o r t ,  w h i c h  l o o k s  a t  t h e  q u e s t i o n  o f  s t r a t e g y  a s  w e l l  as  t h e  w h o l e  

gamut  o f  p o l i t i c s  o f  c h a n g e  on  t h e  l o c a l  g o v e r n m e n t  l e v e l ,  w i l l  be  

u s e f u l  t o  p e o p l e  who a r e  w o r k i n g  i n  t h e  c h a n g e  a r e n a ,  



An e x a m p l e  o f  a  t y p i c a l  e v e r y d a y  i n s t a n c e  o f  t h e  p o l i t i c s  

o f  c h a n g e  h e l p s  p r o v i d e  a  c l e a r e r  p i c t u r e  o f  t h e  r a m i f i c a t i o n s  o f  

a  c h a n g e  e f f o r t  a n d  t h e  d i f f i c u l t i e s  i n h e r e n t  i n  i t .  

CASE STUDY # 1  

"My name i s  N.  A.  I was a  p u b l i c  a d m i n i s t r a t o r  
h e r e  i n  C a l i f o r n i a .  A l l  o f  my l i f e  I ' v e  been  a n  
a c t i v i s t  a n d  am known b y  my c o n t e m p o r a r i e s  a s  a  
h a r d w o r k i n g ,  7 0 - h o u r - a - w e e k  a d m i n i s t r a t o r .  I n  
r e c e n t  y e a r s ,  my j u r i s d i c t i o n  was c o n s t a n t l y  f a c e d  
w i t h  b u d g e t  c r i s e s  b e c a u s e  o f  t h e  somewhat  s t a t i c  
r e v e n u e  b a s e  a n d  g r o w i n g  demands f o r  new s e r v i c e s .  
N o t  l o n g  a g o  t h e  b u d g e t  c r u n c h  became c r i t i c a l .  
B e i n g  a  s t u d e n t  o f  p u b l i c  a d m i n i s t r a t i o n ,  I ' v e  
a l w a y s  t r i e d  t o  k e e p  u p  on  new management  c o n c e p t s ,  
e v e n  t h o u g h  my r e a d i n g  p i l e  i s  a  y e a r  b e h i n d .  W i t h  
t h e  f i s c a l  p r o b l e m  b e i n g  w h a t  i t  was, I d i d  w h a t  I 
f e l t  had  t o  be d o n e  ... I s a t  down and  b r a i n s t o r m e d  
w h a t  t o  d o .  A f t e r  a  c o u p l e  o f  d a y s ,  t h e  a n s w e r  came 
l i k e  a  b r i l l i a n t  f l a s h .  The s o l u t i o n  t h a t  was a v a i l -  
a b l e  w o u l d  b e  t r i c k y  y e t  i t  w o u l d  n o t  o n l y  i m p r o v e  
t h e  l e v e l  o f  s e r v i c e s  b u t  i t  w o u l d  s a v e  some d o l l a r s .  
T h e r e  was n o  d o u b t  t h a t  i f  i t  w o r k e d ,  my c a r e e r  w o u l d  
b e  enhanced .  B e s i d e s  t h e  p l a n  was s o  o v e r w h e l m i n g l y  
l o g i c a l  t h a t  n o  p e r s o n  i n  h i s  r i g h t  m i n d  c o u l d  oppose  
i t .  i c a l l e d  i n  my s e c r e t a r y  and  d i c t a t e d  a  memo t o  
t h e  c o u n c i l .  I t  was d e t a i l e d  a n d  p r o f e s s i o n a l .  I n  
f a c t ,  I p r i d e  m y s e l f  t h a t  I am a  p r o f e s s i o n a l  p u b l i c  
a d m i n i s t r a t o r  and  t h a t  I ' m  n o t  a  p o l i t i c i a n .  I o n l y  
w o r k  f o r  them.  ' L e t  them w o r r y  a b o u t  t h e  p o l i t i c s , '  
I a l w a y s  s a y .  The memo was a  m a s t e r p i e c e .  I a l s o  
knew t h a t  i t  was p r o b a b l y  a  good  i d e a  t h a t  e a c h  o f  
t h e  c o u n c i l  g e t  a n  a d v a n c e  c o p y  and  I s e n t  one  t o ,  
o u r  a t t o r n e y .  

What was i n  t h e  memo? I t  i n v o l v e d  a  r e o r g a n i z a t i o n  
o f  t h r e e  o f  my d e p a r t m e n t s  and  a  c o n c e r t e d  e f f o r t  
t o  p u r s u e  a  r e g i o n a l  c o o p e r a t i v e  e f f o r t  t o  s e t  u p  
a  c e n t r a l i z e d  m u l t i - j u r i s d i c t i o n a l  c l e a r i n g h o u s e .  
C o s t  s a v i n g s  seemed r e a l  a n d  t h e  l e v e l  o f  s e r v i c e s  
seemed f a r  b e t t e r .  Even as  I r e a d  t h e  f i n a l  d r a f t  
o f  t h e  memo, I was more c o n v i n c e d  t h a n  e v e r  t h a t  
t h i s  w o u l d  s o l v e  t h e  p r o b l e m .  O u t  w e n t  t h e  memo. 

My p r i n c i p a l  a i d e ,  J u n i o r  A d m i n i s t r a t o r ,  was c a l l e d  
a n d  I l a i d  i t  t o  h i m .  He s t a r e d  a t  me f o r  a  w h i l e ;  
t h e n  s a i d ,  ' W e l l ,  i t  s o u n d s  f a n t a s t i c  ... i t ' l l  b e  
a  l i t t l e  r o u g h  t o  p u l l  o f f  b u t  i t ' s  b o u n d  t o  w o r k  ... 
I t h i n k . '  T h a t  s h o u l d  h a v e  t i p p e d  me o f f .  I p u t  
J u n i o r  A d m i n i s t r a t o r  t o  w o r k  g e t t i n g  a  c o u p l e  o f  



maps a n d  a  c h a r t  and a s k e d  h i m  t o  g e t  t h e  b u d g e t  
o f f i c e r  t o  c h e c k  on  some f i g u r e s .  T h e n  I r e l a x e d .  
J u s t  l i k e  m o s t  c r i s e s ,  I knew t h a t  t h e r e  w o u l d  b e  
a n o t h e r  t o m o r r o w ,  so  I r e t u r n e d  t o  my c l u t t e r e d  
c a l e n d a r .  N e x t  week t h e  c o u n c i l  m e t .  

They  seemed h a p p y  f o r  a  w h i l e .  Then  t h e  q u e s t i o n s  
came: ' B u t ,  N .  A., a r e  y o u  s u r e  t h a t  t h i s  w i l l  
s a v e  t h e  money a n d  s t i l l  i n c r e a s e  t h e  l e v e l  o f  
s e r v i c e s ?  ... 'What  i s  t h e  b u s i n e s s  c o m m u n i t y  
g o i n g  t o  t h i n k ? '  ... ' Y o u  know t h e  n e w s p a p e r  i s  
v e r y  c r i t i c a l  o f  s u c h  c o n s o l i d a t i o n s  ... t h e y  
s t i l l  b e l i e v e  i n  c o n s p i r a c y  a n d  s u c h '  ... ' B y  
t h e  way, w o n ' t  t h i s  r e d u c e  o u r  s p a n  o f  c o n t r o l ?  ... we r e a l l y  d o n ' t  w a n t  t o  g i v e  u p  t o o  much o f  
o u r  c o n t r o l '  ... t h e n  t h e  c r u n c h e r :  'I l i k e  t h e  
i d e a ,  b u t  i t  n e e d s  s t u d y  ... l e t ' s  t a k e  i t  u n d e r  
s u b m i s s i o n  ... d o  I h e a r  a  s e c o n d ? ' .  .. ' S e c o n d . '  

W i t h i n  t w o  weeks t h e  n e w s p a p e r  h a d  e d i t o r i a l i z e d  
a g a i n s t  t h e  c o n c e p t  a n d  e v e n  c a l l e d  me a  r a d i c a l .  
A  g r o u p  o f  c i t i z e n s  f o r m e d  a n d  s t a r t e d  a  p e t i t i o n  
t o  r e c a l l  t h e  c o u n c i l  a n d  t o  t o p  i t  o f f ,  my a i d e ,  
J u n i o r  A d m i n i s t r a t o r ,  s a i d ,  ' W e l l ,  b o s s ,  i t ' s  a  
g r e a t  i d e a  ... b u t  l e t ' s  d r o p  i t '  ... The b u b b l e  
b u r s t .  I d r o p p e d  t h e  i d e a .  The b u d g e t  o f f i c e r  
found  a  way t o  move some money a r o u n d  on  t h e  
b o o k s  a n d  t h e  c r u n c h  p a s s e d .  I n e v e r  d i d  l i k e  
b e i n g  a  p u b l i c  a d m i n i s t r a t o r  anyway.  T h e r e  was 
so  much a p a t h y ,  n o  o n e  w a n t e d  t o  c h a n g e ;  t h e  l a w s  
w e r e  s o  c o m p l e x  t h a t - t h e y  s t o p p e d  a n y t h i n g  f r o m  
h a p p e n i n g . "  

T h i s  s t o r y  a s  r e l a t e d  b y  a n  u n s u c c e s s f u l  i n s t i g a t o r  f o r  

c h a n g e  i s  a d m i t t e d l y  o v e r s i m p l i f i e d .  Y e t ,  i t  i s  s i g n i f i c a n t  b e -  

c a u s e  i n s t a n c e s  s i m i l a r  t o  t h e  o n e  r e l a t e d  h e r e  h a p p e n e d ,  i n  sub-  

s t a n c e s a t  l e a s t  t e n  t i m e s  l a s t  y e a r  i n  C a l i f o r n i a .  F a i l u r e . i n  

p r o m o t i n g  and  i m p l e m e n t i n g  c h a n g e  i s  n o t  a n  u n t y p i c a l  e x p e r i e n c e .  

I t  i s  s o m e t h i n g  t h a t  m o s t  p u b l i c  a d m i n i s t r a t o r s  s u f f e r  a t  l e a s t  

o n c e  i n  t h e i r  c a r e e r s .  

Compare i t  w i t h  a  s e c o n d  c a s e  s t u d y  w h e r e  t h e  i n s t i g a t o r  

t y p i f i e s  a n o t h e r  k i n d  o f  b e h a v i o r  and,  c o n s e q u e n t l y ,  f a c e s  a  

d i f f e r e n t  o u t c o m e  i n  h i s  c h a n g e  e f f o r t .  



C A S E  S T U D Y  # 2  

"My name is S. A .  My community had been facing 
considerable problem meeting the demand for new 
services and was at the end of the rope when it 
came to new revenues. I knew there was a real 
fiscal crisis brewing. It wasn't far off. One 
day, I just sat down and worked up a solution. 
That solution involved, among other things, a 
reorganization of two single purpose districts 
i-nto one larger multi-purpose district covering 
what amounted to a well defined town that'was 
just too small to incorporate. Since we're 
short on time for this interview today, let me 
tell you about this reorganization effort and 
it will emphasize how I operate. ( A t  t h i d  p o i n t  
t h i d  d t o h y  d i 6 i e h d  dhom t l z e  p h e v i o u d  o n e .  U n L i k e  
t h e  i r z d t i g a t o l r  i n  t h e  p h e c e d i n g  cade d t u d g ,  S .  A .  
i d  a d u c c e s ~  6 u L  i n d t i g a t o l r .  ) 

I took my notes into the back room and began 
analyzing the barrier that I was going to face 
in selling this thing. I have a sort of check- 
list that I follow. It varies each time, but 
generally most of the problem areas are isolated 
early. The first part looks something like this: 

- A statement of t h e  prcblen 
- Examples of how others have solved the 

problem 
- A new organization chart (only a rough 

drawing) 
- Facility changes necessary 
- Personnel changes required 
- Estimates of potential dollars saved, if any 
- Estimates of improved services, if any 
- Magnitude of the problem 
- Will a study be necessary to verify my facts? 
- New symbolisms for acceptance I might use 
- Will it require a change in our ordinance or 

a state law? 
- What are the principles that I can expect my 

council to act upon? 
- What's likely to happen if I am successful? 

Then I stopped and decided whether or not it was 
really such a good idea and whether it would really 
be an improvement. My training as a professional 
public administrator gave me the clue that not only 
was it a good idea, but it would make me look very 
good when I moved on. I decided that it was a good 
idea. 



N e x t ,  I p u t  t o g e t h e r  w h a t  I c a l l  my ' s e c r e t s  
o f  t h e  c r u s a d e . '  I f o u n d  o u t  t h e  h a r d  way t h a t ,  
e v e n  t h o u g h  I w o r k e d  f o r  e l e c t e d  o f f i c i a l s ,  I 
h a d  t o  b e  v e r y  s e n s i t i v e  t o  t h e  p o l i t i c s  o f  my 
c o m m u n i t y .  I w r o t e  a  l i s t  s o m e t h i n g  l i k e  t h i s  
w h i c h  a s k e d  t h e  f o l l o w i n g  q u e s t i o n :  'Who a r e  
g o i n g  t o  be t h e  p l a y e r s  i n  t h e  c r u s a d e ? '  

- My s t a f f - - a  l i s t  o f  t h e  k e y  i n d i v i d u a l s  
who w i l l  w o r k  o n  t h e  p r o j e c t  f r o m  b e g i n n i n g  
t o  end  

- The g o v e r n i n g  b o a r d s - - e a c h  l i s t e d  s e p a r a t e l y  - Our  a t t o r n e y  - O t h e r s  who w o u l d  c a r e :  
-The p u b l i c  a g e n c i e s  u n i o n  
-The b u s i n e s s  c o m m u n i t y  
-The f o u r  m a i n  l e a d e r s  o f  t h e  c o m m u n i t y ,  

o t h e r w i s e  known a s  t h e  ' b l u e  b l o o d s '  
- S p e c i a l  i n t e r e s t  g r o u p s  who w o u l d  s t a n d  

t o  g a i n ;  t h o s e  who w o u l d  s t a n d  t o  l o s e  
-The news m e d i a ,  i n c l u d i n g  t h e  b e s t  r e -  

p o r t e r  f o r  t h e  l o c a l  n e w s p a p e r  a n d  t h e  
l o c a l  r a d i o  and  TV m a n a g e r s  who c o n t r o l l e d  
e d i t o r i a l s .  

T h e n  I t o o k  t h e  f i r s t  l i s t  and b e g a n  t o  c r o s s -  
r e f e r e n c e  t h e  p e o p l e  i n v o l v e d .  P e o p l e  a r e ,  i n  
my o p i n i o n ,  t h e  b i g g e s t  b a r r i e r ;  t o  c h a n g s .  I 
t r i e d  t o  d i v i d e  i n  my own way t h o s e  whom I c o u l d  
c o u n t  o n  f o r  s u p p o r t ,  t h o s e  who w o u l d  b e  p a s s i v e  
a n d  t h o s e  who w o u l d  oppose.  I a s k e d  m y s e l f  how 
I c o u l d  n e u t r a l i z e  t h e  o p p o s i t i o n .  

T h e n  I t o o k  t h e  n o t e s ,  p u t  them i n  my d e s k  a n d  
w e n t  home t o  t a l k  t o  my c o n f e s s o r ,  my w i f e .  I 
knew t h a t  t h e  p r o b l e m  c o u l d  w a i t  a  b i t .  I t  
w o u l d n ' t  go away. A c o u p l e  o f  d a y s  l a t e r  I was 
c o n v i n c e d  t h a t  i t  was a n  o v e r w h e l m i n g l y  l o g i c a l  
a r g u m e n t .  I t  was a l s o  p o l i t i c a l l y  p o s s i b l e .  I t  
was o n l y  t h e n  t h a t  I b r o u g h t  i n  a  c o u p l e  o f  c l o s e  
a i d e s .  We s p e n t  t h e  b e t t e r  p a r t  o f  t h e  d a y  j u s t  
d e c i d i n g  w h e t h e r  t h e  i d e a  w o u l d  s e l l  a n d  i f  we 
c o u l d  g e t  t h e  C o u n c i l  t o  a g r e e .  I t  was l i k e  
p u t t i n g  a  c a m p a i g n  t o g e t h e r .  We v e r y  c a r e f u l l y  
w o r k e d  u p  t h e  d a t a  t h a t  we were  g o i n g  t o  h a v e  
t o  p u t  t o  t h e  C o u n c i l  and  w o r k e d  u p  a  c h e c k l i s t  
o f  who we w e r e  g o i n g  t o  t e l l  a b o u t  t h e  i d e a  a n d  
when we w e r e  g o i n g  t o  t e l l  them. We a c t u a l l y  
p u t  t h e  w h o l e  t h i n g  on a  c h a r t .  We u s e d  i t  t o  
make s u r e  t h a t  we w e r e  on  s c h e d u l e  e v e n  t h o u g h  
we h a d  t o  c h a n g e  t h e  c h a r t  f o u r  o r  f i v e  t i m e s .  
The s t r a t e g y  we d e v e l o p e d  had t o  b e  m o d i f i e d  
when i t  p r o v e d  t h a t  i t  w a s n ' t  w o r k i n g .  



A t  f i r s t  we t r i e d  t o  g e t  t h e  b o a r d  o f  o n e  o f  t h e  
i n d e p e n d e n t  d i s t r i c t s  t o  s p e a r h e a d  t h e  d r i v e  f o r  
r e o r g a n i z a t i o n .  They  w e r e  t o  i n i t i a t e  t h e  p r o -  
p o s a l ,  i n f o r m  t h e  p u b l i c  a n d  s p a r k  a  c a m p a i g n  
f o r  change .  I t  b a c k f i r e d ,  h o w e v e r .  P e o p l e  t r i e d  
t o  r e a d  s o m e t h i n g  i n t o  t h e i r  a c t i o n s .  We s h i f t e d  
t o  a  new and m o r e  e f f e c t i v e  s t r a t e g y  a n d  u s e d  t h e  
t r u l y  c o n c e r n e d  l e a d i n g  c i t i z e n s  o f  t h e  c o m m u n i t y  
t o  i n i t i a t e  t h e  change .  We p r o v i d e d  a l l  o f  t h e  
t e c h n i c a l  e x p e r t i s e  t h e y  n e e d e d  and  I w o r k e d  i n  
t h e  b a c k g r o u n d .  They  made i t  a  c r u s a d e .  T h e y  
s c h e d u l e d  p u b l i c  m e e t i n g s .  A  s t r o n g  l e a d e r  emerged 
who b e l i e v e d  t h e  c h a n g e  was v e r y  i m p o r t a n t  ( h e  was 
n o t  one  o f  t h e  o l d  g u a r d ) .  

If I had t o  e v a l u a t e  o u r  s u c c e s s  I ' d  h a v e  t o  s a y  
i t  was b e c a u s e  we w o r k e d  o u t  t h e  b u g s ,  a s  many a s  
we c o u l d ,  a t  a n  e a r l y  s t a g e  i n  t h e  e f f o r t .  The 
b a r r i e r  t h a t  I w o r r i e d  a b o u t  m o s t ,  t h o s e  d i s t r i c t  
b o a r d  members who o p p o s e d  t h e  r e o r g a n i z a t i o n ,  
t u r n e d  o u t  t o  b e  i n  o u r  f a v o r .  T h e s e  p e r s o n s  
c a u s e d  a n i m o s i t y .  Our  c i t i z e n s  t a l k e d  w i t h  e a c h  
o f  t h e  members a n d  s o r t  o f  shamed t h e m  o u t  o f  
t h e i r  r e l u c t a n c e  t o  g i v e  u p  t h e  s o c i a l l y  p r e s t i g i o u s  
b o a r d  m e m b e r s h i p s  and  do w h a t  we p r o v e d  t o  b e  i n  
t h e  p u b l i c  i n t e r e s t .  L e t  me s a y  a g a i n :  y o u ' v e  
g o t  t o  g e t  t h o s e  k e y  l o c a l  p e o p l e  i n v o l v e d  a n d  
w o r k  u p  a s o r t  o f  c a m p a i g n ;  We i n  t h e  g o v e r n n e n t  
j u s t  c o u l d n ' t  do  t h e  j o b  b y  o u r s e l v e s .  Even 
t h o u g h  we know w e ' r e  r i g h t  ... seems p e o p l e  j u s t  
t u r n  o f f  if t h e y  s u s p e c t  t h a t  g o v e r n m e n t  ( c i t y ,  
c o u n t y ,  s t a t e  o r  f e d e r a l )  i s  p u s h i n g  ... b u t  i f  
y o u  g e t  t h e  p u b l i c  b e h i n d  y o u ,  i t ' s  a n o t h e r  s t o r y .  

B y  t h e  way, we won."  

T h i s  c a s e  s t u d y  i l l u s t r a t e s  a  s u c c e s s f u l  c h a n g e  e f f o r t  w h e r e  t h e  

i n s t i g a t o r  p l a n n e d  and m i x e d  a n d  p h a s e d  s t r a t e g i e s  w i t h  a n  e x i s t i n g  

c l i m a t e  f o r  c h a n g e  f a v o r i n g  h i s  w o r k .  L a t - e r , . i n  t h e  r e p o r t ,  some 

e l e m e n t s  c h a r a c t e r i z i n g  s u c c e s s f u l  c h a n g e  e f f o r t s  w i l l  b e  p r e s e n t e d  

i n  d e t a i l ,  b u t  i t  m u s t  b e  o b s e r v e d  h e r e  t h a t  t h e  i n s t i g a t o r ,  i n  

t h i s  s e c o n d  c a s e  s t u d y ,  e m p l o y e d  s e v e r a l  o f  t h e s e  e l e m e n t s  i n  h i s  

own f a s h i o n  a n d  a c c o r d i n g  t o  n e e d s  he p e r c e i v e d .  

I n  t h i s  r e p o r t  change  c a r r i e s  a  commonp lace  d e f i n i t i o n :  

i t  i s  synonymous  w i t h  t r a n s f o r m a t i o n  o r  a l t e r a t i o n .  On t h e  l o c a l  



government scene, it refers generally to a new development in 

the content or shape of the policy which marks a difference. 

Change is regarded by many as growth and by others as 

something to be avoided when at all possible. Despite how change 

is viewed, it can be stated that this phenomenon is usually slow 

to develop. Based on findings in the research conducted during 

the course of this study, it bacame very apparent that for even 

a small change to occur, there must be a climate for change. The 

expression "climate for change" has a self-evident connotation. 

This condition describes a combination of particular, existing 

factors which are conducive to change. While it is sometimes 

difficult to pinpoint the conditions underlying a climate for change, 

some factors were mentioned repeatedly by instigators. Some of 

these factors can be grouped together and enumerated. Although 

not a definitive list or a series o f  clearly separate categories, 

there is a climate for change when one of the following exists: 

1. Collapse - when services become so unwieldy, overlapping and 
inefficient that they come under direct attack by citizens 
(e.g., riot or crime in the streets) 

2. Crisis - a confrontation by community and governmental 
leaders with acute, harmful reality (e.g., a discrediting 
of schools or a threatened significant imbalance of the 
budget) 

3. Catastrophe - a major physical event that draws public 
attention to the failure of the public agency or agencies 
involved to provide anticipated services (e.g., in the 
event of forest fire, earthquake or flood) 

4. Corruption - a discrediting o f  officials in a local public 
agency (e-g., Jacksonville, Florida before city-county 
consolidation) 

5. Cost and Efficiency - when the cost of government is 
beyond revenue sources and the level of services will 
suffer unless a solution is found; when a higher level of 
services is demanded. 



The first four categories are of a special nature and 

often precipitate a climate for change rapidly. In the case of 

a collapse, crisis, catastrophe or corruption, an immediate 

solution is usually required and sought. The governmental 

agencies, and the community at large, placed in a position of 

responding, do so under considerable pressure; there is no time 

for endless studies. Frequently, in the midst of shock and 

pressure, a stop-gap measure is adopted as a solution to the 

problem without prior in-depth evaluation to determine whether 

or not the new scheme will work. The problem a t  hand is relieved 

and the persons who attended to it move back into the quieter 

arena of other regularly occurring problems and everyday business 

matters. The solution applied to the problem may be reviewed 

periodically. It may be replaced with another modification or 

it may become institutionalized. 

Such crisis situations obviously require some "how to" 

expertise but, generally, the event itself is of sufficient com- 

pelling force to promote change, leaving as the principal ques- 

tion the choice o f  solution. None of the foregoing situations 

is so unlikely as to be dismissed but, since it is the last cate- 

gory, cost and efficiency, that appears to characterize the common 

present situation in California, the investigators have chosen 

to respond to this area in some detail. Preoccupation with the 

high cost of government, the desire for greater efficiency, and 

more adequate, responsive services constitute such an inclusive 

category as to require placing virtually all that was happening 

in California under that category. 



Some Examples of Change Occurring in California Today 

Anyone who believes that the business of local govern- 

ment is static and changeless is unaware of the many changes 

occurring in this polity. Local government is regularly on the 

firing line responding to demands for change on a continuing 

basis. 

To determine the extent of this change, a short question- 

naire was sent out to key local officials throughout the state. 

At least one elected official or an executive officer o f  the 

state's Local Agency Formation Commissions, a random sampling 

of city officials and members of the Board of Directors, or their 

representatives, of both the League of California Cities and the 

County Supervisors Associations were asked to comment in .the 

questionnaire on recent, locally initiated activities which in- 

volved restructuring of local government. Responses indicated 

that, at the grass roots level, local government is taking incre- 

mental action toward gradual change. The types of change are 

diverse, varying from as major a change as significant charter 

revision to the garden variety of functional consolidations. 

The changes do not ordinarily reflect dramatic "front page'' type 

of reform effort which is often exhorted from the political stump. 

They are calculated, thorough and quietly implemented endeavors. 

There are numerous examples of small functional consolidations 

which took place in the last two or three years. Some of these 

changes involved such governmental services as libraries, animal 

control, data processing, joint sewer projects, expenditure con- 

trol, more responsive representation, improved service, elimina- 



t i o n  o f  o b s o l e t e  p r o g r a m s ,  a c c o u n t a b i l i t y ,  and  new j o i n t  power  

e f f o r t s  t o  c o o r d i n a t e  p l a n n i n g  on a  c o u n t y w i d e  o r  r e g i o n a l  l e v e l .  

W i t h i n  j u r i s d i c t i o n s ,  l o n g  o v e r d u e  r e o r g a n i z a t i o n s  h a v e  o c c u r r e d  

t o  r e d u c e  t h e  s p a n  o f  c o n t r o l  e x e r c i s e d  b y  t h e  l e g i s l a t i v e  b o d i e s  

and l o c a l  m a n a g e r s .  D e p a r t m e n t s ,  l o n g  i n d e p e n d e n t  a n d  u n r e s p o n -  

s i v e ,  h a v e  b e e n  m e r g e d  and  r e v a m p e d  t o  m e e t  n e w  demands.  

I t  i s  h i g h l y  s i g n i f i c a n t  t h a t  among t h e  j u r i s d i c t i o n s  

w h i c h  r e s p o n d e d  t o  t h e  q u e s t i o n n a i r e ,  80% had  e i t h e r  r e s t r u c t u r e d ,  

r e o r g a n i z e d  o r  m o d e r n i z e d  t h e i r  management s t r u c t u r e s  i n  some 

manner  i n  t h e  v e r y  r e c e n t  p a s t .  The m o t i v a t i n g  f a c t o r  m o s t  f r e -  

q u e n t l y  m e n t i o n e d  b y  i n s t i g a t o r s  o f  c h a n g e  a t  t h e  l o c a l  l e v e l  was 

t h e  c o s t  o f  g o v e r n m e n t  and  t h e  b e l i e f  t h a t  a  b e t t e r  management 

s y s t e m  w o u l d  s a v e  money a n d  d e l i v e r  b e t t e r  q u a l i t y  s e r v i c e s .  

I s  T h e r e  a  C l T m a t e  f o r  S t a t e w i d e  Change i n  C a l i f o r n i a ?  

T h i s  q u e s t i o n  c a n  be a n s w e r e d  b y  r e v i e w i n g  t h e  f i v e  

t y p e s  o f  p r e s s u r e s  t h a t  c r e a t e  a  c l i m a t e  f o r  c h a n g e .  O f  t h e s e ,  

o n l y  c o s t  a n d  e f f i c i e n c y  was f o u n d  t o  be u n i v e r s a l l y  p r e s e n t .  

I n  t h e  c a s e  o f  e f f i c i e n c y ,  t h e r e  a r e  s t r o n g  d e s i r e s  i n  t h e  r a n k s  

o f  l o c a l  p u b l i c  o f f i c i a l s  t o  m o d e r n i z e  g o v e r n m e n t  and  t o  p r o v i d e  

a  b e t t e r  l e v e l  o f  s e r v i c e s .  T h i s  d e s i r e  i s  n o t  s u r p r i s i n g .  C a l i -  

f o r n i a  h a s  l o n g  been  a  l e a d e r  i n  t h e  f i e l d  o f  p r o f e s s i o n a l  p u b l i c  

a d m i n i s t r a t i o n ,  t h e  d e v e l o p m e n t  o f  m o d e r n  l o c a l  management  s y s t e m s  

and i n n o v a t i v e  c o n c e p t s  o f  management.  T h r o u g h o u t  t h e  s t a t e ,  

change  has  c o n t i n u e d  t o  k e e p  C a l i f o r n i a  ahead  o f  t h e  n a t i o n  i n  

new c o n c e p t s  a n d  i d e a s .  

A l o o k  a t  t h e  s u c c e s s f u l  r e s t r u c t u r i n g  schemes a l s o  shows 

t h a t  t h e  theme o f  c o s t  o f  g o v e r n m e n t  h a s  c a u g h t  t h e  a t t e n t i o n  o f  



t h e  d e c i s i o n  m a k e r  a t  t h e  l o c a l  l e v e l .  R e c e n t  " t a x  r e f o r m "  

e f f o r t s  b y  t h e  s t a t e ,  and  g e n e r a l  r e v e n u e  s h a r i n g  b y  t h e  f e d e r a l  

g o v e r n m e n t ,  pumped new money i n t o  t h e  m a i n s t r e a m  o f  l o c a l  g o v e r n -  

m e n t  f i n a n c e .  D e s p i t e  t h e  h o r r o r  s t o r i e s  c i r c u l a t e d  b y  o p p o n e n t s  

t o  P r e s i d e n t i a l  impoundment  o f  f u n d s ,  l o c a l  g o v e r n m e n t s  a r e  n o t  

i n  t h e  same f r e n z y  o f  t r y i n g  t o  s o l v e  f i s c a l  c r i s e s  a s  t h e y  w e r e  

i n  1 9 6 9  a n d  1 9 7 0 .  These  e n t i t i e s  a r e  n o t  h i g h l y  s o l v e n t ,  b u t  t h e r e  

i s  e n o u g h  money f o r  s u b s t a n t i a l  p a y  r a i s e s  t o  r e l i e v e  e x i s t i n g  i n -  

. e q u i t i e s  a n d  t h e r e  a r e  even  some l a r g e  s c a l e  c a p i t a l  e x p e n d i t u r e  

p r o g r a m s  b e i n g  p u s h e d  t h r o u g h o u t  t h e  s t a t e .  

S t a t e  S e n a t e  B i l l  90  p l a c e d  a  l i d  o n  t a x  i n c r e a s e s  b y  

l o c a l  g o v e r n m e n t s  w h i c h  p r e v e n t s  a  b u i l d - u p  o f  p r e s s u r e .  The 

l a c k  o f  g r o w i n g  p r e s s u r e  t o  r e d u c e  t h e  c o s t  o f  g o v e r n m e n t ,  a s  a  

r e s u l t  o f  t h e  p a s s a g e  o f  S .  B. 90,  l i m i t i n g  t h e  l e v e l  o f  t a x a t i o n  

t o  b e  i m p o s e d  b y  l o c a l  g o v e r n m e n t s  h a s ,  p e r h a p s ,  e l i m i n a t e d  c o s t  

o f  g o v e r n m e n t  a s  a  m a j o r  f a c t o r  c r e a t i n g  a  c l i m a t e  o f  change .  

T h i s ,  o f  c o u r s e ,  w i l l  r e q u i r e  a  t h o r o u g h ,  c a u t i o u s  a n a l y s i s  b y  

e c o n o m i c  p u n d i t s ,  b u t  i t  i s  a n  i n t r i g u i n g  p o s s i b i l i t y .  If t h i s  

i s  t h e  c a s e ,  t h e n  o n l y  t h e  d e s i r e  f o r  m o r e  e f f i c i e n t  g o v e r n m e n t  

r e m a i n s ,  f o r  t h e  t i m e  b e i n g ,  t h e  f a c t o r  w h i c h  f o s t e r s  t h e  c l i m a t e  

f o r  c h a n g e  i n  l o c a l  g o v e r n m e n t  i n  C a l i f o r n i a .  

S t a t e w i d e  l o c a l  g o v e r n m e n t  r e f o r m  seems t o  have  been  

begun  a t  a  s e r i o u s  l e v e l  when G o v e r n o r  R o n a l d  Reagan l a u n c h e d  h i s  

s t a t e w i d e  e f f o r t  w h i c h  c o n t e m p l a t e s  a  f a i r l y  c o m p r e h e n s i v e  e x a m i n a -  

t i o n  o f  t h e  i s s u e .  I n  t h e  G o v e r n o r ' s  o f f - t h e - c u f f  r e m a r k s  a t  t h e  

a n n u a l  S a c r a m e n t o  H o s t  b r e a k f a s t  i n . S e p t e m b e r ,  1972,  he s a i d  he 

had  a  " d r e a m "  when C a l i f o r n i a  l o c a l  g o v e r n m e n t  w o u l d  be more  v i s i b l e  



and accountable. These thoughts were echoed a month later by 

the Lieutenant Governor who outlined some of the areas to be 

considered. They included, in part, such sweeping issues as county 

consolidation, city-county consolidation, major boundary changes, 

redrawing county boundaries, reassigning revenue sources among 

levels of government and ten other recommendations. To justify 

this significant statewide reform effort, it was emphasized that 

there are over twenty million people in the State of California 

with 18,000 elected officials, 58 counties, 409 cities, 1,140 

school districts, 2,500 special districts, over 100 different 

sets of sub-state administrative areas and 1,400 domestic federal 

grant-in-aid programs. There has been some editorial comment on 

this statewide effort, notably in the Los Angeles Times which, 

on November 19, 1972, said: 

". . .  such a sweepins look a t  local cjovernment 
is long overdue. What served us well in the 
past has become cumbersome. Officials at all 
levels of local government should cooperate in 
the move for reform ..." 

Certain groups have already heeded this call to respond. "Action 

Committees", formed by the League of California Cities and the 

County Supervisors' Association of California, evidence concern 

and a desire to improve. The Council on Intergovernmental Rela- 

tions has held a series of hearings to determine the major problem 

areas. 

While this is certainly an expression of desire, it falls 

far short of determining the climate necessary for sweeping state- 

wide reform. The research conducted for this study forced the 

investigators to conclude that, as of mid-1973, there was no strong 



support for statewide local government reform. Too many local 

"instigators for modernization" are at work and their local 

commitments and concerns tend to move them away from contribut- 

ing wholeheartedly to any statewide drive. No pressure seems 

to be building up which would cause significant change in line 

with the state plan, such as consolidation of counties or re- 

drawing of county lines. Practically speaking, the effort at 

the local level is acting as a safety valve on a high pressure 

steam engine. While the power is potentially there, the wheels 

are not moving. 

It is logical to ask why this is happening. Some possi- 

bilities could be posed. One of these takes into account the 

fact at both the state and local level, California's long history 

of "open" government, strong civil service and merit employment 

and considerable statewide citizen interest have made it extremely 

difficult for malfunctioning and disruption to occur. While some 

contend that local government has become so complex, so overlapping 

and so inefficient that it cannot meet new demands, the facts 

speak somewhat differently. Local government is continually 

meeting the problems implicit here, admittedly on a stopgap basis 

in many cases, but, again, each effort and each change which 

occurs opens that safety valve which prevents the pressure from 

building up. Nevertheless, these questions remain: What happens 

when a new idea for better management is generated on the local 

level? Why do some excellent proposals never reach the implementa- 

tion stage? 



Often public administrators and elected officials see 

the need for a better organization pattern and understand the 

benefits that can be derived from such changes as a move to the 

agency system of county management, a reorganization of fire 

services, or the installation of a cost accounting system for 

better budget priority setting. They burst out of the doors of 

their offices and announce their plans enthusiastically, only to 

realize failure in the change effort. Excuses vary: "We just 

didn't have the support of the press"; "Before I knew it every- 

one was asking whether or not I was a radical"; "It would have 

cut the growth in our expenditures but I just couldn't prove 

that we would save money1'; "No one cared1'; "Public apathy was 

absolutely amazing"; "We were so overwhelmingly correct in what 

we were trying to do, but the council turned us down four to Dne 

. . . why, I really don't kncw". 

The key to the problem seems to lie in the fact that a 

climate for change stimulated by problems of cost and efficiency 

is apparently not enough, per se, to cause change to occur. 

There is an additional element that is seldom discussed but is, 

nevertheless, a most critical requirement. That element is 

response. An instigator who sees change as necessary and finds 

the issues of cost and efficiency supporting the climate for change 

in his locality needs to carry out a well executed campaign. 

The campaign has many shapes, yet, no matter how large 

the planned change may be, every campaign contains certain similar 

characteristics. The following discussion treats these characteris- 

tics, offering an orientation for action which may aid change agents 

in achieving successful closure on a particular change effort. 



The Political Campaign for Change 

This research, conducted statewide, indicated that a 

campaign is essential and important if change is to take place. 

The campaign, a change strategy described by certain political 

behavior (bargaining, negotiation, mild coercion and clash within 

accepted social norms), can be broken down into basic areas. 

The practitioner may use more or fewer of the elements than are 

mentioned here, depending upon his own perception of the situation. 

Contemplation 

This is the planning stage and the initiation of action 

in a campaign for change. In every successful restructuring or 

reorganization encountered in the research project, the instigator 

was found to have gone through a contemplative process, either 

intuitively or consciousiy gamepia.nning his campaign. In some 

cases t h e  instigator was like the cat who always landed on his 

feet. He could sense what was necessary to get the private and 

public agencies and the general citizenry to accept his "better 

government" concept. However, in most cases this wasn't so be- 

cause many public administrators and elected officials are not 

intuitive politicians. The successful instigators for change 

sat down and worked out the gameplan. Perhaps the best message 

for the reader who has a "better government" concept is not just 

to assume that he is an agile cat. 

The plann,ing state should not be underestimated in 

importance. At the onset of a campaign, the instigator must 

develop a full appreciation of the task at hand. Fundamental 

questions must be asked. Some 9 f  the more critical questions are: 



- Who a r e  t h e  p r i n c t p a l  a c t o r s  ( i . ,  t h o s e  i n  
f a v o r  of  t h e  change  e f f o r t  and t h o s e  opposed 
t o  t h e  change  e f f o r t ) ?  What a r e  t h e i r  a t t i -  
t u d e s ?  How can  t h e s e  i n d i v i d u a l s  o r  g roups  
of  i n d i v i d u a l s  be i n f l u e n c e d ?  

- What a r e  t h e  s u b s t a n t i v e  p rob lems  i n v o l v e d  i n  
p r o c u r i n g  change  ( r e s o u r c e s ,  r e s i s t a n c e ,  c o m p l e x i t y ,  e t c . ) ?  

- What a r e  t h e  c h a r a c t e r i s t i c s  of t h e  community? 
- What i s  t h e  p o t e n t i a l  f o r  p u b l i c  s u p p o r t ?  
- What i s  t h e  h i s t o r y  of l o c a l  change  e f f o r t ?  

Are t h e r e  p r e c e d e n t s  f o r  t h i s  change  a c t i o n ?  
In  p a s t  e f f o r t s ,  what were t h e  c a u s e s  of  s u c c e s s  
and f a i l u r e ?  

- What i s  t h e  s p e c i f i c  goal  o f  t h e  change  e f f o r t ?  
Are t h e r e  s e c o n d a r y  g o a l s ?  I s  goa l  compromise p o s s i b l e ?  

- What i s  t h e  o r g a n i z a t i o n a l  c o n t e x t  w i t h i n  which 
t h e  i n s t i g a t o r  and h i s  co -worker s  a r e  o p e r a t i n g ?  
I s  t h e r e  s u p p o r t  from t h i s  s e t t i n g  f o r  t h e  change  g o a l ?  

- I s  t h e r e  a  c l i m a t e  f o r  change?  Who o r  what i s  
c r e a t i n g  t h i s  c l i m a t e ?  

With answers  t o  t h e s e  q u e s t i o n s  c a r e f u l l y  a s s e s s e d ,  t h e  

i n s t i g a t o r  i s  i n  a  p o s i t i o n  t o  l a y  o u t  h i s  s t r a t e g y  and t o  begin 

implementing i t  s t e p  by s t e p .  Without  u n d e r s t a n d i n g  t h a t  mot iva-  

tic!! 3 ! 0 ~ ?  d o e s  n c t  p .rovide change ,  end ;;i:.;thc:t i n i t i s ?  s t u d y  c f  

t h e  i s s u e s  t h a t  su r round  t h e  change e f f o r t ,  t h e  p u b l i c  o f f i c i a l  

who i s  t r y i n g  t o  improve o r  modernize  h i s  j u r i s d i c t i o n  i s  c e r t a i n  

t o  become f r u s t r a t e d  w i t h  h i s  e f f o r t  and t o  r e a c t  by bury ing  h i m -  

s e l f  i n  t r i v i a  and t e c h n i c a l  i n c o n s e q u e n c e s .  

Cadence 

I t  has  been s a i d  t h a t  90% of  t h e  a r t  of  p u b l i c  admin i s -  

t r a t i o n  i s  t i m i n g .  The p r o p e r  p o l i t i c a l  moment i s  an i m p o r t a n t  

a s  t h e  r i g h t  change  p r o p o s a l .  S p e c i a l  a t t e n t i o n  s h o u l d  be 

g iven  t o  t h e  i s s u e  of  t i m i n g ,  s i n c e  s u c c e s s  of  t h e  e f f o r t  may 

h i n g e ,  n o t  upon t h e  m e r i t s  o f  t h e  p l a n ,  b u t  whe the r  t h e r e  i s ,  i n  

f a c t ,  a  c l i m a t e  f o r  change  a t  t h e  t i m e  t h e  p l a n  i s  i n t r o d u c e d .  

Choosing a  y e a r  when o t h e r  s p e c i a l  e v e n t s  a r e  n o t  compet ing  f o r  



the citizens' attention, waiting until a key opponent is retiring, 

or creating diversionary tactics to confuse and disorient opponents 

at the right moment are three examples of how successful instigators, 

in the study's findings, perceived the kind of climate needed for 

change and correctly timed their campaigns. 

Constructing a Nucleus (The Action System) 

The selection of a nucleus of co-workers and supporters 

must occur concurrently with initial planning activities. In- 

cluding community figures in the campaign is essential, for it 

i s  these individuals who supply the ingredients of leadership, 

participation and expertise for the community and lend legitimacy 

and sponsorship to the campaign for change. The bigger the re- 

structuring effort the more important it is to have a nucleus of 

business, civic and comaunity leadership on board from the beginning. 

The instigator who cannot identify and assemble these figures 

should canvass the community to determine who does exercise suffi- 

cient direct or indirect influence to be effective in the campaign. 

It is particularly important to include representatives 

in the state legislature, if possible, since they will sponsor 

enabling legislation should the restructuring effort require it. 

Initial opposition, or even neutrality, on their part casts a pall 

upon the project at the outset. 

Educating the Community 

Since there is natural resistance to change, the instiga- 

tor must be prepared to sell the change issue to the community. In 

planning an education program for the community and public officials, 



it is important to realize that the problems, issues and un- 

answered questions associated with the change will come quickly 

to the fore. The instigator must concentrate on this issue. 

One of the fastest ways to lose momentum, i f  not the whole cam- 

paign, is to fail to maintain concentration on the prominent 

change issue. The opposition quickly throws up the usual straw- 

men of dire prospects and false fears. If reformers discuss 

these other issues, attention will be diverted, energies will 

be misused, and they will fall back on the defensive. It is a 

natural temptation to respond to each and every question but it 

is equally necessary to insure that the effort is not sidetracked 

by distracting questions. 

As much time, effort, money and skill should be devoted 

to the preparation and execution of this part of the overall cam- 

paign as is given to the change proposal itself. It is important 

to move supporters to that point where they identify with the 

problem and consider the proposed solution vital to their own 

interests as well as to the interests of the broader community. 

Some of the following means can be employed to elicit conscious- 

ness and solidarity on the part of groups of supporters: 

- Stir up sectional animosity 
- Parade a successful precedent before the 

supporters to give them a feeling of confi- 
dence. When people are educated to appreciate 
the necessity of change and the rewards that 
change brings, presenting the change proposal 
at hand will be the next feasible step. 

- Make the change a positive sounding change (i.e., 
a positive ultimatum). 

In the use of tactics such as these it is incumbent upon the insti- 

gator and his co-workers to remember that this is a politically 



s e n s i t i v e  a r e a .  P e o p l e  demand and  d e s e r v e  a n  h o n e s t  p r e s e n t a -  

t i o n  o f  t h e  i s s u e  i n  a  s t r a i g h t f o r w a r d  manner .  The  p a s t  may n o t  

p r o d u c e  t h e  b e s t  r e s u l t s  f o r  i n f l u e n c i n g  t o d a y ' s  p u b l i c .  F u r t h e r -  

more,  e a c h  c o m m u n i t y  i s  u n i q u e ,  and t e c h n i q u e s  t h a t  w o r k e d  i n  

S a n t a  B a r b a r a  o r  T u l a r e  may n o t  be e f f e c t i v e  e l s e w h e r e .  I t  i s  

o f  s i n g u l a r  i m p o r t a n c e  t o  u n d e r s t a n d  t h e  n a t u r e  o f  t h e  c o m m u n i t y  

i n  w h i c h  t h e  c a m p a i g n  i s  b e i n g  c o n d u c t e d .  

C o m m u n i c a t i o n  

The i m p o r t a n c e  o f  e f f e c t i v e  c o m m u n i c a t i o n s  a n d  p u b l i c  

r e l a t i o n s  t e c h n i q u e s  m u s t  b e  b u i l t  i n t o  a n  e f f e c t i v e  r e f o r m  cam- 

p a i g n .  Good p r o m o t i o n a l  p r o g r a m s  p r e s e n t  a  p i c t u r e  o f  k n o w l e d g e ,  

r e s p o n s i b i l i t y  a n d  p r e s t i g e .  I n  Co lumbus-Muscogee,  f o r  e x a m p l e ,  

c i t y - c o u n t y  c o n s o l i d a t i o n  was a c h i e v e d  i n  l e s s  t h a n  a  y e a r  w i t h  

t h e  a s s i s t a n c e  o f  a  p u b l i c  r e l a t i o n s  e f f o r t .  A 1 5  member c i t i z e n s '  

c h a r t e r  c o m m i s s i o n  was a p p o i n t e d  i n  May, 1969 ,  w i t h  t h e  r e s p o n s i -  

b i l i t y  f o r  w r i t i n g  t h e . c h a r t e r  f o r  a  s i n g l e  c o u n t y - w i d e  g o v e r n -  

ment .  W i t h  t h e  a s s i s t a n c e  o f  a  p u b l i c  r e l a t i o n s  f i r m ,  t h e  com- 

m i s s i o n  c o m p l e t e d  i t s  w o r k  b y  t h e  f o l l o w i n g  A p r i l  a n d  s e n t  t h e  

new c h a r t e r  t o  t h e  v o t e r s .  A t  t h i s  t i m e ,  a  c i t i z e n s '  p u b l i c i t y  

s t e e r i n g  c o m m i t t e e  m o u n t e d  a n  i n t e n s i v e  p r o m o t i o n a l  a n d  e d u c a t i o n a l  

c a m p a i g n  f o r  t h e  new c h a r t e r .  A v a r i e t y  o f  p r o m o t i o n a l  d e v i c e s  

were  u s e d ,  i n c l u d i n g  e x t e n s i v e  p r e c i n c t  o r g a n i z a t i o n  w o r k  and  

n e i g h b o r h o o d  c a m p a i g n s ,  w h i c h  p r a c t i c a l l y  g u a r a n t e e d  p a s s a g e  o f  

t h e  new p r o j e c t .  

S e l e c t i o n  a n d  u s e  o f  news m e d i a  i s  c r u c i a l  i n  p r o m o t i n g  

s u p p o r t  f o r  a  new p r o p o s a l .  W h i l e  a  v a r i e t y  o f  m e d i a  s t u d i e s  

f a i l e d  t o  s i n g l e  o u t  a n y  o n e  medium a s  m o s t  e f f e c t i v e ,  e a c h  



v e h i c l e  c a n  b e  o f  some a s s i s t a n c e .  Many c a m p a i g n e r s  h a v e  t r i e d  

s u r v e y i n g  t h e  c o m m u n i t y  e a r l y  i n  o r d e r  t o  d e t e r m i n e  how members 

o f  t h e  p u b l i c  g a i n e d  i n f o r m a t i o n  a b o u t  t h e  p r o p o s a l  i n  t h e  w o r k s .  

Such  a  s u r v e y  may h e l p  s e l e c t  t h e  m o s t  e f f e c t i v e  a p p r o a c h .  M e d i a  

e f f e c t i v e n e s s  v a r i e s  w i t h  t h e  l e v e l  o f  e d u c a t i o n .  The  h i g h e r  t h e  

g e n e r a l  e d u c a t i o n  l e v e l  o f  t h e  c o m m u n i t y ,  t h e  g r e a t e r  t h e  r e l i a n c e  

u p o n  t h e  p r i n t e d  w o r d .  TV s h o u l d  n o t  b e  u t i l i z e d  a s  a  s u b s t i t u t e  

f o r  a  s p e e c h  o r  a n  a r t i c l e .  N e v e r t h e l e s s ,  t e l e v i s i o n  c o v e r a g e ,  

i f  d e s i g n e d  w e l l ,  c a n  b e  i n c o r p o r a t e d  i n t o  t h e  p u b l i c  r e l a t i o n s  

f a c e t  o f  t h e  o v e r a l l  c a m p a i g n .  F i l m  s t r i p s ,  m o v i e s ,  o r  o t h e r  

v i s u a l  t e c h n i q u e s  w i t h  v o i c e  i n  t h e  b a c k g r o u n d  c a n  b e  e m p l o y e d  o n  

TV. I f  a  l i v e  p u b l i c  l e c t u r e  o r  f o r u m  i s  e m p l o y e d ,  a  s h o r t ,  

c o n c i s e ,  s i m p l e  p r e s e n t a t i o n  c a n  b e  s u p p o r t e d  w i t h  g r a p h i c  i l l u s -  

t r a t i o n s  s u c h  a s  c h a r t s  o r  f i l m s t r i p s .  W r i t t e n  e f f o r t s  s h o u l d  

l i k e w i s e  be  b r i e f  a n d  i n  t h e  f o r m  o f  c l e a r ,  u n d e r s t a n d a b l e  a n d  

e a s i l y '  g r a s p e d  s e t s  o f  r e c o m m e n d a t i o n s  f o r  a c t i o n .  I n t r i g u i n g ,  

c o m p r e h e n s i b l e  a n d  r a t i o n a l  r e c o m m e n d a t i o n s ,  w h a t e v e r  t h e  medium, 

h a v e  t h e  e f f e c t  o f  m a k i n g  c h a n g e  i t s e l f  a p p e a r  r e a s o n a b l e .  

I t  i s  a l s o  i m p o r t a n t  t h a t  t h e  s t y l e ,  a s  w e l l  a s  t h e  

medium,  b e  a p p r o p r i a t e .  A v o i d  t h e  " p r o m i s e d  l a n d "  syndrome.  

Do n o t  p r o m i s e  m o r e  t h a n  t h e  c h a n g e  p l a n  c a n  d e l i v e r .  The p u b l i c  

i s  n e v e r  c o n v i n c e d  t h a t  t h e r e  a r e  q u i c k ,  s i m p l e  s o l u t i o n s  t o  

t o d a y ' s  p r o b l e m s .  A  m o d e r a t e  r e c o g n i t i o n  t h a t  n o t  a l l  t h e  a n s w e r s  

a r e  known a n d  t h a t  m i s t a k e s  a r e  c o n c e i v a b l e  c a r r i e s  m o r e  w e i g h t  

t h a n  h y s t e r i c a l  c l a i m s  o r  t h r e a t s  o f  i m m i n e n t  d i s a s t e r .  I n  

c o m m u n i t y  d i s c u s s i o n s ,  p r o v i d e  t h e  o p p o r t u n i t y  f o r  i n d i v i d u a l s  

t o  e x p r e s s  t h e i r  o p i n i o n s ,  t o  s t a t e  t h e i r  p r o b l e m s  a n d  t o  a r t i c u -  



late their goals. Relate their concerns to the project being 

proposed. Use the influence and credibility of respected public 

figures. Let other community leaders, especially those in tune 

with a particular target audience, carry the message, 

Applying these thoughts, written documents should be 

developed with the public ear in mind and not formulated for 

internal consumption. Accordingly, the following suggestions 

are made: 

- Start with the "Big Pictureu and then proceed 
step by step with an explanation of the issue - Follow recipe writing techniques, making sure 
that the components of the change proposal are 
presented logically in sequential order 

- Flag the instructions and insure that the 
summary is read 

- Use the components of programmed learning and 
make the report look less formidable than it is - Avoid technical and trade expressions. Instead, 
give the information in language with which 
people can relate. 

In summary, simple, direct and realistic communications 

delivered through media with which the public can identify and 

recognize are indispensable methods of involving community support 

and galvanizing public opinion. 

BARRIERS 

No action program, no matter how meritorious its goal, 

creative its strategy or inspired its presentation, can hope to 

achieve maximum success without careful consideration of the numerous 

institutional barriers to reform, Barriers embedded in the law, 

in vested interest groups, in the minds of the public and in the 

dissemination of information, all must be systematically assessed 

and evaluated by the instigator and his nucleus. (Following is 



a discussion of a representative, but by no means exhaustive, 

group o f  barriers which emerged from this study.) 

1. Legal Barriers 

The most significant legal obstacles to change are 

usually found in state or local statutes affecting government 

organization. In cases where additional enabling or exempting 

legislation is required, the District Reorganization Act of 1965 

and the Joint Powers Act of 1911, which have codified some re- 

form procedures, should be studied and digested. In spite of 

the complexity of laws and administrative procedures surround- 

ing them, reformers and citizens alike should master and over- 

come them. With the exception of enabling type legislation, 

government reorganization efforts should be able to proceed with- 

out major legislative alterations. 

2. Vested Interests 

Opposition to reform plans can be expected from those 

who feel that they might suffer personally in some way from 

their adoption. Those whose position might be eliminated or down- 

graded, whose salary or authority might be diminished, even those 

who have merely working contacts with some who might be threatened, 

cannot be expected to wish unqualified success to reform efforts. 

Public officials, such as the fire chief in a district or non-paid 

commissioners on a board to be reorganized, consolidated, or annexed, 

must be expected to oppose the plan. Elected officials, with no 

specific personal interest in the plan, may fear that the plan's 



unpopularity will harm their own reelection chances. All of 

these potential opponents are respected community leaders. 

Their opposition to the reform effort can be potentially very 

harmful . 
3. Information Bariers 

Assuming that the reform in a bona fide proposal will, 

in fact, reduce costs and/or increase efficiency, there still 

may exist an information barrier because available data is too 

inc-omplete to substantiate the proposed reform beyond reproach. 

Many reformers will back away from their change stance after 

learning that statistics are not obtainable to verify the effi- 

ciency of their proposed reform. Another barrier results from 

the belief that reform has to be based upon written information 

and that the campaign is lost if substantial doubt arises over 

the validity of some report. 

4. Psychological Barriers 

There is an endless list of psychological barriers which 

confront reformers during a change effort campaign. This list 

includes such traits, interests and values as tradition, symbo- 

lism, loyalty, prejudice, fear, insecurity (particularly i f  there 

is a lack of precedent) and provincialism. Many administrators 

tend to play down these barriers only to discover later that 

they were real, tangible obstacles to reform. In one community, 

for example, it may be very important to the residents to know 

and to be reassured that a fire station will remain in the same 

location after consolidation occurs, In another instance, the 



loyalty of decision makers may be easily overlooked or underes- 

timated. To cite an example of the significance of psychological 

barriers: in one case, symbolism played a major part in the re- 

formers' pledge to retain the local city seal on the sides of 

new county fire trucks. 

COMPROMISE 

During the campaign, compromise on the change issue may 

have to be considered. Because of this possibility, compromise 

is a subject which should be contemplated before the action 

system becomes too committed to the terms of the change proposal. 

The group, instigator and co-workers, should decide what is the 

absolute "fall-back" position, what trade-offs are feasible and 

what price must be paid to insure support of certain groups or 

factions for the reform. 

Compromise on some part of the original reform plan must 

often be reached to overcome a significant barrier to change. 

One city-county consolidation in an Eastern city had proposed 

that all department heads be appointed, but modified the pro- 

posal to allow for the election of a sheriff when that compromise 

would guarantee implementation'of the whole plan. The original 

Contra Costa County fire consolidation was compromised to allow 

dual chiefs for the first two years of the consolidated district. 

In summary, the instigator and his co-workers and supporters 

have an array of campaign tools available. Since desire for change 

does not by itself create change, professionals should become more 

knowledgeable about the existence and manipulation of these tools 



when different change issues are at stake. A statement by an 

active businessman citizen who was interviewed by the investi- 

gators underscores the necessity of a "know-how" for change. 

He said: 

"It is true that there are a lot o f  jurisdictions 
in California ... 409 cities, 59 counties, 5,000 
schools and special districts ... so what! Until 
you can show the community, which is very conscious 
o f  cost accounting and running a business ... that 
a restructuring will do a much better job or save 
a lot of money ... (and that means res onsible 
projections, not bureaucratic guess- 
just not going to get us interested in local 
government reform. We are peeved at the current 
cumbersomeness of local government, but we know 
it and we will thwart any change when you can't 
support the unknown quantity." 

Henry Schmandt enlarges the perspective of the arena in which 

reformers must operate with his concept of the change process: 

"Redesigning the governmental structure of 
an urban area is essentially a political ques- 
tion. Every proposal for change must at some 
-point meet the test for political acceptability, 
a test provided in some cases by popular referendum, 
in others by the legislative bodies of the units 
involved, and in others by the nod o f  approval or 
disapproval of party leaders. Political questions 
must be approached in a political manner and with 
political strategies ... Changes in governmental 
structure involve alterations in the division of 
powers, rewards and labors. These changes may 
jeopardize the positions of local officials and 
employees, threaten the protective control exer- 
cised by suburban units, affect the representa- 
tion of different constituencies, and modify the 
impact of taxes and services of various groups. 
It is naive to expect that a reorganization pro- 
posal will possess such overwhelming logic from 
the standpoint of efficiency or equity that it 
can avoid attacks from those who perceive it as 
a threat to their interests ... " 
Local government reform, then, is a political campaign 

which combines planning and contemplation, a nucleus of change, 



e f f o r t ,  w o r k e r s  and  s u p p o r t e r s ,  c o m p r e h e n s i o n  and  s e l l i n g ,  

e d u c a t i o n  a n d  c o m m u n i t y  i n v o l v e m e n t ,  c o n c e n t r a t i o n  on  t h e  

i s s u e ,  a c e n c e  and c o o p e r a t i o n  w i t h  S a c r a m e n t o  a s  d e t e r m i n a n t s  

i n  t h e  o u t c o m e  o f  t h e  e f f o r t .  



CHAPTER TWO 

REFORM AS A CAMPAIGN 

Vacuum, complexity, silence, reluctance, and occasional 

enthusiasm are words which, in some degree, describe the re- 

searchers' reactions upon evaluating and reporting on local 

government reform. With a wealth of new ideas and modern public 

management techniques, one might ask why so many excellent local 

government reform plans for cost savings and effi.ciency are never 

implemented. After a six-month study, the investigators con- 

cluded that such reforms most often fail when the instigators 

do not undertake a campaign which by its very nature creates a 

broad base of support. 

Studies and case histories in overwhelming numbers 

analyze the deficiencies of existtng local governments and the 

expected benefits of restructuring. However, there is a sparcity 

of published information and analyses which addresses the ques- 

tion of "How" - a local government official brings about reform 
once agreement on the given proposal has been reached among the 

reformers. Consequently, local government officials and adminis- 

trators have little material from which to learn the lessons and 

mistakes of earlier efforts. Nevertheless, some articles and 

reports about recent citylcounty consolidations are now avail- 

able and professional interest about the methods used to accom- 

plish reform is increasing. It is encouraging that one recent 

article, for example, focused primarily on the politics of the 

reorganization of Lafayette County and Lexington, Kentucky, 

3 1 



concluding that: "Utilizing compromise, cajolery, persuasion, 

great energy and just plain luck, the proponents of consoli- 

dation came forward with their plan precisely at the right 

time ... " At present, however, there are only a handful of 

these types of operational analyses and none examine reform 

effort situations in California (see bibliography). 

The investigators therefore commenced to document and 

analyze selected past and present reform efforts in California 

to find the "How". Case study examples were selected from re- 

forms undertaken for purposes of cost and efficiency and likely 

to involve a high degree of opposition. Consolidations were 

chosen because they are typical and exemplify reforms involving 

the overcoming of entrenched opposition. The decision as to 

whether reorganization is needed at all depends upon local evalua- 

tion. The selection of the best alternative is the responsibility 

of California's elected and appointed officials and the general 

public, in cases when the question of reorganization is put to 

vote. 

One of the things seldom found in such a search of 

the "How" is any political file or permanent record. To piece 

together the politics of a given reform effort, it was necessary 

to get behind the public records which are only the tip of the 

political iceberg. The methodology used was in-depth interviews 

of those identified as key proponents, opponents and observers 

(the press corps and the staff of participants). In a period 

of six months, more than two hundred and fifty persons were inter- 

viewed, many of them repeatedly, as the investigators' understanding 



increased. Most of the participants, even the few politicians 

who needed to cover their flanks, were eager to relate their 

stories in great detail. Interestingly, no two participants 

in a single reform effort remembered and understood the events 

in an identical way. A number of the individuals interviewed 

asked not to be quoted; the more recent the reform effort the 

more likely that request. The study-at-large also showed that 

reform efforts in progress presented less available "inside" 

information. Again, this seems logical since leaders were re- 

luctant to discuss their reform endeavor before they were actually 

successful. 

Because local government politics elude significant 

press coverage, they also escape public understanding or analysis. 

Even when available, public materials are limited to the formal 

records, minutes, resolutions and correspondence of government 

agency officials, campaign materials (if the reform involved 

an election) and graduate theses. Because virtually none of the 

twelve hundred documents investigated included insights into the 

reasons why decisions were made, research required constant cross- 

reference interviewing to provoke memories of past events and 

recollections of the real reasons behind decisions. 

The first case study involves a restructuring (1969 to 

the present) of the San Diego County government. The proposed 

"agency system" is being implemented to improve cost and efficiency 

by grouping departments with a similar function under an agency 

administrator who reports directly to the chief administrative 

officer. This successful effort has required a considerable 



campaign even though all departments involved were already under 

one governing board. The campaign did not involve the leading 

citizens wearing white cowboy hats as they did in Dade County, 

Florida. However, as the reader of this case study will see, 

virtually all of the factors that make up a campaign were care- 

fully covered by the instigator. 

The second case study pertains to the consolidations 

of fire districts in Contra Costa County (1955 to the present). 

It involved examples of greater complexity. To date, eight fire 

districts have been abolished and many consolidations are still 

pending . 
Because no county-county consolidations have occurred 

in California, the investigators chose the most applicable con- 

solidation, the current Sacramento city-county metropolitan 

government proposal, as the third case study. 

After concluding the interviews, analyzing the docu- 

ments and comparing notes, a number of conclusions were reached. 

The most obvious is that these successful local government re- 

forms required a political campaign and, conversely, the reform 

proposals suffering a premature death were ones in which a study 

was submitted on its merits without a campaign to support it. 

Second, although each reform effort was distinctive, there were 

strong similarities among the successes and strong similarities 

among the failures. The successful compaign began with planning, 

a phase which included early identification and evaluation of 

the expected opposition barriers and early selection of proposed 

solutions to the most serious barriers. The defeats were usually 



marked by brief all-or-nothing attempts by impatient instigators 

who lost interest or found themselves unable to continue to act 

after suffering an early setback, 

Other features common to successful reform efforts were 

also found during the research process. Some of these include: 

the particular behavior of the instigator and the instigating 

nucleus; the types of motivation that formed the basis for the 

reform effort; the temporary events that improved the climate for 

change; the importance of labor unions; and the significance of 

written reports. Each of these features will be discussed briefly 

in the following section. 

INSTIGATORS AN0 NUCLEUS 

Successful instigators usually had long term commitments 

to the reform program, often remaining in the campaign stance 

after numerous setbacks, and at times were willing to commit many 

years to accomplish the reform. This dedication was especially 

important in restructuring attempts which required a series of 

steps over an extended period of time. These incremental kinds 

of reforms required sufficient patience on the part of the insti- 

gator to outlast certain incumbents. 

Instigators who were in positions which permitted the 

commitment of considerable time on the reform effort were very 

effective. This was especially true of judges and senior staff 

employees, other than chief administrative officers. It was also 

observed that the chief administrative officers and members of 

Boards of Supervisors or City Councils usually had too many other 



con~mitments and obligations to be pri~ile instigators. There 

were, however, exceptions to these observations. 

Instigators who envisioned themselves as catalysts 

or enablers and not chairmen of the reform groups were better 

able to retain cohesiveness within the reform effort. Honorary 

or figurehead chairmen were ineffective and, in almost all suc- 

cessful reforms, the chairman of the reform or citizens committee 

was an exceptionally dedicated and energetic individual. 

Some certain characteristics of the nucleus around the 

instigators also appeared in different successful efforts. First, 

instigators were usually assisted by groups of individuals whose 

motives and dedication were not contaminated by self-interest 

or ideological fervor. Continuity and cohesion of the nucleus 

were especially important factors. Peripheral members could 

dissent or drop out, but the major purpose of t h e  effort had to 

remain clear and the commitment to it high throughout the cam- 

paign. Second, and most importantly, effective instigators and 

nuclei were able to react with exceptional speed and consensus 

to the tactics of the opposition. When an apparently unrelated 

proposal to the Board of Supervisors threatened to create a harm- 

ful precedent, fast analysis, agreement on action, and a coordinated 

education of the Board of Supervisors might be required within 

one or two days. Situations like this frequently presented them- 

selves and separated the sophisticated and experienced reformers 

from the politically inept ones. 



MOTIVATION F O R  R E F O R M  I N  CALIFORNIA 

The p r i m e  m o t i v a t i n g  f o r c e  f o r  t h e  r e s t r u c t u r i n g s  

s t u d i e d  i n  t h e  c a s e  h i s t o r i e s  was c o s t  and  e f f i c i e n c y .  I t  was 

o b s e r v e d ,  h o w e v e r ,  t h a t  s u c c e s s f u l  r e f o r m  e f f o r t s  u s u a l l y  i n v o l v e d  

m u l t i p l e  c o l l a t e r a l  and s u p p l e m e n t a l  i m p r o v e m e n t s  t h a t  g a v e  g r e a t e r  

w e i g h t  t o  t h e  p r o p o s a l .  I n  a  s u c c e s s f u l  f i r e  d i s t r i c t  c o n s o l i -  

d a t i o n ,  r e f o r m e r s  a r g u e d  t h a t  n o t  o n l y  would  t a x e s  d e c r e a s e ,  b u t  

t h a t  i n s u r a n c e  r a t e s  would a l s o  go down a n d  e q u i p m e n t  and  t r a i n i n g  

f o r  t h e  new d e p a r t m e n t  would be i m p r o v e d .  I n  o t h e r  w o r d s ,  t h e  

r e f o r m e r s  d e p i c t e d  t h a t  b e n e f i t s  would be r e a l i z e d  by a l l .  T h i s  

m u l t i p l i c i t y  o f  b e n e f i t s  p r o v i d e d  a  w i d e  b a s e  o f  s u p p o r t  and 

a l l o w e d  t h e  r e f o r m e r s  t o  a p p r o a c h  v a r i o u s  g r o u p s  w i t h  d i f f e r e n t  

a r g u m e n t s  and  p r o m i s e s .  

Numerous b e n e f i t s  a t t a c h e d  t o  a  r e f o r m  e f f o r t  f a c i l i t a t e d  

t h e  a b i l i t y  o f  r e f o r m e r s  t o  compromise  t h e  o r i g i n a l  p l a n ,  i f  

n e c e s s a r y  t o  w i n  o v e r  c e r t a i n  o p p o n e n t s .  To c i t e  an  e x a m p l e  o f  

t r a d e - o f f s ,  o n e  c o n s o l i d a t i o n  r e s u l t e d  i n  r e t e n t i o n  o f  d u a l  f i r e  

c h i e f s  f o r  t h e  f i r s t  two y e a r s ,  d e c r e a s i n g  c o s t  e f f e c t i v e n e s s ,  

b u t  e x p e d i t i n g  c o n s o l i d a t i o n  which  was e x p e c t e d  t o  a c h i e v e  f a s t e r  

r e s p o n s e ,  b e t t e r  t r a i n i n g ,  a n d  newer e q u i p m e n t .  T r a d i n g  o f f  b e n e -  

f i t s  was  f r e q u e n t l y  o b s e r v e d  i n  t h e  s i t u a t i o n  w h e r e  i n s t i g a t o r s  

p r o m i s e d  wage i n c r e a s e s  t o  i n s u r e  e m p l o y e e  s u p p o r t .  

EVENTS AFFECTING T H E  CLIMATE FOR C H A N G E  

I n d i v i d u a l  e v e n t s  and  c i r c u m s t a n c e s  a f f e c t e d  t h e  c l i m a t e  

f o r  c h a n g e  e i t h e r  p o s i t i v e l y  o r  n e g a t i v e l y .  F o r  e x a m p l e ,  a  

d i s a s t r o u s  f i r e  p r o d u c e s  a t i m e  p e r i o d  w h e r e  t h e  q u e s t i o n  o f  



r e f o r m  becomes t o p i c a l  i n  t h e  c o m m u n i t y .  B u t  a f t e r  a  number o f  

y e a r s ,  t h e  memory  o f  t h e  f i r e  wanes and t h e  c l i m a t e  s w i n g s  away 

f r o m  r e f o r m  and c o m p l a c e n c y  s e t s  i n .  

One r e v e a l i n g  f a c t  was t h a t  u n l e s s  s u f f i c i e n t  p r e c e d e n t  

c o n d i t i o n s  e x i s t e d ,  t h e r e  was v e r y  l i t t l e  l i k e l i h o o d  t h a t  t h e  

i n s t i g a t o r s  h a d  a  c h a n c e  o f  a c c o m p l i s h i n g  t h e i r  r e f o r m .  The m o s t  

i m p o r t a n t  p r e c e d e n t  c o n d i t i o n  was t h e  p o w e r  o f  t h e  " c h i e f  oppo-  

n e n t . "  He n o t  o n l y  was f i g h t i n g  f o r  h i s  j o b  b u t  he  was t h e  f i g u r e  

a r o u n d  whom t h e  opponent 's  w o u l d  r a l l y ,  d i s c l a i m i n g  a n y  s e l f - i n t e r e s t  

t h e m s e l v e s .  I n  a n  a g e n c y  a d m i n i s t r a t i o n  r e o r g a n i z a t i o n  e f f o r t  

w i t h i n  a  c o u n t y ,  t h e  c h i e f  o p p o n e n t  m i g h t  b e  a  p o w e r f u l  d e p a r t -  

m e n t  h e a d  who w o u l d  l o s e  h i s  d i r e c t  a c c e s s  t o  t h e  c h i e f  a d m i n i s -  

t r a t i v e  o f f i c e r  i f  r e o r g a n i z a t i o n  s u c c e e d e d .  I n  f i r e  c o n s o l i d a -  

t i o n ,  i t  c o u l d  b e  t h e  f i r e  c h i e f  o f  t h e  s m a l l e r  d i s t r i c t  who w o u l d  

be  d e n o t e d  t o  a n  a s s i s t a n t  c h i e f  i n  t h e  l a r g e r  d i s t r i c t .  I n  

c i t y - c o u n t y  c o ~ s o l i d a t i o n  i t  m i g h t  be a n  e l e c t e d  s h e r i f f  who 

c o u l d  become a p p o i n t i v e  u n d e r  t h e  r e f o r m e d  s y s t e m .  

I n  o v e r  f i f t y  p e r c e n t  o f  t h e  s u c c e s s f u l  r e f o r m s  t h e  

c h i e f  o p p o n e n t  was r e t i r i n g  o r  a b o u t  t o  l e a v e  o f f i c e  f o r  some 

o t h e r  r e a s o n  a t  t h e  t i m e  o f  t h e  e f f o r t .  I n  o v e r  h a l f  o f  t h e  r e -  

m a i n i n g  c a s e s ,  t h e  c h i e f  o p p o n e n t  y i e l d e d  t o  t h e  r e f o r m  c a m p a i g n  

b y  means o f  c o m p r o m i s e ,  p o l i t i c a l  p r e s s u r e  a n d ,  i n  a  f e w  c a s e s ,  

l o g i c .  B u t  a l m o s t  no  c a m p a i g n  f o r  c o s t  a n d  e f f i c i e n c y  s u c c e e d e d  

when i t  was n e c e s s a r y  t o  d i r e c t l y  c o n f r o n t  a  c h i e f  o p p o n e n t  who 

had a t  l e a s t  m o d e r a t e  c o m m u n i t y  s t a n d i n g  a n d  t h e  a c t i v e  b a c k i n g  

o f  h i s  e m p l o y e e s .  . 



L A B O R  UNIONS 

As m i g h t  be e x p e c t e d ,  e m p l o y e e  l a b o r  u n i o n s  a r e  r e l u c -  

t a n t  t o  s u p p o r t  a  r e f o r m  p r o g r a m  u n t i l  t h e y  c a n  be a s s u r e d  t h a t  

t h e i r  m e m b e r s '  j o b  s i t u a t i o n s  w i l l  be t h e  same ,  i f  n o t  i m p r o v e d ,  

i n  t h e  new s t r u c t u r e .  Most s u c c e s s f u l  r e f o r m s  p r o m o t e d  t h e  h i g h e r  

s a l a r y  a n d  b e n e f i t  s t r u c t u r e  f o r  t h e  p a r t i c i p a t i n g  j u r i s d i c t i o n s  

when t h e r e  was a  d i s c r e p a n c y  b e t w e e n  j u r i s d i c t i o n s '  s t r u c t u r e s .  

T h e r e  w e r e  no e x a m p l e s  o f  h i g h e r  s a l a r i e d  e m p l o y e e s  t a k i n g  a  c u t  

i n  p a y .  S o m e t i m e s  u n i o n  s u p p o r t  was c o n d i t i o n a l  on r e c e i v i n g  a  

commi tment  f r o m  t h e  r e f o r m e r s  t h a t  t h e  u n i o n  would  r e p r e s e n t  t h e  

e m p l o y e e s  o f  t h e  new d e p a r t m e n t .  A n  o b s e r v a t i o n  made d u r i n g  o n e  

i n c r e m e n t a l  r e f o r m  was t h a t  u n i o n  p r e s s u r e s  f o r  wage i n c r e a s e s  

s u r f a c e d  a t  t i m e s  n o t  e x p e c t e d  by t h e  i n s t i g a t o r s .  The f o l l o w i n g  

h y p o t h e t i c a l  s i t u a t i o n  i l l u s t r a t e s  w h a t  c a n  h a p p e n :  D i s t r i c t s  A 

and B c o n s o l i d a t e d  and t h e  h i g h e r . s a l a r y  l e v e l  was s e l e c t e d .  A / B  

w a n t s  t o  a n n e x  C .  I f  C h a s  a  h i g h e r  s a l a r y  l e v e l  t h a n  A / B ,  i t  can  

be e x p e c t e d  t h a t  t h e  award  o f  t h e  C wage s c a l e  t o  a l l  w i l l  be t h e  

c o n d i t i o n  upon w h i c h  t h e  A / B  u n i o n  w i l l  s u p p o r t  t h e  a n n e x a t i o n .  

B u t  i f  C h a s  a  l o w e r  s c a l e ,  t h e  i n s t i g a t o r s  a r e  a p t  t o  recommend 

t h e  C e m p l o y e e s  j o i n  a t  t h e  A / B  l e v e l .  The A / B  u n i o n  may d i s a g r e e  

and i n d i c a t e  t h a t  i t  w i l l  n o t  s u p p o r t  t h e  m e r g e r  u n l e s s  A / B  members 

a l s o  r e c e i v e  a  r a i s e .  T h e i r  r a t i o n a l e  i s  t h a t  C e m p l o y e e s  s h o u l d  

n o t  r e c e i v e  a  r a i s e  u n l e s s  A / B  e m p l o y e e s  a l s o  g e t  o n e .  The e s c a -  

l a t i o n  e f f e c t  c a n  be d r a m a t i c  i n  t h e  c a s e  o f  a  s e r i e s  o f  m e r g e r s .  

THE USEFULNESS O F  REPORTS, CONSULTANT STUDIES A N D  TECHNICAL 
JUSTIFICATIONS 

The u s e f u l n e s s  o f  w r i t t e n  r e p o r t s  i s  n o t  c l e a r .  I t  may be n e c e s s a r y  

t o  c o m p i l e  d a t a  t o  j u s t i f y  t h e  r e f o r m ,  e m p l o y i n g ,  i n  some c a s e s ,  



outside consultants to lend authenticity to conclusions already 

reached by the instigators and nucleus. But while data has in- 

formative and support value, it can also give opponents numerous 

opportunities to counterattack and nit-pick. 

Technical reports without political sensitivity proved 

to have little value. It is sometimes found, however, that insti- 

gators are not unhappy with a report that recommends a consolida- 

tion greater than the one under consideration because this allows 

the instigator's proposal to be discussed a s  a compromise. But, 

even in this situation, it was universally agreed that a report 

would be much more effective if it reflected a t  least some under- 

standing of the forces defending the status quo. For example, 

one technical report on the feasibility o f  fire district consoli- 

dation recommended the elimination of all stations from o n e  of 

the proposed participant jurisdictions and the reiocation of a 

newly built station less than three blocks from the original site. 

T h e  instigators later concluded that extreme adherence to profes- 

sional consultant's logic in the reform campaign was too high a 

price to pay to lose the support o f  even one significant juris- 

diction. 

It was also observed that a s  a reform nucleus matured, 

long detailed reports were often unnecessary. In one case study, 

the first report written by the instigator was over forty-five 

pages long. He wrote a similar report for a different area ten 

years later in eight pages. Three years thereafter he wrote y e t  

another; this one was only three pages long. The instigator had 

learned that even the professional's attention span on the technical 



a s p e c t s  i s  v e r y  s h o r t ,  and t h a t  a  b r i e f  summary of t h e  b e n e f i t s  

and a  map o f  t h e  " b e f o r e - a n d - a f t e r "  s i t u a t i o n  s u f f i c i e n t l y  accom- 

pl i s h e d  h i s  p u r p o s e .  

The p r e c e d i n g  o b s e r v a t i o n s  a r e  o f f e r e d  n o t  because  t h e  

r e s e a r c h e r s  b e l i e v e  t h a t  t h e y  a r e  comprehens ive ,  b u t  because  i t  

i s  hoped t h a t  t h e y  w i l l  be u s e f u l  t o  t h o s e  embarking on l o c a l  

government  r e fo rm.  F u r t h e r  a n a l y s i s  of t h e  c a s e  s t u d i e s  which 

f o l l o w s  i n  t h e  body of  t h i s  r e p o r t ,  a s  wel l  a s  e v a l u a t i o n  of 

o t h e r  r e f o r m  e f f o r t s  t h a t  have o c c u r r e d  t h r o u g h o u t  C a l i f o r n i a ,  

w i l l  p roduce  a d d i t i o n a l  o b s e r v a t i o n s  and c o n c l u s i o n s  a b o u t  how 

change  i s  accompl i shed  on t h e  l o c a l  government  l e v e l .  



CHAPTER THREE 

ADMINISTRATIVE REORGANIZATION OF THE SAN DIEGO COUtiTY GOVERNMENT 

The Setting 

In a period of a little over three years, the county 

government of San Diego transformed a loosely knit group of 

over forty departments and one hundred commissions and committees 

reporting directly to the Board of Supervisors into a modern, 

efficient, accountable management structure. Although the Board 

of Supervisors had the power to accomplish most of the changes 

itself, it took a three year campaign to accomplish what has 

been called "one of the most significant major events in the 

state and county communities' profile in a decade." The change 

effort reformed a structure of county government that previously 

was not responding to the expanding responsibilities of an emerging 

urban county. (See Panel A). In 1969, when only a problem with 

a "high noise level" (one with high political impact) was able 

to receive more than cursory attention from the Board of Super- 

visors, these changes were initiated by a group of aggressive 

and careful public administrators and elected officials. There 

were several instigators who were identifiable and a nucleus of 

key actors. It was carried out at a time when there was a desire 

for more efficient management, greater demands for more services, 

a concern for the high cost of government, the retirement of a 

long-time chief administrator and a relatively successful precedent 

at the state level to use as a backdrop. 



Climate for Change 

As early as the first days of 1969, concern was developing 

that the scope of the county government responsibilities would be 

significantly broadened because of a new emphasis on human pro- 

blems and physical development. The top policy staff had already 

recognized that they were too preoccupied with problem-solving on 

a daily basis to accommodate this growth. To meet the problem, 

coordinating councils covering the areas of human resources pro- 

grams, economic opportunity issues, and treatment of alcoholics, 

as well as other areas of physical resources, general and community 

planned development, engineering, public works and special district 

services were suggested as a solution in an internal working docd- 

ment. The chief administrative officer recognized the pr.oblem 

and decided to treat it step-by-step, beginning with the physical 

resources area. 

Instigator Begins 

In April, 1968, a new chief administrative officer was 

appointed. By March, 1969, after considerable staff work and pre- 

sell to each of the members of the Board of Supervisors, the chief 

administrative officer submitted a memorandum calling for the 

creation of a public works administrator to coordinate the depart- 

ments of county engineer, special district services and public 

works. It was no mere coincidence that personnel developments in 

the departments dealing with resource development made him decide 

to concentrate on this area. Several pending retirements and 

recent board criticism of many of the department heads made the 

selection easier. 



It was proposed that the new public works administrator 

would act under the direct supervision of the chief administrative 

officer. The personalities were oriented toward change. It was 

agreed that any vacancies that "might" occur in the process would 

be filled only after careful review by the new public works adminis- 

trator and the chief administrative officer to make sure that con- 

flicts of direction and ambition were avoided. Within the year 

there were several early retirements. The handwriting was on the 

wall. There was no desire to create a single super-department and, 

to insure a flexible situation, the chief administrative officer 

recommended that the incumbent engineer who was a tough, no-nonsense 

administrator (former state president of the county engineers' asso- 

ciation and active in the local comprehensive planning organization), 

fill the position of public works administrator. 

This administrator had been responsible for much of the 

county's emergence prior to 1968 as a power to be reckoned with in 

county-wide transportation efforts and related planning activity. 

Without the growth of the planning effort attempted by the Compre- 

hensive Planning Organization, in which the new administrator had 

a part, it is doubtful the county would have been challenged to get 

its house in order. At this time, the chief administrative officer 

was also aided by several concomitant events. Two new supervisors 

were elected who were former city councilmen. Familiar with the 

Council-Manager system, they were pledged to "turn the county around." 

First Reform Imp1 emented 

The new public works administrator moved swiftly to 

establish his base. Utilizing borrowed personnel, he laid out a 



step-by-step implementation program. Routine symbolic action was 

taken, including new letterhead and staff meetings under the new 

administrator's direction. Fiscal, personnel and accounting activities 

were designated to be consolidated under his direction. The task 

involved such a major reorganization that they were carefully moni- 

tored by the chief administrative officer and his staff. It was to 

become the model for future action. 

It should also be noted that this individual was to 

concentrate on the new position and give up his leadership role 

with the Comprehensive Planning Organization, which opened the 

door for a more active role for the chief administrative officer 

and one of his principal assistants who wanted the job. 

The new public works agency organization consisted of 

four departments and five agency divisions. The department divi- 

sions were the existing departments of county engineer, public 

works, (which later became general services and picked up numerous 

new functions) and special district services (later the department 

of sanitation and flood control) and the department of building 

inspection whjch was formed early in 1970. The agency divisions 

were fiscal and personnel, park development, airport operations, 

real property, and communications and electronics. Next began the 

inventory of all county government functions and the placement of 

all those involving physical resource activities in the appropriate 

department or division of the public works agency. It was believed 

at the time, and has since been proven, that the methods and tech- 

niques incorporated into the organizational framework of an agency 



having all resources under an administrator would make those re- 

sources m o r e  readily available and enable accelerated assignment 

to solve problems of great urgency. 

Buildinq On the First Reform 

In September, 1969, the Eoard of Supervisors called for 

help from a group of local businessmen, several o f  whom had served 

on Governor Reagan's Task Force on Efficiency and Economy. They 

created t h e  San Diego County Efficiency Study, Inc., which was chaired 

by a leading business and civic leader. Members were drawn from high 

level, non-political community leadership. 

T h e  study set for its goal a five t o  ten percent reduc- 

tion in county expenses and began its work. County departments 

cooperated with the study group once the administrators realized 

that they had a concIJrrent responsibi.1 i ty. 

By December, 1969, a key group o f  county staff was work- 

ing o n  its own plan. The document which was eventually prepared 

avoided recommending the elimination of the election o f  the re- 

corder, sheriff, treasurer, county clerk, tax collector and assessor, 

and also avoided addressing the question o f  the elimination of approx- 

imately o n e  hundred commissions and committees whose opposition to 

the reform would be deadly. But, in all other respects, the report 

was completely detailed in nature and sweeping in effect. 

T o  avoid early critical opposition, the Board members 

were asked to review the county staff's plan privately. . U p o n  agree- 

ment with its content, they were asked to resolve only to allow 

the chief administrative officer to proceed with planning, charging 



him to bring back a recommendation to the Board later. Such a 

reorganization, as eventually evolved (see panel B), required, 

in initial outline, shifting of functions, establishment of 

appropriate civil service classifications and potential future 

ordinances. 

The Board of Supervisors was particularly active. 

Several detailed memoranda from its members caused numerous changes 

in the first recommendation which was presented to the Board in 

December, 1969. Within a month, the San Diego County Efficiency 

Study Report was presented. In addition to a number of specific 

recommendations to improve the efficiency of county government was 

a recommendation for the integrated organization (see panel C). 

The basic tenets of the study report included the following: 

1. the reorganization should free the Board and 
the chief administrative officer from many 
day-to-day adminjstrative duties, so that 
their principal time could be spent on the 
more important questions of policy; 

2. the reorganization must provide the chief 
administrative officer with an organization 
assistant and a span of control that would 
allow him to answer the demands of the 
Board of Supervisors; 

3. any plan of reorganization must facilitate 
the provision of county government services 
to the citizens of this county. 

Further, the report articulated benefits to be expected from the 

reorganization: 

1. San Diego County would be able to more 
effectively participate and plan for future 
county programs; 

2. the Board and chief administrative officer 
would be able t.0 give major attention to 
significant policy questions and changing 
relations with other agencies; 



3. reorganization would clearly establish the 
responsibility for operation of county pro- 
grams; 

4. reorganization would provide better coordina- 
tion of services to the public; 

5. reorganization would make better use of the 
existing county resources. 

Board Approves Reform 

In April, 1970, the Board of Supervisors approved the 

total concept of agency organization. Prior to the formation of 

any new agencies, it was necessary to make one minor change in the 

county charter. An Executive Service of the County was to be created 

to include all appointive county officials and their principal assis- 

tants. It was proposed that heads of agencies and departments could 

be removed by action of the Board of Supervisors. Thus, perfor- 

mance, not tenure, would be the basis-for an employee to be continued 

as a head of one of these key activities. Obviously, this was 

backed unanimously by the Board because, at that time, even the 

key department heads were in civil service status, with its atten- 

dant difficulty in removal and recruitment. Editorial support by 

local newspapers, in addition to that of the key San Diego County 

Efficiency Study Committee, paved the way for public adoption in 

November, 1970. Following this ballot victory, reorganization 

implementation moved vigorously ahead in January, 1971. 

Continuing Reform 

The change didn't stop; it proved to be the beginning of 

a continuing process. A look at panel D shows the difference in 

names, minor functional changes, and title changes, and graphically 



t e l l s  t h e  s t o r y  o f  t h e  m a g n i t u d e  o f  t h i s  a d m i n i s t r a t i v e  r e o r g a n i -  

z a t i o n .  R e o r g a n i z a t i o n  s u c h  as  o c c u r r e d  i n  San D i e g o  i n  t h e  

e a r l y  1 9 7 0 ' s  i s  s t i l l  a l i v e  i n  J u n e  1 9 7 3 .  T h e r e  h a s  y e t  t o  be 

a n  e v a l u a t i o n  o f  t h e  m e r i t s  o f  t h i s  s w e e p i n g  r e o r g a n i z a t i o n .  

O n l y  t h e  e n t h u s i a s m  o f  t h o s e  i n t e r v i e w e d  s e r v e s  a s  a n  i n d i c a t o r  

t h a t  t h e  r e o r g a n i z a t i o n  i s  a t  l e a s t  e q u a l  t o  w h a t  t h e y  h a d  hoped.  

S e v e r a l  o f  t h e  a g e n c i e s  h a v e  p r o v e n  t o  be w o r k i n g  w e l l ,  w i t h  e i t h e r  

s i g n i f i c a n t  c o s t  s a v i n g s  o r  a  b e t t e r  l e v e l  o f  s e r v i c e s  e x t e n d e d  

t o  t h e  t a x p a y e r s ,  o r  b o t h .  The C o u n t y  C o u n s e l  h a s  o b s e r v e d  t h a t  

i t  i s  s t i l l  n o t  c l e a r  how t h e  B o a r d  c a n  l e g a l l y  c o n t r o l  i n d e -  

p e n d e n t l y  e l e c t e d  o f f i c i a l s  who a r e  c o n s i d e r e d  a  p a r t  o f  t h e  agency  

s y s t e m ;  b u t  i t  i s  now o b v i o u s  t h a t  b e t t e r  c o m m u n i c a t i o n  and  c o o r d i n a  

t i a n . h a s  b e e n  e s t a b l i s h e d .  P r a g m a t i c a l l y ,  s i n c e  t h e  a g e n c y  heads 

a r e  r e s p o n s i b l e  f o r  b u d g e t  c o o r d i n a t i o n ,  t h e y  e x e r t  a d e f i n i t e  

c o n i t r u c t i v e  i n f l u e n c e  e v e n  on t h e  i n d e p e n d e n t l y  e l e c t e d  o f f i c i a l s .  

One comment i n  a l l  o f  t h e  i n t e r v i e w s  was t h a t  o r g a n i z a -  

t i o n  a n d  management o f  t h i s  c o u n t y  g o v e r n m e n t  i s  a  c o n s t a n t l y  

e v o l v i n g  phenomenon. Two and a  h a l f  y e a r s  l a t e r ,  t h e r e  r e m a i n s  

a  r e a l  c o n c e r n  a b o u t  r e v i s i n g  t h e  c h a r t e r  and  l o c k i n g  t h e  f u t u r e  

S a n D i e g o  C o u n t y  g o v e r n m e n t  i n t o  a n  i n f l e x i b l e  e i g h t  a g e n c y  sys tem.  

T h i s  c o n c e r n  may 'be v e r y  f u t u r i s t i c  o r  i t  may e x i s t  b e c a u s e  some 

o f  t h e  a g e n c i e s  a r e  n o t  y e t  f u n c t i o n i n g  a t  p e a k  e f f i c i e n c y .  

I t  d o e s ,  h o w e v e r ,  r e f l e c t  t h e  wisdom o f  t h e  n e e d  f o r  g r a d u a l  change  

i n  a n y  r e o r g a n i z a t i o n .  A l l  p e r s o n s  i n v o l v e d  a l s o  s t r e s s e d  t h e  need 

f o r  c o n t i n u o u s  e v a l u a t i o n  and a d j u s t m e n t  t o  m e e t  new p r o g r a m  demands 

and new c r i s e s .  
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Was This A Campaiqn? 

On the surface, it would seem that the reorganization 

was really only the result of the work o f  a few hard driving ad- 

ministrators with a little luck. In the early phases of the 

talk that surrounded this reorganization, there were several 

identifiable instigators. The Chief Administrative Officer who 

recognized the need to get out o f  the every day crisis world 

that beset his predecessor was, surely, the main instigator. 

He was willing to think through the problem and stick with a goal 

of reorganization. He gathered about him a half dozen close staff 

i n  whom he could place confidence, and he kept control. This is 

not to downgrade the role of the Public Works Administrator and 

several of the more vocal Supervisors. 

A Climate for Change 

The particulars have here been discussed, and while it 

cannot be said that county services were about to collapse, 

these services needed revamping. There was a strong desire 

to act, prompted by the apparent success o f  Governor Reagan's 

state reorganization. This had to be a major force convincing 

the more conservative members of the Board that change was some- 

thing they should consider. Into this climate stepped the success- 

ful instigator and his nucleus. 

There was considerable contemplation, which study of the 

numerous documents indicated, and there was a substantial give- 

and-take and staff evaluation before any of the ideas became public. 

The Public Works Agency Administrator and others were constantly 



invol.ved in "brain-storming" sessions with the Chief Adminis- 

trative Officer and his staff, working out as many difficulties 

as possible before even the easiest decisions were requested. 

Comprehension 

The issue of selling the need for change and moderniza- 

tion ran throughout this restructuring process. The Chief Ad- 

ministrative Officer realized the issues were as complex as 

tackling a consolidation effort with another county, but he con- 

centrated on the issue and let the opinions and much o f  the actual 

organization form by themselves. With the Public Works organiza- 

tion as his successful precedent, along with a successful state 

example, momentum was established and maintained. 

communication 

While the project was somewhat less newsworthy than.a 

major multi-jurisdictional reorganization, yet, by the time 

there was a need for support on the minor charter revision, the 

newspapers and local media fully supported the amendment. The 

very fact that so many different and key local officials of public 

importance were supportive made this easy. 

Concern 

The part played by San Diego Study, Inc. should be em- 

phasized. On that committee were the first echelon key community 

leaders. Without their help, restructuring might have been thwarted 

by those with self-protection and job security as their only and 

principal concern. This group was non-pol'itical and, as such, 

extremely effective. 



Cadence 
The  i n s t i g a t o r  a n d  h i s  n u c l e u s  r e m a i n e d  c o n s c i o u s  o f  

n e e d  t o  p r o c e e d  c a u t i o u s l y  a n d  t o  t i m e  t h e  p o l i t i c a l  d e c i s i o n s  

so a s  t o  e n c o u n t e r  o n l y  b r i e f  p o l i t i c a l  o p p o s i t i o n  c e n t e r e d  a r o u n d  

t h e  f a c t s .  

Compromise 

T h i s  was m o s t  e v i d e n t  t h r o u g h o u t  t h i s  mode l  e x e r c i s e  

i n  r e s t r u c t u r i n g .  A l o o k  a t  some o f  t h e  e a r l y  d o c u m e n t s ,  and  

t h e n  a t  t h e  f i n a l  p r o p o s a l ,  p r o v e s  t h a t  c o m p r o m i s e  a n d  c o n s t r u c t i v e  

a l t e r n a t i v e s  made t h e  p r o p o s a l  f a r  m o r e  a t t r a c t i v e .  

C o o p e r a t i o n  

T h i s  was n o t  a  s i g n i f i c a n t  p r o b l e m .  T h e r e  was a  c l o s e  

w o r k i n g  r e l a t i o n s h i p  w i t h  t h e  S a c r a m e n t o  l e g i s l a t i v e  l e a d e r s h i p .  

E s p e c i a l l y ,  t h e  C o u n t y  l e g i s l a t i v e  a d v o c a t e  i n  S a c r a m e n t o  was 

c a r e f u l  t o  keep  a l l  t h e  l e g i s l a t i v e  d e l e g a t i o n  i n f o r m e d  a n d  c u r r e n t  

on  p r o g r e s s .  M o s t  i m p o r t a n t l y ,  t h e y  d i d  n o t  i n t e r f e r e  w i t h  n o r  

oppose  t h e  p r o j e c t .  

I n  summary, t h e  c a m p a i g n  p r o d u c e d  s w e e p i n g  c o u n t y  r e o r g a n i -  

z a t i o n ,  e m b o d y i n g  a l l  o f  t h e  p r i n c i p l e s  w h i c h  t h e  i n v e s t i g a t o r s  

f o u n d  common and e s s e n t i a l  t o  s u c c e s s .  



CHAPTER FOUR 

CONTRA COSTA COUNTY FIRE DISTRICT CONSOLIDATIONS 

This detailed chronology of ten years of effort in 

Contra Costa County addresses many of the complex problems in 

efforts at intracounty consolidation of local government juris- 

dictions. The Contra Costa instigators, however, had no precedent 

to follow when they started, thus making acceptance of consolida- 

tion extremely difficulty. 

The Setting 

The contemporary effort to consolidate fire protec- 

tion jurisdictions in Contra Costa began in 1955. To date, eight 

jurisdictions have been eliminated, each through a separate cam- 

paign. Ten additional efforts, some county-wide and some single 

district proposals, have failed. Three campaigns to eliminate 

seven jurisdictions are presently pending. 

The successful reallocation efforts were instigated 

by a capable and highly tenacious member of the county adminis- 

trative staff who, since 1966, has also been the LAFCO executive 

secretary. Assisted by a small number of progressive and politi- 

cally sensitive reformers, including an ambitious, professional 

young fire chief, a few "enlightened" commissioners, and two 

supervisors, this nucleus in some campaigns also included the 

fire fighters union, other city and county government officials 

and citizen groups. The reformers brought off an impressive series 

of consolidations i n  the central region of.the county. In the 

western region and the urban portion of the eastern region, similar 



efforts are currently pending following initial failures when 

the reformers were unable to overcome strong opposition. 1 

Early Efforts 

In 1955, the Board of Supervisors asked the County 

Taxpayers Association to appoint a committee t o  study the possi- 

bility o f  consolidation. They recommended a county-wide fire 

protection jurisdiction. The committee's recommendation was not 

acted upon when such vested interests a s  fire chiefs and commis- 

sioners labeled it "unprecendented and much too radical." (See Map 1 )  

A 1959 county administration study, written by the insti- 

gator, who had concluded that comprehensive consolidation was 

politically infeasible, recommended a merger o f  ten central region 

fire districts and a separate merger of two rural eastern region 

fire districts. This rcpcrt reflected the instigator's new strategy 

to reach ultimate county-wide consolidation through smaller mergers 

and subsequent annexations. As in 1956, the 1959 report died at 

the hands o f  vested interests, especially after considerable press 

coverage stressed the large size of the proposed district-. Because 

the instigator had hoped that consolidation would result solely 

from a clear presentation of the fakts, he had failed to provide 

for a politically adroit team of reformers to sell and implement 

the report. Its recommendations fell on deaf ears among local 

governing officials and the interest and the public support of the 

County Administrative Officer was lost once he realized that there 

could not be an acceptance of rapid reallocation. 

1 See Table 4 for Demographic Descriptions 
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A flurry of activity surrounded the call o f  the Board 

of Supervisors in 1961 for a consolidation study. In the absence 

of a climate for change and a nucleus of already educated re- 

formers, this initiative by one of the freshmen members of the 

board was killed. The appointed advisory committee, already 

stacked by opponents of change, quickly and unanimously recommended 

against any consolidation. 

Did They Learn From Their Mistakes? 

The 1959 report, nonetheless, had gained a measure of 

respectability and it became the basis o f  discussion in Contra 

Costa for the next five years. It also put local government 

officials on notice that the county was considering consolida- 

tion as a means of reallocating services. Meanwhile, the insti- 

gator and the change nucleus arrived at the following conclusions 

from the defeat: 

1. county-wide consolidation was impossible 
because of the lack of precedent and the 
large number o f  potentially opposed public 
officials 

2. a study report, regardless of its objectivity 
and lucidity, could only facilitate consolida- 
tion; it could not unilaterally achieve it 

3. future reallocation efforts would have to 
proceed incrementally at times marked by an 
appropriate climate for change. 

4. each incremental effort in the reform process 
would require an extensive campaign to support. 

The First Success 

A successful consolidation effort began in late 1963 

when the instigator identified two districts as "ripe" for consoli- 



dation. Both districts were county fire service districts and 

therefore could be consolidated by simple supervisorial resolu- 

tion. They were located in the fast-growing suburban area of 

the central region where city boundaries, had become entwined. 

There were obvious and numerous cost and efficiency benefits to 

be realized by consolidation. Over several months the instigator 

fashioned .a nucleus of reformers which now included two supervisors, 

the acting fire chief and two commissioners from one o f  the dis- 

tricts to be consolidated, the executive secretary o f  the County 

Taxpayers Association and the officers o f  the fire fighters union. 

Original Strategy 

The instigator's strategy was to consolidate the two 

natural districts into one and then expand it through incremental 

annexations whenever the right climate for change sccurred. 

Although the first attempted annexation was rejected by the "fire 

establishment" of a large rural, all-volunteer district, six 

neighboring districts were annexed over an eight year period. 

The new Contra Costa Consolidated Fire District, however, lost 

its preoccupation with annexation by the late 1960's and the 

district itself rejected three annexation requests from neighbor- 

ing districts as financially undesirable. 

Modified Strategy 

In 1956, the reformers had called for one county-wide 

district, o r  at least no more than three districts. By 1973, 

the reform strategy called for nine.districts, a number that 

reflected the growing awareness of differences between urban-suburban 



and r u r a l  d i s t r i c t s  and be tween  s a l a r i e d  and v o l u n t e e r  f i r e  

d e p a r t m e n t s .  The s t r a t e g y ,  now, was t o  merge j u r i s d i c t i o n s  o n l y  

on t h e  b a s i s  o f  t h e i r  s t r u c t u r a l  and f u n c t i o n a l  s i m i l a r i t i e s ,  

w i t h  due  a l l o w a n c e  f o r  g e o g r a p h i c a l  b a r r i e r s .  The o r i g i n a l  g o a l  

o f  c r e a t i n g  a  c o u n t y - w i d e  f i r e  d i s t r i c t  had been abandoned.2 

(See Maps 2, 3, 4 )  

F i r s t  Campaign 

The f i r s t  c o n s o l i d a t i o n  o c c u r r e d  between t h e  C e n t r a l  

F i r e  D i s t r i c t  and t h e  M t .  D i a b l o  F i r e  D i s t r i c t  i n  December, 1964, 

a f t e r  a n  i n t e n s i v e  t h i r t e e n - m o n t h  e f f o r t  d u r i n g  w h i c h  t h e  r e f o r m e r s  

had e i t h e r  n e u t r a l i z e d  some o f  t h e  p o t e n t i a l l y  m o s t  p o w e r f u l  

o p p o n e n t s  o r  g a i n e d  t h e  s u p p o r t  o f  o t h e r s .  (See Map 5 )  

The campaign was d i v i d e d  i n t o  t w o  phases:  

1. an i n f e r n a l  p r e - p u b l i c  phase d u r i n g  w h i c h  
awareness o f  t h e  campa ign  e x t e n d e d  t o  no 
more t h a n  f i f t e e n  p e o p l e .  T h i s  l a s t e d  f r o m  
November 1963 t o  September  1 9 6 4 .  

2. a  p u b l i c  phase  t i m e d  t o  o c c u r  o n l y  a f t e r  
t h e  r e f o r m  l e a d e r s  had i d e n t i f i e d  t h e  
b a r r i e r s  and f o r m u l a t e d  s o l u t i o n s .  T h i s  
phase l a s t e d  f r o m  September  t o  December, 
1964, and i n c l u d e d  m e e t i n g s  w i t h  t h e  t w o  
f i r e  c o m m i s s i o n e r s ,  h e a r i n g s  b e f o r e  t h e  
Boa rd  o f  S u p e r v i s o r s ,  p r e s e n t a t i o n s  b y  
t h e  r e f o r m  n u c l e u s  t o  each  C i t y  C o u n c i l  
and c o n s i d e r a b l e  a t t e n t i o n  i n  t h e  med ia .  

C l i m a t e  f o r  Change 

The i n s t i g a t o r ,  i n  e a r l y  1963, app roached  t h e  S u p e r v i s o r  

whose d i s t r i c t  i n c l u d e d  t h e  C e n t r a l  and M t .  D i a b l o  F i r e  D i s t r i c t s ,  

See T a b l e  5 f o r  C h r o n o l o g y  



MAP 2 

Consolidation Efforts jn  Cen kral Contra Costa. 

1 - 1964;success 7 - 1969:failure 
2 - 1966:failure 0 - 1969: fai l w e  
3 - ~966:success 9 - 1970: failure 
4 - 196B:success 10 - 797O:euccesS 
5 - 19G8:success 31 - 1971 :success 
6 - 1968: success I2 - 1972:failure 



MAP 3 

~ o ~ ~ ~ ~ l i d a t i o n  E f f o ~  t s jn Western and Eastern Contra C o s t a .  
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s u g g e s t i n g  t h a t  h i s  a c t i v e ,  i f  i n d i r e c t ,  s u p p o r t  o f  c o n s o l i d a t i o n  

w o u l d  b e  a  s m a r t  p o l i t i c a l  move. I f  he p a r t i c i p a t e d ,  t h e  Super -  

v i s o r  w o u l d  r e c e i v e  c r e d i t  as t h e  f i r s t  l o c a l  government  r e f o r m e r  

i n  t h e  c o u n t y  who had l o w e r e d  t a x e s  and i n c r e a s e d  pe r fo rmance .  

The S u p e r v i s o r  was i n i t i a l l y  f e a r f u l  o f  a  p u b l i c  b a c k l a s h .  Be- 

c a u s e  h e  was a l r e a d y  i d e n t i f i e d  as a  member o f  t h e  "new p o l i t i c s "  

g r o u p  t h a t  had o n l y  r e c e n t l y  o u s t e d  t h e  l o c a l  p o l i t i c a l  machine,  

he was n o t  c l o s e  t o  t h e  f i r e  e s t a b l i s h m e n t  n o r  t h e  " o l d  g u a r d "  

f i r e  c o m m i s s i o n e r s ,  some o f  whom had r e t a i n e d  t h e i r  a p p o i n t m e n t s  

f o r  f o r t y  y e a r s  and  were a d a m a n t l y  a d v e r s e  t o  change. 

T h i s  S u p e r v i s o r  l a u n c h e d  a  " t r i a l  baloonl '  announcement 

o f  h i s  s u p p o r t  f o r  c o n s o l i d a t i o n  and f o u n d  no p u b l i c  o p p o s i t i o n .  

A b o u t  t h i s  same t i m e ,  t h e  D i s t r i c t  A t t o r n e y  i n i t i a t e d  an i n v e s t i -  

g a t i o n  o f  t w o  l o n g - t i m e  K t .  D i a b l o  F i r e  D i s t r i c t  commiss ione rs  ove r  

p o s s i b l e  c o n f l i c t  o f  i n t e r e s t .  The S u p e r v i s o r ,  who was s e e m i n g l y  

u n r e l a t e d  t o  any  r e a l l o c a t i o n  p l a n ,  a p p o i n t e d  t h r e e  new members t o  

t h e  commiss ion .  3  

A l s o ,  i n  1963, t h e  a g i n g  C e n t r a l  f i r e  c h i e f  was h o s p i t a l i z e d  

and h i s  young,  p r o f e s s i o n a l  and a m b i t i o u s  a s s i s t a n t  was p romoted  t o  

a c t i n g  c h i e f .  The  a c t i n g  c h i e f  q u i c k l y  j o i n e d  t h e  i n s t i g a t o r  and 

t h e  r e f o r m  S u p e r v i s o r  t o  spearhead t h e  c o n s o l i d a t i o n  campaign.  

P r e - S e l l  A c t i v i t i e s  Are  Launched 

The r e f o r m  l e a d e r s  i m m e d i a t e l y  s o u g h t  t o  s t r e n g t h e n  

t h e  hand o f  t h e  a c t i n g  c h i e f  and b roaden  t h e  base  o f  t h e  r e f o r m  

3  He c o u l d  have a p p o i n t e d  p r o - c o n s o l  i d a t i o n  members b u t  i n s t e a d  he 
a p p o i n t e d  unknowns, b u t  i n d i v i d u a l s  who, a t  l e a s t ,  were  n o t  a n t i -  
c o n s o l i d a t i o n  a t  t h e  o u t s e t .  



nucleus by winning over his fire commission. Giving the Central 

Fire District commissioners a leadership role would add legitimacy 

but, more significantly, it would preclude the possibility of the 

commissioners undermining the acting chief (who was later appointed 

chief). In a number of individual meetings the reformers succeeded 

in convincing each commissioner to perceive himself as the creator 

of a new jurisdiction that was clearly in the public's interest. 

This work was so successful that the Central commissioners, during 

the public phase, announced their willingness to retire in order to 

facilitate consolidation! This appeared to remove the stigma of 

self-interest but, in truth, the commissioners believed that two, 

perhaps three, of them would be selected for the new commission. 4 

The First Stumbling Block Occurs 

During the Spring of i 9 6 4 ,  the Walnut Creek City Council 

became concerned that the city was not a "full service" city. 

~ague'ly aware that a reform effort was building in the county, 

it decided to remove its fire service from the Central Fire Dis- 

trict. Some Councilmen tentatively offered the position of chief 

to the acting chief who became more determined to assist in the 

formation of a consolidated district. Needless to say,. he turned 

this position down as it would clearly alienate him from consoli- 

dation support. 

The Walnut Creek proposal was set for a hearing before 

the Board of Supervisors during the summer (in time, th.is was prior 

Only two Central fire commissioners were appointed. Two subse- 
quently moved within the county and became fire commissioners in 
that fire commission. One, a close friend of the fire chief, 
retired. 



t o  L A ~ C O ) .  The  e x e c u t i v e  s e c r e t a r y  o f  t h e  Coun ty  T a x p a y e r s  Asso- 

c i a t i o n ,  who had a d v o c a t e d  c o n s o l i d a t i o n  f o r  many y e a r s ,  b l a s t e d  

t h e  p r o p o s a l  as  i n e f f i c i e n t  and uneconomica l .  W i t h  t h r e e  p r o -  

c o n s o l i d a t i o n  S u p e r v i s o r s  on t h e  Board ,  t h e  Board  r e j e c t e d  t h e  

r e q u e s t .  

The S t a g e  I s  S e t  

A l i t t l e  l a t e r ,  i n  t h e  summer o f  1963, t h e  r e f o r m e r s  

h e l d  a  m e e t i n g  o f  t h e  C e n t r a l  and M t .  D i a b l o  d i s t r i c t  commiss ione rs .  

T h i s  m e e t i n g  was c a l l e d  o s t e n s i b l y  t o  d i s c u s s  m u t u a l  f i r e  p r o t e c t i o n  

p rob lems .  The m e e t i n g ,  h e l d  i n  sem i - sec recy ,  was a c t u a l l y  s c h e d u l e d  

t o  p r o p o s e  t h e  i d e a  o f  c o n s o l i d a t i o n  t o  t h e  M t .  D i a b l o  commiss ion.  

W i t h  t h r e e  new members r e c e n t l y  a p p o i n t e d  by  t h e  r e f o r m  S u p e r v i s o r s ,  

t h e  M t .  D i a b l o  commiss ion  p roceeded c a u t i o u s l y .  I t  acknowledged 

i n  p r i v a t e  t h e  v a l i d i t y  o f  t h e  a rguments  i n  f a v o r  o f  c o n s o l i d a t i o n ,  

b u t  d e c l a r e d  t h e  n e c e s s i t y  t o  p r o t e c t  i t s  c h i e f  and f i r e  f i g h t e r s  

who opposed m e r g e r .  A t  t h e  s u g g e s t i o n  o f  t h e  r e f o r m e r s  t h a t  "some- 

t h i n g  c o u l d  be worked  o u t , "  t h e  M t .  D i a b l o  commiss ion  o f f e r e d  t o  

a c c e p t  t h e  i d e a  o f  c o n d u c t i n g  a  f e a s i b i l i t y  s t u d y .  T h i s  s t u d y  was 

t h e n  announced b y  t h e  c h a i r m e n  o f  t h e  two commiss ions  a t  a  September 

pres's c o n f e r e n c e .  

The Campaign B e g i n s  

The need f o r  a  s t u d y  was d i c t a t e d  l a r g e l y  b y  t h e  Super -  

v i s o r s '  u n w i l l i n g n e s s  t o  o r d e r  t h i s  u n p r e c e d e n t e d  c o n s o l i d a t i o n  

w i t h o u t  i n d i c a t i o n  o f  p u b l i c  s u p p o r t .  The i n s t i g a t o r s  wanted t o  

a v o i d  an e l e c t i o n  and b e l i e v e d  t h a t  t h e  S u p e r v i s o r s  w o u l d  app rove  

c o n s o l i d a t i o n  o n t e  t h e  s t u d y ,  t o  be w r i t t e n  b y  t h e  i n s t i g a t o r ,  



recommended i t .  C o n s e q u e n t l y ,  t h e  r e f o r m e r s  d i d  n o t  p r e s s u r e  t h e  

Board  and, i n s t e a d ,  e d u c a t e d  t h e  w o r k i n g  p r e s s  so i t  w o u l d  n o t  

i n a d v e r t e n t l y  g i v e  the .  appea rance  o f  p u b l i c  o p p o s i t i o n .  The m a j o r  

C e n t r a l  c o u n t y  r e g i o n  d a i l y  newspaper  s h o r t l y  t h e r e a f t e r  h e a d l i n e d  

t h a t  " c o n s o l i d a t i o n  i s  g e t t i n g  a  warm r e c e p t i o n  f r o m  t h e  two com- 

m i s s i o n e r s . "  

The C e n t r a l  f i r e  c o m m i s s i o n e r s  q u i c k l y  e n d o r s e d  c o n s o l i -  

d a t i o n ,  b u t  t h e  M t .  D i a b l o  c o m m i s s i o n e r s  o n l y  e n d o r s e d  t h e  need 

f o r  s t u d y  and h e a r i n g s .  They a l s o  r e q u e s t e d  t h a t  t h e  Boa rd  o f  

S u p e r v i s o r s  d e l a y  a n y  a c t i o n  u n t i l  December. A g a i n  t h e  r e f o r m e r s  

d e c i d e d  a g a i n s t  a  c o n f r o n t a t i o n  and acceded.  

D u r i n g  O c t o b e r ,  t h e  r e f o r m  l e a d e r s  met  i n f o r m a l l y  

s e v e r a l  t i m e s  w i t h  t h e  c o m m i s s i o n e r s ,  c h i e f  and f i r e  f i g h t e r s '  

u n i o n  o f f i c i a l s  i n  t h e  M t .  D i a b l o  D i s t r i c t  t o  d i s c u s s  t h e  f u t u r e  

o f  t h e  c h i e f ,  o t h e r  p e r s o n n e l ,  s a l a r i e s ,  equ ipmen t  and f i r e  s t a t i o n  

l o c a t i o n .  Because o f  t h e  u n e x p e c t e d  o p p o s i t i o n  f r o m  a  f o r m e r  

commiss ione r ,  who had h e l p e d  t o  f o u n d  t h e  d i s t r i c t  i n  1928, and 

because t h e  r e f o r m e r s  were  v e r y  a n x i o u s  n o t  t o  l o s e  t h e i r  f i r s t  

r e a l  campaign,  t h e y  a g r e e d  t h a t  t h e  p r o p o s e d  c o n s o l i d a t e d  d i s t r i c t  

wou ld  be commanded b y  t w o  e q u a l  c o - c h i e f s ,  one i n  c h a r g e  o f  o p e r a -  

t i o n s  and t h e  o t h e r  o f  a d m i n i s t r a t i o n ,  u n t i l  t h e  f o r m e r  M t .  D i a b l o  

c h i e f  r e t i r e d .  The r e f o r m e r s  a1 so p r o m i s e d  t h e  u n i o n  r e p r e s e n t i n g  

t h e  M t .  D i a b l o  F i r e  D i s t r i c t  t h a t  t h e y  w o u l d  r e p r e s e n t  t h e  c o n s o l i -  

d a t e d  d i s t r i c t  and t h a t  i m p r o v e d  s a l a r i e s  c o u l d  be e x p e c t e d  i n  t h e  

new d e p a r t m e n t .  W i t h  t h i s ,  t h e  u n i o n  p u b l i c l y  e n d o r s e d  c o n s o l i d a t i o n .  

5 The c h i e f  r e t i r e d  i n  two  y e a r s ,  whereupon h i s  son became an o f f i c e r  
i n  t h e  c o n s o l i d a t e d  d i s t r i c t .  



A S e t b a c k  I s  Overcome 

B y  e a r l y  ~ o v e m b e r  a l m o s t  no e f f e c t i v e  p u b l i c  o p p o s i t i o n  

emerged. The r e f o r m e r s  were s u r p r i s e d  and f r u s t r a t e d  when t h e  

s u p e r v i s o r s  s u d d e n l y  o r d e r e d  t h e  p r o p o n e n t s  o f  c o n s o l i d a t i o n  and 

t h e  c o m m i s s i o n e r s  o f  b o t h  d i s t r i c t s  t o  meet w i t h  t h e  c i t y  c o u n c i l s  

o f  Concord,  C l a y t o n ,  P l e a s a n t  H i l l  and  Walnu t  Creek  t o  o b t a i n  

t h e i r  o p i n i o n s  on t h e  p roposed  n e r g e r .  B u t  t h e  Bca rd  a l s o  passed 

a  m o t i o n  b y  t h e  r e f o r m  S u p e r v i s o r  t o  s e t  t h e  q ~ e s t i c n  o f  c o n s o l i d a -  

t i o n  f o r  t h e  December m e e t i n g .  The r e f o r m e r s  were  r e l i e v e d  because 

t h e y  knew t h a t  w i t h o u t  a  f i x e d  d a t e  e s s e n t i a l  momentum wou ld  be l o s t .  

I n  t h e  i n t e r v e n i n g  t h r e e  weeks t h e  r e f o r m e r s  h e l d  

numerous p r i v a t e  m e e t i n g s  w i t h  m o s t  o f  t h e  c i t y  c o u n c i l m e n  and 

c i t y  managers  t o  gauge t h e i r  a t t i t u d e s  and t o  s e l l  them on c o n s o l i -  

d a t i o n .  The f o r m a l  p r e s e n t a t i o n s  w e r e  t h e n  made b e f o r e  t h e  c i t i e s :  

P l e a s a n t  H i l l  (November 1 6 ) ,  C l a y t o n  (November 1 9 ) ,  \ !a lnut  Creek  

(November 2 0 ) ,  and Concord (November 2 4 ) .  I t  i s  s i g n i f i c a n t  t h a t  

o n l y  t w o  f o r m e r  M t .  ~ i a ' b l o  f i r e  commiss- ioners  appeared  t o  oppose 

t h e  r e f o r m e r s .  None c f  t h e  M t .  D i a b l o  f i r e  commiss ione rs  and Mt. 

D i a b l o  p e r s o n n e l  a t  t h a t  t i m e  were  p r e s e n t .  C o n s o l i d s t i o n  was 

endorsed  by  t h r e e  o f  t h e  f o u r  c o u n c i l s  p r e s e n t .  

The r e f o r m e r s  a l s o  o b t a i n e d  a p r o - c o n s o l i d a t i o n  e d i -  

t o r i a l  i n  t h e  m a j o r  C e n t r a l  r e g i o n  newspaper  i n  m id -Novenber  and 

a  p u b l i c  l e t t e r  t o  t h e  S u p e r v i s o r s  f r o m  t h e  P a c i f i c  F i r e  R a t i n g  

Bureau v e r i f y i n g  t h a t  t h e  c l a i m s  made i n  s u p p o r t  o f  c o n s o l i d a t i o n  

were " f a c t u a l  and had c o n s i d e r a b l e  m e r s t . "  

One s e e m i n g l y  u n r e l a t e d  c v n n t  o c c u r r e d  d u r i n g  t h i s  

month when t h r e e  r u r a l  e a s t e r n  f i r e  d i s t r i c t s  asked  t h e  Eoa rd  o f  



Supervisors for permission to reorganize as autonomous districts. 

Such reorganizations, if permitted, might have defeated consolida- 

tion by being interpreted as a precedent that all consolidations 

require elections. (See the appendix on the District Reorganiza- 

tion Act concerning reorganizations of autonomous districts). The 

reform supervisor, alert to this implication, asked his colleagues 

to postpone that issue until the on-going effort, which was close 

to decision, could be concluded. The Board agreed. 

The City Council Votes 

The Pleasant Hill City Council, whose members and city 

manager identified themselves as reformers in county-wide politics 

and who believed that their constituency would be satisfied with 

the fire protection services offered by the new district, voted 

unanimously to support consolidation. The Walnut Creek City 

Council, still smarting from the Board's refusal to grant its 

request to form a city fire department, voted not to take a stand. 

Later, in a symbolic gesture, they endorsed consolidation after 

it had been approved and after they had appointed one of their 

city councilmen to the new commission. The Concord City Council, 

on the recommendation of its city manager, who thought a consoli- 

dated district was the best alternative to creating a city fire 

department, voted 3-2 to endorse the merger. The swing vote was 

cast by a close personal friend of the reform Supervisor. The 

Clayton City Council, aware that the vote of its large neighbor, 

Concord, would be close, postponed its decision until after the 

Concord vote. Thereafter, they supported consolidation unanimously. 



S u p e r v i s o r s  Approve  C o n s o l i d a t i o n  

The S u p e r v i s o r s  met  on  December 1, b u t  because t h e  

M t .  D i a b l o  F i r e  D i s t r i c t  commiss ion  had  n o t  y.et t a k e n  a  s t a n d  

and no  one  f rom t h e  o p p o s i t i o n ,  e x c e p t  two  f o r m e r  M t .  D i a b l o  

c o m m i s s i o n e r s ,  we re  p r e s e n t  i n  t h e  a u d i e n c e ,  t h e y  r e s c h e d u l e d  

t h e  h e a r i n g  f o r  December 29. 

C o n s i d e r a b l e  c o n t r o v e r s y  r a g e d  w i t h i n  t h e  M t .  D i a b l o  

commiss ion .  On December 8, i t  v o t e d  4 -1  t o  oppose c o n s o l i d a t i o n .  

The one  p r o p o n e n t  o f  c o n s o l i d a t i o n  wo rked  h a r d  t o  pe rsuade  h i s  two  

r e c e n t l y  a p p o i n t e d  c o l l e a g u e s  t o  v o t e  w i t h  h im,  b u t  t h e y  f e l t  t h a t  

t h e y  had  t o  be l o y a l  t o  t h e  o l d - t i m e r s  even t h o u g h  t h e y  t h e m s e l v e s  

had been  a p p o i n t e d  b y  t h e  r e f o r m  S u p e r v i s o r .  6  

A n t i c i p a t i n g  t h i s  o p p o s i t i o n ,  t h e  r e f o r m  S u p e r v i s o r  

had, o f  cou rse ,  d i s c u s s e d  e x t e n s i v e l y  t h e  p e n d i n g  c o n s o l i d a t i o n  

w i t h  e a c h  Board  member and had c o n v i n c e d  a l l  t h a t  t h e  e n d o r s e -  

ment  f r o m  t h r e e  c i t i e s  and t h e  absence  o f  n o t a b l e  p u b l i c  o p p o s i -  

t i o n  s h o u l d  be s u f f i c i e n t  j u s t i f i c a t i o n  f o r  c o n s o l i d a t i o n .  A f t e r  

a  p r o  forma p r e s e n t a t i o n  by  b o t h  p r o p o n e n t s  and opponen ts ,  t h e  

c o n s o l i d a t i o n  o f  C e n t r a l  and M t .  D i a b l o  F i r e  D i s t r i c t s  was o r d e r e d  

by  t h e  B o a r d  on December 29, 1964, b y  unanimous v o t e .  The i m p l e -  

m e n t a t i o n  t u r n e d  o u t  t o  be r e l a t i v e l y  smooth unde r  t h e  l e a d e r s h i p  

o f  t h e  C e n t r a l  f i r e  c h i e f  who became t h e  f i r s t  among e q u a l  c o - c h i e f s .  

(See T a b l e  2 f o r  summary o f  o p p o s i t i o n ) .  

The one p r o p o n e n t  and one o p p o n e n t  were  a p p o i n t e d  t o  t h e  new 
commiss ion .  



The F i r s t  A n n e x a t i o n  A t t e m p t  F a i l s  

Between 1965 and 1 9 7 0  t h e r e  were  t h r e e  a t t e m p t s  t o  annex 

a l l  o r  p a r t  o f  t h e  l a r g e  and g e o g r a p h i c a l l y  i n c o n g r u o u s  E a s t e r n  

F i r e  D i s t r i c t  t o  t h e  new c o n s o l i d a t e d  d i s t r i c t .  Th rough  a  combina- 

t i o n  o f  m i s p e r c e p t i o n s  on  t h e  p a r t  o f  t h e  r e f o r m e r s ,  and s t u b b o r n  

r e s i s t a n c e  o f  v e s t e d  i n t e r e s t s  and c i t i z e n  o p p o s i t i o n  m o b i l i z e d  

b y  t h e  f i r e  e s t a b l  i s h m e n t ,  a1  1  t h r e e  e f f o r t s  have 'been d e f e a t e d .  

(See Map 6 ) .  

I n  1965,  a  meager t a x  base and a  r a p i d l y  r i s i n g  t a x  

r a t e ,  due t o  i n c r e a s e d  f i r e  s e r v i c e  demands i n  t h e  u r b a n i z e d  

Western a r e a  (Zone 1  - Moraga) ,  made E a s t e r n  a  l i k e l y  c a n d i d a t e  

f o r  a n n e x a t i o n  t o  t h e  c o n s o l i d a t e d  d i s t r i c t .  The a n n e x a t i o n  

p r o p o s a l  p r o m i s e d  s t a b i l i z a t i o n  o f  t h e  f i r e  t a x  r a t e  f o r  t h e  r u r a l  

E a s t e r n  D i s t r i c t ,  as  w e l l  as  b e t t e r . s e r v i c e ,  i m p r o v e d  t r a i n i n g ,  

immed ia te  backup on a l a r m s ,  and  a  f i r e  p r e v e n t i o n  s t a f f .  Annexa- 

t i o n  wou ld  a l s o  d o u b l e  t h e  c o n s o l i d a t e d  d i s t r i c t ,  w h i l e  c r e a t i n g  

o n l y  a  s m a l l  b u r d e n  on i t s  manpower a n d  equ ipmen t ,  s i n c e  a  v o l u n -  

t e e r  p rogram b y  t h e  S t a t e  Depa r tmen t  o f  C o r r e c t i o n s  wou ld  be 

c o n t i n u e d  i n  t h e  r u r a l  p o r t i o n .  7 

The i n s t i g a t o r  and t h e  C o n s o l i d a t e d  f i r e  c h i e f ,  a s s i s t e d  

by one E a s t e r n  D i s t r i c t  f i r e  commiss ioner ;  worked  f o r  f i v e  months 

t o  e s t a b l i s h  an i n f o r m a l  c h a n n e l  o f  d i s c u s s i o n  w i t h  t h e  r e m a i n i n g  

commiss ione rs  and  t o  s e l l  t h e  r e f o r m  campaign,  s e t t i n g  t h e  s t a g e  

I t  was e x p e c t e d  t h a t  t h e  Wes te rn  p o r t i o n  o f  t h e  E a s t e r n  D i s t r i c t ,  
t h e  Moraga a r e a ,  w o u l d  annex t o  t h e  O r i n d a  F i r e  D i s t r i c t ,  w h i c h  
i t s e l f  c o u l d  be e x p e c t e d  t o  be r e o r g a n i z e d  and c o n c e i v a b l y  annexed 
if t h e  p roposed  O r i n d a  i n c o r p o r a t i o n  was app roved  by  t h e  l o c a l  
e l e c t o r a t e .  



MAP 6 



for a reallocation. They were totally unsuccessful and, in 

frustration, they persuaded the county's Chief Administrative 

Officer to initiate c'onsolidation proceedings. 

No Climate for Chanqe 

From the beginning, the reform leaders were beset by a 

basic inability to make progress in the environment in which they 

had to act. On one hand, they were pressured by the desire to 

enlarge the new.district commensurate with its.potentia1, a desire 

reinforced by a self-assured and expansionist Consolidated com- 

mission. On the other hand, they were confronted by an inability 

to recruit a politically adroit nucleus in the new territory 

with which to win over or neutralize the opponents. 

The Supervisor whose district contained the rural portion 

of the iasterii District was unable oi- unw51'lfng to offer nuch help. 

Unincorporated, the area offered no city councils through which 

the fire commission might be circumvented. The idea of calling 

for an enabling election was quickly discarded when the reformers 

learned of the parochial, anti-city philosophy held by many Eastern 

residents. Further, on March 1 ,  the Supervisor, whose district 

contained Zone 1 (Moraga) and who had been persuaded to support 

special district reform by the original reform supervisor from 

Concord, asked the Board of Supervisors to create a special tax 

district for Moraga. Inadvertently, he undermined the reformers' 

argument for the annexation of the rural portion b'ecause, when thk 

tax district was formed, the tax rate for the rural portion of 

Eastern District dropped significantly below the Consolidated dis- 

trict's rate, 



The Campaign Begins 

Even without a conducive climate for change, the insti- 

gator and the Consolidated fire chief invited themselves to the 

community which was the center of the Eastern District to speak 

on the advantages of annexation on two consecutive evenings in 

March. The meeting was attended by the commissioners, fire 

officials and volunteer firemen. The listeners interpreted the 

annexation proposal as another city-dominated county government 

attempt to take over areas of the county that only wanted to be 

left alone. Because of early public disclosure of the reform 

effort, local fire officials, who were strongly aware of their 

shortcomings when compared to the sophisticated Consolidated dis- 

trict, had spent considerable time educating their commission and 

local citizens on disadvantages of annexation. Loss o f  local 

control, bureaucracy and higher co.sts were "fighting words" for 

the resident farmers. When the Eastern District commission 

successfully petitioned the Supervisors in late March for addi- 

tional time to study the merger proposal, annexation was stalemated 

for a year. 

The Consolidated chief was stjll so sufficiently impressed 

by the Eastern District opposition in late 1966 as to be unwilling 

to reactivate the proposal. However, the instigator found the 

Eastern District presenting a petition to LAFCO to approve the 

detachment of a major mountainous area and, in his capacity as 

the LAFCO executive officer, he recommended the annexation of the 

entire Eastern District to Consolidated. Although, by then, 

Eastern's tax rate had again risen to 86$/$100 AV on a budget of 



o n l y  $25,000.00 ( C o n s o l i d a t e d ' s  was 8 0 $ / $ 1 0 0  A V ) ,  t h i s  l a t e s t  

a n n e x a t i o n  p r o p o s a l  was a g a i n  t a b l e d  when b o t h  t h e  S u p e r v i s o r s  

and  LAFCO a p p r o v e d  t h e  r e c o m m e n d a t i o n  t o  c r e a t e  t h e  T a s s a j a r a  

f i r e  d i s t r i c t  o u t  o f  E a s t e r n ,  r e j e c t e d  a  r e c o m m e n d a t i o n  t o  annex 

t h e  Moraga  F i r e  D i s t r i c t  t o  t h e  O r i n d a  F i r e  D i s t r i c t ,  a n d  f a i l e d  

t o  a n n e x  t h e  now s m a l l e r  E a s t e r n  F i r e  D i s t r i c t  t o  C o n s o l i d a t e d .  

The i n s t i g a t o r  h a d  s t i l l  n o t  c o n v i n c e d  t h e  S u p e r v i s o r  r e p r e s e n t i n g  

t h e  r u r a l  p a r t  o f  t h e  E a s t e r n  F i r e  D i s t r i c t  t h a t  t h e  t i m e  was r i g h t -  

f o r  a n n e x a t i o n .  

The F i r s t  S u c c e s s f u l  A n n e x a t i o n  

S i x  m o n t h s  a f t e r  t h e  i n i t i a l  E a s t e r n  a n n e x a t i o n  a t t e m p t  

had f a i l e d ,  a  d e t e r m i n e d  B o a r d  o f  S u p e r v i s o r s  e x p r e s s e d  i t s  be-  

l i e f  i n  t h e  " w i s d o m  o f  s e l e c t e d  m e r g e r s "  b y  u n a n i m o u s l y  v o t i n g  t h e  

a n n e x a t i o n  o f  t h e  M o u n t a i n  V i e w  F i r e  D i s t r i c t  t o  C o n s o l i d a t e d .  

(See Map 7 ) .  

The 1 9 6 4  r e f o r m e r s  i n s t i g a t e d  t h i s  a n n e x a t i o n  w i t h  t h e  

a s s i s t a n c e  o f  t h e  l o c a l  S u p e r v i s o r  b e c a u s e  r e c e n t  e x p a n s i o n  b y  

t h e  C i t y  o f  M a r t i n e z  i n t o  M o u n t a i n  V i e w  t e r r i t o r y  had d e s t r o y e d  

t h e  o r i g i n a l  l o g i c  o f  f i r e  s t a t i o n  l o c a t i o n s  and  had r e d u c e d  t h e  

M o u n t a i n  V i e w  t a x  b a s e  a s w e l l .  The  r e f o r m  e f f o r t  was begun  i n  

a n t i c i p a t i o n  o f  t h e  r e t i r e m e n t  o f  t h e  M o u n t a i n  V i e w  c h i e f .  

The Campaign B e g i n s  

The p r e - p u b l i c  p h a s e  o f  t h e  r e f o r m  began  when t h e  r e f o r m  

l e a d e r s  d e c i d e d  t h a t  t h e y  c o u l d  p o s s i b l y  a v o i d  t i m e - a n d - e n e r g y -  

c o n s u m i n g  e n a b l i n g  e l e c t i o n s  i n  s u b s e q u e n t  n o n - c o u n t y  f i r e  d i s -  

t r i c t s  a n n e x a t i o n s ,  ( i . e . ,  c i t y  f i r e  d e p a r t m e n t s  o r  au tonomous  
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d i s t r i c t s )  b y  p e t i t i o n i n g  t h e  B o a r d  o f  S u p e r v i s o r s  t o  annex  o n l y  

t h e  f u n c t i o n s ,  a s s e t s  a n d  l i a b i l i t i e s  o f  t h e  d i s t r i c t  i n  q u e s t i o n  

t o  C o n s o l i d a t e d ,  t h u s  l e a v i n g  a  " p a p e r "  d i s t r i c t .  Somet ime  i n  

t h e  f u t u r e  t h e  ' p a p e r "  d i s t r i c t  w o u l d  b e  d i s s o l v e d  f o r  l a c k  o f  

p u r p o s e .  T h i s  " f u n c t i o n a l  a n n e x a t i o n "  p r o c e d u r e  was a p p r o v e d  b y  

C o u n t y  C o u n s e l  a n d  t h e  S t a t e  A t t o r n e y  G e n e r a l ' s  o f f i c e .  

The  r e f o r m e r s ,  w i t h  t h e  e x p e r i e n c e  o f  t h e  E a s t e r n  D i s -  

t r i c t  f a i l u r e ,  h a d  a l s o  g a i n e d  t h e  a c t i v e  s u p p o r t  o f  t h e  l o c a l  

S u p e r v i s o r  who h a d  a l r e a d y  u n i l a t e r a l l y  c a u s e d  t h e  m e r g e r  o f  t h e  

C r o c k e t t  a n d  C a r q u i n e z  F i r e  D i s t r i c t s .  8 

T h e  l o c a l  S u p e r v i s o r  m e t  i n d i v i d u a l l y  w i t h  t h e  M o u n t a i n  

V iew c o m m i s s i o n e r s .  He r e m i n d e d  them t h a t  t h e y  s e r v e d  a t  t h e  

p l e a s u r e  o f  t h e  B o a r d  o f  S u p e r v i s o r s ,  t h a t  t h e  B o a r d  was i m p r e s s e d  

b y  t h e  p e r f o r m a n c e  o f  t h e  n e w l y  f o r m e d  C o n s o l i d a t e d  d i s t r i c t ,  

and t h a t  a l t h o u g h  t h e  c o m m i s s i o n  had d o n e  a n  o u t s t a n d i n g  j o b  i n  

p r o v i d i n g  f i r e  p r o t e c t i o n  s e r v i c e  t o  t h e  u n i n c o r p o r a t e d  a r e a s  

a r o u n d  M a r t i n e z  i n  t h e  p a s t ,  i t  was now t i m e  f o r  a  c h a n g e .  The 

a r g u m e n t s  w e r e  n o t  s u f f i c i e n t ,  b u t  t h e  o p p o s i t i o n  f r o m  t h e  M o u n t a i n  

V iew c o m m i s s i o n  was q u e l l e d  when t h e i r  f i r e  f i g h t e r s  s u p p o r t e d  c o n -  

s o l i d ' a t i o n .  The  f i r e  f i g h t e r s  had l e a r n e d  t h e y  w o u l d  r e c e i v e  b e t t e r  

s a l a r i e s  a n d  t r a i n i n g  a n d  t h a t  t h e  a s s i s t a n t  c h i e f  w o u l d  b e  t r a n s -  

f e r r e d  t o  C o n s o l i d a t e d  a s  a  f i r e  c a p t a i n ,  b u t  a t  h i s  a s s i s t a n t  

c h i e f ' s  r a t e  o f  p a y .  The i n s t i g a t o r s  knew t h a t  f i r e m e n ,  who h a v e  

t i m e  a t  t h e i r  d i s p o s a l  t o  i n f o r m  t h e  p u b l i c  o f  a r g u m e n t s  a g a i n s t  

c o n s o l i d a t i o n ,  w e r e  c r u c i a l  a l l i e s .  

Some S u p e r v i s o r s  t h o u g h t  t h a t  s p e c i a l  d i s t r i c t s  i n  t h e i r  s u p e r -  
v i s o r i a l  d i s t r i c t  w e r e  a n  a d m i n i s t r a t i v e  h e a d a c h e  a n d  w e r e  h a p p y  
t o  a s s i s t  i n  t h e i r  e l i m i n a t i o n .  



The fire commissioners, on the other hand, were remote 

from the citizens of the unincorporated areas and, without the 

support of their personnel, were incapable of generating an opposi- 

tion campaign. They bowed to the Supervisor's request for neutrality 

and continued to remain invisible until the Mountain View District 

was annexed to Consolidated in December, 1966, and formally abolished 

in October, 1967. They did not appear at the LAFCO hearings in 

September, 1966, nor at the Board of Supervisors hearing in Decem- 

ber. With no opposition, both Boards approved consolidation unani- 

mously. With the precedent for fire district reform already estab- 

lished and sufficient reformers available to capitalize on the 

climate for change, an additional reallocation was achieved. 

First City Fire Department Annexed 

The next successful annexation occurred after an elevoa- 

month campaign in 1967-68 when the citizens of Martinez (1968 

population 14,700) voted to abolish the city's costly fire depart- 

ment in order to arrest a deteriorating fiscal condition. (See Map 8). 

Climate for Change 

The financial situation in the City of Martinez was 

worsening in 1967 at the time when a central region fire station 

master plan study conducted jointly by the instigator, in his 

capacity as LAFCO executive secretary, and the-Pacific Fire Rat- 

ing Bureau report was being circulated. This report stressed the 

poor location of fire stations in the Martinez area. It was 

seized upon by the Martinez city administration, a member of which 

was a former assistant to the instigator, as a way to improve 
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local fire protection service, strengthen the city's deteriorating 

fiscal condition and grant the local citizens a 40$/$100 A V  "tax 

reduction. 11 9 

The Consolidated district with its one hundred and 

seventy men, twelve stations and fifty-four pieces of major 

equipment could offer increased first response capacity (three 

engines, instead of one, would roll on the first response to 

structural fires), automatic backup, a multi-million dollar train 

ing college and, most significantly, a record of fire tax rate 

decreases which had distinguished the district since its creation 

in 1964. 

The Campaign Begins 

These benefits convinced the Martinez city manager 

and twa city ccuiicilnen, and they Secane Xartinei-icstigztors. 

They held.informa1 exploratory talks with their fire chief who 

was opposed to any reallocation, as well as with the fire fighters 

who soon were persuaded, over a period of months, to support the 

merger on the grounds that their salaries and benefits would im- 

prove in Consolidated. The instigators were unable to win over 

the chief, but he was suddenly stricken by a disabling illness 

which prevented active campaigning against the reform effort. The 

City Council then privately assured him that he would receive a 

full pension, even if he retired early, provided that he remain 

publicly neutral, which he did. (See Table 3). 

The opposition strongly criticized calling this tax shift a tax 
reduction. The city rate went down but the citizens' taxes went 
up because Martinez did not reduce its rate by the amount of 
Consolidated's rate. 



Because an earlier attempt to divest the city of its 

sewage treatment function had been defeated at the polls, the 

Martinez-instigators simultaneously sought to legitimize their 

efforts by recruiting a carefully selected seven-member advisory 

committee. In short order the majority of the committee issued 

a report (an employee of one of the major local industries 

dissented) recommending the termination of the city fire service 

and its annexation to Consolidated. At this same time the Con- 

solidated chief was persuading his commission that Martinez was 

not a "poor" annexation. 10 

First Setback 

Using the Mountain View precedent, it was hoped to accom- 

plish this annexation by the functional annexation procedure which 

could be effected b y  2 vote of the Ccuncil, LAFCO, Consolidated 

and the Board of Supervisors. LAFCO approved the annexation re- 

quests by a vote of 3-1-1 in mid-November, at the urging of its 

executive officer who argued that time was short if Martinez's 

fire service was to be annexed in time to be on the appropriate 

fiscal 1969 tax rolls. 11 

l o  He stressed that Martinez, with an assessed valuation of 36 
million dollars, was growing at a rate of 15% annually and there 
was some chance of breaking the precedent that excluded the high 
assessed industry areas in the region from all fire jurisdiction. 
If this happened it would produce considerable revenue for Consoli- 
dated. 

l 1  The Walnut Creek city councilman on LAFCO opposed the annexation, 
one Supervisor abstained, two city representatives from Pleasant 
Hill and Richmond and the public representative supported, and the 
Supervisor representing Walnut Creek area who had been lobbied for 
his vote in mid-October, voted for the annexation. 



L A F C O  a p p r o v a l  came o v e r  t h e  o p p o s i t i o n  o f  t h e  C i t y  o f  

W a l n u t  C r e e k ,  w h i c h  a s k e d  f o r  a  d e l a y  t o  s t u d y  t h e  c o s t  o f  a n n e x a -  

t i o n  t o  t h e  c i t i z e n s  a l r e a d y  i n  C o n s o l i d a t e d  a n d  o v e r  t h e  o p p o s i t i o n  

o f  t h e  C o n s o l i d a t e d  f i r e  f i g h t e r s  u n i o n  who a s k e d  f o r  a n  e l e c t i o n  

i n  v i e w  of  t h e  f a c t  t h a t  t h e y  would n o t  r e c e i v e  a  s a l a r y  r a i s e  

s i n c e  M a r t i n e z  had a  l o w e r  s c h e d u l e .  A d d i t i o n a l  o p p o s i t i o n  came 

f r o m  a  f o r m e r  M a r t i n e z  c i t y  c o u n c i l m a n  who c l a i m e d  he  c o u l d  o b t a i n  

s i g n a t u r e s  o f  more  t h a n  t w e n t y - f i v e  p e r c e n t  o f  t h e  M a r t i n e z  e l e c t o r a t e  

t o  f o r c e  a n  e l e c t i o n . ' *  Among t h e  s u p p o r t e r s  was  a  M a r t i n e z  home- 

o w n e r s  g r o u p  w h i c h  e x p r e s s e d  s t r o n g  s u p p o r t  f o r  t h e  a n n e x a t i o n .  

L A F C O  a l s o  c o n s i d e r e d  t h e  q u e s t i o n  o f  a n  e l e c t i o n ,  i f  c a l l e d .  O n  

t h e  r e c o m m e n d a t i o n  o f  i t s  e x e c u t i v e  s e c r e t a r y  t h e y  v o t e d  t h a t  t h e  

e l e c t i o n  n e e d e d  o n l y  t o  be  h e l d  i n  t h e  C i t y  o f  M a r t i n e z .  

The Board  o f  S u p e r v i s o r s  h e l d  i t s  m e e t i n g  on December 1 9  

t o  c o n s i d e r  t h e  a n n ' e x a t i o n  p r o p o s a l .  O r i g i n a l l y ,  t h e  i n s t i g a t o r s  

had hoped t h a t  t h e  S u p e r v i s o r s  would  o r d e r  t h e  a n n e x a t i o n  a t  t h i s  

m e e t i n g ,  b u t  i n s t e a d  t h e y  f o u n d  t h e m s e l v e s  c o n f r o n t e d  w i t h  two r e -  

q u e s t s  t o  h o l d  e l e c t i o n s .  The C o u n t y  C l e r k  v e r i f i e d  t h a t  t w e n t y -  

f i v e  p e r c e n t  of  t h e  M a r t i n e z  e l e c t o r a t e  had s i g n e d  t h e  p e t i t i o n  

c a 1 , l i n g  f o r  a n  e l e c t i o n ,  and  t h e  Board o f  S u p e r v i s o r s  s e t  i t  f o r  

J u n e ,  1 9 6 8 .  1 3  

l 2  An a d d i t i o n a l  q u e s t i o n ,  w i t h  t h e  i n t e n t  o f  d e l a y i n g  a  v o t e  on t h e  
p r o p o s a l ,  was a s k e d  c o n c e r n i n g  t h e  e x c l u s i o n  o f  i n d u s t r i e s  i n  t h e  
M a r t i n e z  a r e a  f r o m  f i r e  j u r i s d i c t i o n .  B u t  a f t e r  some d i s c u s s i o n ,  
w h i c h  would  be r e p e a t e d  numerous  t i m e s  i n  1 9 7 1 - 7 2 ,  t h i s  v o l a t i l e  
i t e m  was p a s s e d  o v e r .  

I '  I t  i s  v e r y  p o s s i b l e  t h a t  t h e  o p p o n e n t ' s  r e q u e s t  f o r  a n  e l e c t i o n  
i n a d v e r t e n t l y  s a v e d  t h e  a n n e x a t i o n  p r o p o s a l  f r o m  d e f e a t  by t h e  
S u p e r v i s o r s  who m i g h t  h a v e  l i s t e n e d  t o  t h e  o p p o s i t i o n  o f  t h e  C i t y  
o f  Walnu t  C r e e k .  



The Campaign Begins 

The fire fighters of Consolidated persisted in their 

public opposition to the Martinez annexation but remained in- 

active during the full-fledged local political campaign that 

took place in Martinez. This may have been because it was under- 

stood that Consolidated employees would also get a salary increase 

if the lower paid Martinez employees were annexed. The Martinez 

fire fighters took an active part in supporting the annexation. 

The Martinez opposition was unable to mobilize strong 

citizen feeling against the proposed annexation, largely because 

its leaders were members of the fringe of the Martinez citizenry 

and the instigators had won over potential opposition. On June 4 

they voted by a margin of 3-2, to disestablish the city fire 

depzrtzent and join Cgnsolidated. 

The following week the Board of Supervisors finally 

ordered annexation. Walnut Creek had attempted to obtain support 

from the other cities in opposing consolidation but failed to 

mobilize it. 

Hidnight Pay Raise Issue 

Martinez and Consolidated then signed an agreement 

effectuating the transfer of employees into classifications based 

on their salary before transfer. The Martinez City Council granted 

its officers a salary raise commensurate with what they would earn 

if they retained their rank in Consolidated. Consolidated tried 



to rescind the contract with Martinez or back out of the annexa- 

tion but found that it was contractually bound to honor the pay 

raises. 14 

A Mini Annexation: The First Autonomous District 

When the U. S. Navy acquired and razed the single major 

community, Port Chicago, in the Bay Point Autonomous Fire District 

in 1968, it eliminated the fiscal basis and major reason for the 

existence of the all-volunteer fire department. Consolidated was 

persuaded to annex this nearly defunct jurisdiction so that no 

territory in the county would be without fire protection, and 

because of the possibility that the industry located in Bay Point 

might eventually provide revenue to Consolidated. (See Map 9). 

The Campaign Begins 

The stage was set when the Navy established a buffer 

zone around its ammunition base on the Sacramento River and razed 

the unincorporated town of Port Chicago, thereby dramatically 

reducing the need and ability of Bay Point to provide adequate 

fire protection service for the remaining territory. Then, in April, 

1966, a local developer who expected to build four hundred resi- 

dential units in the Bay Point area requested that his land be 

l 4  In all future reallocations LAFCO included a condition preventing 
"midnight pay raises." Consolidated protected its own interest, 
however, when it froze the grade and pay of the former Martinez 
employees until its own men caught up to the originally agreed 
pay differential. 





a n n e x e d  t o  C o n s o l i d a t e d  t o  i m p r o v e  h i s  f i r e  i n s u r a n c e  r a t i n g .  1 5  

S h o r t l y  t h e r e a f t e r  t h e  l o c a l  S u p e r v i s o r  i n d i c a t e d  t o  t h e  l o c a l l y  

e l e c t e d  Bay P o i n t  d i r e c t o r s  t h a t  t h e y  w e r e  f i g h t i n g  a  l o s i n g  b a t t l e  

b e c a u s e  " t h e  w h o l e  a r e a  e v e n t u a l l y  s h o u l d  be  o n e  d i s t r i c t . "  

The i n s t i g a t o r ,  knowing t h i s  d i s t r i c t  was o b v i o u s l y  a  

l o s e r  a s  f a r  a s  C o n s o l i d a t e d  was c o n c e r n e d ,  s o l d  t h e  C o n s o l i d a t e d  

c h i e f  on t h e  p r e m i s e  t h a t  i t  would  s t r e n g t h e n  h i s  p o s i t i o n  w i t h  

t h e  B o a r d  o f  S u p e r v i s o r s  and h i s  image w i t h  t h e  p u b l i c  t o  a g r e e  

t o  a n n e x  a n  a r e a  f o r  t h e  good o f  t h e  t o t a l  c o u n t y  f i r e  p r o t e c t i o n  

s e r v i c e .  A n  u n s p o k e n  c o n s i d e r a t i o n  was t h a t  t h e  S u p e r v i s o r s  

m i g h t  be p e r s u a d e d  t o  i n c l u d e  t h e  G e n e r a l  C h e m i c a l  P l a n t  ( o n e  

o f  t w e l v e  i n d u s t r i a l  p l a n t s  i n  t h e  c o u n t y  e x e m p t  f r o m  a n y  f i r e  

p r o t e c t i o n  d i s t r i c t  a s s e s s m e n t  i n  t h e  a n n e x a t i o n ) .  
1 6  He s u c c e e d e d  

and  o b t a i n e d  t h e  r e l u c t a n t  s u p p o r t  o f  t h e  c h i e f  who s p o k e  b e f o r e  

LAFCO and. t h e  Board  o f  S u p e r v i s o r s  a c k n o w l e d g i n g  t h a t  a n n e x a t i o n  

o f  t h e  Bay P o i n t  d i s t r i c t  would  n o t  p l a c e  a n y  a d d i t i o n a l  r e q u i r e -  

ment  on h i s  f o r c e .  

Then t h e  i n s t i g a t o r  i n f o r m a l l y  a p p r o a c h e d  t h e  l o c a l l y  

e l e c t e d  Bay P o i n t  d i r e c t o r s  t o  s u g g e s t  t h a t ,  a f t e r  t h e  1 9 6 6  

d e t a c h m e n t ,  t h e  e x p e c t e d  t a x  p o v e r t y  o f  t h e  d i s t r i c t  would  make 

15 L i k e  o t h e r  v o l u n t e e r  f i r e  d e p a r t m e n t s  t h a t  a r e  s u s t a i n e d  m a i n l y  
by t r a d i t i o n  a n d  l o c a l  c i v i c  p r i d e  b u t  by a  v e r y  m e a g e r  t a x  b a s e ,  
Bay P o i n t  d i s t r i c t  e x p e r i e n c e d  d e t a c h m e n t  o f  p r e c i s e l y  t h a t  a r e a  
w h i c h  would  h a v e  i n c r e a s e d  i n  a s s e s s e d  v a l u a t i o n .  

1 6  T h e s e  s u p e r v i s o r s ,  f e a r f u l  o f  t h e  p o l i t i c a l  power o f  t h e  i n -  
d u s t r i e s  i n  t h e  c o u n t y ,  w e r e  u n w i l l i n g  t o  i n c l u d e  t h e  i n d u s t r i a l  
p l a n t  i n  t h e  a n n e x a t i o n .  



fire protection service prohibitively expensive to the remaining 

three hundred residents. He suggested the area could receive 

better protection for considerably less cost if it were served 

from the nearby Consolidated station in Concord. Later when 

potential opposition from the Bay Point volunteer fire fighters 

surfaced, Consolidated agreed to maintain a volunteer-manned 

station in the unincorporated hamlet of Clyde. The only opposi- 

tion was from the volunteer chief who was not offered a position 

in the Consolidated district. Nevertheless, his directors had 

been carefully pre-sold and they ignored him, voting 4-1 in favor 

of the change. On this basis the annexation was approved. 

First End-Run of a Fire Commission 

The annexation of the Lafayette autonomous fire dis- 

trict came less thzn six months after Lafayette incorporated 

as a city. By state law, the new city council was empowered to 

decide on the source of its fire protection service, and it voted 

over the weak opposition of the autonomous fire commission to 

annex the fire service to Consolidated. (See Map 10). 

Climate for Change 

The annexation effort began during the 1968 incorpora- 

tion campaign, which centered on the issue of local control over 

planning. The instigator informed the incorporation compaign 

leader, who was himself a candidate for the city council, that 

a newly incorporated city possessed important statutory powers 

over special districts during the first year after incorporation. 

The candidate, aware of the incongruity between a campaign to 



create a new local government and divestiture of the locally 

controlled fire protection service, cautiously raised the ques- 

tion of reallocation during the campaign. He was surprised at 

the lack of voter response. From this he concluded that there 

was no pre-determined citizen opposition to fire service reform. 

Following city incorporation in July, 1968, fire pro- 

tection became the first major item of business before the new 

city council. It was known that the fire chief was approaching 

retirement and that the tax rate was rather high. 

The Campaign Begins 

When the incorporation leader became Mayor he formed 

a nucleus of local reformers. After they had begun low level 

discussions to assure themselves that they faced no insurmountable 

barriers in their own community, they persuaded the newly elected 

Council to appoint a seven-member pro-consolidation study com- 

mission to depoliticize and objectify any reallocation proposal. 

The committee's pre-public exploration of the political terrain 

lasted less than one week and involved non-threatening conversa- 

tions with the president and other directors of the Lafayette 

fire commission and the fire chief. l 7  Dismayed at the proposed 

annexation, the Lafayette directors, nonetheless, initially coopera.ted 

with the reformers on the assumption that some kind of reallocation 

was an accomplished fact. The opposition came from the retiring 

l 7  The fire commission members called themselves directors. 
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chief who, echoing an earlier suggestion, recommended a merger 

with the Moraga and Orinda districts. One vocal, but unpersuasive, 

Lafayette director who obtained considerable media coverage also 

opposed annexation. 

The Citizens Committee 

The citizen's study committee was given a mandate to 

recommend to the city council one of four alternative sources for 

fire protection service: a city fire department; an autonomous 

fire district; annexation to Consolidated; or merger with Orinda- 

Moraga. Meeting twice a week, the advisory committee interviewed 

the Lafayette fire directors, a sample of the fire personnel (who 

later supported annexation 31-3) and top officials, the Consolidated 

chief and members of his commission, the LAFCO executive secretary, 

and a Pacific Fire Rating Gureau engineer. The conmittse %as 

surprised to discover that the greatest benefit of annexation to 

Consolidated was a significant improvement in the level of service 

rather than what had been previously considered the prime benefit, 

an impressive decrease in the tax rate. That finding, stressed 

in the final report of the committee and published as a supple- 

ment in the local weekly newspaper, was much more important to 

a prosperous residential community like Lafayette, and the Council 

voted unanimously to annex to Consolidated. 

Consolidated's Concern 

The request for annexation was almost defeated by Con- 

solidated when two commissioners, one from Clayton, who resented 



losing his seat to Lafayette, and'another from Walnut Creek, voted 

against annexation.18 The fire fighters union, trying again to im- 

prove its position, also opposed the annexation. The proposal did 

not carry until the Consolidated chief who, at times, was placed in 

a difficult position with his own commission, persuaded three members 

of the advantages of annexation to Consolidated, notably, the lack of 

necessity to build another fire station near the Lafayette boundary. 19 

The question of Lafayette's bonded indebtedness for a new 

fire station was resolved when the LAFCO executive secretary showed 

that the 7t/$100 A V  levy, assessed to retire the bonds, could legally 

a'nd practically be spread over the expanded Consolidated district at 

about a mi11/$100 AV rate increase. The opposition of the fire 

fighters union was also neutralized when the commissioners and, in- 

directly, the Supervisors, agreed to one of the union conditions in 

the upcoming round of negotiations. Then, LAFCO voted unanimously'in 

favor of the annexation in early December even though the Supervisor 

from Concord was philosophically opposed. 2 0 

l 8  In 1964, Consolidated was established as a five-member board with 
one' member from the incorporated area and four city appointees by 
the largest cities. In 1968, Martinez had become the fourth city 
but agreed to let the Clayton member serve out his term. Clayton's 
member voted in loyalty to the agreement with Martinez. 
The chief retreated from his active annexation philosophy stating 
that "annexations should be considered one by one" and that he 
"would not recommend the annexation of Orinda now ... but we are 
not talking about politics, we are talking about property, economics 
and lives." 

20 He be1 ieved that there was little community interest between Lafay- 
ette and Consolidated and that a Lafayette-Moraga-Orinda consolida- 
tion would be rno.re beneficial to these three districts. Also a 
Lafayette annexation to Consolidated would set the stage for annex- 
ing Orinda and Moraga, a possibility he anticipated with mixed 
feelings. Yet, he supported the annexation upon the request of 
the local Supervisor. 



U n e x p e c t e d  P r o b l e m s  

The L a f a y e t t e  f i r e  c o m m i s s i o n  had e a r l i e r  p romoted  i t s  

a s s i s t a n t  c h i e f  t o  c h i e f ,  e f f e c t i v e  J a n u a r y  1 ,  1 9 6 9 ,  t o  f r u s t r a t e  

t h e  r e f o r m e r s ,  b u t  t h e  c o m m i s s i o n  d i d  n o t  o b s t r u c t  t h e  r e f o r m  

e f f o r t  i n  a n y  o t h e r  way u n t i l  a f t e r  LAFCO a p p r o v e d  t h e  a n n e x a -  

t i o n .  I n  e a r l y  December ,  t h e  l ame  d u c k  c o m m i s s i o n  v o t e d  t o  r e t u r n  

$ 4 5 , 0 0 0  i n  r e s e r v e  f u n d s  t o  i t s  c o n s t i t u e n t s .  C o n s o l i d a t e d  imme- 

d i a t e l y  r e v e r s e d  i t s  a p p r o v a l  o f  a n n e x a t i o n .  A t  t h i s  p o i n t ,  

L a f a y e t t e  r e f o r m  l e a d e r s  r e s p o n d e d  t o  f o r e s t a l l  t h i s  a c t i o n  by 

h a v i n g  t h e  c i t y  c o u n c i l  u n a n i m o u s l y  r e s o l v e  t o  i n d e m n i f y  C o n s o l i -  

d a t e d  a g a i n s t  a n y  f i n a n c i a l  l o s s .  T h e  c o u n c i l  a l s o  p r e s s u r e d  t h e  

L a f a y e t t e  d i r e c t o r s  t o  w i t h d r a w  t h e i r  v o t e .  On December 1 ,  dumb- 

f o u n d e d  by t h e  s p e e d  w i t h  which  t h e  r e f o r m e r s  had a c t e d ,  t h e  

d i r e c t o r s  u n a n i m o u s l y  v o t e d  t o  s u p p o r t  a n n e x a t i o n  and w i t h d r e w  

a l l  s t u m b l i n g  b l o c k s .  The Board  o f  S u p e r v i s o r s  o r d e r e d  t h e  a n n e x a -  

t i o n  u n a n i m o u s l y .  

C o n s o l i d a t e d  R e j e c t s  I t s  F i r s t  A n n e x a t i o n  

I m m e d i a t e l y  a f t e r  t h e  L a f a y e t t e  a n n e x a t i o n ,  t h e  l o c a l  

S u p e r v i s o r  f o r  O r i n d a  i n s t i g a t e d  an  a n n e x a t i o n  e f f o r t  by a p p o i n t -  

i n g  a  s t u d y  c o m m i t t e e .  The a n n e x a t i o n  e f f o r t  was  k i l l e d  when 

C o n s o l i d a t e d  r e l e a s e d  a  n e g a t i v e  r e p o r t  on t h e  p r o p o s a l  f o u r  d a y s  

p r i o r  t o  t h e  e x p e c t e d  r e l e a s e  d a t . e  o f  t h e  O r i n d a  r e p o r t .  ( S e e  Map 1 1 ) .  

C l i m a t e  f o r  Change 

I n  1 9 6 6 ,  a  s t u d y  was c o n d u c t e d  by 2 c i t i z e n s  a d v i s o r y  

c o m m i t t e e  a p p o i n t e d  by t h e  l o c a l  S u p e r v i s o r ,  who had o n l y  s h o r t l y  

b e f o r e  b e e n  i n s t r u m e n t a l  i n  t h e  m e r g e r  o f  t h e  C r o c k e t t - C a r q u i n e z  
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district. The report developed by the study recommended the 

annexation of the Orinda Fire District to Consolidated at about 

the same time that the community was undergoing an incorporation 

campaign (which failed in 1967 by a margin of 3-1) and at a time 

when Consolidated was pursuing annexation of the Eastern Fire 

District. No action was taken on this report. 

In 1969, the local Supervisor again believed that the 

climate was right for annexation because the Orinda district had 

now become contiguous to Consolidated. With this in mind, he 

proceeded with his strategy. 

The Campaign Begins 

Without utilizing the instigator or reform nucleus 

from earlier campaigns, the local Supervisor hoped to make use 

of the conclusions from the iocall-y prepared study. In addition, 

he assumed it to be in Consolidated's philosophical interest to 

bring about another successful merger. He asked both the Con- 

solidated commission and chief and the Orinda Fire District Study 

Committee, appointed by him through the Orinda Chamber of Commerce 

and the Orinda Association, to conduct feasibility and desirability 

studies of annexation. Cognizant of possible opposition by con- 

servative supporters in his district who felt very strongly about 

home rule, he publicly declared h'e would wait for the study group's 

report before he acted. However, while this move covered his 

political flank, it suggested to the already ambivalent Consoli- 

dated commission an absence of any strong pro-annexation leadership 

in Orinda, thereby undermining Orinda's case before the favorably 

inclined Consolidated comn~issioners and chief. 



Reasons Behind Rejection 

Burdened by the economic recession of the late 19601s, 

a leveling-off of growth in the central region, and continuing 

demands by the fire fighters union for better salaries and bene- 

fits as well as additional manpower, the Consolidated commission 

had begun to assert a "serve the existing district first" philosophy 

that previously had been a minority position. The failure of 

the Orinda. annexation also served warning that reform initiated 

by an outsider without the help of the original reform nucleus 

was difficult to accomplish. It also indicated that Consolidated 

was not only interested in fire protection but also cost. Finally, 

the refusal showed that Consolidated, which had become closely 

tied to the cities by virtue of the compromise system of represen- 

tation established in 1964, could now veto an annexation that 

might be requested by the instigator of the reform nucleus. 

Defeat of an Autonomous District Annexation Proposal 

Instigated by the same Supervisor involved in the Orinda 

case in 1969, the Danville autonomous fire district annexation 

proposal stalled in short order when Consolidated indicated lack 

of interest in annexing Danville proper rather than the entire 

Danville, San Ramon Valley service area. (See Map 12). 

The local Supervisor undertook the Danville effort 

simultaneously with the one in Orinda when a slump in the growth 

of the Danville area (which indirectly led to a 5t/$100 A V  tax 

increase), convinced him that this would create a sufficient 

climate for change. 
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The Campaign Begins 

The Supervisor first formed an ad hoc annexation committee 

to study alternative means of fire protection service. This com- 

mittee enjoyed the support of the autonomous Danville fire district 

directors. Anticipating the effect of the tax increase on their 

own upcoming reelection efforts, they instructed their personnel, 

who opposed any reallocation and especially annexation to Consoli- 

dated, to remain neutral about the merger and to provide objective 

information when requested. The Supervisor then approached Con- 

solidated officials, who utilized the fact that the study group 

represented no official body (such as the fire district) to side- 

track the request for a discussion of the feasibility of annexa- 

tion. 

As in the case of the Orinda proposal, there was no 

pre-sell but rather a head-on effort by the Supervisor to seek 

a decision from Consolidated. The reformers were surprised to 

learn that the Consolidated officials, who were acknowledged incre- 

mentalists during the mid-1960's when there was maximum growth 

in the area, had, by 1969, become maximalists who were quite 

ready,to annex the complete San Ramon Valley. Clearly, Consoli- 

dated wanted the high growth southern area. The Danville reformers 

were aware of the benefits that "lesser" jurisdictions had enjoyed 

through annexation to Consolidated, such as a lower tax rate, 

greater first alarm response and back-up, and better training 

in fire protection. They were, therefore, surprised when Consoli- 

dated's officials made no promises, offered no conditions, and, 

in short, showed total disinterest. Momentum diminished and a 



press release by the reform leader indicated that "Consolidated 

officials are unwilling to meet with Danville study group ... " 

First Defeat by Election 

The effort to annex Moraga was also initiated by the 

same local Supervisor after the successful Lafayette annexation 

made this area contiguous to Consolidated. After the instigators 

acquired substantial support from local officials and the fire 

establishment, the opposition called an election and defeated 

annexation by a better than 2-1 margin. (See Map 13). 

Climate for Change 

The Moraga Fire District (until 1966 the western part 

of the Eastern Fire District) had been the subject of realloca- 

tion discussion since the creation. of Consolidated because of its 

high growth rate and incongruous location relative to the rest 

of the Eastern District. A "county" fire district, it again be- 

came the topic of a reform effort in 1969 when it became contiguous 

to Consolidated and the local Supervisor requested the Moraga fire 

commission, the Moraga Community Association, and Consolidated to 

examine the possibility of annexation. 

The recently appointed pro-annexation chief, who had been 

hired from Consolidated to increase the professional level of the 

Moraga Department, recommended the annexation to his fire commission. 

That commission agreed 3-2. Z I 

21 One of the members had been a central district commissioner i n  
the original consolidation in 1964 and another member received con- 
tracts from the Consolidated district to clear its fire trails. 
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Study Commission 

In March, 1969, the Moraga Community Association, a 

strong supporter of the local Supervisor appointed, from among 

its membership, a nine-person fire protection study committee. 

After three formal and several informal meetings in which it re- 

viewed the Lafayette annexation and unfavorable Pacific Fire 

Rating Bureau reports on Moraga, and interviews of seven persons, 

this group wrote a report, characterized by political and tech- 

nical sensitivity, that strongly recommended annexation. 

The report not only pointed to the relative weaknesses 

and strengths of the fire department on the basis of a comparison 

of tax rates, levels of service, and expectations, but also 

attempted to channel the discussion that was expected to materialize 

concerning the disestablishment of the only local governmental 

authority in Moraga. It noted that opposition would come from 

self-interested large land owners who opposed the extensive Con- 

solidated weed abatement program and from certain insecure Moraga 

Fire Department employees who feared that annexation would deprive 

them of promotion in the better trained Consolidated district. 

Local control, the report went on to observe, did not realistically 

imply community involvement at fire district meetings, which were 

unattended by the public, or support of the volunteer firemen's 

program, which was being phased out for lack of interest. But the 

report offered no suggestion as to how to deal with the paramount 

question of unusual civic pride in the only local government authority 

that served only the Moraga residents. It also stepped on some toes 

by suggesting that it was not the function of professional fire 



departments to provide public service programs such a s  retriev- 

ing animals, registering voters o r  playing Santa Claus. 

T h e  study report failed to note (nor did the local 

newspaper that provided extensive coverage o f  the reallocation 

campaign) that annexation was also a vehicle f o r  the young, 

aspiring Moraga chief to return t o  Consolidated where he had 

served in a batallion the y e a r  before a s  an assistant chief. 

In early May, Consolidated unanimously approved its 

chief's recommendation t o  annex Moraga. 

Momentum for an Election 

T h e  Board of Supervisors postponed action a t  the request 

o f  the Supervisor for Moraga to give him time t o  reconcile two 

warring factions within t h e  Moraga Community Association who had 

split over earlier endorsement o f  annexation. T h e  Supervispr 

failed to bring these groups together and a t  the following Board 

meeting, opponents to the annexation, including several home- 

owners groups, announced that they were circulating a petition 

t o  force an election. T h e  Board took no action. 

LAFCO, a t  its August and September meetings, also heard 

opponents suggest that Consolidated was seeking a plum and that 

Moraga would never receive representation on the Consolidated 

commission because o f  its population. After noting that there 

was, indeed, substantial discussion in Moraga, and that the local 

community association had announced a public meeting for the end 

o f  September, LAFCO voted unanimously to approve annexation. The 

instigator had used his position a s  executive secretary well. 



LAFCO designated the community of Moraga as the area where an 

election would be held, if required. Shortly thereafter the 

petition circulators claimed signatures of five percent of the 

citizen population in the fire district and the Board of Super- 

v,isors scheduled an election for the following November. 

Emotional Changes in the Campaiqn 

Several hundred people attended the confrontation at 

the September public meeting that the local community association 

had scheduled. Perceived by most of the reformers as a forum 

for educating the Moraga electorate, the evening was turned into 

a rout by opponents. They pressed their emotionally charged 

political slogans of local control and capitalized on two recent 

delayed emergency responses from Lafayette as indication of Con- 

solidated's "overrated" level of service. 

In November, the Moraga fire commission made public a 

new report by its chief which refuted the "erroneous statements" 

made at the public meeting. The former chief also indicated his 

support of the annexation proposal in a letter to the editor. 

But "educated" reformers had already acknowledged that annexa- 

tion in Moraga had passed beyond the point of rational discussion 

with the election still nine months away. The Consolidated chief 

attempted informally to convert one of the opposition leaders by 

providing him an extensive tour of Consolidated's sophisticated 

facilities. That attempt at logical persuasion failed, however, 

and the opponents conducted their own fire protection study. 

During the Fall and Winter the battlelines were more 

fully drawn. Opponents collected a war chest for the public 



campaign prior to the primary election, signed up local citizens 

to walk precincts, rang doorbells, and distributed literature, 

The proponents were notably lethargic, and active campaigaing 

did not begin until the fire fighters union was won over by the 

promise of a shorter work week. This brought forward contribu- 

tions o f  money and precinct walkers. However, the Moraga chief 

applied too muchpressure on certain opponents within his own de- 

partment and as a reaction to this pressure these individuals 

and the volunteer firemen actively joined the opposition campaign. 

Just before the election, the campaign grew heated and 

highly emotional when the opponents charged misrepresentation of 

the facts by the reformers, and the reformers complained to the 

sheriff that their signs were being torn down. Finally, the labor 

union began a concerted precinct campaigh and brought Consolidated 

fire fighters into Moraga. This had the effect of arousing new 

suspicion since Consolidated had just refused the annexation of 

Orinda. The opponents publicly questioned why Consolidated "wanted 

Moraga so badly," 

The Election 

On election day the electorate overrode the recommenda- 

tion of its Supervisor, fire chief, fire commission, and local 

newspaper as well as the -external advice of the County Taxpayers 

Association, the LAFCO executive secretary, the Consolidated chief 

and commission, and the central county' fire fighters labor union 

defeating the annexation proposal by a margin greater than two to 

one. 



Mini Annexation 

County Service Area #5, a district with neither a fire 

department nor a commission and a population of less than fifty, 

was formed in 1967. Since its inception, fire protection has 

been furnished on contract by Consolidated. (See Map 14). 

Although the service area was ripe for annexation 

through the 19601s, it was not until the instigator suggested 

to the Consolidated chief that annexation would normalize the 

boundary of the Consolidated district that annexation proceedings 

were initiated. The only barrier had been inertia and once it 

was overcome, LAFCO and the Supervisors unanimously ordered the 

l'obvious annexation" in 1970. 

A Mountain District Requests Annexation 

Annexation of the Briones County Fire District came i n  

August, 1971 after the Briones commissioner petitioned the Board 

of Supervisors. (See Map 15). 

A detachment to Consolidated (the area to the right 

of the broken line on the map) of roughly one-third of the Briones 

district occurred in 1970 at the request of the State Department 

of 'Parks and the Girl Scout Camp located in that area. This pro- 

voked the instigator to question the Briones commissioners about 

their inability to protect the grass lands and a few, very expen- 

sive homes in the district. The district had a low budget volun- 

teer force and would have had to drastically increase the tax rate 

to provide an adequate level of service. Annexation to Consolidated 

was the viable alternative. The instigator then convinced the 
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Consolidated chief of the benefits of a n n e ~ a t i o n . ~ ~  In May, 1971, 

the Briones commission initiated annexation proceedings to Consoli- 

dated. 

Unexpected Opposition 

Discussed by LAFCO in May, June and July, 1971, the pro- 

posal met with unexpected opposition from one Supervisor from the 

western region who had recently fought hard to table a consoli- 

dation proposal for western Contra Costa suggested by the insti- 

gator. This Supervisor, joined by the city manager of pinole, a 

western region city of 8,000, proposed that Briones be annexed 

to Pinole's fire department, citing similar topography as a reason. 

They noted that small and costly jurisdictions should inevitably 

be consolidated for economy and efficiency, but they argued that 

a fire district may also become too large. Consolidated, the 

largest jurisdiction in the county (200 square miles), repre- 

sented a case in point of such a district, they maintained. Con- 

solidated replied that, in comparison to other fire districts in 

California, it was of barely moderate size and that it would only 

agree to taking the eastern portion of Briones if it could "absorb" 

the entirety. LAFCO agreed, and recommended annexation 4-1. 

Although the opponents repeated essentially the same 

argument before the Supervisors in August, the Board ordered the 

22 The area required 1 i ttl e investment beyond communication 1 ines 
to link the two districts and acceptance of the volunteer fire 
chief as a senior fire fighter in the Consolidated district. 
They would then service an area in which considerable growth 
was expected. 



a n n e x a t i o n  w i t h o u t  a n  e l e c t i o n  4 - l o n  t h e  g r o u n d s  t h a t  C o n s o l i d a t e d  

c o u l d  o f f e r  much b e t t e r  s e r v i c e  t o  B r i o n e s  t h a n  P i n o l e  c o u l d .  

A n n e x a t i o n  o f  a  C i t y  F i r e  D e p a r t m e n t  F a i l s  

The p r o p o s a l  t o  h a v e  C o n s o l i d a t e d  a n n e x  t h e  e x p e n s i v e  

and l o n g  n e g l e c t e d  P i t t s b u r g  F i r e  D e p a r t m e n t  was made i n  t h e  

F a l l  o f  1971  by a  r e l u c t a n t  c i t y  c o u n c i l  a f t e r  a  p r e f k r r e d  merger  

w i t h  t h e  C i t y  o f  A n t i o c h  had s t a l l e d .  T h e  P i t t s b u r g  a n n e x a t i o n  

p r o c e e d i n g s  w e r e  t h e m s e l v e s  s t a l l e d  i n  1 9 7 2  when t h e  Board  o f  

S u p e r v i s o r s ,  a t  t h e  i n s i s t e n c e  o f  t h e  C o n s o l i d a t e d  c o m m i s s i o n  and 

i t s  member c i t i e s ,  v e t o e d  a  " P i t t s b u r g - o n l y "  a n n e x a t i o n  a s  f i n a n -  

c i a l l y  i n f e a s i b l e .  ( S e e  Map 1 6 ) .  

C l i m a t e  f o r  Chanqe 

F i r e  s e r v i c e  r e a l l o c a t i o n  became t o p i c a l  among l o c a l  

g o v e r n m e n t  o f f i c i a l s  i n  t h e  u r b a n  f r i n g e  o f  t h e  E a s t e r n  r e g i o n  

i n  F e b r u a r y ,  1 9 7 0 ,  when t h e  s t a f f s  o f  t h e  f i n a n c i a l l y  p r e s s e d  

c i t i e s  o f  P i t t s b u r g  a n d  A n t i o c h  began  t o  e x a m i n e  t h e  p o s s i b i l i t y  

o f  r e a l l o c a t i n g  s o r e l y  n e e d e d  r e v e n u e s  t o  o t h e r  f u n c t i o n s  t h r o u g h  

d i v e s t i t u r e  o f  t h e i r  i n a d e q u a t e  f i r e  d e p a r t m e n t s .  The r e f o r m -  

minded P i t t s b u r g  c i t y  s t a f f  p e r s u a d e d  i t s  c o u n c i l  o f  t h e  e f f i c i e n c y  

o f  e x p l o r i n g  a l t e r n a t i v e s .  When l a t e r  j o i n e d  by A n t i o c h ,  t h e y  

r e q u e s t e d  t h a t  L A F C O  c o n d u c t  a  f i r e  p r o t e c t i o n  s t u d y  o f  t h e  a r e a .  

L A F C O  R e p o r t  

LAFCO1s J u n e ,  1 9 7 0 ,  r e p o r t  recommended a  s i n g l e  d i s t r i c t  

s e r v i c e d  f r o m  f i v e  s t a t i o n s  i n s t e a d  o f  t h e  n i n e  t h a t  would  be 

needed  w i t h o u t  c o n s o l i d a t i o n .  The r e p o r t  e x c l u d e d  f rom t h i s  p l a n  
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the local industries, twelve of which had been exempted from any 

fire jurisdiction by the Board of Supervisors in 1952 and were 

desperately intent on retaining this status. It also failed to 

mention, specifically, annexation to Consolidated as an alterna- 

tive. Either suggestion would have created a politically unten- 

able situation for the reform leaders. 

In addition to detailing the economies and efficiencies 

to be gained from a consolidation, the report sought to facili- 

tate reorganization by outlining five alternative means of govern- 

ing the proposed district, since governing the district was con- 

sidered to be the most important barrier to change in this case. 

The alternatives mentioned were the following: first, a joint 

powers agreement in which the jurisdictions would be formally, 

if not in fact, retained; second, a district governed by the 

Board of Supervisors through an appointive commission much like 

Consolidated; third, a district governed by a body appointed by 

the Supervisors; fourth, a district with a governing authority 

appointed both by the Supervisors and the City Councils; and 

fifth, an autonomous district with elected commissioners. 

The proposal to create an "Eastern Contra Costa Consoli- 

dated Fire District," even if it initially did not include the 

industries with their $240,000,000 assessed valuation, had certain 

implications. It meant that Pittsburg and Antioch, cities that 

both saw themselves as outside the demographically and historically 

different central region, would remain out of Consolidated. Al- 

though a new Eastern Consolidated District conflicted with the 

earlier strategy to have only one urban fire district in the 



central/eastern area, the instigators concluded that a separate 

eastern consolidation was the best that could be achieved. The 

"lesser" merger was informally approved by LAFCO. 

Setback 

Discussion about consolidation stalled, however, when 

the Pittsburg reform leaders were unable to elicit any immediate 

action from their own city council before upcoming city elec- 

tions. In the meantime, the Antioch city administration, confronted 

by a police "work action," successfully campaigned for a one dollar 

tax over-ride to improve public services. With this new revenue, 

the Antioch fire officials, who had previously supported reallo- 

cation because they expected to become the commanders of the re- 

organized district, now turned a deaf ear to the Pittsburg over- 

tures. Both kntioch politicians and firemen now stressed the 

"full city service" philosophy, and argued that they could not 

possibly divest their fire department shortly after the local 

electorate had expressed its confidence in them by a majority of 

nine votes! 

Proposed Annexation to Consolidated 

Pittsburg continued to be faced with financial problems 

and the Pittsburg city staff in late 1971 proposed annexation to 

Consolidated. This alternative was attractive because of Consoli- 

dated's much lower tax rate (a reduction of 64$/$100 AV), and be- 

cause the city council could offer "tax reduction" while retaining 

money for other fu'nctions. Annexation to Consolidated was also 

now thought to be politically feasible if the proposal were to 



exclude the industries which had considerable influence in Pitts- 

burg. Although the Pittsburg reform leaders knew that Consoli- 

dated had already broached the matter of including industries in 

the Martinez annexation, they hoped to circumven.t this issue using 

the support of their local proposal. Moreover, in late 1971, the 

Pittsburg reform leaders conceived their major problem not as one 

involving the attitude of Consolidated but rather getting their 

own city council moving to allow the proposal to come before LAFCO, 

the Board, and finally the loca-l electorate. The reformers be- 

lieved an election would be a precedent condition for Council en- 

dorsement. 

On a 3-2 vote, Pittsburg's city council initiated annexa- 

tion proceedings. The reformers then appeared before LAFCO where 

they learned that Consolidated would approve their proposal, pro- 

vided that Antioch, two contract districts, and all the industries 

from Martinez to east of Antioch be included in the merger. Con- 

solidated's stance reflected in large measure the long standing 

opposition by cities in Consolidated to continued "subversion" of 

Consolidated by lesser districts. Consolidated had voted 3-2 to 

oppose a Pittsburg-only annexation, believing their action repre- 

sented the last chance to force the industries to share the cost of 

fire protection. LAFCO knew that Consolidated's proposal would force 

Pittsburg's City Council to kill the annexation and accordingly steered 

a path through this maze of local government rivalries to recommend 

4-1 a Pittsburg-only annexation. 2 3 

23 The opponent was a city councilman from Pleasant Hill who supported 
Consolidated. The others had either been lobbied by the local Super- 
visor or sensed that they should take a position that cut through 
the political jockeying of Consolidated. 
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The LAFCO executive secretary had attempted to mediate 

between Pittsburg and Consolidated by suggesting that the Consoli- 

dated position be modified to exclude P. G. & E .  and U. S. Steel, 

the two corporations with members on the Pittsburg City Council 

and those most vigorously opposed to inclusion. Although both 

sides agreed to this suggestion, LAFCO still recommended a Pitts- 

burg-only annexation. 

At the Board of Supervisors' hearing the LAFCO executive 

secretary's proposal surfaced during the wide ranging discussion 

on the original proposal but it was rejected when the two industries 

opposed even this idea. The local Supervisor assumed he had three 

votes for a Pittsburg-only annexation, but they melted away under 

the combined opposition of the two Pittsburg councilmen and the 

cities in Consolidated. The two Supervisors from Consolidated 

successfully won over one philosophically pro-consolidation member 

from the western region who had himself only recently fought an 

unsuccessful reallocation campaign. Perceiving defeat of the 

measure, the remaining Supervisor voted with the majority and 

Pittsburg's request to become the seventh annexation to Consoli- 

dated lost 4-1, 

Pittsburg and Antioch Renew Consolidation Discussion 

A Pittsburg-Antioch Industries consolidation effort was 

resumed by the Pittsburg city staff when industry executives, fear- 

ful of adverse publicity, reversed their stand after the educa- 

tional Pittsburg-only annexation failure. After initial public 

disclosure in the Pittsburg newspaper in the Fall of 1972, the 



reallocation effort has proceeded informally at the insistence of 

an Antioch city administration which fears adverse publicity and 

is ambivalent about a reorganization of fire departments at this 

time. As of this report, the consolidation porposal is still 

pending. (See Map 17). 

Climate for Change 

Not only the political, but also the economic climate 

has changed in favor of a merger as the industries have emerged 

from the late 1960's economic recession and have had time to 

analyze the meaning of fire jurisdiction merger. Industry expects 

either to be rid of the fire protection business through a subsi- 

dization of a local district or hopes to improve the fire protec- 

tion service of its plants (and concommitantly the neighboring 

communities) through a consolidated district in which it would 

have a major decision-making voice. The Pittsburg fire chief 

has agreed to retire before becoming embroiled in an emotional 

campaign around this issue. 

Only Antioch, still claiming a message from the 1970 

campaign, is disinterested. Antioch is willing, however, to pro- 

vide information necessary to establish the rational basis for a 

merger discussion that ultimately may be expected to lead to an 

election by the citizens in the area. 

The Campaign Begins 

On the recommendation of the instigator the reformers 

have hired a consulting firm to objectify the conclusions reached 

by the 1970 study. Whether or not the present study merely 





duplicates the earlier study or represents a new ground breaking 

effort, fire service organization for both industrial and resi- 

dential-mercantile structures will tell a great deal about the kind 

of district that the reformers agree to propose. In any case, it 

is expected that the industries, whose assessed valuation will 

contribute the overwhelming portion of the tax revenues for the 

district, will have a major if not decisive say in its policy 

decisions. 

The proposed consolidation may be expected to be success- 

ful because the reformers have the financial resources which are 

attractive for all involved. It is not impossible that the new 

consolidated district will be able to materially upgrade the fire 

department, free money for improvement of water services and also 

have a lower tax rate than Consolidated. 2 4 

An Early and Logical Consolidation 

The Western region consolidation of two traditionally 

rival and ethnically different volunteer fire districts, Crockett 

and Carquinez, occurred in November, 1965 when a freshman Super- 

visor unilaterally forced the merger. 25 (See Map 18). 

Provoking Action 

Although the consolidation of two fire districts, whose 

boundaries originally corresponded to two actual communities, had 

2 4  Creation of a Pittsburg-Antioch-Industry fire district may have 
a spillover effect and force the industries in Consolidated's 
territory. It would be ironic to see Consolidated pick up its 
own industries after it refused Pittsburg's request believing 
that Pittsburg's annexation depended on including the industries. 

25 This consolidation was the only one to occur in Contra Costa out- 
side the central region. 





been discussed for years in this now single small community 

(population 4,3000), it had been regularly opposed by the tradi- 

tional fire commissions, When one of the two local industries 

closed, drastically reducing the assessed valuation of the Crockett 

district, and when the long-time volunteer fire chief of Crockett 

announced his retirement, a newly elected Supervisor approached 

both commissions and their officers to tell them that he favored 

a consolidation, but would not force tt upon them. Rather, he 

would let the two commissions work out the administrative details 

of a merger, When their discussions stalled, the Supervisor 

suggested that Carquinez should have two commissioners and Crockett 

should have three commissioners in the new district and that the 

four chief officers from the two districts should divide the area 

into four divisions under the command of a chief. The proposal 

was generally satisfactory to all parties involved, Some emotional 

opposition which emerged was outmaneuvered by the Supervisor and 

the local officials who expected to benefit, and when the merger 

proposal went before the Board of Supervisors there was no opposi- 

tion. The Board ordered consolidation of the all volunteer dis- 

tricts without an election. 

Problems in the Western Region 

The effort to consolidate six fire service jurisdictions 

in the highly heterogenous western region of the county was initiated 

by a combination of county level and city reformers, partly as an 

attempt to duplicate the "shining example" of the central county 

consolidation proposal. This effort fragmented in 1971 when the 



opposition from the old-line San Pablo fire district convinced 

the instigators that they did not have a sufficient nucleus i n  

the western region to maneuver a six-unit consolidation. (See Map 19) 

Earl ier Efforts 

Discussion of fire service reallocation had begun shortly 

after the original consolidation in the central region in 1965. 

In 1966, the instigator, working through the County Administra- 

tive Officer, presented a report to the Board of Supervisors 

recommending a consolidation of the San Pablo and El Sobrante 

County Fire Districts. The proposal was,killed when the Super- 

visor for San Pablo, a city from which he derived much of his 

political support, learned that both fire district officials and 

the city government were adamantly opposed to such a merger. San 

Pablo fire district had been formed in the 1920's for the express 

purpose of keeping Richmond out. In 1970, the district even con- 

sidered creating a city fire department if necessary. The idea 

favoring consolidation was dropped when the Supervisor success- 

fully stalled the merger recommendation. 

New Interest 

In the late 1960's the cities of El Cerrito and Richmond 

were increasingly hard pressed for revenue. After the city manager 

of El Cerrito transferred to Richmond, the two cities, together 

with a reform-minded political commission from the autonomous 

Kinsington Fire ~ i s t r i c t , ~ ~  asked the LAFCO executive secretary 

26 The commission had been pre-sold after countless discussions with 
the instigator who had pointed out their indefensible tax rate. 





to conduct a western region fire protection study to help lay the 

groundwork for region-wide consolidation. The LAFCO report was 

written to capitalize on the moment, much like the eastern region 

study mentioned in the Pittsburg case. The report provoked the 

Supervisor from Richmond who, in the meantime, had been contacted 

by the city administration, to oppose a consolidation of all fire 

districts. Following this, the city councils, fearful of potential 

opposition that fire departments could muster in the upcoming elec- 

tion and, unable to arrive at a unified stance because of the deep- 

seated intercity rivalries, fears and hatreds, suggested that the 

LAFCO study was too biased in favor of consolidation. 

Consultant Report 

The instigator and the western region nucleus which, 

by the late 1 9 6 0 ' ~ ~  included the city managers of El Cerrito, 

Richmond and one Kensington fire commissioner, played on the 

pro-consolidation sympathies of the Board of Supervisors and en- 

couraged them to vote a few thousand dollars in seed money. 

When they obtained the money, they approached each of the six juris- 

dictions requesting a fair share matching contribution to fund 

an "objective feasibility study1' by a professional consultant. 

San Pablo was initially unwilling to contribute. The local Super- 

visor, however, persuaded San Pablo not to oppose "finding the 

facts," assuring them it was better to have a voice on the inside 

than none at all. 

Released in late 1970, the study was essentially an 

elaborate repetition of the LAFCO study, but it also made a number 



of "ideal" recommendations, and suggested three alternative merger 

proposals. The opposition, incensed that the consultant would 

suggest who t h e c h i e f  of the proposed district should be, began 

to criticize the report. General feelings of hostility permeated 

the discussion as each opposition official found minor or major 

points of the study to attack, and the San Pablo supervisor sided 

with the opponents. 2 7 

Modified Strategy 

Without a friendly or neutral local supervis0.r on the 

scene, the reformers were unable to overcome the position of the 

fire establishment. The reformers retreated to the seemingly more 

feasible strategy of consolidating the three "willing" jurisdic- 

tions of Richmond, El Cerrito and Kensington. But upon opening 

discussions in .those communities, they found that anii-consolida- 

tion sentiment existed, especially in El Cerrito. The sentiment 

in El Cerrito stemmed from an earlier poorly handled attempt to 

close one fire station and the fear that Richmond personnel would 

dominate an inferior-status consolidated department. Faced with 

this opposition, the reformers retreated yet one step further. 

They suggested that reallocation of the fire service function in 

western Contra Costa should begin with a joint-powers agreement to 

functionally unify the three fire .service jurisdictions. From that 

'' Many of the "ideal" recommendations were those that are more 
suited for new towns than established communities. The report 
was strikingly insensitive to pol.itica1 realities. For example, 
fire station locations were suggested without even the slightest 
thought of mollifying the individual jurisdictions. 



beginning, which was expected to mushroom into a consolidated 

district in 1974, the reformers hoped to be able to annex the 

San Pablo district by a judicious cancellation of a several hundred 

thousand dollar contract on the basis of which San Pablo provided 

service to Richmond territory. This contract could be cancelled 

because a consolidated Richmond-El Cerrito-Kensington district 

would be able to serve this area, thus putting pressure on the 

San Pablo district to justify its own existence. 2 8 

That functional consolidation strategy, however, is 

already stalled over El Cerrito's refusal to share in the payment 

of a joint communications system with Richmond. 

LAC0 has, in the meantime, proposed a consolidation of 

the Pinole-Rodeo-Hercules district. Suggested mainly to provide 

a stable revenue base for these three marginal, but growing, juris- 

dictions, this new thrust has undermined a Richmond-initiated 

maneuver to consider a district with Pinole, El Sobrante, El Cerrito 

and Kensington. 

Even though a 1972 county grand jury report also recom- 

mended consolidation in the western county, the consolidation of 

districts across supervisorial lines seems to be stalled until the 

supervisor for San Pablo becomes a member of the reform nucleus or 

until the climate produces conditions which favor the present re- 

formers' change plan. 

28 Upon realizing an annual budget reduction of $18,000, San Pablo 
might decide that fighting a losing battle to stay in the fire 
protection business is just too expensive. 
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Status 

By the summer of 1973, central Contra Costa was re- 

ceiving service from Consolidated and the only "logical" annexa- 

tions appeared to be Orinda, Moraga, or the San Ramon Valley, 

none of which seems to be under consolidation. I n  the east, the 

Pittsburg-Antioch-Industries consolidation is still pending. In 

the west, pressures are continuing to consolidate all or at least 

some of the nine jurisdictions. 



CHAPTER F I V E  

SACRAMENTO CITY -COUNTY CONSOLIDATION PROPOSAL 

The Settinq 

A Sacramento Citizens Committee, formed in 1972, is 

presently preparing a proposal to reorganize the County, the 

metropolitan city, ten unincorporated suburban communities, and 

one hundred twenty-eight special districts into a single, 

general-purpose, two-tier consolidated government. The commit- 

tie proposes to place a series of charter amendments before the 

voters for a county-wide election in November, 1974. 

Previous Reform Attempts 

Sacramento has a history of local government reorgani- 

zation efforts that have stalled at the discussion stage because 

instigators found that the citizens generally approved o f  the 

quality o f  existing services. Given this situation, the instiga- 

tors have been unable to overcome the real and imagined barriers 

posed by state law and a traditional local political elite. 

Sacramento did, in fact, have a short-lived consolidation 

o f  the City and County in the late 19th Century in response to 

a need to broaden the tax base for the construction of levees 

to prevent flooding. Ten years following the implementation of 

this consolidation, the demand by city dwellers for more levees 

was unsupported by country residents and the consolidation was 

dissolved. Consolidation discussion did not begin again until 

after World War 11, at which time, due to Sacramento's rapid 



g r o w t h ,  t h r e e  p h a s e s  o f  a c t i c i t y  o c c u r r e d .  T h i s  a c t i v i t y  

c u l m i n a t e d  i n  t h e  p r e s e n t  c h a r t e r  a t t e m p t .  

Phase 1  

The M e t r o p o l i t a n  Chamber o f  Commerce r e s p o n d e d  t o  t h e  

c o n c e r n  o f  i t s  members t h a t  t h e  c i t y  was l o s i n g  t a x  b a s e  t h r o u g h  

t h e  m u s h r o o m i n g  s u b u r b s  and,  i n  1947,  a d v o c a t e d  a  c i t y - c o u n t y  

m e r g e r  f o r  p u r p o s e s  o f  e f f i c i e n c y  a n d  economy. I f  e f f e c t e d ,  t h i s  

m e r g e r  was e x p e c t e d  t o  c r e a t e  a  b r o a d e r  t a x  b a s e  f o r  t h e  c i t y  

w h i c h  was o v e r w h e l m e d  b y  s t a t e - o w n e d  t a x - e x e m p t  p r o p e r t i e s  a n d  

b a s i c a l l y  w i t h o u t  i n d u s t r y .  T h i s  p r o p o s a l ,  h o w e v e r ,  f a l t e r e d  

when t h e  s u b u r b a n i t e s  a l m o s t  u n a n i m o u s l y  e x p r e s s e d  t h e i r  o p p o s i -  

t i o n  t o  j o i n i n g  a  c i t y  t h e y  had  j u s t  l e f t ,  and  when t h e  Chamber 

o f  Commerce, w h i c h  h a d  d o n e  l i t t l e  p o l i t i c k i n g ,  f o u n d  i t s e l f  

w i t h o u t  o f f i c i a l  s u p p o r t  f r o m  e i t h e r  t h e  c i t y  o r  t h e  c o u n t y .  

A new e f f o r t  t o  r e o r g a n i z e  l o c a l  g o v e r n m e n t  was l a u n c h e d  

i n  1 9 5 5  when t h e  c i t i e s  o f  S a c r a m e n t o  a n d  N o r t h  S a c r a m e n t o ,  and 

t h e  c o u n t y ,  a l l  i n c r e a s i n g l y  p r e s s e d  b y  f i n a n c i a l  p r o b l e m s ,  

a c c e p t e d  a  Chamber o f  Commerce s u g g e s t i o n  t o  a p p o i n t  a  C i t i z e n s  

C o m m i t t e e  t o  s t u d y  t h e  f e a s i b i l i t y  o f  r e o r g a n i z a t i o n .  C o n f r o n t e d  

w i t h  a  maze o f  u n a n a l y z e d  d a t a ,  t h e  C o m m i t t e e  u s e d  m o n i e s  a p p r o p -  

r i a t e d  b y  t h e  t h r e e  j u r i s d i c t i o n s  t o  engage  a  C h i c a g o  c o n s u l t i n g  

f i r m  t o  c o n d u c t  a n  o b j e c t i v e  f e a s i b i l i t y  s t u d y .  The f i r m ' s  1957  

r e p o r t  u n a n i m o u s l y  recommended c o n s o l i d a t i o n  o f  t h e  u r b a n -  

s u b u r b a n  ( b u t  n o t  r u r a l )  S a c r a m e n t o  a r e a .  B u t  a c t i v i t y  f a l t e r e d  

when t h e  r e f o r m  l e a d e r s  c o n c l u d e d  t h e y  l a c k e d  b o t h  t i m e  a n d  

money t o  ove rcome a  m o s t  f o r m i d a b l e  b a r r i e r ,  t h e  C a l i f o r n i a  



Constitution, a barrier which required either numerous local 

elections or a constitutional amendment. 

The proliferation of special function governments, to 

which city and county officials were especially sensitive, 

prompted additional efforts to reorganize. There were four 

studies between 1957 and 1971, and they covered a range o f  

political alternatives within the county. These were: 

1. Initial, comprehensive, all at once 
urban-suburban merger (1957); 

2. Reorganization in the metropolitan area 
through progressive stages (1959); 

3. Merger through annexation to the C i t y  
of Sacramento (1 961 ) ; 

4. Functional consolidation of line departments 
(1 966) ; 

5. Single urban government (1969). 

The chief value of these studies for present-day reformers 

is that all of them recommended an eventual single general- 

Purpose government for the metropolitan Sacramento area. 

Phase 11: 

In 1970 and 1971, the climate for change improved. The 

stage had been set in 1967 when LAFCO killed a proposed incorpora- 

tion of a third city in the northeast suburban portion of the 

county and shortly thereafter allowed North Sacramento to annex 

to Sacramento. A Citizens Committee, formed after the defeat 

of the new city incorporation, recotnmended consolidation of the 

city and county. It now appeared that suburban opposition to 

such a reorganization was not universal. 



The Chamber o f  Commerce a n d  o n e  o f  t h e  members o f  t h e  

B o a r d  o f  S u p e r v i s o r s  s t i l l  s u p p o r t e d  c o n s o l i d a t i o n  b u t ,  e v e n  

w i t h  some s u p p o r t  o n  t h e  C i t y  C o u n c i l ,  t h e y  were  u n a b l e  t o  e s t a b -  

l i s h  a  n u c l e u s  o f  r e f o r m e r s ,  p a r t i a l l y  b e c a u s e  o f  t h e .  o p p o s i t i o n  

o f  t h e  c o u n t y  e x e c u t i v e  o f f i c e r .  Then ,  i n  t h e  1 9 7 0  B o a r d  o f  

S u p e r v i s o r s '  e l e c t i o n ,  t w o  c h a l l e n g e r s  f o r  o f f i c e  p u b l i c l y  

s u p p o r t e d  c o n s o l i d a t i o n ,  o n e  o f  t h e m  v i g o r o u s l y .  A l s o ,  t h e  1 9 7 0  

s t a t e w i d e  b a l l o t  c o n t a i n e d  a p r o p o s t i o n  b y  t h e  C o n s t i t u t i o n a l  

R e v i s i o n  C o m m i s s i o n  t h a t  c a l l e d  f o r  t h e  e l i m i n a t i o n  o f  t h e  

numerous  e l e c t i o n  r e q u i r e m e n t s  f o r  l o c a l  g o v e r n m e n t  r e o r g a n i z a -  

t i o n .  The s u p e r v i s a r i a l  c h a l l e n g e r s  w e r e  e l e c t e d  a n d  t h e  s t a t e  

p r o p o s i t i o n  p a s s e d .  A l s o ,  a b o u t  t h i s  same t i m e ,  t h e  c h i e f  

e x e c u t i v e  o f f i c e r  f o r  t h e  C o u n t y  was d i s m i s s e d .  

The s u p p o r t i v e  s u p e r v i s o r ;  s o o n  j o i n e d  t h e  P r e s i d e n t  

o f  t h e  Chamber o f  Commerce as  c o - i n s t i g a t o r s  f o r  c o n s o l i d a t i o n .  

They s c h e d u l e d  a  j o i n t  m e e t i n g  o f  t h e  B o a r d  o f  S u p e r v i s o r s  and 

t h e  C i t y  C o u n c i l  f o r  M a r c h ,  1971,  t o  c o n s i d e r  t h e  s u b j e c t  o f  

c o n s o l i d a t i o n .  A f t e r  some i n i t i a l  o p p o s i t i o n  f r o m  members o f  

t h e  C i t y  C o u n c i l ,  a  f i v e - m e m b e r  s t e e r i n g  c o m m i t t e e  was f o r m e d ,  t o  

be composed o f  t w o  members f r o m  e a c h  b o d y  and  one  p u b l i c  member. 

The p u b l i c  member was e x p e c t e d  t o  be a  l o n g - t i m e  LAFCO 

member, who was a  r e s p e c t e d  l o c a l  a t t o r n e y  and  a n  e x p e r t  i n  

l o c a l  g o v e r n m e n t  r e f o r m ,  w i t h  t i e s  t o  b o t h  t h e  c i t y  a n d  c o u n t y .  

However,  t h e  f o u r  e l e c t i v e  members w e r e  u n a b l e  t o  a g r e e  o n  t h i s  

i n d i v i d u a l  and,  when t w o  o t h e r  h i g h l y  d e s i r a b l e  p o t e n t i a l  members 

were  m e n t i o n e d ,  t h e  e l e c t i v e  members d e c i d e d  t o  e x p a n d  t h e  

c o m m i t t e e  t o  e l e v e n  t o  g i v e  i t  g r e a t e r  r e p r e s e n t a t i o n  o f  i n t e r e s t .  

The m e m b e r s h i p  d e f i n i t e l y  l e a n e d  t o w a r d s  c o n s o l i d a t i o n .  



The two Supervisors on the committee assumed the ini- 

tiative and the two City Councilmen lapsed into passivity. The 

chairman, who was the President of the Chamber of Commerce and 

also a vigorous administrator, allowed few digressions in the 

meetings of the steering committee. His views reflected and 

Paralleled the desires of the instigator-Supervisors. 

The steering committee was formally divided into sub- 

committees. The county's chief executive officer, the new city 

manager, the assistant city manager for community development, 

the principal administrative analyst of the county executive's 

office, and the LAFCO executive officer were selected as advisory 

members. The city and county each provided part-time staff to 

aid the committee. 

The committee held numerous informal conversations 

during May 1971, in which the city council members continued to 

participate but little. However, the report which was written 

and researched mainly by the senior administrative analyst for 

the county executive officer, was signed by all eleven members 

and sent to the Board of Supervisors and the City Council in 

June. 

The report concluded that, after fourteen years of 

discussion o f  city-county consolidation, the time had come for 

the community to make a decision. The committee agreed with all 

previous studies that suggested a single general-purpose govern- 

ment. The committee called for the establishment of a forty- 

member citizens committee to present a proposal to the Sacramento 

electorate. Further, the committee proposed that the city and 

the county provide seed money to assist this new citizens committee 



a n d  p r o p o s e d  t h a t  LAFCO and  o t h e r  r e g u l a t o r y  b o d i e s  b e  i n s t r u c t e d  

n o t  t o  t a k e  a n y  a c t i o n  d u r i n g  t h e  s t u d y  p e r i o d  w h i c h  c o u l d  h i n d e r  

a n y  r e c o m m e n d a t i o n s  t h a t  m i g h t  come f r o m  t h i s  c i t i z e n s  c o m m i t t e e .  

The i n s t i g a t o r s ,  k n o w i n g  t h a t  s u c h  s t e e r i n g  c o m m i t t e e  

r e c o m m e n d a t i o n s  c a n  b e  k i l l e d  b y  b e i n g  a c c e p t e d  w i t h o u t  comment, 

h a d  i n c l u d e d  t w o  i d e n t i c a l  p r o p o s e d  r e s o l u t i o n s  w i t h  t h e  recom-  

m e n d a t i o n s ,  o n e  f o r  t h e  B o a r d  o f  S u p e r v i s o r s  a n d  one f o r  t h e  

C i t y  C o u n c i l .  I f  p a s s e d ,  t h e s e  r e s o l u t i o n s  w o u l d  e s t a b l i s h  t h e  

new c i t i z e n s  c o m m i t t e e  a n d  e n d o r s e  t h e  o t h e r  r e c o m m e n d a t i o n s .  

The  i n s t i g a t o r s  t h e n  b e g a n  i n d i v i d u a l  d i s c u s s i o n s  w i t h  t h e  o t h e r  

S u p e r v i s o r s  a n d  C o u n c i l m e n ,  e x p l a i n i n g  t h a t  a l l  t h e y  w a n t e d  was 

t h e  c h a n c e  t o  c r e a t e  a  b r o a d l y  b a s e d  c i t i z e n s  c o m m i t t e e  t o  s t u d y  

t h i s  p r o b l e m .  I n  t h e s e  d i s c u s s i o n s  i t  was e m p h a s i z e d  r e p e a t e d l y  

t h a t  a  v o t e  f o r  t h i s  r e s o l u t i o n  was n o t  n e c e s s a r i l y  a n  e n d o r s e -  

m e n t  o f  c o n s o l i d a t i o n ;  r a t h e r ,  i t  was o n l y  a n  e n d o r s e m e n t  o f  t h e  

r i g h t  o f  S a c r a m e n t o  c i t i z e n s  t o  v o t e  o n  a  p r o p o s e d  r e o r g a n i z e d  

g o v e r n m e n t .  The  B o a r d  o f  S u p e r v i s o r s  p a s s e d  t h e  r e s o l u t i o n  b y  a  

v o t e  o f  4 - 1  i n  A p r i l ,  1 9 7 1 .  

The C i t y  C o u n c i l  f i r s t  i n f o r m a l l y  p r o p o s e d  a  c i t y -  

w i d e  e l e c t i o n  ( b y  a  v o t e  o f  6 - 5 )  t o  p o l l  t h e  v o t e r s  o n  w h e t h e r  

t h e y  w a n t e d  c o n s o l i d a t i o n .  B e c a u s e  a  v o t e  on  t h e  q u e s t i o n  i n  

t h e  F a l l  o f  1 9 7 1  w i t h o u t  t i m e  t o  e d u c a t e  t h e  e l e c t o r a t e  w o u l d  

s u r e l y  h a v e  been d e f e a t e d ,  a  h e c t i c  week o f  p o l i t i c a l  m a n e u v e r -  

i n g  f o l l o w e d  a s  t h e  i n s t i g a t o r s  w o r k e d  t o  c h a n g e  t h e  c i t y  c o u n c i l -  

mens '  p o s i t i o n .  F i n a l l y ,  i n  l a t e  June ,  t h e  c o u n c i l  a d o p t e d  t h e  

p r o p o s e d  r e s o l u t i o n  ( b y  a  v o t e  o f  7 -3 ,  w i t h  one  a b s t e n t i o n )  

o f f e r e d  b y  t h e  s t e e r i n g  c o m m i t t e e .  



By this time the instigator-Supervisors had decided that 

their political support on the Sacramento City Council needed 

upgrading. Sometimes publicly, and at other times behind the 

scenes, they began to assist the campaigns of four non-incumbent 

candidates for the City Council in the 1971 election. This was 

the first election in which Sacramento would elect its City 

Council by districts rather than at-large. The major metropolitan 

newspaper endorsed all the candidates supported by the reform 

leaders. They were elected. Three incumbents were defeated, one 

incumbent chose not to run, and one incumbent did survive in his 

city-wide bid for Mayor. This created a council almost unani- 

mously committed to consolidation. 

Phase 111: 

The instigators' task was to select the forty-member 

broadly based citizens committee, eight members to be approved by 

the City Council, twelve by the Board of Supervisors, and the 

other twenty by a three-man committee made up of the Mayor, the 

instigator-Supervisor as Chairman of the Board of Supervisors, and 

the citizens committee chairman. Although it was decided not 

to have only pro-consolidation members on this task force, it was 

also decided to appoint a supportive chairman and vice-chairman 

who were respected community leaders. The chairman selected was 

a long-time resident of Sacramento, a successful businessman 

and attorney. He was also chairman of the 1969 LAFCO Advisory 

Commission during which time he had shown superior leadership 

capability and support, although not overbearing, for consolida- 

tion. The vice-chairman selected was identified with the City 



of Sacramento and also had a reputation for sound and independent 

judgment. The other members of the Committee represented a 

geographical cross section of the community, including business 

and labor, Republicans and Democrats, city dwellers, suburbanites 

and farmers, minorities and members of special district boards. 

The Committee also included a large number o f  politically astute 

state government political aides who had previously been involved 

in the Metropolitan Citizens for Better Government. 1 

A staff was formed. It was originally funded by the 

City and by the County, and later received supplemental money 

from federal funding (grants from the Department of Housing and 

Urban Development and the Department of Labor). The administra- 

tive assistant to the instigator-Supervisor was appointed execu- 

tive director of the committee. No Supervisors were to serve on 

the committee. Two former City Councilmen began terms on the 

committee, but then resigned. Most original members were Democrats, 

although the number of Republicans is increasing. On the whole, 

it was and is considered to be a broadly based committee. 

Policies And Work Plan 

The first task of the Citizens Committee was to decide 

upon the policies which would guide its preparation of the pro- 

posed charter amendment. Specific tasks were categorized and a 

detailed work plan and schedule was announced indicating that 

the charter proposal could be presented to the voters by November, 

1974. An early and important policy decided upon by the Committee 

This organization had supported changing city counci 1 elections 
to district elections. 

1 1 7  



was that all action would be taken in public and that efforts 

would be made to disseminate as much information about the committee's 

activities as possible. It became apparent to the instigators, now 

including the chairman and the vice-chairman of the citizens com- 

mittee, that the inital effort must represent a cohesive group 

effort on the part of the citizens committee. Because the committee 

numbered forty members, this effort consumed more time and energy 

than originally expected. It was a necessary effort, required, 

however, because this work educated the committee members and 

provided the instigators with evaluations of the expected contrib- 

ution of each individual committee member. It also allowed staff 

the time to compile the voluminous documentation of the services 

performed by the various jurisdictions throughout the county and 

to become familiar with city-county consolidations nationally. 

Sub-Commi ttees: 

The Citizens Committee divided itself into the following 

sub-committees in April 1972: Budget and Staff Facilities; Legal; 

Political-Public Attitudes; Programs-Procedures; Public Involve- 

ment; Structural Alternatives and Urban Services. 

The following time-table was then established for the 

Committee and its sub-committees: 

January-April 1972: Organization. 
March-December 1972: Enactment of enabling 

legislation; collection and 
sorting of data; conducting 
pub1 ic poll. 

January-July 1973: Construction of models for 
alternative political struc- 
tures and completion of 
analysis of urban services 
that are now offered or will 
be offered. 



July 1973-July 1974: Completion of final charter 
and public presentations. 

August-November 1974: Conduct election campaign. 

Progress Report: 

A report was published by the citizens committee in 

March, 1973, indicating that it had compiled considerable data, 

conducted a public opinion survey, analyzed alternative forms of 

government structures and discussed proposed elements of the 

charter with numerous city.and county officials and citizens 

groups. A public opinion survey indicated an awareness of the 

consolidation effort and showed that the citizens' response was 

favorable. 2 

The Committee's report and recommendations were purpose- 

fully tentative and broad. They were deliberately not specific 

enough to ig'nite local opposigion. By this time, the Committee 

had tentatively agreed upon an innovative approach: a two-tier 

government. The principal recommendation proposed a government 

that would be overall metropolitan government for the County, but 

from which certain functions and services would be excluded and 

given to local community governing boards. 

Also, by this time, the only local opposition had come 

from three rural communities. The Citizens Committee responded 

66% of the citizens favor some form of local government 
reorganization. 
58% favor a joint city-county government. 
64% support a single county-wide tax rate for basis services. 
60% feel that an "ideal community government" should be, first 
of all, responsive 
75% feel that it is approporiate that taxes collected in one 
part of the county be used to provide services in another part 
of the county less able to pay for them. 



t o  t h i s  problem by modi fy ing  t h e  c o n c e p t  of  t h e  c h a r t e r  proposa l  

t o  e x c l u d e  t h e s e  communi t ies  from t h e  m e t r o p o l i t a n  government .  3 

What t h e  p r o g r e s s  r e p o r t  d i d  n o t  s a y  was t h a t  t h e  

Committee had s p e n t  a  f u l l  y e a r  i n  g e n e r a l  d i s c u s s i o n  w h i c h  had 

a l lowed  i t  t o  i n s p e c t  i t s  o r g a n i z a t i o n  and weed o u t  some l e s s  

a c t i v e  p a r t i c i p a n t s .  F u r t h e r m o r e ,  t h i s  t i m e  had a l l o w e d  t h e  mem- 

b e r s  a  f u l l  y e a r  f o r  b u i l d i n g  c o n t a c t s  and b roaden ing  t h e i r  base  

of s u p p o r t  th rough  i n d i v i d u a l  c o n v e r s a t i o n s  w i t h  p o t e n t i a l l y  

i n f l u e n t i a l  c i t i z e n s  t h r o u g h o u t  t h e  community. The Committee 

was now r e a d y  t o  e n a c t  l e g i s l a t i o n  and d r a f t  a  c h a r t e r .  

F r e e h o l d e r s  Committee: 

In  1973, t h e  C i t i z e n s  Committee d e c i d e d  t h a t  i t  was a l s o  

i m p o r t a n t  t o  l e g i t i m a t i z e  i t s e l f  o f f i c i a l l y  b e f o r e  i t  a c t u a l l y  

began t o  d r a f t  a  c h a r t e r  amendment f o r  t h e  November, 1974 b a l l o t .  

T h i s  r e q u i r e d  a c t i o n  by t h e  C a l i f o r n i a  L e g i s l a t u r e .  

The i n s t i g a t o r s  and t h e  n u c l e u s  from t h e  C i t i z e n s  

Committee began d i s c u s s i n g  t h i s  need w i t h  each of  t h e  Sacramento  

County l e g i s l a t o r s .  They e x p l a i n e d  t h a t  t h e  l e g i s l a t i o n  was 

needed t o  g i v e  t h e  Sacramento  c i t i z e n s  a  chance  t o  d e c i d e  on 

whether  o r  n o t  t h e y  wanted a  new form o f  government .  However, 

t h e  i n s t i g a t o r s  and t h e  n u c l e u s  a l s o  c o n s i d e r e d  t h e  l e g i t i m i z a -  

t i o n  of t h e  C i t i z e n s  Committee by s t a t e  s t a t u t e  most i m p o r t a n t  i n  

h e l p i n g  t o  improve t h e  p l a t f o r m  from w h i c h  t h e  c h a r t e r  p r o p o s a l  

would be l aunched .  

Enab l ing  l e g i s l a t i o n  was c o - a u t h o r e d  by t h e  c o m p l e t e  

Sacramento d e l e g a t i o n  and i n t r o d u c e d  i n  A p r i l ,  1973.  I t  must be 

L a t e r  i t  was dec ided  t o  a l l o w  each of  t h e s e  communi t ies  t o  v o t e  
s e p a r a t e l y  on whether  t h e y  wanted t o  be i n c l u d e d  i n  t h e ' m e t r o p o l i -  
t a n  government .  

. . - 



passed  by Oc tober  2 ,  1973 by a  t w o - t h i r d s  v o t e .  Some of t h e  most 

i m p o r t a n t  p r o v i s i o n s  a r e  t h e  f o l l o w i n g :  

" In  s u b m i t t i n g  any such c h a r t e r ,  t h e  c h a r t e r  commiss ioners  may a l s o  
submit  s e p a r a t e  p r o p o s i t i o n s ,  whe the r  a l t e r n a t i v e  o r  c o n f l i c t i n g ,  
o r  one i n c l u d e d  w i t h i n  t h e  o t h e r ,  a t  t h e  same t ime t o  be voted  
on by t h e  e l e c t o r s  s e p a r a t e l y ,  a n d ,  a s  between t h o s e  so  r e l a t e d ,  
i f  more than  one r e c e i v e s  a  m a j o r i t y  o f  t h e  v o t e s ,  t h e  p r o p o s i -  
t i o n  r e c e i v i n g  t h e  l a r g e s t  number of  v o t e s  s h a l l  c o n t r o l  a s  t o  
a l l  m a t t e r s  i n  c o n f l i c t " .  

" I f  a  m a j o r i t y  of  t h e  v o t e s  c a s t  i n  t h e  l a r g e s t  c i t y ,  o r  i n  t h e  
r e s t  o f  t h e  a r e a  of  t h e  c o u n t y  ( i n c l u d i n g  t h e  o t h e r  c i t i e s )  i s  
a g a i n s t  r e o r g a n i z a t i o n  and c h a r t e r  a d o p t i o n ,  p r o c e e d i n g s  f o r  
r e o r g a n i z a t i o n  ... s h a l l  n o t  be i n i t i a t e d .  .." 
"Upon t h e  b a l l o t s  used a t  t h e  e l e c t i o n  w i t h i n  each  o f  t h e  o t h e r  
c i t i e s  s h a l l  a l s o  be p r i n t e d  . . . I  i f  t h e  proposed c h a r t e r  o f  t h e  
c i t y - c o u n t y  of  Sacramento  i s  a d o p t e d  a s  t h e  govern ing  law of  t h e  
c i t y - c o u n t y  of  Sac ramento ,  s h a l l  t h e  c i t y  r e t a i n  i t s  
e x i s t i n g  l e g a l  powers a s  p r o v i d e d  f o r  i n  s a i d  c h a r t e r ? ' "  

"Upon r e o r g a n i z a t i o n ,  t h e  c i t i e s  a r e  deemed d i s s o l v e d  and t h u s  
i n c o r p o r a t e d ,  and a r e  merged t o g e t h e r  w i t h  t h e  coun ty  i n t o  t h e  
c i t y - c o u n t y  of  Sac ramento . "  

"Upon r e o r g a n i z a t i o n ,  e v e r y  s p e i c a !  d i s t r i c t  v i t h i n  t h e  c o u n t y ,  
e x c e p t  t h e  m u n i c i p a l  u t i l i t y  d i s t r i c t s ,  mosqui to  abatement  
d i s c t r i c t s ,  r e c l a m a t i o n  d i s t r i c t s ,  s choo l  d i s t r i c t s ,  and p o r t  
d i s t r i c t s  a r e  deemed d i s s o l v e d  and t h e i r  f u n c t i o n s  s h a l l  be 
assumed by t h e  c i t y - c o u n t y  government ,  e x c e p t  a s  may be o t h e r w i s e  
provided ..." 
"The Charge r  may p r o v i d e  f o r  sub-governments ,  d i f f e r e n t  t a x  r a t e s  
and o t h e r  d i f f e r e n c e s  i n  t a x a t i o n ,  s e r v i c e s ,  c o s t s  o f  government ,  
and l e v e l s  o f  s e r v i c e ,  and t y p e  of government  and r e p r e s e n t a t i o n  
and a d m i n i s t r a t i o n  i n  d i f f e r e n t  a r e a s  o f  t h e  c i t y - c o u n t y . "  

P a r t ,  of S e n a t e  B i l l  90 (1972)  ( l i m i t a t i o n  of  t a x  i n c r e a s e s  by 

l o c a l  governments)  s h a l l  n o t  a p p l y  t o  t h e  new government .  

Expected O p p o s i t i o n s :  

By S p r i n g  of 1973 ,  t h e  C i t i z e n s  Committee and i t s  s t a f f  

found l i t t l e  o p p o s i t i o n  emerging w i t h  t h e  e x c e p t i o n  of t h e  t h r e e  

o u t l y i n g  communi t ies .  Some v o t e r s  cou ld  c o n c e i v a b l y  become con- 

fused  on t h e  two s e p a r a t e  v o t e s  ( o n e  v o t e  f o r  a  s i n g l e  g e n e r a l -  

purpose government ,  and a  s e p a r a t e  v o t e  t o  d e c i d e  whe the r  t h e i r  



own city should be included in that government). 4 

The Citizens Committee does not expect serious opposi- 

tion from the employees of Sacramento City and the County, nor 

from most senior elected or appointed officials. However, if the 

charter recommends an appointed sheriff, this could produce 

strong opposition from the incumbent sheriff. Consequently, some 

Citizens Committee members are proposing that this issue be one 

of the specific questions left open to the voters. 

In anticipation of individual opposition, the instiga- 

tors and nucleus spent much time speaking to small groups and 

vested interests to build support for the concept of consolida- 

tion before more specifics become available. The Citizens 

Committee has also prepared comprehensive data designed to meet 

opposition, if and when it arises. 

Restructuring The Citizens Committee 

In March, 1973, the Citizens Committee reorganized 

itself into thirteen task forces, a shakedown that divided the 

Committee into specific projects. Many of the groups are expected 

to come up with recommendations for certain portions of the 

proposed charter as follows: 

Projects Administration 
Urban Services, clean-up and deferred 
Social Services 

The staff of LAFCO, which recommended in 1967 the incorporation 
of the new city despite recommendations by several reform groups 
which said that additional cities would complicate any major 
restructuring, and which was overruled by its commission 4-1, 
sees the present consolidation move as an immense threat to its 
importance. It, therefore, opposes consolidation because the 
enabling legislation stipulates that the charter may circumvent 
LAFCO and, if the charter passes, LAFCO in Sacramento County will 
be reduced to insignificance. 



R e v e n u e - E x p e n d i t u r e  s t u d y  
R e q u e s t  f o r  p r o p o s a l  o f  f i n a n c i a l  c o n s u l t a n t  
L e g i s l a t i v e  Body 
A d m i n i s t r a t o r  o r  E x e c u t i v e  
A d m i n i s t r a t i v e  s t r u c t u r e  
C r i m i n a l  j u s t i c e  
P u b l i c  F i n a n c e  
M e t r o p o l i t a n - C o m m u n i t y  p o w e r s  
C o m p a r i s o n  o f  a l t e r n a t i v e  s t r u c t u r e s  
B o u n d a r i e s  
P e r s o n n e l  

A t  t h e  same t i m e ,  t h e  c o m m i t t e e  b e g a n  i t s  p o l i t i c a l  

c a m p a i g n  t o  s e l l  t h e  e l e c t o r a t e  o n  t h e  a d v a n t a g e s  o f  c o n s o l i d a t e d  

g o v e r n m e n t .  Members o f  t h e  C i t i z e n s  C o m m i t t e e  a n d  t h e  r e f o r m  

s u p e r v i s o r s  i n c r e a s e d  t h e i r  f r e q u e n c y  o f  s p e e c h e s  t o  g r o u p s  

s u c h  a s  f i r e - f i g h t e r  l o c a l  u n i o n s  a n d  s e r v i c e  c l u b s .  Members 

who h a v e  e s p e c i a l l y  c l o s e  c o n t a c t s  w i t h  t h e  m i n o r i t i e s  i n  

S a c r a m e n t o ,  c a l l  o n  them.  O t h e r  members s p r e a d  t h e  w o r d  

t h r o u g h o u t  t h e i r  own o r g a n i z a t i o n s .  One p r o g r a m  has  been  

u n d e r t a k e n  t o  s e e  t h a t  w e l l - i n f o r m e d  C i t i z e n  C o m m i t t e e  members 

s p e a k  p e r s o n a l l y  a n d  a t  l e n g t h  w i t h  e a c h  o f  f i v e  h u n d r e d  

i d e n t i f i e d  o p i n i o n - s h a p e r s  i n  t h e  c i t y  a n d  c o u n t y .  

P o l i t i c a l  S o p h i s t i c a t i o n  

The  i n s t i g a t o r s  i n  t h i s  r e f o r m  a r e  h i g h l y  p o l i t i c a l  

and s e n s i t i v e  t o  t h e  r e q u i r e m e n t  o f  a  c a m p a i g n  t o  a c c o m p l i s h  

r e f o r m .  T h i s  i s  p a r t i a l l y  b e c a u s e  t h e  S t a t e  C a p i t o l  i s  l o c a t e d  

i n  S a c r a m e n t o ,  a n d  many o f  t h e  C i t i z e n s  C o m m i t t e e  members a r e  

p o l i t i c a l  e m p l o y e e s ,  and a l s o  b e c a u s e  p a s t  h i s t o r y  has  t a u g h t  

i t s  l e s s o n  t o  t h e  p r e s e n t  i n s t i g a t o r s .  T h e y  h a v e  a l r e a d y  

d i g e s t e d  a l l  o f  t h e  l i t e r a t u r e  on p r e v i o u s  c i t y - c o u n t y  c o n s o l i -  

d a t i o n  a t t e m p t s ,  a n d  t h e  c h a i r m a n  a n d  t h e  e x e c u t i v e  d i r e c t o r  

h a v e  p e r s o n a l l y  v i s i t e d  f i v e  c o m m u n i t i e s  t h r o u g h o u t  t h e  c o u n t r y  



which have r e c e n t l y  c o n s o l i d a t e d  c i t y  and c o u n t y  governments .  

Whether t h e  i n s t i g a t o r s  c o r r e c t l y  e s t i m a t e  t h e  p o t e n t i a l  

o p p o s i t i o n ,  whe the r  t h e  c h a r t e r  amendment w i l l  be f a s h i o n e d  

s o  t h a t  i t  w i l l  be p o l i t i c a l l y  a c c e p t a b l e ,  and whe the r  t h e  

r e f o r m e r s  w i l l  be a b l e  t o  r e spond  q u i c k l y  and d e c i s i v e l y  t o  

t a c t i c s  of  t h e  o p p o s i t i o n ,  w i l l  n o t  be known u n t i l  November, 

1974 .  
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CHAPTER SIX 

LOCAL GOVERNMENT REFORM IN CALIFORNIA - THE SURVEY TECHNIQUE 

As stated in Chapter Two, the primary emphasis of this 

study of Local Government Reform in California was concentrated 

in three georgraphical areas, San Diego, Contra Costa and 

Sacramento. Our aim was to uncover the real story of succes- 

ful instigators and to determine how they had successfully 

accomplished change in the form of limited modernization and 

restructuring at the local level. For this reason, detailed 

methods of action in the change process have occupied the bulk 

of the report. 

A statewide survey was undertaken to determine, 

preliminarily, what kinds o f  modernization had recently occurred 

or were in motion throughout the state. The questionnaire was 

brief and aimed at getting successful officials to "share their 

secrets of success with us". The survey was not intended to be 

a statistical survey nor one from which a comparative analysis 

would result. 

In the months of January and February, over 200 

letters requesting a reply were mailed. The statewide Local 

Agency Formation Commission organization provided us with an 

updated mailing list. At least one member or executive 

officer of each of the state's LAFCOs was contacted. The 

Executive Committee and officers of each professional depart- 

ment within both the League of California Cities and the County 

Supervisor's Association of California received the survey 

material. 



C o n s i d e r i n g  t h a t  we were r e q u e s t i n g  w r i t t e n ,  p e r s o n a l -  

i z e d  r e s p o n s e s ,  t h e  number o f  answers  seemed f a i r l y  h i g h .  Over 

f i f t y  q u e s t i o n n a i r e s  were r e t u r n e d  and a b o u t  t w e n t y - f i v e  phone 

c a l l s  were  r e c e i v e d .  The l e n g t h  of t h e s e  answers  v a r i e d  from 

"no comment" t o  t h o u g h t f u l l y  p r e p a r e d ,  l e n g t h y  l e t t e r s .  The 

q u a l i t y  of  c o n t e n t  v a r i e d  from wel l  a r t i c u l a t e d  s t r a t e g y  

a n a l y s e s  w i t h  r e s p e c t  t o  overcoming b a r r i e r s ,  t o  m a t e r i a l  which 

i n d i c a t e d  t h a t  t h o s e  r e s p o n d i n g  d i d  n o t  u n d e r s t a n d  t h e  n a t u r e  

of t h e  r e q u e s t .  A check of  t h e  r e s p o n s e s  i n d i c a t e d  t h a t  

j u r i s d i c t i o n s  w i t h  a t  l e a s t  85% of  t h e  s t a t e ' s  p o p u l a t i o n  

re sponded  i n  some manner,  even i f  o n l y  t e l e p h o n e  t o  r e p o r t  t h a t  

l i t t l e  r e l e v a n t  a c t i c i t y  was t a k i n g  p l a c e .  For t h e s e  r e a s o n s ,  

i t  i s  s a f e  t o  assume t h a t ,  f o r  a  b r i e f  t i m e ,  we had a  f a i r l y  

a c c u r a t e  i d e a  o f  t h e  l e v e l  of a c t i v i t y  of  l o c a l  govef-nment- 

i n i t i a t e d  m o d e r n i z a t i o n  e f f o r t s  t h r o u g h o u t  t h e  s t a t e .  

The c o n c l u s i o n s  a r e  i m p r e s s i v e .  There  i s ,  f r a n k l y ,  

a  l o t  go ing  on a t  t h i s  l e v e l .  In t h e  i n t e r e s t s  o f ' c u r r e n c y ,  

t h e  r e s u l t s  o f  t h e  s u r v e y  a r e  n o t  l i s t e d  g r a p h i c a l l y .  Old 

i n f o r m a t i o n  s h o u l d  n o t  be i n  p r i n t .  What i s  i m p o r t a n t  i s  t h a t ,  

c o n t r a r y  t o  images t h a t  a r e  o f t e n  c o n j u r e d  u p  i n  t h e  h a l l s  of 

t h e  S t a t e  C a p i t o l  o r  on t h e  banks o f  t h e  Potomac, l o c a l  govern-  

ment i s  a  t r u l y  v i a b l e  and chang ing  e n t i t y .  

A t  f i r s t  g l a n c e ,  t h e  change phenomena a p p e a r  g r o s s l y  

complex and i l l o g i c a l .  There  i s  no r e s t r u c t u r i n g  t h a t  i s  

p r e c i s e l y  l i k e  a n o t h e r .  T h i s  d i v e r s i t y  and c o n s t a n t  change  i s  

what makes l o c a l  government ,  i n  C a l i f o r n i a  a t  l e a s t ,  a s  s t r o n g  

a s  i t  i s .  A c l i m a t e  of change i s  c r e a t e d  l o c a l l y  w i t h  c o n s i d e r -  

a b l y  l e s s  f a n f a r e  t h a n  i s  needed on a  s t a t e w i d e  b a s i s .  G e n e r a l l y  



m o t i v a t e d  by t h e  i s s u e  o f  c o s t  and e f f i c i e n c y ,  a  l o c a l  i n s t i g a -  

t o r  a c c e p t s  a  c h a l l e n g e  and works o u t  a  change  p l a n  t h a t  f i t s  

h i s  own community. With a  few minor e x c e p t i o n s ,  t h e  changes  

t h e m s e l v e s  a r e  d i f f e r e n t ,  w i t h  v a r y i n g  d e g r e e s  o f  magni tude  

and t h e  end p r o d u c t s  a r e  u n i q u e .  T h i s  r e f l e c t s  a  h e t e r o g e n e o u s  

m i x t u r e  of  l o c a l  governments  which ,  i n  t u r n ,  r e f l e c t s  an 

accommodation o f  l o c a l  i n t e r e s t s  and needs and t h e  u n d e r l y i n g  

d e m o c r a t i c  p r o c e s s .  T h i s  freedom and f l e x i b i l i t y  t o  change 

a t  t h e  l o c a l  l e v e l  i s  t h e  s i n g l e ,  most p r o t e c t e d  f e a t u r e  of 

government  i n  C a l i f o r n i a .  Home r u l e  c o n c e p t s  p r o v i d e  n a t u r a l  

govet-nance f o r  re form w h i l e ,  a t  t h e  same t i m e ,  t h e y  a r e  con- 

d u c i v e  t o  change  a t  t h e  l o c a l  l e v e l  i n  r e s p o n s e  t o  c i t i z e n  

demands. 

Survey Con ten t  

The f o l l o w i n g  q u e s t i o n s  were a sked  i n  t h e  s u r v e y :  

1 .  What a r e  t h e  r e c e n t  a t t e m p t s  o r  s u c c e s s e s  i n  r e o r g a n i z a t i o n ,  
m o d e r n i z a t i o n ,  c o n s o l i d a t i o n  of  d e p a r t m e n t s ,  f u n c t i o n a l  
a r e a s  o r  j u r i s d i c t i o n a l  r e s p o n s i b i l i t i e s  i n  y o u r  a r e a ?  

2 .  D i d  you deve lop  a  s t r a t e g y  b e f o r e  o r  d u r i n g  t h e  proposed 
changes?  ( B r i e f  d e s c r i p t o n . )  

3 .  What campaign was n e c e s s a r y  t o  t r y  t o  make t h e  change?  
( L i s t  t h e  g roups  you looked  t o  f o r  s u p p o r t .  How d i d  you 
e d u c a t e  t h e  p u b l i c ,  i f  a t  a l l ?  Which s t e p s  were n o t  worth 
t h e  e f f o r t ? )  

4 .  What were t h e  b i g g e s t  b a r r i e r s  and what s t e p s  d i d  you t a k e  
t o  overcome them? 

5 .  Has t h e r e  been p a s t  o r  p r e s e n t  i n t e r e s t  i n  c o n s o l i d a t i n g  
f i r e  d i s t r i c t s  i n  y o u r  a r e a ?  ( E x p l a i n  b r i e f l y . )  

As s t a t e d ,  t h e  c o v e r  l e t t e r  r e q u e s t e d  t h a t  t h e  o f f i c i a l  

" s h a r e  w i t h  us h i s  s e c r e t s " .  There  were s e v e r a l  who s p e c i f i c a l l y  



asked that they not be quoted. Most of the telephone replies 

asked that they not be quoted. 

There is apparently a lot occurring at the local 

government level. The following reports which we received from 

three counties and three cities attest to some of this activity. 

These reports are printed verbatim here. 

COUNTY OF SANTA CRUZ 

"Replying to your five questions respecively: 

1. a. Consolidated nine Highway Lighting Districts, eight 
Street Light Maintenance Districts, the Highway Safety, 
Highway Lighting and School Crossing Guard programs 
into a single County Service Area. 

b. Consolidation of a Sewer Maintenance District and 
Sanitation District into a single District. 

c. Consolidation of three Sanitation Districts into 
a single District. 

d. Consolidated, through annexation, the water services 
to 40,000 people into a single district. 

e. Quadrupled the area of the Transit District. 

f. Working now on reorganization of three Recreation 
Districts and a County Service Area into a single 
district. 

g. Working now on a Master Fire Plan which hopefully will 
result in consolidation of at least several of the 
fifteen County Fire Districts. 

2. Strategy? As the Chinese say: - Slowly, slowly, - catchee 
monkee! 

3. Campaign: None. Time is on our side. We are using a Reor- 
ganization Committee and a County-wide Fire Plan Committee, 
,but nothing more than occasional letter writing, arm- 
twisting and hot-footing. 

4. Barrier: Apathy, and a cherished "Historical Community 
Identity." 



5 .  No i n t e r e s t ,  b u t  L A F C O  keeps q u i e t l y  f o r c i n g  t h e  i s s u e .  
E v e n t u a l l y  we w i l l  a c h i e v e  some c o n s o l i d a t i o n ,  b u t  e x p e r -  
i e n c e  t e l l s  us i t  p r o b a b l y  w i l l  be ' t o o  l i t t l e  and t o o  
l a t e .  "' 

C O U N T Y  O F  SONOMA 

"The answers  t o  t h e  f i v e  q u e s t i o n s  f o r  Sonoma County a r e  a s  
f o l l o w s :  

1 .  In  r e c e n t  y e a r s  a  number of f u n c t i o n a l  c o n s o l i d a t i o n s  o r  
m u l t i - a g e n c y  programs have been developed a l t h o u g h  l i t t l e  
s u c c e s s  has been r e a l i z e d  i n  c o n s o l i d a t i n g  coun ty  d e p a r t -  
ments  a s  s u c h .  Some of  t h e  changes  t h a t  have o c c u r r e d  
a r e  a s  f o l l o w s :  

a .  The County L i b r a r y  System merged w i t h  t h e  C i t y  o f  
S a n t a  Rosa L i b r a r y  System and now p r o v i d e s  s e r v i c e s  
t o  s i x  of  t h e  e i g h t  c i t i e s  w i t h i n  Sonoma County a s  
wel l  a s  t o  t h e  u n i n c o r p o r a t e d  a r e a s .  

b. Two s e p a r a t e  Data P r o c e s s i n g  C e n t e r s  were i n  o p e r a t i o n  
i n  t h e  p a s t ,  each  o p e r a t i n g  i n d e p e n d e n t l y .  The County 
S u p e r i n t e n d e n t  of  S c h o o l s '  Data P r o c e s s i n g  C e n t e r  has 
now been e l i m i n a t e d  and t h e  County Data P r o c e s s i n g  
C e n t e r ,  i n  a d d i t i o n  t o  s e r v i c i n g  coun ty  d e p a r t m e n t s ,  
p r o v i d e s  s e r v i c e s  t o  a l l  o f ' t h e  school  d i s t r i c t s  i n  
t h e  c o u n t y ,  t o  t h e  C i t y  of S a n t a  Rosa and has  o f f e r e d  
t o  p r o v i d e  s e r v i c e s  t o  t h e  o t h e r  c i t i e s .  

c .  The County P l a n n i n g  s t a f f  p r o v i d e s  s e r v i c e s  t o  t h e  s i x  
s m a l l e r  c i t i e s  i n  t h e  c o u n t y .  In t h e  p a s t  t h i s  was done 
w i t h o u t  c h a r g e  b u t  has  s i n c e  been changed so  t h a t  each 
of  t h e  c i t i e s  r e i m b u r s e s  t h e  coun ty  f o r  t h o s e  s e r v i c e s .  
W i t h  t h e  coun ty  p r o f e s s i o n a l  p l a n n i n g  s t a f f  p r o v i d i n g  
t h e  s e r v i c e s ,  g r e a t e r  coun ty -wide  c o o r d i n a t i o n  i s  
a c h i e v e d .  

d .  Road c o n s t r u c t i o n  p r o j e c t s  f i n a n c e d  t h r o u g h  t h e  t a x  
r evenues  produced by 58-325 a r e  be ing  deve loped  on a  
county-wide  b a s i s  w i t h  t h e  coun ty  u n d e r t a k i n g  t h e  
e n g i n e e r i n g  and awarding  c o n t r a c t s  f o r  p r o j e c t s  which 
a r e  bo th  i n s i d e  and o u t s i d e  t h e  c i t i e s .  The c i t y  
p o r t i o n  of  t h e  p r o j e c t  i s  f i n a n c e d  t h r o u g h  t h e  SB-325 
a l l o c a t i o n s  t o  t h a t  c i t y ,  b u t  t h e  coun ty  i s  p r o v i d i n g  
a  c o o r d i n a t e d  program. 

e .  The County and t h e  C i t y  of S a n t a  Rosa have deve loped  
a  j o i n t  sewer  t r e a t m e n t  sys tem and t h e r e  a r e  p l a n s  
f o r  a d d i t i o n a l  p r o j e c t s  of a  c o o r d i n a t e d  n a t u r e  i n  
t h e  f u t u r e .  



f .  The County e s t a b l i s h e d  a  C e n t r a l  Warrant  F i l e  System 
i n  which a l l  of  t h e  law e n f o r c e m e n t  o f f i c e r s  f o r  t h e  
e i g h t  c i t i e s  and coun ty  can g e t  i n s t a n t  i n f o r m a t i o n  
r e g a r d i n g  o u t s t a n d i n g  w a r r a n t s  a t  t h e  t ime t h a t  t h e  
o f f i c e r  s t o p s  a  v e h i c l e  o r  a p p r e h e n d s  an i n d i v i d u a l .  
The c o u n t y  o p e r a t e s  t h e  e n t i r e  sys tem b u t  t h e  c i t i e s  
p a r t i c i p a t e  f i n a n c i a l l y .  

g .  Over a  p e r i o d  o f  y e a r s  seven  j u d i c i a l  d i s t r i c t s  have 
g r a d u a l l y  been e l i m i n a t e d  s o  t h a t  now a  county-wide  
Munic ipa l  Cour t  sys tem e x i s t s  w i t h  b ranch o f f i c e s  
l o c a t e d  i n  v a r i o u s  a r e a s  of  t h e  c o u n t y ,  bu t  w i t h  t h e  
c o u r t  a c t i v i t y  conduc ted  a t  t h e  County s e a t  i n  San ta  
Rosa. 

2 .  The s t r a t e g y  d i f f e r e d  from p r o j e c t  t o  p r o j e c t ,  b u t  i n  each 
c a s e  i n v o l v e d  e x t e n s i v e  d i s c u s s i o n s  w i t h  t h e  r e p r e s e n t a -  
t i v e s  of t h e  v a r i o u s  governmenta l  a g e n c i e s .  Because of 
t h e  n a t u r e  of  t h e  c h a n g e s ,  t h e  invo lvement  o f  t h e  p u b l i c  
was minimal .  

3 .  As i n d i c a t e d  i n  t h e  above q u e s t i o n ,  most o f  t h e  c o n t a c t  
was th rough  e l e c t e d  r e p r e s e n t a t i v e s  o r  s t a f f  employees 
o f  t h e  v a r i o u s  governmenta l  a g e n c i e s  i n v o l v e d .  In each  
c a s e  d e v e l o p i n g  s p e c i f i c  and d e t a i l e d  i n f o r m a t i o n  
d e m o n s t r a t i n g  t h e  b e n e f i t s  o f  t h e  program was v a l u a b l e .  
The change t h a t  r e q u i r e d  t h e  g r e a t e s t  amount of p u b l i c  
invo lvement  wcs t h e  E u n i c i p a l  Cour t  c o n s o l i d a t i o n s  i n  which 
a  number o f  m e e t i n g s  were h e l d  w i t h  Bar A s s o c i a t i o n  
commit tees  and c i t i z e n  g r o u p s ,  a s  we l l  a s  c i t y  r e p r e s e n t a -  
t i v e s .  

4 .  I n  a l m o s t  each  c a s e  t h e  b i g g e s t  o b s t a c l e  was t h e  r e l u c t a n c e  
o f  an agency t o  g i v e  up someth ing  i t  had ,  such  a s  an 
i n d e p e n d e n t  l i b r a r y  o r  d a t a  p r o c e s s i n g  c e n t e r .  The programs 
t h a t  began new w i t h o u t  hav ing  t o  e l i m i n a t e  e x i s t i n g  s e r v i c e s  
were t h e  e a s i e s t  t o  a c c o m p l i s h ,  such  a s  t h e  C e n t r a l  Warrant 
F i l e  o r  t h e  P l a n n i n g  s e r v i c e s .  

5.  Some y e a r s  ago an e f f o r t  t o  c o n s o l i d a t e  a  number of  f i r e  
d i s t r i c t s  was u n d e r t a k e n  b u t  was  u n s u c c e s s f u l .  There  have 
n o t  been any c o n s o l i d a t i o n  e f f o r t s  r e c e n t l y . "  

C O U N T Y  O F  MENDOCINO 

" I n  answer t o  y o u r  i n q u i r y  of  March 1 2 ,  1973,  I  w i l l  answer t h e  
q u e s t i o n s  i n  t h e  o r d e r  t h a t  t h e y  a r e  r e q u e s t e d :  

1 .  Mendocino County has had r e l a t i r e l y  l i t t l e  s u c c e s s  i n  
r e o r g a n i z a t i o n ,  e t c . ,  s i n c e  we a r e  g e n e r a l  law coun ty  and 
many of t h e s e  changes  r e q u i r e  s t a t e  l e g i s l a t i v e  a c t i o n .  



We f i n d  t h a t  when S t a t e  l e g i s l a t i v e  a c t i o n  i s  r e q u i r e d ,  
v a r i o u s  v e s t e d  i n t e r e s t  g r o u p s  a r e  q u i c k  t o  r e s p o n d  t o  
p r o t e c t  t h e i r  p a r t i c u l a r  i n t e r e s t .  H o w e v e r ,  s i n c e  1965,  
t h e  f o l l o w i n g  c h a n g e s  h a v e  b e e n  e f f e c t e d :  

a .  C o n s o l i d a t i o n  o f  C l e r k  a n d  C o u n t y  R e c o r d e r  i n t o  
one  o f f i c e .  

b .  C o n s o l i d a t i o n  o f  T a x  C o l l e c t o r  a n d  T r e a s u r e r  i n t o  
one  o f f i c e .  

c .  C r e a t i o n  o f  a  u n i f i e d  D e p a r t m e n t  o f  P u b l i c  Works.  
d. C o u n t y  a s s u m p t i o n  o f  a l l  d o g  c o n t r o l  o p e r a t i o n s  
e. f o r  t h e  f o u r  c i t i e s  i n  t h e  c o u n t y .  

f .  C i t y - C o u n t y  j o i n t  s t u d y  o f  a l l  w a s t e  d i s p o s a l  
u n d e r  a  F e d e r a l  g r a n t ,  u n d e r  a  j o i n t  p o w e r s  
a g r e e m e n t .  

g .  J o i n t  p o w e r s  a g r e e m e n t  w i t h  H u m b o l d t  C o u n t y  f o r  an  
Open Space a n d  C o n s e r v a t i o n  E l e m e n t  w i t h  t h e  G e n e r a l  
P l a n .  

h .  D e v e l o p m e n t  o f  a  j o i n t  L a k e  C o u n t y  a n d  M e n d o c i n o  
C o u n t y  D a t a  P r o c e s s i n g  o p e r a t i o n - t h e  o n l y  one  o f  
i t s  k i n d  i n  t h e  S t a t e .  T h i s  j o i n t  v e n t u r e  i s  now 
b e i n g  h a n d l e d  a s  a  D a t a  P r o c e s s i n g  D i s t r i c t ,  w i t h  
m a n a g i n g  b o a r d  f r o m  b o t h  c o u n t i e s .  

i. A s t u d y  o f  t h e  t e n  c o u n t y  J u s t i c e  C o u r t s ,  A f t e r  
t h r e e  s t u d i e s ,  t h e  B o a r d  h a s  r e d u c e d  t h e  number  
f r o m  t e n  t o  n i n e .  The B o a r d  h a s  p r e s e n t l y  r e f e r r e d  
t h e  e n t i r e  m a t t e r  o f  a  J u s t i c e  C o u r t  o r  a  M u n i c i -  
p a l  C o u r t  s y s t e m  t o  t h a  e l e c t o r a t e  i n  A p r i l ,  1973,  
f o r  a d v i s o r y  v o t e .  

j. LAFCO h a s  i n i t i a t e d  d i s s o l u t i o n  o f  v a r i o u s  h i g h w a y  
i m p r o v e m e n t  d i s t r i c t s  a n d  n o n - o p e r a t i o n a l  w a t e r  
w a t e r  d i s t r i c t s .  

k .  The  B o a r d  h a s  o b t a i n e d  l e g i s l a t i v e  a p p r o v a l  o f  a  
B i l l  a u t h o r i z i n g  t h e m  t o  a p p o i n t  t h e i r  own C l e r k  
o f  t h e  B o a r d ,  r a t h e r  t h a n  h a v i n g  t h e  C o u n t y  C l e r k  
a s  E x - O f f i c i o  C l e r k  o f  t h e  B o a r d .  

R e g a r d i n g  y o u r  q u e s t i o n s  o n  s t r a t e g i e s  a n d  c a m p a i g n s :  * .  3 '  i n  e f f e c t ,  s t r a t e g y  i s  l a r g e l y  n o n - e x i s t e n t ,  b u t  has 
r e l i e d  on i m m e d i a t e  p r o b l e m s  a n d  p r o c e d u r e s ,  r a t h e r  
t h a n  o n  a n y  l o n g  r a n g e  p l a n s .  

4 .  The m a j o r  b a r r i e r s  h a v e  been  a p a t h y ,  f e a r  o f  a n y  change ,  
a n d  v a r i o u s  s e l f - i n t e r e s t  c o n s i d e r a t i o n s .  A l s o ,  many 
c i t i z e n s  f e e l  t h a t  a n y  r e d u c t i o n  i n  t h e  number o f  
e l e c t e d  o f f i c i a l s  g i v e s  them d i m i n i s h e d  c o n t r o l .  We 
h a v e  b e e n  u n a b l e  t o  c o n v i n c e  p e o p l e  t h a t  t h e  p r e s e n t  
s y s t e m ,  w i t h  e l e c t e d  a d m i n i s t r a t o r s  o p e r a t i n g  somewhat 
i n d e p e n d e n t l y ,  c r e a t e s  l e s s  o v e r a l l  r e s p o n s i b i l i t y  t o  
t h e  p u b l i c  f o r  e x p e c t e d  s e r v i c e s  a n d  r e s u l t s .  What 
i s  n e e d e d  i s  a  b a s i c  o v e r h a u l  o f  c o u n t y  g o v e r n m e n t  t o  
make i t  m o r e  e f f i c i e n t  a n d  more  r e s p o n s i b l e  t o  t h e  
p u b l i c .  One p o s s i b l e  a n s w e r  t o  t h i s  i s  a  c o u n t y - w i d e  
e l e c t e d  e x e c u t i v e .  



5. T h e r e  h a s  been d i s c u s s i o n  o f  c o n s o l i d a t i o n  o f  f i r e  
d i s t r i c t s  i n  M e n d o c i n o  C o u n t y ,  b u t  n o  a c t i o n  h a s  been 
' t a k e n  t o  d a t e .  

CITY OF FULLERTON 

1 .  "We c r e a t e d  a  D e p a r t m e n t  o f  D e v e l o p m e n t  S e r v i c e s ,  c o n s o l i d a t -  
i n g  t h e  f u n c t i o n s  o f  b u i l d i n g  i n s p e c t i o n  and  p l a n n i n g .  We a l s o  
e s t a b l i s h e d  a  D e p a r t m e n t  o f  P u b l i c  Works  b r i n g i n g  t o g e t h e r  t h e  
a c t i v i t i e s  o f  s t r e e t  m a i n t e n a n c e ,  e n g i n e e r i n g ,  s t r e e t  t r e e -  
p l a n t i n g  a n d  m a i n t e n a n c e ,  and t r a f f i c  s i g n i n g  a n d  e n g i n e e r i n g . "  

"We made t w o  m a j o r  c h a n g e s  i n  a d v i s o r y  c o m m i s s i o n  a c t i v i t y .  
F i r s t  o f  a l l ,  we c r e a t e d  a  Y o u t h  C o m m i s s i o n  t o  o v e r s e e  a l l  
a s p e c t s  o f  l o c a l  g o v e r n m e n t  r e l a t i n g  t o  y o u t h  a f f a i r s ;  and  
s e c o n d l y ,  we c o n s o l i d a t e d  t h e  B o a r d  o f  P a r k i n g  P l a c e  Commiss ion -  
e r s  a n d  t h e  T r a f f i c  Commiss ion  i n t o  a  T r a f f i c  a n d  P a r k i n g  
C o m m i s s i o n " .  

2. " W i t h  r e s p e c t  t o  t h e  D e p a r t m e n t  o f  D e v e l o p m e n t  S e r v i c e s ,  we 
a n n o u n c e d  t o  t h e  p u b l i c  g e n e r a l l y  t h e  p r o p o s e d  c o n s o l i d a t i o n  
and  w a i t e d  a  t i m e  f o r  p u b l i c  a n d  C i t y  H a l l  f e e d b a c k  b e f o r e  a c t -  
i n g .  The  new d e p a r t m e n t  head was a n  e x i s t i n g  e m p l o y e e  so  t h a t  
c o n v e r s i o n  p r o b l e m s  w e r e  m i n i m i z e d .  W i t h  r e s p e c t  t o  t h e  P u b l i c  
Works D e p a r t m e n t ,  t h e  change  was a c c o m p i i s h e d  a t  a  t i m e  when 
when t h e r e  was a t t r i t i o n  and r e t i r e m e n t  o f  p e r s o n n e l  a n d  l i t t l e  
d i f f i c u l t i e s  w e r e  e n c o u n t e r e d .  I w o u l d  d e s c r i b e  t h e  f o r m e r  
s t r a t e g y  a s  o n e  o f  a d e q u a t e  p r o g r a m m i n g  and  t i m e  f o r  f e e d b a c k  
e v a l u a t i o n ,  a n d  t h e  l a t t e r  as a  s t r a t e g y  o f  t i m i n g . "  

" T h e r e  was n o  p a r t i c u l a r  s t r a t e g y  i n v o l v e d  i n  f o r m i n g  t h e  Y o u t h  
C o m m i s s i o n  e x c e p t  t o  make s u r e  t h a t  i t  was s t r u c t u r e d  a d e q u a t e -  
l y  t o  g i v e  f u l l  r e p r e s e n t a t i o n  e t h n i c a l l y ,  g e o g r a p h i c a l l y ,  
e t c . ,  i n  t e r m s  o f  y o u t h  p a r t i c i p a n t s .  The s t r a t e g y  i n v o l v e d  w i t h  
t h e  c o n s o l i d a t i o n  o f  t h e  T r a f f i c  a n d  P a r k i n g  C o m m i s s i o n  f u n c -  
t i o n s  was m e r e l y  t o  do i t  a t  a  t i m e  when t h e r e  w e r e  v a c a n c i e s  
on  t h e  e x i s t i n g  c o m m i s s i o n s  i n  o r d e r  t o  a v o i d  u p s e t t i n g  p e o p l e  
whose t i m e  h a d  b e e n  so  f r e e l y  c o n t r i b u t e d  i n  t h e  p a s t . "  

3 .  " W i t h  r e s p e c t  t o  a l l  o f  o u r  a c t i o n s  a s  r e f e r e n c e d  above,  
a d e q u a t e  p u b l i c i t y  was g i v e n ,  a n d  n o  a c t i o n  was t a k e n  i m m e d i a t e -  
l y  f o l l o w i n g  t h e  d e v e l o p m e n t  o f  t h e  f o r m a t .  We d i d  n o t  f i n d  
i t  n e c e s s a r y  t o  s o l i c i t  s u p p o r t  i n  t h e  c o m m u n i t y .  We c a l c u l a t e d  
t h a t  t h e  l o g i c  o f  t h e s e  moves was s u f f i c i e n t  t o  o v e r c o m e  any  
s i g n i f i c a n t  p r o t e s t .  The League  o f  Women V o t e r s  i n  t h e  c a s e  
o f  d e p a r t m e n t a l  c o n s o l i d a t i o n ,  a n d  some o f  t h e  e x i s t i n g  commis-  
s i o n e r s  i n  t h e  c a s e  o f  c o m m i s s i o n  o r g a n i z a t i o n ,  w e r e  e f f e c t i v e  
i n  g e n e r a t i n g  a p p r o p r i a t e  s u p p o r t .  I c a n n o t  say t h a t  a n y  o f  
o u r  s t e p s  w e r e  f r u s t r a t i n g  i n  t e r m s  o f  t h e  e f f o r t . '  



4. "The biggest barriers to all of these things, of course, are 
people. We minimized people problems mainly by timing the change 
to reduce the possibility of irritation." 

5. "I would assume that the reference to fire districts is not 
necessarily exclusive to the governmentally-created special dis- 
tricts for fire protection. We are not involved with any such 
special districts: there has been interest in consolidating fire 
protection efforts by various jurisdictions in the past several 
years with some measure of success. We have worked with the 
surrounding cities and the county in agreements for coverage 
in county islands and county territories remote to county fire 
stations. Fullerton has agreements with the county to give fire 
coverage in certain county areas on our perimeters for a stipu- 
lated fee. This fee was based on comparable county costs in 
providing said service. We have attempted to develop a central 
communications network for the several fire departments in 
northern Orange County but, as yet, have been unsuccessful in 
accomplishing this task." 

CITY OF MONTCLAIR 

"1. & 2. Attempting to enter into joint-powers agreement with 
County Board of Supervisors for City Planning Dept. to do entire 
planning, zoning, collection of fees, etc. for county in our 
plmnned 'P.rea c f  Influence' as determined by the Local Agency 
Formation Commission. Purpose to develop standards, decisions 
made by our Planning Commission and Council, hearings held by 
the city. 

In order to get area residents to accept this concept and partici- 
pation, we appointed two residents to serve on planning commission 
regarding matters affecting their area. 

3. A few years back we entered into a joint-powers agreement among 
four cities and county, to form a West Valley Planning Agency 
which would serve also as Airport Land Use Commission, whose 
responsibility involves all forms of planning, land uses, trans- 
portation, etc. 

4. Last August, after three years of negotiation, we were one of 
six agencies entering into a 50-year mutual agreement on develop- 
ing a regional sewer program, capital improvements, reclamation 
and water management program working through the Chino Basin 
Municipal Water District. We felt this was better than establish- 
ing a totally separate sanitation district. 

5. About four years ago our city succeeded in taking over juris- 
dictional responsibilities of county fire service district that 
served all of the City of Montclair plus the unincorporated area. 

We made a joint powers service agreement with the County Board 
of Supervisors to continue to provide even higher level of 
service to unincorporated areas. We obtained public support 



in the unincorporated area by guaranteeing to provide a sub- 
station and fire company service. This agreement or arrange- 
ment has worked out fine. 

We are now in process of completing organization of a county- 
wide mini-cog called SANBAG (San Bernardino Assoc. Governments). 
All 1 4  cities and county have agreed and will be signing. 
Emphasis to be on regional problems within county as well as 
larger regional issues of planning through SCAG. Within the 
county, we will be attempting to eliminate overlapping of 
services where special districts may be duplicating municipal 
service, tax consolidation, areawide transportation, etc." 

CITY OF ANAHEIM 

1. What are the recent attempts or successes in reorganization, 
modernization, consolidation of departments, functional areas 
or jurisdictional responsibilities in your area? 

a. A coordination of Building and Planning Depart- 
ments into a Development Services Department. 

b. Added Customer Services (primarily utility accounts) 
into the Utilities Department and placed Audit, 
Research and Budget, and Data Processing into the 
City Manager's office. 

c. Animal pound activities and licensing were trans- 
ferred to the County of Orange. 

d. Santa Ana River and Santiago Creek Greenbelt 
Commission was established by the various govern- 
mental agencies directly interested in this area. 
They are the County of Orange, Orange Flood Control 
District, Orange County Water District and the 
Cities of Newport Beach, Huntington Beach, Costa 
Mesa, Fountain Valley, Santa Ana, Orange Anaheim, 
Yorba Linda, Villa Park and Gapden Grove. This 
organization will coordinate the development of 
open space area within the two basins mentioned 
and will act as a "watch dog" for the preservation 
of a greenbelt. 

e. The establishment of an Intergovernmental coordinatl 
ing Council of Orange County has now been accomplish- 
ed. The purpose is to consider those functions 
which are of concern, conflict or overlap among 
multiple jurisdictions. 

2, Did you develop a Strategy before or during the proposed 
changes? A brief description; 



No s t r a t e g y  was d e v e l o p e d  f o r  ( a ) .  ( b ) ,  o r  ( c ) .  The s t r a t e g y  
d e v e l o p e d  f o r  t h e  g r e e n b e l t  o r g a n i z a t i o n  c o n s i s t e d  o f  a  
c o m m i t t e e  o f  1 0 0  c i t i z e n s  i n  t h e  a f f e c t e d  a r e a s ,  m e e t i n g  t o  
d i s c u s s  m e t h o d s  o f  i m p l e m e n t a t i o n  o f  a  g r e e n b e l t  p l a n  w h i c h  had 
been p r e p a r e d  u n d e r  c o n t r a c t  w i t h  t h e  C o u n t y  o f  Orange .  T h i s  
g r e e n b e l t  p l a n  r e c e i v e d  a  c o n s i d e r a b l e  a m o u n t  o f  p u b l i c i t y  and 
r e s u l t e d  i n  many d i s c u s s i o n s  w i t h i n  t h e  C o u n t y .  The c o m m i t t e e  
o f  1 0 0  recommended t h e  e s t a b l i s h m e n t  o f  t h e  g r e e n b e l t  c o m m i s s i o n  

The I n t e r g o v e r n m e n t a l  C o o r d i n a t i n g  C o u n c i l  was f i r s t  b r o u g h t  u p  
and  d i s c u s s e d  i n  P r o j e c t  21 ,  a  c o u n t y - w i d e  d i s c u s s i o n  g r o u p  
s p o n s o r e d  b y  t h e  U n i v e r s i t y  o f  C a l i f o r n i a ,  I r v i n e  a n d  a  m u l t i -  
t u d e  o f  g o v e r n m e n t a l  and  p r i v a t e  o r g a n i z a t i o n s  o f  i n t e r e s t .  
An i n t e r i m  o r g a n i z a t i o n  o f  m a y o r s  and c o u n t y  s u p e r v i s o r s  was 
f o r m e d  t o  r e v i e w  and  d i s c u s s  some o f  t h e  a r e a s  o f  c o n c e r n .  
T h i s  g r o u p  s u b s e q u e n t l y  r e c o g n i z e d  t h e  v a l u e  a n d  f l e x i b i l i t y  
o f  t h e  c o o r d i n a t i n g  c o u n c i l  and  recommended i t s  e s t a b l i s h m e n t .  

3 .  What c a m p a i g n  was n e c e s s a r y  t o  t r y  t o  make t h e  c h a n g e ?  
( L i s t  t h e  g r o u p s  y o u  l o o k e d  t o  f o r  s u p p o r t .  How d i d  y o u  
e d u c a t e  t h e  p u b l i c  i f  a t  a l l ?  Wh ich  s t e p s  w e r e  n o t  w o r t h  
t h e  e f f o r t ? )  

No c a m p a i g n  was n e c e s s a r y  i n  t h e  f i r s t  g r o u p  ( a ,  b, a n d  c ) .  
I l o o k e d  t o  t h e  s u p p o r t  o f  t h e  a f f e c t e d  d e p a r t m e n t  heads  
and t h e  C i t y  C o u n c i l .  E d u c a t i o n  o f  t h e  p u b l i c . w a s  t h r o u g h  
o u r  b i - m o n t h l y  n e w s l e t t e r  and  t h r o u g h  t h e  r e g u l a r  news 
m e d i a  r e p o r t i n g  a t  t h e  t i m e  t h e  c h a n g e s  w e r e  made. 

The g r e e n b e l t  c a m p a i g n  i s  o u t l i n e d  i n  No. 2 .  S u p p o r t  g r o u p s  
w e r e  t h e  g o v e r n m e n t a l  a g e n c i e s  l i s t e d  a b o v e ,  t h e  L e a g u e  o f  
Women V o t e r s  and v a r i o u s  o r g a n i z a t i o n s  i n t e r e s t e d  i n  e c o l o g y .  

E d u c a t i o n  o f  t h e  p u b l i c  was b y  c o n t i n u o u s  r e p o r t  t h r o u g h  
t h e  news m e d i a .  

The c a m p a i g n  f o r  t h e  I n t e r g o v e r n m e n t a l  C o o r d i n a t i n g  C o u n c i l  
i s  a l s o  o u t l i n e d  u n d e r  No. 2. The s u p p o r t  g r o u p s  w e r e  a l l  
o f  t h e  c i t i e s  o f  O r a n g e  C o u n t y  t o g e t h e r  w i t h  t h e  L e a g u e  o f  
C a , l i f o r n i a  C i t i e s ,  O r a n g e  C o u n t y  D i v i s i o n ,  a n d  t h e  B o a r d  o f  
S u p e r v i s o r s .  

4 .  What w e r e  t h e  b i g g e s t  b a r r i e r s  and  w h a t  s t e p s  d i d  y o u  t a k e  
t o  o v e r c o m e  them? 

I n  t h e  f i r s t  g r o u p  ( a ,  b ,  and  c ) ,  t h e  b i g g e s t  b a r r i e r s  w e r e  
i n d i v i d u a l  p e r s o n a l i t i e s .  To o v e r c o m e  t h e s e  b a r r i e r s ,  
c o n s i d e r a b l e  d i s c u s s i o n  w i t h  t h e  v a r i o u s  p e o p l e  a f f e c t e d  
w e r e  h e l d  so  t h a t  t h e r e  was f u l l  u n d e r s t a n d i n g  o f  t h e  p u r p o s e  
and  d e s i r e d  b e n e f i t s  o f  t h e  c h a n g e s , n o t  o n l y  t o  t h e  c i t y  
b u t  t o  t h e  i n d i v i d u a l s  t h e m s e l v e s .  



In  ( d )  and ( e )  t h e  b i g g e s t  b a r r i e r  was t i m e .  The s t e p  t o  
overcome t h i s  was t o  keep c o n t i n u o u s  e f f o r t  w i t h  t h e  c i t i z e n s  
commi t t ee  mee t ings  and m e e t i n g s  o f  government  o f f i c i a l s .  

5 .  Has t h e r e  been p a s t  o r  p r e s e n t  i n t e r e s t  i n  c o n s o l i d a t i n g  
f i r e  d i s t r i c t s  i n  y o u r  a r e a ?  E x p l a i n  b r i e f l y .  

The i n t e r e s t  i n  f i r e  d i s t r i c t  c o n s o l i d a t i o n  i s  more i n  t h e  
d i r e c t i o n  o f  f u n c t i o n a l  c o n s o l i d a t i o n  r a t h e r  t h a n  c o n s o l i d a -  
t i o n  o f  government s t r u c t u r e .  The f i r e  f i g h t i n g  j u r i s d i c -  
t i o n s  w i t h i n  t h e  County a r e  a c t i v e l y  e x p l o r i n g  j o i n t  
communica t ions ,  j o i n t  t r a i n i n g  f a c i l i t i e s  ( p o s s i b l y  wi th  
p o l i c e )  and i n  p r o v i d i n g  f i r s t  r e s p o n s e  on t h e  b a s i s  of 
a r e a  r a t h e r  than  j u r i s d i c t i o n . "  

These r e p o r t s  a r e  examples o f  t h e  p o s i t i v e  r e s p o n s e s .  

Many of  t h e  n e g a t i v e  r e s p o n s e s  a sked  n o t  t o  be q u o t e d .  

The r e s p o n s e s  t o  q u e s t i o n s  2 ,  3 ,  and 4 a r e  summarized 

i n  C h a p t e r  1 ;  b u t  i t  i s  emphasized t h a t  t h e  s u r v e y  document 

a l o n e  was n o t  s u f f i c i e n t  t o  come u p  w i t h  t h e  c o n c l u s i o n s  reached 

i n  t h a t  c h a p t e r .  

The s u r v e y  p r o v i d e d  a  c r o s s - s e c t i o n  o f  t h e  k i n d s  o f  

m o d e r n i z a t i o n  a c t i v i t y  c u r r e n t  i n  t h e  s t a t e .  Fol low-up t e l e p h o n e  

c a l l s  and c o u n t l e s s  p e r s o n a l  i n t e r v i e w s  were r e q u i r e d  t o  f i n a l i z e  

o u r  c o n c l u s i o n s .  

(The b a l a n c e  of  t h e  s u r v e y  r e s p o n s e s  a r e  on f i l e  i n  t h e  I n s t i t u t e  
f o r  Local S e l f  Government, B e r k e l e y ,  C a l i f o r n i a . )  



CHAPTER SEVEN 

SUMMARY OF CONCLUSIONS 

1. There must be a climate for change in order for the restruc- 

turing of local government to occur, whether this restructur- 

ing involves drastic reform, reorganization, modernization, 

or a minor administrative realignment. While the following 

does not represent an exclusive list, the factors mentioned 

here are those which most often create such a climate: 

a. a Collapse of government's ability to 
provide needed services; 

b. a Crisis of major magnitude; 

c. a Catastrophe that has a physical effect 
on the community; 

d. the - Corruption of local officials and 

e. the hign Cost af government and the desire 
for a higher level of services. 

2. Some change will occur, in one form or another, if any of 

the first four factors (Collapse, Crisis, Catastrophe or 

Corruption) are present, especially when they are of major 

dimension. It is up to governmental leaders who are 

di.rectly affected to employ the available alternatives. 

However, information obtained during the research study 

does not indicate that any of these four factors are 

currently generating a climate for change in California. 

3. Preoccupation with the Cost of goverment and desire for 

more efficient service delivery does exist in California 

at this time. These factors are a motivating force but, 



by t h e m s e l v e s ,  do  n o t  c a u s e  c h a n g e  t o  o c c u r .  I t  i s  n e c e s s a r y  

t o  o r g a n i z e  and  c a r r y  o u t  a  c h a n g e  Campaign c a p i t a l i z i n g  

on t h e  f a c t o r s  t h a t  p r o v i d e  a  c l i m a t e  f o r  c h a n g e .  

4 .  The c a m p a i g n  may v a r y  i n  s c a l e  b u t  r e g a r d l e s s  o f  t h e  s i z e  

o f  t h e  e f f o r t ,  e v e r y  c a m p a i g n  c o n t a i n s  some v e r y  s p e c i f i c  

f e a t u r e s .  

The l a r g e r  t h e  s c a l e  o f  t h e  r e s t r u c t u r i n g  a t t e m p t ,  

t h e  more  i m p o r t a n t  i t  i s  t h a t  a l l  f e a t u r e s  a r e  i n c l u d e d .  

The f e a t u r e s  a r e :  P l a n n i n g  and  C o n t e m p l a t i o n ,  E d u c a t i o n  and  

I n v o l v e m e n t ,  Communi ty ,  Compromise ,  C o n c e r n ,  C a d e n c e ,  

C o o p e r a t i o n ,  C o m p r e h e n s i o n ,  and  C o n c e n t r a t i o n .  

5. I f  a n  optimum c o m b i n a t i o n  o f  t h e s e  f e a t u r e s  i s  a b s e n t ,  i t  

w i l l  t a k e  l o n g e r  t o  a c c o m p l i s h  t h e  c h a n g e  t h a n  o r i g i n a l l y  

a n t i c i p a t e d  by t h e  c h a n g e  i n s t i g a t o r .  

6 .  E v e r y  s u c c e s s f u l  r e o r g a n i z a t i o n  h a s  a n  i n s t i g a t o r ,  who i s  

t h e  p r i n c i p a l  c h a n g e  a g e n t ,  and  a n u c l e u s  o f  w o r k e r s  who 

manage t h e  c h a n g e  e f f o r t  f r o m  t h e  b e g i n n i n g  s t a g e s  t h r o u g h  

f i n a l  i m p l e m e n t a t i o n .  

7 .  U n s u c c e s s f u l  r e o r g a n i z a t i o n  e f f o r t s ,  w h i l e  o f t e n  c h a r a c t e r -  

i z e d  by many o f  t h e  same f e a t u r e s  a s  a  s u c c e s s f u l  c a m p a i g n ,  

f r e q u e n t l y  l a c k  t h e  f a c t o r  o f  a  c l i m a t e  f o r  c h a n g e ,  and t h e  

c a m p a i g n ,  i f  t h e r e  i s  a  s e m b l a n c e  o f  o n e ,  i s  n o t  w e l l  

e x e c u t e d .  

8. L o c a l  g o v e r n m e n t  r e f o r m  i s  a  P o l i t i c a l  Campaign .  



Table # 1 

* 
Fire Protection Jurisdictions, 1956 

Fire Service Jurisdiction 

County Fire Districts 

Autonomous Fire Districts 

City Fire Departments 

total 

WESTERN CEKT2AL EASTERN 
total 

5 10 5 2 0 

2 2 0 4 

4 1 2 7 

11 13 7 31 



Table # 2 

SELECTED FIRE TAX RATES 1960-1968 

66-67 

.799 

Central 

A: t .  D i a b l o  

Consolidated 

64-65 

,869 

,874 

67-65 

.750 

65-66 

.820 

60-61 62-63 61-62 63-64 

.862 

.842 



Tab le  # 3 

SELECTED TAX RATES 1960-1969 

Ceiiiral PD 

M t .  Diab lo  FD 

Consol ida ted  

K a r t i n e z  

60-61 61-62 62-63 63-64 

' .862 

.842 

64-65 

.869 

.874 

65-66 

.a20 

66-67 

,799 

67-68 

.750 

68-69 

.730 



Table # 4 

, 

Defining 

Population: 1970 
census: 555,500 

Area: square mile:800 - 
acres: 513, ~ 8 3  

Demography : 

Growth: 

Incorporated Cities: 

Unincorporated Com- 
munities: 

Characteristics of Contra Costa 

REGIO?IS  

West ern 

185,000 

156 
99,940 

urban/ 
suburban 

moderate 

Richmond 
San Pablo 
El Cerrito 
Pinole 
Hercules 

El Sobrante 
Crockett 
Kensineton 

Central 

305 , 000 

255 
163,406 

suburban 

rapid 

Concord 
LYalnut Creek 
Beasant Hill 
Clayton 
hlartine z 
Lafayette 

Orinda 
iLora~a 
Danville 
San Ramon 

Eastern 

65 , 500 

38 9 
249,742 

rural; some 
urbul/suburb. 

rura1:static 
urban:rapid 

Pit t sburg 
Antioch 
Brentwood 

Knight son 
Byron 
Flarsh Creek 
Oakley 



TABLE 5 

CHRONOLOGY OF CONSOLIDATION EFFORTS, 1956- 19 73 

- 
FIRE JURISDICTION 

County-wide 

10 c e n t r a l  r e g i o n  
d i s t r i c t s  

County-wide 

M t .  D iab lo  County 
C e n t r a l  County 

E a s t e r n  County 

M t .  V i e w  County 

Mar t inez  C i t y  

Bay Po in t  Auton. 

L a f a y e t t e  Auton. 

O ~ i n d a  County 

Danvi l le  Auton. 

Moraga County 

County S e r v i c e  

Brinones County 

P i t t s b u r g  C i t y  

P i t t s b u r g  C i t y  
Antioch C i t y  

P i t t s b u r g  C i t y  
Antioch C i t y  
I n d u s t r i e s  

Crocke t t  County 
Carquinez County 

DATE 

1956 

1959 

1961 

1963-64 

1966 

1966 

1967-68 

19 68 

1968 

1969 

19 69 - 70 

19 69 - 70 

19 70 

1971 

1971-72 

1970-71 

1972-73 

1965 

DURATION 

10 months 

3 months 

2 months 

1 3  months 

2 months 

5 months 

10 months 

1 month 

4 months 

2 months 

2 months 

18 months 

1 month 

2 months 

6 months 

7 months 

Pending 

2 months 

RESULT 

F a i l u r e  

F a i l u r e  

F a i l u r e  

Succes s  

F a i l u r e  

Succes s  

Success  

Succes s  

Succes s  

F a i l u r e  

F a i l u r e  

F a i l u r e  

Succes s  

Succes s  

F a i l u r e  

F a i l u r e  

Pending 

Succes s  

MAP NO. 

N.A. 

1 

N.A. 

6 

7 

8 

9 

10 

11 

1 2  

1 3  

14 

15  

16  

17 

N.A. 

18 

19 



TABLE 5 (cont.) 

CHRONOLOGY OF CONSOLIDATION EFFORTS, 1956-1973 

FIRE JURISDICTION 

Richmond C i t y  
E l  C e r r i t o  C i t y  
Kensington Auton. 
San Pab lo  County 
E l  Sob ran t e  County 
P i n o l e  C i t y  
P i n o l e  County 

Richmond C i t y  
E l  C e r r i t o  C i t y  
Kensington Auton. 

P i n o l e  C i t y  
Rodeo Auton. 
Hercu les  C i t y  

+ 

DATE 

1970-71 

1972-73 

1972-73 

DURATION 

12  months 

Pending 

Pending 

RESULT 

F a i l u r e  

Pending 

Pendine  

MAP NO. 

4+ 
20 

5 

5 
16 



TABLE 6 

- 

1 MT. DIABLO FPD 
I CENTRAL FPD 

F i r e  Commissioners 
F i r e  Chief 
F i r e f i g h t e r s  
C i ty  Counci ls  
C i t i z e n s  

1964 

*Were n e u t r a l i z e d  dur ing  t h e  campaign. 

1 3  months 

i 
EASTERN COUNTY FIRE DISTRICT 

i- 
I 

I 
1 
1 F i r e  Commissioners 
1 F i r e  Chief 
I F i r e f i g h t e r s  I c i t y  c o u n c i l  (s) 
I C i t i z e n s  

- 

MT. VIEW COUNTY FIRE DISTRICT 

F i r e  Commissioners 
F i r e  Chief 
F i r e f i g h t e r s  
C i t y  Council  (s) 
C i t i z e n s  

M.4RTINEZ CITY FIRE DEPARTMENT - 
F i r e  Commissioners 
F i r e  Chief 
F i r e f i g h t e r s  

I 
Council ( s )  
C i t i z e n s  

SUCCESSFUL 

MT. DIABLO 

4-1 opposed* 
Opposed* 
Mixed 
2 suppor t  
Not involved 

CENTRAL 

Support  
Supports  
Support 
1 suppor ts  
Not involved 

1965-66 6 months UNSUCCESSFUL 

CONSOLIDATED FIRE EASTERN FIRE 

1 4 / 5  oppose 
Opposed 
Opposed 
Not involved 
Opposed 

SUCCESSFUL 

MT. VLEW 

Opposed 
Opposed 
Support  
N.A. 
Not involved 

SUCCESSPUL 

NARTINE Z 

See Counci l  
opposes 
Suppor t  
Suppor ts  
s u p p o r t ,  3-2 

Support  
Suppor ts  
Not involved 
Not involved 
Not involved 

J 

1966 5 months 

CONSOLIDATED 

Support  
Suppor ts  
Not involved  
Not involved  
Not involved 

1967-68 11 months 

CONSOLIDATED 

Support  
Suppor ts  
Oppose 
1 opposes 
Not involved 



-0 

TABLE 

BAY POINT AUTONOMOUS FIRE DISTRICT 

F i r e  Commissioners 
F i r e  Chief  
F i r e f i g h t e r s  
C i t y  Counci l  (s) 
C i t i z e n s  

LAFAYETTE AUTONOMOUS FIRE DISTRICT 

F i r e  Commissioners 
F i r e  Chief 
F i r e f i g h t e r s  
C i t y  Counci l  (s) 
C i t i z e n s  

ORINDA COUNTY FIRE DISTRICT 

F i r e  Commissioners 
F i r e  Chief 
F i r e f i g h t e r s  
C i t y  Counci l  (s) 
C i t i z e n s  

DANVILLE AUTONOMOUS FIRE DISTRICT 

F i r e  Commissioners 
F i r e  Chief 
F i r e f i g h t e r s  
C i t y  Counci l  (s) 
C i t i z e n s  

MORAGA COUNTY FIRE DISTRICT 

F i r e  Commissioners 
F i r e  Chief 
F i r e f i g h t e r s  
c i t y  Council  (s) 
C i t i z e n s  

*The f i r e f i g h t e r s  Consol ida ted  suppor t ed  

6 (cont.) 

1968 2 months SUCCESSFUL 

BAY POINT 

Support 
Opposes 
Support 
N.A. 
Not involved 

SUCCESSFUL 

LAFAYETTE 

Opposed 
Opposed 
Support  
Suppor t,s 
Not involved  

UNSUCCESSFUL 

ORINDA 

Ambivalent 
Opposed 
Ambivalent 
N.A. 
A few opposed 

UNSUCCESSFUL 

DANVILLE 

To le ran t  
Not involved 
Not involved 
N.A. 
Not involved  

UNSUCCESSFUL 

MORAGA 

Support 
Suppor t s  
Opposed 
N.A. 
Opposed 

o f f e r e d  a reduced 

CONSOLIDATED 

Support  
Suppor t s  
Not involved  
Not involved  
Not involved  

1968 5 months 

CONSOLIDATED 

D i s i n t e r e s t e d  
Suppor t s  
Suppor t  
1 opposes 
Not involved  

1969 3 months 

CONSOLIDATED 

Opposed 
Suppor t s  
Not involved  
Not involved  
Not involved  

1969 2 months 

CONSOLIDATED 

Opposed 
Opposed 
Not involved  
Not involved  
Not involved  

1969-70 18 months 

CONSOLIDATED 

Support  
Suppor t s  
Support* 
Not involved  
Not involved  

annexa t ion  a f t e r  management 



TABLE 6 (cont.) 

I CONSOLIDATED I BRIONONES 

BRIONES COUNTY FIRE DISTRICT 

F i r e  Commissioners 
F i r e  Chief 
F i r e f i g h t e r s  
C i t y  Counci l  (s) 
C i t i z e n s  

Suppor t  
Suppor t s  
Not involved  
Not i nvo lved  
Not i nvo lved  

1971 

Support 
Supports  
Support 
Not involved  i 
~ o t  involved ! 

4 m o n t h s  

I CONSOLIDATED I PITTSBURG 

SUCCESSFUL 1 

I I 

F i r e  Commissioners 
F i r e  Chief 
F i r e f i g h t e r s  
C i t y  Counci l  (s) 
C i t i z e n s  

PITTSBURG CITY FIRE DEPARTMENT 

Opposed, 3-2 
Opposed 
Not i nvo lved  
Opposed 
Not involved  

N.A. 
Opposed 
65% Support 
Supports ,  3-2 I 
s uppor t  

1971-72 

F i r e  Chief 
C i t y  Counci l  
C i t i z e n s  

9 months 

P-A-I CONSOLIDATION PROPOSAL 

F i r e f i g h t e r s  
I n f  luence Groups 

UNSUCCESSFUL ! 

I ~ u ~ ~ o r i t s  I Suppor t s  
I Suppor t s  I Opposed 

I 

1972-73 

PITTSBURG 

Suppor t  

Suppor t  
Suppor t  

F i r e  C o m i s s i o n e r s  
F i r e  Chief 
F i r e f i g h t e r s  
C i t i z e n s  
C i ty  Counci l  (s) 

PENDING 

ANTIOCH 

I I I 

I CROCKETT CARQUINEZ 1 
? 

INDUSTRIES 

Opposed 

Suppor t  
Not involved  

CROCKETT-CARQUINEZ FD COXSOLIDATION 

Suppor ted  
Suppor ted  
Supported 
Not involved  
N. A. 

Not y e t  i 
involved  I 

Ambivalent i 
Support  1 

I 
i 

Opposed 
Ambivalent 
Ambivalent 
Not involved 
N.A. 

1965 

h'ESTERN CONTRA COSTA CONSOLIDATION PROPOSAL 19 71-72 UNSUCCESSFUL I 
RICHMOND EL CERRITO KENSINGTON SAN PABU) PINOLE 

SOBRANTE 
EL I 

6 weeks 

F i r e  C o m i s s i o n e r s  N.A. N.A. For  Against  Agains t  Against 
F i r e  Chief Mixed For For  Against  Ambivalent Ambiva. 
F i r e f i g h t e r s  For  For For  Mixed Mixed Mixed 
City Council  (s) For  Ambivalent N.A. Against  Agains t  N.A. 
C i t i zens  Not involved  Not involved  Not involved  Not involved  Not Not 

involved  i r ~ v o l v e  - 

SUCCESSFUL i 



TABLE 7 

Central 

Mt. Diablo 

Consolidated 

Eastern 

Mt. View 

liar tinez 

Bay Point 

Lafayette 

Orinda 

Danville 

Moraga 

CSAS 

Briones 

Pittsburg 

Ant ioch 

SUMMARY OF TAX RATES 

63-64 64-65 65-66 66-67 67-68 68-69 69-70 70-71 71-72 72-73 

.862 .869 

.842 .874 

- - .820 .799 .750 .730 .725 .724 .724 .749 
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CHANGE PROCEDURES : 

Step #1. How a change is i n i t i a t e d .  There a r e  two ways t h a t  change can 
begin. One, the  c i t i z e n s  of t h e  d i s t r i c t  can p e t i t i o n  f o r  the  change. 
General ly,  a  p e t i t i o n  requ i res  t h e  s i g n a t u r e  of 5% of  t h e  v o t e r s  wi th in  
t h e  d i s t r i c t .  The o t h e r  way t h a t  change can be s t a r t e d  is by reso lu t ion  
of t h e  l e g i s l a t i v e  body (usua l ly  t h e  board of d i r e c t o r s  of t h e  f i r e  d is -  
t r i c t  o r  the c i t y  councilmen of a c i t y ) .  Resolution is, of course,  the  
e a s i e r  of the  two methods because i t  r e q u i r e s  approval by only a majori ty 
of t h e  members. 

S tep  #2. The Local Agency Formation Commission (LAFCO) is t h e  county 
po l i cy  agency responsible  f o r  approving most changes t h a t  occur i n  
t h e  county. I n  genera l  it requ i res :  

(a) P e t i t i o n  - Resolution 
(b) c e r t a i n  maps and desc r ip t ions  of t h e  a r e a  involved. 
( c )  The terms and condi t ions  involved i n  t h e  change. 

LAFCO s t u d i e s  t h e  plan and then approves o r  disapproves t h e  proposal.  
I f  LAFCO disapproves the  proposal ,  a  s i m i l a r  proposal  cannot be submitted 
f o r  1 year ,  unless  LAFCO waives t h e  l i m i t a t i o n .  

S tep  #3. Generally, t h e  proposal  must be approved i n  proceedings by t h e  
County Board of Supervisors o r  Board of Directors .  

Notice is genera l ly  given of t h e  Soard of Supervisors neet ings  on t h e  
proposal.  Publ ic  hear ings  a r e  he ld  where p r o t e s t  may be made and var- 
ious  arguments and evidence on t h e  proposal  presented. 

Generally, the  Board of Supervisors may make one of t h r e e  decisions.  

(a)  'Disapprove the  proposal  
(b) Approve the  change - without an e l e c t i o n  

( t h e r e  a r e  c e r t a i n  r e s t r i c t i o n s  on t h i s  option) 
(c)  Approve the  change - sub jec t  t o  a majori ty approval 

by t h e  v o t e r s  of  t h e  d i s t r i c t  involved 

Step #4. Election procedure. This is r e a l l y  a s e r i e s  of small separa te  
s t eps .  The main event is t h e  e l e c t i o n ,  where t h e  v o t e r s  e i t h e r  approve 
o r  disapprove t h e  proposed change. 

1 
There a r e  two types of d i s t r i c t s .  They a r e  res iden t  vo te r  d i s t r i c t s  
and landowner vo te r  d i s t r i c t s .  However, a s  almost a l l  f i r e  d i s t r i c t s  
a r e  resident.  vo te r  d i s t r i c t s ,  t h i s  d i f f e r e n c e  w i l l  n o t  be  emphasized. 



Step #5.  General terms and conditions. This positioning, as far as this 
paper is concerned, is out of step with the real world. These are the 
terms and conditions agreed to by the district or districts considering 
the change. Terms and conditions include such things as what will be done 
about personnel, bonds, taxes, property, etc. In reality these terms and 
conditions must be agreed to and submitted to LAFCO at the beginning of the 
change process. These are listed fifth in the flowcharts for ease of 
understanding. 

These terms and conditions are really suggestions to the fire districts 
or areas that should be considered and agreed upone before change tran- 
spires. If an agreement to an area is arrived at, that agreement is binding 
on that point, If a particular point is not covered then Step #6 must 
be considered, 

Step 16. Specific terms and conditions. If agreement on a particular 
point is not reached or if a point is omitted, then the District Reorgani- 
zation Act provides for a statutory answer. 

While not absolutely necessary to understand the District Reorganization 
Act, the Knix-Nisbet Act (~ocal Agency Formation Commission - starting at 
Section 54774 of the California Government Code) is helpful toward under- 
standing how the District Reorganization Act functions. 

The Local Agency Formation Comission plays a vital role in restructuring 
local government. Most changes in special districts require LAFCO 
approval. 



G E N E R A L  D E F I N I T I O N S  

Annexation: 

Detachment_: 

Reorganization: 

Dissolution: 

The inclusion, attachment or addition of territory 
to a district. 

The exclusion, deletion or removal from a district 
of any portion of the territory of said district. 

One or more changes of organization proposed for each 
of two or more subjectdistricts, including cities, 
landowner-voter districts or resident-voter districts, 
the formation thereof, all such changes of organiza- 
tion and formations being to a single plan of reorgani- 
zation. 

The disincorporation, extinguishment and termination 
of the existence of a district and the cessation of 
all its corporate powers, except for the purpose of 
winding up the affairs of said district. 

Minor Boundary Change: The annexations or detachments, or both, an altera- 
tion or relocation of the boundary of a district 
resulting in not more than one acre of land being 
annexed to or detached from such district. 

Note: The relationship between annexations and 
detachments and minor boundary changes is 
explained in Section 56350 of the District 
Reorganization Act. 

Consolidation: 

Merger : 

The uniting or-joining of two or more districts into 
a single new successor district, all such districts 
formed pursuant to the same principal act. 

The extinguishment, termination and cessation of the 
existence of a district of limited powers by the 
merger of such district with a city as a result of 
proceeding taken pursuant of this division. 



FLOWCHART SYMDOLS 

There are some variations from normal flowcharting practices in this 
appendix. This is mainly to allow sufficient space for notee and explana- 
tions of the action being taken. 

\ minor step or consideration 
i 

\ \/ . decision point: alternative method 
of procedure 

Unless otherwise noted all numbers within the flowchart symbols refer to 
District Reorganization Act of 1965 which can be found at Section 56000 
of the California Government Code. 
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Local Agency Formation Comnission (LAFcO) Procedures 
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'Note: the general and 
1 

[specific terms and con- i 
iditions listed on pages : 
i2E  and 2F are in reali- : 

I ty agreed upon before : 

! or during the time LAFCO ; 
; is considering the pro- 1 
j ~osal I 

i 

~ r d u r  
( 

-\ 

-7 

56264 notice 
1 41 by publication 

/ 56262 setting :,<\,and ..-- bv L posting . -  
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L 
/' 

,/ 
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Genera l  Te rns  aria Cond i t ions  
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Specf ic  Terms and Concitlons 
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Local i i ~ e n c y  Formation Coaniscsion (LAB CO) Zrocedure 
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General  Terms and CondLtions 
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Specf ic  lerms anc Condi t lons  
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f o r  revenue 
bonds and / o b l i e a t i o n s  I 
56510 
a s e r a t i o n  of  

6 
revenue ? roduct ing  
e n t e r s r i s e  9e a- 

p- merit o? '"f -.tions. 
x ; ~ ~ $ . G ~ ~ ~ ~ ~ A ~  

E6511 Righ t s  
O? s u c c e s s o r  
i n  evenue 
3r05ucln 
5n.t rr:, lEe  
sCc7ecF t o  

t r ~ s t - , u s e  
o r  purpose 

! 

56513 
L~se of  funds 
Jr  p r o p e r t y  1 



- - - . - - - - - - 
How change i s  i n i t i a t e d  

/ 5 6 0 7 0  Res iaent  \ 
Voters  
C i s t r i c t s  L-J 

a r e  i n i t i a t e d  

56172 C i t i z e n  
r e t i t i o n  f o r  
Consol i d s t i o n  

/ 

'\ \ ,/' 

con ' t 



Bow chanee I n  l n l t l a t e a  

-- -- -. 

56151,56196 U e :  fhe  gene ra l  and/or 
.i4ro?ogal f o r  s 2 e ~ f i c  terms 2nd condi- 
c3ns; l a a t i o n  t i o n s  l i s t e d  on g q e s  5 E  n u s t  be sub- 
ni t t e a  t o  ! 2nd 5F a r e  i n  the  r e a l  

world ~ ~ r e e ?  t o  t e f o r e  o r  
d u r i n ~  t h e  time LAECO i s  

.- I c o n s i a e r l n ~  t h e  pro2osal  , - - . -. - . - . . . . . - ..-. .J 

56250 L:>FCU 
1. review 
2, e v  s l u q i  on r 

kece ive  o r s l  o r  I 
i $ ~ ) ' t h ~ X I ~ g g ; t e ~ t  

J dcncc I 
f e c i s i a c  r o i n t  
where LnE'L3 LA.FC0 
can approve o r  c i  sapprovs l  
a i s a p r  r d  e  t h e  i 3ro?osal  with- 

p r o g 6 s J  3 , ~ t  w l ive r ,  can not;  be 
f i l e c  f o r  1 yEac 

56274 soproval  
b L A F C ~  me n s  
tXe 2 rocosa l  
a u s t  be sukmit ted 
t o  t h e  Eoard of 
Sugervi s o r s  



Yroceedings by the  goard of Superv i so r s  

56261.1 L A C L  \ 
msy a u t h o r i z e  
Eoard o f  Suger- 
v i s o r s  t o  o r d e r  
consol  d a t i o n  
x j t h o p ~ h e u r l n E s  e e c t  ons. 

A l t e r n n t i v e  \ nethod of. / 

1 563E0 Boerd 91 S u p e r v i s s r r  
X,.time,date 

p l a c e  of  
pub l i c  hear-  

~ . . c 6 ~ 8 2  :.atice 
' .') 
'4, ~y m a i l  

> ' F 3 B f ~ e n r i r . i .  con t  nuance ) 

L 56385 k a c t o r s  . 
cons ldered  by 
Board of Sup- 
e r v i s o r s  i n  

I ~ a i i n ~  Eeter- 

i faination. 

' \ 
\ 56261.1 Yosre ~ 

of Su2erv i so r s  \ 

o r e e r  consol ic -  I a t i o n  wl thout  
an e l e c t i o n  a1 s s r o v e  

t h e  p n 2 o s a l  L- ---- - 
j A 

i 
i v 

c o n ' t  

56366b Board 
+ 

of Supervi s a r s  
o r d e r  consol id-  
z t i o n  sub E C ~  
t o  n a j o r i  2 y  
i n  e l e c t i o n  

i 

1 
c o n ' t  



L dl'. ;JuL I L.i.1 LUlY 

b l e c t i o n  r rocedure  

5 1 9  j 
s h s l l  p re  a r e  
Ln i n g a r t P a l  

i ~ l e c t l o n  an&- 
;I- s i s  f o r  
c!ec ion o f f -  

l l c l n i s  L. -- 

1 5610'3 .Concerns 
: a p ? l i c z b i l i t  

of ~ z l i m r n i i i  
: E l e c t i o n  / Code 

.-~;eciaf Elec- 

5'6120 56121 
p rov ides  f o r  
~ r p u n e n t s  a a i n s t  

- - L progogal 
oggonents 

( d e c t i o n  Held )&- .I 

1 56388 ~ D D P O V ~ ~  
I Vote- s- 
j %ard o f  Sup- 
/ e r v l s o r s  
; zao? t s  r e s o l -  

j confirming d e f e a t  f 
1 of t h e  pro2osal  
I i 

56452 Consol- 
l a a t i o n  
i f i c i  

c e r t -  
!te f i l e d  1 

I \;i th  Sec. of 
I s t a t e  

r-- - 
/ 56457 s l s o  f i l e d  wi th  1 
i 1. Bo.?rc of E c u a l i z s t i o n  
1 2. C o ~ n t y  hecorder  
! I 



clerleral ' l e n s  anc c;oncltlonu 

564703. 
~ r r a n ~ e m e n t s  
f o r  payment 
of money 

P 
zirs[.E a 64 0 . - ch nEe 

i s t r i c t s  
ay oro i c e  f o r  
r E& sheet t o  
he fo l lowing  

I 56470b 
Bayment of  
Spec ia l  
Assessment, 

I 
Taxes, s e r v l  ce  I c h a r ~ e s  , e t c -  I j 

-- 

any bands 

Bond 

/ i 

56470f 
Incur r ing  IT-" Lnoebtednes s 

5 6 4 7 0 ~  Sale  
of new o r  
un1ss;d , 1 (- 
bonds 

I 
56470h C h s n ~ e v  
i n  r e a l  o r  
pe r sona l  

proper ty  

r r i o r  ties 1 56470j 
i 

I '  
of water  use  I i 

equipnent ,  
r o p e r t y  

s t i o n  on any 
o f f i c e , b o s r a ,  
e t c .  I I 

f 

I Lmulovee I 

-- 
64 2 Allows c t : i g ~ e s  12, a' erms and ConcItian: 

1 56470m 
Suceeaing t o  
r i e h t s  & d u t i e s  
of  e x t i n ~ u i s h e a  
c i s t r i c t  

I 

5647911 
v 

S e l e c t i o n  of  
new Board of 
L i r e c t o r s  

1 I J 

i Lffectiv;e 
j d a t e  of 
i c h a n ~ e s  

5 6 4 7 0 ~  Terms I 
& condi t ions  I 
a u t h o r i  z e c  
by p r i n c i p l e  
a c t  i 

i n c i d e n t i a l  
t o  the  
f o r e e o i n ~ .  



CUNSOLILATIUN 
Specfic Terms and Conditions 

**see note 

ion 5B 

56520 
\~uccession 
to power 

i 
156521 Free 
use of propert 
kf predecessor 

Pistrict 

Lizbility on 
bcnd3 and 
vbli~ations I 



now c h a n ~ e  1s i n i t i a t e d  

6070 
Aesident 
Voter 
D i s t r i c t  

I 
0 

560C3 
heorgsni  z a i i o n  
Cef ined  I:) 

--- 
Cit izer is  

p e t i t i o n  f o r  
reoreanlz  2 t  i c n  

'\ 
.\ 

,/ '  



REORGANIZATION 
Proceed inps  by  t h e  P)oerd of  S u p e r v i s o r s  

.- - 
56261.1 LAFCO may 
a u t h o r i z e  t h e  Board 
of S u p e r v i s o r s  t o  
o r d e r  r e o r c a n i z a t i o n  ---- 
without  h e a r i n ~ s  o r  /56431 Notice  by 

\ p u b l i c a t i o n  and 

'Board of  Super- ' \post I----.  in^ ./' 

/ v i s o r s  t o  i n i t i a t e  
p roceed ing  f o r  re-  56432 Notice  by 

o r y a n i z a t i o n  set tin^ 1 

i 
,' 

t ime ,  p l a c e ,  d a t e  of  
p u b l i c  h e a r i n g s  564'33 Hearing 'I., 

I cont inuance  , 
CI 
' i  

56434 Conduct o f .  I .. ~ . .  - - -d 

j 
I 
I 

I 56435 F a c t c r s  con- 

562Ci . i  c o n ' t  
5643% anprave  I 

I I nor.:-dnization 
t e s t  i s  encountered  

I without  e l e c t i o n  ! 

i 
-7- proves  approves  t h e  o r  p roposa l  d i sap-  

g a n i z a t i o n  Pro- 
- ---- - . -. - 

I o  e l e c t i o n  
i I !  

i s o r s  h a s  4 e l e c t i o  

C 

con" t 



E l e c t i o n  Procedure 
J 
-1 

~ .- . - - - - - - 
I 
I 

I 56113 LXPCO s h a l l  i 
I 

i , 56120-56121 pro- 
p repa re  a n  ircpar- j v i d e s  f o r  a r p e n t s  1 t i a l  e l e c t i o n  I a g a i n s t  p roposa l '  
a n a l y s i s  f o r  e l ec -  . . by opponents  

L&~.?-E.- .Qfzl-~ L a.1 s --- : - 
, - 

i ---I--- ---- 

I d 1 56100 Concerns 
i a p p l i c a b i l i t y  
I of C a l i f o r n i a  ! 
I E l e c t i o n  Code , , 

/ 56101-56118 
I - 

S p e c i a l  e l e c t i o n  
I 

i r u l e s  f o r  chang- 

l i n g  d i s t r i c t s  

/ E l e c t i o n  he ld  , \ a 
.- - 

r -  
i 

\... 56143b Disagproval-  ! 
Re %urns counted- -S. i ! 3oard of  Superv i so r s  

--3 : adop t s  r e s o l u t i o n  
I-.- .. , c o n f i r a i n g  d e f e z t  of 

564432 d p p r o v c l  .-, 5 i Board of  Super- ' !  p r o p o s a l  
-- - - . - -. - ... - .. -- - - . - . . . . - - . - I v i s o r s  may adopt  : 

/ r e s o l u t i o n  con- 
I f i r m i n g  o r d e r  of 
I r e s o l u t i o n  -- - - - - . . . - - - - 

56452 Fieorganiza- 
t i o n  c e r t i f i c a t e  
f i l l e d  w i t h  Sec- 

t i o n  
( 1 )  Board 'of Equa l i  
z a t i o n  

( 2  ) County ~ e c o r d e d  
-..--- 



RBOiIGkAIZ~iT  I O N  
Loca l  Acency Formation Commission (LAFCO) Procedure 

- - - . - - -- . . - - r 56210-56236 MFCO .I \ Alternative Note : t h e  f e n e r a 1  - 
: h a s  o p t i o n  t o  r e -  ::tnethods of  and/or s p e c i f i c  
! f e r  p r o p o s a l  t o  t e r m s  and condi- 
i r e o r g a n i z a t i o n  t i o n s  l i s t e d  on 
L~~u%Lo.F!%??%~. - -__- /I pages 7E and 7F 

56212,56213 NO- 
t i c e  and meet ing  '; 
on f o r m a t i o n  of 

/ s t u d y  committee ,' 

1 56221 Not i ce  t o  \ 
, d i s t r i c t  at l e a s t  :, 
1 1 5  days  b e f o r e  \ 

f 
j ti:c co r~un i t t ee ' s  
: f i rs t  mee t ing  

-- 

1 56151,56196 i 

i P r o p o s a l  f o r  I 
/ reor , . ran izs t ion  1 

a r e  i n  r e a l i t y  
agreed  t o  be fo re  
o r  d u r i n g  t h e  
t ime LAFCO i s  
c o n s i d e r i n g  t h e  
p r o p o s a l  

C 

: 56250 LAFCO 
: ( 1 )  rev iew 
1 ( 2 )  e v a l u a t i o n  i 
I 
I 

1 5 6 2 2 5 6 2 2 9  Ap- 
', . 1 56262 S e t t i n g  \ by p u b l i c a t i o n  ) 

f pointment ,  re-  \., I d a t e ,  t i z e  and I , <\and by p o s t i n i -  
I placement and 56265 Not i ce  

procedure of  , bg mail I 
/ 

, s t u d y  c o n z i t t e e  / 
6 r56 2  6  6  ~c~yix~ \ 

- ' con t inuance  I 

/ 7 2 7 a - Y ~ c o l  
a p p r o v a l  means 
t h e  p r o p o s a l  
n u s t  be sub- 1 m i t t e d  t o  Board 1 

b 

I r%-562 36 \, : I 5 6267XFCB : i \ 
I F i n a l  r e p o r t  i p u b l i c  h e a r i n g  ' 
j and method o f  I - i n c l u d i n g  corn- 1 

s o l u t i o n  t o  ' I m i t t e e  r e p o r t  
I 

i probiems i I i f  used 1 
-- 

- .. - . . .- - . . - - -- - -- 

--\ 5627) LAFCO , a e c i s i o n  p o i n t  1 I 
/ vihere LkPCO \ d i s a p p r o v a l -  

r c a n  appro-ve s a r c  p r o p o s a l  , 
! \ o r  d i sapprove  cennot  be f i l e d  j 
' t h e  n r o p o s a l  \ f o r  1 y e a r  with- 
\---- -r- 

i 



KbUttbHlY I LATIUI'4 

Genera l  ? e r r 3  znci Condi t ions  

---- --- -..- -- . . ---- 
56470 Change i n  
f i r e  d i s t r i c t s  
may p r o v i d e  o r  

I 
t 

be s u b j e c t  t o  
t h e  f ol lovr ing t " 1 
56470 a Arrange- , 
ment f o r  payment I 
o f  money I 

i 
.. - .---.-- 
56470 b Payment 7 

of s p e c i a l  
ments, t a x e s ,  s e r -  1 

/ v i c e  c h a r g e s ,  e t c .  / 

t- - 
i 

I 7 
i 56470 c  Payment 
of  bond 

I I I 

1 --.-.--- .. 

56470 d  i30.d -1 
Indeb tedness  

f 

56470 e  Forma- 
t i o n ,  Detzch- 
~ e n t  , Annexa- 
t i o n  o f  t e r r i t o -  

i 
r y  of  d i s t r i c t  
----A -- 

I 
I 

' / 
56470 f Incur -  " 1 

i 

r i n g  new indebt -  
ednes i 

' I  ! i 1 1  ! 
i i56470 1 Employ- i i  
i jees richts, I !  

\ b e n e f i t s ,  c i v i g  i i k m i c e ,  c t c .  -- i - -  I 

~ 4 7 2 ~ I T o V 1 S - i 5 K a ~ e - ~  
i n  t e r n s  and condi- 

t o  provide  - ----- 

56470 g S a l e  
!of 1 new o r  un- t o  t h e  r i g h t s  and 
iissuecl bonds 

I 

1 s o n a l  p r o p e r t y  ? ; o f  new Board of  j 
! 

i 
! 56470 i D i s p o s z r  1 

v !  ; .i j 
t i o n  o f  money i + 56470 o  ~ f f e c t i v C ,  
o r  funds  , d a t e  of  change I : 

I 
i 
I 
I 
! 

t i e s  of  w a t e r  and c o n d i t i o n s  
/u se ,  equipment, 1 i p r o p e ~ t y  : 
! ! 1 L -.----- 

I ;. .7 ; ; ?: 
\. I 

:56470 k E f f e c t  j i 56470 q Other  1 i i 
: : .  :of  r eo rgan iza -  

I .  i ; : i n c i d e n t a l  t o  
: l t i o n  on any I i 

' t h e  f o r e g o i n g  ; ;  j : o f f i c e  board ,  I : 

1 & -___..__ ! ! i  1 ! 
: !  j L 

i 
--1 

I i I', , 8 

i i 
I ; 
! i 

D i r e c t o r s  I 

-----. 2 



i:I;;(IR BSUiL:L,'iEfl C_iiAi!GF:S -- 
How c h z n ~ e  i s  i n i t i a t e d  

56070 
k.esicent 
vo te r  
2 i s t r i c t s  

S ~ u n d a r y  
change 
defined 

I 
e ~\ 

56195 hesolution r L--! -?- 

A I change 
w 

con ' t 



UULU i ~ ~ e l ~ ~ y  r U I - I A : L L  L L U I I  LUI~::III ss10n (LIIP LU j r r o c e a u r e s  

56151,56196 
proposa ls  f o r  
minor boundzry 
chanees must 
be supaki.ted 
t o  L : . ~ C L  

56250 L X C 3  
1. review 
2. e v a l u t i o n  

r) may a p ~ r o v e  ktE.e3akpe / 
rninor bounezry : ,  procedure 
c h a n ~ e s  withou 
no t iEe  o r  
e l e c t i o n s  / \ 1 

\ ,  1 

CecisPcn * -o in t  
C i  sspprove; 

noprove o r  e f f e c t ;  time 
d l  s a p r o v e  f o r  new 
the  pr3posal  p r o ~ o s s l  

56270 ii$?rov3l 
of minor 
boundzry 
c h a n ~ e  by  
LAF CO 

V 
con '  t 

L 
con ' t 



156350 Board o f  I 
i D i r e c t o r s  may o r d e r  
minor boundary ! 

1 change wi thou t  I I 

56351 Board of  
D i r e c t o r s  9 o r d e r  
minor boundery 
change wi thout  an  
e l e c t i o n  

Note: Kinor  boundary chenges ~ z y  be o rde red  wi thou t  n o t i c e ,  - 
hcarizgs o r  e l o c t i c n s  i f  n l l  o ~ n c r c  of  c r c ? ~ e r + ~ ~  i n  t h c  t e r r i -  - - .  " *. 
t o r y  invo lved  a g r e e  to  t h e  c h m g e .  If a l l  owners do n o t  a g r e e ,  - 
t h e  p r o p o s a l  m q y  become an annexa t ion  o r  detacl-ment ~ ? d  t h e  
p r o v i s i o n s  s t a r t i n g  w i t h  56310 would need t o  be folloived. 



KLXGER 
How change is  i n i t i a t e d  

a r e  i n t t i a t e  

I 

56175 C i t i z e n  
p e t i t i o n  f o r  
rcereer 

I - I  
615 

2 e s o 7 u t i s n  k y  
doard  of C i r e c t o r s  
and C i t y  C o - a c i l  

I 

56175 C i t i z e n  
p e t i t i o n  f o r  
rcereer 

615 
2 e s 0 7 u t i s n  k y  
doard  of C i r e c t o r s  
and C i t y  Co*;?cil 

.. 

-Aw \ v 



iti b hG LR 
Local q e n c y  Eor .mt ion  Commlsslon (L:ii.CO) r rocedure  

1 56151,56196 I Xote: t h e  ~ e n e r a l  and/or 
: i 'roposal f o r  -. 

nerFer  nus t  ! s p e a f i c  terms and condi- 
, be submitted t i o n s  l i s t e d  on sages  6E 
! t o  LAFCb I and 61 a r e  i n  the  r e a l  

! world q r e e d  t o  be fo re  o r  
- - .. . . - . . . . . - dur ing  t h e  time LAECO i s  

i cons ide r ing  t h e  proposal  
1 56250 L:ik CO 
i 1. review 
j 2. e v s l q i o n  i 
! 56262 s e t t i n g  
! c z t e ,  t ime acc 
l p lace  of 
/ b u b l i c  LAFCG '7 \ L.3 ui 

I 1 626 a t  Qezr ing  I 
G nhzcl re- 

ce lve  o r a l  o r  
w r i t t e n  ? r o t e s t ,  

,, o b j e c t i o n s ,  
I hez r ings  

!becis lon r a i n t  \ ' 56273 LL3C0 
1 where LAFCU ' ! a i s z p p r o v a l ,  

I 

c-n approve ,),* szxe grogosa l  1 o r  d i s a p ~ r o v e  czrno be sub- 
the  p r o ~ o s z l  :n i t ted  f o r  1 year 

\ I w i t n ~ u t  wziver I 
I I 

56574 Approval 
by ,L:iCU means 
tnes ro2osa l  
=us% be submi t te  
t o  the  board of 
Supervl s o r s  



A'-.. U Y .  

Proceedings by t h e  Bosrd of Superv i so r s  

2 6413 bosrdaf  
u  e r v i s o r s  

i n y t i a t e  3r0- 
ceedin  f1x:n~ 
t ime ,dg te  ,& 

l a c e  of' p ~ b l i c  
g e a r i n g  I 

.'i""TimtGq 
cont inuance 

56414 Conduct 
of hea r ings ;  
r e c e i v i n g  o r a l  ; 
& w r i t t e E  ro- 1 
test,objec!ion, ! 
evidence I 

I 

Superv isors  
i n '  making 
d e c i s i o n  I 

1 5 6 4 1 6 ~  Zolrc Lec i s i cn  A-oint I 
o f  Superv isors  t o s r d  of Super- 
wpyrove nerpe r  v i s o r s  21.1 

Subs id ia ry  
g f t h o u t  an a??rove o? d i s -  

agprove t h e  
e l e c t i o n  p roaosa l  

1 

l . f o r  merFer only 
1 2 . f c r  s u b ~ i d l a r y  

d i s t r i c t  onlv - 1 
3.both mer e r  

s ~ b s i d i &  I I r i c t  

! l . i n s i d e  o i s t r i c t  on1 
2 , I n  i 'e  bo a i s t r i c  an8 ?ne c ~ y  - 
"6418 2rovides  f o r  / 1. n s i a e  e l e c t i o n  

I only  

con ' t 



561.1 L~LFCU 
si131? p r e f a r e  
on imuart  a 1  
le.Lectlon ana- 
lvs i s  f o r  

56120,56121 
proviccs  f o r  
y;giae:~ts ;;rropos,l a 6 ~ -  

by op2okents 

56100 Concerns I ~1)01ic9bL1i$ 
j LF-  c s l i f o r n l  & 
I g l e c t i o n  

- 

I Code 
I 

- ---- -4 

e -- 
( E l e c t i o n  he ld  )<:- -- .. . 

Eeturns  Counted 

i 

! 

Superv isors  
.zao>ts r e s o l u t i o n  
c o n r i r r i n  o r c e r  of 
Zierger an$/?? 
s u b s i a i a r y  c l s t r i c t  

56419 Eoardof 
Supervisors  
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JOINT EXERCISE OF POWERS 

T h e  o l d  a d a g e  a b o u t  t h e r e  b e i n g  m o r e  t h a n  o n e  way t o  s k i n  

a  ca t  w a s  n e v e r  t r u e r  t h a n  i n  t h e  c a s e  o f  C a l i f o r n i a  l o c a l  g o v e r n -  

m e n t .  T h e r e  a r e  m o r e  t h a n  2 , 5 0 0  s p e c i a l  d i s t r i c t s  i n  C a l i f o r n i a  

a n d  t h e r e  i s  o n e  m a i n  r e a s o n  f o r  t h e i r  p o p u l a r i t y .  T h e  C a l i f o r n i a  

C o n s t i t u t i o n  S e c t i o n  1 8 ,  A r t i c l e  X I ,  f o r b i d s  t h e  s t a t e ,  c o u n t i e s  

o r  c i t i e s  f r o m  i n c u r r i n g  a n y  i n d e b t e d n e s s  t h a t  i s  n o t  c o v e r e d  b y  

c u r r e n t  r e v e n u e s  u n l e s s  2 / 3  o f  t h e  v o t e r s  a p p r o v e  t h e  e x p e n d i t u r e s .  

The  C a l i f o r n i a  S u p r e m e  C o u r t  h a s  c o n s i s t e n t l y  h e l d  t h a t  S e c t i o n  1 8  

o f  A r t i c l e  X I  d o e s  not a p p l y  t o  s p e c i a l  d i s t r i c t s .  What t h i s  means  

i s  t h a t  i f ,  f o r  e x a m p l e ,  a  c i t y  w a n t e d  t o  c o n s t r u c t  a  c o s t l y  s a n i -  

t a t i o n  d i s t r i c t  t h a t  i t  c o u l d  n o t  f i n a n c e  f r o m  c u r r e n t  r e v e n u e s  

a n d  i f  t h e  i n t e r e s t e d  p a r t i e s  b e l i e v e d  t h a t  a  2 / 3  v o t e  was  n o t  p o s s i -  

b l e ,  t h e n  t h e  s p e c i a l  d i s t r i c t  i s  t h e  o b v i o u s  a l t e r n a t i v e .  T h i s  i s  

n o t  t o  i m p l y  t h a t  t h i s  r e s u l t  is n e c e s s a r i l y  b a d ;  i t  s i m p l y  i s  i n -  

t e n d e d  t o  show t h a t  t h e  f i n a n c i a l  l i m i t a t i o n  i s  n o t  s o  r e a l  a f t e r  

a l l .  T h e r e  a r e  a r g u m e n t s  a b o u t  t h e  e x t r a  c o s t  i n v o l v e d  i n  t h i s  s i t u -  

a t i o n ,  d u e  t o  t h e  c r e a t i o n  o f  e x t r a  b o a r d s  a n d  o t h e r  s t r u c t u r e s  b u t  

s i n c e  n o  f i g u r e s  a r e  a v a i l a b l e  o n  t h i s  m a t t e r  we w i l l  n o t  e x p l o r e  

t h i s  t o p i c .  

B u t  t h e r e  i s  s t i l l  a n o t h e r  way f o r  t h e  s t a t e ,  c o u n t i e s  a n d  

c i t i e s  t o  a v o i d  t h e  c o n s t i t u t i o n a l  d e b t  l i m i t a t i o n .  The  J o i n t  

E x e r c i s e  o f  P o w e r s  A c t ,  o r i g i n a l l y  e n a c t e d  i n  1 9 2 1  a n d  f o u n d  i n  

S e c t i o n  6 5 0 0  t o  6 5 1 5  o f  t h e  G o v e r n m e n t  Code p r o v i d e s  " I f  a u t h o r i z e d  

by  t h e i r  l e g i s l a t i v e  o r  o t h e r  g o v e r n i n g  b o d i e s ,  two o r  more  p u b l i c  

a g e n c i e s  by a g r e e m e n t  may j o i n t l y  e x e r c i s e  a n y  power  common t o  t h e  



c o n t r a c t i n g  p a r t i e s  ... I1 

What m a k e s  t h i s  a l l  i n t e r e s t i n g  l a w  i s  t h a t  t h e  C a l i f o r n i a  

S u p r e m e  C o u r t ,  s t a r t i n g  w i t h  t h e  c a s e  C i t y  a n d  C o u n t y  o f  S a n  

F r a n c i s c o  v .  B o y l e ,  1 9 1  C a l .  1 7 2 ,  2 1 5  P .  5 4 9  ( 1 9 2 3 )  h a s  h e l d  t h a t  

S e c t i o n  1 8  o f  A r t i c l e  X I  d o e s  n o t  a p p l y  t o  J o i n t  P o w e r s  A g r e e m e n t s .  

T h i s  i n d i r e c t l y  r e m o v e d  t h e  d e b t  l i m i t a t i o n  a s  i t  a p p l i e s  t o  c o u n t i e s  

a n d  c i t i e s ,  i f  a  J o i n t  P o w e r s  A g r e e m e n t s  i s  i n v o l v e d .  

What i s  a  J o i n t  P o w e r s  A g r e e m e n t ?  B a s i c a l l y ,  i t  i s  a  c o n t r a c t  

w h e r e b y  t h e  p a r t i e s  ( p u b l i c  e n t i t i e s )  a g r e e  t o  do  s o m e t h i n g ,  r a n g -  

i n g  f r o m  a g r e e i n g  t o  p r o v i d e  m u t u a l  a s s i s t q a n c e  i n  c a s e  o f  f i r e  t o  

b u i l d i n g  a s p o r t s  s t a d i u m  ( e . g . ,  t h e  S a n  D i e g o  S t a d i u m ) .  The  o n l y  

p r a c t i c a l  l i m i t a t i o n  o f  t h e  c o n t r a c t i n g  p o w e r  i s  f o u n d  i n  o t h e r  

p a r t s  o f  t h e  c o n s t i t u t i o n  o r  s t a t u t e s ,  s u c h  a s  e n t e r i n g  i n t o  b u s i n e s s  

f o r  p r o f i t .  

S e c t i o n s  6500  t h r o u g h  6 5 1 5  p l a c e  c e r t a i n  r e s t r i c t i o n s  a n d  re- 

q u i r e  t h a t  c o m m i s s i o n s  f o r m e d  u n d e r  t h e  J o i n t  P o w e r s  A g r e e m e n t  

f o l l o w  c e r t a i n  p r o c e d u r e s ;  f o r  e x a s p l e ,  t h e  a g r e e m e n t  " s h a l l  p r o v i d e  

f o r  s t r i c t  a c c o u n t a b i l i t y  o f  a l l  f u n d s  a n d  r e p o r t  o f  a l l  r e c e i p t s  

a n d  d i s b u r s e m e n t s . "  

T h i s  i s  a n  o v e r s i m p l i f i c a t i o n  o f  w h a t  i s  a  v e r y  c o m p l e x  s u b j e c t .  

I t  i s  m e r e l y  i n t e n d e d  t o  g i v e  t h e  r e a d e r  s o m e  n o t i o n  o f  w h a t  J o i n t  

P o w e r s  A g r e e m e n t ' s  a r e  a n d  how t h e y  came a b o u t .  

A n o t h e r  s u b j e c t  t h a t  s h o u l d  b e  m e n t i o n e d ,  b u t  w h i c h  i s  n o t  c o v e r e d  

i n  d e t a i l  h e r e  a r e  S e c t i o n s  6 5 4 0  - 6 5 7 8  o f  t h e  G o v e r n m e n t  Code e n t i -  

t l e d ,  "Power  t o  I s s u e  R e v e n u e  B o n d s " .  Many o f  t h e  j o i n t  v e n t u r e s  

t h a t  p u b l i c  e n t i t i e s  c r e a t e  i n v o l v e  t h e  r a i s i n g  o f  f u n d s .  T h e s e  

s e c t i o n s  o f  t h e  c o d e  s e t  f o r t h  c e r t a i n  p r o c e d u r e s  t h a t  m u s t  b e  



f o l l o w e d  by p u b l i c  e n t i t i e s  when u s i n g  r e v e n u e  b o n d s ,  a  s o u r c e  

o f  f u n d s  f o r  p r o j e c t s  f o r m e d  u n d e r  t h e  J o i n t  P o w e s  A g r e e m e n t .  

The  S a n  D i e g o  S t a d i u m  i s  a n  e x a m p l e  o f  t h f s  t y p e  o f  f u n d i n g .  

T h e  F l o w c h a r t  t h a t  f o l l o w s  l i s t s  t h e  p r o c e d u r e s  s e t  f o r t h  i n  

t h e  c o d e  f o r  J o i n t  P o w e r s  A g r e e m e n t .  A l t h o u g h  t h e  p r o c e d u r e s  do  

n o t  f o l l o w  a  r e q u i r e d  f l o w  a s  t h e  D i s t r i c t  R e o r g a n i z a t i o n  A c t  d o e s  

w e  h a v e  s e t  i t  o u t  i n  t h i s  f l o w  t o . f a c i l i t a t e  u n d e r s t a n d i n g .  A g a i n  

we w a n t  t o  a d v i s e  i n d i v i d u a l s  r e a d i n g  t h i s  r e p o r t  t o  c o n s u l t  t h e  

c o d e  a n d  t h e  l a t e s t  c o u r t  d e c i s i o n s  b e f o r e  a c t i o n  i n  t h i s  a r e a  i s  

t a k e n  . 



J O I N T  E X E R C I S E  OF P O W E R S  
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iEency Lef ined 
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6502 Author i ty  
f o r  agreement; 
out- of- s t a t e  

, a g e z c i e s  

I 1 a_--- 

6503 Content 
of a&reement 

I 
I 

6504 Con t r ibu t ions  
payzents  and ad- 
vances;  use of  
personnel ,  e q u i p  
2en t  o r  p rope r ty  

6505 Account- 
a b i l i t y  r e p o r t s ;  
a u d i t s .  

6505.1 eon din^ 
2ersons hzving I e ccess  - t o  pro- I - ,er ty .  

65 05.5 Treasu re r  
d e s i ~ n a t i o n  a s  
degos i to ry  ; 
d u t i e s  : z u d i t o r  

6506 Agency t o  1 a l z i n i s t e r  agree- 
s e n t  , p rov id ing  

f o r  exchange of 
s e r v i c e s  

6507 ~ d m i n i  s t e r i n E !  
agency as  
s e p a r a t e  p u b l i c  
e n t i t y .  

con ' t 



1 v . . -- 
6508 i'ower of f 
administer in^ ' 
aEency, scb2e  
and e x e r c i s e  i 
i b b l i & a t i c n s  
lof agency I 

v 
I n v e s t a e n t  of 
lsurijlus f u n d s  / 

7 
~ u r z t i o n , ;  

e thocs  of  

I 6512.1 Repayment 
o r  r e t u r n  of 

I con t r2bu t ion  ! I 

1 6512 Surp lus  

i payment o r  

i advances 

r- 

v 
f6513 r r i v i l e ~ e  
land immunit ies ,  
l except ions  , 
i b e n e f i t s .  1 

money 

joenta l iy  r s tn rded .  
a u t h o r i t y  t o  
e n t e r  i n t o  I 

I 
a ~ r e e m e n t s  . I 
L 

I 
I v 

16515 f i e v e n ~ e s  
1 

:bonds ; d u r a t i o n  
'of s e c t i ~ n .  
I 

1 
F ' in i s  



GENERAL BIDLIOGRAPHY - LOCAL GOVERNMENT REFORM 

Advisory Commission on Intergovernmentnl Relations, "Urban America and 
the Federal System", October, 1969, pp.140. 

Advisory Committee on Intergovernmental Relations, FACTORS AFFECTING 
VOTER REACTIONS TO GOVERNMENTAL REORGANIZATION IN PIETROPOLITAN 
AREAS. (summary of Report M-15) September, 1965, U S Gov't 
Printing Office, pp. 18. 

American County, "City-County Consolidagion, Separation, and Federation", 
v. 35, pp. 12-13, 16-17, 30. November, 1970. 

American Municipal Association and National Association of Counties, 
Voluntary City - County Regional Cooperation, Washington, D C., 
July, i963. 

American Society of Planning Officials, Metropolitan Review, Report No. 239, 
Michael Meshenberg, October, 1968. 

Anderson, Paul, "Restructuring and Financing of Future Local Government", 
no date. 5 pp. 

Andersen, Jr., W1 G., 'Wew Jersey Study Cites Local Reform", National 
Civic Review, July, 1972, pp. 352. 

Askew, J. T., "What About County Consolidation? A Study", GEORGIA 
MUNICIPAL REVIEW, v. 13, pp. 4-6, June, 1963. 

Atlanta - Fulton Co. Georgia Consolidation Study, "Metropolitan 
Reorganization Elsewhere", 1969. 

Baxter, McDonald, and Company, S W Y  FINAL REPORT: SAN ANSELMO 
GOVERNEIENTAL STRUCTURE STUDY. Berkeley, Calif., Play 31, June 15, 
and June 30, 1972. (3 vols.) 

Bollens, John C., Special District Governments in the United States, 
Berkeley and Los Angeles: University of California Press, 1957. 

Briley, C. Beverly, "Nashville Davidson County", Guide to County Organiza- 
tion and Management (Washington, D.C., N.A.C.O., 1968, pp. 22-28. 

Bureau of Business and Economic ~esearch, Georgia State College, A SUGGESTED 
OBJECTIVE METHODOLOCY FOR COPLBINING GEORGIA COUNTIES. (paper 
V44) 70 pp., July, 1968. 

California Assembly Interim Committee on blunicipal and County Government, 
FUNCTIONAL CONSOLIDATION OF LOCAL GOVERNMENT, 27 pp., v.6, 
no. 10, March, 1959. 

California Council on Intergovernmental Relations, ALLOCATION OF PUBLIC 
SERVICE RESPONSIBILITIES, June, 1970. 29 pp. 



GENERAL B IBL ICGRAPHY - LOCAL GOVERNMENT REFORM 

California Council on Intergovernmental Relations, "Conversations at 
Asilomar", 1972, pp. 58. 

California Council on Intergovernmental Relations, LOCAL GOVERNMENT 
PLANNING IN CALLFORNIA, March, 1972, 63 pp. 

California Council on Intergovernmental Relations, "Public Service 
Reallocation Study", a status report, September, 1972, pp. 16, 

California Council on Intergovernmental Relations, "Regional Boundary 
Hearings", December, 1971, pp. 80. 

California Journal, "Governor's Local Government Task Force Starts Work", 
April, 1973, pp. 130. 

California Journal, "Regional Government Proponents Seek Station Action", 
August, 1972, pp. 217-220. 

California Office of Intergovernmental Management, State of California, 
"The Numbers Game", January, 1973, pp. 1. 

Chase, Earen A., Reorganization of State Government: A Selected 
Bibliography, Berkeley: Institute of Governmental Studies, 1968. 

Citizens Comittee on Local Governmental Reorganization, Sacramento 
County, "Remarks Before the Council on Intergovernmental 
Relations", December, 1972, pp. 12. 

Citizens Research Council of Michigan, "Case Studies...", December, 1966, 
pp. 46. 

Citizens Study Connnittee on Metropolitan Problems, Staff Report Selected 
Metropolitan Alternatives and Experiences in America, Milwaukee, 
Wisconsin, April, 1972. 

Columbian Research Institute, Portland, Ore., APPROACHES TO LOCAL GOVERN- 
MENT REORGANIZATION. November, 1970, 123 pp. 

Committee for Economic Development, Reshaping Government in Metropolitan 
Areas, New York, February, 1970. - 

Comittee on Metro-Urban Research, Western Political Science Association, 
Metro-Urban Newsletter, Vol. 5, No. 1, March, 1971 James V. 
Ketchem, ed., San Diego State College. 

Cooperative Fire Control Agreements The State Division Of Forestry and 
Local Agencies, Report Pursuant to Senate Resolution No. 159, 
1967 General Session, January 19, 1968, Legislative Analyst, 
State of California, State Capitol, Sacramento. 



GENERAL BIBLIOGRAPliY - LOCAL GOVERNMENT REFORM 
Council of Planning Librarians, A SELECTED BIBLIOGRAPHY OF C ITY-COUNTY 

CONSOLIDATION IN THE U.S., June, 1972, 53 pp. 

County Reorganization Advisory Service Of National Association Of Counties, 
Comments on Jacksonville-Duval County, No. 2, October, 1967. 

Dahl, Robert A., Who Governs?, New Haven and London, Yale University Press, 
April, 1962. 

Denver Regional Council of Governments, An Approach To Regional Services, 
Denver, Colorado, May, 1972. 

Deutsch, Karl W., (~iltauer Center, Harvard Universitylet al, The Confedera- 
tion Of Urban Governments: How Self-Controls For The American 
Megalopolis Can Evolve, Working Paper No. 77, Center for Planning 
and Development Research, June, 1968. 

Division of Forestry, State of California, "Recommendations to Solve 
California's Wildland Fire Problem", June, 1972, pp. 61. 

Dumas, W. W., THE POLITICS OF CITY-COUNTY CONSOLIDATION IN BATON ROUM. 1969. 

Ely, Robert, "Consolidation Advantages Cited In King County, Washington", 
Fire Engineering, June, 1972, pp. 46. 

Federal Bureau of Investigztion, "La:. Enforcemect Consolidation For 
Greater Efficiency." FBI Bulletin, v. 39, pp. 11-15, October, 1970. 

Fire Chiefs' Techn ical Advisory Committee, CONSOLIDATION OF FIRE DISTRICTS 
FEASIBILITY STUDY, Alameda County, Calif., October, 1966, pp. 27. 

Fitzgerald, James V., San Mateo County's Comments On Regional Government 
Before Council On Intergovernmental Relations, September, 1972, 
PP* 8. 

Fort, Bob, "A City and County Consider Consolidation", AMERICAN CITY, 
V. 83, pp. 48-49, August, 1968. 

Fresno Metropolitan Study Committee, SOME STUDIES AND SYSTEMS OF GOVERN- 
MENTAL ORGANIZATION IN THE U.S. AND CANADA. July, 1959. 

Gain, Robert, "Comments Before The Western Fire Chiefs Conference", 
lionolulu, Hawaii, 1969. 

Grant, Daniel, "overning The Metropolis", NACO, No. 7, October, 1968. 
(on Nashville) 

Grant, Daniel G., "The First Year Of The New Era", Report to 78th Annual 
Meeting of County Supervisors Association of California, 
November 15, 1972, pp. 8.: 



GENERAL BIBLIOGRAPHY - LOCAL GOVERNMENT REFORM 

Guiding Metropolitan Growth, Research and Policy Committee of the Cormnittee 
for Economic Development, Washington, D.C., August, 1960. 

Hal 1, Charles, "Metropolitan Dade County", County Organization and 
Management, pp. 12-21. 

Hamilton, Randy, Collection of Materials Regarding City-County Consolida- 
tions, (unpublished), April, 1973, 45 pp. 

Hawkins, Bret W., Nashville Metro: The Politics Of City-County 
Consolidation. 1966, 162 pp. 

Hawley, Willis D., ed;, Where Governments Meet: Emerging Patterns Of 
Intergovernmental Relations, A Report on The Berkeley Conference 
On Intergovernmental Relations, September 28-29, 1966, Berkeley: 
Institute of Governmental Studies, 1967. 

Henderson, Thomas A. and Rosenbaum, Walter A.,"The Politics of City- 
County Consolidation1', JOURNAL OF POLITICS. 

Hornblower, Weeks, Hemphill & Noyes, FINANCIAL FEASIBILITY OF WATER SYSTEM 
ACQUISITION, Merced, California, August, 1972, 11 pp. 

Huebner, Thomas, "Time For A New Look At Local Government Structure", 
WESTELV CITY, August, 1972, pp 11, (the author is Aaslt City 
Manager, Sacramento, Calif.) 

Hughes, J. H., "Consolidated Government Suits Both Rural And Urban 
Interests", THE COUNTY OFFICER, v. 28, pp. 148-9, April, 1963. 

Institute Of Government, University of North Carolina, CONSOLIDATION: 
AN ACCOUNT OF ACTIVITIES SURROUNDING THE EFFORT TO CONSOLIDATE 
CHARLOTTE, N. C. AND MECIUENBURG COUNTY. March, 1971, 124 pp. 

Institute Of Government, University of Virginia, CITY-COUNTY CONSOLIDATION: 
A GUIDE, 146 pp., 1971. 

Institute For Community Development And Services, State University of 
Michigan, METROPOLITICS: THE NASHVILLE CONSOLIDATION. 108 pp., 
1963. 

Institute For Public Administration, ATLANTA-FULTON COUNTY CONSOLIDATION. 
A REPORT. 237 pp., January, 1970. 

Intergovernmental Coordinating Council Of Orange County, "An Agreement 
To Cooperative Planning", pp. 6, 1972. 

Kean, R. Gordon, "East Baton Rouge Parish", COUNTY ORGANIZATION AND 
MANAGEMENT, no date. pp. 28-35. 



GENERAL BIBLIOGRAPHY - LOCAL GOVERNMENT REFORM 

Koleda, Michael, "A Public Model Of Governmental Consolidation", URBAN 
STUDIES, v. 8, pp. 103-110, June, 1971. 

Los Angeles County Citizens Economy And Efficiency Committee, 
"Consolidation Of Sheriff-Marshall Bailiff And Civil Process 
Functions In Los Angeles", September, 1967, pp. 47. 

Los Angeles County Citizens Economy And Efficiency Committee, Sub- 
committee On Full Services, "Fire Portection Services In 
Los Angeles County", June, 1972, pp. 181. 

Los Angeles Office Of City Administration, "Statement On Functional 
Consolidation In The Los Angeles Area". October 31, 1957, 9 pp. 

Los Angeles Technical Services Corporation, "Consolidation Of Maywood Into 
The City Of Bell", September, 1972, pp. 56. 

Los Angeles Times, "Reform Of Government Sprawl", editorial, November 19, 
1972. 

Makielski, S. J., "City-County Consolidation In The United States", 
Institute Of Government, University of Virgina, October 15, 1968. 

Merelman, Jack M., W e w  County California, Shaping Our Destiny", A Report 
to the 78th Annual Meeting of the County Supervisors Association, 
November 15, 1472, pp. 7. 

Merelman, Jack M., "The New Era", A Report to the 77th Annual Meeting of 
the County Supervisors Association of California, October, 1971, 
pp. 4, 6 & 7. 

New Jersey County and Municipal Government Study Commission, CONSOLIDATION: 
PROSPECTS AND PROBLEMS, 1972. 

Paglin, Morton, The Economic Metropolitan Consideration, Portland State 
College, July 27, 1967. 

Portland, Oregon Metropolitan Study Commission, FISCAL IMPLICATIONS OF 
GOVERNMENTAL UNLFICATION. 53 pp., March, 1969. 

Public Administration Service (University of California, Berkeley: 
Institute of Governmental Studies), METROPOLITAN COKMUNITIES: 
A BIBLIOGRAPHY WITH SPECIAL EMPHASIS ON GOVERNMENT AND POLITICS. 
1 - 1958-64; 11 - 1965-67. 

Reagan, Ronald, Governor of the State of California. Press release as 
excerpts of speech before Annual Host Breakfast, Sacramento, 
September 8, 1972, pp. 13. 



GENERAL BIBLIOGRAPHY - LOCAL GOVERNMENT REFORM 
Reagan, Ronald, Governor of the State of California. Press release as 

excerpts of speech before County Supervisors Association of 
California, November 15, 1972, pp. 10. 

Reinecke, Ed., Lieutenant Governor of the State of California. Press 
release as excerpts of speech before League of Cities Meeting. 
October 18, 1972, pp. 7. 

Rosenbaum, W: A., and Henderson, T, A., "Explaining Comprehensive Govern- 
mehtal Consolidation: Toward A Preliminary Theory". THE 
JOURNAL OF POLITICS, v. 34, pp. 428-457, May, 1972. 

Rosenzweig, David, "Merger Of Small Fire Departments Proposed", Los 
Angeles Times, June 23, 1972, p. 1, part 2. 

Rostvold, Dr. Gerhard N., The Southern California Metropolis - 1980, 
The Southern California Research Council. 

Sacramento Local Agency Formation Comission, Park Agency Reorganization 
in Sacramento County, August 18, 1970, pp. 200. 

Sampson, John E., "County Consolidation: It Can Be Donel", AMERICAN 
COUNTY GOVERNMENT, Vol. 4, No. 19. 

San Diego Comprehensive Planning Organization, "Cverall Progra, Design", 
February, 1973, pp. 200. 

San Diego Evening Tribune, ffChanges In San Diego Hinted In Studies Of 
Local Government", November 17, 1972. 

San Francisco Examiner, "Studying Local Governments", editorial, 
April 28, 1973. 

Spangle, William 6 Associates, City and Regional Planners, Menlo Park, 
California. Annexation Costs & Benefits & City Growth - 
General Plan Studies South San Francisco, California 1962. 

Special Conference On Hetropolitan Issues, Sacramento, February 1-2, 
1962, League of California Cities. 

Stanford Environmental Law Society, "San Jose: Sprawling City, A Report 
On Land Use Politics And Practices In San Jose, California", 
March, 1971, pp. 109. 

St. Louis University School Of Law, CONSOLIDATION: BUILDING A BRIDGE 
BETWEEN CITY AND SUBURB. 136 pp., 1964. 

Survey Of Area-Wide Government Cooperation, September, 1963, ~etropolitan 
Dade County, Florida. 



GENERAL BIBLIOGRAPHY - LOCAL GOVERNMENT REFORM 

Thomas, A. J. and Peterson R. L., "City-County Health Department Merger", 
PUBLIC HEALTH REPORTS, C. 77, pp. 341-8, April, 1962. 

Utah Legislative Council, Planning and Organization Standing Committee. 
REPORT ON LOCAL GOVERNMENT REORGANIZATION AND CONSOLIDATION. 
138 pp., December, 1970. 

Walker, J, and Schwab, Edith, Kentucky Legislative Research Commission, 
"Research Report /I64 City-County Consolidation", December, 1971, 
pp. 101. 

Willis, George L., UNIGOV: CITYLCOUNTY CONSOLIDATION IN INDIANA. 

Witzeman, Lou, Scottsdale Fire Department Summary, October, 1970, pp. 17. 

Young, Ed., et al.,"City and County Consolidation, Trend for the 701s?" 
NATION'S CITIES, V. 7, pp. 27-32, 38, 40-41, November, 1969. 

Zimmerman, J. F., "Area Federationtv, NATIONAL CIVIC REVIEW, v. 58, 
pp. 248-51, June, 1969. 

BIBLEOGRAPHY -..SAN DIEGO 

Bigger, Richard, et al. (San Diego State University) Metropolitan Coast: 
San Diego And Orange Counties, California, University of 
California, Los Angeles: Bureau of Governmental Research, 
July, 1968. 

Bobertz, Charles, "San Diego County Government Organization" (working 
draft), County Administrator's Office, San Diego County, San 
Diego, California, December 23, 1969, 14 pp. 

Environmental Development Agency, County of San Diego, July, 1972 
(short organization summary), pp.4. 

Fiscal Agency, County of San Diego, July, 1972 (short organization 
summary), pp. 4. 

Gerber, Edward R., "Corments On Working Drafts Re: County ~eorganization" 
(working draft) , County Administrator's Off ice, San Diego 
County, San Diego, California, December 23, 1969, 3 pp. 

Gerber , Edward R., "County Reorganization, Comments on April 1, 1970 
Board Meeting", County Administrator's Office, San Diego 
County, San Diego, California, April 2, 1970, 2 pp. 

Harney, Franklin E;, "Administrative staffingt1, County Administrative 
Office, San Diego County, San Diego, California, February 25, 
1970, 8 pp. 



Health Care Agency, County of San Diego, July, 1972 (short organization 
summary), pp. 4. 

Human Resources Agency, County of San Diego, July, 1972 (short organization 
summary), pp. 4 .  

Law and Justice Agency, County of San Diego, July 1972 (short organization 
summary), pp 4. 

Morey, Fred., "Public Works Administrator.. .Ordinance 83348 (n.s.)It, 
County Administrative Officer, San Diego County, San Diego, 
California, May 7, 1969, 3pp. 

Morey , Fred., "San Diego County Government Organization", County Adminis- 
trative Officer, San Diego County, San Diego, California, 
December 31, 1969, 12 pp. 

Morey, Fred., "Coordination of Public Works and Engineering Functions", 
County Administrative Officer, San Diego County, San Diego, 
California, March 26,1969, 3 pp. 

Morey, F. S,, "San Diego County Government Organization", County Administra- 
tive Officer , San Diego County, San Diego, California, March 31, 
1970. 4 pp. 

Morey, F. S., "Implementation Program for County Reorganization", 
County Administrative Officer, San Diego County, San Diego, 
California, April 9, 1970, 5 pp. 

Olinghouse, Elton J., Spheres of Influence Background Report. 
"Considerations for a Methodology" prepared for San Diego County 
Local Agency Formation Commission, February, 1973, pp. 53. 

Program Development Agency, County of San Diego, July, 1972 
(short organization summary), pp. 4. 

Public Works Agency, County of San Diego, July 1972 (short organization 
summary), pp. 4. 

San Diego County Organization, April, 1972, ~ p .  24. 

Small, R. L., "Policy and Program Evaluation", County ~dministrator's 
Office, San Diego County, San Diego, California, February 25, 
1969, 1 pp. 

Sinall, Robert L., "Administrative Staffing", County Administrator's 
Office, San Diego County, San Diego, California, March 10, 
1970, 1 pp. 

Small, R. L., "County Organization", County Administrative Office, San Diego 
County, San Diego, California, March 13, 1970, 2 pp. 



Small, R. L., "Program Evaluation and Emphasis" (working draft) , County 
Administrative Officer, San Diego, California, Febr~ary 24, 1969, 
6 PP. 

Special Public Service Agency, County of San Diego, July 1972 (short 
organization summary). 

Speer, D. K., "Reorganizarion to the Agency System", Public Works Agency, 
San Diego County, San Diego, California, March 28, 1973, 7 pp. 

Thompson, Lorenzo and Dziezyk, Richard A., "Fire Protection Capabilities 
and Problems in San Diego County", Institute of Public and 
Urban Affairs, California State University, San Diego, February, 
1973, 82 pp. 

BIBLIOGRAPHY - CONTRA COSTA COUNTY 
Annexation Committee, Contra Costa County Consolidated Fire District, 

"Annexation of City of Pittsburg and Industrial Plants", 
Pleasant Hill, California, February 24, 1972, 2 pp. 

Annexation Committee, Contra Costa County Consolidated Fire District, 
"Annexation of County Service Area F-5", Pleasant Hill, California, 
August 13, 1970, 2 pp. 

Annexltinn Co.Fttee, Cnntrs Cost= County Consolidated Fire ~istrict, 
"Orinda Fire Annexationv, Pleasant Hill, California, April 10, 
1969, 2 pp. 

Annexation Committee, Contra Costa County Consolidated Fire District, 
"Reply to Interest of the Orinda Association on the Level of 
Service Supplied by the Consolidated Fire District", Pleasant 
Hill, California, June 13, 1966, 5 pp. 

Annexation Committee, Contra Costa County Consolidated Fire District, 
"Special Report on Possible Annexation of the City of Martinez 
to the Contra Costa County Consolidated Fire Protection District." 
no date, 23 pp. 

Fire District, "Special Report on Possible Annexation of the Noraga County 
Fire District to the Contra Costa County Consolidated Fire 
District", May 8, 1969, Pleasant Hill, California, 18 pp. 

Barrett, Rowland H., Chairman, Central County Fire District Board of Fire 
Commissioners, "Special Report on Possible Fire Service Merger 
of the Central and Mt. Diablo Fire Protection Districtstt, 
no date. Walnut Creek, California, 4 pp. 

Billecci, J., "Minority Report on Annexation to Consolidated Fire District", 
Martinez, California, September 20, 1967. 2 pp. 



Carson, Leigh, "Consolidation. Citizens Group Says Consolidation Would 
Jeopardize Fire Protection", no date. Committee to Save the 
Moraga Fire Districr, Moraga, California. (a handbill) 

The Citizens1 Conunittee to Study Annexation of City Fire Department to 
Contra Costa Consolidated Fire District, MAJORITY REPORT, 
September 20, 1967. 3 pp., Martinez, California. 

Committee to Save the Horaga Fire District, "FACTS", no date. 
Moraga, Cllifornia. 

Connery, J. S., "Fire Protection Pilot Study", LAFCO, Martinez, California, 
July 15, 1970. 7 pp. 

County Counsel, Contra Costa County, "Hearing on Annexation of Moraga 
Fire District Territory to Contra Costa County Fire Protection 
District", October 24, 1969. Martinez, California. 4 pp. 

"dm", "Fire Consolidation Fact Sheet", no date. Pittsburg, California, 1 pp. 

Fire Protection Study Commission, "The Report of the Fire Protection 
Study Commission", THE SQUIRE, October 30, 1968, pp. 10-11. 
Lafayette, California. 

Fire Protection Study Committee, "Study of Current Fire Protection. 
Situation", Danville, California, December 1, 1969, 6 pp. 

Flcuti, lxt, et al., Horaga! Wakc Up!, no datc. ( A  haridbill) 

Gage-Babcock, 6 Associates, Inc., "Study of Alternative Methods for 
Consolidating Fire Department Services in Western Contra 
Costa County", Oakland, California, October, 1970, 165 pp. 

McBrien, J. P., "Analysis of County Fire Protection", County 
Administration, Contra Costa County, April 15, 1959. 

McBrien, J, P., "Better Fire Protection Proposed in Contra Costa County", 
THE AMERICAN' CITY, September, 1959, pp. 164-166. 

McBrien, J. P., "Proposal for Change in Fire Protection in West Contra 
Costa County", County Administrator's Of fice, Contra Costa 
County, Martinez, California, March 24, 1969. 6 pp. 

Moraga Community Association, "Fire Protection Study Committee Report on 
Possible Annexation to the Contra Costa County Consolidated 
Fire District", no date, Moraga, California. 11 pp. 

Office of the City Manager, "City of Pittsburg Study Report on Fire 
Protection Alternatives". Pittsburg, California. November 1, 
1971. 16 pp. 

Off ice of the City M nager , "Fire Consolidation", Pittsburg, California, 
January 26, 1972. 2 pp. 



CONTRA COSTA COUNTY 

Office of City Manager, "Fire District Representation", Martinez, 
California, March 14, 1972, 4 pp. 

Office of the City Manager, "Proposed City Annexation to Contra Costa 
Fire District", Martinez, California, August 4, 19172, 7 pp. 

Office of the City Manager, "Study" ( C P E  71-46), Fittsburg, California 
November 1, 1971, 2 pp. 

Orinda Fire District Study committee, "Report", Orinda, California, 
April 21, 1969, 14 pp. 

Pittsburg Fire Department, "Sumary of Information", 1971. 15 pp. 

Streuli, A. V., "Consolidation of Fire Districts," FIRE JOURNAL, 
November, 1970, pp. 15-17. 

Taxpayers Cqmmittee for the Moraga Fire District, "Evaluation of the 
Proposed Annexation of the Moraga Fire District to the Contra 
Costa Consolidated Fire District:, no date, Moraga, California. 
2 PP* 

Wright, Donald, et al., letter to the Lafayette City Council, Lafayette, 
California, May 9, 1969, 2 pp. (31 former Lafayette firefighters 
write to the-council to "state in all the arguments in favor of 
ccr?ssl<.?ation th3t y e r e  r <  t e e  h:r t h e  ILaf S.:et'te 1 SEudy C c \ m i s I  
sion have proved to be 1 .  1 valid." 

SACRAMENTO CITY -COUNTY CONSOL IDATION 

California Assembly Bill 1315 (Edwin ~iber~), April 23, 1973. 
EnabJ-ing Legislation, Sacramento City-County Consolidation. 

Citizens Committee on Local Governnental Reorganization, INTERIM REPORT. 
Sacramento, California, January, 1973. 152 pp. 

Citizens Committee on Local Governmental Reorganization, MONTHLY REPORT, 
No. 1-11 (with more to come). 

League of Women Voters, SACRAMEKT0 GOVERNMENT. 1969 

Metropolitan Government Committee, GOVEWPIENT REORGANIZATION OF 
METROPOLITAN SACRAMENTO. Sacramento, California, 1959. 

Public Administration Service, THE GOVERNIENT OF METROPOLITAN SACRAMENTO, 
Chicago, March, 1997, 

SacramenbCity-County Consolidation Steering Committee, CITY-COUNTY 
CONSOLIDATION STEERING COPDIITTEE FINAL REPORT, Sacramento, 
California, June, 1971, 66 pp. 


	P2_Change-p001
	P2_Change-p002
	P2_Change-p003
	P2_Change-p004
	P2_Change-p005
	P2_Change-p006
	P2_Change-p007
	P2_Change-p008
	P2_Change-p009
	P2_Change-p010
	P2_Change-p011
	P2_Change-p012
	P2_Change-p013
	P2_Change-p014
	P2_Change-p015
	P2_Change-p016
	P2_Change-p017
	P2_Change-p018
	P2_Change-p019
	P2_Change-p020
	P2_Change-p021
	P2_Change-p022
	P2_Change-p023
	P2_Change-p024
	P2_Change-p025
	P2_Change-p026
	P2_Change-p027
	P2_Change-p028
	P2_Change-p029
	P2_Change-p030
	P2_Change-p031
	P2_Change-p032
	P2_Change-p033
	P2_Change-p034
	P2_Change-p035
	P2_Change-p036
	P2_Change-p037
	P2_Change-p038
	P2_Change-p039
	P2_Change-p040
	P2_Change-p041
	P2_Change-p042
	P2_Change-p043
	P2_Change-p044
	P2_Change-p045
	P2_Change-p046
	P2_Change-p047
	P2_Change-p048
	P2_Change-p049
	P2_Change-p050
	P2_Change-p051
	P2_Change-p052
	P2_Change-p053
	P2_Change-p054
	P2_Change-p055
	P2_Change-p056
	P2_Change-p057
	P2_Change-p058
	P2_Change-p059
	P2_Change-p060
	P2_Change-p061
	P2_Change-p062
	P2_Change-p063
	P2_Change-p064
	P2_Change-p065
	P2_Change-p066
	P2_Change-p067
	P2_Change-p068
	P2_Change-p069
	P2_Change-p070
	P2_Change-p071
	P2_Change-p072
	P2_Change-p073
	P2_Change-p074
	P2_Change-p075
	P2_Change-p076
	P2_Change-p077
	P2_Change-p078
	P2_Change-p079
	P2_Change-p080
	P2_Change-p081
	P2_Change-p082
	P2_Change-p083
	P2_Change-p084
	P2_Change-p085
	P2_Change-p086
	P2_Change-p087
	P2_Change-p088
	P2_Change-p089
	P2_Change-p090
	P2_Change-p091
	P2_Change-p092
	P2_Change-p093
	P2_Change-p094
	P2_Change-p095
	P2_Change-p096
	P2_Change-p097
	P2_Change-p098
	P2_Change-p099
	P2_Change-p100
	P2_Change-p101
	P2_Change-p102
	P2_Change-p103
	P2_Change-p104
	P2_Change-p105
	P2_Change-p106
	P2_Change-p107
	P2_Change-p108
	P2_Change-p109
	P2_Change-p110
	P2_Change-p111
	P2_Change-p112
	P2_Change-p113
	P2_Change-p114
	P2_Change-p115
	P2_Change-p116
	P2_Change-p117
	P2_Change-p118
	P2_Change-p119
	P2_Change-p120
	P2_Change-p121
	P2_Change-p122
	P2_Change-p123
	P2_Change-p124
	P2_Change-p125
	P2_Change-p126
	P2_Change-p127
	P2_Change-p128
	P2_Change-p129
	P2_Change-p130
	P2_Change-p131
	P2_Change-p132
	P2_Change-p133
	P2_Change-p134
	P2_Change-p135
	P2_Change-p136
	P2_Change-p137
	P2_Change-p138
	P2_Change-p139
	P2_Change-p140
	P2_Change-p141
	P2_Change-p142
	P2_Change-p143
	P2_Change-p144
	P2_Change-p145
	P2_Change-p146
	P2_Change-p147
	P2_Change-p148
	P2_Change-p149
	P2_Change-p150
	P2_Change-p151
	P2_Change-p152
	P2_Change-p153
	P2_Change-p154
	P2_Change-p155
	P2_Change-p156
	P2_Change-p157
	P2_Change-p158
	P2_Change-p159
	P2_Change-p160
	P2_Change-p161
	P2_Change-p162
	P2_Change-p163
	P2_Change-p164
	P2_Change-p165
	P2_Change-p166
	P2_Change-p167
	P2_Change-p168
	P2_Change-p169
	P2_Change-p170
	P2_Change-p171
	P2_Change-p172
	P2_Change-p173
	P2_Change-p174
	P2_Change-p175
	P2_Change-p176
	P2_Change-p177
	P2_Change-p178
	P2_Change-p179
	P2_Change-p180
	P2_Change-p181
	P2_Change-p182
	P2_Change-p183
	P2_Change-p184
	P2_Change-p185
	P2_Change-p186
	P2_Change-p187
	P2_Change-p188
	P2_Change-p189
	P2_Change-p190
	P2_Change-p191
	P2_Change-p192
	P2_Change-p193
	P2_Change-p194
	P2_Change-p195
	P2_Change-p196
	P2_Change-p197
	P2_Change-p198
	P2_Change-p199
	P2_Change-p200
	P2_Change-p201
	P2_Change-p202
	P2_Change-p203
	P2_Change-p204
	P2_Change-p205
	P2_Change-p206
	P2_Change-p207
	P2_Change-p208
	P2_Change-p209
	P2_Change-p210
	P2_Change-p211
	P2_Change-p212
	P2_Change-p213
	P2_Change-p214
	P2_Change-p215
	P2_Change-p216
	P2_Change-p217
	P2_Change-p218
	P2_Change-p219
	P2_Change-p220
	P2_Change-p221
	P2_Change-p222
	P2_Change-p223
	P2_Change-p224
	P2_Change-p225
	P2_Change-p226
	P2_Change-p227

