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REPORT

on

ANNEXATION POLICIES FOR THE
CITY OF PORTLAND

To THE BOARD OF GOVERNORS
THE CITY CLUB OF PORTLAND:

COMMITTEE ASSIGNMENT

Your committee was designated the Committee on Annexation Policies for the City
of Portland. It was suggested that the committee examine the present boundaries of the
City of Portland with relation to the growth of suburban areas and consider what factors
should be weighed by the city and by the outside areas in passing on particular annexa-
tion proposals. It was further suggested that attention be given to various matters
related thereto, including the particular areas likely to be annexed, the municipal
problems now being encountered in such areas, the effect of particular annexations upon
the city’s tax and other revenues, and the financial and other burdens upon the city as a
result thereof, the effect of particular annexations upon tax rates and other costs,
including water charges and fire insurance rates in annexed areas, the legal and practical
effect of annexation upon school districts, upon the county and other municipal units
and similar matters, and on the basis of such considerations, to suggest the basic
principles and policies to be accepted as guides in passing upon annexation proposals.

INTRODUCTION

It would seem at first glance that the factors which should be considered in evaluat-
ing annexations to the City of Portland could be easily and specifically enumerated. In
examining annexation and its causes, however, the committee found that annexation
was only one of several methods of providing local government services in a metropolitan
community such as that centered in the City of Portland. Hence, the committee has recog-
nized that annexation policies are an aspect of government for the Portland metropolitan
community.

Throughout the United States for many years there has been a continuous growth
of metropolitan urban centers, the core of which are legally incorporated cities and
the suburban and fringe areas of which have grown much more rapidly than the cities
themselves. This development has a number of causes. Among them are the desire for
better living conditions with more space and freedom of movement, escape from urban
regulations, building restrictions and zoning requirements, avoidance of costs or assumed
costs reflected in higher taxes for fire and police protection, street maintenance, traffic
control and other charges, as well as perhaps a desire for more local self-government.

The movement outward has been facilitated by improvements in means of travel
and communication. For the most part, suburban areas grew in a more or less hodge-
podge or happenstance manner. Since the war, however, there have been orderly
and in some cases well-planned large-scale tract developments beyond the confines of
city limits to provide necessary expanded housing facilities. There has been in recent
years some expansion of city limits to include suburban or fringe areas, but the movement
1 outward and the growth of such areas has been much more rapid than the extension
b of city boundaries. As a result, metropolitan areas are not political units.

At the outset those who seek to escape the confines and burdens of city residence
are usually able to obtain the benefits of such community services as they absolutely
need, and perhaps at less cost. Some of these, such as police protection and limited

i)ciOFE OF RESEARCH: The committev as a whole met with Commissioner Ormond Bean, City Planning
th;ector Lloyd Keefe and County Planning Board Member Ralph Walstrom. Various members of
(es committee consulted officials and staff of the following governmental departments: city engineer
coull)&(:lally right-of-way, sewers, etc.), city water bureau, city attorney’s office, city health bureau,
visi Y roadmaster, county assessor, county school superintendent, Multnomah County Tax Super-

eng and Conservation Commission, City Planning Commission, County Planning Commission, and

eri d\:u”eau of Municipal Research, League of Oregon Cities. The committee has read numerous
fn ott)hlcalg and articles in technical publications on the aspects of annexation, and studied situations
stat €r cities in the country. The committee has thoroughly examined reports of city, county and
¢ officials on subjects relating to this study.
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highway facilities, are supplied by county and state agencies, others by private utilitieg
and other enterprises, and still others by the city itself under special arrangements, Ag
population density increases, however, there is a greater need for all types of community
services. Urban standards of sanitation, water supply, police and fire protection, publie
health, streets and street lighting and other municipal services are required. Tha county
or state is normally not authorized or otherwise able to provide many of these serviceg,
As a result, single function special purpose districts financially supported by special
tax rates for each district are established to meet specific needs. These districts not only
vary in size but also in the cost and efficiency of the facilities and services provideq,
depending on the extent of organization, the tax base and other factors peculiar to
the areas they serve. Since suburban areas are largely residential, the cost of such
facilities and the character demanded are often beyond the capacity of the suburban
area to provide. Moreover, because of the manner in which such districts develop, the
service pattern takes on the appearance of a patchwork quilt and may not be of the
proper size for efficient provision of the urban services needed. In some instances some
types of districts overlap two or more of another type, and in other instances, certain
areas enjoy a special type of community service which others do not. To protect property
values there is a demand for zoning and building restrictions. Health and sanitation
problems result in the imposition of other requirements and limitations or invite a
demand for supervision and regulation by the residents themselves.

At the same time, cities experience problems of their own. The fact that people
live at constantly increasing distances from places of employment, recreation, and
shopping areas results in increased travel. This creates traffic congestion and demand
for speedier access to and from city centers, and for parking areas. Some of the burden
of these facilities has fallen on the cities. There is a need for expanding city water and
sanitation systems since the outlying communities are normally dependent on the cities
for such services. Other city services must be provided to and for a constantly increasing
population, a larger portion of which are suburbanites who, to a greater or lesser
extent, escape paying therefor. Thus, the people who live outside of the city and work
within it, use the city streets, eat in restaurants where city food inspections are made,
purchase goods in stores licensed and with weights and measures controlled by the
city and enjoy recreational, entertainment and cultural facilities supervised or provided
without cost by the city. All of this occurs at the same time as the outward movement
may be causing a loss of tax and other revenues to cities.

While nowhere in the United States is a metropolitan community a political unit,
nevertheless each metropolitan community is an economic, cultural and social unit,
and an integrated industrial, commercial and employment area. There is a single trade area
and a common labor pool. The fringe areas are essentially residential communities. The
suburbanites, for the most part, work in the city which no longer provides the necessary
residential accommodations. The same streets and transportation facilities serve the
city and its environs. There are common newspapers, telephone and other privately
owned utility services which serve the entire metropolitan area as a single unit without
regard to political boundaries. The hospitals, higher educational institutions, parks and
recreational and other facilities in the city serve the entire area, usually at no cost to
the fringe area residents.

In general, community interests tie together more or less closely all the people who
live and work in the same metropolitan region. Thus, even though special problems
and special situations may exist in different portions of the metropolitan community, the
basic unity of the entire area and the need for an over-all approach to the problems
of everyday living are apparent. Sanitation, health, police and fire protection, traffic
controls and similar matters are not readily divisible on the basis of artificial geographic
political boundaries. At present the boundaries of the various special districts are
determined by the single function performed or service rendered by each such districts
rather than by the total pattern of services necessary to meet the needs of the entire
area. It is thus apparent that community interests and the requirements of community
problems will bring about the creation of political machinery designed to meet the
problems of the entire area. This will occur whenever it is recognized by the suburban
and city voters of the area that effective and economical provision of services throughout
the metropolitan community requires a community-wide base for both financing and
operation and control by the people.

Nevertheless legitimate conflicts of interests exist both from the point of view of
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suburban residents and from the point of view of the city itself, and these retard the
development of a comprehensive pattern of political organization such as obtains in
the economic and social scheme of things. Some of these conflicts are inherent in and
arise from the very circumstances and motivations prompting the original movement
beyond the city limits-—the desire to live free of urban regulations and control, to
acquire homes with more living space, the ease of access to outlying areas, and the
ability to obtain utility and other services without added cost. On the other hand, because
of the largely residential nature of suburban areas and the fact that the cost of community
services comparable to those obtainable in the cities must be borne by these residents,
there arises demand for annexation or incorporation within the city as a means of
spreading the cost over the entire tax base — or the establishment of other devices,
such as metropolitan and special districts, city-county consolidation, strengthened
counties, or federated metropolitan area government for providing services at reasonable
cost.

A. Population — Past, Present and Future

In considering the City of Portland, account must be taken of its population and
that of the surrounding fringe areas, and also of their growth. While the population
data for the city (the geographical area of which has not been constant) is available,
there is of course no data as to the population of the suburban or fringe area which
is an ever-changing geographical concept. Some idea of the size and rate of growth
in the entire Portland urban area as distinguished from Portland and its suburban or
fringe area may be obtained from studies of the Portland City Planning Commission.
The studies and estimates are in terms, among others, of the city, the Portland urban
area and the Portland planning area.

The Portland urban area is defined by the City Planning Commission as that area
which will be generating problems (not merely planning problems in a theoretical
sense, but practical everyday problems of transportation, health and sanitation, sewage

TABLE I

Showing Date, Area, Density and Population of
The City of Porland

Area in Density in
Date Sq. Mi. Sq. Mi. Population
1851 2.10 489 1,027
1882 6.594 3258 21,500
1885 6.138%* 5212 31,990
1891 e 25.977 1946 50,560
1893 38.845 1528 59,370
1808 L 36.872%* 2214 81,637
1005 L 35.900%*# 4156 149,200
1906 ..o 40.475 3955 160,100
1007 e 41.275 4162 171,809
1908 . . 41.525 4420 183,570
1909 ... 47.300 4148 196,224
11 48.447 4381 212,290
1908 50.067 4444 222,547
115 66.360 3504 232,500
118 66.590 3647 242,850
1924 . 66.600 3878 258,288
130 66.860 4514 301,815
140 66.860 4568 305,394
1850 .. 69.514 5375 373,628
est. est.
54 69.777 5661 395,000

*The above table is taken from i i i
the Annual R 't of th g
Tumemoye u whiclbx taken fron belpublx;ghed. eport of the City Engineer for the fiscal year ending

ok . . .
Reduction in arca due to detachment of certain portions of land Ly action of the legislature.
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TABLE II
Showing Area Annexed to The City of Portland Since 1948
Date of Areain 8q. Mi. Total Areq in
Annexation Annexed Sq. Mi.

November, 1948 .. ... ... .. it it s 583 67.443
May, 1000 .. . e e e s 753 68.196
June, 1950 ... ... e e e, .061 68.257
November, 1950 ...... .. ... . . i i 1.257 69.514
May, 1052 ... e 191 69.705
November, 1952 .. ..... ...ttt 072 69.777
November, 1954 .. ........ ... ittty .036 69.813

The foregoing data was obtained from the Annual Reports of the City Engineer for the fiscal
years ending 1950 and 1952 and other data obtained from the City Engineer’s Office.

disposal, etc.) significant to the City of Portland within the next 50 years. The Portland
urban area comprises the western portion of Multnomah County, including Gresham
and Troutdale; the northwest portion of Clackamas County, including Milwaukie, Oswego,
Gladstone, Oregon City and West Linn; the eastern portion of Washington County,
including Beaverton; and the lower portion of Clark County, Washington, including
Vancouver, Camas and Washougal. Obviously, the territory involved extends beyond
the limits of what may be regarded as the present suburban or fringe areas of Portland
and includes large tracts presently vacant or underdeveloped, which, however, are
properly part of readily foreseeable metropolitan growth.**

The Portland Planning area is defined by the City Planning Commission as that
area which it is believed will be generating problems significant to the Portland urban
area, and since it embraces an even larger area, the population data relative to it is
not submitted.

The population studies which contain estimated projections to 1980 (these projec-
tions are only tentative and have not been accepted as yet by the City Planning Com-
mission) show the following:

Portland  Portland Urban Area

Year Portland Urban Area Outside of Portland*
1930 ... 301,815 393,000 91,185
1940 ... 305,394 422,000 116,606
1950 ... 373,628 600,000 226,372
1955 (Low) ........coiiiiiinn.n 388,600 649,700 261,100
(Bst.) ...... ... .l 402,900 666,300 263,400
(High) ........coiiiin. .. 412,000 685,800 273,800
1960 (LoW) .....ininininennn.., 397,600 703,300 305,700
(Est)) ..o, 424,200 728,800 304,600
(High) ..........cociven.. 446,600 765,700 319,100
1965 (LOW) ..ivvniriiiiinnennnn 400,900 735,900 335,000
(Est.) ..o, 451,600 801,200 349,600
(High) .................... 497,400 882,000 386,600
1970 (Low) .ovvniin i, 416,900 766,900 350,000
(Bst.)) .o, 481,300 877,300 396,000
(High) ................ ... 546,100 996,300 450,200
1975 (Low) ...ooviiiiiiiin. .. 438,900 800,000 361,900
(Bst) ...t 505,800 955,400 449,600
(High) .................... 588,600 1,111,000 522,400
1980 (Low) .. .ivviiiiinnnnnn., 463,000 834,700 371,300
(Est.) .o, 542,900 1,009,300 466,400
(High) .................... 620,400 1,176,600 556,200

*(The figures in this column represent the difference between the figures in the other two columns
and does not appear in the studies of the City Planning Commission.)

**Not only Clark County, Washington, but also such other portions of the Portland urban area as
defined by the City Planning Commission which are not likely to be subject to annexation
proposals within the immediately foreseeable future should be excluded from consideration.
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The foregoing figures are highly illuminating. They show that while the City of
Portland grew almost 259 between 1930 and 1950, the population of the entire Portland
urban area increased a little more than 509, and the population of the Portland urban
area outside of the City of Portland grew almost exactly 250%. They further suggest
that during the 30-year period, 1950-1980 (the medium estimate is used for this purpose),
while the population of the city will grow approximately 45%, the population of the
entire urban area will grow almost 709 and of the Portland urban area outside of
Portland, just a little more than 105%. Also in absolute terms the estimates indicate
that the population of the Portland urban area outside of the city will increase some
240,000 as compared to some 168,000 within the city limits — in other words, the popula-
tion outside of the city will increase almost one and one-half times as fast as that within
the city.

The City Planning Commission’s projection of population growth for the Portland
Planning Area and the entire Pacific Northwest likewise indicate that during the same
period, their growth percentagewise will be greater than that of Portland.

B. Governmental Structure and Services

The governmental and public service structure in the Portland urban area is most
complex. The major units of government are the federal government, the State of
Oregon, Multnomah, Washington and Clackamas counties, and the numerous other
municipalities and special purpose districts in such counties. In Multnomah county (the
entire county is taken into account for the purpose of giving a complete picture, although
the east half is outside of the Portland urban area), in addition to the county government,
there is the City of Portland, the Port of Portland, four other municipalities — Gresham,
Fairview, Troutdale and Wood Village — 31 school districts, 24 water districts, (some
of these are also authorized to render fire protection service, and one — Parkrose —
street lighting service), 14 fire districts, 2 sanitation districts, 7 drainage districts, 6
street lighting districts, one water control district, and four zoning districts.

The City of Portland is a municipal corporation with a charter granting it the
power and flexibility to deal with local problems in such manner as may be necessary,
" subject only to certain limitations of the state constitution and state laws. Thus the
city is not only authorized to, but renders all the community services normally provided
by a city and required to meet the needs of urban living conditions except schools. Among
the services rendered by the city to its residents are police and fire protection, street
construction and maintenance, street lighting, water main construction and supply,
waste and sewage disposal, traffic control, park and recreation facilities, health, sanita-
tion and welfare services, etc. It also has the power to assess and levy taxes, some of
which are collected by Multnomah County, such as real property taxes, and others of
which are collected by the city, such as business and occupation license taxes. The other
municipalities are likewise municipal corporations and presumably organized and em-
powered to provide the community services required by their residents.

However, outside of the incorporated municipalities, the situation is substantially
different. Multnomah County is essentially an administrative unit of the state without
legislative powers. It has the power to levy and assess taxes for its own purposes and
8erves as a tax assessment and collection agency for the state and all local tax levying
bodies within the county. It is organized basically for handling problems of general
government in the unincorporated area outside of Portland, and the other municipalities
in the county, and certain state functions within the entire county. It is not organized
for the purpose of exercising the normal functions of city government and providing
community services required in everyday living, nor is it authorized to do so. However,
certain limited community services are rendered by the county. Arterial roads are
COI’{Structed and maintained. Other roads and streets are constructed upon the basis of
Petitions submitted by property owners who thereafter must undertake - on their own
—1to provide for maintenance. Police protection is provided by the sheriff’s office. A
Coun?;y Planning Commission has been created which is in the process of preparing
certain l.and use and zoning regulations for adoption which may serve to introduce
:ome? building controls. Some public health, food inspection, traffic control and safety

€rvices are provided by the county and the State of Oregon either independently or in
Conjunction with each other.
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The school districts, which are arms of the State government, are responsible for
education and function in the City of Portland as well as elsewhere in the county.

The other types of community services available in the suburban areas vary greatly.
The special districts administer to the special community service needs ¢uiy for the
express purposes for which they are thus organized, and only in the area included within
their territorial boundaries.

The Portland water system will serve directly all persons located outside the city
and not in an organized water district, who are able to connect their water lines to the
city’s supply and distribution system. In addition, the city serves 53 private companieg
and water districts, including all water distributors in Multnomah County. Thus, appar-
ently, water is obtainable not only in the immediate fringe area but also substantially
throughout the entire county by anybody desiring to purchase it from a water company
or water district.

Fire protection is afforded in an appreciable portion of the surrounding suburban
area by special fire or water districts, but very substantial areas are wholly without
organized fire protection facilities, Sewage disposal and drainage, except for those are
sufficiently close to reach the city system, is a service which must be provided privately.
Although two sanitation districts have been organized, neither has established sanitation
facilities or voted funds for such purposes.

In addition, in the City of Portland and its immediate fringe area, public and com-
munity services are rendered by a number of privately owned public service corporations,
including three gas and electric power companies, a traction company, telephone and
telegraph companies and communication and transportation companies. Some of the
public service companies providing motor transportation in the outlying areas are
subject to regulation by the State Public Utilities Commission. The City of Portland
acts as intervenor in regard to rates and services in Portland and has authority to issue
city franchises. These are important responsibilities not shared by other local govern-
mental bodies.

The residents of the Portland metropolitan community benefit from or are directly
or indirectly affected by the services of all of these governmental units within the area,
although the officials of special bodies are elected only by those residing within the
territorial confines of the particular governmental unit. Voting and taxpaying, however,
are not directly related to the services utilized. Thus, the people who live outside of
Portland and work within it, use the city streets; eat in restaurants where city food
inspections are made; enjoy recreation licensed, or, in the case of parks, paid for by
the city; purchase goods in stores licensed and with weights and measures controlled
by the city; benefit from the city’s traffic control; benefit from improved health due to
the city’s health program, etc. But they do not vote for city officials or on city measures,
and they do not pay city taxes. The smaller group of people who live in Portland and
work outside, benefit from the services provided in the outlying jurisdictions as well as
those provided by the city. They and all other residents of the city, however, vote for
county officials and pay taxes in Multnomah County for county services, some of which
are provided city residents by the city itself. City residents do not, however, pay for or
vote on local services provided by municipalities or special districts lying outside the city.

C. Taxes, Services and Costs

Not only is there a great variation in the types of the various community services
enjoyed by residents of the Portland suburban area, and the quality of these services,
which is a most elusive matter, but also their cost. The variation in types and quality
of services available over the area is doubtless related somewhat to differing needs for
services. The varying costs for the same services appear to be related to the varying
ability of large and small districts to spread the costs and to operate in the most
efficient manner, as well as to requirements for different quality of service. The measure-
ment of the comparative costs of governmental services is a most complex matter, and
there are many variables. The committee did, however, attempt to make some admittedly
rough comparisons to see whether there are any obvious and clear cost differences.

1. Tax levies.

Within the City of Portland the tax rate for all purposes for the fiscal year 1955
is 59.1 mills, including 15 mills for the county, 23.9 mills for School District No. 1, 18.6






