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Executive Summary 

Emergency Services Consulting International (ESCI) was engaged by Boring Fire District #59 

(BFD) and Clackamas County Fire District #1 (CFD1) to conduct a feasibility study regarding 

opportunities for collaboration between the fire service agencies. This report is the culmination 

of that evaluation.  

ESCI thanks the participating members, staff, and policy-makers of both agencies for their 

outstanding cooperation in the preparation of this report. All involved were candid in their 

comments and provided valuable information, perspective, and data to the ESCI team. The 

results of these interviews were used to identify the critical issues facing each agency and to 

develop context for the study. 

Purpose and Approach 

The purpose of the study was to:  

A. Assess the current fiscal, service level, and infrastructure conditions of each agency; 
recommend improvements to their existing processes independently where appropriate; 
and forecast each agency’s fiscal future for the next five years. 

B. Identify partnership opportunities available to the agencies to increase efficiency or 
eliminate duplication, up to and including integration. 

C. Analyze the most feasible options, recommending those with the greatest opportunity for 
success financially and operationally. 

This study is not an implementation plan. The decisions required to implement many of these 

options take active discussion and deliberation (and in some cases, negotiation) by the policy-

makers, administrators, and labor groups. This document determines what partnership options 

make sense and quantifies the advantages and disadvantages of each option being considered.  

This report contains the following major sections: Current Conditions (organizational, 

administrative, support and operational elements, including evaluation of current 

intergovernmental cooperation between the agencies); Processes for Collaboration (including 

seven alternative strategies, ranging from complete autonomy to complete integration of the two 

agencies); Findings; Recommendations; and Implementation Guidance.  

The approach taken by the ESCI project team in developing this study was to first evaluate each 

agency as it operates today autonomously (referred to as Current Conditions in the report), and 

identify areas where process improvement can be recommended. This information was 
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gathered through data analysis and interviews with the subject matter experts for each agency. 

The combined information was evaluated by the subject matter experts on the ESCI team who 

offered each agency recommendations for improvement as appropriate. These individual 

recommendations are listed following each section.  

The project team then compared the two agencies against the other to find duplication and 

opportunities for greater collaboration, up to and including full integration of agencies. Since the 

agencies already share so many functions via an intergovernmental agreement (IGA), the 

functions covered under that agreement (volunteer services, joint staffing of station 7, training 

facilities and services, information technology services, records management services, 

employee wellness services, and EMS coordination) were also evaluated for their effectiveness. 

ESCI determined that the IGA is effective for both agencies, with the following 

recommendations related to the IGA summarized below: 

• BFD and CFD1 should develop a strategy for the standardization of fire apparatus, fire 
and EMS equipment inventory, and equipment placement on both districts’ apparatus. 

• A standardized training manual should be established to guide both agencies in skills 
development and maintenance. 

• CFD1 should develop a plan for replacement of the district training facility. 

• IT protocols and operating platforms should be standardized for both departments. 

• BFD should contract for three additional wellness talks per year. 

From the evaluation of current conditions and the cooperative services the agencies currently 

share via the IGA, the project team identified the legal partnership options available to the 

agencies pursuant to Oregon statute. These are generic overviews of those options applicable 

to any two fire districts in Oregon. From those options, the ESCI team identified seven 

alternative strategies for the agencies to consider moving forward, specific to the two districts: 

• Strategy A: Complete Autonomy (reversal of close cooperation) 

• Strategy B: Status Quo 

• Strategy C: Functional Unification – Amendments to existing IGA 

• Strategy D: Operational Unification 

• Strategy E: Legal Integration – Merger 

• Strategy F: Legal Integration – Consolidation 

• Strategy G: Legal Integration – Annexation 
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Strategy A assumes a complete reversal of the trend and practice of the two districts to partner, 

deconstructing the partnership and returning to an autonomous state without any close 

cooperation. Strategy B assumes no change from the current circumstances and agreements, 

and Strategy C reflects an expansion of the existing IGA with the future opportunities list 

identified in the IGA implemented. Strategy D moves beyond the previous strategies to combine 

operational elements while maintaining legally and administratively independent agencies. 

Strategies E, F, and G all represent integration of the two fire districts using three different 

statutory methods. With Strategy E, the two districts become one under the surviving district 

(presumed to be CFD1). For Strategy F, the two districts form a new combined fire district 

where neither survive but fold into a new entity. Finally, Strategy G causes BFD to dissolve and 

become immediately annexed into CFD1.  

Key Findings  

Both fire agencies have already demonstrated their commitment to collaborate as evidenced by 

the current IGA they have had in place since 2011. Numerous smaller steps preceded the 

current IGA, incrementally taking steps toward each other to the benefit of the taxpayers of both 

agencies. Thus, the trend has been toward greater collaboration. 

A combined and concerted effort to respond to the challenges the agencies face is in their 

collective best interests which, we presume, led to the initiation of this study. Both agencies are 

committed to the service they provide to their customers and citizens. In brief, ESCI finds:  

Finding #1: The fire districts depend upon each other and other neighbors for mutual aid and 
automatic aid assistance during emergency incidents. As an independent fire district, BFD 
would be challenged to effectively combat a significant, multiple alarm fire or other major 
incident without assistance. CFD1 has greater depth of resources and reaches depletion 
later than does BFD.  

Finding #2: During the work leading to this report, each fire district consistently demonstrated 
a focus toward serving those who live, work, and play in the area. Each agency is proud of 
its community and works hard to care for it.  

Finding #3: The districts make considerable effort to assure they provide acceptable levels of 
service to their communities.  

Finding #4: Although the need varies, important gaps were identified in each organization. 
They range from the need to seismically retrofit critical facilities (CFD1), to the lack of a 
consolidated strategic plan (BFD).  

Finding #5: Organizational culture is one of the most important factors impacting the success 
or failure of a cooperative effort. It is also, without question, the most difficult aspect to 
evaluate and it is challenging to predict the effect that differing internal cultures will have on 
the collaborative strategies. However, collaboration via the existing IGA makes the 
agencies less foreign to each other than they might otherwise be.  
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Finding #6: The two fire districts and their administrations have created a foundation for 
partnerships through the existing IGA and by conducting this study. Without a clear 
commitment from policymakers, momentum and progress on valuable initiatives may 
eventually falter. Policymakers should adopt a plan, similar to the one outlined in this 
report, to evaluate each of the recommendations contained herein, aligning the processes, 
services, and operations of the agencies wherever possible. 

Finding #7: Despite close collaboration on numerous operational and administrative issues 
as contained in the IGA, dialogue about concerns is lacking by BFD with CFD1, such as 
overtime rates of pay, use of volunteer paramedics, and motives behind equipment 
removal from some apparatus.  

Finding #8: All seven strategies evaluated in this report are feasible. One strategy moves 
away from collaboration (Strategy A – Complete Autonomy), is inefficient and not 
recommended. The remaining six strategies move across the spectrum of partnership 
options from maintaining or enhancing the current IGA at the low end of the scale, to 
operational unification in the middle, to full integration via merger, consolidation or 
annexation at the top of the partnership scale. 

Finding #9: Efficiencies can be gained by the two agencies if they were to integrate under 
any of the three integration strategies listed in this report. Examples of these efficiencies 
include: 

• BFD’s service area can readily access revenues derived from participating in the 
Clackamas Integrated ALS Consortium  

• Breathing apparatus testing for BFD can be performed internally, rather than 
contracting that service out as is done currently. 

• With reassignment of the BFD interim Division Chief, BFD provides floater capacity 
of one position per shift, offsetting the additional leave required for BFD line staff to 
align with CFD1's shift schedule. Combining BFD and CFD1 personnel maximizes 
floater utilization and fills vacancies, potentially reducing overtime exposure.  

• Depth of resource in administrative support functions allows for coverage during 
absences for BFD, where this function cannot easily be covered in a stand-alone 
scenario. 

• With integration, BFD residential structure fires receive significantly more resources 
(four engines, two water tenders and a ladder truck) than a current structure fire 
receives in BFD (three engines, one rescue and one water tender). 

• Simultaneous incident occurrence is not a current challenge in BFD, but as the 
district grows, simultaneous incidents can be expected to occur more frequently. An 
integrated BFD would have depth of response resources to manage simultaneous 
incidents or multiple alarm incidents without significant resource depletion. 

• BFD’s fire marshal certifications/qualifications enhance CFD1’s prevention expertise.  

• The citizens of BFD will have direct access to specialty response services (e.g., 
technical rescue, water rescue) as a core function of their fire department. 

• Integration will bring a full FTE to bear on emergency management responsibilities in 
BFD’s service area, where it is currently a small percentage of the BFD fire marshal 
job description. 
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• BFD’s training tower is in excellent condition and has ample training ground space 
around it. CFD1’s training tower is in need of replacement. BFD’s tower and grounds 
would not be adequate to replace CFD1's training tower because it is not centrally 
located, but would be a great addition to a new CFD1 training facility. 

Recommendations  

ESCI recommends the agencies legally integrate as a means to capture the full value offered 

by eliminating duplication of administration, support, and infrastructure; increasing depth and 

capacity for emergency response; maximizing the use of already “sunk” investments; gaining 

productivity by using existing capacity; and taking advantage of the additional improvements to 

process and product that can inevitably result from the combined effect of two agencies 

becoming one. Strategies E (Merger); F (Consolidation); or G (Annexation) accomplish legal 

integration. Consolidation nets no advantage over Merger or Annexation and adds a level of 

complexity in that both organizations cease to exist as they come together to form a new 

agency with the same cumulative tax revenue as the two agencies had separately. Thus, 

Strategy F (Consolidation) should not be pursued in favor of either Strategy E (Merger) or 

Strategy G (Annexation). 

Strategy E (Merger) has the advantage of blending the two boards of directors into a single 

board, retaining elected representation for both agencies. It requires a new blended permanent 

tax rate that nets the same revenue that would be collected had the two districts remained 

separate. This represents a slight increase for BFD (less than $9.00 per year for a $400,000 

home) and a slight reduction for CFD1 (less than $1.00 per year for a $400,000 home). 

Strategy G (Annexation) has the advantage of maintaining the existing permanent tax rate of 

CFD1 (ESCI would recommend they become the surviving entity). This generates a slight 

increase in total revenue, with no effect on CFD1 tax payers and a slight increase for BFD tax 

payers (less than $10.00 per year for a $400,000 home). This strategy also requires the BFD 

board of directors to initiate dissolution of their district, which necessitates being immediately 

absorbed into CFD1 by annexation. The result eliminates the board of directors of BFD, leaving 

no elected representatives from within the previous Boring Fire District boundaries on the CFD1 

board until such time as an election is held for any future board vacancies, at which time Boring 

residents would be eligible to run for a board position.  

Both Merger and Annexation are viable options, each with their advantages and disadvantages. 

ESCI recommends Strategy E – Merger because it affords the least financial impact on the 
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taxpayers and it retains elected representation on the blended board of directors from both 

agencies.  

ESCI does not believe it necessary to approach integration incrementally due to the close 

working relationship the agencies already enjoy via the existing IGA. If, however, the agencies 

decide to approach full integration incrementally, ESCI recommends starting with operational 

unification (contract for service), Strategy D. In this manner, the agencies can operate during a 

“trial period” to identify and address unforeseen wrinkles in the administration and operation of 

the fire agency. Further, the voters would have an opportunity to evaluate the services they 

receive and, armed with that experience, can proceed to the ballot box knowing what they can 

expect when full integration is presented to them to consider. 

Next Steps  

If the agencies decide to advance this recommendation, ESCI suggests the following next 

steps: 

1. Convene a meeting of the combined elected officials and establish a shared vision for 
the effort moving forward. 

2. Invite external stakeholders into the process to advise the policymakers from a 
community perspective. 

3. Establish the various working groups referenced in Figure 132 of this report and task 
them with the work as described in the "Establish Implementation Working Groups" 
section which follows it.  

4. Establish a regularly scheduled briefing process from the chairs of each working group 
to the Joint Implementation Committee (JIC) and from the JIC to the policymakers.  

5. Develop an implementation plan with goals and objectives identified. 

6. Establish a communication strategy to keep internal members informed or act as a 
clearing house for rumors. Establish a communication strategy to keep the communities 
and media informed when key milestones have been achieved or a change in direction 
has occurred. Communication should be positive, transparent, timely, and coordinated.  

7. Celebrate successes publicly and build momentum. 
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Evaluation of Current Conditions 

This section of the report provides an overview of the current conditions within the Boring Fire 

District (BFD) and Clackamas Fire District #1 (CFD1), Oregon. It includes a summary of each 

district’s organization; management structure; staffing and personnel; service delivery and 

performance; support programs, such as: fire prevention, emergency communications, logistics 

and fleet maintenance; Emergency Medical Services (EMS); technical rescue; emergency 

management; capital facilities and equipment; and finally, assessment of the current 

intergovernmental agreement between the two agencies.  

Organization Overview 

The feasibility study involves Boring Fire District (BFD) and Clackamas Fire District #1 (CFD1), 

collectively referred to as the study area or study agencies.  

Data provided by the participating fire agencies was combined with information collected in the 

course of ESCI’s field work and used to develop an overview of the two organizations. The 

purpose of the following organizational overview is two-fold. First, it verifies the accuracy of the 

baseline information and ESCI’s understanding of each agency’s composition—the foundation 

from which the feasibility analysis is developed. Second, the overview serves as a reference for 

the reader who may not be familiar with the details of each agency’s operations. 

Discussion: 

Boring – BFD is a governmental entity formed on May 23, 1947 under the laws of the State of 

Oregon for the purpose of providing fire protection services for the district area as well as what 

is now the City of Damascus and the Eagle Creek area. The district’s jurisdiction encompasses 

approximately 59.1 square miles and is home to an estimated 20,000 people. The service area 

is predominantly characterized as rural (less than 500 persons per square mile). BFD is 

governed by five elected directors. The board of directors establishes appropriate policies and 

directs the activities of the district by approving the budget and appointing a fire chief to 

administer the daily operations of the district. 

BFD responds to requests for assistance from the public from three fire stations, located in 

Boring (Station 140), Damascus (Station 149), and Eagle Creek (Station 148). The Boring 

station is staffed with career personnel, augmented by volunteer personnel. The remaining 

stations are staffed with volunteers. BFD also has an Intergovernmental Agreement (IGA) with 
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CFD1 to jointly staff Clackamas Station 7 (Pleasant Valley) on “A” shift with career personnel. 

Two remaining shifts are covered by CFD1. In addition to the career personnel, approximately 

104 operational volunteer firefighters constitute a key component of emergency response 

staffing, augmented by 26 support volunteers (described in greater detail in the Staffing & 

Personnel Management section of this report).  

In any organization there is a path along which information and direction flows. This chain of 

command is the recognized conduit of communication for organizational business and authority. 

As is the case with most fire districts, BFD uses a hierarchical sequence for ensuring that 

necessary information transmission is orderly and timely.  

The fire chief is the administrator of the district, reporting directly to the Board of Directors. A 

chief officer, a fire marshal, a Public Information Officer, and an administrative manager are 

supervised by the fire chief. The emergency services chief supervises five subordinates 

(although a maximum of only four are on duty at any one time). A span of control of less than six 

to one results from this organizational configuration, which is an appropriate level.  

A well-designed organizational structure should reflect the lines of responsibility and authority 

within the agency, provide for the equitable distribution of the workload, and clearly define the 

official path of internal communication. The lines of an organizational chart visually clarify 

accountability, coordination, and supervision. Detailed and up-to-date job descriptions should 

provide the particulars of each job within the organization, helping to ensure that each 

individual’s specific role is clear and focused on the overall organization mission. 

The following figure shows the current BFD organizational structure.   
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Figure 1: BFD Organizational Chart 
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Clackamas – Clackamas Fire District #1 (CFD1) is a governmental entity formed in 1976 under 

the laws of the State of Oregon. Currently, CFD1 provides fire protection services for the 

unincorporated areas of Oak Lodge, Clackamas, Sunnyside, Redland, Carver, Beavercreek, 

Highland, and Clarkes, as well as the Cities of Milwaukie, Oregon City, Happy Valley, Johnson 

City and portions of Damascus. The district’s jurisdiction encompasses approximately 166 

square miles and is home to an estimated 179,000 people. The service area is characterized 

demographically (U.S. Census Bureau definitions) as 21% Urban (greater than 1,000 population 

per square mile), 5% Suburban (between 500 and 1,000 population per square mile), and 74% 

Rural (less than 500 population per square mile). Note that these population densities differ 

from the Commission on Fire Accreditation International (CFAI) definitions, which have higher 

population thresholds. The district is an accredited fire agency through CFAI and has been 

since the year 2000. CFD1 is one of only three accredited fire agencies in the State of Oregon, 

and one of only 171 accredited fire agencies nationally. CFD1 is governed by five elected 

directors. The board of directors establishes appropriate policies and directs the activities of the 

district by approving the budget and appointing a fire chief to administer the daily operations of 

the district. 

CFD1 communities are served by seventeen strategically located fire stations. The service area 

is divided into two sections: the north battalion and the south battalion. North battalion consists 

of stations one through eight. South Battalion consists of stations nine through seventeen. 

Those stations house crews in the following configurations: 

Figure 2: CFD1 Staffing Distribution 

BC – Battalion 2 (North) BC – Battalion 3 (South) 

Station Unit(s) Crew  Station Unit(s) Crew  

1 Engine 1 4 9 Engine 9 3 

2 Engine 2 4 10 Engine 10 3 

3 Engine 3 3 11 Engine 11 3 

  Rescue 3 2 12 Engine 12 Vol 

4 Truck 4 4 13 Engine 13 Vol 

5 Engine 5 3 14 Engine 14 0 

6 Engine 6 3 15 Truck 15 4 

7 Squad 7 2* 16 Engine 16 3 

8 Engine 8 4 17 Squad 17 2 

*BFD staffs A shift; CFD1 staffs B & C shifts 

 
Floaters 5 

 

The stations are staffed with career personnel, with the exception of Stations 12 and 13, which 

are staffed by volunteer personnel. CFD1 staffs Station 7 (Pleasant Valley) on “B” and “C” shifts 
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with career personnel, while BFD staffs the station on “A” shift. In addition to the career 

personnel, approximately 104 operational volunteer firefighters augment emergency response 

staffing, supplemented by 26 support volunteers (described in greater detail in the Staffing & 

Personnel Management section of this report).  

As with BFD, CFD1 has established a chain of command which channels communication and 

information. Business units also follow this path, reflecting relationships and service flow. Also 

similar to BFD, CFD1 uses a hierarchy to ensure continuity of information and decision-making 

is orderly and timely.  

The fire chief is the administrator of the district, reporting directly to the Board of Directors. The 

size and complexity of CFD1 require specialization of administrative and technical expertise. 

The fire chief is supported by two deputy chiefs and an executive officer who supervise the 

Administrative Services, Community Services, and Emergency Services divisions.  Subordinate 

to them are Battalion Chiefs, Program Directors, Program Managers, and specialized business 

units with technicians in charge. The emergency services chief supervises six shift battalion 

chiefs (although only two are on duty at any one time) and administrative battalion chiefs 

managing programs such as training and specialty rescue. A span of control of less than six to 

one results from this organizational configuration, which is an appropriate level.  

Detailed and up-to-date job descriptions provide the particulars of each job within the 

organization, helping to ensure that each individual’s specific role is clear and focused on the 

overall organization mission.  

The following figure shows the current CFD1 organizational structure.   
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Figure 3: CFD1 Organizational Chart 
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Management Components 

Fire districts, as with most emergency service agencies, face challenges to organizational 

growth and management. In addition to the operational challenges of emergency response, the 

management of the business of a fire district presents unique issues involving the administration 

of financial resources, the setting of goals and objectives, internal and external communications, 

information management, and security. This section examines the efforts made by BFD and 

CFD1 in this area and preparation for the future health of the organizations. 

Strategic Planning 

The foundational documentation of any organization can be found in its strategic plan, which 

includes an agency’s mission, vision, and values, as well as organizational goals and objectives. 

This document guides the members of the organization toward the desired future state and 

ensures that all members are pulling in the same direction. Development of the organization’s 

underpinnings is important, as is communicating them effectively. Personnel at all levels of the 

agency need to understand why the organization exists, where it is headed, and how to identify 

its success. While a fire district’s mission may seem obvious, the creation of a common 

understanding is critical to its success. 

CFD1 has a contemporary strategic plan with all of the key elements a strategic plan should 

have, as listed above. The document is viewed as a living document, making it relevant and 

meaningful to the members of the organization. As circumstances change, so does the strategic 

plan.  

BFD does not have a current strategic plan, but does have a mission statement, vision, and 

values, as well as goals and objectives that are set each year as part of the budget process. 

The separate components make up the key elements of a strategic plan without being bound as 

a single document. Since the goals and objectives are reviewed and set as part of the annual 

budget process, they are active and annually modified. These core elements should be 

combined into a district strategic plan, guiding district personnel’s action and effort annually. 

The districts approach strategic planning differently, but both maintain a current set of 

foundational documents which guide each in its performance in the near term. The mission is 

prominently displayed at fire stations and on the websites of each district.  
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Adequacy of Policies, Procedures, Rules and Regulations 

Organizations that operate efficiently are typically governed by clear policies that lay the 

foundation for effective organizational culture. These policies set the boundaries for both 

expected and acceptable behavior, while not discouraging creativity and self-motivation. 

 

An effective set of district operating regulations should fall into two primary categories: 

1. Administrative Rules – This section contains the rules with which personnel in the 

organization are required to comply. Administrative Rules, by definition, require certain 

actions or behaviors in all situations. The Board of Directors should adopt or approve the 

Administrative Rules since the chief is also subject to them. However, the Board should 

then delegate authority to the chief for their enforcement and administration. The 

Administrative Rules should govern all district personnel: paid, volunteer, resident, and 

civilian. Where rules require different application or provisions for different classifications 

of members, these differences should be clearly indicated and explained in writing. 

Specifically the administrative rules should contain sections which address:  

• Public records access 
and retention 

• Contracting and 
purchasing authority 

• Safety and loss 
prevention 

• Respiratory protection 
program 

• Hazard communication 
program 

• Harassment and 
discrimination 

• Personnel appointment and 
promotion 

• Disciplinary and grievance 
procedures 

• Uniforms and personal 
appearance 

• Code of Conduct/Ethics 

 

2. Standard Operating Procedures (SOPs) – This section should contain “street-level” 

operational standards of practice for district personnel. SOPs are different from 

Administrative Rules in that variances are allowed in unique or unusual circumstances 

where strict application of the SOP would be less effective. The document should 

provide for a program of regular, systematic updating to assure it remains current, 

practical and relevant. SOPs should be developed, approved, and enforced under the 

direction of the fire chief. Both agencies have also developed Fire Response Protocols 

(FRPs), which guide emergency scene activities. 
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BFD has a full set of Administrative Rules & Regulations as well as Standard Operating 

Procedures which are currently under review and revision. Most were adopted in 2008, and they 

appear to be complete in their subject matter, even if slightly dated. The fire chief, who has only 

been in the position as interim or appointed fire chief for a year, has indicated he is anxious to 

address numerous organizational processes and procedures which need to be revised.  

CFD1 also has a full set of Standard Operating Procedures, which are intended to be reviewed 

annually. The most recent revisions occurred in 2011 and 2012. Safety policies and procedures 

are implied throughout the regulatory documents where moderate to high risk activities might be 

encountered, but are not specifically identified as a discrete set of safety practices.  

Both organizations regularly train personnel on the Standard Operating Procedures to include 

individual, company, and multi-company performance standards. This is an industry best 

practice and should be continued. Additionally, each district maintains a Code of Ethics; CFD1 

as part of the district’s policies and procedures, and BFD as a stand-alone document. 

Critical Issues 

In the course of administering a fire district, it is of utmost importance to continuously scan the 

internal and external environment for critical issues and challenges which may confront the 

organization now or in the near future. Without such an understanding, agency leadership is not 

prepared to meet future challenges. In addition, the enunciation of critical issues to employees 

and members increases their awareness of the organization’s priorities and assists them in 

becoming focused on solutions. Establishing a practice of regularly meeting with internal and 

external stakeholders to identify and define critical issues enables the organization to move 

forward more effectively. 

Both agencies have a clear understanding of critical issues facing their organizations. In order of 

importance, they are listed by agency from the perspective of the fire chiefs: 

Top Three Critical Issues 

Priority BFD CFD1 

1 
Adequate funding and long term 

financial projections 
Recovering economy – how do we 
manage in tough economic times 

2 
Enhancing service throughout the 

district 
PERS liability and large batches of 

retirement exposure 

3 
Feasibility study is a necessary 

distraction from other 
organizational development needs 

Ensure we are relevant in ten 
years 
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The fire chiefs have serious concerns about the continued difficult fiscal climate – each stated 

this is the primary concern. Second, the fire chiefs express concerns about the ability to provide 

services to their constituents, although with different approaches. BFD is concerned about 

physical challenges to the existing service capabilities to currently underserved areas, while 

CFD1 is concerned about uncontrollable expenses and the resulting “brain-drain” represented 

by potentially large losses of the most experienced employees due to retirements as a result of 

pension reform. Finally, BFD’s fire chief expresses concern about any delays in addressing 

pressing infrastructure changes which are required. CFD1’s fire chief is philosophical about the 

future of his agency and the fire service in general. While the words they use are different, the 

critical issues are similar for both organizations from the perspectives of the two fire chiefs. 

Internal and External Communications 

Quality communication is an achievable goal for any organization, but one that often appears 

elusive. However, it is extremely important. Both agencies expend a considerable amount of 

effort communicating internally, either directly or through subordinates. This is conducted 

through staff meetings, monthly newsletters, and meetings with membership at labor-

management meetings or volunteer association meetings. Both agencies are led by fire chiefs 

who believe in accessibility to their members, but also reinforce the chain of command. 

External communications with the district’s constituencies is of equal importance. For a fire 

district to succeed, it must be in touch with its customer base and attentive to their concerns and 

desires. Outreach is best accomplished by a combination of initiatives such as community 

newsletters, an effective web site, the use of community advisory committees and surveys 

requesting citizen comment.  

External communication is approached somewhat differently between the agencies. At CFD1, a 

monthly community newsletter is sent out, as well as monthly division and Board reports posted 

to the district website. Community surveys are sent out related to Emergency Medical Services 

provided to community members as a customer satisfaction measure. In addition, the fire chief 

reports that the district seeks opportunities to join outside community advisory committees as 

opposed to trying to get the community on a district advisory committee.  

At BFD, the fire chief intends to restart community newsletters this fiscal year and also posts 

meaningful information and reports on the district website for public consumption. The district 

provides monthly internal newsletters to volunteers, career staff, and family. BFD had 
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discontinued community surveys in the past, but the fire chief intends to restart these. Both 

agencies engage citizens in the budget review committee as required by law. 

Document Control and Security 

Records management is a critical function within any organization. A variety of uses are made 

of written records and, therefore, their integrity must be protected. State law requires public 

access to certain fire and EMS agency documents and data. Clearly written practices must be in 

place to provide for public records access through the district staff. 

Both districts have a defined process in place for public records access established; BFD 

through policy and CFD1 through policy and administered through the Fire Marshal's Office. 

Hard copy records are secured and protected via locked offices, locked files, and in CFD1’s 

case, a sign-in and sign-out process for personnel files (which do not leave the premises). The 

computer files are backed up by an off-site private contractor. The Information Technology (IT) 

division at CFD1 manages the computer system for both agencies.  

Security of Facilities, Equipment, & Offices 

The districts each have significant investments in facilities, apparatus, and equipment, along 

with financial assets. Protecting these assets is critical. Stations for both districts are reported to 

be consistently locked and secure from unauthorized entry. Public access to the buildings is 

limited to business areas, or when accompanied by an employee. Doors are secured with punch 

combination locks and combinations are changed periodically to prevent unauthorized entry. At 

CFD1, support buildings are additionally protected with alarm systems, and ID cards are 

required to gain access to the Logistics and Training facilities.  

Office, vehicle, and computer security are the same for both districts. Offices are protected by 

lock and key. The computer system is password protected and the password is required to be 

changed by the user every six months. Staff vehicles are secured with lock and key, and 

response apparatus are stored in secured facilities except when engaged in response activities. 

Controlled medications are locked on the apparatus.  

The capital inventory is maintained at CFD1 using the debt service schedule and apparatus 

replacement plan. The district also has a Prescribed Load List (PLL) of inventory assigned to 

each apparatus or each fire station. At BFD, the inventory does not match the CFD1 PLL, but 

the district is migrating toward matching. Both districts use asset tags for the “attractive assets” 

in the district, but no dollar figure has been identified for determining what should be tagged. 
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BFD conducts an annual inventory of all of its assets, while CFD1 conducts quarterly facility 

safety inspections, two formal audits – one completed by the Station Captain and one by a 

Battalion Chief – and one annual inventory for all attractive assets. An “attractive asset” is 

defined here as having a value below the capital threshold (typically $5,000), has a useful life of 

greater than one year, and is not considered a replenishable supply. 

Reporting, Records, and Management Information Systems 

For both districts, periodic reporting consists of monthly financial, management and operational 

reports delivered by staff to the boards. In addition, BFD produces an annual report which is 

distributed to all residents via the newsletter, which includes analysis of the response activity 

data for the year. Patient care reports and incident reports for both districts are all maintained on 

the RMS system operated by CFD1. Exposure records are maintained by Tualatin Valley Fire 

and Rescue (TVF&R) software. 

Hose testing, ladder testing, and breathing air sample testing are all performed by independent 

contractors for both districts, although different companies are used. BFD also uses outside 

agencies for their breathing apparatus testing and pump testing, whereas CFD1 conducts these 

tests using in-house expertise. Gas monitors are calibrated quarterly by in-house personnel at 

each district. Vehicle maintenance records are maintained separately by each district. 

Repair & Replacement Planning 

Facility and equipment repair and replacement can be an expensive endeavor for any 

organization. The initial outlay for these assets is substantial, therefore maintaining them to 

increase service life is the fiscally responsible thing to so.  

BFD has a Capital Improvement Plan which was created in 2010 and is in need of revision. 

Once revised, the district intends to update it annually, likely during the annual planning 

process. Currently, the plan calls for replacement of Station 149 and apparatus replacement 

(see Capital Assets & Capital Improvement Section later in this report for details). Funding has 

been partially secured for apparatus replacement and land has been purchased for Station 149 

replacement. 

CFD1 has a Facility Master Plan in draft form and an apparatus master plan which has been 

adopted and is funded. These plans are reviewed annually and updated as needed. Small tools 

and equipment, such as cardiac monitors, Self-Contained Breathing Apparatus, and staff 
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vehicles are also included in the replacement plan and are funded. The funding source for these 

plans is annual programmed contributions from the general fund. 

Staffing and Personnel Management 

Staffing 

An analysis of staffing is a review of personnel levels and distribution of those levels among 

primary, support, and administrative functions. Such an analysis also includes a review of staff 

allocations, scheduling, standards of cover, and career and volunteer firefighter/EMS 

distribution. 

The relative sizes of BFD and CFD1 result in two different types of staffing. While both districts 

are combination agencies, utilizing career and volunteer responders, their dependence upon 

resources over and above core professional responders is quite different. While both districts 

utilize civilian staff to carry out important support and administrative functions, the scale of 

support operations is different in each district. 

BFD employs the equivalent of twenty full time employees (FTEs) and shares a large pool of 

volunteer firefighters with CFD1. Of the twenty FTEs, three are civilian administrative support 

staff, and two chief officers and a Fire Marshal. As is typical in a fire district this size, other non-

emergency support and administrative functions must be handled by employees whose primary 

mission is responding to emergencies. This means that these employees’ attentions must be 

split between their emergency responder role and their support roles. This can be viewed as 

efficient since it results in a reduction in the number of support staff required by the district. But 

it also represents a kind of inefficiency. The civilian employees who fill most support positions 

are usually paid less than firefighters and paramedics. To the extent that it is possible, it is more 

efficient to utilize staff consistent with their job functions.  

The question of whether BFD is adequately staffed for its support functions at the present time 

is difficult to answer. Two key support staff left the district at the end of 2012. The employees 

currently filling those positions are still discovering and developing the systems and functions 

that they use and provide. In response to questions about personnel systems at BFD, current 

staff have stated that they sometimes do not have the answer even though they know that such 

management needs to be learned or created.  
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Until just recently BFD’s operational allocations follow a pattern that is typical for a smaller 

combination district. A core group of responders worked the twenty-four hours on, forty-eight 

hours off (24/48) schedule prevalent in Oregon. During night time hours BFD relied on 

volunteers to ensure an engine response to structure fires. Additional career personnel worked 

either a forty-hour or a forty-two hour work week and were on duty during the daytime hours that 

are commonly harder for volunteer responders to cover. However, the exposure to gaps in 

engine response in the early evening and early morning led to a staffing change on July 1, 

2013. Now, thirteen line employees are assigned to the 24/48 schedule. Of the fourteen career 

responders, five are paramedics (one chief officer is a paramedic). This recent change in 

assignments is intended to improve response times to evening and night time calls. The current 

staffing model also provides for 24 hour ALS coverage from Station 140. Stations 148 and 149 

may have ALS coverage if a qualified (as per the District’s physician advisor) paramedic is on 

duty. 

BFD has an adopted Standard of Cover document which sets its service level standards and 

effective response force numbers by risk type. While BFD’s current level of staffing is consistent 

with current funding levels provided by the district taxpayers, the daily on-duty career staffing is 

not high enough to support an NFPA-recommended number of responders for a residential 

house fire. Such adequate staffing is achieved through mutual aid assistance from surrounding 

fire departments and volunteer firefighters. This is common for fire districts the size of BFD. 

CFD1’s staffing level is roughly ten times the size of BFD’s and is significantly more complex in 

its administration. The result is more specialized assignments for every support and 

administrative function. While managers and supervisors felt their divisions were working at full 

capacity, none identified an immediate need for more personnel to meet the expectations of the 

organization. Our review did not find any discrepancies with this opinion.  Most support 

functions, such as Fire Prevention, Training, Emergency Management, Public Information 

Officer, and Public Education Officer, are sworn positions. Some support and administrative 

personnel are chief officers and some are civilians.  

Support staff work a forty hour week, Monday through Friday with some staff responding after 

hours on-call. All career emergency responders work the twenty-four hours on, forty-eight hours 

off schedule with regular shifts off from that schedule in order to bring their average weekly work 

schedule to less than 53 hours per week. (The traditional one-on, two-off firefighting schedule 

averages 56 hours per week). CFD1 has a well-developed and comprehensive Standard of 
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Cover (SOC) document. With approximately fifty firefighters and firefighter-paramedics assigned 

to each twenty-four hour shift, CFD1 is much less dependent on volunteers or mutual aid to 

meet NFPA-minimums for a variety of incident responses. For calls on the edges of the district, 

CFD1 relies on closest force with its neighbors to meet its response standards. This is a 

common practice in Clackamas County. 

Approximately 80% of CFD1’s career emergency response personnel are paramedics. All of its 

career-staffed engines, trucks, rescues and squads provide ALS service around the clock. 

Engines are minimum staffed with three, with some staffed at four personnel. Rescues are 

staffed at two, Trucks are staffed at four, and Squads are staffed at two. 

A review of volunteer responder deployment requires considering the two districts at the same 

time. BFD and CFD1 jointly manage and deploy one volunteer response program to serve both 

districts, which has been the case since July 2011. Volunteers are divided into four categories: 

two support categories and two “combat” categories. Combat volunteers work shifts in stations 

in more rural parts of the districts. They are then available to response within dedicated fire 

management zones or as additional staffing at more complex or labor intensive incidents in both 

districts. This joint program has already responded to the changes mandated by IRS 

enforcement of compensation regulations as they relate to volunteer firefighters.  

Discussion: 

The two advantages of a larger organization that are most important for this discussion are: 

“bench strength” and specialization. By bench strength we mean the depth of back-up for both 

individuals and for crews. By specialization we mean the ability to allow those with special skills 

or training to really focus on what they do best.  

One of the challenges being faced by BFD—the loss of key support and administration staff 

within a year’s time—would not create a similar disruption in a larger organization with a deeper 

resource pool to draw from. In the past year, BFD contracted with CFD1 for a half-time chief 

officer while awaiting board decision on a timeline to appoint the permanent fire chief. The same 

issue of bench strength applied to the loss of two support staff. At CFD1 co-workers would be 

able fill in for an absent employee and assist in the training of a new employee. While BFD’s 

new administrative support team has been building itself from the ground up, they received 

assistance from several local agencies, including Estacada Fire District. Fire and EMS 

organizational requirements have become too complex for districts to allow themselves to be so 
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dependent on human, rather than organizational, continuity. BFD recognizes this and is in the 

process of developing continuity of process and function. 

A similar challenge occurs in responding to emergency incidents. Primarily single resource fire 

districts are at a disadvantage whenever multiple incidents occur at the same time, and multiple 

incidents occur more often as a community becomes more densely populated. Currently, the 

low occurrence of multiple incidents, the jointly-staffed Station 7, and the evening availability of 

one or more volunteer units is mitigating that concern. Additionally, the availability of mutual aid 

from surrounding departments positively impacts the response to concurrent incidents.  

In larger organizations, it is possible to allow for more specialization. BFD relies on one person 

to supervise and manage the administrative function. This can mean the same person will 

oversee both the Finance and Human Resources functions. This may be common is smaller 

organizations, but the skill sets, training, and personalities of specialists in each of these areas 

are typically quite different. When an organization becomes large enough to split this function, 

the organization will benefit from better efficiency and effectiveness in both functions.  

Specialization also takes the form of “specialty” teams, such as water rescue or rope rescue. 

Districts the size of BFD rarely support such teams because of the cost, low demand frequency, 

and the difficulty of finding the time to do extra training. Instead, such districts rely upon regional 

assets when the need arises. In larger agencies (such as CFD1) with more redundancy; that is, 

more units available to respond, the conflict between dedicated training time and response 

coverage becomes less of a factor.  

BFD has already recognized the opportunities that arise from specialization and bench strength. 

Its most recent decision to contract for fleet maintenance was based upon the fact that having 

full-time, certified mechanics performing apparatus maintenance is better than assigning it to a 

part-time mechanic who is really an emergency responder dividing his attention and time 

between two functions. Bench strength is served by the fact that CFD1’s shop is staffed by 

multiple mechanics from TVF&R which, in turn, contracts out for some services. In the event of 

vacation, retirement, or any other disruption to one employee’s service, other workers will be 

available to take over.  
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Personnel Management 

By the term personnel management, we mean those systems by which the human resource 

functions is implemented and managed throughout an organization. A review of personnel 

management will consider polices and handbooks, job descriptions, reports, and record-

keeping, compensation systems, disciplinary processes, counseling services, new hire 

recruitment and processing, testing, and promotion processes, and member retention efforts 

and programs (this last being most applicable to volunteer programs). 

BFD and CFD1 share enough similarities that this review will consider the various components 

side-by-side. Both districts, for example, have appropriate human resources policies and a 

handbook for new employees. Both handbooks are kept electronically. Being a larger, more 

complex organization, CFD1 has developed some policies that are necessary for a district with 

multiple work sites and a longer chain of command. BFD has not needed to adopt such policies. 

CFD1 follows the practice of distributing and training on its policies to new employees.  

Both districts have accurate and up-to-date job descriptions (although in the case of BFD and its 

recent personnel changes, there is currently a discussion about the reassignment of some 

duties and responsibilities). Both districts function under the same civil service system and have 

partially unionized work forces. These two factors tend to reinforce the value of maintaining and 

valuing good job description practices. 

Both districts have policies regarding personnel reports and recordkeeping. BFD’s records are 

in the process of being reorganized due to recent personnel changes, but establishing new 

order within this part of the human resources function is a high priority. CFD1’s record keeping 

meets industry best practices. Both districts require annual evaluations for all regular employees 

and daily, monthly, and quarterly reviews based on assignment. 

Both districts compensate their non-union, civilian employees according to market review. Union 

employees are compensated through the collective bargaining process, which in Oregon, is 

weighted toward a market review consisting of those departments that are similar in size and 

organization. For that reason, BFD’s comparator districts are not the same as CFD1’s 

comparator districts, even though the two districts are right next to one another. Non-union chief 

officers are compensated in such a way as to keep fire administrator positions competitive with 

(and therefore financially attractive) to compensation received by the more highly compensated 
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members of the bargaining unit. The Fire Chief’s compensation package is driven by a 

combination of both the market and salaries within the chain of command. 

BFD and CFD1 line firefighting employees and some staff positions are represented by IAFF 

Local 1159. While the two groups are within one local, they are in separate units since they 

have different employers, different work rules, and different compensation rates due to size and 

comparator differences. The collective bargaining agreements are unremarkable as fire district 

collective bargaining agreements go, with the exception that the CFD1 employee agreement 

provides for a unique overtime provision. The CFD1 labor agreement calls for the paying of time 

and one-quarter for extra shifts worked by union personnel assigned to the 24/48 hour 

schedule. Through a system of "Kelly Days" (or time off in lieu of FLSA pay), CFD1 firefighters 

work schedules are less than the 53-hours per week maximum allowed by the Fair Labor 

Standards Act. Through a system of annual salary calculations and an agreement that any extra 

work done by union members is voluntary in nature, the district and the union have arrived at an 

attorney-approved system for keeping overtime pay at the time and one quarter level. The 

employer’s law firm (Miller Nash) and the union law firm (Tedesco Law Group) reviewed and 

approved the overtime pay provisions. 

Both districts have well-defined disciplinary processes. Just cause is the standard enshrined in 

both districts’ labor agreements and applies to all bargaining unit members. For the unions, the 

process culminates in the potential for binding arbitration in front of a neutral third party. For 

non-union employees, who are employed at-will, there are discipline processes in place as well 

(although they do not allow for arbitration as a last step). For those employees in each 

organization who are civil service employees, there is a civil service process available for 

appealing disciplinary decisions. 

All employees in both districts have access to counseling services through the same employee 

assistance plan (EAP) provided as a part of CFD1’s wellness program. BFD contracts with 

CFD1 for wellness services, and the EAP is a part of that program. Both districts also have 

access to the Critical Incident Stress Debriefing program. 

For both districts application, recruitment, and promotional processes are strongly influenced by 

the fact that both organizations are governed by civil service rules. BFD and CFD1 are required 

to advertise for recruitments, to test objectively, and to adhere to certain standards in the hiring 

and promotion of those employees whose positions fall under the civil service system. In the 
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case of those civilian support and administrative positions that do not fall under civil service, 

parallel recruiting, testing, and promotional processes are followed. 

Career positions in the fire service are highly sought after, and therefore retention of paid staff is 

rarely an issue unless a district’s overall working conditions fall far outside the norm. Most 

retention discussions in the fire service focus on volunteer responders. A variety of social 

factors have undermined the traditional notion of volunteer firefighters as individuals based in 

the community with another profession and little or no interest in a paid job in the fire service. 

Today, most prospective “recruits” are people with an ambition to become career firefighters in 

the future. As such, the most effective retention incentives now are extra civil service points 

when experienced volunteers apply to take the civil service entrance test for a career position, 

quality training (to help the recruit become more competitive), and tuition reimbursement (for 

college classes the recruit may be taking). BFD and CFD1’s joint volunteer program employs all 

three of these incentives.  

Another “innovation” in the volunteer firefighting community has been the realization that there 

are ways to support emergency responders that do not require an individual to be a first 

responder him (or her) self. Volunteers who lack the fitness, the time, or the inclination to be 

firefighters can still fill numerous support functions at emergency scenes. They may drive water 

tenders, set and manage rehab, provide communications, or serve as chaplains, to name a few 

“non-combat” functions identified in the BFD-CFD1 program. Currently, there are 26 support 

volunteers in this program. 

Discussion: 

BFD and CFD1 have already implemented cooperative initiatives within some of the functions 

and programs reviewed in this section. The two districts currently share the staffing of one fire 

station. They share service to the City of Damascus which sits partly in Boring and partly in 

Clackamas, and there are even twenty-four property owners whose property is partly in one 

district and partly in the other. To their credit, CFD1 and BFD practice mutual aid and closest 

force response.  

But there are areas where increased cooperation could bring efficiencies to both districts. For 

example, the districts have successfully tested together for both apparatus operator promotional 

lists and for a Firefighter hiring list. While some efficiency was gained in the process, because 

the two districts do not share the same job descriptions and requirements for the apparatus 
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operator position, there will be two sets of standards, and really two tests. If the districts unified 

the standard, the test could be administered more efficiently. In addition, BFD could then make 

use of the career development tools adopted by CFD1. These tools identify the characteristics, 

skills, and abilities that are desirable for someone within CFD1 who wants to promote and points 

the potential candidate in the direction to develop them. They were developed to be CFD1 

specific so such a program would need to be reviewed by BFD for applicability to their 

standards and expectations. 

The initiative that resulted in the implementation of a shared volunteer program wound up 

identifying support functions that would work better if the two districts shared them. This led, for 

example, to a shared IT support function. That function (which is not a part of this section of the 

report), is less efficient than it could be because BFD and CFD1 have not entirely integrated 

their email protocols. This decision was made because to fully integrate the two systems for two 

separate organizations would have resulted in each agency’s personnel receiving unnecessary 

communications. Increased integration of the two organizations would reduce or eliminate this 

inefficiency.  

BFD needs to reorganize its human resources recordkeeping. If it were to adopt CFD1’s system 

as the basis for its organization, a future change in personnel in BFD could be supported 

through the assistance of personnel in CFD1 (who would understand the system). If the two 

districts were to identify a better model, it would still be more efficient for both of them to 

collaborate in the adoption of such. 

The largest discrepancy, other than size, between the two districts is their compensation and, 

possibly, their hours of work. BFD emergency responders are paid less than their CFD1 

counterparts whether measured in base hourly rate, or monthly or annual base salaries. 

Responders on the 24/48 schedule in BFD work more hours per week than CFD1 responders 

on the same schedule.  

Currently, CFD1’s firefighters receive higher salaries and work fewer hours per week than 

BFD’s firefighters. Given Oregon’s labor laws (with binding arbitration) for public safety workers, 

comparative wages and benefits between the two districts will come closer together. Even 

though CFD1 does not use BFD as a comparator, the historic trend has been for smaller, 

neighboring fire departments to close the difference between their labor contracts and those of 

their larger neighbors. A review of the labor agreements of both districts over the last three 
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contract cycles reflects this trend and BFD should be planning for this. Over the last 30 years 

the difference between the highest and lowest paid firefighters in the core metro area has 

dropped from 20+% to closer to 5%. Firefighter unions have won four arbitrations arguing that 

departments like Astoria and Ashland should be able to compare wages/benefits with cities like 

Oregon City, Milwaukie, Tualatin, and Sherwood. In the one arbitration that an employer won on 

this issue, the turning point was rural vs. urban area economics. Boring should not rely on this 

argument, located on the fringe of the Portland metro area.    

Both districts are in PERS, have PERS rates that are close to the same, and have similar 

percentages of employees in the three classes of future retirees—PERS Tiers 1 and 2, OPSRP 

General Service, and OPSRP Police/Fire. To the extent that BFD pays slightly less in PERS 

contributions, CFD1, as a larger agency, will be less negatively affected by a single, expensive 

event (disability or line-of-duty death). Retirement benefits are not a significant factor in making 

decisions about increased cooperative operations. 

When comparing salaries and benefits between the two districts, the following items are the 

most significant. At CFD1 the employees pay their own contributions to PERS. At BFD they do 

not. The latter is the more common in the State of Oregon. An “apples to apples” comparison 

requires that CFD1 salaries be adjusted downward by 6% (to reflect the contribution to the 

pension fund). In all three promotional ranks (Apparatus Operator, Lieutenant, and Captain) 

CFD1’s bargaining unit members earn between $5,000 and $6,000 more per year. 

Per employee labor costs for BFD will continue to be lower for BFD than for CFD1 for some time 

to come. However, when comparing for salaries and benefits, adjusting CFD1’s salaries for the 

employees’ PERS contributions and lower health insurance costs, the two factors that most 

effect CFD1’s higher costs are the decision to pay all company officers the paramedic premium 

and the reduced work week.    

If the two districts were to decide to combine their bargaining units into one contractual 

relationship, the per-employee cost of labor would rise for BFD. The offset to the reduced work 

week would presumably come from the redeployment of the FTE currently assigned to 

administration on an interim basis. One FTE reassigned to the 24/48 hour schedule would 

provide enough coverage for the absences of other personnel due to the shorter work week. An 

employee assigned to the 24/48 schedule on the traditional 56-hour work schedule (BFD) has 

121 or 122 shifts assigned per year. In round numbers, the reduced work schedule defined by 
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CFD1’s labor contract reduces those numbers by 9 shifts per year (to 112 or 113 shifts assigned 

per year). 

BFD currently has thirteen FTEs assigned to the 24/48 schedule. The annual hours reduction of 

9 shifts per person (including the reassigned administrative position) results in a total of 126 

shifts per year needing to be filled in relief. The combination of the FTE reassigned from days to 

shift and the two existing relief firefighters already assigned at BFD Station 140 leads ESCI to 

conclude that the decrease in regular work hours can be covered by the combination of the 

existing BFD relief firefighters and the addition of the reassigned FTE. This includes other time 

off, such as vacation and sick leave. The transferred FTE will not create additional coverage 

issues.  

While the current BFD Fire Marshal FTE could be transitioned to a Deputy Fire Marshal (DFM) 

FTE within CFD1’s system, for example, there would be no net cost-savings because CFD1’s 

DFMs also receive the paramedic premium as a part of their base salaries. The eventual 

reassignment or transition out of any administrative FTE beyond the interim position described 

above would provide some support for the shifting of financial resources to cover the differential 

between CFD1’s company officers pay and BFD’s company officers pay.  

Among support and administrative staff at CFD1 there is a feeling that interdepartmental 

cooperation will continue to grow—up to and including full integration. Among BFD’s emergency 

responders a similar expectation exists, however, due to the recent near total turnover in BFD’s 

administrative group, non-responding staff hold fewer expectations and assumptions. A decision 

by policy-makers regarding the accuracy of these expectations will reduce staff anxiety in this 

area. 
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Recommendations: 

• Should integration between the two districts be pursued, a detailed implementation plan must be 

developed, analyzing and addressing: 

▪ Integration of suppression positions 

▪ Integration of administrative positions 

▪ Integration of support positions 

• Should integration between the two districts be pursued, it will require a longer period of time than 
is reasonable to expect BFD to operate with an interim Division Chief.  CFD1 should provide 
administrative/operational assistance to BFD during the period leading up to integration. 
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Fiscal Analysis 

With an ever-growing demand for services and progressively tighter constraints placed on 

revenue streams, budgeting for public entities has become increasingly challenging in the last 

25 years, and fire service is no exception. While local communities are growing, the fire service 

agencies serving those communities struggle to maintain service levels under the burden of tax 

limitation measures, unstable property values, and increasing operating costs.  

Property Tax 

Taxable property (land and buildings) is assessed locally by County Assessors while the 

Department of Revenue (DOR) assesses large Industrial Property, Machinery & Equipment, and 

Public Utility properties. The Assessed Value (AV), as well as Real Market Value (RMV) 

calculated by the County Assessor or DOR is adjusted annually, and for each property. Taxation 

is primarily based on the AV with consideration to the Measure 5 limitations. All property tax is 

collected by the County Treasurer and then distributed to the various taxing districts within each 

county (cities, county agencies, schools, fire districts, public utilities, and other districts). 

Because property taxes make up the majority of funding for fire service entities, and because 

the Oregon state property taxation structure has changed significantly in the last 25 years, the 

following discussion offers a brief history of the property tax system in Oregon.    

Pre-Measure 5 

Until 1991-92, Oregon had a pure levy-based property tax system. Generally speaking, the full 

market value of property was taxable; there was no separate definition of assessed value. Most 

tax levies were constitutionally limited to annual growth of 6% per year. Any levies above the 

6% required voter approval.1 

Measure 5 

Measure 5, implemented in 1991-92, introduced limits of $5 per $1,000 real market value for 

school taxes and $10 per $1,000 real market value for general government taxes (applicable 

                                                
 

1 Retrieved from Oregon State Department of Revenue (http://www.oregon.gov/dor/STATS/docs/303-
405-1.pdf), retrieved August 16, 2013.. 
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only to operating taxes – not bonds).2 If either the school or general government taxes 

exceeded its limit, then each corresponding taxing district had its tax rate reduced 

proportionately until the tax limit was reached.  Local Option Levies (LOLs) are the first to be 

reduced, and then each district’s Permanent Rate levies are reduced proportionally. This 

reduction in taxes to the limits is called “compression.”  Measure 5 created a hybrid of “levy 

based” and “rate based” systems. As long as the taxes remained below the limits, it resembled 

a levy-based system. When calculated taxes exceeded the limits, capping the taxes at the 

limits, it more closely resembled a rate-based system because the taxes imposed depended on 

real market values. 

Measure 50 

Measure 50 was implemented in 1997 to reduce property taxes and control future growth. It 

accomplished these goals by cutting the 1997-98 district tax levies, and by making three 

changes: (1) switching to permanent rates; (2) reducing the assessed value of existing property 

to 90 percent of its 1995-96 real market value (for new property, the assessed value was 

calculated as a percentage of its market value); and (3) limiting annual growth of assessed 

value to 3 percent.  

Measure 50 also redefined real market value as the value for which the property would sell for in 

the market on the assessment date (January 1).  

Assessed value (AV) is defined as the lower of its real market value (RMV) or its maximum 

assessed value (MAV). Each year, the county assessor determines the property’s real market 

value and calculates its maximum assessed value. Properties are then taxed on the lesser of 

those two amounts. 

Since Measure 50 was implemented in 1997, there was an assumption that RMV would always 

grow at least 3% per year, securing a 3% AV increase. However, with the recent housing crisis, 

RMV of homes dropped to the point that the RMV actually dipped below the MAV, thereby 

forcing tax revenue down.  

                                                
 

2 The limit for school taxes was $15 per $1,000 assessed value in 1991-92. It was reduced by $2.50 each 
year until it reached a rate of $5 per $1,000 assessed value in 1995-96. 
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Economic Indicators 

Economic indicators specific to Oregon, Clackamas County, and the local area will provide the 

historical basis for projecting future costs that impact the operation of each organization. 

Information in this section is provided to substantiate the forecast and projected increases in 

assessed value (AV), revenue, and expenditures. This will be accomplished by reviewing a five 

year history of retail home sales, and a ten year history of unemployment statistics, and the 

Consumer Price Index-Urban (CPI-U). 

Property Type Diversity 

The State of Oregon, Department of Revenue, and County Assessors group property into 

property types and property classes for taxing and assessment purposes. 

Property Types include Real Property and Manufactured Structures. These are further broken 

down by sub-types, referred to as Property Classes, which include Residential; Commercial; 

Industrial; Tract; Farm; Forest; Apartment; and Rural Residential. Two additional property types 

are also their own property class: Personal Property (small business equipment) and Public 

Utilities. 

State Assessed Property 

The DOR (Department of Revenue) assesses Industrial, Utility, and Personal Property each 

year. During normal economic conditions these property classes have historically maintained 

stable values but can be volatile in turbulent economic times because they are subject to 

depreciation and re-investment (or lack thereof). During the recent economic downturn, re-

investment slowed in many areas resulting in stagnation or losses in total value in these 

property classes.  

Forecasting the future values of these property classes is difficult due to the fact that the DOR 

does not publish the details related to the values or calculations. However, these property 

classes usually do not account for large portions of most taxing districts total RMV or AV. If they 

do make up a significant portion then maintaining a sense of the health of businesses and 

industry within the taxing district’s service area is key to forecasting significant changes. 
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County Assessed Property 

The County Assessor adjusts the values for Residential, Rural Residential, Commercial, Farm, 

Forest, and Apartments each year based on the sales of like properties from the prior year. 

Because of the direct relation between the sales and value adjustments, forecasting the future 

values of these property classes can be achieved by monitoring sales and market data related 

to each taxing district. County Assessors also apply exemptions, reductions, or other statutory 

reductions for qualifying properties. 

Factors that can reduce AV growth below 3 percent 

Prior to the downturn in the housing market in 2008 many taxing districts believed that Measure 

50 guaranteed at least 3 percent annual AV growth, but this is not true. While Measure 50 does 

state that a property’s AV is limited to 3 percent growth, several factors can potentially reduce a 

taxing districts AV growth below 3 percent, they are: 

1. Depreciable (State assessed) properties / lack of re-investment  

2. Annexations or Appeals 

3. Convergence – the direct loss of AV due to the loss of RMV 

 

Depreciable properties (Industrial, Utility, and Personal Property) are affected by losses from 

depreciation and reduced re-investment. These losses can be difficult to forecast but are not 

typically significant unless the taxing district has a high percentage of these Property Classes. 

Annexations or loss of a taxing district’s service area directly reduces the district’s AV and 

RMV. Appeals (by individuals, businesses or corporations) can reduce individual property 

values, or can involve many properties owned by one entity. 

Convergence loss is the loss of a property’s AV due to reductions to its RMV. Measure 50 

states that a property’s AV cannot be greater than its RMV. In cases when a property’s RMV is 

adjusted down below the previous year’s AV value, the AV is adjusted (lowered) to match the 

RMV. Of particular interest, and unlike Compression losses, County Assessors are not tracking 

convergence losses because they are not required to by State Law, ORS’s, or the DOR. 

However, convergence losses can be inferred by analyzing year-over-year growth/loss by 

property type and property class. Furthermore, Assessed Value growth below 3 percent in any 
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of the County assessed property types/classes (not due to annexations or appeals) would be 

caused by convergence losses. 

BFD Value History 

Figure 4 below lists BFD’s property values by property type for the tax years 2010-11 to 2013-

14. Real Property has been the majority of BFD’s total RMV by property type at approximately 

97 percent. Similarly, Real Property is approximately the same percentage of total AV. Public 

Utility has been between 2 and 3 percent of RMV and AV, while both Personal Property and 

Manufactured Structures are less than one percent of either total (each). 

Figure 4: BFD RMV and AV by Property Type - 2010-11 to 2013-14 

RMV % Total RMV % Total RMV % Total RMV % Total

Real Property 2,446,093,558  97.1% 2,215,763,916  96.6% 2,104,331,298  96.4% 2,141,530,225  96.4%

Public Utility 43,775,802      1.7% 50,074,272      2.2% 51,870,044      2.4% 53,791,671      2.4%

Personal Property 14,597,387      0.6% 12,911,090      0.6% 12,711,227      0.6% 13,060,137      0.6%

Manufactured Str. 15,042,860      0.6% 14,328,840      0.6% 14,262,860      0.7% 14,248,580      0.6%

Total RMV 2,519,509,607  100.0% 2,293,078,118  100.0% 2,183,175,429  100.0% 2,222,630,613  100.0%

AV % Total AV % Total AV % Total AV % Total

Real Property 1,469,027,041  95.4% 1,512,503,336  95.3% 1,547,809,708  95.4% 1,599,318,007  95.4%

Public Utility 43,574,550      2.8% 49,043,990      3.1% 49,177,700      3.0% 51,031,990      3.0%

Personal Property 14,488,277      0.9% 12,871,977      0.8% 12,662,089      0.8% 13,009,837      0.8%

Manufactured Str. 13,429,164      0.9% 12,864,957      0.8% 12,891,452      0.8% 12,952,999      0.8%

Total AV 1,540,519,032  100.0% 1,587,284,260  100.0% 1,622,540,949  100.0% 1,676,312,833  100.0%

2013-14

BFD
2010-11 2011-12 2012-13 2013-14

BFD
2010-11 2011-12 2012-13

 

Figure 5 shows the year-over-year change by property type. 2013-14 was the first tax year that 

the recovery in the housing market had an effect on property values. This is because the market 

began to recover during the 2012 calendar year and there is a 2-year lag in the adjustment of 

property values. Likewise the favorable market conditions of 2013 will be adjusted in the 2014-

15 tax year. The 2013-14 AV growth of 3.3 percent overall is a strong signal that BFD should 

see similar growth, if not better, in the 2014-15 tax year. 
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Figure 5: BFD RMV and AV Year-Over-Year Change by Property Type 

RMV Change Growth RMV Change Growth RMV Change Growth

Real Property (230,329,642)    -9.4% (111,432,618)    -5.0% 37,198,927      1.8%

Public Utility 6,298,470        14.4% 1,795,772        3.6% 1,921,627        3.7%

Personal Property (1,686,297)       -11.6% (199,863)          -1.5% 348,910           2.7%

Manufactured Str. (714,020)          -4.7% (65,980)            -0.5% (14,280)            -0.1%

Total RMV (226,431,489)    -9.0% (109,902,689)    -4.8% 39,455,184      1.8%

AV Change Growth AV Change Growth AV Change Growth

Real Property 43,476,295      3.0% 35,306,372      2.3% 51,508,299      3.3%

Public Utility 5,469,440        12.6% 133,710           0.3% 1,854,290        3.8%

Personal Property (1,616,300)       -11.2% (209,888)          -1.6% 347,748           2.7%

Manufactured Str. (564,207)          -4.2% 26,495             0.2% 61,547             0.5%

Total AV 46,765,228      3.0% 35,256,689      2.2% 53,771,884      3.3%

2013-14

BFD
2010-11 2011-12 2012-13 2013-14

BFD
2010-11 2011-12 2012-13

 

Figure 6 below lists BFD’s RMV and AV by property class. The majority of BFD’s total RMV, 

approximately 90 percent, is made up of Residential, Rural Residential, Farm, and Forest 

property. Commercial, Industrial, Utility, Personal Property, and Apartments make up less than 

8 to 10 percent of the total RMV, and between 8 and 9 percent of the total AV. BFD is well-

positioned for AV growth over the coming years with nearly 75 percent of their total AV made up 

of Residential and Rural Residential property. These County assessed properties should see 

growth rates similar to the overall Portland region due to anticipated shortages in housing 

inventory and increasing demand. 

Figure 6: BFD RMV and AV by Property Class - 2010-11 to 2013-14 

RMV % Total RMV % Total RMV % Total RMV % Total

Residential 1,205,438,257  47.8% 1,087,245,781  47.4% 1,025,748,608  47.0% 1,054,059,749  47.4%

Rural Residential 514,979,756     20.4% 457,387,362     19.9% 431,423,275     19.8% 433,539,558     19.5%

Farm 317,932,249     12.6% 294,870,468     12.9% 283,775,680     13.0% 283,937,768     12.8%

Forest 276,765,327     11.0% 251,464,199     11.0% 239,177,645     11.0% 238,611,023     10.7%

Commercial 79,842,308      3.2% 75,871,003      3.3% 75,143,921      3.4% 76,376,772      3.4%

Industrial 54,087,613      2.1% 51,154,626      2.2% 50,744,122      2.3% 55,552,849      2.5%

Utility 43,775,802      1.7% 50,074,272      2.2% 51,870,044      2.4% 53,791,671      2.4%

Personal Property 14,597,387      0.6% 12,911,090      0.6% 12,711,227      0.6% 13,060,137      0.6%

Apartment 12,090,908      0.5% 12,099,317      0.5% 12,580,907      0.6% 13,701,086      0.6%

Total RMV 2,519,509,607  100.0% 2,293,078,118  100.0% 2,183,175,429  100.0% 2,222,630,613  100.0%

AV % Total AV % Total AV % Total AV % Total

Residential 861,151,976     55.9% 890,355,933     56.1% 912,870,820     56.3% 944,557,328     56.3%

Rural Residential 295,300,791     19.2% 298,041,295     18.8% 303,646,809     18.7% 313,106,534     18.7%

Farm 124,236,533     8.1% 130,228,699     8.2% 133,839,125     8.2% 138,475,093     8.3%

Forest 123,676,902     8.0% 126,961,594     8.0% 128,856,246     7.9% 131,693,009     7.9%

Commercial 40,437,234      2.6% 41,714,067      2.6% 42,707,935      2.6% 43,902,759      2.6%

Industrial 30,583,344      2.0% 30,785,379      1.9% 31,280,409      1.9% 32,811,092      2.0%

Utility 43,574,550      2.8% 49,043,990      3.1% 49,177,700      3.0% 51,031,990      3.0%

Personal Property 14,488,277      0.9% 12,871,977      0.8% 12,662,089      0.8% 13,009,837      0.8%

Apartment 7,069,425        0.5% 7,281,326        0.5% 7,499,816        0.5% 7,725,191        0.5%

Total AV 1,540,519,032  100.0% 1,587,284,260  100.0% 1,622,540,949  100.0% 1,676,312,833  100.0%

2013-14

BFD
2010-11 2011-12 2012-13 2013-14

BFD
2010-11 2011-12 2012-13
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Figure 7 lists the year-over-year changes by property class for BFD. Residential property lost 9.8 

percent of its RMV from 2010-11 to 2011-12 but convergence was not a significant impact 

based on the Residential AV growth of 3.4 percent. However the 2011-12 to 2012-13 losses of 

another 5.7 percent to the Residential properties resulted in the AV growth of 2.5 percent due to 

convergence losses. The same observations can be inferred regarding Rural Residential 

properties whereas the AV growth in 2011-12 and 2012-13 below 3 percent would be attributed 

to the losses in property’s RMV (convergence losses). 

Overall the AV growth in the 2013-14 tax year of 3.3 percent signals that the recovery is 

underway, and with solid growth in Home Prices in the Portland region in 2013 the 2014-15 tax 

year should see equal or stronger AV growth for BFD. 

Figure 7: BFD RMV and AV Year-Over-Year Change by Property Class 

RMV Change Growth RMV Change Growth RMV Change Growth

Residential (118,192,476)     -9.8% (61,497,173)        -5.7% 28,311,141         2.8%

Rural Residential (57,592,394)        -11.2% (25,964,087)        -5.7% 2,116,283           0.5%

Farm (23,061,781)        -7.3% (11,094,788)        -3.8% 162,088               0.1%

Forest (25,301,128)        -9.1% (12,286,554)        -4.9% (566,622)             -0.2%

Commercial (3,971,305)          -5.0% (727,082)             -1.0% 1,232,851           1.6%

Industrial (2,932,987)          -5.4% (410,504)             -0.8% 4,808,727           9.5%

Utility 6,298,470           14.4% 1,795,772           3.6% 1,921,627           3.7%

Personal Property (1,686,297)          -11.6% (199,863)             -1.5% 348,910               2.7%

Apartment 8,409                   0.1% 481,590               4.0% 1,120,179           8.9%

Total RMV (226,431,489)     -9.0% (109,902,689)     -4.8% 39,455,184         1.8%

AV Change Growth AV Change Growth AV Change Growth

Residential 29,203,957         3.4% 22,514,887         2.5% 31,686,508         3.5%

Rural Residential 2,740,504           0.9% 5,605,514           1.9% 9,459,725           3.1%

Farm 5,992,166           4.8% 3,610,426           2.8% 4,635,968           3.5%

Forest 3,284,692           2.7% 1,894,652           1.5% 2,836,763           2.2%

Commercial 1,276,833           3.2% 993,868               2.4% 1,194,824           2.8%

Industrial 202,035               0.7% 495,030               1.6% 1,530,683           4.9%

Utility 5,469,440           12.6% 133,710               0.3% 1,854,290           3.8%

Personal Property (1,616,300)          -11.2% (209,888)             -1.6% 347,748               2.7%

Apartment 211,901               3.0% 218,490               3.0% 225,375               3.0%

Total AV 46,765,228         3.0% 35,256,689         2.2% 53,771,884         3.3%

2013-14

BFD
2010-11 2011-12 2012-13 2013-14

BFD
2010-11 2011-12 2012-13

 

Figure 8 depicts BFD’s AV and RMV between the 2007-08 and 2013-14 tax years, as well as the 

ratio of the two. In 2008-09 the AV to RMV ratio was 53.5 percent but as the housing downturn 

took its toll on property values the ratio grew to 75.4 percent in 2013-14. As the ratio increases, 

and thus AV and RMV come closer together, the impact of compression can be magnified 

because of the Measure 5 limitations of $5 for Schools and $10 for General Government are 

based on the RMV values, not AV. However, compression loss has not historically been an 

issue for BFD, nor is it anticipated in the future. 
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Figure 8: BFD AV to RMV - 2007-08 to 2013-14 

 

CFD1 Value History 

Figure 9 below lists CFD1’s property values by property type for the tax years 2010-11 to 2013-

14. Real Property has been the majority of CFD1’s total RMV by property type at approximately 

95 percent. Likewise it is approximately the same percentage of total AV. Personal Property and 

Public Utility both make up approximately 2 percent of total RMV and AV, while Manufactured 

Structures are less than one percent of either total. 

Figure 9: CFD1 RMV and AV by Property Type - 2010-11 to 2013-14 

RMV % Total RMV % Total RMV % Total RMV % Total

Real Property 21,312,866,471   95.3% 20,041,648,085   95.2% 19,304,466,330   94.9% 20,488,233,972   95.1%

Personal Property 526,575,485       2.4% 469,875,087       2.2% 486,799,691       2.4% 491,504,660       2.3%

Public Utility 441,962,232       2.0% 460,380,019       2.2% 479,565,836       2.4% 487,776,128       2.3%

Manufactured Str. 73,276,130         0.3% 70,282,430         0.3% 71,281,120         0.4% 69,408,920         0.3%

Total RMV 22,354,680,318   100.0% 21,042,185,621   100.0% 20,342,112,977   100.0% 21,536,923,680   100.0%

AV % Total AV % Total AV % Total AV % Total

Real Property 14,312,906,244   94.1% 14,660,361,626   94.3% 14,971,157,927   94.4% 15,598,499,038   94.6%

Personal Property 391,672,022       2.6% 379,516,330       2.4% 382,905,217       2.4% 384,044,228       2.3%

Public Utility 438,724,664       2.9% 442,048,644       2.8% 434,285,301       2.7% 438,976,644       2.7%

Manufactured Str. 66,891,992         0.4% 64,293,543         0.4% 65,314,096         0.4% 63,776,558         0.4%

Total AV 15,210,194,922   100.0% 15,546,220,143   100.0% 15,853,662,541   100.0% 16,485,296,468   100.0%

2013-14

CFD1
2010-11 2011-12 2012-13 2013-14

CFD1
2010-11 2011-12 2012-13

 

Figure 10 shows the year-over-year change by property type. 2013-14 was the first tax year that 

the upturn in the housing market had an effect on property values. This is because the market 

began to recover during the 2012 calendar year and there is a 2-year lag in the adjustment of 

property values. Likewise the strong market conditions of 2013 will be adjusted in the 2014-15 
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tax year. Also note the growth 5.9 percent for RMV compared 4.0 percent for AV which 

increases the “gap” between AV and RMV thus reducing the impact of compression. 

Figure 10: CFD1 RMV and AV Year-Over-Year Change by Property Type 

RMV Change Growth RMV Change Growth RMV Change Growth

Real Property (1,271,218,386)   -6.0% (737,181,755)      -3.7% 1,183,767,642    6.1%

Personal Property (56,700,398)        -10.8% 16,924,604         3.6% 4,704,969           1.0%

Public Utility 18,417,787         4.2% 19,185,817         4.2% 8,210,292           1.7%

Manufactured Str. (2,993,700)          -4.1% 998,690             1.4% (1,872,200)          -2.6%

Total RMV (1,312,494,697)   -5.9% (700,072,644)      -3.3% 1,194,810,703    5.9%

AV Change Growth AV Change Growth AV Change Growth

Real Property 347,455,382       2.4% 310,796,301       2.1% 627,341,111       4.2%

Personal Property (12,155,692)        -3.1% 3,388,887           0.9% 1,139,011           0.3%

Public Utility 3,323,980           0.8% (7,763,343)          -1.8% 4,691,343           1.1%

Manufactured Str. (2,598,449)          -3.9% 1,020,553           1.6% (1,537,538)          -2.4%

Total AV 336,025,221       2.2% 307,442,398       2.0% 631,633,927       4.0%

2013-14

CFD1
2010-11 2011-12 2012-13 2013-14

CFD1
2010-11 2011-12 2012-13

 

Based on property class, per Figure 11 below, the majority of CFD1’s total RMV is made up of 

Residential and Commercial property, which has hovered between 67 to 69 percent. Over the 

same period Residential and Commercial properties accounted for approximately 73 percent of 

CFD1’s total AV. The State assessed property classes (Industrial, Personal Property, and 

Utility) have made up approximately 12 to 14 percent of RMV and AV over the four year period. 

Figure 11: CFD1 RMV and AV by Property Class - 2010-11 to 2013-14 

RMV % Total RMV % Total RMV % Total RMV % Total

Residential 12,735,675,982   57.0% 11,812,937,991   56.1% 11,019,699,915   54.2% 11,741,600,761   54.5%

Commercial 2,757,902,955    12.3% 2,582,702,864    12.3% 2,655,088,056    13.1% 2,714,409,384    12.6%

Industrial 1,888,206,494    8.4% 1,904,380,183    9.1% 1,960,076,592    9.6% 2,093,495,178    9.7%

Rural Residential 1,529,576,907    6.8% 1,430,099,133    6.8% 1,340,609,003    6.6% 1,447,588,746    6.7%

Apartment 1,093,874,576    4.9% 1,101,360,155    5.2% 1,169,963,442    5.8% 1,317,420,015    6.1%

Forest 784,718,335       3.5% 720,239,486       3.4% 679,041,074       3.3% 687,176,714       3.2%

Farm 596,187,352       2.7% 560,210,703       2.7% 551,269,368       2.7% 555,952,094       2.6%

Utility 441,962,232       2.0% 460,380,019       2.2% 479,565,836       2.4% 487,776,128       2.3%

Personal Property 526,575,485       2.4% 469,875,087       2.2% 486,799,691       2.4% 491,504,660       2.3%

Total RMV 22,354,680,318   100.0% 21,042,185,621   100.0% 20,342,112,977   100.0% 21,536,923,680   100.0%

AV % Total AV % Total AV % Total AV % Total

Residential 9,383,581,665    61.7% 9,664,750,885    62.2% 9,874,261,924    62.3% 10,312,104,538   62.6%

Commercial 1,734,368,965    11.4% 1,725,997,174    11.1% 1,788,955,767    11.3% 1,850,698,886    11.2%

Industrial 1,300,983,590    8.6% 1,334,831,805    8.6% 1,368,502,378    8.6% 1,409,998,104    8.6%

Rural Residential 502,685,937       3.3% 512,430,192       3.3% 499,424,275       3.2% 509,950,299       3.1%

Apartment 901,092,238       5.9% 921,873,465       5.9% 953,615,923       6.0% 1,012,498,222    6.1%

Forest 334,456,035       2.2% 336,673,950       2.2% 328,534,043       2.1% 337,136,349       2.0%

Farm 222,629,806       1.5% 228,097,698       1.5% 223,177,713       1.4% 229,889,198       1.4%

Utility 438,724,664       2.9% 442,048,644       2.8% 434,285,301       2.7% 438,976,644       2.7%

Personal Property 391,672,022       2.6% 379,516,330       2.4% 382,905,217       2.4% 384,044,228       2.3%

Total AV 15,210,194,922   100.0% 15,546,220,143   100.0% 15,853,662,541   100.0% 16,485,296,468   100.0%

CFD1

CFD1
2010-11 2011-12 2012-13 2013-14

2010-11 2011-12 2012-13 2013-14
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Figure 12 lists the year-over-year changes by property class for CFD1. Residential property lost 

7.2 percent of its RMV from 2010-11 to 2011-12 but convergence was not a significant impact. 

However the 2011-12 to 2012-13 losses of another 6.7 percent to the Residential properties 

resulted in the AV growth of 2.2 percent due to convergence losses. The same observations 

can be inferred regarding Commercial and Rural Residential properties whereas growth below 3 

percent would be attributed to convergence losses. 

Overall the growth in the 2013-14 tax year of 5.9 percent for RMV and 4.0 percent in AV has 

signaled a strong recovery with slightly higher growth anticipated for 2014-15 based on the 

Case/Shiller Home Price Index growth for the Portland Area in 2013. 

Figure 12: CFD1 RMV and AV Year-Over-Year Change by Property Class 

RMV Change Growth RMV Change Growth RMV Change Growth

Residential (922,737,991)      -7.2% (793,238,076)      -6.7% 721,900,846       6.6%

Commercial (175,200,091)      -6.4% 72,385,192         2.8% 59,321,328         2.2%

Industrial 16,173,689         0.9% 55,696,409         2.9% 133,418,586       6.8%

Rural Residential (99,477,774)        -6.5% (89,490,130)        -6.3% 106,979,743       8.0%

Apartment 7,485,579           0.7% 68,603,287         6.2% 147,456,573       12.6%

Forest (64,478,849)        -8.2% (41,198,412)        -5.7% 8,135,640           1.2%

Farm (35,976,649)        -6.0% (8,941,335)          -1.6% 4,682,726           0.8%

Utility 18,417,787         4.2% 19,185,817         4.2% 8,210,292           1.7%

Personal Property (56,700,398)        -10.8% 16,924,604         3.6% 4,704,969           1.0%

Total RMV (1,312,494,697)   -5.9% (700,072,644)      -3.3% 1,194,810,703    5.9%

AV Change Growth AV Change Growth AV Change Growth

Residential 281,169,220       3.0% 209,511,039       2.2% 437,842,614       4.4%

Commercial (8,371,791)          -0.5% 62,958,593         3.6% 61,743,119         3.5%

Industrial 33,848,215         2.6% 33,670,573         2.5% 41,495,726         3.0%

Rural Residential 9,744,255           1.9% (13,005,917)        -2.5% 10,526,024         2.1%

Apartment 20,781,227         2.3% 31,742,458         3.4% 58,882,299         6.2%

Forest 2,217,915           0.7% (8,139,907)          -2.4% 8,602,306           2.6%

Farm 5,467,892           2.5% (4,919,985)          -2.2% 6,711,485           3.0%

Utility 3,323,980           0.8% (7,763,343)          -1.8% 4,691,343           1.1%

Personal Property (12,155,692)        -3.1% 3,388,887           0.9% 1,139,011           0.3%

Total AV 336,025,221       2.2% 307,442,398       2.0% 631,633,927       4.0%

2013-14
CFD1

2010-11 2011-12 2012-13

2010-11 2011-12 2012-13 2013-14
CFD1
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Figure 13 depicts CFD1’s AV and RMV between the 2007-08 and 2013-14 tax years, as well as 

the ratio of the two. In 2008-19 the AV to RMV ratio was 59.1 percent but as the fallout of the 

housing downturn affected the property values the ratio steadily climbed while RMV plummeted 

and AV grew. As the ratio increases, and thus AV and RMV come closer together, the impact of 

compression is magnified because of the Measure 5 limitations of $5 for Schools and $10 for 

General Government are based on the RMV values, not AV. A subtle benefit to the housing 

recovery is that compression losses should reduce in relation with the outgrowth of RMV to AV. 

Figure 13: CDF1 AV to RMV - 2007-08 to 2013-14 
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Historic Residential Property Sales 

Figure 14 reflects the number of home sales and median prices by quarter from 2008 through 

the second quarter of 2013 for all of Clackamas County.  

Figure 14: Home Sales in Clackamas County, OR3 

 

Between the first quarter of 2008 and the first quarter of 2012, median home prices in 

Clackamas County dropped from just under $350,000 to just under $250,000, roughly 29 

percent. Since the first quarter of 2012, median home prices have started back up, and are now 

well over $300,000.  

Historic Unemployment Rate 

Because the level of employment within the region could impact the number of homes being 

sold and, ultimately, the sale price, unemployment information becomes relevant and is 

presented in the following.  

                                                
 

3 http:/www.city-data.com/housing, retrieved August 16, 2013. 
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The unemployment information for Clackamas County is displayed in both table and graphical 

format below. 

Figure 15: Unemployment Table, 2003-20124 

Year Unemployment Rate Average 

2003 7.5% 
 

2004 6.7%  

2005 5.5%  

2006 4.8%  

2007 4.6%  

2008 5.7%  

2009 10.2%  

2010 10.1%  

2011 8.9%  

2012 7.9% 7.2% 

 

 

Figure 16: Actual and Average Unemployment 2003-2012 

 

                                                
 

4 http:/www.bls.gov/data/, retrieved August 16, 2013. 
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Historic Inflation Rate 

Inflation is an important consideration when forecasting operating costs. For the purpose of this 

analysis, ESCI used the average Consumer Price Index for all urban consumers (CPI-U), 

reported for 2003 through 2012 for the Portland-Salem Statistical Area as compiled by the U.S. 

Department of Labor.5 CPI-U is the most commonly used index because it has the broadest 

population coverage (87 percent). The information is displayed in the following table and graph.  

Figure 17: CPI-U Table, 2003-2012 

Year CPI-U Average 

2003 1.40% 
 

2004 2.60%  

2005 2.60%  

2006 2.60%  

2007 3.70%  

2008 3.30%  

2009 1.00%  

2010 1.30%  

2011 2.90%  

2012 2.30% 2.37% 

 

Figure 18: Actual and Average CPI-U 2003-2012 

 

                                                
 

5 U.S. Department of Labor, Bureau of Labor Statistics, Consumer Price Index—All Urban Consumers, 
Not Seasonally Adjusted. Portland-Salem. 
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The ten-year average Consumer Price Index – Urban (CPI-U) was 2.37%. This rate is used for 

analytical purposes in this financial review. The use of this value is an estimate to project 

potential cost trends in future years; however, the actual CPI-U for a given year could be higher 

or lower.  

The ten-year CPI-U average was used to develop an inflation index for the fiscal years 2013/14 

through 2017/18 as shown in the following figure. The CPI-U average increase will be applied to 

other revenue and expense categories of the 2013 budget to develop the forecast impact on the 

District’s future financial stability.  

Figure 19: CPI-U Forecast Budget Impact 2013 – 2017 
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Agency Fiscal Analysis 

This section of the report provides a five year historical financial review of each organization, 

focusing on financial controls, budgeting processes, and historical and current budgets. This 

information, provided by the agencies, allows ESCI to establish a financial baseline for both 

agencies, which will be used to provide a five year financial forecasting model under a status 

quo state. This data also provides a framework for measuring financial outcomes of possible 

cooperative efforts and strategic initiatives.  

Agency Specific Fiscal Management Assessment 

Boring Fire District (BFD) Historical Financial Review and Current Conditions 

Figure 20 reflects the historical Taxable Assessed Value (TAV) for BFD from 2008/09 through 

2012/13. The table includes the change in assessed value by year and the applicable tax rate. 

Figure 20: BFD Historical Taxable Assessed Value for 2008/09 through 2012/13 

Description 2008/09 2009/10 2010/11 2011/12 2012/13 

Total Assessed Value 1,443,147,791 1,496,363,955  1,532,922,703  1,579,188,236  1,614,056,810  

Percent Change from 
Previous Year   3.69% 2.44% 3.02% 2.21% 

Tax Levy Rate 2.3771 2.3771 2.3771 2.3771 2.3771 

Tax Levied 3,430,507  3,557,007  3,643,911  3,753,888  3,836,774  

Collection Rate 97.36% 97.61% 97.36% 96.91% 97.88% 

Actual Tax Collection 
(including prior years) 

   3,339,883  3,471,917  3,547,742  3,637,761  3,755,537  

 

Since prior tax collections and current year adjustments for BFD are negligible, they are 

incorporated into the TAV. 
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Figure 21 summarizes the BFD historical five year General Fund activities and ending fund 

balances for 2008/09 through 2012/13.   

Figure 21: BFD General Fund History for 2008/09 through 2012/13 

 Description 
2008/09 
Actual 

2009/10 
Actual 

2010/11 
Actual 

2011/12 
Actual 

2012/13 
Adopted 

Beginning Balance      783,291       912,018     1,149,455     1,002,794       937,198  

            

Revenue           

Property Tax Revenue    3,339,883     3,471,917     3,547,742     3,637,761     3,755,537  

Interest Income       17,430          6,652          6,637          6,810          8,998  

Grant income      380,393        44,386        23,980                -                -  

Sundry income         7,727        15,879        14,181        13,120        20,713  

   Total Revenue    3,745,433     3,538,834     3,592,540     3,657,691     3,785,248  

            

Expenditures           

Personal Services    2,446,688     2,404,731     2,425,654     2,674,886     2,669,381  

Materials & Services      532,691       517,174       557,211       649,074       611,873  

Capital Outlay      412,327       119,492       179,908       159,327        81,776  

Contingency               -                -                -                -                -  

Transfer to Other Funds      225,000       260,000       365,485       240,000       156,569  

   Total Expenditures    3,616,706     3,301,397     3,528,258     3,723,287     3,519,599  

            

Ending Balance      912,018     1,149,455     1,213,737       937,198     1,202,847  

*There appears to be a discrepancy between the General Fund balance as of June 30/July 1, 2011 when 
comparing the 2010/11 and 2011/12 annual reports. In the 2010/11 Annual Report (Statement of 
Revenues, Expenditures, and Changes in Fund Balance – Governmental Fund) the June 30, 2011 
general fund balance is listed at $1,213,737. In the 2011/12 Annual Report (Statement of Revenues, 
Expenditures, and Changes in Fund Balance – Governmental Funds) the July 1, 2011 general fund 
balance is listed at $1,002,794. Both of those amounts are listed accordingly in the above table. 
According to BFD staff, this is due to a change of practice by the audit firm. Starting in FY 11/12 property 
tax receivable was added to liabilities as deferred tax revenue. There is no need to re-file with the State 
per Patrick Carney. 

 



Boring Fire District and Clackamas Fire District #1, Oregon 
Opportunities for Collaborative Efforts Feasibility Study 

 

 47 

Figure 22 summarizes the BFD historical five year Fire Apparatus/Equipment Fund activities and 

ending fund balances for 2008/09 through 2012/13.  

Figure 22: BFD Apparatus/Equipment Reserve Fund History for 2008/09 through 2012/13 

 Description 
2008/09 
Actual 

2009/10 
Actual 

2010/11 
Actual 

2011/12 
Actual 

2012/13 
Adopted 

Beginning Balance (64,872) 154,235 49,226 283,043 415,840 

            

Revenue           

Transfer from General Fund 225,000 260,000 275,000 225,000 136,569 

Interest Income 1,617 564 249 1,255 1,500 

Sundry Income 0 4,495 7,352 0 0 

   Total Revenue 226,617 265,059 282,601 226,255 138,069 

            

Expenditures           

Capital Outlay 7,510 370,068 48,784 93,458 87,000 

   Total Expenditures 7,510 370,068 48,784 93,458 87,000 

            

Ending Balance 154,235 49,226 283,043 415,840 466,909 

 

Figure 23 summarizes the BFD historical five year Land and Facilities Reserve Fund activities 

and ending fund balances for 2008/09 through 2012/13.  

Figure 23: BFD Land/Facilities Reserve Fund History for 2008/09 through 2012/13 

 Description 
2008/09 
Actual 

2009/10 
Actual 

2010/11 
Actual 

2011/12 
Actual 

2012/13 
Adopted 

Beginning Balance    794,632     776,144     774,789     802,217     789,405  

            

Revenue           

Transfer from General Fund             -              -       90,485       15,000       20,000  

Interest Income      13,336        4,811        3,833        3,940        3,840  

   Total Revenue      13,336        4,811       94,318       18,940        23,840  

            

Expenditures           

Capital Outlay      31,824        6,166       66,890       31,752     448,500  

   Total Expenditures      31,824        6,166       66,890       31,752      448,500  

            

Ending Balance    776,144     774,789     802,217     789,405      364,745  

 



Boring Fire District and Clackamas Fire District #1, Oregon 
Opportunities for Collaborative Efforts Feasibility Study 

48   

BFD Status Quo Five Year Financial Forecast 2013/14 – 2017/18 

Using the assumptions outlined in the section Economic Indicators as well as 2013/14 budgeted 

amounts, projections of financial stability were created for BFD. Financial forecasts use the 

2013/14 budget as the beginning point for all calculations and assume no changes in operating 

structure unless otherwise noted. Any changes made to the base data are identified in the 

section under review.  

Figure 24 reflects the forecast changes in the Taxable Assessed Value (TAV) for BFD from 

2013/14 through 2017/18. The table includes the change in assessed value by year and the 

applicable tax rate, as well as the projected tax collection. 

Figure 24: BFD Forecast Taxable Assessed Value for 2013/14 through 2017/18 

Description 2013/14 2014/15 2015/16 2016/17 2017/18 

Total Assessed Value 1,667,626,426    1,717,655,219   1,769,184,875  1,857,644,119  1,950,526,325  

Percent Change from 
Previous Year 3.32% 3.00% 3.00% 5.00% 5.00% 

Tax Levy Rate 2.3771 2.3771 2.3771 2.3771 2.3771 

Tax Levied 3,964,115   4,083,038   4,205,529    4,415,806  4,636,596  

Projected Collection Rate 97.42% 97.42% 97.42% 97.42% 97.42% 

Projected Tax Collection 
(including prior year 
collection)  3,861,968        3,977,827        4,097,162     4,302,020      4,517,121  

Projected tax collection for the forecast period is based on the average historical tax collection 

rate of 97.42 percent during the 2008/09 through 2012/13 fiscal years. The assessed valuation 

for 2013/14 is based on the most recent information available from the Clackamas County 

Assessor. For subsequent fiscal years, the TAV rate increases match the rate increase 

projections being used by CFD1, with the understanding that the financial assumptions made for 

the forecasts can be impacted by significant changes to the economy or to comprehensive land 

use plans for any community served by BFD or CFD1 or changes to the county comprehensive 

plan. According to the Clackamas County Assessor, BFD’s service area has experienced an 

average annual TAV increase over the last five years of 2.8 percent in spite of the recent 

decline in the real estate market. That steady increase in TAV, coupled with the recent county-

wide strong upward trend in real estate values as reflected in a 3.32 percent TAV increase in 

fiscal year 2013/14, will likely offset any stagnant growth rates that might be experienced by 

some pockets of land within the BFD service area. However, significant drop in the assessed 

valuation of BFD could occur if the City of Damascus were to dis-incorporate and subsequently 

be annexed by Happy Valley or the City of Gresham.  
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The City of Happy Valley currently receives its fire service from CFD1. If Happy Valley were to 

annex a dis-incorporated Damascus, it is unclear whether the city would expect to extend its 

contract for fire services into Damascus via CFD1 or be bound by the fire service annexation of 

Damascus into BFD. Legal advice would be warranted in this scenario. If Gresham were to 

annex a dis-incorporated Damascus, they provide their own fire services and would be able to 

provide fire services into Damascus. However, just as in the Happy Valley scenario, it is unclear 

whether BFD’s annexation for fire services would prevail. Here too, legal advice is warranted. If 

the City of Damascus were to dis-incorporate and remain unincorporated, there would be little to 

no effect on revenue to BFD since Damascus has already been annexed into the district. The 

only potential impact in this scenario is a possible change in land use, which may change the 

amount and type of new construction in the future. As of the writing of this report, a ballot 

measure to dis-incorporate Damascus failed, making this issue moot in the near term. 

Both agencies should monitor these conditions and update their respective forecasts annually 

with any new information as it becomes available.  

Figure 25 reflects the General Fund Forecast for Fiscal Years 2013/14 through 2017/18. Based 

on the 2013/14 budget as adopted, the following assumptions were made in these projections:  

• Beginning fund balance for the first year of the forecast period is based on the calculated 

ending fund balance from the prior year. 

• Property tax revenue is based on TAV forecast 2013/14 through 2017/18. 

• Interest income is based on year end cash balances. 

• Sundry, address sign, course fees, and at-risk revenue are constant values based on the 

2013/14 budgeted amounts. 

• Salaries and Wages for the 2013/14 fiscal year are based on the budgeted amounts. All 

subsequent years are based on the 10 year historical CPI-U of 2.37 percent. 

• Personnel Benefits for the 2013/14 fiscal year are based on the budgeted amounts. All 

subsequent years are based on an estimated 6 percent annual increase due to 

uncertainty in health care and pension expense increases. 

• Materials and Services and Capital Outlay for the 2013/14 fiscal year are based on the 

budgeted amounts. All subsequent years are based on the 10 year historical CPI-U of 

2.37 percent. 

• Inter-fund transfers to the Apparatus and Equipment Reserve Fund and the 

Land/Facilities Reserve Fund have been suspended beginning with the 2013/14 budget 

and throughout the forecast period. 
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Figure 25: BFD General Fund Forecast for 2013/14 through 2017/18 

 Description 
2013/14 

Budgeted 
2014/15 
Forecast 

2015/16 
Forecast 

2016/17 
Forecast 

2017/18 
Forecast 

Beginning Balance 1,202,847 1,184,650 1,153,992 1,109,129 1,130,107 

            

Revenue           

Property Tax Revenue 3,861,968 3,977,827 4,097,162 4,302,020 4,517,121 

Interest Income 5,500 5,417 5,277 5,071 5,167 

Grant income 0 0 0 0 0 

Sundry 7,000 7,000 7,000 7,000 7,000 

Address Sign Income 400 400 400 400 400 

Course Fees 4,500 4,500 4,500 4,500 4,500 

At-Risk Revenue 20,000 20,000 20,000 20,000 20,000 

Inter-Fund Transfers (In) - - - - - 

   Total Revenue 3,899,368 4,015,144 4,134,339 4,338,992 4,554,189 

            

Expenditures           

Personal Services (wages) 1,861,652 1,905,773 1,950,940 1,997,177 2,044,510 

Personal Services (benefits) 974,956 1,033,453 1,095,461 1,161,188 1,230,859 

Materials & Services 1,057,379 1,082,439 1,108,093 1,134,354 1,161,239 

Capital Outlay 23,578 24,137 24,709 25,294 25,894 

Transfer to Other Funds - - - - - 

  Total Expenditures 3,917,565 4,045,802 4,179,202 4,318,014 4,462,502 

            

Ending Balance 1,184,650 1,153,992 1,109,129 1,130,107 1,221,793 

After consulting with BFD administration, the elimination of a vacant captain position in 2013/14 

budget and beyond would eliminate the deterioration of operating cash during the first three 

years of the forecast period. 

Changes in assumption for AV, CPI-U and wage and benefit costs could alter the overall 

projection of these assumed values. ESCI recommends that BFD review and update these 

projections annually. 

Figure 26 reflects the Fire Apparatus/Equipment Reserve Fund five year forecast. With the 

exception of beginning balance, which is based on the prior year’s ending balance, ESCI used 

the approved budget for 2013/14 and consultations with the client as the basis for reflecting 

financial activity for that budget year. Based on the budgeted amounts provided by the client, 

ESCI has confirmed that the $345,000 water tender purchase, budgeted in 2012/13 was not 

made. The purchase of a support vehicle originally budgeted for $45,000 in 2012/13, then 
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transferred to the 2013/14 budget was also removed. All subsequent forecasts are based on the 

elimination of inter-fund transfers from the General Fund. These budgetary adjustments will 

stabilize the Apparatus/Equipment Reserve Fund balance during the forecast period. 

Figure 26: BFD Apparatus/Equipment Reserve Fund Forecast for 2013/14 through 2017/18 

 Description 
2013/14 

Budgeted 
2014/15 
Forecast 

2015/16 
Forecast 

2016/17 
Forecast 

2017/18 
Forecast 

Beginning Balance 466,909 387,409 388,909 390,409 391,909 

            

Revenue           

Transfer from General Fund - - - - - 

Interest Income 1,500 1,500 1,500 1,500 1,500 

   Total Revenue 1,500 1,500 1,500 1,500 1,500 

            

Expenditures           

Capital Outlay 81,000 - - - - 

   Total Expenditures 81,000 - - - - 

            

Ending Balance 387,409 388,909 390,409 391,909 393,409 

 

Figure 27 reflects the Land and Facilities Reserve Fund five year forecast. With the exception of 

beginning balance, which is based on the prior year’s ending balance, ESCI used the approved 

budget for 2013/14 as the basis for reflecting financial activity for that budget year.  For 

subsequent years, the forecast assumes no inter-fund transfers from the General Fund, and 

reflects a corresponding hold on any foreseeable Land and Facilities Reserve Fund 

expenditures in order to maintain a stable fund balance.  
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Figure 27: BFD Land and Facilities Reserve Fund Forecast for 2013/14 through 2017/18 

 Description 
2013/14 

Budgeted 
2014/15 

Forecast 
2015/16 

Forecast 
2016/17 

Forecast 
2017/18 

Forecast 

Beginning Balance 364,745 315,595 317,095 318,595 320,095 

            

Revenue           

Transfer from General Fund - - - - - 

Interest Income 1,500 1,500 1,500 1,500 1,500 

Sundry Income - - - - - 

   Total Revenue 1,500 1,500 1,500 1,500 1,500 

            

Expenditures           

Capital Outlay 50,650 - - - - 

   Total Expenditures 50,650 - - - - 

            

Ending Balance 315,595 317,095 318,595 320,095 321,595 

Conclusions – Revenue Enhancement/Cost Avoidance Considerations 

The BFD General Fund Forecast shown in Figure 25 depicts increasing costs without sufficient 

revenue to cover those increases during the first three years of the forecast period; then a 

stabilization of the fund balances during the last two years of the forecast period.  

Increasing taxes is generally an unpopular topic, especially during these trying economic times. 

However, one option for improving the short-term financial sustainability of BFD and restoring 

funding of the equipment replacement program is to ask the voters to approve a local option 

levy. In order to maintain a stable general fund ending balance during the forecast period and 

support the equipment replacement program, an average of $178,000 per year would need to 

be generated by a local option levy during the forecast period ($4,000 per year to maintain the 

ending fund balance and $174,000 per year to fund the equipment replacement program). This 

rate would need to be set at approximately $.10 per $1,000 of TAV. An alternative for funding 

the equipment replacement program would be to pursue a voted bond.  

Cost avoidance strategies already being considered include (1) not filling a budgeted (but 

vacant) captain position, and (2) suspending inter-fund transfers from the general fund to other 

funds (already incorporated into the forecasts). Although these cost avoidance measures would 

improve the short-term financial sustainability of the organization, it is important to acknowledge 

the negative impact of these decisions. Leaving a budgeted position vacant increases workload 

and service demand for those who must carry that workload, and suspending inter-fund 
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transfers has a significant negative impact on the organization’s ability to effectively maintain its 

equipment and facilities.  

Clackamas County Fire District 1 (CFD1) Historical Financial Review and Current Conditions:  

When reviewing Taxable Assessed Value and Tax Revenue for CFD1, it was noted that CFD1 

began experiencing compression losses in 2010; although those losses are projected to 

continue, the dollar value is not significant enough to impact any financial outcomes in a 

meaningful way.  

Figure 28 shows the historical TAV for CFD1 from fiscal year 2008/09 through 2012/13. The 

table includes the change in TAV by year and applicable tax rate. TAV for bond debt purposes 

is calculated separately. 

Figure 28: CFD1 Historical Taxable Assessed Value for 2008/09 through 2012/13 

Description 2008/09 2009/10 2010/11 2011/12 2012/13 

Total Assessed Value 14,208,300,166 14,822,689,027  15,218,448,171  15,568,156,255  15,876,702,878  

Urban Renewal Excess (644,137,024) (738,268,911) (769,148,103) (735,770,141) (774,748,876) 

Total Assessed Value 
to Calculate Tax 13,564,163,142 14,084,420,116 14,449,300,068 14,832,386,114 15,101,954,002 

Percent Change from 
Previous Year   3.84% 2.59% 2.65% 1.82% 

Total Rate 2.4012 2.4012 2.4012 2.4012 2.4012 

Tax Levied Before 
Adjustments      32,570,269  33,819,510       34,695,659       35,615,526       36,262,812  

County Adjustments 
(Truncation, 
Compression, 
Individual Extensions)            (3,019)          (26,619)          (37,561)           (42,950)           (85,446) 

Taxes Levied After 
Adjustments      32,567,250       33,792,891       34,658,098       35,572,575       36,177,366  

Collection Rate 93.26% 93.34% 93.08% 93.48% 93.52% 

Actual Tax Collection 30,371,692       31,567,908       32,294,258       33,293,318       33,911,337  

Tax Uncollected from 
Prior Years       1,336,589        2,004,777        2,158,311        2,034,301        2,034,301  

Prior Years' Collection 
Rate 71.75% 61.51% 64.56% 57.46% 65.00% 

Prior Years' Actual 
Collection          958,946        1,233,075        1,393,436        1,168,969        1,322,296  

Total Taxes Levied      33,903,839       35,797,668       36,816,409       37,606,876       38,211,667  

Actual Collection 31,330,638  32,800,983  33,687,694  34,462,287  35,233,633  

Other Taxes Actual 
Collection 7,998  7,791  8,927  8,986  4,000  

Grand Total Actual 
Taxes Collected 31,338,636  32,808,774  33,696,621  34,471,273  35,237,633  

Overall Collection Rate 92.4% 91.7% 91.5% 91.7% 92.2% 
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Figure 29 summarizes the CFD1 historical five year General Fund activities and ending fund 

balances for 2008/09 through 2012/13. 

Figure 29: CFD1 General Fund History for 2008/09 through 2012/13 

 Description 
2008/09 
Actual 

2009/10 
Actual 

2010/11 
Actual 

2011/12 
Actual 

2012/13 
Adopted 

Beginning Balance    9,748,538   10,469,294   11,038,220   11,352,402   11,449,776  

            

Revenue           

Tax Revenue  31,338,636   32,808,774   33,696,621   34,471,273   35,237,633  

Interest Income     228,274       83,783     69,683      72,995      80,000  

Contract Income       14,400          5,700       14,977        6,940   50,696  

Retiree Health Payments              -                -      227,102     225,831    237,123  

Income Sale of Goods/Services       7,804          1,206   18,243      10,405        8,000  

Grants Income     292,357      488,723      257,592     158,784          -   

Dividends               -       79,353        94,383       156,087              -   

ASA Plan Income      272,296       287,543       266,770      292,229     302,000  

Other Income    26,183     73,747       2,144        13,692      10,000  

Response Income -                -         19,334        10,486       10,000  

Transfer from PERS Reserve Fund -            -    -      650,000     213,279  

   Total Revenue  32,179,950   33,828,829   34,666,849   36,068,722   36,148,731  

            

Expenditures           

Personal Services  25,309,644   26,685,079   27,984,308   30,160,346   30,832,897  

Materials & Services  4,419,853     4,212,404     4,342,871    4,455,242     4,813,624  

Capital Outlay      594,697       395,183     537,036       350,760       371,750  

Transfer to Equipment Reserve Fund     985,000     980,000      880,000       705,000    1,164,000  

Transfer to Capital Projects Fund      150,000    565,000     175,000     300,000   250,000  

Transfer to PERS Reserve Fund               -     422,237     433,452                -          -   

   Total Expenditures  31,459,194   33,259,903   34,352,667   35,971,348   37,432,271  

            

Ending Balance  10,469,294   11,038,220   11,352,402   11,449,776   10,166,236  
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Figure 30 summarizes the CFD1 historical five year Equipment Reserve Fund activities and 

ending fund balances for 2008/09 through 2012/13. 

Figure 30: CFD1 Equipment Reserve Fund History for 2008/09 through 2012/13 

 Description 
2008/09 
Actual 

2009/10 
Actual 

2010/11 
Actual 

2011/12 
Actual 

2012/13 
Adopted 

Beginning Balance 111,074 75,224 194,169 398,678 576,672 

            

Revenue           

Transfer from General Fund 985,000 980,000 880,000 705,000 1,164,000 

Interest Income 4,933 1,454 1,848 2,772 3,188 

Other Income 5,000 20,000 17,000     

   Total Revenue 994,933 1,001,454 898,848 707,772 1,167,188 

            

Expenditures         
 

Capital Outlay 1,030,783 882,509 694,339 529,778 386,000 

   Total Expenditures 1,030,783 882,509 694,339 529,778 386,000 

          
 

Ending Balance 75,224 194,169 398,678 576,672 1,357,860 

Figure 31 summarizes the CFD1 historical five year Capital Projects Fund activities and ending 

fund balances for 2008/09 through 2012/13.  

Figure 31: CFD1 Capital Projects Fund History for 2008/09 through 2012/13 

 Description 
2008/09 
Actual 

2009/10 
Actual 

2010/11 
Actual 

2011/12 
Actual 

2012/13 
Adopted 

Beginning Balance 243,512 277,096 204,319 76,054 132,110 

            

Revenue           

Transfer from General Fund 150,000 565,000 175,000 300,000 250,000 

Interest Income 6,768 2,780 1,006 705 1,200 

Sundry Income           

   Total Revenue 156,768 567,780 176,006 300,705 251,200 

            

Expenditures           

Capital Outlay 123,184 640,557 304,271 244,649 244,650 

   Total Expenditures 123,184 640,557 304,271 244,649 244,650 

            

Ending Balance 277,096 204,319 76,054 132,110 138,660 
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Although CFD1 maintained a PERS Reserve Fund between 2009 and 2013, the resources in 

that fund have been expended and the fund is scheduled to be closed. CFD1 also maintains a 

“Training Enterprise Fund,” but because the activity in that fund is negligible, that fund’s 

activities are considered irrelevant for the purposes of this report.  

CFD1 Status Quo Five Year Financial Forecast 2013/14 – 2017/18 

Using the assumptions outlined in the Economic Indicators section as well as 2013/14 budgeted 

amounts, projections of financial stability were created for CFD1. Financial forecasts use the 

2013/14 budget as the beginning point for all calculations and assume no changes in operating 

structure. Any changes made to the base data are identified in the section under review.  

Figure 32 reflects the forecast changes in the Taxable Assessed Value (TAV) for CFD1 for fiscal 

years 2013/14 through 2017/18. The table includes the change in assessed value by year and 

the applicable tax rate. Bond debt related taxes are tracked separately.  
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Figure 32: CFD1 Forecast Taxable Assessed Value for 2013/14 through 2017/18 

Description 2013/14 2014/15 2015/16 2016/17 2017/18 

Total Assessed 
Value 16,508,832,640   17,035,760,850  17,573,382,996  18,475,750,018  19,426,392,883  

Urban Renewal 
Excess   (242,486,734)    (281,424,567)  (316,416,624)  (355,935,328)  (400,587,458) 

Total Assessed 
Value to Calculate 
Tax 16,266,345,906   16,754,336,283  17,256,966,372  18,119,814,690  19,025,805,425  

Percent Change 
from Previous Year 7.71% 3.00% 3.00% 5.00% 5.00% 

Total Rate 2.4012 2.4012 2.4012 2.4012 2.4012 

Tax Levied Before 
Adjustments 39,058,750      40,230,512       41,437,428       43,509,299       45,684,764  

County Adjustments 
(Truncation, 
Compression, 
Individual 
Extensions)          (25,999)         (100,017)       (105,018)       (110,269)       (115,782) 

Taxes Levied After 
Adjustments   39,032,751       40,130,495       41,332,410       43,399,030       45,568,982  

Collection Rate 93.75% 93.75% 93.75% 93.75% 93.75% 

Projected Tax 
Collection      36,593,204       37,622,339       38,749,134       40,686,591       42,720,920  

            

Tax Uncollected 
from Prior Years       2,095,330        2,158,190        2,222,936        2,334,082        2,450,786  

Prior Years' Average 
Collection Rate 65% 65% 65% 65% 65% 

Prior Years' 
Projected Collection       1,361,965        1,402,823        1,444,908        1,517,154        1,593,011  

            

Total Taxes Levied      41,128,081       42,288,685       43,555,345       45,733,113       48,019,768  

Projected Tax 
Collection      37,955,168       39,025,163       40,194,042       42,203,744       44,313,932  

Projected Other 
Taxes Collection            4,000             4,000             4,000             4,000             4,000  

Grand Total Tax 
Collection      37,959,168       39,029,163       40,198,042       42,207,744       44,317,932  

Overall Collection 
Rate 92.3% 92.3% 92.3% 92.3% 92.3% 

During the forecast period, the CFD1 collection rate for current year taxes is 93.75 percent and 

for prior years’ taxes is 65 percent based on the CFD1 Long Range Financial Plan, which 

closely mirrors the historical collection rates. The CFD1 composite average (including current 

and prior years and other taxes) collection rate during the forecast period is 92.3 percent. The 

assessed valuation for 2013/14 is based on the most recent information available from the 

Clackamas County Assessor. For subsequent fiscal years, the TAV rate increases match the 

rate increase projections established in the CFD1 Long Range Financial Plan. The financial 
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assumptions made for the forecasts can be impacted by significant changes to the economy or 

to comprehensive land use plans for any community served by BFD or CFD1 or changes to the 

county comprehensive plan. CFD1 already monitors these conditions on an ongoing basis and 

updates forecasts as appropriate. ESCI recommends continuing this best practice.  

Figure 33 reflects the General Fund Summary for Fiscal Years 2013/14 through 2017/18. Based 

on the 2013/14 budget as adopted, the following assumptions were made in these projections:  

• Beginning fund balance for the first year of the forecast period is based on the ending 

fund balance from the prior year. 

• Property tax revenue is based on TAV forecast 2013/14 through 2017/18.  

• Contract Income, Retiree Health Payments, ASA Plan Income, Other Income, and 

Response Income have been provided by the client. 

• Interest income is based on year end cash balances.  

• Salaries and Wages for the 2013/14 fiscal year are based on the budgeted amounts. All 

subsequent years are based on the 10 year historical CPI-U of 2.37 percent.  

• Personnel Benefits for the 2013/14 fiscal year are based on the budgeted amounts. All 

subsequent years are based on an estimated 6 percent annual increase due to 

uncertainty in health care and pension expense increases.  

• Materials and Services and Capital Outlay for the 2013/14 fiscal year are based on the 

budgeted amounts. All subsequent years are based on the 10 year historical CPI-U of 

2.37 percent.  

• Inter-fund transfers are based on information identified in CFD1’s Long Range Financial 

Plan provided by the client. 
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Figure 33: CFD1 General Fund Forecast for 2013/14 through 2017/18 

 Description 
2013/14 

Budgeted 
2014/15 

Forecast 
2015/16 

Forecast 
2016/17 

Forecast 
2017/18 

Forecast 

Beginning Balance 10,166,236  9,772,915  8,891,590  7,806,872    7,329,786  

            

Revenue           

Tax Revenue 37,959,168  39,029,163  40,198,042  42,207,744   44,317,932  

Interest Income       85,000       81,711      74,343      65,273        61,284  

Contract Income      43,100       43,100       14,400       14,400        14,400  

Retiree Health Payments    248,979     261,428     274,499     288,224      302,635  

Income Sale of Goods/Services       5,000         5,000         5,000         5,000         5,000  

Grants Income               -                -                -                -                -  

Dividends               -                -                -                -                -  

ASA Plan Income     302,000      125,000      125,000      125,000      125,000  

Other Income       10,000        10,000        10,000        10,000        10,000  

Response Income       10,000        10,000        10,000        10,000        10,000  

Transfer from PERS Reserve 
Fund               -                -                -                -                -  

   Total Revenue  38,663,247   39,565,402   40,711,284   42,725,642   44,846,251  

            

Expenditures           

Personal Services (wages)  21,350,234   21,856,235   22,374,227   22,904,496   23,447,333  

Personal Services (benefits)  11,034,284   11,696,341   12,398,122   13,142,009   13,930,529  

Materials & Services   4,895,195    5,011,211    5,129,977    5,251,557    5,376,019  

Capital Outlay     442,455      452,941      463,676      474,665      485,915  

Transfer to Equip. Reserve Fund   1,084,400     1,180,000    1,180,000    1,180,000    1,100,000  

Transfer to Capital Projects Fund     250,000      250,000      250,000      250,000      250,000  

Transfer to PERS Reserve Fund               -                -                -                -                -  

   Total Expenditures  39,056,568   40,446,728   41,796,002   43,202,728   44,589,796  

            

Ending Balance   9,772,915    8,891,590    7,806,872    7,329,786    7,586,241  

 

Changes in assumptions for AV, CPI-U, and wage and benefit costs could alter the overall 

projection of these assumed values.  CFD1 currently monitors these projections on an ongoing 

basis via a Long Range Financial Plan. ESCI recommends continuation of this best practice.   

 

Figure 34 reflects the CFD1 Equipment Reserve Fund forecast for the fiscal years 2013/14 

through 2017/18. With the exception of beginning balance, which is based on the prior year’s 

ending balance, ESCI used the approved budget for 2013/14 as the basis for reflecting financial 

activity for that budget year and the Long Range Financial Plan provided by the client to reflect 

the fund activity during the remainder of the forecast period. 
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Figure 34: CFD1 Equipment Reserve Fund Forecast for 2013/14 through 2017/18 

 Description 
2013/14 

Budgeted 
2014/15 

Forecast 
2015/16 

Forecast 
2016/17 

Forecast 
2017/18 

Forecast 

Beginning Balance  1,357,860   127,102     989,952    1,095,335    2,033,459  

            

Revenue           

Transfer from General Fund   1,084,400    1,180,000    1,180,000    1,180,000    1,100,000  

Interest Income       7,300  1,120         5,434         5,961        10,652  

Other Income               -                -                -                -                -  

   Total Revenue   1,091,700    1,181,120     1,185,434    1,185,961    1,110,652  

            

Expenditures           

Capital Outlay   2,322,458      318,270    1,080,051      247,837    1,781,572  

   Total Expenditures   2,322,458      318,270    1,080,051      247,837    1,781,572  

            

Ending Balance     127,102      989,952    1,095,335    2,033,459    1,362,539  

Figure 35 reflects the CFD1 Capital Projects Fund five year forecast. With the exception of 

beginning balance, which is based on the prior year’s ending balance, ESCI used the approved 

budget for 2013/14 as the basis for reflecting financial activity for that budget year and the Long 

Range Financial Plan provided by the client to reflect the fund activity during the remainder of 

the forecast period.  
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Figure 35: CFD1 Capital Projects Fund Forecast for 2013/14 through 2017/18 

  Description  
 2013/14 

Budgeted  
 2014/15 
Forecast  

 2015/16 
Forecast  

 2016/17 
Forecast  

 2017/18 
Forecast  

 Beginning Balance      138,660      145,210      151,760      158,310      164,860  

            

 Revenue            

 Transfer from General Fund      250,000      250,000      250,000      250,000      250,000  

 Interest Income         1,200          1,200         1,200         1,200         1,200  

    Total Revenue     251,200      251,200      251,200      251,200      251,200  

            

 Expenditures            

 Capital Outlay      244,650      244,650      244,650      244,650      244,650  

   Total Expenditures      244,650      244,650      244,650      244,650       244,650  

            

 Ending Balance    145,210  151,760    158,310    164,860      171,410  

Debt Service Fund 

CFD1 issued $9,000,000 in voter approved bonds in 2001 for capital improvements and 

purchases. The District purchased four engines, two brush units, one ladder truck, remodeled 

Happy Valley Fire Station #6, rebuilt Redland Station #11, and built three new stations (one in 

Beavercreek, one in Pleasant Valley, and one in Mt. Scott). In 2010, the District took advantage 

of favorable market conditions to refund (refinance) the remaining 2001 debt. This resulted in a 

savings to the taxpayers of approximately $185,000 on the remaining amount of debt. The 

bonds are scheduled to be paid off in June, 2015. 

Conclusions – Revenue Enhancement/Expenditure Reduction Considerations 

The CFD1 General Fund Summary shown in Figure 33 depicts increasing costs without 

sufficient revenue to cover those increases during the first four years of the forecast period, then 

a slight increase in the General Fund Ending Balance during the 2017/18 fiscal year. Assuming 

a continuation of the current positive economic growth, during the last two years of the forecast 

period, ESCI used a 5 percent rather than 3 percent escalator for calculating the TAV for both 

agencies. This is consistent with the CFD1 Long Range Financial Plan. The more optimistic AV 

projections of 5 percent during the last two years of the forecast period are heavily dependent 

upon the economic climate. With that in mind, CFD1 should continue to focus on exploring 

revenue enhancement and expenditure reduction strategies.  

With the current general obligation voted bond debt being retired in 2015, CFD1 should consider 

renewing a bond levy to fund equipment and capital purchases, including identified facility 
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improvements listed within this report. This would reduce the required inter-fund transfers from 

the General Fund, thereby helping to stabilize that fund balance.  

As recommended to BFD, ESCI also recommends to CFD1 the consideration of increasing tax 

revenue via a local option levy. In order to maintain a stable General Fund ending balance 

during the forecast period, an average of $1,011,000 per year would need to be generated by a 

local option levy. This calculates to a rate of approximately $.058 per $1,000 of TAV.  

Although CFD1 is experiencing some limited compression impact, the vast majority of the 

district is under the $10 total general government rate and thus, compression is not widespread 

through the District. This leaves capacity in the majority of CFD1’s taxable property base to 

support a local option levy. With the housing market improving, the gap between maximum 

assessed value and real market value will continue to grow, thereby reducing and possibly 

eliminating the risk of compression. A local option levy would have very little impact on inequity 

and any such inequity would be reduced in lockstep with the reduction in compression as a 

result of AV and RMV growth.  

During this time the District should also focus on additional cost avoidance measures, which 

could mean service or staffing reductions as well as suspension or reduction of inter-fund 

transfers from the General Fund to other funds.  

Future expenses should, to the extent possible, be linked to projected revenues. Expense 

growth in excess of revenue growth exacerbates the fiscal decline and is not sustainable.  

Charitable Foundations 

CFD1 has an existing “Clackamas Emergency Services Foundation,” which is a 501(c)3 

organization used to generate funds for the benefit of the community. While a bit unorthodox, 

the two districts can also collaborate on developing a vision and then recruiting community 

leaders who can get behind and champion the formation of a charitable foundation for Public 

Safety for the benefit of the two fire service agencies. Such efforts, while slow starting, can 

generate significant revenue over time through tax deductible donations by the public and other 

benefactors. Proceeds from such a foundation can offset such costly equipment as defibrillators, 

thermal imaging cameras, vehicle extrication equipment, and even public education trailers for 

public demonstrations. Proceeds from estates and regular, ongoing funding by donors can 

actually create endowments to fund some ongoing costs.  
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Cost Apportionment 

Local governments provide services (such as fire protection) based on an assumption of public 

interest rather than the need for profitability, as in the private sector. Consequently, the limiting 

market forces of supply, demand, and price are not typically found at the forefront of policy 

decisions concerning fire protection. While elected officials may spend significant time and effort 

debating the overall cost of fire protection, it is very unusual that the point of service price is 

considered. In this light, it is not surprising that local governments find it difficult to establish a 

fair market price for essential services when entering into partnerships. 

Usually when a single local government provides fire protection to its residents, that community 

bears the entire financial burden because of the presumption that everyone benefits from the 

service. In the case of municipalities, the full cost of the service may not be easily determined 

because administrative and support expenses are frequently borne by other municipal 

departments and not documented in the fire department’s budget. It all works because individual 

users of the service are not charged; therefore, the real price of that service is never an issue. 

On the other hand, when two or more communities share in providing fire protection, elected 

officials must assure that each community assumes only its fair pro rata share of the cost, 

thereby fulfilling an obligation to act as stewards to the best interest of their respective 

constituencies. However, while purely economic considerations may suggest that those who 

benefit from a service should pay in direct proportion to the level of benefit (the “benefits 

received” principle); social and political concerns may also enter into the price-setting process.  

Cost Allocation Options 

What follows is a sample listing of system variables that can be used (singly or in combination) 

to allocate cost between fire agencies. Each example is summarized by the concept, its 

advantages and disadvantages, and other factors that should be considered. Regardless of the 

criteria chosen to share the cost of fire protection, the resulting intergovernmental agreement 

needs to address the issues of full cost versus marginal cost and should be clear about the 

inclusion of administrative or overhead cost. In addition, IGA’s often must reconcile the 

exchange of in-kind services between the participating agencies.  
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Area 

The cost of emergency service can be apportioned based on the geographic area served 

relative to the whole. For instance, the jurisdictional boundaries of the two agencies represent 

about 225.5 square miles. The following figure displays the services area in square miles and 

the percentage for each jurisdiction.  

Figure 36: Cost Allocation by Service Area, 2013 

Jurisdiction 
Service Area 

in Square 
Miles 

Percentage 
of Total 

BFD 59.1 26.21% 

CFD1 166.4 73.79% 

Total 225.5 100.00% 

 

Apportionment founded on service area alone may work best in areas that are geographically 

and developmentally homogeneous. 

Pro: Service area is easily calculable from a variety of sources. Size of service area 
generally remains constant with few if any changes. 

Con: Service area does not necessarily equate to greater risk or to greater workload. 

Consider: Service area may be combined with other variables (such as assessed value and 
number of emergencies) to express a compound variable (such as assessed 
value per square mile and emergencies per square mile). 

Assessed Value 

The assessed value (AV) of agencies is established by tax assessors under laws of the state. 

Usually, higher-valued structures and complexes carry a greater risk to the community from loss 

by fire; consequently, assessed value also tends to approximate the property at risk within an 

area. Fire departments are charged with being sufficiently prepared to prevent property loss by 

fire. Therefore, the cost of contracted fire protection may be apportioned relative to the 

assessed value of the allied jurisdictions. Typically, AV is used to apportion cost of shared 

service by applying the percentage of each partner’s AV to the whole.6 The following table 

illustrates the allocation of cost by the assessed value of the two agencies.  

                                                
 

6 AV used is the total assessed value of the service area. 
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Figure 37: Cost Allocation by Assessed Value, 2012/13 

Jurisdiction 
Assessed 
Valuation 

Percentage 
of Total 

BFD $1,614,056,810 9.23% 

CFD1 $15,876,702,878 90.77% 

Total $17,490,759,688 100.00% 

 

Pro: AV is updated regularly, helping to assure that adjustments for changes relative 
to new construction, annexation, and inflation are included. Because a third party 
(the assessor) establishes AV in accordance with state law, it is generally viewed 
as an impartial and fair measurement for cost apportionment. Fire protection is 
typically considered a property-related service; thus, apportionment tied directly 
to property value has merit. 

Con: AV may not reflect the property risk associated with certain exempt property, 
such as schools, universities, government facilities, churches, and institutions. 
AV may not always represent the life risk of certain properties, such as nursing 
homes or places of assembly, which might dictate more significant use of 
resources. In addition, some large facilities may seek economic development 
incentives through AV exemptions or reductions. Adjustments may need to be 
made to AV if such large tracts of exempt property in one jurisdiction cause an 
imbalance in the calculation. Last, AV typically includes the value of land, which 
is not usually at risk of loss by fire. Depending on the local circumstance, 
however, this may not be a significant factor if the relative proportion of land 
value to structure value is reasonably uniform over the whole of the territory. 

Consider: Discounted AV depending on the class of property (commercial or residential), 
which may skew the overall proportion of those properties compared to risk. As 
an additional consideration, assessors usually establish the AV in accord with the 
property tax cycle, which can lag somewhat behind the budget cycle of local 
agencies and the time when service contracts are reviewed or negotiated. 

Deployment  

The cost for service is based on the cost of meeting specific deployment goals. Deployment 

goals may be tied to the physical location of fire stations, equipment, and personnel (strategic 

deployment) or by stating the desired outcome of deployment (standards of cover). A strategic 

goal could specify the location of two stations, two engines, and four on-duty firefighters. A 

standard of cover might state the desired outcome as two engine companies and four 

emergency workers on the scene of all structure fire emergencies within eight minutes 90 

percent of the time. While both strategic and outcome goals can be used effectively to assist in 

allocating cost, ESCI views outcome goals to be more dynamically linked to the quality of 

service and therefore preferable to strategic goals. This alternative is highly variable due to the 

independent desires of each community in regard to outcome goals. 
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A weighted scoring system uses a critical task analysis. This type of scoring system for each 

agency allows the ranking of each area based on the assigned risk as well as the apparatus, 

manpower, and Needed Fire Flow (NFF). The following illustrates the allocation of cost by the 

number of resources deployed to serve each jurisdiction, specifically limited to fire stations, 

frontline engines, and ladder trucks. 

Figure 38: Cost Allocation by Resource Deployment, 2013 

Jurisdiction Facilities 
Engines 

and 
Aerials 

Total 
Percentage 

of Total 

BFD 3 3 6 17.65% 

CFD1 16 12 28 82.35% 

Total  34 100.00% 

 

Pro: Deployment is intuitively linked to the level of service. The outcome of 
deployment based on a standard of cover can be monitored continuously to 
assure compliance. Such deployment can be adjusted if standards are not met. 
This assures the continuous quality of emergency response throughout the life of 
a service contract. 

Con: Strategic deployment may not equate to better service because such goals are 
prone to manipulation wherein resources may be sited more for political reasons 
and less for quality of service reasons. Outcome goals require common reporting 
points and the automatic time capture of dispatch and response activities to 
assure accuracy. Record keeping needs to be meticulous to assure the accurate 
interpretation of emergency response outcomes. 

Consider: Contracts for deployment-based fire protection should address the inclusion of 
administrative or overhead cost, as well as capital asset cost, depreciation, rent, 
and liability insurance.  
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Service Demand  

Service demand may be used as an expression of the workload of a fire agency or geographical 

area. Cost allocation based on emergencies would consider the total emergency response of 

the service area and apportion system cost relative to the percentage of emergencies occurring 

in the jurisdictions. In this case, volunteer response effort would be excluded from the formula 

since it is a shared resource. Further, mutual aid would also be excluded as those resources are 

external to both agencies.  

Figure 39: Cost Allocation by Service Demand, 2012 

Jurisdiction 
Service 
Demand 

Percentage 
of Total 

BFD 1,577 8.53% 

CFD1 16,921 91.47% 

Total 18,498 100.00% 

 

Pro:  Easily expressed and understood. Changes in the workload over the long term 
tend to mirror the amount of human activity (such as commerce, transportation, 
and recreation) in the corresponding area.  

Con:  Emergency response fluctuates from year to year depending on environmental 
and other factors not directly related to risk, which can cause dependent 
allocation to fluctuate as well. Further, the number of alarms may not be 
representative of actual workload; for example, one large emergency event 
requiring many emergency workers and lasting many hours or days versus 
another response lasting only minutes and resulting in no actual work. Last, 
emergency response is open to (intentional and/or unintentional) manipulation by 
selectively downgrading minor responses, by responding off the air, or by the use 
of mutual aid. Unintentional skewing of response is most often found in fire 
systems where dispatch and radio procedures are imprecisely followed. Further, 
service demand does not follow a predetermined ratio to land area. As such, the 
service demand per square mile ratios may produce large variations.  

Consider:  Using a rolling average of alarms over several years can help to suppress the 
normal tendency for the year-to-year fluctuation of emergencies. Combining the 
number of emergencies with the number of emergency units and/or personnel 
required may help to align alarms with actual workload more closely; however, 
doing so adds to the complexity of documentation. In a similar manner (and if 
accurate documentation is maintained), the agencies could consider using the 
total time required on emergencies as an aid to establish the comparative 
workload represented by each jurisdictional area. 
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Fixed Rate 

The use of fixed fees or rates (such as a percentage) to calculate allocation of shared cost is 

more common between municipalities and independent fire districts. Occasionally, fixed-rate 

contracts involve the exchange of in-kind services. 

Pro:  The concept is simple and straightforward. A menu of service options and the 
fees corresponding to those alternatives can be developed by the contractor 
agency. The contracting agencies can tailor a desired level of service based on 
risk and community expectation by choosing from the various menu items. 

Con:  Partnering communities may change (i.e., population, jobs, commerce, 
structures, and risk) at divergent rates, causing disconnection between the 
rationales used to establish the fee and the benefit received. A fixed-rate contract 
may be difficult to coherently link to the services provided and/or received, which 
can lead to a lack of support by officials and the community. 

Consider:  Partnering agencies need to assure that provision for rate adjustment is included 
in the agreement, including inflation. The agreement should address the issue of 
full cost versus marginal cost. For example, if an existing technology 
infrastructure was in place for one agency and another were to “buy-in” to that 
infrastructure via a fee, the fee could be based on a percentage of the full cost of 
that infrastructure, or could be based on the increment of that infrastructures’ 
capacity being used (marginal cost). The inclusion or non-inclusion of 
administrative and/or overhead cost also requires statement, as does the 
reconciliation of in-kind service exchange. The ownership and/or depreciation of 
capital assets should be addressed, as should rent, utilities, and liability 
insurance.  

Population 

Payment for service can be based on the proportion of residential population to a given service 

area. The following figure lists the population by jurisdiction and the percentage of the total 

number of individuals living in each service area. 

Figure 40: Cost Allocation by Population, 2010 Census 

Jurisdiction Population 
Percentage 

of Total 

BFD 20,000 10.05% 

CFD1 179,000 89.95% 

Total 199,000 100.00% 

 

Pro:  Residential population is frequently used by governmental agencies to measure 
and evaluate programs. The U.S. Census Bureau maintains an easily accessible 
database of the population and demographics of cities, counties, and states. 
Estimates of population are updated regularly.   
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Con:  While census tracts for cities frequently follow municipal boundaries, this is not 
the case with fire district boundaries, forcing extrapolated estimates, which can 
fail to take into account pockets of concentrated population inside or outside of 
the fire district boundaries. Residential population does not include the daily and 
seasonal movement of a transient population caused by commerce, industry, 
transport, and recreation. Depending on the local situation, the transients coming 
in (or going out) of an area can be very significant, which can tend to skew 
community risk. Residential population does not statistically link with emergency 
workload; rather, human activities tend to be the linchpin that connects people to 
requests for emergency assistance.  

For example, if residential population actually determined emergency workload, 
emergencies would peak when population was highest within a geographic area. 
However, in many communities where the residential population is highest from 
about midnight to about 6:00 a.m. (bedroom communities), that time is exactly 
when the demand for emergency response is lowest. It turns out that emergency 
demand is highest when people are involved in the activities of daily life—
traveling, working, shopping, and recreating. Often, the persons involved in such 
activities do not reside in the same area. Additionally, simply relying on 
population will not account for the effects that socio-economic conditions have on 
emergency service response activity. 

Consider:  The residential population of unincorporated areas can sometimes be estimated 
by using the GIS mapping capability now maintained by most counties and 
municipalities. By counting the residential households within the area in question, 
then applying demographic estimates of persons per household, it may be 
possible to reach a relatively accurate estimate of population within the area in 
question. Alternately, residential population can be estimated by using 
information obtainable from some public utility districts by tallying residential 
electrical meters within a geographic area and then multiplying by the persons 
per household. 

Both agencies experience a daily or seasonal flux of people which impact the calculated 

residential population. This transient population can be estimated by referring to traffic counts, 

jobs data, hotel/motel occupancy rates, and, in some cases, park visitor statistics. Residential 

population plus transient population is referred to as functional population. Where functional 

population is significantly different from residential population, service agreements based on 

population should be adjusted to account for it. 

Multiple-Variable Allocation 

Frequently, even though everyone may agree on the benefit of allied fire protection, officials find 

it difficult to reach an accord on the cost. The differences between community demographics 

and/or development, along with changes that occur within the system over the long term, can 

cause the perception of winners and losers. This can be especially prevalent when a single 
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variable is used to apportion cost. A service contract based on more than one allocation 

determinate may help solve these problems. 

For example, ESCI is familiar with a 9-1-1 dispatch center that serves more than 20 fire 

agencies of all sizes and types—large, small, metropolitan, and rural; on-duty career and on-call 

volunteer. Here, the service contract includes three determinates applied to each agency. 

Base charge — 10 percent of the dispatch center’s budget is divided equally between all 
agencies. This charge is based on the acknowledgement that each agency is equally 
responsible to maintain the dispatch center on continuous stand-by, irrespective of size of 
the agency or its use of the dispatch services. 

Usage charge — 45 percent of the dispatch center’s budget is divided between the agencies 
in accordance with the number of emergency dispatches made for each during the 
preceding year. The member agencies determined that this charge fairly assesses the 
overall use of the 9-1-1 dispatch system by each. 

Risk charge — 45 percent of the dispatch center’s budget is divided between the agencies in 
accordance with the relative percentage of each department’s AV. The member agencies 
determined that this charge is relational to each department’s community risk and that it 
is closely associated with the overall ability to pay. 

By apportioning the dispatch center cost over three variables, the members of this alliance have 

been able to reach a long-term agreement that fits the diversity of the partnering agencies. 

Other partnerships in other geographical areas may require a different solution involving 

different combinations of variables. In summary, when choosing a cost-sharing strategy for 

partnered fire protection, it is important to keep any apportionment formula fair, simple, and 

intuitively logical to assure that the public accepts and supports the endeavor. 

Allocation Summary 

The information provided previously serves as a detail of cost allocation factors. Given the 

lengthy discussion provided with each option, ESCI has compiled the information into a 

summary table illustrating the distribution of factors between the two agencies. These examples 

are for illustrative purposes and may be used as part of a check for fairness of assigning the 

cost for service.  

Figure 41: Summary of Cost Allocation Factors by Percentage 

Jurisdiction Area 
Assessed 

Value 
Resources 

Service 
Demand 

Population 

BFD 26.21% 9.23% 17.65% 8.53% 10.05% 

CFD1 73.79% 90.77% 82.35% 91.47% 89.95% 

Total 100.00% 100.00% 100.00% 100.00% 100.00% 
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ESCI extrapolated the cost of emergency services using the fiscal year 2013-14 budgeted 

amounts for Fire and EMS using a multiple variable formula. This was applied to the cost 

allocation factors derived from the data contained in this report. The dollar amount used in the 

calculations was the general fund budgeted expenditures of the two fire agencies (BFD – 

$3,917,565 and CFD – $39,056,568), which totals $42,974,133 for the 2013-2014 budget year. 

For comparison purposes, BFD’s current portion of the combined total expenditures is 9.12%. 

CFD1’s current portion of the combined total expenditures is 90.88%. 

In addition to the individual funding alternatives, several multiple-variable scenarios are also 

provided as examples of how this type of methodology can be modified and applied. The 

following figures show three multiple cost allocations by variable, the weighted apportionment by 

percentage, and cost to each agency. The first allocates costs on the basis of assessed value 

(50 percent) and service demand (50 percent). 

Figure 42: 50% Assessed Value and 50% Service Demand 

Jurisdiction Allocation Cost 

BFD 9.10% $3,910,646 

CFD1 90.90% $39,063,487 

Total 100% $42,974,133 

 

The second example allocates costs on the basis of assessed value (70 percent) and service 

demand (30 percent). 

Figure 43: 70% Assessed Value and 30% Service Demand 

Jurisdiction Allocation Cost 

BFD 9.33% $4,009,487 

CFD1 90.67% $38,964,646 

Total 100.00% $42,974,133 

 



Boring Fire District and Clackamas Fire District #1, Oregon 
Opportunities for Collaborative Efforts Feasibility Study 

72   

The third example allocates the cost based on assessed value (50 percent), deployment (25 

percent), and service demand (25 percent). 

Figure 44: 50% Assessed Value, 25% Resources, 25% Service Demand 

Jurisdiction Allocation Cost 

BFD 11.02% $4,735,749 

CFD1 88.98% $38,238,384 

Total 100.00% $42,974,133 
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Service Delivery and Performance 

In this section of the Cooperative Efforts Feasibility Study, ESCI reviews current service delivery 

and performance within the study area. Observations will be made concerning service delivery 

for the study area as a whole; and for the individual agencies where appropriate and depending 

on the available data. 

Demand 

In the demand analysis, ESCI reviews current service demand by incident type and temporal 

variation for the overall study area and both BFD and CFD1. GIS software is used to provide a 

geographic display of demand within the overall study area. The data used in this section is 

derived from National Fire Incident Reporting System (NFIRS) data reported to the State Fire 

Marshal’s office by the individual agencies. Figure 45 displays historical overall service demand 

throughout the study area from 2008 through 2012. 

Figure 45: Historical Service Demand, 2008 through 2012 

2008 2009 2010 2011 2012

BFD 1,778 1,603 1,544 1,702 1,577

CFD 1 16,075 15,989 15,410 16,175 16,921

Overall 17,853 17,592 16,954 17,877 18,498
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In general, service demand declined from 2008 through 2010, but has increased by 

approximately nine percent since 2010.  

In the next figure, ESCI examines service demand by incident category for 2012. In this 

analysis, ESCI has grouped the NFIRS incident types into three broad categories. “Fire” 

includes all fires (structure, vehicle, wildland, etc.). The “Other” category includes incidents such 
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as hazmat responses, alarms (medical and fire), public assists, dispatched and cancelled en-

route, and other incident types. “EMS” refers to any medical incident including motor vehicle 

accidents and rescue incidents. 

Figure 46: Service Demand by Incident Category, 2012 

BFD CFD 1 Overall

Fire 3.78% 2.80% 2.87%

Other 37.90% 30.02% 30.59%

EMS 58.32% 67.19% 66.54%
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As with most modern fire districts that provide emergency medical first responder service, EMS 

incidents make up the majority of service demand for both BFD and CFD1. Fires comprise the 

smallest portion of service demand.  
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Temporal Variation 

The following figures demonstrate activity and demand changes within study area based on 

various measures of time. The next figure summarizes annual workload by monthly increments. 

Figure 47: Service Demand by Month, 2012 

 

Overall service demand varies throughout the year, with the lowest demand in April (7.63 

percent) and the highest number of calls for service in October (9.07 percent). The range is less 

than 1.5 percent for the study area. The next figure looks at service demand by day of the week. 

Figure 48: Service Demand by Day of the Week, 2012 
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As with monthly service demand, service demand varies through the week. Again, the range is 

relatively narrow (approximately 1 percent) between the lowest demand on Sundays and the 

highest demand on Fridays for the study area. The last analysis of temporal variation 

demonstrates workload by hour of the day. 

Figure 49: Service Demand by Hour of Day, 2012 

 

The figure above displays a distinct bell curve that closely follows typical human activity 

patterns. Over 63 percent of the total service demand in 2012 occurred between 7 AM and 7 

PM. Agencies that utilize volunteer staffing to augment response personnel may experience 

staffing issues during the workday when demand is highest and volunteer availability is lowest. 

BFD 24 hour personnel and command staff at Station 140 offset the lack of volunteer personnel 

during the workday in BFD. Career staffed agencies, with high service demand (CFD1), may 

need to develop alternative staffing plans to address high demand during the day. CFD1 

monitors resource draw down during periods of high service demand and utilizes a pre-planned 

matrix to provide coverage. CFD1 also utilizes pre-arranged extra staffing for designated 

periods of time. These programs are documented in the CFD1 Standards of Cover document. 
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Geographic Demand  

In addition to the temporal analysis of workload, it is useful to examine the geographic 

distribution of service demand. ESCI uses geographical information systems software (GIS) to 

plot the location of incidents within the BFD/CFD1 study area, for the 12 months from July 2012 

to June 2013, and calculates the mathematical density of incidents in the study area. 

Figure 50: BFD/CFD1 Study Area Incident Density, July 2012 to July 2013 
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The previous figure shows the areas of highest incident density are located in Milwaukie, 

Clackamas, Oregon City, and portions of Happy Valley within CFD1. BFD incident density is 

highest in the communities of Boring and Damascus. Other areas of higher service demand are 

scattered along the major transportation routes through the study area. Both agencies’ stations 

appear well placed to serve the areas of highest incident density in the study area. In the figure 

above, EMS incidents represent the majority of service demand. The next figure displays the 

same data and a subset of the data, demonstrating the geographic distribution of incidents 

coded as “Fire” in the study area NFIRS data. 



Boring Fire District and Clackamas Fire District #1, Oregon 
Opportunities for Collaborative Efforts Feasibility Study 

 

 79 

Figure 51: Fire Incidents over Incident Density, July 2012 to July 2013 

 

Fire incidents are the least frequent incident type in the data set. However, fire service demand 

is distributed throughout the study area in a pattern that is similar to the overall incident data. 
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Distribution 

In the distribution summary, ESCI presents an overview of the current distribution of fire district 

resources within BFD and CFD1. The next figure displays the BFD and CFD1 study area and 

current taxing district boundaries of the two jurisdictions. 

Figure 52: BFD and CFD1 Cooperative Efforts Feasibility Study Area 
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ESCI used GIS software to calculate the area of the study area as approximately 225.5 square 

miles; 166.4 square miles in CFD1 and 59.1 square miles in BFD. The area includes the 

incorporated cities of Damascus, Happy Valley, Milwaukie, Johnson City, and Oregon City. The 

communities of Boring and Clackamas are also included in the study area. The current 

population of the service area is estimated at over 200,000. The figure below uses 2010 Census 

data to display population density throughout the study area. 

Figure 53: Study Area Population Density, 2010 Census Data 

 



Boring Fire District and Clackamas Fire District #1, Oregon 
Opportunities for Collaborative Efforts Feasibility Study 

82   

Using GIS software, ESCI calculates that approximately 78 percent of the study area is 

classified as having a rural population density, 6 percent as suburban, and 16 percent as urban. 

Both BFD and CFD1 have established demand zones based on population density, housing 

density, and the nature of risks in the area. ESCI displays the demand zones and the population 

density assigned to these zones in the following figure. 

Figure 54: Study Area Population Based Demand Zones 
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BFD and CFD1 utilize the demand zones illustrated above to establish response performance 

goals and monitor response performance within their respective jurisdictions. This follows 

industry best practices detailed in The Commission on Fire Accreditation (CFAI) Standards of 

Cover, 5th Edition. ESCI commends BFD and CFD1 for establishing demand zones and 

performance standards within these demand zones, as part of their Standards of Cover 

documentation. As seen in the previous figure, the demand zones adopted by BFD and CFD1, 

differ from the actual population density demonstrated in the census data in the previous figure. 

BFD uses the NFPA 1720 performance objectives for suburban areas in the majority 

(approximately 86 percent) of the BFD service area. CFD1 has established response goals for 

urban (17 percent), suburban (39 percent), and rural (44 percent) demand zones. The next 

series of figures model travel distance and travel time over the existing road network. The 

analysis includes only BFD and CFD1 fire stations. An overview of the travel time capabilities of 

mutual/automatic aid resources is provided later in the report. 

The Insurance Services Organization (ISO) is a national insurance industry organization that 

evaluates fire protection for communities across the country. A jurisdiction’s ISO rating is an 

important factor when considering fire station and apparatus distribution; since it can affect the 

cost of fire insurance for individuals and businesses. For ISO purposes, response areas are 

measured at 1.5 miles of travel distance for each engine company; and 2.5 miles for a ladder 

company (aerial apparatus) on existing roadways. For a structure to be in a protected rating for 

insurance purposes, it must be within five miles of a fire station. The next figure examines 

current station and apparatus distribution in the study area based on credentialing criteria for the 

Insurance Services Organization (ISO). 
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Figure 55: Travel Distance Criteria, Current Station Locations 

 

Virtually the entire study area is within 5 miles travel of a BFD or CFD1 station. In general the 

1.5 mile ISO criterion applies to urban hydranted areas; both CFD1 and BFD stations provide 

adequate coverage to these areas. Similar to engine company criteria, ISO recommends that 

truck companies (aerial apparatus) be placed at 2.5-mile intervals in areas with a certain 

number of buildings over three stories. CFD1 staffs aerial apparatus at Station 4 and Station 15. 

The following figure demonstrates the 2.5 mile service areas for these two stations. 
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Figure 56: ISO Travel Distance Criteria, Aerial Apparatus 

 

Truck 4 provides aerial apparatus coverage to the Milwaukie and Clackamas areas. Truck 15 

serves the Oregon City area. CFD1 is currently rated as Protection Class 3 by ISO and BFD is 

currently rated as Protection Class 3/5 by ISO (Class 1 represents exemplary fire protection).  

ISO criteria for station distribution primarily address the geographic coverage of a service area 

or properties. Even more important is the time required to respond from a fire station to a call for 
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service; and the extent of current service demand reached from the current station locations. 

The analysis presented in the following figures is travel time over the current road network.  

Figure 57: Travel Time Capability, Current Stations and Road Network  

 

In the figure above, GIS software is used to calculate travel time from BFD and CFD1 stations 

over the current road network. Travel time is adjusted to account for speed and negotiating 

turns and intersections. The figure above demonstrates that the majority of the road network in 
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both districts is within 8 minutes travel of a fire station. In the following figures, the same incident 

data used to calculate incident density is displayed over the travel time service areas. The 

percentage of service demand coverage is calculated for the different travel time models. 

Figure 58: Travel Time and Service Demand, July 2012 to July 2013 
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Figure 59: Study Area Service Demand Coverage Capability 

 

Over 88 percent of the overall study area 2012 service demand is within 4 minutes of a fire 

station. Most of this service demand occurred in the more developed, urban areas of CFD1. 

Approximately 51 percent of BFD service demand was within 4 minutes of a BFD station. This 

can be attributed to the rural nature of the fire district and the distance between BFD stations. 

The 8 minutes travel model provides over 95 percent coverage of current service demand for 

BFD, CFD1, and the overall study area. Note that this analysis only measures travel time 

capability, and does not demonstrate response performance. Travel time capabilities from 

stations should be considered when establishing response performance goals. Response 

performance is discussed in another section of this report. 

In general, the distribution of fire stations and apparatus throughout the study area is 

appropriate for the current service demand and risk. Station distribution also appears to meet 

the ISO criteria for travel distance between stations. Information gathered during on site 

interviews with BFD staff reveals that discussions concerning the staffing and location of BFD 

Station 149 and CFD1 Station 7 have occurred. It is ESCI’s opinion that eliminating either 

station, combining these stations at a new location, or relocating either station more than six 

blocks from the current location could lead to degradation in response performance and the 

concentration of resources available in both the BFD and CFD1 service area. ESCI 

recommends that BFD and CFD1 continue the current cooperative efforts between agencies in 

the Damascus and Pleasant Valley area at a minimum. 
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Concentration  

Standard firefighting procedures call for the arrival of the entire initial assignment (sufficient 

apparatus and personnel to effectively deal with an emergency based on its level of risk) within 

a reasonable amount of time. This is to ensure that enough people and equipment arrive soon 

enough to safely control a fire or mitigate any emergency before there is substantial damage or 

injury. In this analysis, ESCI examines the ability of BFD and CFD1 to assemble multiple 

resources across the study area. The next figure demonstrates the portions of the study area 

within 8 minutes travel of both a BFD and CFD1 station. Note that Station 14 is calculated as 

having a theoretical response influence. Even though the station has no personnel assigned to it 

currently, it is calculated as having a theoretical eight minute travel time to demonstrate how 

well situated the station is to provide response coverage if it were to have resources assigned to 

it in the future. 
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Figure 60: BFD and CFD1 Overlapping Service Area, 8 Minutes Travel 

 

Portions of Damascus and Happy Valley can be reached in 8 minutes travel from both BFD and 

CFD1 stations. The area is served by BFD Stations 140 and 149; and CFD1 Stations 6, 7, and 

8. The next figure examines the overall concentration of BFD and CFD1 stations throughout the 

study area, at 8 minutes travel. 
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Figure 61: Study Area Station Concentration, 8 Minutes Travel 

 

Appropriately, the heaviest concentration of stations occurs in the most developed portions of 

CFD1. Note that Station 14 does not contribute to the concentration since it has no resources in 

it. The area from Station 17 north to the first district boundary is served by three to ten CFD1 fire 

stations. This area experiences the highest call volume and the greatest potential for complex, 

high risk incidents. The Happy Valley area experiences a similar concentration of resources. 

The Damascus area is within 8 minutes travel of five stations. The more rural portions of both 
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BFD and CFD1 are served by one or two stations. Note that Station 14 is not included in this 

analysis since it is only used for storage. 

The figure above examines the concentration of BFD and CFD1 stations within the study area. 

Both agencies utilize mutual or automatic aid resources as part of alarm assignments to some 

degree. The figure below adds mutual/automatic aid resources within 8 minutes travel, to the 

station concentration model.  

Figure 62: Station Concentration-BFD, CFD 1, and Mutual Aid 
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The previous figure demonstrates that mutual/automatic aid resources increase the 

concentration of resources throughout the study area. The previous two figures present an 

accurate picture of station concentration throughout the study area during the time that 

volunteer stations are staffed; which is usually evenings through to 0700. Information provided 

by BFD indicates that Stations 148 and 149 are seldom, if ever, staffed during daytime hours. 

The following figure demonstrates the concentration of stations in the BFD with volunteer 

stations excluded. 



Boring Fire District and Clackamas Fire District #1, Oregon 
Opportunities for Collaborative Efforts Feasibility Study 

94   

Figure 63: BFD Daytime Station Concentration (Mutual Aid Resources Included) 

 

The figure above demonstrates that during the daytime hours, with no station reliability from 

Stations 148 or 149, the availability and concentration of resources within 8 minutes is reduced 

throughout the BFD service area. ESCI has no knowledge about the staffing and equipment 

configurations in the mutual aid agencies. Each mutual aid station is calculated to provide an 

eight minute travel time from the stations regardless of its configuration. 
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In the last look at concentration in the study area, ESCI uses current minimum staffing levels to 

demonstrate the concentration of personnel available on a first out apparatus, throughout the 

study area. Volunteer stations are assigned the minimum number of personnel required to 

respond to an emergency incident, based on the available apparatus in that station (Station 

149-2 personnel, Station 148-3 personnel, Station 12-2 personnel, and Station 13-3 personnel). 

This represents the night time (1900 to 0700) concentration of personnel. Duty officers or 

battalion chiefs are considered a roving resource and are not included in the count of personnel 

for this analysis. This is not to say that command staff should not be included as part of the 

response force; however the focus of this analysis is personnel on first out apparatus from 

current BFD and CFD1 station locations. Again, CFD1 Station 14 is not included since no staff 

is currently assigned to this station.  
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Figure 64: Study Area Personnel Concentration, 8 Minutes Travel 

 

As in the previous figures, the highest concentration of personnel in the study area occurs in the 

portions of CFD1 that experience the greatest service demand. As many as 30 to 34 personnel 

can be assembled in 8 minutes travel time in some portions of CFD1 (north of Station 15 in 

Oregon City, also west of Interstate 205 north of Highway 212 junction). First out apparatus can 

deliver 12 operational personnel to the commercial area around BFD Station 149 within 8 

minutes. Note that without information concerning staffing levels for mutual/automatic aid 
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resources; ESCI is unable to accurately calculate personnel concentration including 

mutual/automatic aid resources.  

Reliability 

The workload of emergency response units can be a factor in response time performance. 

Concurrent incidents or the amount of time individual units are committed to an incident can 

affect a jurisdiction’s ability to muster sufficient resources to respond to additional emergencies. 

Simultaneous or concurrent incidents and when they occur can affect a fire district’s ability to 

muster sufficient resources to respond to additional emergencies. The next two figures 

demonstrate the percentage of concurrent incidents experienced by both BFD and CFD1 in 

2012. 

Figure 65: BFD Concurrent Incidents, 2012 

Concurrent Incidents Percentage 

Single Incident 91.2% 

2 8.6% 

3 0.2% 

 

Figure 66: CFD1 Concurrent Incidents, 2012 

Concurrent Incidents Percentage 

Single Incident 40.2% 

2 34.3% 

3 17.0% 

4 6.1% 

5 1.8% 

6 or More Incidents 0.6% 

 

Over 90 percent of BFD responses in 2012 occurred as a single event. This percentage is 

similar to the rate seen in comparably sized fire districts with similar service demand. In 

contrast, less than 50 percent of CFD1 calls for service occurred as a single event. 

Simultaneous incidents constitute nearly 60 percent of overall 2012 CFD1 service demand. 

The next figure illustrates the frequency of concurrent incidents for the study area as a whole. 
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Figure 67: BFD/CFD1 Study Area Concurrent Incidents by Hour of the Day, 2012 

 

In this figure, ESCI categorizes concurrent incidents by the hour of the day in which they occur. 

The pattern seen in this figure closely mirrors the pattern seen earlier in the demand analysis. 

Targeting predictable changes in service demand, such as that displayed in this figure, provides 

an opportunity to maintain response performance in the face of increasing demand.  

Unit hour utilization (UHU) describes the amount of time that a unit is not available for response 

because it is already committed to another incident. The larger the number, the greater its 

utilization and the less available it is for assignment to subsequent calls for service. The 

following figure displays the total time BFD apparatus were committed to an incident in 2012 

and expresses this as a percentage of the total year. 
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Figure 68: BFD UHU, 2012  

BFD Unit Hour Utilization 

Apparatus Time Committed UHU 

C1401 4:52:59 0.06% 

C1402 14:10:09 0.16% 

C1403 21:37:31 0.25% 

C1409 47:29:06 0.54% 

C1410 13:51:09 0.16% 

BR140 18:42:05 0.21% 

BR148 3:33:19 0.04% 

BR149 1:42:40 0.02% 

E140 245:21:32 2.80% 

E141 6:59:57 0.08% 

E148 5:14:59 0.06% 

E149 40:17:00 0.46% 

HR140 43:38:49 0.50% 

R148 10:27:36 0.12% 

R149 46:02:29 0.53% 

SQ140 99:39:55 1.14% 

SQ148 1:32:19 0.02% 

WT140 6:46:57 0.08% 

WT148 1:21:07 0.02% 

 

The staffed apparatus at Station 140 displays the highest unit hour utilization. Note that the 

apparatus UHU rate is calculated for all responses, not just emergency responses. The figure 

below demonstrates 2012 unit hour utilization for CFD1 apparatus in 2012. 

Figure 69: CFD1 UHU, 2012 

CFD1 Unit Hour Utilization 

Apparatus Time Committed UHU 

BC2 179:02:27 2.04% 

BC3 172:06:58 1.96% 

BC4 5:47:08 0.07% 

BR10 12:37:15 0.14% 

BR11 20:01:00 0.23% 

BR12 15:27:40 0.18% 

BR13 9:42:28 0.11% 

E1 682:03:45 7.79% 

E10 261:08:34 2.98% 

E11 206:46:14 2.36% 

E12 68:42:40 0.78% 

E13 17:33:38 0.20% 
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CFD1 Unit Hour Utilization 

Apparatus Time Committed UHU 

E15 14:55:27 0.17% 

E16 613:00:20 7.00% 

E2 567:02:23 6.47% 

E23 34:31:14 0.39% 

E28 0:12:00 0.00% 

E3 361:35:13 4.13% 

E5 479:54:50 5.48% 

E6 289:05:32 3.30% 

E8 377:23:09 4.31% 

E9 288:08:22 3.29% 

HR4 19:15:48 0.22% 

HSQ5 10:01:43 0.11% 

R15 0:13:19 0.00% 

R3 796:26:27 9.09% 

RH16 34:40:07 0.40% 

RH2 47:13:20 0.54% 

RH7 9:06:41 0.10% 

SQ17 236:08:49 2.70% 

SQ7 156:15:48 1.78% 

T15 417:14:45 4.76% 

T4 568:10:19 6.49% 

WR8 31:23:08 0.36% 

WT10 8:23:47 0.10% 

WT11 6:48:04 0.08% 

WT12 7:01:55 0.08% 

 

Although CFD1 responded to nearly 17,000 calls for service in 2012, no single apparatus 

displays a UHU rate that is excessive. The Commission on Fire Accreditation International 

(CFAI) Standards of Cover, 5th Edition suggests that UHU rates in the range of 25 to 30 percent 

of the year for Fire and EMS units are effective maximums beyond which negatively affect 

station and unit reliability. Currently UHU rates in the study area do not exceed the levels 

mentioned. 

The last analysis in the reliability section examines the percentage of time that the first due 

apparatus is available, and is the first apparatus on scene in their assigned first due area. Non- 

emergency mutual aid responses and incidents without either a BFD or CFD1 apparatus arrival 

time are not included in this analysis. The two figures that follow measure station reliability for 



Boring Fire District and Clackamas Fire District #1, Oregon 
Opportunities for Collaborative Efforts Feasibility Study 

 

 101 

the first BFD or CFD1 apparatus on scene in their respective first due area. The following figure 

displays first due station reliability for the three BFD stations. 

 

Figure 70: BFD First Due Reliability, 2012 

 

Station 140 apparatus are first on scene at over 90 percent of emergency incidents within the 

Station 140 area. Station 140 apparatus also represent a significant portion (approximately 61 

percent in Station 148 and 30 percent in Station 149) of the first on scene responses in the 

Station 148 and Station 149 first due areas. Station 148 first due station reliability is slightly over 

20 percent for Station 148 apparatus; and approximately 65 percent for Station 149 apparatus. 

Note that Squad 7 is included as a Station 149 first due apparatus. This apparatus was first on 

scene at just over 44 percent of Station 149 emergency incidents in 2012. The figure above 

demonstrates overall station reliability in the BFD service area. Figure 71 demonstrates BFD 

station reliability summarized by time of day (daytime/nighttime).  
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Figure 71: BFD Station Reliability-Daytime vs. Nighttime 

 

The figure above demonstrates the effect that overnight staffing at Stations 148 and 149 has on 

station reliability. Station 148 reliability increases from approximately 12 percent to over 59 

percent and Station 149 reliability increases by nearly 17 percent when volunteer crews are 

available at these stations. 

Figure 72: CFD1 Station Reliability, 2012 
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Generally, the assigned first due apparatus was the first CFD1 apparatus on an emergency 

scene, in their respective station area, over 80 percent of the time in 2012. The exceptions are 

the two CFD1 stations staffed with volunteer personnel (Stations 12 and 13) and Station 14, 

which has no assigned staffing. Station 10 or Station 11 apparatus were the first CFD1 

apparatus on scene to the majority of 2012 emergency responses in the Station 12, 13, and 14 

response areas.  

Performance 

The performance summary examines emergency response performance within BFD and CFD1. 

Incident data provided by both agencies is utilized to provide an overview of response 

performance within the study area. Non-emergency incidents, mutual aid apparatus, data 

outliers, and invalid data are removed from the data set whenever possible. Both BFD and 

CFD1 utilize the same records management software (FireRMS), which is maintained by CFD1. 

ESCI notes that the data provided is exceptionally accurate and complete. This data allows both 

agencies the opportunity to establish and monitor performance standards based on current and 

accurate response data.  

Both BFD and CFD1 have published and adopted Standards of Cover (SOC) documents 

modeled after the Commission on Fire Accreditation International (CFAI), Standards of Cover, 

5th Edition document. BFD has a 2013 draft Standards of Cover update which has not yet been 

finalized. Both agencies have adopted performance goals based on this fire service industry 

best practices document, and also the National Fire Protection Association (NFPA) 1710 

Standard for Career Fire Departments (CFD1) and NFPA 1720 Standard for Volunteer or 

Combination Fire Departments (BFD). The SOC documents are accurate and complete. Rather 

than reproduce the same information, ESCI presents an overview of response performance 

within BFD and CFD1.  

The next two figures demonstrate response time frequency for 2012 emergency responses in 

both BFD and CFD1. 
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Figure 73: BFD Response Time Frequency, 2012 

 

The most frequently recorded response time for 2012 emergency (“priority”) calls is within the 

seventh minute. Eighty percent of the time, the first BFD apparatus was on scene in 8 minutes 

59 seconds or less. BFD measures response time from the time the station is notified by the 

dispatch center of the emergency to the time the first apparatus arrives at the incident location. 

This corresponds to the NFPA 1720 response standard. The figure above reflects this time 

interval. Note that responses times over 13 minutes represent less than 5% of emergency 

responses at BFD.  These are statistical outliers and is why ESCI uses percentile measurement 

as opposed to averages. The following figure demonstrates emergency response time 

frequency for CFD1 in 2012.  
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Figure 74: CFD1 Response Time Frequency, 2012 

 

The most frequently recorded CFD1 response time for 2012 emergency (“priority”) incidents is 

within the sixth minute. A CFD1 apparatus was on the scene of an emergency in seven minutes 

45 seconds or less, 90 percent of the time. CFD1 measures response time from the time the call 

for emergency service is received at the dispatch center to the time the first apparatus arrives at 

the incident. This corresponds to the NFPA 1710 response standard for career fire departments. 

The data in the figure above demonstrates this time interval.  

The response time continuum, the time between when the caller dials 9-1-1 and when 

assistance arrives, is comprised of several different components: 

• Processing Time – The amount of time between when a dispatcher answers the 9-1-1 

call and resources are dispatched.  

• Turnout Time – The amount of time between when units are notified of the incident and 

when they are en route. 

• Travel Time – The amount of time the responding unit actually spends on the road to the 

incident. 

Total Response Time equals the combination of “Processing Time,” “Turnout Time,” and “Travel 

Time.” 
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The figure below demonstrates 2012 performance for the various components of the response 

time continuum for BFD, CFD1, and the study area overall.    

Figure 75: 2012 Performance-Response Time Components 

Response Time Components 

 

Call Processing  
(90th Percentile) 

Turnout Time 
(90th Percentile) 

Travel Time 
(90th Percentile) 

Total Response Time 
(90th Percentile) 

BFD        01:09    02:41  08:51 11:41 

CFD1        01:03    02:25  05:51       07:45 

Overall        01:05    02:26  06:05       08:18 

 

The call processing response standard for the regional dispatch center (C-COM) is 60 seconds 

for emergency calls, 90 percent of the time. 2012 call processing performance is slightly over 

the 60 second standard. Data provided in the CFD1 SOC document, shows that C-COM call 

processing performance has steadily improved over the last three years.  

Both BFD and CFD1 turnout time performance goals call for apparatus to begin responding to a 

priority incident within 90 seconds of receiving the alarm. Neither agency meets their current 

turnout time goal. CFD1 documents a plan to improve turnout time performance in their 2013 

SOC document. Turnout time is one area of the total response time that field personnel have 

some ability to control.  

As opposed to turnout time, travel time is rarely controllable by fire district personnel. The 

existing road network, traffic congestion, geographic barriers, and the location of incidents all 

affect travel time performance. The rural nature of the district and the travel distance between 

stations, likely contribute to the extended travel time performance within the BFD service area.  

The next figure examines total response time performance categorized by incident type. 
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Figure 76: BFD and CFD1 90th Percentile Response Performance by Incident Type, 2012 

 

In the figure above, “Fire” refers to any incident coded as a fire in the NFIRS data. The “EMS” 

category includes all calls for medical service including MVA’s and rescues, and the “Other” 

category refers to incidents such as hazmat, false alarms, service calls, or weather related 

incidents. The chart captures the first unit (BFD or CFD1 unit) on scene and captures total 

response time (call received at 9-1-1 to first unit to arrive on scene). While BFD uses NFPA 

1720 standards, which begin calculating response time from dispatched to first unit on scene 

(not counting call processing time), both agencies were calculated including call processing time 

to perform but this was the only way to compare both agencies’ performance on a common 

scale.  

Response times may vary depending on the type of emergency reported. EMS calls (other than 

MVAs) do not require donning protective equipment, fire calls require firefighters don protective 

equipment prior to the apparatus leaving the station, and some incidents require a specific 

apparatus that may result in a longer travel time and hence a longer total response time. BFD 

“Fire” response performance is approximately 2 minutes longer than the rest of the incident 

categories. This may be partially attributed to a data anomaly, since the data set for 2012 

contained a small number of priority fire responses. The two figures that faollow categorize 

response performance by the time of day.    
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Figure 77: BFD 90th Percentile Response Performance by Time of Day, 2012 

 

 

Figure 78: CFD1 90th Percentile Response Performance by Time of Day, 2012 

 

Both of the figures above display an approximately 60 second increase in turnout time and total 

response time, during the period from Midnight to 0800. The rise in turnout time at night is 

reflected by increased total response times during the same time period. This pattern is seen in 

response performance for both 24 hour career staffed and volunteer staffed jurisdictions.  

Up to this point, the performance analysis has been concerned with response time performance 

for the first arriving apparatus. The last analysis in the performance summary examines 
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response performance for BFD and CFD1 as it pertains to the assembly of multiple apparatus. 

In the figures below, apparatus emergency response time performance is calculated from the 

time the apparatus is dispatched to when the apparatus arrives on scene. Response 

performance is measured at the 90th percentile for all apparatus at each arrival order (First, 

Second, Third, etc.). 

Figure 79: BFD 90th Percentile Apparatus Response Performance by Arrival Order, 2012 

 

For this analysis, apparatus emergency response performance for all arriving apparatus 

(including automatic aid and command vehicles) with up to four apparatus is displayed. There is 

a 2 minute 03 second difference in response performance between the first arriving apparatus 

and the second arriving apparatus. The difference between the first and fourth apparatus is 5 

minutes 28 seconds. Examination of the data set reveals that approximately 30 percent of the 

fourth on scene apparatus were automatic aid resources. BFD effectively utilizes automatic and 

mutual aid resources to mitigate complex, high risk incidents. The following figure illustrates the 

same information for CFD1 emergency responses in 2012. 
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Figure 80: CFD1 90th Percentile Apparatus Response Performance by Arrival Order, 2012 

 

In the CFD1 service area, the second apparatus is usually on the scene of an incident requiring 

multiple apparatus in slightly less than 1.5 additional minutes. The fourth apparatus is on scene 

2 minutes 55 seconds after the arrival of the first apparatus. The concentration and distribution 

of apparatus within CFD1, especially in high risk areas, provides additional resources, and 

personnel to resolve larger scale emergencies. 

Incident Control and Management  

BFD and CFD1 use the Incident Command System (ICS) for incident management and the 

National Incident Management System (NIMS) as their standard management protocol. These 

methodologies for managing emergency incidents are widely accepted industry standards and 

are incorporated appropriately into the operations of both of the study agencies.  

For a unified incident management approach to be effective, two components are necessary. 

The first is a process of cross training personnel from each agency collaboratively with their 

neighboring responders. Second, incident management techniques need to be employed as a 

matter of routine, even during small emergencies, to establish the system as a matter of course. 

In both BFD and CFD1, training and use of effective incident management practices are in 

place.  

Mutual and Automatic Aid Systems 

There are numerous mutual aid agreements, both formal and informal, in place between fire, 

police, and emergency medical agencies in the study area. In practice, mutual aid is handled on 
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an “as needed” basis where units are called for and specified one by one through an Incident 

Commander. Automatic aid agreements differ from mutual aid agreements in that under certain 

criteria, resources are automatically dispatched as part of the initial response. These 

agreements facilitate closest unit dispatch and allow for the dispatch of additional apparatus and 

personnel to specific predefined emergencies. BFD and CFD1 participate in the regional mutual 

aid plan and have signed mutual aid agreements with all the surrounding agencies. The 

following figure models 8 minutes travel from the mutual aid stations around the study area. 
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Figure 81: Study Area Mutual Aid Coverage-8 Minutes Travel  

 

The urban area in the northwest corner of CFD1 demonstrates the highest concentration of 

mutual aid resources. CFD1 is within 8 minutes travel of automatic or mutual aid resources from 

Canby FD 62, Colton FD 70, Gladstone Fire, Gresham Fire, Lake Oswego Fire, Molalla FD 73, 

Portland Fire, and Tualatin Valley Fire and Rescue. Automatic or mutual aid resources from 

Estacada FD 69, Gresham Fire, Portland Fire, and Sandy FD 72 are within 8 minutes travel of 
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portions of BFD. Mutual and automatic aid operations are an integral part of emergency 

operations for the study agencies.  
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Fire Prevention 

Responsibilities for fire and life safety risk management programs (fire prevention) are specified 

in state laws, local regulations, National Fire Protection Association (NFPA) standards, and 

state fire and building codes. These laws, ordinances, and codes establish the authority and 

responsibility under which the fire district delivers fire prevention and life safety services.  

Generally, fire prevention activities should include the following: 

Fire Code Enforcement 

• Proposed construction and plans review 

• New construction inspections 

• Existing structure/occupancy inspections 

• Special risk inspections 

• Internal protection systems design review 

• Storage and handling of hazardous materials 

Fire Safety Education 

• Public education 

• Specialized education 

• Juvenile fire setter intervention 

• Prevention information dissemination 

Fire Investigation 

• Fire cause and origin determination 

• Fire death investigation 

• Arson investigation and prosecution 

Aggressive risk management programs, delivered as a part of an active fire prevention program, 

are a fire district’s best opportunity to minimize the losses and human trauma associated with 

fire.  

Discussion 

Because State and Federal requirements apply to both agencies, there are great similarities 

between the two, and both appear to have service to their constituents at the forefront of their 

priorities.  

Both agencies are performing the Fire Prevention function well, but primarily due to number of 

resources available to Fire Prevention with access to other administrative functions and people, 

CFD1 has the ability to provide a wider array of services to a more detailed level than is BFD.  
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Code Enforcement and Investigation Activities 

When a new building (i.e. new home, business, or industrial structure) is proposed within a fire 

district’s jurisdiction, it is going to become a protection responsibility of the district for the life of 

the building. If it is not constructed properly at the onset, it may well become a problem for the 

fire district in the future. The greater the involvement of the fire agency in the plans review and 

construction process, the lower the risk of future fire protection issues. This will require 

cooperation from the Oregon State Fire Marshal and local city building officials. 

Accurately determining the cause of a fire is a legal requirement through ORS and an effective 

method for preventing future incidents. In the event of a fire that is started intentionally, 

prosecution of the responsible offender may prevent additional fires. Identifying the cause of 

accidental fires is also of importance. Knowing and understanding how accidental fires start is 

the most effective way to identify fire prevention and public education needs to customize 

activities to actual community fire experience.  

Initial assessment of a fire is typically conducted by the responding crew members. In BFD, the 

Fire Marshal is the primary investigator for the agency and one line personnel is certified fire 

investigators. CFD1’s Fire Marshal is the lead fire investigator and the Deputy Fire Marshals 

and Fire Inspectors are all Fire Investigation certified; both districts are part of Clackamas 

County Fire Investigation Team (CFIT).  

Evidence is collected and maintained by either the Oregon State Police or the Clackamas 

County Sheriff’s Office. While the agencies have Fire Rescue Protocols governing crime scene 

preservation, it is aimed strictly at crime victim response and protecting potential evidence for 

law enforcement while treating victims. The fire marshal reports that scene preservation 

principles are taught to line personnel during the course of the year. BFD’s Fire Marshal 

performs an average of 15 in-district and five mutual aid fire investigations per year. Seven 

investigator-certified CFD1 staff members perform an average of 75 per year, which equates to 

10 per person. 

BFD has one person (the Fire Marshal) who is a certified International Code Council (ICC) Fire 

Inspector II; ICC Fire Plans Examiner certified, NFPA Fire Investigator, Commercial Building 

Inspector, and Commercial Building Plans Examiner. CFD1 has two clerical staff, eight field fire 

prevention staff, one Public Information Officer, one Emergency Manager and the Fire Marshal. 

Nine people (including the Fire Marshal) are International Code Council (ICC) Fire Inspector II 
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certified; seven are ICC Fire Plans Examiner certified and NFPA Fire Investigator certified. 

BFD’s Fire Marshal performs 25 plan reviews per year. At CFD1, seven plan review certified 

staff performs 275 plan reviews per year, which equates to an average of 39 per person. 

The BFD Fire Marshal estimates that with the help of the Oregon Office of State Fire Marshal 

(OSFM) they cover 100% of the high-risk occupancies in their district annually. High risk is 

defined as “A,” “E,” “H,” and “I” type occupancies for both agencies. They utilize a one and two 

year inspection cycle, the variable being occupancy classification. BFD offers a self-inspection 

program for low risk occupancies, but currently no businesses use it. CFD1 is able to achieve 

inspections of nearly 100% of their high-risk occupancies annually. They incorporate an existing 

occupancy inspection program which uses a one, two, and four year inspection cycle, the 

variable being occupancy risk classification. Fire prevention does approximately 2,000 Fire & 

Life Safety Inspections per year; fire apparatus based personnel (line personnel) do 

approximately 1,000 per year. CFD1 is about to kick off a self-inspection program this year for 

low risk businesses. Both agencies use the 2010 edition of the Oregon Fire Code, which is 

adopted statewide.  

BFD’s Fire Marshal performs approximately 160 inspections per year; CFD1 Fire Prevention 

Division staff performs 2,000 inspections per year, which equates to 313 per year for each of the 

eight Fire Prevention staff members (Fire Marshal excluded). BFD’s Fire Marshal estimates that 

he performs 45 high-risk occupancies per year; in 2012, CFD1 performed approximately 500, 

which equates to 63 per Fire Prevention staff members.  

ORS 476.030 (3) states:  

If, in the opinion of the State Fire Marshal, a governmental subdivision of the state has 
enacted adequate regulations generally conforming to state and national standards 
concerning fire prevention, fire safety measures and building construction requirements 
for safety, and if the governmental subdivision provides reasonable enforcement of its 
regulations, the State Fire Marshal may exempt the area subject to such regulation either 
partially or fully from statutes, rules and regulations administered by the State Fire 
Marshal. 

Neither BFD nor CFD1 has been designated as exempt jurisdictions.  
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Fire and Injury Public Education Programs and Community Outreach 

Providing fire safety education to the public to minimize the occurrence of fires and other 

emergencies should be a priority for all fire agencies. Given the potential loss to a community, 

prevention provides the best chance for minimizing the effects of hostile fires, medical 

emergencies, and natural and man-made disasters. All segments of the community’s population 

should receive education that is demographically appropriate.  

BFD has one full-time person who is primarily dedicated to public education and public 

information. CFD1 has a dedicated Deputy Fire Marshal to develop and coordinate the district’s 

public education activities. Public education materials are kept on hand; bilingual materials are 

included.  

Wildland Urban Interface (WUI) fire risks exist in both districts, but likely most citizens do not 

believe they are at risk since they do not live “in the forest.” However, an interface area is 

defined as places where homes are built near or among lands prone to wildland fire (brush fires, 

forest fires, range fires, natural cover fires, etc.). Both districts have sections of interface areas, 

with BFD having the greater exposure due to its more rural nature. Educating the citizens to 

think in terms of wildfire risk reduction will reduce the likelihood of a devastating wildfire or 

interface fire.  

CFD1 is in the process of working with several communities within their service area to become 

“Firewise Communities.” A Firewise Community program, developed by the NFPA in concert 

with federal and state forestry agencies, teaches people how to adapt to living with wildfire and 

encourages neighbors to work together and take action now to prevent losses and reduce risk. 

In partnership with local fire service providers, a Firewise program is designed as a “self-help” 

program for residents to reduce and manage their own risks by becoming aware of the risk 

factors and taking steps to reduce or eliminate them.  
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An August, 2010 online voluntary survey of 4,800 individuals registered with Firewise resulted in 

twelve percent (586) responses to the 28-question survey. Eighty-two percent of respondents 

said they were satisfied or very satisfied with the Firewise program. The top three things that 

people enjoyed most about Firewise were: 

• Improving firefighter safety/fire response access (74%) 

• Working with fire or forestry professionals (67%) 

• Feeling better or safer when mitigation work accomplished (54%)7 

BFD has no such program in place, but would benefit from a program which includes risk 

education, risk reduction principles and practices, and places responsibility for taking these 

steps squarely on the citizens at risk.  

Approximately 3.3% of BFDs population is Hispanic, which is the largest ethnic minority 

demographic in its service area.8 Approximately 7.7% of CFD1’s population is Hispanic, which is 

the largest racial minority demographic in its service area. BFD provides bilingual education 

materials for their community. CFD1 provides limited bilingual materials, although many of their 

website pages can be translated into several different languages. Careful evaluation of this 

demographic must be made to determine whether a significant portion of the Hispanic 

population is native speaking, and therefore should warrant greater emphasis on publishing 

bilingual materials and outreach efforts. Further, if there are significant numbers of known non-

English-speaking groups in the community, developing native language educational materials is 

an industry best practice. 

Disaster Preparedness 

Preparation of community residents for major incidents is important and can be accommodated 

by implementing CERT (Community Emergency Response Team) and similar programs. BFD 

assists with CERT training. CFD1 provides CERT training, and both districts participate in a 

regional emergency response team. This topic is addressed more thoroughly in the Emergency 

Management section of this report. 

                                                
 

7 NFPA On-line survey, 2010. http://www.firewise.org/communities/what-people-are-saying.aspx  
retrieved August 23, 2013. 
8 http://factfinder2.census.gov/faces/tableservices/jsf/pages/productview.xhtml?pid=DEC_10_DP_DPDP1 
retrieved August 23, 2013. 

http://www.firewise.org/communities/what-people-are-saying.aspx
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Statistical Collection and Analysis 

A record of emergency responses is needed to evaluate the effectiveness of fire prevention and 

suppression programs (a database). Tracking incident data provides information with which to 

make planning decisions about deployment strategies, training needs, and to evaluate the 

effectiveness of fire prevention efforts.  

Once this data is routinely collected, the prevention staff should use the incident records to 

determine what types of fires are occurring most frequently, the types of properties most often 

involved in fire, and causes of ignition, to develop targeted fire prevention efforts. 

Both districts use Zoll’s Records Management System (RMS) and therefore possess a 

database. Through the cooperative services agreement, BFD contracts with CFD1 for the 

database and associated staff time for data collection and analysis. CFD1’s entire Fire 

Prevention staff is involved; it is estimated that CFD1 utilizes a total equal to two FTEs annually. 

While data is collected and reviewed, there is no evidence that either program sufficiently 

analyze the data, characterize the existing fire problem(s) in the jurisdiction, and develop a 

strategy to address the existing fire problems in a manner that allows for post-implementation 

measurement and adjustment. CFD1’s Fire Marshal indicates that the division is working toward 

that end. BFD’s fire marshal is a one-person division and does not have capacity to approach 

the job in that manner. 

Activity Levels 

ESCI looked at several facets of Fire Prevention operations to consider activity levels within 

each Fire Prevention Division: 

• Work load indicators used 

• Staffing assignments 

• National or internally imposed standards 

Figure 82: Workload Indicators 

BFD CFD1 

• Because there is only one person in 
the Division, indicators are not used 

• Previous years inspection completion 
analyzed to determine appropriate 
goal for the coming year 

• New construction is less predictable; 
historical perspective is used calculate 
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Figure 83: Staffing Assignments 

BFD CFD1 

• Only one person in the Division plus a 
.5 FTE public educator specialist. 

• Can assign pre-plan inspections to 
engine companies. 

• Setting up a plan for the State Fire 
Marshal’s office to train all Lieutenants 
in Fire Inspection as Level 1 Company 
Inspectors. 

• One FF/PM and one Fire Marshal 
certified fire investigator. 

• Move people around as needed, e.g. 
“Safety Fair” in September (Oregon 
City). 

• Deputy FM in charge of each sub-
division. 

• Seven certified Fire Investigators 
rotate on-call schedule. 

• Certifications are tied to hiring, Fire 
Inspector step increases, and 
promotions. 

 

 

 

BFD and CFD1 recently had “Notice For Violation for Open Burning” citation form books printed 

with both districts’ names and information specific to each district, that can be used by both 

agencies, thereby sharing costs. This appears to be a small step toward efficiency, but it is 

significant in that both districts are of the mindset to look at opportunities to gain efficiencies and 

share costs. 

ESCI believes both agencies would benefit from a combined Fire Prevention Division. While 

both agencies would likely enjoy economies of scale through elimination of duplicated 

administration of the Fire Prevention Division, BFD would benefit greatly with more frequent 

high-risk occupancy inspections and spreading fire investigation duties across a broader base. 

CFD1 can benefit from additional expertise in code enforcement, fire investigation and plans 

review with the BFD Fire Marshal, and can gain public education capacity with BFD’s PIO, who 

also performs public education functions on behalf of the district. 
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Recommendations: 

• BFD should seek to implement NFPA’s Firewise program or equivalent.   

• Both agencies should develop and implement a strong FRP for fire investigation scene control 

and evidence preservation practices.   

• CFD1 should evaluate the potential need to offer key public education materials in Spanish. 
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Emergency Medical Services  

Pre-hospital Emergency Medical Services started in earnest in the United States in 1966, after 

the National Academy of Sciences and the National Research Council published a landmark 

report on the state of emergency medical services in the United States. That report, Accidental 

Death and Disability, the Neglected Disease of Modern Society, provided the initial framework 

around which a number of EMS systems were organized.9 Importantly, the report provided the 

impetus for states and localities to begin to regulate EMS because, as the report suggested, 

mortuaries operated more than half of the ambulance services in the United States. The authors 

stated: 

Adequate ambulance services are as much a municipal responsibility as firefighting and 
police services. If the community does not provide ambulance services directly, the 
quality of these services should be controlled by licensing procedures and by adequate 
surveillance of volunteer and commercial ambulance companies. 

 
Congress passed the Highway Safety Act of 1966 that established the first organized EMS 

systems in the United States. Today, more than 90% of career and combination fire districts 

deliver emergency medical care services and, in many jurisdictions, EMS responses account for 

over 75% of a fire district’s call volume.10 Almost fifty years after that landmark report, it is clear 

that EMS systems are much more than simply ambulance transport services and that problems 

continue to exist in EMS system design. 

Many view EMS as simply ambulance transport or fire district response to medical events. 

However, the dispatch center, the receiving hospital, medical program directors, and the citizens 

themselves are all critical components.  Beyond these other components of the system, 

additional system designs are challenging the notions of ambulance or fire district EMS 

systems. Hybrid systems are being created, including so-called “third service” systems (local 

government or hospital based systems utilizing civilian medical staff; not operated within the fire 

agency or with dual purpose firefighters), public utility models, franchise models, not-for-profit 

systems, and numerous public-private partnership models.  

External pressures are also growing on EMS systems, such as insurance company contracts 

intended to bypass traditional EMS systems for cost containment, communities demanding 

greater efficiency from their fire districts or accountability for a seeming duplication of private 

                                                
 

9 National Research Council. (1966). Accidental Death and Disability: The Neglected Disease of Modern 
Society. Washington: National Academy of Sciences. 
10 Report on EMS Field Experiments. (2010). Firefighter Safety and Deployment Study. Moore et al. 
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ambulance service, and ambulance companies squeezed by stricter local requirements and 

reduced payments by federal agencies. 

Discussion: 

In Clackamas County, the Ambulance system uses a franchise model, meaning that the county 

board of commissioners has granted an exclusive ambulance transport contract (i.e., a 

franchise) for the right to provide ambulance transport service to the ambulance service area 

(ASA) within the constraints and parameters established in the Ambulance Service Plan. For 

purposes of this study, this discussion is limited to the franchise serving the Clackamas 

Ambulance Service Area. The current provider, American Medical Response, has been serving 

Clackamas County (as either Buck Ambulance or its successor, American Medical Response) 

since July, 1994. The current contract is due to expire May 1, 2014. As the only agency 

responding to the Request for Proposals from Clackamas County, AMR is poised to receive a 

renewal contract for an additional five years with earned one year extensions possible. 

The Board of Commissioners for Clackamas County adopted the Ambulance Service Plan, and 

has delegated the authority to the Director of the Clackamas County Department of Health, 

Housing and Human Services (or designee) to administer the plan. The plan establishes 

maximum response times based on urban, suburban, rural and frontier categories, establishes a 

procedure that monitors response time performance and establishes a system of times and 

penalties for failure to comply.11 The county further encourages the franchisee to work with first 

response agencies to develop effective partnerships which may allow a reduction in ambulance 

response time requirements in the county. 

BFD is a first response agency, employing six paramedics, three on “A” shift (to service the 

contract agreement with CFD1 for shared staffing of Station 7 in Pleasant Valley), one on “B” 

shift and one on “C” shift, with a chief officer working days also possessing a paramedic 

certification. Volunteers are relied upon more heavily at BFD than in CFD1, but the shared pool 

of volunteers does not routinely provide paramedic volunteer staffing. BFD does not provide 

transport services, but arrives to assess, stabilize and treat patients in the field, and if 

necessary, assists the franchisee with packaging the patient for transportation or even assist in 

treatment while en route to the hospital. Medical supplies inventory are managed by the 

assigned paramedic on shift, who replenishes medical supplies as they are used on responses 

                                                
 

11 Title 10, Chapter 10.01.040, Section E, subsection 1 of the Ambulance Service Plan. 
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from a secure EMS supply room at Station 140. Certain medications are in short supply 

nationally, so the district works with the physician advisor to determine appropriate alternative 

treatment modalities. 

BFD is not a party to an agreement with the franchisee for Clackamas County ambulance 

services, but does have an agreement in place for the use of Station 149 (20100 Hwy 212, 

Damascus) as a posting location. Both BFD and CFD1 are medically supervised by the same 

physician advisor, standardizing medical practice in the field for all paramedics who are certified 

and operating under the physician’s license. 

CFD1 is also one of those agencies providing Advanced Life Support (ALS) first response 

service, which includes a paramedic assigned to each staffed first response unit, whether a fire 

engine, ladder truck, rescue unit or squad unit. The volunteer units are not usually staffed with 

paramedics but are ancillary responders for EMS calls, so are not counted upon as the primary 

response component. CFD1 does not transport patients (with rare exceptions), but arrives to 

assess, stabilize and treat patients in the field, and if necessary, assists the franchisee with 

packaging the patient for transportation or even assist in treatment while en route to the 

hospital. Medical supplies are replenished via a secured, central EMS supply room as they are 

depleted during responses. Certain medications are in short supply nationally, so the district 

works with the physician advisor to determine appropriate alternative treatment modalities. 

In addition, CFD1 joined TVF&R and Lake Oswego Fire Department (LOFD) in forming a 

“Clackamas Integrated ALS Consortium,” partnering with the franchisee to provide better and 

more efficient medical services. That includes: 

• Providing medical services that are “horizontally and vertically” seamless to the residents 
of the service areas. 

• Providing coordinated services by and between county medical staff, EMS personnel, 
transport providers, hospitals, insurers, dispatch agencies, and the medical community. 

• Providing for reduced redundant transport resources by guaranteeing response times, 
established as 10:30 in urban areas, 12 minutes in suburban areas, and 25 minutes in 
rural areas. 

• Providing for the quantifying of cost savings and the establishment of a fee structure to 
capture a percentage of the system savings for the consortium. 

• Providing for the use of the “Tri-County Medical Protocols” consistent with adjustments 
established by the Clackamas County Medical Director. 

In essence, this consortium allows the ambulance company (franchisee) to use fire department 

response times to lengthen franchisee response time requirements (within the times identified 
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above). This ensures that qualified paramedics arrive and begin patient assessment and 

treatment (provided by the consortium member agencies), while allowing the franchisee to 

deploy fewer resources over a broader area without negatively impacting patient care. The 

deployment of fewer resources over a broader area is a systems savings. Capturing and 

quantifying those savings, and developing a fee structure to recoup a percentage of those 

savings to the consortium helps make the system truly integrated. 

BFD reports that the franchisee frequently provides a longer response time than is anticipated 

by first response crews given the ambulance posting location in Damascus, but this is an 

anecdotal perception. No measurement of actual response time performance in BFD’s service 

area has been performed by BFD. Verification of ambulance response times is difficult given the 

tracking and reporting source and lack of independent verification, as is discussed below. 

Effective July 1, 2013, BFD increased its service level to ALS on a full time basis to the district. 

This is in addition to the ALS staffing coverage at Station 7 on “A” shift, which BFD is 

contractually obligated to maintain.  

With the renewal of the franchise agreement between Clackamas County and American Medical 

Response (the franchisee) along with the perpetuation of the Clackamas Integrated ALS 

Consortium, the system appears to be stable for the foreseeable future. One opportunity to 

refine the system remains. Currently, CFD1 is dispatched by C-COM, a regional police, fire and 

medical dispatch center and Public Safety Answering Point (PSAP – a 9-1-1 call receiving and 

processing center). The other two members of the consortium are each dispatched from 

separate centers, and the franchisee handles their own dispatching services, while receiving the 

call initially from the PSAPs in the area.  

Tracking, accountability, and coordinating response times for the members of the consortium 

and for the franchisee may be fragmented. Further, since the franchisee performs their own 

dispatch services and generates their own response time performance records with no known 

outside independent verification, the true performance of the system may not be accurately 

known. The county appears not to have sufficient safeguards in place to independently verify 

response time performance by their franchisee. The Clackamas County EMS Supervisor reports 

that response time performance is determined from Computer Aided Dispatch data submitted by 

AMR, the franchisee. This appears to be the single greatest vulnerability of an otherwise 

efficient and effective EMS system. 
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Recommendations: 

• BFD and CFD1, along with the other member agencies of the Clackamas Integrated ALS 

Consortium, should seek to require PSAP tracking of franchisee response time performance, 

ensuring no subsidy exists where costs are not recovered. 

• BFD should seek to join the Clackamas Integrated ALS Consortium. 
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Technical Rescue 

Technical rescue is the term applied collectively to several rescue disciplines that require 

training and certifications in excess of those generally held by most firefighters. Building 

collapse is one of the technical rescue disciplines. As the name suggests, it relates to the 

advanced ability to determine if a building is in danger of collapse (after a fire or an explosion for 

example), and training in the techniques used to stabilize a compromised structure so that other 

firefighting tasks (such as rescue or extinguishment) can be performed safely. 

Trench rescue is another technical specialty. Personnel trained in this area have special skills in 

the area of shoring up a collapsed trench or hole. High-angle rescue is the discipline which 

addresses the rescuing of victims over the sides of cliffs, down steep embankments, or from 

building locations that cannot be reached by means of a ladder. 

Some departments include swift water rescue as a part of its technical rescue operations. Other 

departments consider water rescue to be a rescue discipline separate from technical rescue. 

Finally, while all firefighters receive training in the area of vehicle extrication, technical rescuers 

will have advanced training and access to additional tools that make possible the rescue of 

more elaborately trapped victims (an example of this might be the medical patient trapped under 

a light rail car or a large truck). 

In some departments technical rescue is taken on by firefighters as an “extra” activity. This was 

more common before the development of state certifications in these disciplines and the 

realization that poorly trained staff who perform these functions can be a danger to themselves, 

their co-workers, and the public. Since 9/11, the federal government has given financial support, 

in the form of training and tools, to fire departments around the country to develop and improve 

their urban search and rescue (USAR) teams. These are teams made up of firefighters trained 

in some, or all, of the technical rescue disciplines described above. 

BFD does not have a technical rescue team. A few members of the district have been trained in 

rope rescue (another term for high angle rescue), but BFD has not had the resources to make 

this discipline an operational priority. The district does not provide advanced, or technical, 

rescue services. 

CFD1 does have a technical rescue team distributed across two four-person truck companies at 

Station 4 and Station 15, a heavy rescue at Station 15, a heavy squad at Station 5, and a four-
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person engine company at Station 8. The various teams are trained in the area of trench 

rescue, low & high angle rope rescue, confined space rescue, water rescue, vehicle & 

machinery extrication, and structural collapse. Technical rescue has a dedicated annual budget 

for a combination of internal and external training and for the purchase of tools and supplies.  

CFD1 also has an Intergovernmental Agreement (IGA) with the Clackamas County Sheriff’s 

Office which forms a regional partnership establishing a water rescue program as part of its 

technical rescue operations. The IGA provides the water rescue response team as a state-wide 

asset. The team training and response capability of the team has an established reputation as a 

state, regional and national leader.  

The personnel assigned to the technical rescue teams are highly motivated and afforded 

adequate time for both theoretical and practical training throughout the course of the year. For 

the water rescue team this means time both on and in the waterways that CFD1 responds to. 

For the trench and building collapse team, this means taking the opportunity to practice on area 

buildings that are in the process of demolition. This team also has access to a fabrication area 

in its home station for the purpose of practicing the improvisational building skills that are critical 

to a successful performance in the field. 

Personnel working at CFD1 are not necessarily trained in all phases of technical rescue. For 

example, there are eight technical rescue team members assigned to each shift, four swift water 

rescuers per shift, and twelve rope rescuers per shift. While all team members are currently 

trained to the NFPA standards in their disciplines, there is no established minimum staffing for 

these teams so depending upon several factors, actual staffing can vary.  

CFD1 is working to establish a workable arrangement for assuring day-to-day minimum team 

staffing, but despite the lack of a minimum, CFD1 has historically been able to respond 

effectively to both technical and water rescue incidents. This is because of the water rescue 

team’s partnership with the County Sheriff’s Office and other fire districts, and because those 

firefighters not assigned to the technical rescue teams train with them regularly and are able to 

perform support functions during emergency incidents. With the loss of state funding to support 

a USAR team, CFD1 is in negotiations with cities of Portland, Gresham, and TVF&R to establish 

an area consortium for a Urban Search And Rescue (USAR) team. 

As noted in the Capital and Fleet sections of this report, the apparatus and quarters assigned to 

the technical rescue teams are in very good to excellent condition. This includes the boats and 
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tow vehicles used by the water rescue team. All equipment is well-maintained and in good 

condition and regular replacement schedules are in place.  

Discussion: 

BFD does not have its own technical rescue capabilities, so when such need arises within its 

response area, it currently calls on mutual aid from neighboring jurisdictions. Increased 

cooperation between the districts would create the opportunity for the two districts to train 

together more frequently and to develop training protocols in tandem. This kind of uniformity will 

translate into faster and more effective service for the citizens currently served by BFD or living 

within CFD1’s jurisdiction but close to the boundary between the two districts. 

The sharing of personnel at the responder level would increase the pool of trained rope rescue 

responders for CFD1’s technical rescue team. This would have the effect of keeping the team at 

desired staffing levels more often. 

 

Recommendations: 

• None 
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Emergency Management  

Comprehensive planning that includes risk assessment, communications systems and 

networks, personnel training and exercising, and hazard mitigation, forms the basis of effective 

emergency management and disaster preparedness. Because the impact of these incidents is 

often widespread, a regional perspective for the plan’s design is essential. 

Elements of expected government functions entail: (1) preparedness, (2) response, (3) 

recovery, and (4) mitigation. The Preparedness Cycle calls for local agencies to perform the 

following tasks to ensure their ability to fulfill those expectations: 

• Plan 

• Organize, train, and equip 

• Exercise 

• Evaluate and improve 

 
This section reviews the current status of the CFD1 and BFD Comprehensive Emergency 

Management Plans (CEMP) and emergency management and disaster preparedness program 

design. ESCI also notes that an emergency management program relies foremost on capable 

staff in sufficient numbers to carry out the elements of the CEMP. 

The CFD1 Emergency Management Program is made up of one person; however, the plan is 

formally developed, adopted and published. The plan is maintained by a third-party contractor 

(Bold Solutions) and also serves as the agency continuity of operations plan (COOP). Funding 

and staffing are two key challenges for the CFD1 Emergency Management Program. The 

program has benefited from FEMA funding but that revenue stream has been adversely affected 

by a shift in the FEMA priorities. Continuity in staffing has been an issue; however, the recent 

hiring of a full time civilian employee is expected to stabilize this situation. 

The CFD1 Emergency Manager was hired in March, 2012 and inherited raw information, but not 

a functioning system. The goal of the Emergency Manager is to network all of the various 

communities served by CFD1, facilitate standardization of the various plans, train CFD1 internal 

personnel in the proper use of the plan and their individual roles, and exercise the individual 

plan components, building up to a full functional exercise. An after-action report would be 

conducted after each mini-exercise with lessons learned published, culminating in an after-

action report on the full functional exercise. The process would then repeat, incorporating the 

lessons learned into the plan as revisions.  



Boring Fire District and Clackamas Fire District #1, Oregon 
Opportunities for Collaborative Efforts Feasibility Study 

 

 131 

CFD1 attempts to exercise its Emergency Management Plan on an annual basis by means of 

the annual Earthquake Drill as well as the Continuity of Operations Plan (COOP), wildfire 

planning jointly with Clackamas County, Urban Area Security Initiative (UASI) exercises, Points 

of Distribution/Dispensing (POD) exercises, and various Emergency Operations Center (EOC) 

activations within the cities. While this is appropriate and commendable, the agency is 

encouraged to explore additional types of incident emergencies against which to test their 

preparedness and plan efficacy. CFD1 has created an Emergency Management Committee 

made up of a cross section of the organization to include Fire Prevention and Emergency 

Services, which helps ensure understanding, competency and readiness. 

Similar to CFD1, BFD maintains their Emergency Management Plan by means of a third-party 

contractor (also Bold Solutions). As a result, there are common elements of the plan and the 

process that may serve to better integrate their efforts. Beyond that point, BFD invests very little 

time and funding into their Emergency Management Program. The BFD Fire Marshal is 

responsible for the emergency management function for BFD. The fire marshal estimates that 

less than ten percent of his time is dedicated to this function. There are no regular exercises of 

the Plan, which also appears to be highly operationally focused and limited in scope. Consistent 

with the CFD1 effort described above, BFD should also develop a focused initiative to 

communicate EM Plan strategies and content to Operations personnel to ensure understanding, 

competency and readiness. 

The Emergency Management Program for both agencies could, and should, be substantially 

strengthened through a cooperative partnership. This effort should be incorporated within a 

structured hazard/threat assessment in concert with tested mitigation strategies well in advance 

of any drill or incident. A focused awareness and training initiative is essential to ensure 

responder and command personnel competence. 

 

Recommendations: 

• None 
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Emergency Communications 

The first 9-1-1 call was placed in Haleyville (Ala.) at 2 p.m., on Friday, Feb. 16, 1968, and was 

reportedly made by Alabama Speaker of the House Rankin Fite from Haleyville City Hall to U.S. 

Representative Tom Bevill at the city's police station.  Since then, that simple, three-digit 

emergency phone number has been interconnected with the dispatching of emergency 

responders that has grown into a system serving 98% of the locations in the United States and 

Canada. These systems are referred to as “Public Safety Answering Points” (PSAP).  

PSAPs are a critical component to the emergency response system for Police, Fire, and 

Emergency Medical responders, enabling these agencies to achieve their mission of serving the 

community. They link the responder to the community in a tangible way, often providing care 

and comfort via the phone to those needing help while awaiting the responder’s arrival. In this 

report section ESCI examines Clackamas County’s dispatch capabilities. 

The Clackamas County Department of Communications (C-COM) began providing service as a 

Police Dispatch Center in 1976. C-COM is located at 2200 Kaen Rd, Oregon City, OR, in a 

facility that was constructed in 1983. C-COM receives 9-1-1 calls within all of Clackamas 

County, except for residents within the city limits of Lake Oswego, West Linn, and Milwaukie, 

where they are served by Lake Oswego 9-1-1 (LOCOM).  Current population served is 

estimated to be the 299,105 residents who live and work within the jurisdiction of the 15 

agencies C-COM currently provides emergency dispatch services for: 

Figure 84: C-COM User Agencies 

Law Enforcement Fire Services 

Canby Police Department Boring Fire District 

Clackamas County Sheriff Canby Fire District 

Gladstone Police Department Clackamas Fire District #1 

Molalla Police Department Colton Fire District 

Oregon City Police Department Estacada Fire District 

Sandy Police Department Gladstone Fire District 

*United States Forest Service Law Enforcement Hoodland Fire District 

*Clackamas County DA Investigators Molalla Fire District 

*Clackamas County Community Corrections Sandy Fire District 

*Clackamas County Code Enforcement  

* These are additional users agencies that pay C-COM for limited dispatch services. Generally, these agencies field 
their own calls and the units will then contact C-COM when they are en route to a call for service. 

 

http://en.wikipedia.org/wiki/Public_Safety_Answering_Point
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Law enforcement events represent the largest single demand for service from the dispatch 

center, with 238,303 law enforcement activities outpacing the 29,963 fire and EMS activities 

eight-fold in 2012. The center does not track Clackamas County Ambulance franchisee 

response times or unit status, which is a significant vulnerability in the EMS system, as 

discussed in that section of this report. C-COM answered 111,154 9-1-1 calls and 156,318 non-

emergency (7-digit phone calls) in 2012. The emergency calls were answered in three rings or 

less 95% of the time. C-COM measures Call Answer-to-Incident Entry and Incident Entry-to-

Incident Dispatch intervals, evaluating these metrics against industry standards for total call 

processing time. The dispatch center evaluates all dispatch activities by incident type 

throughout the year. 

C-COM employs 41 total staff. C-COM’s leadership is provided by a management team headed 

by a Director who reports directly to the County Administrator. The Director has two direct 

reports: an Operations Manager and a Technical Services Manager. There are also three 

Operations Supervisors who report directly to the Operations Manager, and they are also 

considered part of the management team. A Quality Assurance (QA) coordinator manages day-

to-day, but the QA process and position is being evaluated for change and improvement. There 

are 32 dispatchers within the agency, with three in training. Dispatchers are cross-trained to 

serve as Call-Takers when needed. Dispatchers work 10 hour shifts for four consecutive days, 

then have four consecutive days off, with an average work week of 35 hours.  

The minimum staffing on duty at C-COM is four dispatchers per shift, which is spelled out in the 

collective bargaining agreement. Typical staffing is between four and six dispatchers. When 

staffing drops to the minimum staffing level, the two fire dispatchers also serve as call-takers. 

The center has made a business decision to convert two call-taker FTEs to dispatchers effective 

Sept. 3rd, 2013. 

There are two radio systems used in Clackamas County. A VHF system, managed by the 

County, is used by Colton, Hoodland and the Clackamas County Sheriff’s office in those areas 

not covered by the UHF system (commonly referred to as the 800 MHz system). The UHF 

system is the primary system for the County, however users in the field must maintain 

situational awareness of which radio system they are in range of and operating within, as well 

as what radio hardware capability each user agency has access to during the event. This is a 

critical linkage that can result in officer or firefighter safety issues if not closely monitored and 

managed. 
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Lake Oswego (LOCOM) is the primary back-up center for C-COM, which is the back up for 

LOCOM. Both dispatch centers have the same Computer Aided Dispatch (CAD) software. Drills 

are performed annually, with a full evacuation to LOCOM center to exercise that system. An 

Intergovernmental Agreement (IGA) has been developed between the two agencies. Both 

centers are to be congratulated for this cooperative effort and the commitment to exercising the 

logistics of physically relocating the centers. The current CAD upgrade will align C-COM with 

the Washington County Consolidated Communications Agency (WCCCA) CAD upgrade.  There 

is a study currently under way to consider combining WCCCA, C-COM, and LOCOM. This 

mega-center would resolve numerous operational and expense challenges. 

C-COM has a training program which meets the Association of Public-Safety Communications 

Officials (APCO) standards and meets the Oregon Department of Public Safety Standards and 

Training (DPSST) requirements, and is ongoing for all staff members annually. The training 

program results in a 50-60% success rate in candidate’s completion of the program. Industry 

research suggests the norm in dispatcher is a success rate of 40-50%.  Following the academy, 

each candidate is assigned to a coach and begin call-taker training, first for law enforcement 

dispatch for 400 hours (80% success rate), then move to fire dispatch call-taker for 300 hours. 

The unsuccessful 20% typically fail within the law enforcement dispatch portion of the training. 

The center uses Policy Tech, a commercial software program which warehouses all of their 

regulatory documents and Standard Operating Procedures. As an automated system, 

dispatchers receive an e-mail to review and respond to any changes to regulations or 

procedures and to continually review those documents.  The dispatchers can also make 

suggestions for corrections or changes in those regulations or procedures electronically. 

Between 18-20% of C-COM’s revenue is derived from 9-1-1 taxes. The remainder is received 

via fees from the user agencies. The current annual operating budget is $6,835,144, with 

$847,558 in a Reserve Fund; of which, $481,824 is earmarked for CAD a system upgrade. 

ESCI found C-COM to be a well-run agency, with leadership focused upon a meaningful Vision 

and Mission for the agency and people. The center also has strong Core Values, and C-COM’s 

Training program is effective. The facility is nearing the end of its life and the governing bodies 

should begin to develop a plan to replace it with a facility that is more secure and that will 

accommodate future growth, while providing separation between the direct service delivery 

functions (call-taking and dispatching) and the administrative and training functions. The lack of 
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separation not only leads to potential distractions during events requiring a high degree of focus 

and concentration, but it also makes this critical function non-secure when visitors enter the 

center. 

 

Recommendations: 

• BFD and CFD1 should advocate for a Facilities Needs Analysis study for C-COM; this should be 
done whether communication center consolidation is advanced or not. 

• BFD and CFD1 should advocate for C-COM performing cost vs. benefit of seeking accreditation; 
lay out the results for the Board of Directors for their benefit and education. 

• BFD and CFD1 should advocate for coordination of the CAD upgrade efforts within the region to 
avoid moving away from redundant capability, which is important in the event of an emergency 
relocation of the center activities. 
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Capital Assets and Infrastructure 

Three basic resources are required to successfully carry out the emergency mission of a fire 

department—trained personnel, firefighting equipment (both tools and vehicles), and fire 

stations. Because firefighting is an extremely physical task, the training and capacity of 

personnel resources is of vital concern. However, no matter how competent or numerous the 

firefighters, the department fails to execute its mission if it lacks sufficient fire equipment which 

has been deployed in an efficient and effective manner. 

The review of capital facilities and apparatus for the BFD-CFD1 study consisted of a 

combination of the agencies’ own internal assessments and site visits by a member of the ESCI 

team.  

As a part of its own strategic planning process, CFD1 staff had already conducted a thorough 

inventory and analysis of its own facilities and apparatus. That internal assessment included a 

combination of the age, known maintenance and repair history, and current functionality of the 

district’s facilities and apparatus.  

At the start of the ESCI project, it was known that CFD1 personnel had already completed much 

of the ground work that is commonly performed by ESCI teams. It was understood that if work 

already done by district staff materially reduced the work to be performed by the ESCI team, the 

cost of the project would be adjusted accordingly. 

After reviewing the plans and evaluations of each of CFD1’s facilities and apparatus, as well as 

visiting a cross section of CFD1’s buildings and their assigned apparatus, our ESCI team 

member concluded that the district’s inventory and property descriptions were accurate and fair. 

The estimated cost for that part of the study was adjusted at that time. The ESCI team member 

then used the same criteria observed at CFD1 to assess the facilities and apparatus operated 

by BFD.  

Therefore, when considering the descriptive assessments of the various buildings and 

apparatus included in the inventory, ESCI believes that these are reflective of the age, the 

condition, and the maintenance histories of each apparatus and building, as well as any known 

maintenance needed or planned in the future. Also considered is the appropriateness of the 

current use of each facility and apparatus. It is not ESCI’s representation that descriptive terms 

like “good” or “very good,” can be applied as purely scientific assessments. 
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Fire Stations  

Fire stations play an integral role in the delivery of emergency services for a number of reasons. 

A station’s location will dictate, to a large degree, response times to emergencies. A poorly 

located station can mean the difference between confining a fire to single room and losing the 

structure. The location of a station can even make the difference between saving and losing a 

life. 

Fire stations also need to be designed properly. Stations must adequately house equipment and 

apparatus, as well as meet the needs of the organization, its workers, and/or its members. It is 

essential to research need based upon call volume, response time, types of emergencies, and 

projected growth prior to making a station placement commitment. Locating fire stations is also 

a matter of the greater community need. 

Consideration should be given to a fire station’s ability to support the district’s mission as it 

exists today and into the future. The activities that take place within the fire station should be 

closely examined to ensure the structure is adequate in both size and function. Examples of 

these functions may include: 

• The housing and cleaning of apparatus and equipment 

• Residential living space for on-duty crew members (male and female) 

• Administrative or management offices 

• Training, classroom, and library areas 

• Firefighter fitness area 

• Public meeting space 

 

While this list may seem elementary, the lack of dedicated space compromises the ability of the 

facility to support all of these functions and can detract from its primary purpose. 

In reviewing CFD1’s existing work products, plans and reports concerning facilities, ESCI 

deemed them sufficient for the purposes of the feasibility study, with spot audits for verification. 

The fire stations and other buildings belonging to or utilized by BFD were observed and 

commented on for adequacy, location, and functionality. 

The status of capital asset planning for both BFD and CFD1 were reviewed, the findings of 

which are listed in the following tables. 

 
 



Boring Fire District and Clackamas Fire District #1, Oregon 
Opportunities for Collaborative Efforts Feasibility Study 

138   

 
Figure 85: BFD Main Station (Station 140) 

Address: 28655 Hwy 212, Boring 

 
Survey Components  

1. Structure  

A. Construction type Mixed 

B. Date 1969 

C. Seismic protection/energy audits 
Upgraded 2001 Seismic retrofit; lighting 

upgrade 1995. East wing addition (115 X30) 
in 2001.   

D. Auxiliary power 135 kW diesel generator  

E. Condition Very Good 

F. Special considerations (ADA, mixed 
gender appropriate, storage, etc.) 

ADA toilet in 2001 addition and in main 
building 

2. Square Footage 10,932 

3. Facilities Available  

A. Exercise/workout Yes 

B. Kitchen/dormitory  Yes 

C. Lockers/showers 
Yes, showers in Male and Female Baths 

Dormitories (5) 

D. Training/meetings Yes 

E. Washer/dryer Yes 

4. Protection Systems  

A. Sprinkler system Yes 

B. Smoke detection Yes 

C. Security All access doors are punch coded 

D. Apparatus exhaust system Yes 

 
Comments: Changed Roof structures in 2001 as part of seismic upgrade. Drafting pit on site. 
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Figure 86: Training Tower 

Address: 28655 Hwy 212, Boring 

 

Survey Components  

1. Structure  

A. Construction type Masonry—solid poured 

B. Date 2003 

C. Seismic protection/energy audits N/A 

D. Auxiliary power N/A 

E. Condition Excellent 

F. Special considerations (ADA, mixed 
gender appropriate, storage, etc.) 

Training Tower 

2. Square Footage 1,200 

3. Facilities Available  

A. Exercise/workout N/A 

B. Kitchen/dormitory  N/A 

C. Lockers/showers N/A 

D. Training/meetings N/A 

E. Washer/dryer N/A 

4. Protection Systems  

A. Sprinkler system N/A 

B. Smoke detection N/A 

C. Security Keyed locks 

D. Apparatus exhaust system N/A 

 
Comments: Five-story training tower, with electricity. Interior wall-piped smoke system; tie-off hooks on 
the exterior for rappelling.   
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Figure 87: BFD Main Station Annex 

Address: 28655 Hwy 212, Boring  

 

Survey Components  

1. Structure  

A. Construction type Ordinary Wood-frame on monolithic pour 

B. Date 1988 

C. Seismic protection/energy audits No 

D. Auxiliary power Same system as station 

E. Condition 
Good; New roof in 2001; Replaced siding 

and windows in 2008 

F. Special considerations (ADA, mixed 
gender appropriate, storage, etc.) 

Meeting/training room and apparatus 
maintenance shop (two bays and 

equipment); kitchenette and one unisex 
bathroom. 

2. Square Footage 2,940 

3. Facilities Available  

A. Exercise/workout No 

B. Kitchen/dormitory  Yes 

C. Lockers/showers No 

D. Training/meetings Yes 

E. Washer/dryer No 

4. Protection Systems  

A. Sprinkler system No 

B. Smoke detection Yes 

C. Security All access doors are punch coded 

D. Apparatus exhaust system In bays 

 
Comments: The building has a second floor with storage and a training area. 
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Figure 88: Eagle Creek Station (Station 148) 

Address: 32200 SE Judd Rd., Eagle Creek 

 

Survey Components  

1. Structure  

A. Construction type Ordinary Wood Frame with metal roof 

B. Date 1999 

C. Seismic protection/energy audits Built 1999 standards 

D. Auxiliary power Y75 kW propane; 1,000 gals on site 

E. Condition Excellent 

F. Special considerations (ADA, mixed 
gender appropriate, storage, etc.) 

All restrooms are ADA compliant; male and 
female bathrooms with showers; volunteer-

staffed station 

2. Square Footage 6,442 

3. Facilities Available  

A. Exercise/workout Yes 

B. Kitchen/dormitory  Yes 

C. Lockers/showers Showers-Yes; Lockers-No 

D. Training/meetings Yes 

E. Washer/dryer Yes and Turnout washer 

4. Protection Systems  

A. Sprinkler system Yes 

B. Smoke detection Yes 

C. Security All access doors are punch coded 

D. Apparatus exhaust system Yes 

 
Comments: On 3.5 acres. Bay heaters run off propane. Drafting tank on site. 
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Figure 89: Damascus Station (Station 149) 

Address: 20100 Hwy 212, Damascus 

 

Survey Components  

1. Structure  

A. Construction type Wood frame – owned by Damascus 

B. Date 1974 

C. Seismic protection/energy audits Lighting upgrade, not seismically retrofitted 

D. Auxiliary power 35kW diesel generator; powers entire station 

E. Condition Good (improves with seismic retrofit) 

F. Special considerations (ADA, mixed 
gender appropriate, storage, etc.) 

One unisex bathroom; volunteer-staffed 
station 

2. Square Footage 3,390 

3. Facilities Available  

A. Exercise/workout Equipment but no dedicated area 

B. Kitchen/dormitory  Yes 

C. Lockers/showers 
Small locker room/EMS storage, unisex 

shower 

D. Training/meetings No 

E. Washer/dryer Yes 

4. Protection Systems  

A. Sprinkler system No 

B. Smoke detection Yes 

C. Security All access doors are punch coded or keyed 

D. Apparatus exhaust system 
Bay Exhaust Ventilator System/CO sensor 

attached 

 
Comments: New roof in 2011.  
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Figure 90: Town Center Station (Station 1) 

Address: 11300 SE Fuller Rd., Milwaukie 

 Survey Components  

1. Structure  

A. Construction type Joisted Masonry 

B. Date 1983 

C. Seismic protection/energy audits New HVAC 

D. Auxiliary power 
50 kW diesel generator, plumbed to 

underground fuel tank 

E. Condition *Good 

F. Special considerations (ADA, mixed 
gender appropriate, storage, etc.) 

Station is also an Administration Building 

2. Square Footage 15,546 

3. Facilities Available  

A. Exercise/workout Yes 

B. Kitchen/dormitory  Yes 

C. Lockers/showers Yes 

D. Training/meetings Yes 

E. Washer/dryer Yes 

4. Protection Systems  

A. Sprinkler system Yes 

B. Smoke detection Yes 

C. Security All access doors are punch coded or keyed 

D. Apparatus exhaust system Yes 

 
Comments: CFD1 assesses this building as needing a new roof. Current administration space is 
inadequate (resulting in some administrative personnel being housed in alternative locations). *The rating 
of the condition of the building is an internal assessment. 
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Figure 91: Milwaukie Station (Station 2) 

Address: 3200 SE Harrison, Milwaukie 

  

Survey Components   

1. Structure  

A. Construction type Wood frame 

B. Date 1993 

C. Seismic protection/energy audits Yes 

D. Auxiliary power 
100 kW diesel generator; also serves the city 

of Milwaukie 

E. Condition *Excellent 

F. Special considerations (ADA, mixed 
gender appropriate, storage, exhaust 
removal, etc.) 

 

2. Square Footage 12,480 

3. Facilities Available  

A. Exercise/workout Yes 

B. Kitchen/dormitory  Yes 

C. Lockers/showers Yes 

D. Training/meetings Yes 

E. Washer/dryer Yes 

4. Protection Systems  

A. Sprinkler system Yes 

B. Smoke detection Yes 

C. Security All access doors are punch coded 

D. Apparatus exhaust system Yes 

 
Comments: This building is owned by the City of Milwaukie and shared with City of Milwaukie Police 
Department. Roof replacement scheduled for 2013-14—cost shared with city. *The rating of the condition 
of the building is an internal assessment. 
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Figure 92: Oak Lodge Station (Station 3)  

Address: 2930 SE Oak Grove Blvd., Milwaukie 

 

Survey Components  

1. Structure  

A. Construction type Joisted Masonry 

B. Date 1997 

C. Seismic protection/energy audits Yes 

D. Auxiliary power 80 kW diesel generator 

E. Condition *Excellent 

F. Special considerations (ADA, mixed 
gender appropriate, storage, etc.) 

Mixed gender appropriate; 

2. Square Footage 17,544 

3. Facilities Available  

A. Exercise/workout Yes 

B. Kitchen/dormitory  Yes 

C. Lockers/showers Yes 

D. Training/meetings Yes 

E. Washer/dryer Yes 

4. Protection Systems  

A. Sprinkler system Yes 

B. Smoke detection Yes 

C. Security All access doors are punch coded 

D. Apparatus exhaust system Yes 

 
Comments: CFD1’s Fire Prevention Division has its offices at this location. *The rating of the condition of 
the building is an internal assessment. 
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Figure 93: Lake Rd. Station (Station 4) 

Address: 6600 SE Lake Rd., Milwaukie 

 

Survey Components  

1. Structure  

A. Construction type Joisted Masonry 

B. Date 1999 

C. Seismic protection/energy audits Yes 

D. Auxiliary power 100kW diesel generator 

E. Condition *Excellent 

F. Special considerations (ADA, mixed 
gender appropriate, storage, etc.) 

Mixed gender appropriate 

2. Square Footage 11,720 

3. Facilities Available  

A. Exercise/workout Yes 

B. Kitchen/dormitory  Yes 

C. Lockers/showers Yes 

D. Training/meetings Yes 

E. Washer/dryer Yes 

4. Protection Systems  

A. Sprinkler system Yes 

B. Smoke detection Yes 

C. Security All access doors are punch coded 

D. Apparatus exhaust system Yes 

 
Comments: Battalion Chief’s quarters are inadequate (being addressed); IT Department (with 3 FTEs) is 
located in detached building on this property. *The rating of the condition of the building is an internal 
assessment. 
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Figure 94: Mt. Scott Station (Station 5) 

Address: 9339 SE Causey Ave., Happy Valley 

  

Survey Components  

1. Structure  

A. Construction type Joisted Masonry 

B. Date 2003 

C. Seismic protection/energy audits Yes 

D. Auxiliary power 100 kW diesel generator 

E. Condition *Good 

F. Special considerations (ADA, mixed 
gender appropriate, storage, etc.) 

Mixed gender appropriate 

2. Square Footage 14,389 

3. Facilities Available  

A. Exercise/workout Yes 

B. Kitchen/dormitory  Yes 

C. Lockers/showers Yes 

D. Training/meetings Yes 

E. Washer/dryer Yes 

4. Protection Systems  

A. Sprinkler system Yes 

B. Smoke detection Yes 

C. Security All access doors are punch coded 

D. Apparatus exhaust system Yes 

 
Comments: CFD1’s Finance Department is currently located in this station. *The rating of the condition of 
the building is an internal assessment. 
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Figure 95: Happy Valley Station (Station 6)  

Address: 12901 SE King Rd., Happy Valley 

 

Survey Components  

1. Structure  

A. Construction type Joisted Masonry 

B. Date 1950; major remodel in 2000 

C. Seismic protection/energy audits Yes 

D. Auxiliary power 100 kW diesel generator 

E. Condition *Good 

F. Special considerations (ADA, mixed 
gender appropriate, storage, etc.) 

Mixed gender appropriate 

2. Square Footage 6,997 

3. Facilities Available  

A. Exercise/workout Yes 

B. Kitchen/dormitory  Yes 

C. Lockers/showers Yes 

D. Training/meetings Yes 

E. Washer/dryer Yes 

4. Protection Systems  

A. Sprinkler system Yes 

B. Smoke detection Yes 

C. Security All access doors punch coded 

D. Apparatus exhaust system Yes 

 
Comments: *The rating of the condition of the building is an internal assessment. 
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Figure 96: Pleasant Valley Station (Station 7)  

Address: 10921 SE 172nd Ave., Happy Valley 

 

Survey Components  

1. Structure  

A. Construction type Frame 

B. Date 2007 

C. Seismic protection/energy audits Yes 

D. Auxiliary power 33.5 kW diesel generator 

E. Condition *Excellent 

F. Special considerations (ADA, mixed 
gender appropriate, storage, etc.) 

Mixed gender appropriate 

2. Square Footage 6,800 

3. Facilities Available  

A. Exercise/workout Yes 

B. Kitchen/dormitory  Yes 

C. Lockers/showers Yes 

D. Training/meetings Yes 

E. Washer/dryer Yes 

4. Protection Systems  

A. Sprinkler system Yes 

B. Smoke detection Yes 

C. Security All access doors punch coded 

D. Apparatus exhaust system Yes 

 
Comments: Station 7 is jointly staffed 67% CFD1 and 33% BFD. Joint BFD-CFD1 Volunteer Office is 
located in this station. *The rating of the condition of the building is an internal assessment. 
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Figure 97: Clackamas Station (Station 8)  

Address: 16100 SE 130th Ave., Clackamas  

 

Survey Components  

1. Structure  

A. Construction type Frame 

B. Date 1987 

C. Seismic protection/energy audits  

D. Auxiliary power 
40 kW diesel generator, plumbed directly 

into an underground fuel tank 

E. Condition *Good 

F. Special considerations (ADA, mixed 
gender appropriate, storage, etc.) 

Mixed gender appropriate 

2. Square Footage 8,465 

3. Facilities Available  

A. Exercise/workout Yes 

B. Kitchen/dormitory  Yes 

C. Lockers/showers Yes 

D. Training/meetings Yes 

E. Washer/dryer Yes 

4. Protection Systems  

A. Sprinkler system Yes 

B. Smoke detection Yes 

C. Security All access doors are punch coded 

D. Apparatus exhaust system Yes 

 
Comments: This station is co-located on property occupied by CFD1’s Training Division and Fleet 
Maintenance yard. This station houses the District’s water rescue team. Long term planning for the 
training center may require the relocation of this station in the future. *The rating of the condition of the 
building is an internal assessment. 
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Figure 98: Holcomb Station (Station 9) 

Address: 300 Longview Way, Oregon City 

 

Survey Components  

1. Structure  

A. Construction type Frame 

B. Date 1974 

C. Seismic protection/energy audits No 

D. Auxiliary power 50mkW diesel generator 

E. Condition *Good 

F. Special considerations (ADA, mixed 
gender appropriate, storage, etc.) 

Mixed gender appropriate 

2. Square Footage 3,993 

3. Facilities Available  

A. Exercise/workout Yes 

B. Kitchen/dormitory  Yes 

C. Lockers/showers Yes 

D. Training/meetings Yes 

E. Washer/dryer Yes 

4. Protection Systems  

A. Sprinkler system Yes 

B. Smoke detection Yes 

C. Security All access doors are punch coded 

D. Apparatus exhaust system Yes 

 
Comments: This property belongs to the County. CFD1 pays no rent, but if the District ceases to occupy 
the building, it will revert to the County. There is a potential opportunity to consolidate this station with 
Station 15 at another location. *The rating of the condition of the building is an internal assessment. 
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Figure 99: Beavercreek Station (Station 10) 

Address: 22310 S. Beavercreek Rd., Beavercreek 

 

Survey Components  

1. Structure  

A. Construction type Frame 

B. Date 2000 

C. Seismic protection/energy audits Yes 

D. Auxiliary power 125 kW diesel generator 

E. Condition 
*Excellent; roof and concrete issues being 

addressed currently 

F. Special considerations (ADA, mixed 
gender appropriate, storage, etc.) 

Mixed gender appropriate 

2. Square Footage 13,536 

3. Facilities Available  

A. Exercise/workout Yes 

B. Kitchen/dormitory  Yes 

C. Lockers/showers Yes 

D. Training/meetings Yes 

E. Washer/dryer Yes 

4. Protection Systems  

A. Sprinkler system Yes 

B. Smoke detection Yes 

C. Security All access doors are punch coded 

D. Apparatus exhaust system Yes 

 
Comments: Building is owned by CFD1. Land is on a 99-year lease with an option to buy if future zoning 
allows the building to be separated from the 80 acres of agricultural land that is sits upon. *The rating of 
the condition of the building is an internal assessment. 
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Figure 100: Redland Station (Station 11) 

Address: 18265 S. Redland Rd., Oregon City 

 

Survey Components  

1. Structure  

A. Construction type Frame 

B. Date 1969; major remodel in 2000 

C. Seismic protection/energy audits Yes 

D. Auxiliary power 50 kW diesel generator 

E. Condition *Very Good 

F. Special considerations (ADA, mixed 
gender appropriate, storage, etc.) 

Mixed gender appropriate; shop and decal 
program housed here 

2. Square Footage 7,217 

3. Facilities Available  

A. Exercise/workout Yes 

B. Kitchen/dormitory  Yes 

C. Lockers/showers Yes 

D. Training/meetings Yes 

E. Washer/dryer Yes 

4. Protection Systems  

A. Sprinkler system Yes 

B. Smoke detection Yes 

C. Security All access doors are punch coded 

D. Apparatus exhaust system Yes 

 
Comments: *The rating of the condition of the building is an internal assessment. 
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Figure 101: Logan Rd. Station (Station 12) 

Address: 18081 S. Harding Rd., Oregon City 

 

Survey Components  

1. Structure  

A. Construction type Frame 

B. Date 1980 

C. Seismic protection/energy audits Yes 

D. Auxiliary power 50 kW diesel generator 

E. Condition *Good 

F. Special considerations (ADA, mixed 
gender appropriate, storage, etc.) 

Mixed gender appropriate; volunteer-staffed 
station 

2. Square Footage 3,600 

3. Facilities Available  

A. Exercise/workout Yes 

B. Kitchen/dormitory  Yes 

C. Lockers/showers Yes 

D. Training/meetings Yes 

E. Washer/dryer Yes 

4. Protection Systems  

A. Sprinkler system No 

B. Smoke detection Yes 

C. Security All access doors are punch coded 

D. Apparatus exhaust system Yes 

 
Comments: This station will need a new roof soon. *The rating of the condition of the building is an 
internal assessment. 
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Figure 102: Clarkes Station (Station 13) 

Address: 25675 S. Beavercreek Rd., Beavercreek 

 

Survey Components  

1. Structure  

A. Construction type Frame 

B. Date 
Living quarters built -- 2010; apparatus bay 

built -- 1985 

C. Seismic protection/energy audits Yes 

D. Auxiliary power 20 kW propane generator 

E. Condition *Station: Good; App Bay: Good 

F. Special considerations (ADA, mixed 
gender appropriate, storage, etc.) 

Mixed gender appropriate, but is a 
manufactured home -- ; volunteer-staffed 

station 

2. Square Footage 2,080 

3. Facilities Available  

A. Exercise/workout No 

B. Kitchen/dormitory  Yes 

C. Lockers/showers Showers 

D. Training/meetings No 

E. Washer/dryer Yes 

4. Protection Systems  

A. Sprinkler system In living area. Not in detached truck bay. 

B. Smoke detection Yes 

C. Security All access doors are punch coded 

D. Apparatus exhaust system No 

 
Comments: The quarters and the apparatus bay are in separate buildings. This is a volunteer-staffed 
facility. *The rating of the condition of the building is an internal assessment. 
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Figure 103: Highland Station (Station 14) 

Address: 22295 S. Lower Highland, Beavercreek 

 

Survey Components  

1. Structure  

A. Construction type Joisted Masonry 

B. Date 1964 

C. Seismic protection/energy audits No 

D. Auxiliary power None 

E. Condition *Poor 

F. Special considerations (ADA, mixed 
gender appropriate, storage, etc.) 

No living space 

2. Square Footage 1,024 

3. Facilities Available  

A. Exercise/workout No 

B. Kitchen/dormitory  No 

C. Lockers/showers No 

D. Training/meetings No 

E. Washer/dryer No 

4. Protection Systems  

A. Sprinkler system No 

B. Smoke detection No 

C. Security No man door - key access to roll up door 

D. Apparatus exhaust system No 

 
Comments: Building owned by the Highland Grange on a long-term lease (through 2063); if vacated by 
the District, property reverts to the Grange. *The rating of the condition of the building is an internal 
assessment. 
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Figure 104: John Adams Station (Station 15) 

Address: 624 Seventh St., Oregon City 

 

Survey Components  

1. Structure  

A. Construction type Frame 

B. Date 1922; remodeled in 1998 

C. Seismic protection/energy audits Yes 

D. Auxiliary power 80 kW diesel generator 

E. Condition *Very Good 

F. Special considerations (ADA, mixed 
gender appropriate, storage, etc.) 

Mixed gender appropriate 

2. Square Footage 11,250 

3. Facilities Available  

A. Exercise/workout Yes 

B. Kitchen/dormitory  Yes 

C. Lockers/showers Yes 

D. Training/meetings Yes 

E. Washer/dryer Yes 

4. Protection Systems  

A. Sprinkler system Yes 

B. Smoke detection Yes 

C. Security All access doors are punch coded 

D. Apparatus exhaust system Yes 

 
Comments: Building is leased from Oregon City @ $1/year and reverts to the city if vacated by the 
District. Potential height issues with future apparatus. Had been considered for potential for consolidation 
with Station 9 at another location, but further analysis is required as it may not be practical. *The rating of 
the condition of the building is an internal assessment. 
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Figure 105: Hilltop Station (Station 16)  

Address: 19340 Molalla Ave., Oregon City 

 

Survey Components  

1. Structure  

A. Construction type Frame 

B. Date 1972 

C. Seismic protection/energy audits Needs seismic upgrade 

D. Auxiliary power 50 kW diesel generator 

E. Condition *Fair 

F. Special considerations (ADA, mixed 
gender appropriate, storage, etc.) 

Mixed gender appropriate 

2. Square Footage 6,563 

3. Facilities Available  

A. Exercise/workout Yes 

B. Kitchen/dormitory  Yes 

C. Lockers/showers Yes 

D. Training/meetings Yes 

E. Washer/dryer Yes 

4. Protection Systems  

A. Sprinkler system Yes 

B. Smoke detection Yes 

C. Security All access doors are punch coded 

D. Apparatus exhaust system Yes 

 
Comments: *The rating of the condition of the building is an internal assessment. 
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Figure 106: South End Station (Station 17)  

Address: 19001 South End Rd., Oregon City 

 

Survey Components  

1. Structure  

A. Construction type Frame 

B. Date 2005 

C. Seismic protection/energy audits Yes 

D. Auxiliary power 40 kW diesel generator 

E. Condition *Excellent 

F. Special considerations (ADA, mixed 
gender appropriate, storage, etc.) 

Mixed gender appropriate 

2. Square Footage 6,850 

3. Facilities Available  

A. Exercise/workout Yes 

B. Kitchen/dormitory  Yes 

C. Lockers/showers Yes 

D. Training/meetings Yes 

E. Washer/dryer Yes 

4. Protection Systems  

A. Sprinkler system Yes 

B. Smoke detection Yes 

C. Security All access doors are punch coded 

D. Apparatus exhaust system Yes 

 
Comments: Station 17 is currently staffed with a squad. Placing an engine there may require front ramp 
modification. *The rating of the condition of the building is an internal assessment. 
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Figure 107: IT Facility (Behind Station 4) 

Address: 6600 Lake Rd., Milwaukie 

 

Survey Components  

1. Structure  

A. Construction type Joisted Masonry 

B. Date 1984 

C. Seismic protection/energy audits No 

D. Auxiliary power 50 kW diesel generator 

E. Condition *Fair 

F. Special considerations (ADA, mixed 
gender appropriate, storage, etc.) 

Main computer frame storage here; also 
surplus computer hardware storage 

2. Square Footage 2,136 

3. Facilities Available  

A. Exercise/workout No 

B. Kitchen/dormitory  Kitchen/break room; no dormitory 

C. Lockers/showers No 

D. Training/meetings No 

E. Washer/dryer No 

4. Protection Systems  

A. Sprinkler system No 

B. Smoke detection Yes 

C. Security All access doors are punch coded 

D. Apparatus exhaust system No apparatus parking inside 

 
Comments: This facility has the appearance of being in a holding pattern awaiting the decision to 
consolidate the IT department with the rest of administration (which is the plan). *The rating of the 
condition of the building is an internal assessment. 
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Figure 108: Logistics/Fleet 

Address: 15800 SE 130th Ave., Clackamas 

 

Survey Components  

1. Structure  

A. Construction type Frame 

B. Date 1983 

C. Seismic protection/energy audits No 

D. Auxiliary power 50 kW diesel generator 

E. Condition *Fair 

F. Special considerations (ADA, mixed 
gender appropriate, storage, etc.) 

Considered to be a temporary building 

2. Square Footage 8,750 

3. Facilities Available  

A. Exercise/workout No 

B. Kitchen/dormitory  Kitchen/break room; no dormitory 

C. Lockers/showers No 

D. Training/meetings No 

E. Washer/dryer No 

4. Protection Systems  

A. Sprinkler system No 

B. Smoke detection Yes 

C. Security Card swipe access for security 

D. Apparatus exhaust system N/A 

 
Comments: *The rating of the condition of the building is an internal assessment. 
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Figure 109: Training Office & Wellness  

Address: 15990 SE 130th Ave., Clackamas 

 

Survey Components  

1. Structure  

A. Construction type Frame 

B. Date 1982-85 (built in phases) 

C. Seismic protection/energy audits No 

D. Auxiliary power No 

E. Condition *Fair 

F. Special considerations (ADA, mixed 
gender appropriate, storage, etc.) 

Training Offices and Wellness Staff here 

2. Square Footage 12,675 

3. Facilities Available  

A. Exercise/workout Yes 

B. Kitchen/dormitory  Yes/No 

C. Lockers/showers One shower 

D. Training/meetings Yes 

E. Washer/dryer Yes 

4. Protection Systems  

A. Sprinkler system Yes 

B. Smoke detection Yes 

C. Security All access doors are punch coded 

D. Apparatus exhaust system N/A 

 
Comments: The District has a long-range plan for redeveloping and updating its training center on this 
site. *The rating of the condition of the building is an internal assessment. 
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Figure 110: Training Tower  

Address: 15990 SE 130th Ave., Clackamas 

 

Survey Components  

1. Structure  

A. Construction type Non-combustible Masonry 

B. Date 1982-85 (built in phases) 

C. Seismic protection/energy audits No 

D. Auxiliary power No 

E. Condition *Poor – concrete in need of repair 

F. Special considerations (ADA, mixed 
gender appropriate, storage, etc.) 

Only used for practical skills training 

2. Square Footage                      1,280 

3. Facilities Available  

A. Exercise/workout No 

B. Kitchen/dormitory  No 

C. Lockers/showers No 

D. Training/meetings No 

E. Washer/dryer No 

4. Protection Systems  

A. Sprinkler system No 

B. Smoke detection No 

C. Security No 

D. Apparatus exhaust system N/A 

 
Comments: The District has a long-range plan for redeveloping and updating its training center on this 
site. *The rating of the condition of the building is an internal assessment. 
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Figure 111: Training Center 

Address: 15990 SE 130th Ave., Clackamas 

 

Survey Components  

1. Structure  

A. Construction type Frame 

B. Date 1982-85 (built in phases) 

C. Seismic protection/energy audits No 

D. Auxiliary power No 

E. Condition *Fair 

F. Special considerations (ADA, mixed 
gender appropriate, storage, etc.) 

No 

2. Square Footage  4,942  

3. Facilities Available  

A. Exercise/workout No 

B. Kitchen/dormitory  Small kitchette, No dorm 

C. Lockers/showers One shower 

D. Training/meetings Yes – 2 large and 2 small 

E. Washer/dryer No 

4. Protection Systems  

A. Sprinkler system No 

B. Smoke detection No 

C. Security Main door has lock box 

D. Apparatus exhaust system N/A 

 
Comments: The District has a long-range plan for redeveloping and updating its training center on this 
site. *The rating of the condition of the building is an internal assessment. 
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Figure 112: Highland Butte Tower  

Address: 25341 S. Beeson Rd., Beavercreek  

 

Survey Components  

1. Structure  

A. Construction type Fire Resistive 

B. Date 1969 

C. Seismic protection/energy audits No 

D. Auxiliary power 20 kW propane generator 

E. Condition *Fair 

F. Special considerations (ADA, mixed 
gender appropriate, storage, etc.) 

N/A 

2. Square Footage 1,637 

3. Facilities Available  

A. Exercise/workout No 

B. Kitchen/dormitory  No 

C. Lockers/showers No 

D. Training/meetings No 

E. Washer/dryer No 

4. Protection Systems  

A. Sprinkler system No 

B. Smoke detection No 

C. Security All access doors are punch coded 

D. Apparatus exhaust system N/A 

 
Comments: This structure is leased to the BLM as a communication site and used for same by CFD1. 
*The rating of the condition of the building is an internal assessment. 
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Discussion: 

BFD and CFD1 have very different histories which have had significant impacts upon their 

station locations and designs. BFD is a traditional rural fire protection district which, in square 

miles, looks a lot like it did when the district was established in 1947. The only change in the 

boundaries of the district occurred in 1958 when the area south of Eagle Creek was annexed.  

CFD1 is not a traditional rural fire protection district. It is the result of the mergers and 

annexations of several smaller districts and cities in Clackamas County over the past four 

decades. CFD1 was formed in 1976 in the merger of two rural fire districts. From 1985 through 

1990, CFD1 contracted for fire service from the City of Portland. During that period, Happy 

Valley #65, Clackamas #71, and Clackamas #54 merged, and when the service contract with 

Portland ended in 1990, these two districts merged and kept the name CFD1. During the 1990s 

Beavercreek, Clarkes, Oak Lodge, and Milwaukie contracted for services or merged with CFD1. 

Annexations occurred in the 2000s with Fire District #68 in 2003, the City of Milwaukie in 2005, 

and the City of Oregon City in 2007.  

BFD’s main station and administrative headquarters is located near the geographic center of the 

district and along the main east-west arterial (Highway 212) of the community it serves. The 

majority of its emergency response and administrative personnel work out of that facility, and a 

public meeting/training building and a training tower are located there as well. The district has 

two other fire stations, one in the Damascus business center and another in Eagle Creek, both 

of which are staffed by volunteers at night.  

BFD has purchased property for the future relocation of Station 149. It is ESCI’s opinion that 

moving this station further than six blocks from its current location could lead to significant 

degradation in response performance. Relocation of the existing Station 149 for upgrade 

purposes within a six block radius of the existing station should not negatively impact response 

times to the Damascus area.  

Since there are no current plans to build or staff additional fire stations, BFD’s capital planning 

in this area is limited to planned maintenance. BFD’s buildings are well-maintained and not in 

need of deferred maintenance or immediate replacement. 

CFD1 facilities are also well maintained, but the similarity with BFD ends there. Generally, 

CFD1’s stations are well maintained and located, but as smaller agencies have been added to 

the district, the district has added facilities that come with unique issues and histories. CFD1 
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owns most of its stations, but there are exceptions. The district rents its space in the City of 

Milwaukie and is buying one of the former Oregon City stations (Station 17). The district has the 

use of some facilities in its rural areas that will revert to other organizations should the district 

decide to abandon them. 

CFD1’s biggest facility challenge at this time is the consolidation of its administrative and 

support functions in a more centralized location. As the district has grown, it has creatively used 

the available space in various buildings to house support and administrative activity. Its fire 

prevention division is housed at the Oak Lodge station (before Oak Lodge merged with CFD1, 

this station housed its administration offices so this building is designed for offices). The 

district’s finance division is located at Mt. Scott Station 5. The district has done comprehensive 

planning for a new administrative building and is currently strategizing funding options. It has 

done similar planning for a training complex (having outgrown their current training site) and a 

fleet maintenance facility.  

CFD1 recently completed a comprehensive facility inventory and master plan. This work 

followed its 2009 planning for an updated and improved training complex and its 2011 

administrative office space needs assessment. The training facility was estimated to cost 

between eight and twelve million dollars. Such a project could be broken into phases and paid 

for over an extended period. The administrative office needs assessment identified a need for 

from 20,000 to 23,000 square feet at an estimated cost of eight million dollars. Additional work 

since then has significantly reduced the square footage requirements to 12,500 to 15,500 

square feet at a much lower cost. Further review, analysis and alternatives are being explored. 

The district has also identified the need for a fleet maintenance facility. The one currently in use 

by CFD1 for fleet maintenance and logistics is inadequate and was purchased for the land 

underneath it (in anticipation of the redevelopment of its training facility). 

As of the date of this report, the district has yet to identify a strategy for a funding source. It has 

a bond expiring in 2015 which may create the opportunity to secure capital funding without 

raising current rates for taxpayers. Until this decision is made, CFD1 will not be able to create 

that strategy until it has a budget target, but one advantage it has is that some of the properties 

already owned by the district may be usable (when redeveloped) for housing its administrative 

functions. At the time of this report, information regarding land use options at existing district 

facilities is not available.     
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Recommendations: 

• As part of its training complex master plan, CFD1 should assess the potential value of BFD’s 

current training assets and the possibility that affordable, appropriate property may be available 

within BFD’s district boundaries. 

• CFD1 should evaluate the possibility that all administrative functions may not need to be under 

one roof.  For example, having Logistics and Fleet Maintenance in one space not contiguous to 

other support functions may be practical.  Human Resources, Finance, and Command, for 

example, need to be co-housed. 

• Evaluate the possibility that one of the properties already owned by CFD1 could be redeveloped 

in order to centralize administrative services.  Administrative offices could be housed in a taller 

building with a relatively smaller footprint depending upon local zoning. 

• CFD1 and BFD should identify critical infrastructure facilities and have each evaluated for 

seismic bracing. 
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Apparatus  

Other than firefighters assigned to stations, response vehicles are probably the next most 

important resource of the emergency response system. The delivery of emergency services will 

be compromised if emergency personnel cannot arrive quickly due unreliable transportation or if 

the equipment does not function properly. 

Fire apparatus are unique and expensive pieces of equipment, customized to operate efficiently 

for a narrowly defined mission. An engine may be built in such a way that the compartments fit 

specific equipment and tools. Virtually every space on a fire vehicle is designed for function. 

This same vehicle, with its specialized design, cannot be expected to operate in a completely 

different capacity, such as a hazardous materials unit or a rescue squad. For this reason, fire 

apparatus offer little flexibility in use and reassignment. As a result, communities across the 

country have sought to achieve the longest life span possible for these vehicles.  

Unfortunately, no piece of mechanical equipment can be expected to last forever. As a vehicle 

ages, repairs tend to become more frequent and more complex. Parts may become more 

difficult to obtain, and downtime for repairs increases. Given the emergency mission that is so 

critical to the community, downtime is one of the most frequently identified reasons for 

apparatus replacement. 

Because of the expense of fire apparatus, most communities develop replacement plans. To 

enable such planning, communities often turn to the accepted practice of establishing a life 

cycle for apparatus that results in an anticipated replacement date for each vehicle. The reality 

is that it may be best to establish a life cycle for planning purposes, such as the development of 

replacement funding for various types of apparatus; yet, apply a different method (such as a 

maintenance and performance review) for determining the actual replacement date, thereby 

achieving greater cost effectiveness when possible. 

Fire administrators should be concerned about aging of the fleet and having a funded 

replacement schedule. As frontline units age, fleet costs will naturally be higher and more down 

time will be associated with necessary repairs and routine maintenance. 

Both BFD and CFD1 have apparatus plans with replacement schedules. BFD has always paid 

for new apparatus from reserve funds derived from its general fund. CFD1 has both purchased 

and leased fire apparatus (though currently none are leased) through its general and reserve 

funds and capital bonding. CFD1 has a well-defined and dynamic apparatus plan which includes 
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a replacement schedule for each class of apparatus from a low of every seven years for 

Battalion Chief response vehicles to twenty-five years for Brush Units, Water Tenders, Heavy 

Rescues, and Rehab/Mobile Command Units. Engines and Ladder Trucks have an identified 

replacement schedule and all apparatus follow NFPA guidelines for front-line and reserve length 

of service.    

Finally, the CFD1 ten-year plan is updated annually in order to bring the previous year’s 

utilization and maintenance findings into an on-going analysis of future needs. Since the actual 

financial requirements for apparatus maintenance changes from year to year, the district 

averages the expected cost over the next ten years and then budgets the average amount each 

fiscal year, placing unspent funds from a less expensive year into a reserve fund which can be 

used to augment financial resources in the years when the expenditures exceed the annual 

average. 

In reviewing CFD1’s existing work products, plans and reports concerning apparatus, ESCI 

deemed them sufficient for the purposes of the feasibility study. BFD equipment was observed 

and commented on. Greater detail on maintenance of the fleet is contained in the Fleet 

Maintenance section of this report, which follows. The apparatus inventory of both districts is 

listed in the following tables and their relative condition. 
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Figure 113: BFD Apparatus Inventory 

BFD 

Apparatus  
Designation  

Type Year Make/Model Condition 
Minimum 
Staffing 

Pump/Tank 
(gpm/gal.) 

Replace 
Schedule 

Engine 140 1 2007 Pierce /Dash Excellent 3 1,500/800 2027 

Squad 140 - 2005 Ford/F-550 Very Good 2 120/400 2025 

Water Tender 140 - 2000 Pierce/FL112 Good 1 1,500/2500 2025 

Heavy Rescue 140 - 2010 Pierce/Impel Very Good 2 N/A 2030 

Rehab 140 - 2001 Ford/F-450 Good 1 N/A 2026 

Engine141 1 1994 E-1/Cyclone Fair 3 1,500/800 2014 

Engine148 1 2003 Pierce/Dash Good 3 1,500/800 2023 

Squad 148 - 2002 Ford/F-550 Good 2 120/400 2022 

Water Tender 148 - 2000 Pierce/FL112 Good 1 1,500/2500 2025 

Engine 149 1 2007 Pierce/Dash Excellent 3 1,500/800 2027 

Rescue 149 - 1996 Freightliner Good 1 N/A 2017* 

C 140 - 2011 Ford/F-350 Excellent 1 N/A 2021 

C 141 - 2004 Chevrolet/Suburban Good 1 N/A 2015 

C 142  - 2007 Chevrolet/Suburban Good 1 N/A 2017 

*Being evaluated. This unit may or may not be replaced.  
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Figure 114: CFD1 Apparatus Inventory 

CFD1 

Apparatus  
Designation  

Type Year Make/Model *Condition 
Minimum 
Staffing 

Pump/Tank 
(gpm/gal.) 

Replace 
Schedule 

Engine 1 1 2011 Pierce /Impel Excellent 3 1,500/750 2026 

Engine 21 1 1999 American LaFrance Good 3 1,500/750 2016 

Truck 21 Aerial 1994 LTI Simon Duplex 110’ Ladder Good 4 1,500/200 2013 

Engine 2 1 2009 Pierce/Impel Very Good 3 1,500/750 2024 

Rehab 2 
Pick-up 
Chassis 

1992 Ford F-350 Good 1 N/A 2016 

Engine 3 1 2006 Pierce/Dash Very Good 3 1,500/750 2024 

Engine 23 1 1998 Pierce/Arrow Good 3 1,500/750 2015 

Rescue 3 
Pick-up 
Chassis 

2011 Ford F-450 Very 2 N/A 2024 

Rescue 23 
Pick-up 
Chassis 

2009 Ford F-450 Good 2 N/A 2024 

Truck 4 Aerial 2003 Pierce/Dash Quint Very Good 4 /300 2013 

Heavy Rescue 4 
Pierce/Dash 

Chassis 
2005 Pierce/Dash Good 4 N/A 2030 

Engine 5 1 2010 Pierce/Impel Very Good 3 1,500/750 2025 

Squad 5 
Pierce 

Chassis 
2006 Pierce/Dash Excellent  N/A 2031 

Engine 6 1 2006 Pierce/Dash Very Good 3 1,500/750 2017 

Squad 7 
Pick-up 
Chassis 

2007 Ford F-550 Super Duty Good 2 80/475 2026 

Water Tender 7 2 2012 International w/ E-One Body Good 1 500/3,000 2036 

Engine 8 1 2009 Pierce/Impel Excellent 3 1,500/750 2024 

Water Rescue 8 
International 

Chassis 
2007 International 440 Very Good  N/A 2027 

Water Rescue 28 SUV Chassis 2004 Chevrolet/Suburban Good  N/A 2014 

Engine 9 1 2003 American LaFrance Good 3 1,500/750 2015 

Engine 29 1 1999 American LaFrance Good 3 1,500/750 2015 

Engine 10 1 2008 Pierce/Impel Fair 3 1,250/670 2023 

Brush 10 6 1995 Dodge/Ram 3500 Very Good 2 100/200 2020 
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CFD1 

Apparatus  
Designation  

Type Year Make/Model *Condition 
Minimum 
Staffing 

Pump/Tank 
(gpm/gal.) 

Replace 
Schedule 

Water Tender 10 2 2008 Pierce/International Fair 1 500/3,000 2032 

Engine 11 1 2008 Pierce Impel Very Good 3 1,250/670 2023 

Brush 11 6 2001 Ford F-550 Good 2 400/400 2026 

Water Tender 11 2 1993 International/H&W Fair 1 500/2800 2018 

Engine 12 1 1999 American LaFrance Fair 3 1,500/750 2015 

Brush 12 6 1992 Dodge/Power Ram 3500 Fair 2 450/200 2016 

Water Tender 12 2 1987 Ford Fair 1 1,000/3,100 2014 

Engine 13 1 1999 American LaFrance Fair 3 1,500/750 2015 

Brush 13 6 1994 Dodge/Ram 3500 Fair 2 400/200 2018 

Truck 15 Aerial 2003 Pierce/Dash 105’ Good 4 350/175 2013 

Engine 16 1 2001 American LaFrance Fair 3 1,500/750 2015 

Mobile Command 16 Bus Chassis 2003 1998 Bluebird Good 1 N/A 2023 

Rehab 16 
Pick-up 
Chassis 

1994 Ford/F-350 Fair 1 N/A 2016 

Engine 17 1 2003 American LaFrance Good 3 1,500/750 2015 

Squad 17 6 2010 Ford/F-550 Super Duty Very Good 2 80/475 2026 

BC 2 
Pick-up 
Chassis 

2008 Ford/F-350 Super Duty Good 1 N/A 2013 

BC 3 
Pick-up 
Chassis 

2010 Ford/F-350 Super Duty Very Good 1 N/A 2016 

BC 4 
Pick-up 
Chassis 

2005 Ford/F-250 Fair 1 N/A 2013 

*The rating of the condition of each unit is an internal assessment. 

 

 

.
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Fleet Maintenance 

Fire apparatus represent one of the two significant capital investments for fire districts (the other 

being fire stations). Fire apparatus are both expensive and complex, and maintaining them 

effectively is critical to keeping them in service for as long as is practical and for capturing the 

information necessary to plan for future vehicle replacement. What this means is that it is critical 

to the mission of a fire department to keep fire apparatus in good repair so that they do not fail 

while responding to or working at an emergency scene. It is also important to keep them in good 

repair so that the taxpayers get the maximum use from an expensive asset. Finally, it is 

important to collect and analyze service and repair records in order to be able to predict the 

useful life of each piece of equipment and to plan for its ultimate replacement. 

Fire departments typically use their newest fire apparatus in the busiest response areas. As 

these apparatus age and become more expensive to maintain on a per hour or per mile basis, 

they are typically moved to other response areas where they are not used as heavily or into a 

“reserve” capacity. Reserve fire apparatus are used to replace front-line apparatus while those 

vehicles are in the shop for repair or for regular maintenance. This approach to fleet 

management has been proven, over time, to draw the longest life from vehicles used in the fire 

service. 

While both BFD and CFD1 have historically followed this model, CFD1’s system, contracted 

from Tualatin Valley Fire and Rescue (TVF&R), is far more sophisticated and tracks more 

information on each vehicle and on the overall fleet than BFD’s. This is not surprising given 

TVF&R’s history with fleet maintenance. 

The maintenance of fire apparatus is a specialization within the greater discipline of truck and 

diesel mechanics and maintenance. Fire organizations two and three times the size of BFD find 

it difficult to justify the maintaining of one specialized fire apparatus mechanic on staff. The 

result is the need to outsource any work beyond basic maintenance and minor repairs. 

TVF&R has a history of operating as a regional provider of fire apparatus maintenance that 

predates its becoming TVF&R. By contracting to maintain and repair neighboring fire 

departments’ fire vehicles, it acquired the financial support develop a maintenance shop that 

employs a team of specialized mechanics and analytical systems for managing apparatus for 

maximum useful life. 
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CFD1 realized the value of such a system and sub-contracted its fire apparatus maintenance to 

Tualatin Valley. Now, BFD is incorporating itself into that system through contracting fleet 

maintenance from CFD1. The result for both agencies is a more reliable and experienced fleet 

maintenance team. 

Discussion: 

Time is not the only determinant for apparatus replacement. By monitoring hours and/or mileage 

and repair and maintenance history for each apparatus, the district can extend or reduce the 

lifespan of specific apparatus, deciding when and if a piece of equipment should be moved to a 

lower utilization station or into a reserve capacity. As much as possible, CFD1 follows the 

guidelines of NFPA 1901 in planning to replace any apparatus not designed according to 1901 

standards or that has been in service for over twenty-five years. 

CFD1 also follows best practices by including all interested and affected parties in planning the 

design of new vehicles. This includes line personnel, command staff, fleet maintenance 

personnel, and members of specialty teams (if the apparatus in question is for their use). It has 

also been working toward the standardization of its front line response fleet to one 

manufacturer. This is a best practice followed in both the private and public sectors when 

agencies or companies maintain their own fleets. It has the effect of improving the efficiency and 

expertise of in-house mechanics and increased simplicity in inventory maintenance and control.  

In the recent past, CFD1 decided to sub-contract the administration of its fleet maintenance 

program to another fire district. CFD1 purchases the parts while TVF&R provides the 

mechanics and their supervisor. The work is done at CFD1’s facility. Starting in the current 

fiscal year, BFD has contracted its fleet maintenance to CFD1. This arrangement is in the form 

of an intergovernmental agreement between BFD and CFD1. The work will still be done by 

TVF&R employees through its agreement with CFD1. 

TVF&R has a long record of using sophisticated tracking of apparatus utilization and 

maintenance records to accurately predict useful apparatus life and optimal schedules for re-

assigning apparatus for reserve and/or surplus status.  

Both BFD’s apparatus coordinator and the fleet maintenance supervisor in the CFD1 shop 

believe that there will be some deferred maintenance discovered as new eyes inspect the BFD 

fleet during routine maintenance visits. The CFD1 fleet maintenance supervisor believes that his 

staff has the capacity to add BFD and continue its current level of service without adding 
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personnel. The next step in increasing the efficiency of this collaboration at the apparatus level 

would be for both districts to agree to uniform equipment inventories and placement on their 

apparatus.    

Recommendations: 

• Boring and Clackamas should analyze the impact of managing their two fleets as one, seeking 

possible efficiencies in overall apparatus inventory.  Once Boring’s apparatus are entered into the 

Clackamas fleet maintenance record-keeping system, such an analysis could reasonably be 

made. 

• Boring and Clackamas should discuss standardization of fleets, equipment inventories, and 

equipment placement. 

• Boring should be prepared to adjust its apparatus replacement schedule as comprehensive 

individual apparatus repair and maintenance histories are compiled. 

• BFD and CFD1 should evaluate the possibility of managing their combined apparatus fleets in the 

interest of reducing redundancy of assets. 
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Logistics 

Logistics is the term used to describe what used to be called “supplies.” It refers to the 

procurement, management, and delivery of the goods and materials required to keep a 

department’s emergency responders equipped with the things they need. This also includes the 

materials needed by office staff and other support divisions to carry out their parts of the 

organization’s overall mission. Of course, that leads back to the support of those personnel 

carrying out the department’s core missions.  

The logistics team is responsible for the day-to-day management of inventory purchase, 

storage, and delivery. Doing that job effectively requires attention to the purchasing of 

supplies—deciding which vendors to use, how much to keep on hand, and how to keep that 

inventory safe from misuse or loss. 

In the area of purchasing there are two issues: who to buy from, and how to process those 

purchases. The first is managed through the logistics function. The second is more commonly 

managed through the finance function (with logistics following policies and practices dictated by 

finance). In smaller organizations the logistics and finance functions may reside in the same 

individual or office. In larger organizations they may be separate, but they still work together 

closely. 

At one time it was not unusual to find large quantities of certain supplies stored in fire 

department facilities. Today, most departments adhere to a just-in-time philosophy, recognizing 

that certain supplies can be “stockpiled” at the various vendors rather than in a department 

facility. The main exceptions to this rule are those items identified as “mission critical” or which 

are difficult to obtain on short notice. Certain firefighting supplies and equipment fall into this 

category. 

A well-organized logistics function will also analyze the market regularly to make sure that its 

current vendors still provide the best value to the department. Value is defined as a combination 

of both price and reliability. The well-run logistics function also incorporates safeguards to 

ensure against both complacency and fraud. The ordering of office supplies and toilet paper 

may be mundane, but it is in the area of relatively small purchases that public sector fraud is 

discovered at times. 
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Discussion: 

Because of the difference in their sizes, BFD and CFD1 have very different challenges in the 

area of logistics. CFD1 must supply eighteen different locations. To do so efficiently requires a 

sophisticated ordering and delivery system. BFD’s supply requests and delivery are almost 

exclusively centered on one location. (The exception is one twenty-four hour shift in every 

seventy-hour period at the Eagle Creek station). Supplies are then redistributed by duty crews, 

with pick-up or delivery accomplished during other activities. 

BFD’s logistics system is informal. Orders for supplies can be sent or received in a variety of 

formats. Funds for supplies are budgeted through an annual process, but there is no system of 

periodic inventories. The supply function is handled by a lieutenant who has supplies as a work 

assignment. There may have been a formal system of budget and inventory control in the past, 

but the person responsible for those functions retired from the district in late 2012. The current 

personnel responsible for this function are still working to put such controls into place. Inventory 

is stored in the main station, and both career and volunteer staff have access to all but the most 

sensitive items (for example: controlled drugs). 

CFD1 employs a logistics manager who supervises this function and supervises a staff of three 

(although one of those personnel is dedicated to support of the fleet maintenance program). The 

district does a complete inventory of supplies annually, the responsibility for which is jointly 

shared by finance and logistics. Logistics staff routinely reassesses vendor prices and 

determine which items should be kept in inventory and which ones can be ordered on a just-in-

time basis. 

The logistics manager performed an analysis of the appropriate inventory levels when she was 

hired by CFD1. As a result, CFD1 was able to reduce the dollar value of inventory on hand by 

over half at the same time that it brought the fleet maintenance inventory under the control of 

the logistics function. 

One of the logistics staff is assigned to delivering supplies to all district facilities three times 

each week. Inventory is secured by keypad locks and video surveillance cameras. Only 

Battalion Chiefs and the Logistics Manager have “after hour” access to these stores. 

The challenge currently facing logistics at CFD1 is the limitations of the software system. Either 

the order process will need to change to meet the capabilities of the software or software 
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compatible with the district’s ordering process should be obtained. Which course of action would 

be best is still being studied internally. 

CFD1’s logistics function is already supporting the joint BFD-CFD1 volunteer program. Adding 

BFD to CFD1’s supply route would add about one and one-half hours to each district-wide 

delivery run, but current staff capacity can support that additional time. Bringing BFD into the 

CFD1 logistics function would also save BFD needing to develop the kind of logistics controls 

that it currently lacks and should implement soon. Finally, if BFD’s experience is similar to 

CFD1’s when the current system was implemented at CFD1, there should be some additional 

savings associated with a more effective analysis of inventory needs. 

Recommendations: 

• BFD should adopt CFD1’s current inventory controls or merge its own logistics with CFD1’s. 

• CFD1 should improve or replace its current logistics software in order to increase efficiency. 
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Current Intergovernmental Agreement Assessment 

BFD and CFD1 have histories of cooperative programs and operations with each other and with 

other fire agencies in Clackamas County. BFD has shared personnel, purchasing, and planning 

with all of its closest partners (CFD1, Estacada, and Sandy), and CFD1’s very existence as it is 

today is the result of cooperative work arrangements and mergers among many smaller, 

predecessor fire districts. 

BFD and CFD1’s cooperative operations go beyond the typical mutual aid and closest force 

agreements common between neighboring districts. The incorporation of the City of Damascus 

created a municipality served partly by each district. Shortly thereafter, the two districts entered 

into an agreement to jointly staff the Pleasant Valley fire station. At about the same time, the 

members of the BFD bargaining unit proposed leaving their existing firefighter local union in 

order to become a part of IAFF Local 1159—the union that represents the CFD1 bargaining 

unit. 

In 2010 BFD and CFD1 chief officers and volunteer firefighters’ leaders began to discuss the 

possibility of joining forces to create one volunteer organization for both districts. In 2011, after 

considering the proposals made by a joint task force, both boards of directors not only approved 

the move to one volunteer program for the two districts, but also agreed to initiate more 

collaborative services while exploring the possibility of others. 

The two agencies agreed to share the services of a volunteer program coordinator (who would 

be a BFD employee). They agreed to jointly plan and deliver training. CFD1 agreed to bring 

BFD into its IT system, and both districts agreed to coordinate and standardize their EMS 

protocols, training, equipment, and physician advisor services. CFD1 agreed to let BFD use its 

RMS (fire records management) system.    

In addition, BFD and CFD1 identified a number of areas in which they would seek further 

opportunities for collaboration. These included: rules, regulations and operating procedures, 

entry level testing and civil service commission, human resources and administrative services, 

duty officer coverage, fire prevention services, emergency management services, GIS mapping 

and pre-planning, Explorer programs, and logistics/supplies coordination. As of the writing of 

this report, the two agencies have already moved forward in collaborating on operating 

procedures, entry level testing, civil service commission activities, and the Explorer programs.  
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Since that time, the two districts have created a joint civil service commission, conducted a joint 

volunteer firefighter academy, and administered a joint entry level firefighter test and a joint 

promotional test (for Apparatus Operator).  BFD and CFD1 share the B59 Net system for 

sharing policies, folders, email, and other information, and BFD is using CFD1 infrastructure in 

all three of its stations. 

BFD contracts with CFD1 to manage certain aspects of its operations and administration. CFD1 

administers the Wellness program that both districts share and provides IT support. CFD1 

maintains the DMV auto reporting system and conducts all background checks (for new hires) 

for both agencies.  

BFD manages all aspects of the joint volunteer program and maintains those personnel files as 

well. The one exception to this part is that CFD1 administers the Chaplain program (even 

though it is considered to a part of the volunteer program). 

Agreement Components 

As mentioned above, BFD and CFD1 entered into an intergovernmental agreement for shared 

services on July 7, 2011, pursuant to Oregon Revised Statute 190. Those services include: 

• Volunteer services 

• Joint staffing of Station 7 

• Training facilities and services (including use of a drafting site) 

• Information Technology Services 

• Records Management Services 

• Employee wellness services 

• EMS Coordination 

The agreement term is year to year, automatically renewing unless advanced notice is given by 

either party before November 1st, rendering the agreement null and void by June 30th of the 

following year. The purpose behind this agreement is to avoid duplication and increase 

efficiency. The agreement also leverages previous infrastructure investment by either party. The 

agreement also anticipates additional future collaborative endeavors, such as: 

• Rules, regulations, and operating procedures (operating procedures completed) 

• Civil Service Commissions/entry level testing (completed) 

• Human resource management/administrative services 

• Duty officer coverage 

• Fire prevention services 
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• Emergency management services 

• GIS mapping, pre-plan services, MDC program 

• Explorer posts (completed) 

• Logistics supply services 

The agreement strikes a balance between leveraging the previous investments of one or the 

other agency, while ensuring financial equity. The agreement is unprecedented in its number of 

different services and even more so with the list of potential future services which could be 

shared. In many circumstances, agencies with this many shared services have already 

combined into one agency. 

Volunteer Coordination Services 

The agreement pools the volunteer program for both agencies into one group, assimilating 

previously separate volunteers into a shared resource. BFD provides a forty hour work week 

firefighter (TDY pay as Lieutenant) whose sole responsibility is to manage the volunteer 

program and the volunteers themselves. CFD1 provides a full time administrative assistant to 

the program. The job descriptions for these two employees are mutually agreed upon and FTE 

costs are pooled and split equally between the two agencies, as are all costs associated with 

the program. The office for the program is located at CFD1 Station 7 (Pleasant Valley). 

The volunteer coordinator reports that the volunteers are a motivated group, and while he 

describes himself as needing to be part coach and part counselor, the volunteer coordinator has 

a genuine passion for the program and the people in it. The volunteer coordinator reports that 

the seamless integration of two previously separate groups has been challenging but rewarding 

in that the group no longer views itself as either BFD or CFD1 volunteers, but BFD-CFD1 

volunteers. The combined volunteer program eliminates duplication, benefitting both agencies. If 

separate, both programs would require a person responsible for oversight as well as 

administrative support. Combined, the two agencies essentially split the cost of oversight and 

administrative support, cutting potential costs roughly in half. 

The volunteer coordinator performed a schematic crosswalk for the issues bearing on the 

program from BFD with the issues bearing on the program from CFD1 to identify the differences 

and distinctions between the agencies. The volunteer coordinator reports that there are twenty-

seven policies from both agencies which impact the volunteer program, not including differing 

working conditions between the coordinator and his administrative assistant. There is some 
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confusion between the agencies regarding reporting relationships for the volunteer coordinator. 

The volunteer coordinator indicates that he reports to the Operations Chiefs of each agency and 

the Training Chief from CFD1.  The CFD1 chief indicates that the volunteer coordinator reports 

to the operations chief of BFD and the Training Chief of CFD1. These core issues create 

complexity where none need exist if the agencies can agree to align all aspects of the volunteer 

program.  

The volunteer selection process is modeled after the BFD career firefighter testing process. 

Training and evaluation consists of 72 hours of evaluation (in 12 hour segments) by the same 

career crew for initial evaluation. Activity requirements include five shifts per month (12 hours 

during the week and 24 hours on weekends) and three drills per month. The volunteer 

coordinator reports that the volunteers are gelling as a homogenous group.  

The volunteers themselves report that communication between the organization and its 

members, depth of skills available to the entire organization, unity of purpose and unity of short 

and long range mission between volunteers and career (i.e., acceptance of the volunteers by 

the career staff) are all strengths of the program. They describe themselves as “…pulling the 

organizations toward each other, leading the way.” They credit the leadership of both agencies 

(the fire chiefs) and the volunteer coordinator with those successes. The volunteers also 

expressed the need for maintaining the volunteer coordinator position as a full time, day shift 

person who is accessible regularly.  

Weaknesses identified in the program by the volunteers include operating out of two different 

rule books and clear, singular lines of authority. The volunteers themselves appear to be 

confused about who directs the volunteer program above the volunteer coordinator. The 

volunteers express a lack of trust in the BFD budgeting process, expressing a concern over 

overtime not being allowed to assist the volunteers in instructing the explorer program. There is 

a broad concern among the volunteers that they are being asked to do more and more public 

relations activities that get in the way of the core training, such as apparatus operator training 

and officer training. Finally, several volunteers interviewed expressed concern that safety gear 

is not always replaced or provided in a timely manner, such as holes in boots or brush gear not 

being issued. It is unclear if this is a common problem or occurs as anecdotal exceptions. The 

process of safety equipment replacement should be reviewed to ensure timeliness and 

appropriateness. 
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Training 

BFD and CFD1 have unified their training programs under the auspices of Section 7 of the 

existing Intergovernmental Agreement. CFD1 assumes a lead role with responsibility for the 

overall administration and coordination of the program, especially as it pertains to the 

development and distribution of the training schedule. BFD is not routinely included in training, 

planning, and development. The agencies do not develop common goals for training services; 

however, the annual calendar articulates goals from a practical standpoint. It is critical that BFD 

operational leadership is actively involved in all aspects of training planning, development, and 

delivery. Any gaps or weaknesses observed during incident response must be converted into 

training skills and techniques reinforcement to ensure continuous improvement.  

The two agencies jointly fund and operate a Volunteer Recruit Academy (normally annually); 

this academy spans five months (weekly classes plus alternating weekends) and produces 

recruit firefighters with Firefighter 1, Wildland, Driver, and Hazardous Materials Operations 

credentials.  

With the exception of the Volunteer Recruit Academy and subsequent volunteer training 

expense, funding and staffing are agency-specific decisions. Delivery, assessment, and record 

keeping are left with the individual agency. Instructors are exchanged on a situational basis. 

The agencies do not share a common training procedure manual. Thus, gaps may exist if there 

are differences in current practices between crews. If gaps do exist, student and instructor 

safety as well as common incident scene operational outcomes may be unwittingly 

compromised. Both agencies use the NIMS Incident Command System as the standard for ICS 

credentials; however, specific certification levels vary by agency. 

Both agencies maintain separate training facilities and shared use is encouraged where 

appropriate. CFD1 facilities appear more replete with substantial technical rescue props. The 

use of simulation is not common; however, CFD1 is beginning to develop this capability. Live 

fire training is very limited and is currently available only at the CFD1 Beavercreek Station and 

acquired structures. While the training facilities appear to be well-designed and in good 

condition at BFD, the training facility at CFD1 is showing signs of significant wear and aging. 

The training records obtained from the Records Management System (RMS) does not appear to 

be used a coordinated and systematic manner. BFD uses hard copy files and nets only limited 

training data. It is unclear as to how training outcomes (records) are used to design subsequent 
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training content and programs. BFD uses an hours-based design while CFD1 incorporates skill 

demonstration in its delivery. Both agencies are encouraged to move further toward 

competency-based training and assessments. 

The existing language in the IGA pertaining to training services serves as a good foundation 

upon which to build either better services or to become an integral component of a larger 

consolidated/cooperative initiative. The establishment and regular use of common training 

policy, procedures, records management system, and accountability is pivotal for this 

collaborative effort to grow and improve.  

To ensure continued success of the IGA relationship or further program consolidation, the 

training needs of both agencies should be thoroughly integrated. It is important for BFD to be 

involved in the development of training curricula to ensure the training needs of the agency are 

fully addressed within the context of the broader training plan. Delivery of the training can differ 

to accommodate various schedules, but the outcome-based competencies should be reflected 

in the curricula as a result of input from the two agencies, consistent with DPSST standards. 

Wellness 

Wellness is the term applied to a growing number of initiatives within the fire service intended to 

improve all aspects of the health of emergency responders. It has long been the norm for fire 

districts to require pre-employment physicals in order to keep those who are unfit for the 

physical demands of firefighting out of the service. At some point employers became aware of 

the need to assure that their incumbent firefighters maintained a level of fitness throughout their 

careers.  

These improvements to overall employee health are achieved through a variety of means. 

Baseline testing for hearing, strength, flexibility, and other vital measurements is done for all 

incumbent firefighters. The intention is to make it easier to identify physical health issues that 

may arise for each individual as he or she ages. Another outcome of this on-going testing is the 

identification of health trends among firefighters as a class. The hope is that problems—for 

individuals and for firefighters as a group—will be identified and addressed more quickly than 

has been done in the past. 

In addition to baseline and on-going testing, there are other components of a progressive 

wellness program. Mental health is addressed through critical incident stress debriefs and the 

availability of basic counseling through an employee assistance plan (EAP). Debriefings, which 
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take place after particularly nasty emergency calls, and the availability of EAPs have become 

the norm in Oregon. 

Other components of wellness programs include: wellness newsletters discussing health issues 

of interest to firefighters and sharing exercise tips and health food menu ideas; coaching in 

proper techniques for exercise and stretching; the coordination of return-to-work regimens for 

injured firefighters; and one-on-one counseling in areas of health and wellness. 

A program that includes a large number of the elements described above would be inaccessible 

for districts the size of BFD. CFD1 has the size and the commitment to the value of such a 

program to be invested in its development. 

CFD1’s program is managed by a Wellness Program Specialist who supervises a staff made up 

of an educator/assistant and two part time staff—a nurse and a trainer. BFD contracts with 

CFD1 for most of the services provided by this program, which has an annual budget of about 

$350,000 per year. Wellness records are properly secured and confidentiality protected. The 

agreement provides BFD with fewer opportunities to participate in wellness talks than their 

CFD1 counterparts without incurring additional expense. Thus far, additional opportunities have 

not been requested by BFD line personnel nor authorized by BFD administration. 

CFD1’s wellness program coordinates the employees’ annual physicals, saving money by 

administering some of the testing in-house, rather than through a physician’s office. The 

program monitors firefighters’ cardiac health, strength, flexibility, endurance, and life-style health 

risks. Based upon what it learns through annual physicals and physical testing it develops 

training and classes in health related issues for presentation to the district’s employees. The 

part-time athletic trainer is available as a resource to those employees who want assistance in 

designing appropriate work out routines. In the course of a fiscal year, all crews participate in 

four to seven wellness talks presented by wellness staff. Wellness staff also supervises return-

to-work programs for employees coming back from absences due to injury or illness. 

Another component of a wellness program is the training of “Peer Fitness Trainers.” These are 

employees who embrace the wellness concept and are willing to be trained to a level that they 

can help their co-workers with wellness training and goals. Twenty-three members of CFD1’s 

work force have achieved the Fitness Trainer designation, and a BFD employee will soon 

receive the same. 
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BFD has already enjoyed a tangible advantage from its decision to join CFD1’s program: during 

the first round of annual physicals it was discovered that BFD was paying more for some 

procedures than CFD1 was. BFD’s charges were quickly lowered to CFD1’s rate. Wellness staff 

indicate that if the two agencies were to integrate, it would not require additional staff to 

administer. 

Information Technology 

Information Technology (IT) Services has been supporting CFD1 for many years, providing 

networking connectivity between stations, systems, and software programs. IT services 

provides support and interfaces with C-COM IT personnel to establish and maintain the IT 

connection between C-COM and each agency’s fire stations. The IT function is housed in a 

building behind Station 4 (6600 Lake Road in Milwaukie) where the file server is located and 

where the director and two technicians work. The system is adequately secured physically and 

with proper policies and procedures in place.  

The BFD was added as a client of IT via the Intergovernmental Agreement executed in July, 

2011. The IGA limits the services provided to BFD to access to the network, and requires that 

CFD1’s IT network policies, procedures, server and desktop standards be adopted by BFD. 

BFD is responsible for the costs associated with equipment acquisitions, software, unique 

software license renewals, labor costs, installation costs, maintenance costs, outside vendor 

costs and associated costs related to IT services within BFD’s facilities. 

There are efficiencies and economies of scale currently being realized in the IGA, namely BFD 

taking advantage of sunk costs expended by CFD1 in the network infrastructure. But there are 

also limitations and additional steps required which constrain the full effect of the efficiencies 

which could be realized with a seamless integration. The IT director reports that there has been 

some confusion concerning hardware and software requirements which has added to the IT 

staff workload when maintaining that equipment. Standardization of all applications, processes, 

hardware and software, including the e-mail platform, would reduce steps taken by the IT staff in 

accommodating agency-specific differences. Further, travel time between IT services and BFD 

stations causes increased costs and reduces customer services to both agencies.  

The director also expresses optimism that full integration of IT services would result in improved 

customer services to both agencies. By establishing a satellite IT office at either Station 7 or 

149, an additional back-up server site is created and reduces commute time for work required in 
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the BFD service area. Although an additional IT technician may be needed for this satellite site, 

it is possible to split the existing IT technicians to avoid the additional FTE expense.  This would 

have to be closely evaluated to determine whether dividing the existing technical resources 

would also have unintended negative effects on the rest of the system. 

IGA Discussion: 

Speaking with those managers within CFD1 who are actively involved in those initiatives which 

are already integrated, one learns that each of them has identified parts of the operation that 

could be made even more efficient if those services were not being provided to two different 

agencies. At its core, this is the recognition of the continued, but limited redundancy remaining 

and the benefits of team depth if the agencies were fully integrated. If one of five administrative 

assistants is absent for some time, the others can fill in the gap. When the only administrative 

assistant is gone for that period of time, there are no cross-trained substitutes to fill in.  

BFD staff (and citizens) is currently enjoying parts of a support system that would be difficult to 

provide for themselves. Here are some examples: 

• The successful recruitment of volunteers is dependent, to a great degree, on the 

credibility of possible future employment (volunteer civil service points) and the quality of 

the pre-career training provided. With 150 career firefighter positions compared to BFD’s 

14, CFD1 is a richer employment source, and the combined resources of CFD1 and 

BFD for the purposes of training and mentoring pre-career firefighters are much greater 

than BFD by itself. 

• The opportunity to contract with one of the metropolitan region’s premier fleet 

maintenance operations would not be as readily available to BFD if it were not for 

CFD1’s contract with  TVF&R. The CFD1 contract makes it cost effective for Tualatin 

Valley to place a facility in a location close enough to BFD to provide a very convenient 

and efficient opportunity for BFD to participate. 

• The economies of scale make it possible for CFD1 to provide wellness services to 

employees that are more comprehensive than an organization the size of BFD’s could 

cost-effectively provide.  

• CFD1 is providing IT support with multiple staff members who specialize in the IT 

function. This creates a specialization that is not practical for BFD to replicate in a cost 

effective manner. 

• CFD1 is managing entry and promotional testing processes, bringing more support 

resources to a staff intensive activity.  

If the past is prelude to the future, it will become increasingly difficult for BFD to maintain its 

current levels of staffing. Typically, fire districts reduce staffing in non-first responder positions. 
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The result is often the reduction or loss of community and fire preventions services and in 

training options. BFD is already staffing these functions at the minimum.  

Recommendations: 

• BFD and CFD1 should develop a strategy for the standardization of fire apparatus, fire and EMS 

equipment inventory, and equipment placement on both districts’ apparatus. 

• A standardized training manual should be established to guide both agencies in skills 

development and maintenance. 

• CFD1 should develop a plan for replacement of the district training facility. 

• IT protocols and operating platforms should be standardized for both departments. 

• BFD should contract for three additional wellness talks per year. 
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Processes for Collaboration 

General Partnering Strategies 

To discuss the partnering continuum, the terms used to describe them must be understood. The 

following terms, while not necessarily described by statute, differentiate between various 

approaches to partnering. 

Intergovernmental Agreement (IGA) – A contract for services between agencies as provided 

for by ORS 190, often referred to as “190 Agreements”. This can include shared or contracted 

programmatic services, referred to as functional unification. This is already being performed 

between BFD and CFD1 with Training, IT, and Wellness, to name a few. Another, more 

advanced level of partnership is shared or contracted operational services, referred to as 

operational unification. This too is already being performed on a smaller scale with shared 

staffing of Station 7 and a shared volunteer program, to name a few. 

Legal Integration – Combining two or more agencies into one agency, including all aspects of 

policy, administration, governance, financing, functions, and operations. These occur generally 

in three forms; merger, consolidation, and annexation.  

• Merger – A form of legal integration where an agency(s) ceases to exist by being 
absorbed into a single surviving district. 

• Consolidation – A form of legal integration where two or more agencies form a new, 
successor agency.  

• Annexation – A form of legal integration where an agency extends its boundaries 
outside of its previous limits. While the law allows one agency to expand its boundaries 
to annex another agency into its service area, it may only do so if the involved agencies 
are formed under differing statutory authority, or an agency dissolves, rendering it 
available for annexation.12  

When two or more agencies enter a collaborative relationship, typically through an IGA, no 

permanent organizational commitment is made, and all decision-making power remains with 

individual organizations. Interagency collaboration may include participation of fire agencies in 

such activities such as local fire management associations (such as fire defense boards), 

mutual aid agreements, and interagency disaster planning exercises. As a rule, most modern 

fire agencies consistently operate in a very collaborative mode, having learned long ago the 

                                                
 

12 Oregon Department of Revenue, Boundary Change Information, pamphlet 150-504-405, 12/10, page 5. 
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value of the practice. Many times, close collaboration between two or more organizations will 

lead to legal integration. 

State law declares intergovernmental cooperation as a matter of statewide concern and grants 

cities and special districts broad power to contract with other governmental entities for any 

function or activity the agencies have authority to perform. Oregon grants local governments the 

power to contract for a broad range of purposes.13 Specifically, ORS 190.007 declares that 

intergovernmental cooperation is “…in the interest of furthering economy and efficiency in local 

government, intergovernmental cooperation is declared a matter of statewide concern 

(emphasis added).”  

ORS 190.010 gives local government the authority to enter into agreements that provide for the 

performance of a function or activity: 

• By a consolidated department; 

• By jointly providing for administrative officers; 

• By means of facilities or equipment jointly constructed, owned, leased or operated. 

• By one of the parties for any other party; 

• By an intergovernmental entity created by the agreement and governed by a board or 

commission appointed by, responsible to and acting on behalf of the units of local 

government that are parties to the agreement;  

• By a combination of the methods described in that section. 

As they relate to BFD and CFD1, these partnering opportunities are discussed in greater detail 

in the following section, beginning with a status quo approach and progressing incrementally to 

complete legal integration of the agencies. The following alternatives are discussed: 

• Status Quo (continuation of existing IGAs) 

• Amendment to existing IGAs 

• Operational unification (contract for full operational services) 

• Legal Integration (change of governance) 

▪ Merger 

▪ Consolidation 

▪ Annexation 

                                                
 

13 ORS Chapter 190, Cooperation of Governmental Units, 2011 Ed. 
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Status Quo (continuation of existing IGAs) 

This option continues the current status of the two organizations without change. BFD and 

CFD1 simply continue to do business as usual, cooperating with and supporting each other as 

is currently done, with no change to governance, staffing, or deployment of resources. The 

current collaborative practices, through regional IGAs, and through those explicit to the two 

districts, would remain in effect. BFD and CFD1 are party to at least 11 IGAs, as determined 

from the information ESCI was provided: 

• Automatic Mutual Response Agreement – 5/1995 

• Cooperative Assistance Agreement (EOC) – 1997 

• Fire and Emergency Medical Services (Happy Valley) - 12/1999 

• Clackamas 800 Radio Group – 11/2000 

• Clackamas County Mutual Aid Agreement – 3/2005 

• Fire and Emergency Medical Services (Damascus) – 8/2006 

• City of Damascus Emergency Operations Plan – 1/2007 

• Member Board Charter (C-COM) – 7/2009 

• 9-1-1 Answering and Dispatch Services – 11/2010 

• Volunteer Coordination and Other Shared Services – 7/2011 (Amend: 10/2012) 

ESCI commends BFD and CFD1 in the development of these IGAs; particularly one explicit to 

their relationship: “Volunteer Coordination and Other Shared Services.” This IGA took effect on 

July 1, 2011, and is automatically renewed on July 1st of each subsequent year, unless either 

party elects to terminate the agreement. This IGA calls for: 
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Joint staffing of Station 7 (operational unification) 

• CFD1 covers two shifts by a Captain or Lieutenant and Apparatus Operator; BFD covers 
the remaining shift with a Lieutenant and Apparatus Operator. At least one member per 
shift will be an Oregon EMT certified Paramedic 

• Staffing will be considered a shared resource and will cover areas formerly considered 
“first due” in BFD’s station 149 and CFD1’s station 7  

• Apparatus may be rotated between the two agencies (currently a squad and water 

tender) 

Joint Volunteer Program and Program Coordination (operational unification) 

• BFD will employ and assign a full-time, 40-hour Volunteer Coordinator 

• CFD1 will employ and assign a full-time Administrative Assistant for the Volunteer 
Program 

• Salary, benefits and personnel expenses will be shared equally by the two agencies 

Joint Training Services (functional unification) 

• CFD1 will administer and coordinate the overall joint Career/Volunteer Training Program 

• BFD and CFD1 will mutually assign instructors, develop training programs and 
determine training schedules 

• Agree to jointly recruit, facilitate and fund a joint annual Volunteer recruit academy 

Emergency Medical Services Coordination (functional/operational unification) 

• Formation of a collaborative EMS and EMS Quality Assurance committees to 
standardize equipment, protocols and physician advisory services 

Wellness services (functional unification) 

• CFD1 will provide BFD employees and the Joint Volunteer force with Wellness services 
currently provided to CFD1’s employees  

Information and Technology Services (functional unification) 

• CFD1 will maintain a centralized network infrastructure and allow BFD to use it at no 
cost 

Records Management Services (functional unification) 

• CFD1 will provide BFD RMS through Zoll FireRMS 

Draft Site (functional unification) 

• BFD will provide and maintain a pump testing site at Station 140 

This approach carries with it the advantage of being the easiest to accomplish as well as 

maintaining the independence of the organizations. What it lacks is a long-term commitment 

(the contract is reviewed and potentially renewed on a year-to-year basis) and the advantages 

that could be gained in terms of increased efficiency that may be realized in a long-term 

integrated service delivery environment. Given that the contract could be canceled by either 
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party with advanced written notice requires both agencies to consider provisional steps in the 

event the other party breaks the contract. 

Another consideration is a nationwide trend brought about by the most recent downturn in the 

economy. There is a greater outcry and more attention being given by the public (tax payers) 

regarding how public agencies in general, and public safety in particular, are using public funds. 

Tax payers are questioning the duplication of services within areas having contiguous 

boundaries, such as two fire chiefs or two fire marshals. 

Amendments to existing IGAs 

Not only do the two agencies collaborate in a number of areas as outlined in the “Volunteer 

Coordination and Other Shared Services” IGA, BFD and CFD1 have also developed a 

comprehensive list for future collaboration opportunities to consider: 

• Rules, regulations and operating procedures (functional unification) 

• Civil Service Commissions/Entry-level testing (functional unification – completed) 

• Human Resources management/Administrative services (functional unification) 

• Duty Officer coverage (operational unification) 

• Fire Prevention services (functional unification) 

• Emergency Management services (functional unification) 

• GIS mapping; Pre-plan services; MDC program (functional unification) 

• Explorer posts (functional unification – completed) 

• Logistics supply services (functional unification) 

These potential IGA amendments further unify the two districts while maintaining the 

independence of the organizations. This approach also lacks the long-term commitment 

discussed above as well as the advantages that could be gained in terms of increased efficiency 

that are realized in a long-term integrated service delivery environment.  

This list of potential future additions to the existing IGA further blurs the lines between the two 

agencies, retaining little in the way of distinction between the two agencies as separate. The 

only major components remaining separated are the finance function, public information, fire 

chief/CEO position, policy- and budget-setting via the board of directors, and full emergency 

operations. In the case of the latter, the emergency operations unification concept is somewhat 

forwarded with the addition of duty officer coverage. Again, expansion of the IGA does not fully 

address the duplication of services within areas having contiguous boundaries. 
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Operational Unification 

The operational unification strategy takes the next step in the continuum of increasing 

collaboration. In this case, all operations are unified under a single organizational structure; fire 

departments remain independent, from a legal standpoint, but from a service delivery 

perspective they operate as one. An operational unification, accomplished through an IGA, is 

usually used to segue toward complete integration. The level of trust required to implement 

operational unification is very high, since independence and autonomy in core mission activities 

(emergency operations) have been subordinated in favor of the preferred future state of a 

complete integration.  

BFD and CFD1 have entered into a hybrid form of operational unification by jointly staffing 

CFD1’s station 7, and combining that response area with BFD’s station 149, thereby placing 

that area and personnel under the direct supervision of a CFD1 Battalion Chief. Further 

operational unification is contemplated in the list of future collaboration opportunities contained 

in the existing IGA by the introduction of a shared duty officer component. 

Legal Integration 

Oregon Law provides for the complete integration of agencies as described at the beginning of 

this section. All three forms of integration (merger, consolidation, or annexation) require an 

affirmative vote of the electors of the affected jurisdictions. The outcome of the three strategies 

is essentially the same, resulting in one legal entity (a fire district) where once there were two. 

The law addresses the apportionment of existing debt and the makeup of the resulting fire 

board. Of all options for shared service, these integrations require the most exacting legal 

process.  

The integration of fire protection services involves a change in governance of one or more 

entities; the process is guided by ORS 190, ORS 198, and ORS 478. Single purpose 

governmental units (such as fire districts) typically have the power to merge and consolidate 

with other service providers much more freely. Cities frequently may annex to neighboring fire 

districts to take advantage of economies of scale, and to more effectively plan for an orderly 

expansion of the city within its urban growth boundary.  
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Merger  

In the State of Oregon, complete integration of fire districts can be accommodated in one of two 

ways by statute: merger14 or consolidation.15  

A merger is a complete integration of two or more districts into one. One is absorbed into, and 

becomes part of, the other agency. For two fire districts to merge, one ceases to exist (merging 

agency) and the other becomes the surviving entity (merger agency). The employees and 

volunteers of the merging agency are transferred to the merger agency, and the elected 

positions are either eliminated from the merging district or brought into the merger district 

through an agreement to re-configure the composition of the board of directors.  

A merger between of the districts involved in this study would require a decision as to which 

agency will be the surviving agency and which agency will dissolve into the surviving agency. 

The permanent tax rate of the integrated agency is equivalent to a rate that produces the same 

amount of revenue as would have otherwise been provided had the merger not occurred. The 

merger is subject to approval of the respective boards and the communities’ voters.  

Consolidation 

Differing from merger, a consolidation occurs when both fire districts cease to exist and an 

entirely new fire district is formed. Like a merger, employees and volunteers become members 

of the newly formed fire district. A newly elected Board of Directors replaces existing elected 

official positions of both the merging district and the merger district. New foundational 

documents, such as policies, ordinances, and resolutions must be created, requiring additional 

administrative work.  

The fiscal process is the same as in a merger, in that the permanent tax rate of the integrated 

agency is equivalent to a rate that produces the same amount of revenue as would have 

otherwise been provided had the merger not occurred. As with a merger, a consolidation 

requires approval of the district’s electorate. 

                                                
 

14 Oregon Revised Statute 198.705(14). 
15 Oregon Revised Statute 198.705(5). 
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Annexation 

ORS states: “Annexation includes the attachment or addition of territory to, or inclusion of 

territory in, an existing district.”16 Annexations are more typical in the city/fire district relationship, 

where a city will ask voters to approve the annexation of the city into the fire district, and levy an 

agreed upon tax rate to be collected and turned over to the fire district. The fire district assumes 

all responsibility for fire protection within both the fire district’s and the city’s boundaries.  

In the case of BFD and CFD1 however, complete annexation between the two districts can 

occur only if one district takes the step of dissolving, immediately followed by being annexed 

into the other fire district, since the enabling statutes prohibit one agency annexing the entire 

service area of another agency having the same statutory authority.17  

Success Factors 

The success of a strategic restructuring, regardless of the type, depends on many things. In our 

experience with dozens of alliances and integrations however, leadership is the single factor 

that most frequently determines success. Nearly always, a key staff or elected official 

champions the concept garnering the support of the various affected groups (political, labor, 

member, and community). In addition, good leadership fosters an organizational culture 

receptive to planning, calculated risk taking, and flexibility. The manner in which leaders 

promote a trusting relationship between all groups, and aid two-way communication between 

them, is essential. From these issues, research done by Kohm, Piana, and Gowdy identifies five 

factors that most often seem to contribute to the successful implementation of a unification or 

integration.18 The five are: 

• Leadership that believes strongly in the partnership and demonstrates this belief, often 
by acting selflessly to maintain it. 

• Multiple forms of communication to keep all persons (board, staff, members, and 
community) up to date about plans, problems, and benefits concerning the partnership. 

• Face-to-face communications with partner organizations in the form of meetings, 
training, and other forums to build trust and understanding among staff. 

                                                
 

16 Oregon Revised Statute 198.705 [3] 
17 Oregon Department of Revenue, Boundary Change Information, pamphlet 150-504-405, 12/10, page 5. 
18 Amelia Kohm, David La Piana, and Heather Gowdy, “Strategic Restructuring, Findings from a Study of 
Integrations and Alliances Among Nonprofit Social Service and Cultural Organizations in the United 
States,” Chapin Hall, June 2000, page 22. 
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• Flexibility through an expectation that even in the best-planned partnership unforeseen 
issues will arise, mistakes will be made, and alternative paths will be identified. 

• Early evidence of benefit to assure everyone that they are on the right track, such as 
better or less expensive employee benefits or improved facilities. 

Restructuring Pitfalls 

Organizational alliances and integrations fail for many reasons, such as: the proposal being 

doomed by an unfavorable outcome of a public election, or the reality of financial analysis. 

These issues aside, however, four major pitfalls can cause even the most feasible alliances or 

integrations to go wrong: command, communication, control, and culture. 

Command 

Undertaking any partnership absolutely requires that effective leadership be demonstrated 

consistently at all levels. Policymakers and administrators must guide their respective agencies, 

yet (at the same time) they must cooperate with partner organizations. Differing leadership 

styles may tend to cause repressed friction at best and open conflict at worst. Problems with 

sharing control and making decisions sends the wrong message to the members of the 

organization, which can lead to an unraveling of even the best proposal. 

Communication 

Silence or limited information from leaders about potential or upcoming partnerships breeds 

fear, mistrust, and misinformation among affected persons. The leadership of collaborating 

organizations must agree to communicate actively with all affected groups. Everyone must be 

provided the same information at the same time. Most importantly, leaders must demonstrate 

two-way communication skills by carefully listening to (and acting on) the concerns of all 

constituents. 

Control 

Frequently, the strategic partnering process is compared to a marriage: “Marriage is when two 

people become as one; the trouble starts when they try to decide which one.”19 As in marriage, 

strategic restructuring often fails because of organizational or personal agendas, and egocentric 

issues.  

                                                
 

19 Source unknown. 
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The tenets of leadership require that someone be in charge, but in the interest of greater good, 

some of those in leadership positions must agree to yield power. Some who are accustomed to 

operating in a position of control may have trouble adjusting to new roles that require more 

collaboration, although, personal sacrifice in the interest of community good may not always win 

out. 

Culture 

The general characteristics of a fire department encourage the creation of a culture unique to 

that organization. The paramilitary structure, the reliance on teamwork, and the hazards of the 

work builds strong bonds between members who tend to share group behaviors, assumptions, 

beliefs, and values. Bringing two such groups together, with cultures formed through different 

experiences, always results in a change to both organizational cultures. If the partnership is 

successful, no one culture will overcome the other - instead, a new culture will evolve from the 

two; conversely if the organizational cultures are incompatible, the partnership will fail. 

Leaders must be aware of organizational culture and its role in the wellness of the agency’s 

sole. Early recognition by leadership of the importance of culture to the success of a partnership 

can help to overcome differences and build on strengths. 

The authors of the book “Making the Pieces Fit” state: “Last but not least, it is important to be 

firm with the plan. There will be individuals who won’t necessarily support every decision and 

who won’t always give their best effort to ensure that the transition is handled efficiently and 

effectively. It is imperative that those in a leadership role explain to everyone involved the 

importance of their participation. Stress that they are expected to conduct themselves in a 

professional manner at all times despite personal opinions, which may or not be consistent with 

those in charge.”20 

 

                                                
 

20 “Making The Pieces Fit,” Snook and Johnson; Jones & Bartlett Publishers/IAFC, page 82, 1997. 
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Options for Shared Service 

In the following section, ESCI examines the general partnering strategies in further detail and 

explores their feasibility. ESCI references the following considerations in this discussion.  

Strategic Scope 

The decision regarding whether to establish a single agency or create smaller program 

partnerships can be complex and even intimidating. ESCI seeks to evaluate the feasibility of a 

range of partnerships between interested agencies. A combined agency may well be complex 

and challenging to accomplish in the near term, as discussed later in this section. Several 

smaller partnerships and/or unifying efforts are often more easily implemented as a precursor to 

a fully integrated fire agency; however, both agencies have already taken numerous steps down 

the continuum toward integration. 

Key Elements 

Both CFD1 and BFD face financial challenges and are likely approaching a point where 

expenditures may exceed available revenue. As a result, economics and future service delivery 

needs are in a tight balance. ESCI brings focus to two key elements during the development of 

proposed strategies. 

Cost Containment: Strategic options must be evaluated according to their ability to contain 
and potentially reduce cost. 

Service Delivery: Strategic options must also be evaluated based upon the quality and 
sustainability of services. Closer cooperation in service delivery can reduce costs and 
increase efficiency for both agencies. 
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Strategy A: Complete Autonomy 

In most situations, this would constitute a status quo approach in which nothing changes. 

However, in the case of CFD1 and BFD, the following existing cooperative programs are 

already in place: 

• Volunteer Coordination Services 
• Training 

• Wellness 

• Information Technology 
• Joint staffing of Station 7 
• EMS Coordination 
• Records Management Services 
• Draft Site Usage 

 
Selecting this strategy would require the termination of these efforts. ESCI would only 

recommend this strategy if the program results prove to be ineffective and/or inefficient. All 

indications are that the programs are effective. 

Level of cooperation 

This would be minimal and likely be limited to periodic mutual aid. 

Estimated timeline for completion 

Minimal; this would necessitate the formal termination of existing cooperative program 
agreements and the reintroduction of autonomous operations in both agencies. 

Affected sections 

Operations, Personnel (HR), Training, IT, EMS, Logistics 

Affected stakeholders 

CFD1 and BFD, their members and the communities served. 

Summary/Objective of strategy 

Withdraw from existing cooperative service agreements; re-establish autonomous functions 
and operations, eliminating cost sharing. 

ESCI guidance 

Directors should ensure that discussions and decisions focus on the desired outcomes and 
best interests of the communities served. 

Special/Social considerations 

Complete autonomy provides the directors with maximum control because they continue to 
make fire protection decisions considering only unilateral issues. It also serves as a means 
by which to gauge the cost and effectiveness of other strategies. 
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This strategy may cause a loss of shared expense opportunities with a corresponding 
potential increase in individual agency expenses. This option may cause a fracture of 
positive working relationships between agencies. 

Stark retreat from the current partnership between the agencies may have a profound 
impact on the social fabric of both organizations as working relationships will separate as 
well. The communities served will not likely experience a perceptible impact as most 
citizens served do not have a gauge to measure the service changes. 

Policy actions 

Termination of existing shared services agreements. 

Fiscal considerations 

Implementation of this strategy represents a loss of efficiency and a loss of cost avoidance 
for both agencies. For BFD, this would reduce the volunteer program participants 
(assuming volunteers divide between the two agencies) and require providing 
administrative assistance to the program coordinator, require re-establishing a training 
program with a training coordinator, reducing its wellness program or outsourcing it, 
outsourcing IT services, re-establishing an EMS coordinator, and obtaining a records 
management software program residing on a local file server. Cost would be avoided in the 
elimination of required staffing at Station on “A” shift and elimination of any competition for 
draft site usage, as well as avoiding accelerated wear and tear on the draft site. 

For CFD1, this would reduce the volunteer program participants (assuming volunteers 
divide between the two agencies) and require re-establishing a volunteer coordinator 
position, require staffing at Station 7 for “A” shift, and eliminate access to BFD’s draft site 
for pump testing and other apparatus flow testing activities. In addition, the “sunk costs” 
associated with IT, Wellness, Training, and EMS coordination would not produce the 
returns in in-kind service currently received from BFD.  

Issues & Impacts 

• Requires termination of existing cooperative program agreements and the reintroduction 
of autonomous operations in both agencies. 

• Complete control is retained by each district separately, whereas the current IGA 
requires some coordination. 

• Re-instating currently shared functions as independent functions will increase costs or 
reduce efficiency, and increase duplication. 

• Volunteers will be forced to choose which agency to affiliate with, potentially resulting in 
a loss of personnel to both agencies and disproportionate alignment. 

• Negatively impacts services out of Station 7, affecting Happy Valley and Damascus. 
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Strategy B: Status Quo 

Level of cooperation 

This strategy requires a continuing commitment to existing agreements and period 
review/updates. 

Estimated timeline for completion 

Immediate 

Affected sections 

None – this is a continuation of existing conditions 

Affected stakeholders 

CFD1 and BFD, their members and the communities served. 

Summary/Objective of strategy 

Maintain and build upon the value derived from existing shared services; no new shared 
services are anticipated. 

ESCI guidance 

Directors should ensure that discussions and decisions focus on the desired outcomes and 
best interests of the communities served; and also to fully commit to the improvement and 
successes of the existing shared service programs. 

Special/Social considerations 

This option continues to afford the board of directors with a high level of control as only the 
current set of fire protection issues contained in the IGA will necessitate interagency review 
and decisions. 

No internal impact is likely to occur socially as this represents current status. The 
communities served will also not likely notice, since no change occurs. 

Policy actions 

Review, modify as needed and affirm existing agreements. 

Fiscal considerations 

The status quo represents no shift in cost or change in efficiency. 

Issues & Impacts 

No changes over current state. 
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Strategy C: Functional Unification – Amendments to existing IGA 

Level of cooperation 

This strategy requires alignment of standard operating guidelines, policies, procedures and 
certain operational aspects to make the combined function perform properly.  

Success of a functional unification strategy is built upon 1) an essential trust relationship 
between the partner agencies; 2) the thoroughness of the program agreement; 3) a 
collaborative approach to the management of the programs; and 4) community 
understanding and support. Since the two agencies already operate via an IGA for many 
functionally unified sections, the foundation to build from has been created. The areas 
included are: 

• Rules and regulations 

• Human Resources management/Administrative services  

• Fire Prevention services  

• Emergency Management services  

• GIS mapping, Pre-plan services, MDC program  

• Logistics supply services  

This strategy requires in-depth, multi-level and multi-functional planning, review, external 
and internal discussions, collaboration and agreement among the boards of directors and 
the administrative staff members of both agencies. This strategy does not require public 
approval at the ballot box. 

ESCI notes that existing governing boards are preserved with a functional unification 
strategy, although the level of unilateral control is decreased. Also, the management team 
of the functionally unified sections should report to the individual boards on the performance 
of these new agreements. 

Estimated timeline for completion 

This timeline is reduced due to the familiarity each agency has toward the other given the 
current relationship experienced under the existing IGA. New issues may arise from the 
planning process, however, so the planning should not be short-cut due to presumed 
familiarity. If trust is high and conflicts minimal, this strategy could be accomplished in as 
little as 6 months; however, ESCI recommends a 12 month planning and implementation 
phase. 

Affected sections 

Administration, Personnel (HR), Fire Prevention, Emergency Management, IT, Logistics 

Affected stakeholders 

While all agency members are affected in some manner, the directors and agency staff 
members will realize the most significant effects. 

Summary/Objective of strategy 

The objective should be seamless unification of the listed functions across the two 
jurisdictions by means of an intergovernmental agreement.  
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ESCI guidance 

The two districts face similar challenges given present-day context. While the listed 
initiatives for CFD1 and BFD are often duplicative, the array of service functions are set in a 
context of differing demographics, geography and community ethos. 

ESCI notes that, while the administrative systems of the two districts can more readily 
achieve significant economies of scale, the same assumption cannot similarly be made for 
agency-wide functions. The fire chiefs must establish and conduct regular joint meetings for 
the purpose of establishing the parameters of the functional unification. This includes 
workload analysis to ensure greatest effectiveness while maintaining proper balance. ESCI 
recommends that the fire chiefs convene an ad hoc steering committee for the purpose of 
developing proposed common policies, performance standards, and functional plans.  

Special/Social considerations 

Directors should understand that functional unification is complex, labor-intensive and 
challenging; as such, it is often a precursor for legal integration. 

Functional unification can encounter an inherent administrative inflexibility resulting from 
political complexities of the arrangement. Given accountability to two political bodies, 
administrative leaders can be pulled in multiple directions; they may also be limited by 
contractual (IGA) requirements in their ability to adjust to environmental changes. 
Consequently, conflicting policy directives may sometimes be troublesome in a functionally 
unified agency. These challenges underscore the importance of the founding political 
relationship, the contractual agreement and the skills of management to ensure success.  

Depending on the form of the agreement, employees may remain with the original employer 
or transfer to another employer.21 

Internal staff in the affected sections will likely require some time to adjust to new processes 
and reporting relationships. The community may notice changes in who they deal with and 
different processes likely employed from this strategy. 

Policy actions 

The boards will need to develop, approve and implement an intergovernmental agreement. 

Fiscal considerations 

The costs of these additional services are likely to be negligible, as standardization of rules 
and regulations incurs only time and effort by both parties until agreement is reached.  

Human Resource Management/Administrative Services would likely need to be 
compensated for (unless in-kind services could be offered in exchange). A simple annual 
rate per FTE could be agreed upon, such as the total annual cost of the HR/Admin Services 
function divided by the FTE count per agency, with BFD paying their equivalent rate per 
FTE per year. 

Fire Prevention services would require assigning the current BFD Fire Marshal to the CFD1 
Fire Marshal to offset workload increases experienced when absorbing BFD prevention 
workload. If this position is vacated, the salary and benefits savings allow BFD to transfer 
some or all of those funds to CFD1 to compensate for the additional workload. The cost can 
also be determined using a variation of the cost allocation formula examples contained in 
this report. 

                                                
 

21 ORS 190.020 requires that the IGA must include provisions that speak to the employment and 
preservation of benefits of the employees of the entities. 
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Emergency Management services is a small workload addition to the existing CFD1 
program, however, the position is substantially burdened with heavy workload currently. 
Caution should be exercised in determining whether additional funds or FTE support is 
necessary with this shift. 

GIS Mapping; pre-plan services and MDC program are small incremental workload spikes 
for existing capacity within CFD1. Again, the cost allocation formula can be used to 
determine a cost share for BFD, including cost per use for mapping, cost per building 
mapped for pre-plan services or proportion of target hazards pre-planned across the 
jurisdiction which lies within BFD, and cost per MDC or proportion of total MDC’s across the 
jurisdiction which are on BFD units. 

Explorer posts can be combined, generating no additional expense and increasing 
efficiency for both agencies. 

Logistics supply services would require three new stops for the supply delivery route. This 
would impact the current CFD1 supply delivery system and may require adjustment to the 
delivery route or frequency. The three new stops would not, in and of itself, require a new 
FTE to perform, but likely absorbs any excess capacity (if it exists) within this function. 
Careful evaluation of the impact on this function is prudent. 

Issues & Impacts 

• No permanent organizational commitment is made. 

• All decision-making power remains with individual organizations. 

• Requires a collaborative approach to the management of the program between the two 
administrations. 

• Does not require public approval at the ballot box. 

• Existing governing boards are preserved. 

• Administrative leaders can be pulled in multiple directions serving two masters. 

• No net new FTEs required. 

• Requires blending rules, regulations and operating procedures.  

• Incremental increase in cost share by BFD for Human Resources management and 
Administrative services (unless in-kind services agreed to). 

• Efficiencies gained in fire prevention and emergency management services. 

• Increased costs and services for BFD in GIS mapping; Pre-plan services; MDC program. 

• Increased efficiency for BFD in Logistics supply services. 
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Strategy D: Operational Unification 

Level of cooperation 

Operational unification is the combining of two of more agencies at the operational level 
while the agencies themselves continue to exist separately. In this case, the collective 
emergency resources of the two agencies are combined to provide emergency services.  

This strategy requires alignment of virtually all emergency operational elements, including 
incident standard operating procedures, staffing levels, and apparatus deployment. In 
effect, the combined emergency resources (staffing, equipment, and facilities) of the two 
agencies are configured as if there is no boundary between the two agencies.  

This type of unification is an advanced step in the continuum of steps toward a full 
integration of the two agencies. A structure of shared decision-making is typically created 
as they relate to unified functions. If other unifications have already been implemented, this 
strategy tends to provide the greatest potential increase in service delivery. 

Similar to functional unification, success of an operational unification strategy is built upon 
1) an essential trust relationship between the partner agencies; 2) the thoroughness of the 
program agreement; 3) universal operational standards; 4) a collaborative approach to the 
management of the program; and 5) community understanding and support.  

This strategy requires in-depth, multi-level and multi-disciplinary planning, review, external 
and internal discussions, collaboration and agreement among the boards of directors and 
the administrative staff members of both agencies. The result should feature a single 
operational structure and chain of command. 

While this strategy does not require public approval at the ballot box, ESCI recommends a 
genuine effort to gain community-wide understanding and support. 

ESCI notes that existing governing boards are preserved with an operational consolidation 
strategy, although the level of unilateral control is decreased. Also, the management team 
of the operational consolidation should report to the individual boards through a joint 
oversight committee. 

Estimated timeline for completion 

This timeline is very dependent upon the number and complexity of issues arising from the 
planning process. If trust is high and conflicts minimal, this strategy could be accomplished 
in as little as one year; however, ESCI recommends an 18 to 24-month planning and 
implementation phase. 

Affected sections 

Operations, Administration, Personnel (HR), Finance,  

Affected stakeholders 

The local communities and all agency members are affected in some manner. 

Summary/Objective of strategy 

The objective should be seamless operations and emergency service delivery across the 
two jurisdictions by means of an intergovernmental agreement. 

ESCI guidance 

As previously noted, the two districts face the challenges associated with emergency 
service delivery set in a context of differing demographics, geography, and community 
ethos. 
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ESCI notes that CFD1 and BFD operations are different in size and scope as to probably 
create a challenge in attempting to blend emergency service delivery. ESCI recommends a 
formal planning process be used to prepare for this strategy, which should include both 
global and strategic components. 

ESCI recommends regular joint board and fire chief meetings for the purpose of 
establishing necessary policy changes. Regular command staff meetings are essential to 
establish rules, regulations, and procedures. This includes a staffing analysis, workload 
analysis, and deployment analysis.  

Operational employee groups should be engaged in regular discussions and allow staff to 
field questions regularly. Employees need honest statements of intentions and planning; 
also reassurance to the extent possible. There is no such thing as over-communicating 
when job security appears to be at stake. Changes to working conditions when both 
employers continue to exist becomes a likely mandatory subject of bargaining. This strategy 
may be contingent upon gaining bargaining unit agreement. One advantage is that both 
suppression work groups are represented by the same local, however different units and 
different workplaces and employers. 

The boards should consider establishing a focus group of external stakeholders to use as a 
sounding board on the concept of an operational unification. Select people of influence and 
keep them engaged. Listen carefully to their advice and concerns. As with employees, be 
honest and do not speculate, but express your collective intentions. 

Develop a communication strategy to keep the citizens of the combined service area 
informed if implementation appears a possible outcome of discussions. 

Special/Social considerations 

Directors should understand that operational unification could serve as a precursor for legal 
integration. 

Operational unification can also encounter inherent administrative inflexibility resulting from 
political complexities of the arrangement. Given accountability to two political bodies, 
administrative leaders can be pulled in multiple directions; they may also be limited by 
contractual (IGA) requirements in their ability to adjust to environmental changes. 
Consequently, conflicting policy directives may sometimes be troublesome in an 
operationally unified agency. These challenges underscore the importance of the founding 
political relationship, the contractual agreement and the skills of management to ensure 
success. Depending on the form of the agreement, employees may remain with the original 
employer or transfer to another employer.22  

The social impacts to this strategy are significant internally and possibly externally. The 
operational element represents the largest visible component of the fire districts to the 
community. Apparatus and personnel from both agencies routinely working on incidents 
together will make the strategy very visible to the community and to the line personnel. 
While this is already occurring on a smaller scale, the magnitude of this change will be 
much larger. 

                                                
 

22 ORS 190.020 requires that the IGA must include provisions that speak to the employment and 
preservation of benefits of the employees of the entities. 
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Policy actions 

The boards will need to develop, approve and implement an intergovernmental agreement. 

Fiscal considerations 

There may be no changes in cost if the BFD line employees are detailed to work under the 
direction of a CFD1 battalion chief but remain employees of BFD. The current interim 
operations chief would revert to his former rank as captain since there will no longer be a 
need for an operations chief officer to manage the BFD side of the organization, which 
provides an additional line FTE to avoid any subsidy required of CFD1. Those duties 
transfer to CFD1 as agreed between the agencies via an IGA. If, however, the bargaining 
unit demands to bargain due to a change in working conditions, the negotiations will 
determine what additional expense may be incurred. 

Issues & Impacts 

• No permanent organizational commitment is made. 

• All decision-making power remains with individual organizations. 

• Requires alignment of virtually all emergency operational elements, including incident 
standard operating procedures, staffing levels, and apparatus deployment.  

• Independence and autonomy in core mission activities (emergency operations) have 
been subordinated in favor of a combined operation with a single operational structure 
and chain of command. 

• There must be universal operational policies, procedures and standards. 

• Requires a collaborative approach to the management of the program between the two 
administrations. 

• Does not require public approval at the ballot box. 

• Existing governing boards are preserved. 

• Level of unilateral control is decreased as identified in the IGA. 

• Labor negotiations will determine what additional expense may be incurred. 

• Administrative leaders can be pulled in multiple directions serving two masters. 

• Conflicting non-operational policy directives may sometimes create complexities in an 
operationally unified agency. 

• Employees may remain with the original employer or transfer to the other employer. 

• There may be no changes in cost if the BFD line employees are detailed to work under 
the direction of a CFD1 battalion chief but remain employees of BFD. 

• No net new FTEs required. 
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Strategy E: Legal Integration – Merger 

Level of cooperation 

Under certain provision of Oregon law, fire districts may come together to form a single 
entity. This approach integrates not only programs and organizations, but entire units of 
government. ORS Chapter 198, Special Districts Generally, details the procedure for legally 
joining two or more fire districts. 

This strategy considers the option of a merger. Merger is defined as the cessation of the 
existence of one or more districts by uniting with and being absorbed into another surviving 
district.  

The Oregon Constitution requires that after a merger the permanent tax rate of the unified 
district is equivalent to a rate that produces the same amount of revenue as would have 
otherwise been provided had the merger or consolidation not occurred.23 

A successful merger strategy is built upon 1) an essential trust relationship between the 
partner agencies; 2) the thoroughness of the merger plan; 3) universal operational 
standards; 4) a collaborative approach to the management of the program; and 5) 
community understanding and support. 

This strategy requires in-depth, multi-level and multi-functional planning, review, external 
and internal discussions, collaboration and agreement among the boards of directors and 
the administrative staff members of both agencies. The result should feature a single 
organizational structure. 

Merger terms can and should be the result of negotiation between the two agencies in 
advance. An organizational structure should be agreed upon, the status of all employees 
should be addressed (including rank, assignments, and seniority) and the status of the 
board of directors of the two districts addressed. The board make-up is determined as 
outlined in ORS 198.910. 

Estimated timeline for completion 

This timeline is very dependent upon the number and complexity of identified organizational 
services as well as issues arising from the planning process. If trust is high, conflicts 
minimal and it enjoys community support, this strategy could be accomplished in as little as 
two years; however, ESCI recommends a 24 to 36-month planning and implementation 
phase. 

Affected sections 

All sections, all functions 

Affected stakeholders 

The local communities and all agency members are all affected. The directors are 
profoundly impacted, as a new board made up of members from the two entities is 
created.24 The agency staff and agency supervisors will also realize significant effects. 

 

                                                
 

23 Oregon Constitution, Article XI, Section 11, Property tax limitations on assessed value and rate of tax; 
exceptions,(3)(c)(A), 2002 edition. 
24 198.910 Joint meeting of governing bodies of merged or consolidated districts and cities, (election of 
board members for surviving or successor district), 2011. 
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Summary/Objective of strategy 

The objective should be seamless integration of all functions, operations and emergency 
service delivery across the two jurisdictions. 

ESCI guidance 

As previously noted, the two districts face the challenges associated with emergency 
service delivery set in a context of differing demographics, geography and community 
ethos. 

ESCI notes that CFD1 and BFD operations are different in size and scope as to probably 
create a challenge in attempting to blend emergency service delivery. ESCI recommends 
regular joint board and fire chief meetings for the purpose of merger discussions. This 
includes a detailed fiscal analysis, staffing and deployment analysis, and a work plan for 
implementation should the merger be approved by the voters.  

Again, engage all employee groups in regular discussions, fielding questions frequently and 
answers repeatedly. Reassure employees to the extent possible, but always be honest. Do 
not speculate, but express your collective intentions. There is no such thing as over-
communicating when job security is at stake. 

Engage a “blue ribbon” committee of external stakeholders to use as a sounding board on 
the concept of a merger. Select people of influence and keep them engaged. Listen 
carefully to their advice and concerns. As with employees, be honest and do not speculate, 
but express your collective intentions. 

Consider publishing a newsletter at a point in time that it becomes clear a merger of some 
type is likely to occur. It should be informative and informational, with an opportunity for 
citizens to sound off on the issue. Conduct community public forums in key areas of the 
community to solicit feedback. 

Special/Social considerations 

Legal counsel involvement at the early stages of planning is an important component of 
merger discussions. Timelines and obligations to the county clerk, the department of 
revenue and the county assessor’s office are critical process issues. 

Integration, in whatever form it takes, will have the most profound impact to the internal and 
external stakeholders socially. The two agencies become one in this strategy, and while it is 
often believed that the largest organizations’ culture replaces the other, most frequently the 
“surviving” culture also changes as a result of the smaller agency culture sharing its 
perspectives and preferences. This should be encouraged since it causes the dominant 
culture to go through a re-validation of the way it has always done business.  

Policy actions 

ESCI’s review and discussion of Oregon State Law on this topic has been necessarily brief; 
only sufficient to ensure that basic provisions for legal integration/merger exist. As always, 
we emphasize that we are not qualified to give legal advice. We recommend that CFD1 and 
BFD consult with legal counsel experienced in such matters before undertaking any merger 
strategy. 

Fiscal considerations 

When considering integrating BFD and CFD1 through a merger or consolidation, the 
composite/combined levy rate must be reduced if necessary to ensure that the revenue 
generated by such taxes is no more than the same revenue that the local taxing districts 
would have cumulatively produced if the change had not occurred. As shown in the 
following figure, the combined effective tax rate for the new district (in the case of a 
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consolidation) or the surviving district (in the case of a merger) would be $2.3975 per 
$1,000 of assessed value. This creates a slight increase for the BFD taxpayers (up from 
$2.3771) and a slight decrease for the CFD1 taxpayers (down from $2.4012).  

General Partnering Strategies 

To discuss the partnering continuum, the terms used to describe them must be understood. The 

following terms, while not necessarily described by statute, differentiate between various 

approaches to partnering. 

Intergovernmental Agreement (IGA) – A contract for services between agencies as provided 

for by ORS 190, often referred to as “190 Agreements”. This can include shared or contracted 

programmatic services, referred to as functional unification. This is already being performed 

between BFD and CFD1 with Training, IT, and Wellness, to name a few. Another, more 

advanced level of partnership is shared or contracted operational services, referred to as 

operational unification. This too is already being performed on a smaller scale with shared 

staffing of Station 7 and a shared volunteer program, to name a few. 

Legal Integration – Combining two or more agencies into one agency, including all aspects of 

policy, administration, governance, financing, functions, and operations. These occur generally 

in three forms; merger, consolidation, and annexation.  

• Merger – A form of legal integration where an agency(s) ceases to exist by being 
absorbed into a single surviving district. 

• Consolidation – A form of legal integration where two or more agencies form a new, 
successor agency.  

• Annexation – A form of legal integration where an agency extends its boundaries 
outside of its previous limits. While the law allows one agency to expand its boundaries 
to annex another agency into its service area, it may only do so if the involved agencies 
are formed under differing statutory authority, or an agency dissolves, rendering it 
available for annexation.25  

When two or more agencies enter a collaborative relationship, typically through an IGA, no 

permanent organizational commitment is made, and all decision-making power remains with 

individual organizations. Interagency collaboration may include participation of fire agencies in 

such activities such as local fire management associations (such as fire defense boards), 

mutual aid agreements, and interagency disaster planning exercises. As a rule, most modern 

fire agencies consistently operate in a very collaborative mode, having learned long ago the 

                                                
 

25 Oregon Department of Revenue, Boundary Change Information, pamphlet 150-504-405, 12/10, page 5. 
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value of the practice. Many times, close collaboration between two or more organizations will 

lead to legal integration. 

State law declares intergovernmental cooperation as a matter of statewide concern and grants 

cities and special districts broad power to contract with other governmental entities for any 

function or activity the agencies have authority to perform. Oregon grants local governments the 

power to contract for a broad range of purposes.26 Specifically, ORS 190.007 declares that 

intergovernmental cooperation is “…in the interest of furthering economy and efficiency in local 

government, intergovernmental cooperation is declared a matter of statewide concern 

(emphasis added).”  

ORS 190.010 gives local government the authority to enter into agreements that provide for the 

performance of a function or activity: 

• By a consolidated department; 

• By jointly providing for administrative officers; 

• By means of facilities or equipment jointly constructed, owned, leased or operated. 

• By one of the parties for any other party; 

• By an intergovernmental entity created by the agreement and governed by a board or 

commission appointed by, responsible to and acting on behalf of the units of local 

government that are parties to the agreement;  

• By a combination of the methods described in that section. 

As they relate to BFD and CFD1, these partnering opportunities are discussed in greater detail 

in the following section, beginning with a status quo approach and progressing incrementally to 

complete legal integration of the agencies. The following alternatives are discussed: 

• Status Quo (continuation of existing IGAs) 

• Amendment to existing IGAs 

• Operational unification (contract for full operational services) 

• Legal Integration (change of governance) 

▪ Merger 

▪ Consolidation 

▪ Annexation 

                                                
 

26 ORS Chapter 190, Cooperation of Governmental Units, 2011 Ed. 
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Status Quo (continuation of existing IGAs) 

This option continues the current status of the two organizations without change. BFD and 

CFD1 simply continue to do business as usual, cooperating with and supporting each other as 

is currently done, with no change to governance, staffing, or deployment of resources. The 

current collaborative practices, through regional IGAs, and through those explicit to the two 

districts, would remain in effect. BFD and CFD1 are party to at least 11 IGAs, as determined 

from the information ESCI was provided: 

• Automatic Mutual Response Agreement – 5/1995 

• Cooperative Assistance Agreement (EOC) – 1997 

• Fire and Emergency Medical Services (Happy Valley) - 12/1999 

• Clackamas 800 Radio Group – 11/2000 

• Clackamas County Mutual Aid Agreement – 3/2005 

• Fire and Emergency Medical Services (Damascus) – 8/2006 

• City of Damascus Emergency Operations Plan – 1/2007 

• Member Board Charter (C-COM) – 7/2009 

• 9-1-1 Answering and Dispatch Services – 11/2010 

• Volunteer Coordination and Other Shared Services – 7/2011 (Amend: 10/2012) 

ESCI commends BFD and CFD1 in the development of these IGAs; particularly one explicit to 

their relationship: “Volunteer Coordination and Other Shared Services.” This IGA took effect on 

July 1, 2011, and is automatically renewed on July 1st of each subsequent year, unless either 

party elects to terminate the agreement. This IGA calls for: 
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Joint staffing of Station 7 (operational unification) 

• CFD1 covers two shifts by a Captain or Lieutenant and Apparatus Operator; BFD covers 
the remaining shift with a Lieutenant and Apparatus Operator. At least one member per 
shift will be an Oregon EMT certified Paramedic 

• Staffing will be considered a shared resource and will cover areas formerly considered 
“first due” in BFD’s station 149 and CFD1’s station 7  

• Apparatus may be rotated between the two agencies (currently a squad and water 

tender) 

Joint Volunteer Program and Program Coordination (operational unification) 

• BFD will employ and assign a full-time, 40-hour Volunteer Coordinator 

• CFD1 will employ and assign a full-time Administrative Assistant for the Volunteer 
Program 

• Salary, benefits and personnel expenses will be shared equally by the two agencies 

Joint Training Services (functional unification) 

• CFD1 will administer and coordinate the overall joint Career/Volunteer Training Program 

• BFD and CFD1 will mutually assign instructors, develop training programs and 
determine training schedules 

• Agree to jointly recruit, facilitate and fund a joint annual Volunteer recruit academy 

Emergency Medical Services Coordination (functional/operational unification) 

• Formation of a collaborative EMS and EMS Quality Assurance committees to 
standardize equipment, protocols and physician advisory services 

Wellness services (functional unification) 

• CFD1 will provide BFD employees and the Joint Volunteer force with Wellness services 
currently provided to CFD1’s employees  

Information and Technology Services (functional unification) 

• CFD1 will maintain a centralized network infrastructure and allow BFD to use it at no 
cost 

Records Management Services (functional unification) 

• CFD1 will provide BFD RMS through Zoll FireRMS 

Draft Site (functional unification) 

• BFD will provide and maintain a pump testing site at Station 140 

This approach carries with it the advantage of being the easiest to accomplish as well as 

maintaining the independence of the organizations. What it lacks is a long-term commitment 

(the contract is reviewed and potentially renewed on a year-to-year basis) and the advantages 

that could be gained in terms of increased efficiency that may be realized in a long-term 

integrated service delivery environment. Given that the contract could be canceled by either 
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party with advanced written notice requires both agencies to consider provisional steps in the 

event the other party breaks the contract. 

Another consideration is a nationwide trend brought about by the most recent downturn in the 

economy. There is a greater outcry and more attention being given by the public (tax payers) 

regarding how public agencies in general, and public safety in particular, are using public funds. 

Tax payers are questioning the duplication of services within areas having contiguous 

boundaries, such as two fire chiefs or two fire marshals. 

Amendments to existing IGAs 

Not only do the two agencies collaborate in a number of areas as outlined in the “Volunteer 

Coordination and Other Shared Services” IGA, BFD and CFD1 have also developed a 

comprehensive list for future collaboration opportunities to consider: 

• Rules, regulations and operating procedures (functional unification) 

• Civil Service Commissions/Entry-level testing (functional unification – completed) 

• Human Resources management/Administrative services (functional unification) 

• Duty Officer coverage (operational unification) 

• Fire Prevention services (functional unification) 

• Emergency Management services (functional unification) 

• GIS mapping; Pre-plan services; MDC program (functional unification) 

• Explorer posts (functional unification – completed) 

• Logistics supply services (functional unification) 

These potential IGA amendments further unify the two districts while maintaining the 

independence of the organizations. This approach also lacks the long-term commitment 

discussed above as well as the advantages that could be gained in terms of increased efficiency 

that are realized in a long-term integrated service delivery environment.  

This list of potential future additions to the existing IGA further blurs the lines between the two 

agencies, retaining little in the way of distinction between the two agencies as separate. The 

only major components remaining separated are the finance function, public information, fire 

chief/CEO position, policy- and budget-setting via the board of directors, and full emergency 

operations. In the case of the latter, the emergency operations unification concept is somewhat 

forwarded with the addition of duty officer coverage. Again, expansion of the IGA does not fully 

address the duplication of services within areas having contiguous boundaries. 
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Operational Unification 

The operational unification strategy takes the next step in the continuum of increasing 

collaboration. In this case, all operations are unified under a single organizational structure; fire 

departments remain independent, from a legal standpoint, but from a service delivery 

perspective they operate as one. An operational unification, accomplished through an IGA, is 

usually used to segue toward complete integration. The level of trust required to implement 

operational unification is very high, since independence and autonomy in core mission activities 

(emergency operations) have been subordinated in favor of the preferred future state of a 

complete integration.  

BFD and CFD1 have entered into a hybrid form of operational unification by jointly staffing 

CFD1’s station 7, and combining that response area with BFD’s station 149, thereby placing 

that area and personnel under the direct supervision of a CFD1 Battalion Chief. Further 

operational unification is contemplated in the list of future collaboration opportunities contained 

in the existing IGA by the introduction of a shared duty officer component. 

Legal Integration 

Oregon Law provides for the complete integration of agencies as described at the beginning of 

this section. All three forms of integration (merger, consolidation, or annexation) require an 

affirmative vote of the electors of the affected jurisdictions. The outcome of the three strategies 

is essentially the same, resulting in one legal entity (a fire district) where once there were two. 

The law addresses the apportionment of existing debt and the makeup of the resulting fire 

board. Of all options for shared service, these integrations require the most exacting legal 

process.  

The integration of fire protection services involves a change in governance of one or more 

entities; the process is guided by ORS 190, ORS 198, and ORS 478. Single purpose 

governmental units (such as fire districts) typically have the power to merge and consolidate 

with other service providers much more freely. Cities frequently may annex to neighboring fire 

districts to take advantage of economies of scale, and to more effectively plan for an orderly 

expansion of the city within its urban growth boundary.  
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Merger  

In the State of Oregon, complete integration of fire districts can be accommodated in one of two 

ways by statute: merger27 or consolidation.28  

A merger is a complete integration of two or more districts into one. One is absorbed into, and 

becomes part of, the other agency. For two fire districts to merge, one ceases to exist (merging 

agency) and the other becomes the surviving entity (merger agency). The employees and 

volunteers of the merging agency are transferred to the merger agency, and the elected 

positions are either eliminated from the merging district or brought into the merger district 

through an agreement to re-configure the composition of the board of directors.  

A merger between of the districts involved in this study would require a decision as to which 

agency will be the surviving agency and which agency will dissolve into the surviving agency. 

The permanent tax rate of the integrated agency is equivalent to a rate that produces the same 

amount of revenue as would have otherwise been provided had the merger not occurred. The 

merger is subject to approval of the respective boards and the communities’ voters.  

Consolidation 

Differing from merger, a consolidation occurs when both fire districts cease to exist and an 

entirely new fire district is formed. Like a merger, employees and volunteers become members 

of the newly formed fire district. A newly elected Board of Directors replaces existing elected 

official positions of both the merging district and the merger district. New foundational 

documents, such as policies, ordinances, and resolutions must be created, requiring additional 

administrative work.  

The fiscal process is the same as in a merger, in that the permanent tax rate of the integrated 

agency is equivalent to a rate that produces the same amount of revenue as would have 

otherwise been provided had the merger not occurred. As with a merger, a consolidation 

requires approval of the district’s electorate. 

                                                
 

27 Oregon Revised Statute 198.705(14). 
28 Oregon Revised Statute 198.705(5). 
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Annexation 

ORS states: “Annexation includes the attachment or addition of territory to, or inclusion of 

territory in, an existing district.”29 Annexations are more typical in the city/fire district relationship, 

where a city will ask voters to approve the annexation of the city into the fire district, and levy an 

agreed upon tax rate to be collected and turned over to the fire district. The fire district assumes 

all responsibility for fire protection within both the fire district’s and the city’s boundaries.  

In the case of BFD and CFD1 however, complete annexation between the two districts can 

occur only if one district takes the step of dissolving, immediately followed by being annexed 

into the other fire district, since the enabling statutes prohibit one agency annexing the entire 

service area of another agency having the same statutory authority.30  

Success Factors 

The success of a strategic restructuring, regardless of the type, depends on many things. In our 

experience with dozens of alliances and integrations however, leadership is the single factor 

that most frequently determines success. Nearly always, a key staff or elected official 

champions the concept garnering the support of the various affected groups (political, labor, 

member, and community). In addition, good leadership fosters an organizational culture 

receptive to planning, calculated risk taking, and flexibility. The manner in which leaders 

promote a trusting relationship between all groups, and aid two-way communication between 

them, is essential. From these issues, research done by Kohm, Piana, and Gowdy identifies five 

factors that most often seem to contribute to the successful implementation of a unification or 

integration.31 The five are: 

• Leadership that believes strongly in the partnership and demonstrates this belief, often 
by acting selflessly to maintain it. 

• Multiple forms of communication to keep all persons (board, staff, members, and 
community) up to date about plans, problems, and benefits concerning the partnership. 

• Face-to-face communications with partner organizations in the form of meetings, 
training, and other forums to build trust and understanding among staff. 

                                                
 

29 Oregon Revised Statute 198.705 [3] 
30 Oregon Department of Revenue, Boundary Change Information, pamphlet 150-504-405, 12/10, page 5. 
31 Amelia Kohm, David La Piana, and Heather Gowdy, “Strategic Restructuring, Findings from a Study of 
Integrations and Alliances Among Nonprofit Social Service and Cultural Organizations in the United 
States,” Chapin Hall, June 2000, page 22. 
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• Flexibility through an expectation that even in the best-planned partnership unforeseen 
issues will arise, mistakes will be made, and alternative paths will be identified. 

• Early evidence of benefit to assure everyone that they are on the right track, such as 
better or less expensive employee benefits or improved facilities. 

Restructuring Pitfalls 

Organizational alliances and integrations fail for many reasons, such as: the proposal being 

doomed by an unfavorable outcome of a public election, or the reality of financial analysis. 

These issues aside, however, four major pitfalls can cause even the most feasible alliances or 

integrations to go wrong: command, communication, control, and culture. 

Command 

Undertaking any partnership absolutely requires that effective leadership be demonstrated 

consistently at all levels. Policymakers and administrators must guide their respective agencies, 

yet (at the same time) they must cooperate with partner organizations. Differing leadership 

styles may tend to cause repressed friction at best and open conflict at worst. Problems with 

sharing control and making decisions sends the wrong message to the members of the 

organization, which can lead to an unraveling of even the best proposal. 

Communication 

Silence or limited information from leaders about potential or upcoming partnerships breeds 

fear, mistrust, and misinformation among affected persons. The leadership of collaborating 

organizations must agree to communicate actively with all affected groups. Everyone must be 

provided the same information at the same time. Most importantly, leaders must demonstrate 

two-way communication skills by carefully listening to (and acting on) the concerns of all 

constituents. 

Control 

Frequently, the strategic partnering process is compared to a marriage: “Marriage is when two 

people become as one; the trouble starts when they try to decide which one.”32 As in marriage, 

strategic restructuring often fails because of organizational or personal agendas, and egocentric 

issues.  

                                                
 

32 Source unknown. 
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The tenets of leadership require that someone be in charge, but in the interest of greater good, 

some of those in leadership positions must agree to yield power. Some who are accustomed to 

operating in a position of control may have trouble adjusting to new roles that require more 

collaboration, although, personal sacrifice in the interest of community good may not always win 

out. 

Culture 

The general characteristics of a fire department encourage the creation of a culture unique to 

that organization. The paramilitary structure, the reliance on teamwork, and the hazards of the 

work builds strong bonds between members who tend to share group behaviors, assumptions, 

beliefs, and values. Bringing two such groups together, with cultures formed through different 

experiences, always results in a change to both organizational cultures. If the partnership is 

successful, no one culture will overcome the other - instead, a new culture will evolve from the 

two; conversely if the organizational cultures are incompatible, the partnership will fail. 

Leaders must be aware of organizational culture and its role in the wellness of the agency’s 

sole. Early recognition by leadership of the importance of culture to the success of a partnership 

can help to overcome differences and build on strengths. 

The authors of the book “Making the Pieces Fit” state: “Last but not least, it is important to be 

firm with the plan. There will be individuals who won’t necessarily support every decision and 

who won’t always give their best effort to ensure that the transition is handled efficiently and 

effectively. It is imperative that those in a leadership role explain to everyone involved the 

importance of their participation. Stress that they are expected to conduct themselves in a 

professional manner at all times despite personal opinions, which may or not be consistent with 

those in charge.”33 

 

                                                
 

33 “Making The Pieces Fit,” Snook and Johnson; Jones & Bartlett Publishers/IAFC, page 82, 1997. 
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Options for Shared Service 

In the following section, ESCI examines the general partnering strategies in further detail and 

explores their feasibility. ESCI references the following considerations in this discussion.  

Strategic Scope 

The decision regarding whether to establish a single agency or create smaller program 

partnerships can be complex and even intimidating. ESCI seeks to evaluate the feasibility of a 

range of partnerships between interested agencies. A combined agency may well be complex 

and challenging to accomplish in the near term, as discussed later in this section. Several 

smaller partnerships and/or unifying efforts are often more easily implemented as a precursor to 

a fully integrated fire agency; however, both agencies have already taken numerous steps down 

the continuum toward integration. 

Key Elements 

Both CFD1 and BFD face financial challenges and are likely approaching a point where 

expenditures may exceed available revenue. As a result, economics and future service delivery 

needs are in a tight balance. ESCI brings focus to two key elements during the development of 

proposed strategies. 

Cost Containment: Strategic options must be evaluated according to their ability to contain 
and potentially reduce cost. 

Service Delivery: Strategic options must also be evaluated based upon the quality and 
sustainability of services. Closer cooperation in service delivery can reduce costs and 
increase efficiency for both agencies. 
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Strategy A: Complete Autonomy 

In most situations, this would constitute a status quo approach in which nothing changes. 

However, in the case of CFD1 and BFD, the following existing cooperative programs are 

already in place: 

• Volunteer Coordination Services 
• Training 

• Wellness 

• Information Technology 
• Joint staffing of Station 7 
• EMS Coordination 
• Records Management Services 
• Draft Site Usage 

 
Selecting this strategy would require the termination of these efforts. ESCI would only 

recommend this strategy if the program results prove to be ineffective and/or inefficient. All 

indications are that the programs are effective. 

Level of cooperation 

This would be minimal and likely be limited to periodic mutual aid. 

Estimated timeline for completion 

Minimal; this would necessitate the formal termination of existing cooperative program 
agreements and the reintroduction of autonomous operations in both agencies. 

Affected sections 

Operations, Personnel (HR), Training, IT, EMS, Logistics 

Affected stakeholders 

CFD1 and BFD, their members and the communities served. 

Summary/Objective of strategy 

Withdraw from existing cooperative service agreements; re-establish autonomous functions 
and operations, eliminating cost sharing. 

ESCI guidance 

Directors should ensure that discussions and decisions focus on the desired outcomes and 
best interests of the communities served. 

Special/Social considerations 

Complete autonomy provides the directors with maximum control because they continue to 
make fire protection decisions considering only unilateral issues. It also serves as a means 
by which to gauge the cost and effectiveness of other strategies. 

This strategy may cause a loss of shared expense opportunities with a corresponding 
potential increase in individual agency expenses. This option may cause a fracture of 
positive working relationships between agencies. 
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Stark retreat from the current partnership between the agencies may have a profound 
impact on the social fabric of both organizations as working relationships will separate as 
well. The communities served will not likely experience a perceptible impact as most 
citizens served do not have a gauge to measure the service changes. 

Policy actions 

Termination of existing shared services agreements. 

Fiscal considerations 

Implementation of this strategy represents a loss of efficiency and a loss of cost avoidance 
for both agencies. For BFD, this would reduce the volunteer program participants 
(assuming volunteers divide between the two agencies) and require providing 
administrative assistance to the program coordinator, require re-establishing a training 
program with a training coordinator, reducing its wellness program or outsourcing it, 
outsourcing IT services, re-establishing an EMS coordinator, and obtaining a records 
management software program residing on a local file server. Cost would be avoided in the 
elimination of required staffing at Station on “A” shift and elimination of any competition for 
draft site usage, as well as avoiding accelerated wear and tear on the draft site. 

For CFD1, this would reduce the volunteer program participants (assuming volunteers 
divide between the two agencies) and require re-establishing a volunteer coordinator 
position, require staffing at Station 7 for “A” shift, and eliminate access to BFD’s draft site 
for pump testing and other apparatus flow testing activities. In addition, the “sunk costs” 
associated with IT, Wellness, Training, and EMS coordination would not produce the 
returns in in-kind service currently received from BFD.  

Issues & Impacts 

• Requires termination of existing cooperative program agreements and the reintroduction 
of autonomous operations in both agencies. 

• Complete control is retained by each district separately, whereas the current IGA 
requires some coordination. 

• Re-instating currently shared functions as independent functions will increase costs or 
reduce efficiency, and increase duplication. 

• Volunteers will be forced to choose which agency to affiliate with, potentially resulting in 
a loss of personnel to both agencies and disproportionate alignment. 

• Negatively impacts services out of Station 7, affecting Happy Valley and Damascus. 
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Strategy B: Status Quo 

Level of cooperation 

This strategy requires a continuing commitment to existing agreements and period 
review/updates. 

Estimated timeline for completion 

Immediate 

Affected sections 

None – this is a continuation of existing conditions 

Affected stakeholders 

CFD1 and BFD, their members and the communities served. 

Summary/Objective of strategy 

Maintain and build upon the value derived from existing shared services; no new shared 
services are anticipated. 

ESCI guidance 

Directors should ensure that discussions and decisions focus on the desired outcomes and 
best interests of the communities served; and also to fully commit to the improvement and 
successes of the existing shared service programs. 

Special/Social considerations 

This option continues to afford the board of directors with a high level of control as only the 
current set of fire protection issues contained in the IGA will necessitate interagency review 
and decisions. 

No internal impact is likely to occur socially as this represents current status. The 
communities served will also not likely notice, since no change occurs. 

Policy actions 

Review, modify as needed and affirm existing agreements. 

Fiscal considerations 

The status quo represents no shift in cost or change in efficiency. 

Issues & Impacts 

No changes over current state. 
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Strategy C: Functional Unification – Amendments to existing IGA 

Level of cooperation 

This strategy requires alignment of standard operating guidelines, policies, procedures and 
certain operational aspects to make the combined function perform properly.  

Success of a functional unification strategy is built upon 1) an essential trust relationship 
between the partner agencies; 2) the thoroughness of the program agreement; 3) a 
collaborative approach to the management of the programs; and 4) community 
understanding and support. Since the two agencies already operate via an IGA for many 
functionally unified sections, the foundation to build from has been created. The areas 
included are: 

• Rules and regulations 

• Human Resources management/Administrative services  

• Fire Prevention services  

• Emergency Management services  

• GIS mapping, Pre-plan services, MDC program  

• Logistics supply services  

This strategy requires in-depth, multi-level and multi-functional planning, review, external 
and internal discussions, collaboration and agreement among the boards of directors and 
the administrative staff members of both agencies. This strategy does not require public 
approval at the ballot box. 

ESCI notes that existing governing boards are preserved with a functional unification 
strategy, although the level of unilateral control is decreased. Also, the management team 
of the functionally unified sections should report to the individual boards on the performance 
of these new agreements. 

Estimated timeline for completion 

This timeline is reduced due to the familiarity each agency has toward the other given the 
current relationship experienced under the existing IGA. New issues may arise from the 
planning process, however, so the planning should not be short-cut due to presumed 
familiarity. If trust is high and conflicts minimal, this strategy could be accomplished in as 
little as 6 months; however, ESCI recommends a 12 month planning and implementation 
phase. 

Affected sections 

Administration, Personnel (HR), Fire Prevention, Emergency Management, IT, Logistics 

Affected stakeholders 

While all agency members are affected in some manner, the directors and agency staff 
members will realize the most significant effects. 

Summary/Objective of strategy 

The objective should be seamless unification of the listed functions across the two 
jurisdictions by means of an intergovernmental agreement.  
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ESCI guidance 

The two districts face similar challenges given present-day context. While the listed 
initiatives for CFD1 and BFD are often duplicative, the array of service functions are set in a 
context of differing demographics, geography and community ethos. 

ESCI notes that, while the administrative systems of the two districts can more readily 
achieve significant economies of scale, the same assumption cannot similarly be made for 
agency-wide functions. The fire chiefs must establish and conduct regular joint meetings for 
the purpose of establishing the parameters of the functional unification. This includes 
workload analysis to ensure greatest effectiveness while maintaining proper balance. ESCI 
recommends that the fire chiefs convene an ad hoc steering committee for the purpose of 
developing proposed common policies, performance standards, and functional plans.  

Special/Social considerations 

Directors should understand that functional unification is complex, labor-intensive and 
challenging; as such, it is often a precursor for legal integration. 

Functional unification can encounter an inherent administrative inflexibility resulting from 
political complexities of the arrangement. Given accountability to two political bodies, 
administrative leaders can be pulled in multiple directions; they may also be limited by 
contractual (IGA) requirements in their ability to adjust to environmental changes. 
Consequently, conflicting policy directives may sometimes be troublesome in a functionally 
unified agency. These challenges underscore the importance of the founding political 
relationship, the contractual agreement and the skills of management to ensure success.  

Depending on the form of the agreement, employees may remain with the original employer 
or transfer to another employer.34 

Internal staff in the affected sections will likely require some time to adjust to new processes 
and reporting relationships. The community may notice changes in who they deal with and 
different processes likely employed from this strategy. 

Policy actions 

The boards will need to develop, approve and implement an intergovernmental agreement. 

Fiscal considerations 

The costs of these additional services are likely to be negligible, as standardization of rules 
and regulations incurs only time and effort by both parties until agreement is reached.  

Human Resource Management/Administrative Services would likely need to be 
compensated for (unless in-kind services could be offered in exchange). A simple annual 
rate per FTE could be agreed upon, such as the total annual cost of the HR/Admin Services 
function divided by the FTE count per agency, with BFD paying their equivalent rate per 
FTE per year. 

Fire Prevention services would require assigning the current BFD Fire Marshal to the CFD1 
Fire Marshal to offset workload increases experienced when absorbing BFD prevention 
workload. If this position is vacated, the salary and benefits savings allow BFD to transfer 
some or all of those funds to CFD1 to compensate for the additional workload. The cost can 
also be determined using a variation of the cost allocation formula examples contained in 
this report. 

                                                
 

34 ORS 190.020 requires that the IGA must include provisions that speak to the employment and 
preservation of benefits of the employees of the entities. 
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Emergency Management services is a small workload addition to the existing CFD1 
program, however, the position is substantially burdened with heavy workload currently. 
Caution should be exercised in determining whether additional funds or FTE support is 
necessary with this shift. 

GIS Mapping; pre-plan services and MDC program are small incremental workload spikes 
for existing capacity within CFD1. Again, the cost allocation formula can be used to 
determine a cost share for BFD, including cost per use for mapping, cost per building 
mapped for pre-plan services or proportion of target hazards pre-planned across the 
jurisdiction which lies within BFD, and cost per MDC or proportion of total MDC’s across the 
jurisdiction which are on BFD units. 

Explorer posts can be combined, generating no additional expense and increasing 
efficiency for both agencies. 

Logistics supply services would require three new stops for the supply delivery route. This 
would impact the current CFD1 supply delivery system and may require adjustment to the 
delivery route or frequency. The three new stops would not, in and of itself, require a new 
FTE to perform, but likely absorbs any excess capacity (if it exists) within this function. 
Careful evaluation of the impact on this function is prudent. 

Issues & Impacts 

• No permanent organizational commitment is made. 

• All decision-making power remains with individual organizations. 

• Requires a collaborative approach to the management of the program between the two 
administrations. 

• Does not require public approval at the ballot box. 

• Existing governing boards are preserved. 

• Administrative leaders can be pulled in multiple directions serving two masters. 

• No net new FTEs required. 

• Requires blending rules, regulations and operating procedures.  

• Incremental increase in cost share by BFD for Human Resources management and 
Administrative services (unless in-kind services agreed to). 

• Efficiencies gained in fire prevention and emergency management services. 

• Increased costs and services for BFD in GIS mapping; Pre-plan services; MDC program. 

• Increased efficiency for BFD in Logistics supply services. 
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Strategy D: Operational Unification 

Level of cooperation 

Operational unification is the combining of two of more agencies at the operational level 
while the agencies themselves continue to exist separately. In this case, the collective 
emergency resources of the two agencies are combined to provide emergency services.  

This strategy requires alignment of virtually all emergency operational elements, including 
incident standard operating procedures, staffing levels, and apparatus deployment. In 
effect, the combined emergency resources (staffing, equipment, and facilities) of the two 
agencies are configured as if there is no boundary between the two agencies.  

This type of unification is an advanced step in the continuum of steps toward a full 
integration of the two agencies. A structure of shared decision-making is typically created 
as they relate to unified functions. If other unifications have already been implemented, this 
strategy tends to provide the greatest potential increase in service delivery. 

Similar to functional unification, success of an operational unification strategy is built upon 
1) an essential trust relationship between the partner agencies; 2) the thoroughness of the 
program agreement; 3) universal operational standards; 4) a collaborative approach to the 
management of the program; and 5) community understanding and support.  

This strategy requires in-depth, multi-level and multi-disciplinary planning, review, external 
and internal discussions, collaboration and agreement among the boards of directors and 
the administrative staff members of both agencies. The result should feature a single 
operational structure and chain of command. 

While this strategy does not require public approval at the ballot box, ESCI recommends a 
genuine effort to gain community-wide understanding and support. 

ESCI notes that existing governing boards are preserved with an operational consolidation 
strategy, although the level of unilateral control is decreased. Also, the management team 
of the operational consolidation should report to the individual boards through a joint 
oversight committee. 

Estimated timeline for completion 

This timeline is very dependent upon the number and complexity of issues arising from the 
planning process. If trust is high and conflicts minimal, this strategy could be accomplished 
in as little as one year; however, ESCI recommends an 18 to 24-month planning and 
implementation phase. 

Affected sections 

Operations, Administration, Personnel (HR), Finance,  

Affected stakeholders 

The local communities and all agency members are affected in some manner. 

Summary/Objective of strategy 

The objective should be seamless operations and emergency service delivery across the 
two jurisdictions by means of an intergovernmental agreement. 

ESCI guidance 

As previously noted, the two districts face the challenges associated with emergency 
service delivery set in a context of differing demographics, geography, and community 
ethos. 
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ESCI notes that CFD1 and BFD operations are different in size and scope as to probably 
create a challenge in attempting to blend emergency service delivery. ESCI recommends a 
formal planning process be used to prepare for this strategy, which should include both 
global and strategic components. 

ESCI recommends regular joint board and fire chief meetings for the purpose of 
establishing necessary policy changes. Regular command staff meetings are essential to 
establish rules, regulations, and procedures. This includes a staffing analysis, workload 
analysis, and deployment analysis.  

Operational employee groups should be engaged in regular discussions and allow staff to 
field questions regularly. Employees need honest statements of intentions and planning; 
also reassurance to the extent possible. There is no such thing as over-communicating 
when job security appears to be at stake. Changes to working conditions when both 
employers continue to exist becomes a likely mandatory subject of bargaining. This strategy 
may be contingent upon gaining bargaining unit agreement. One advantage is that both 
suppression work groups are represented by the same local, however different units and 
different workplaces and employers. 

The boards should consider establishing a focus group of external stakeholders to use as a 
sounding board on the concept of an operational unification. Select people of influence and 
keep them engaged. Listen carefully to their advice and concerns. As with employees, be 
honest and do not speculate, but express your collective intentions. 

Develop a communication strategy to keep the citizens of the combined service area 
informed if implementation appears a possible outcome of discussions. 

Special/Social considerations 

Directors should understand that operational unification could serve as a precursor for legal 
integration. 

Operational unification can also encounter inherent administrative inflexibility resulting from 
political complexities of the arrangement. Given accountability to two political bodies, 
administrative leaders can be pulled in multiple directions; they may also be limited by 
contractual (IGA) requirements in their ability to adjust to environmental changes. 
Consequently, conflicting policy directives may sometimes be troublesome in an 
operationally unified agency. These challenges underscore the importance of the founding 
political relationship, the contractual agreement and the skills of management to ensure 
success. Depending on the form of the agreement, employees may remain with the original 
employer or transfer to another employer.35  

The social impacts to this strategy are significant internally and possibly externally. The 
operational element represents the largest visible component of the fire districts to the 
community. Apparatus and personnel from both agencies routinely working on incidents 
together will make the strategy very visible to the community and to the line personnel. 
While this is already occurring on a smaller scale, the magnitude of this change will be 
much larger. 

                                                
 

35 ORS 190.020 requires that the IGA must include provisions that speak to the employment and 
preservation of benefits of the employees of the entities. 
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Policy actions 

The boards will need to develop, approve and implement an intergovernmental agreement. 

Fiscal considerations 

There may be no changes in cost if the BFD line employees are detailed to work under the 
direction of a CFD1 battalion chief but remain employees of BFD. The current interim 
operations chief would revert to his former rank as captain since there will no longer be a 
need for an operations chief officer to manage the BFD side of the organization, which 
provides an additional line FTE to avoid any subsidy required of CFD1. Those duties 
transfer to CFD1 as agreed between the agencies via an IGA. If, however, the bargaining 
unit demands to bargain due to a change in working conditions, the negotiations will 
determine what additional expense may be incurred. 

Issues & Impacts 

• No permanent organizational commitment is made. 

• All decision-making power remains with individual organizations. 

• Requires alignment of virtually all emergency operational elements, including incident 
standard operating procedures, staffing levels, and apparatus deployment.  

• Independence and autonomy in core mission activities (emergency operations) have 
been subordinated in favor of a combined operation with a single operational structure 
and chain of command. 

• There must be universal operational policies, procedures and standards. 

• Requires a collaborative approach to the management of the program between the two 
administrations. 

• Does not require public approval at the ballot box. 

• Existing governing boards are preserved. 

• Level of unilateral control is decreased as identified in the IGA. 

• Labor negotiations will determine what additional expense may be incurred. 

• Administrative leaders can be pulled in multiple directions serving two masters. 

• Conflicting non-operational policy directives may sometimes create complexities in an 
operationally unified agency. 

• Employees may remain with the original employer or transfer to the other employer. 

• There may be no changes in cost if the BFD line employees are detailed to work under 
the direction of a CFD1 battalion chief but remain employees of BFD. 

• No net new FTEs required. 
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Strategy E: Legal Integration – Merger 

Level of cooperation 

Under certain provision of Oregon law, fire districts may come together to form a single 
entity. This approach integrates not only programs and organizations, but entire units of 
government. ORS Chapter 198, Special Districts Generally, details the procedure for legally 
joining two or more fire districts. 

This strategy considers the option of a merger. Merger is defined as the cessation of the 
existence of one or more districts by uniting with and being absorbed into another surviving 
district.  

The Oregon Constitution requires that after a merger the permanent tax rate of the unified 
district is equivalent to a rate that produces the same amount of revenue as would have 
otherwise been provided had the merger or consolidation not occurred.36 

A successful merger strategy is built upon 1) an essential trust relationship between the 
partner agencies; 2) the thoroughness of the merger plan; 3) universal operational 
standards; 4) a collaborative approach to the management of the program; and 5) 
community understanding and support. 

This strategy requires in-depth, multi-level and multi-functional planning, review, external 
and internal discussions, collaboration and agreement among the boards of directors and 
the administrative staff members of both agencies. The result should feature a single 
organizational structure. 

Merger terms can and should be the result of negotiation between the two agencies in 
advance. An organizational structure should be agreed upon, the status of all employees 
should be addressed (including rank, assignments, and seniority) and the status of the 
board of directors of the two districts addressed. The board make-up is determined as 
outlined in ORS 198.910. 

Estimated timeline for completion 

This timeline is very dependent upon the number and complexity of identified organizational 
services as well as issues arising from the planning process. If trust is high, conflicts 
minimal and it enjoys community support, this strategy could be accomplished in as little as 
two years; however, ESCI recommends a 24 to 36-month planning and implementation 
phase. 

Affected sections 

All sections, all functions 

Affected stakeholders 

The local communities and all agency members are all affected. The directors are 
profoundly impacted, as a new board made up of members from the two entities is 
created.37 The agency staff and agency supervisors will also realize significant effects. 

 

                                                
 

36 Oregon Constitution, Article XI, Section 11, Property tax limitations on assessed value and rate of tax; 
exceptions,(3)(c)(A), 2002 edition. 
37 198.910 Joint meeting of governing bodies of merged or consolidated districts and cities, (election of 
board members for surviving or successor district), 2011. 
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Summary/Objective of strategy 

The objective should be seamless integration of all functions, operations and emergency 
service delivery across the two jurisdictions. 

ESCI guidance 

As previously noted, the two districts face the challenges associated with emergency 
service delivery set in a context of differing demographics, geography and community 
ethos. 

ESCI notes that CFD1 and BFD operations are different in size and scope as to probably 
create a challenge in attempting to blend emergency service delivery. ESCI recommends 
regular joint board and fire chief meetings for the purpose of merger discussions. This 
includes a detailed fiscal analysis, staffing and deployment analysis, and a work plan for 
implementation should the merger be approved by the voters.  

Again, engage all employee groups in regular discussions, fielding questions frequently and 
answers repeatedly. Reassure employees to the extent possible, but always be honest. Do 
not speculate, but express your collective intentions. There is no such thing as over-
communicating when job security is at stake. 

Engage a “blue ribbon” committee of external stakeholders to use as a sounding board on 
the concept of a merger. Select people of influence and keep them engaged. Listen 
carefully to their advice and concerns. As with employees, be honest and do not speculate, 
but express your collective intentions. 

Consider publishing a newsletter at a point in time that it becomes clear a merger of some 
type is likely to occur. It should be informative and informational, with an opportunity for 
citizens to sound off on the issue. Conduct community public forums in key areas of the 
community to solicit feedback. 

Special/Social considerations 

Legal counsel involvement at the early stages of planning is an important component of 
merger discussions. Timelines and obligations to the county clerk, the department of 
revenue and the county assessor’s office are critical process issues. 

Integration, in whatever form it takes, will have the most profound impact to the internal and 
external stakeholders socially. The two agencies become one in this strategy, and while it is 
often believed that the largest organizations’ culture replaces the other, most frequently the 
“surviving” culture also changes as a result of the smaller agency culture sharing its 
perspectives and preferences. This should be encouraged since it causes the dominant 
culture to go through a re-validation of the way it has always done business.  

Policy actions 

ESCI’s review and discussion of Oregon State Law on this topic has been necessarily brief; 
only sufficient to ensure that basic provisions for legal integration/merger exist. As always, 
we emphasize that we are not qualified to give legal advice. We recommend that CFD1 and 
BFD consult with legal counsel experienced in such matters before undertaking any merger 
strategy. 

Fiscal considerations 

When considering integrating BFD and CFD1 through a merger or consolidation, the 
composite/combined levy rate must be reduced if necessary to ensure that the revenue 
generated by such taxes is no more than the same revenue that the local taxing districts 
would have cumulatively produced if the change had not occurred. As shown in the 
following figure, the combined effective tax rate for the new district (in the case of a 
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consolidation) or the surviving district (in the case of a merger) would be $2.3975 per 
$1,000 of assessed value. This creates a slight increase for the BFD taxpayers (up from 
$2.3771) and a slight decrease for the CFD1 taxpayers (down from $2.4012).  

Figure 115: Forecast Taxable Assessed Value for 2013/14 through 2017/18 

Description 2013/14 2014/15 2015/16 2016/17 2017/18 

Total Assessed Value 18,176,459,066  18,753,416,069  19,342,567,871  20,333,394,137  21,376,919,208  

Total Assessed Value 
to Calculate Tax 

17,933,972,332 18,471,991,502 19,026,151,247 19,977,458,809 20,976,331,750 

Percent Change from 
Previous Year 

  3.00% 3.00% 5.00% 5.00% 

Tax Levy Rate          2.3975           2.3975           2.3975           2.3975           2.3975  

Tax Levied      42,996,866       44,213,534       45,537,939       47,814,836       50,205,578  

Current Year's 
Average Collection 
Rate 

94.1% 94.1% 94.1% 94.1% 94.1% 

Projected Actual Tax 
Collection 

     40,455,172       41,600,167       42,846,296       44,988,611       47,238,042  

            

Tax Uncollected from 
Prior Years 

      2,095,330        2,158,190        2,222,936        2,334,082        2,450,786  

Prior Years' Average 
Collection Rate 

65% 65% 65% 65% 65% 

Projected Actual Tax 
Collection on Prior Yrs 

      1,361,965        1,402,823        1,444,908        1,517,154        1,593,011  

Projected Other Taxes            4,000             4,000             4,000             4,000             4,000  

Total Taxes Levied      45,096,196       46,375,723       47,764,875       50,152,919       52,660,364  

Projected Actual 
Collection 

     41,821,137       43,006,990       44,295,205       46,509,765       48,835,053  

Overall Collection 
Rate 

92.7% 92.7% 92.7% 92.7% 92.7% 

 

Fire Revenue 

When considering combined revenue and expenditures, the following factors are taken into 
consideration.  

• The budgetary impacts of a merger or consolidation are reflected beginning in 
the 2013/14 budget year. Actual completion of the merger or consolidation will 
likely take longer to implement. 

• The overall TAV forecasts remain the same, but the tax revenue based on that 
TAV is being calculated at the new composite rate of $2.3975 per $1,000 of 
assessed value.  

Any possible inter-agency revenue exchanges have been eliminated. 
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Fire Expenditures 

For purposes of developing a conceptual budget, certain assumptions must be made. In 
this scenario, the assumptions are that the BFD Fire Chief position is transitioned to the 
equivalent of a CFD1 Deputy Chief, the BFD Fire Marshal position is transitioned to the 
equivalent of a CFD1 Deputy Fire Marshal, and the BFD Interim Division Chief position is 
transitioned into the equivalent of a CFD1 Captain position and the currently budgeted (but 
vacant) BFD Captain position would be eliminated. All other positions are added to the 
composite personnel staffing configuration at their roughly equivalent positions.  

After the integration of the two separate staffing configurations into a single staffing plan in 
the budget year 2013/14, that staffing configuration is maintained throughout the forecast 
period, the cost of which is adjusted up each year by the CPI-U ten year average of 2.37%.  
Benefit costs are adjusted each subsequent year of the forecast period by 6%. Materials 
and Supplies and Capital Outlay are adjusted each subsequent year of the forecast period 
2.37%. Inter-fund transfers budgeted in the individual entities have been incorporated into 
the composite budgeting model.  
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Figure 116: Combined General Fund Summary for 2013/14 through 2017/18 

 Description 
2013/14 

Budgeted 
2014/15 
Forecast 

2015/16 
Forecast 

2016/17 
Forecast 

2017/18 
Forecast 

Beginning 
Balance 11,369,083  10,806,695   9,737,617   8,444,414     7,817,831  

            

Revenue           

Tax Revenue  41,821,137   43,006,990   44,295,205   46,509,765   48,835,053  

Interest Income      90,500     87,128  79,619  70,345        66,452  

Contract Income      43,100        43,100  14,400       14,400        14,400  

Retiree Health 
Payments      248,979        261,428        274,499        288,224        302,635  

Income Sale of 
Goods/ Services          5,000           5,000           5,000           5,000           5,000  

ASA Plan Income     302,000     125,000       125,000     125,000       125,000  

Other Income       10,000        10,000        10,000        10,000        10,000  

Response Income       10,000        10,000        10,000        10,000        10,000  

Sundry         7,000          7,000          7,000          7,000          7,000  

Address Sign 
Income           400            400            400            400            400  

Course Fees         4,500          4,500          4,500          4,500          4,500  

At-Risk Revenue       20,000        20,000        20,000        20,000        20,000  

   Total Revenue  42,562,616  43,580,546  44,845,623  47,064,634  49,400,440  

            

Expenditures           

Personal Services 
(wages)   23,289,837    23,841,806    24,406,857    24,985,299    25,577,451  

Personal Services 
(benefits)   12,082,160    12,807,090    13,575,515    14,390,046    15,253,449  

Materials & 
Services   5,952,574    6,093,650    6,238,070    6,385,912    6,537,258  

Capital Outlay   466,033   477,078      488,385  499,959       511,808  

*Transfer to 
Equipment 
Reserve Fund    1,084,400     1,180,000     1,180,000     1,180,000     1,100,000  

Transfer to Capital 
Projects Fund      250,000        250,000        250,000        250,000        250,000  

   Total 
Expenditures  43,125,004   44,649,624   46,138,826   47,691,217   49,229,966  

            

Ending Balance  10,806,695     9,737,617    8,444,414    7,817,831     7,988,305  

*BFD does not have funds set aside for apparatus replacement. 
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Based on the assumptions included in the analysis, the combined summary for revenue 
and expenditures during the forecast period follows a similar path as the entities would 
experience separately. Individually, BFD experiences a declining General Fund balance for 
the first three years of the forecast period and CFD1 experiences a declining General Fund 
balance for the first four years of the forecast period. Combined, the forecast General Fund 
balance decline continues through the fourth year of the forecast period. The fund balance 
is projected to experience positive growth in the fifth year. 

Issues & Impacts 

• One agency ceases to exist (merging agency) and the other becomes the surviving 
entity (merger agency). 

• The employees and volunteers of the merging agency are transferred to the merger 
agency. 

• The ten members of the board of directors must blend into a five member board that will 
remain, with the remainder members vacating their positions as outlined in ORS 
198.910. 

• The permanent tax rate of the integrated agency is equivalent to a rate that produces the 
same amount of revenue as would have cumulatively been produced if the change had 
not occurred. 

• The merger is subject to approval of the respective boards and the communities’ voters.  

• No new foundational documents, such as policies, ordinances and resolutions are 
required since the surviving (merger) district continues in full force and effect.  

• It is prudent to review the merging district’s policies and practices, even though they are 
vacated in the merger, to capture best practices and incorporate them into the merger 
district as a matter of good business practice.  

• The merger plan can and should be the result of negotiation between the two agencies 
in advance.  

• The composite rate is $2.3975 per $1,000 of assessed value. This creates a slight 
increase for the BFD taxpayers (up from $2.3771) and a slight decrease for the CFD1 
taxpayers (down from $2.4012). 

• The combined summary for revenue and expenditures during the forecast period (five 
years) creates a shift in the General Fund ending balance due to the increased wage 
costs incurred by transitioning employees from BFD to CFD1, with higher wage scales. 
This results in a decreasing general fund balance during the first four years of the 
forecast period. 

• Legal analysis and review prior to implementation is highly advised. 

• Timelines and obligations to the county clerk, the department of revenue and the county 
assessor’s office are critical process issues. 
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Strategy F: Legal Integration – Consolidation  

Level of cooperation 

Under certain provision of Oregon law, fire districts may come together to form a new single 
entity. This approach unites not only programs and organizations, but entire units of 
government. ORS Chapter 198, Special Districts Generally, details the procedure for legally 
joining two or more fire districts. 

Consolidation means the uniting or joining of two or more districts into a single new 
successor district. Because a new entity is created, a consolidated district must re-establish 
all founding documentation such as rules, policies, ordinances, resolutions, and contracts 
before beginning business. This requires more administrative work at the outset of a 
consolidation, but the taxation outcome of consolidation is the same as with a merger. As in 
a merger, the Oregon Constitution requires that the permanent tax rate after consolidation 
is a rate that will raise no more revenue than would have otherwise been generated. 

A successful consolidation strategy is built upon 1) an essential trust relationship between 
the partner agencies; 2) the thoroughness of the consolidation plan; 3) universal 
operational standards; 4) a collaborative approach to the management of the program; and 
5) community understanding and support. 

This strategy requires in-depth, multi-level and multi-functional planning, review, external 
and internal discussions, collaboration and agreement among the boards of directors and 
the administrative staff members of both agencies. The result should feature a single 
organizational structure. 

Estimated timeline for completion 

This timeline is very dependent upon the number and complexity of issues arising from the 
planning process. If trust is high, conflicts minimal and it enjoys community support, this 
strategy could be accomplished in as little as two years; however, ESCI recommends a 24 
to 36-month planning and implementation phase. 

Affected sections 

All sections, all functions 

Affected stakeholders 

The local communities and all agency members are all affected. The directors are 
profoundly impacted, as a new board made up of members from the two entities is 
created.38 The agency staff and agency supervisors will also realize significant effects. 

Summary/Objective of strategy 

The objective should be seamless integration of all functions, operations and emergency 
service delivery across the two jurisdictions. 

ESCI guidance 

As previously noted, the two districts face the challenges associated with emergency 
service delivery set in a context of differing demographics, geography and community 
ethos. 

                                                
 

38 Ibid. 
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As noted previously, CFD1 and BFD operations are different in size and scope as to create 
challenges in attempting to blend emergency service delivery. ESCI recommends regular 
joint board and fire chief meetings for the purpose of consolidation discussions. This 
includes a detailed fiscal analysis, staffing and deployment analysis, and a work plan for 
implementation should the consolidation be approved by the voters.  

Again, engage all employee groups in regular discussions, fielding questions and 
reassuring to the extent possible. Do not speculate, but honestly express your collective 
intentions. There is no such thing as over-communicating when job security is at stake. 

Engage a “blue ribbon” committee of external stakeholders to use as a sounding board on 
the concept of a consolidation. Select people of influence and keep them engaged. Listen 
carefully to their advice and concerns; be honest and do not speculate, but express your 
collective intentions. 

Consider publishing a newsletter at a point in time that it becomes clear a consolidation of 
some type is likely to occur. It should be informative and informational, with an opportunity 
for citizens to sound off on the issue. Conduct community public forums in key areas of the 
community to solicit feedback. 

Special/Social considerations 

Legal counsel involvement at the early stages of planning is an important component of 
consolidation discussions. Timelines and obligations to the county clerk, the department of 
revenue and the county assessor’s office are critical process issues. 

Integration, in whatever form it takes, will have the most profound impact to the internal and 
external stakeholders socially. The two agencies become one in this strategy, and while it is 
often believed that the largest organizations’ culture replaces the other, most frequently the 
“surviving” culture also changes as a result of the smaller agency culture sharing its 
perspectives and preferences. This should be encouraged since it causes the dominant 
culture to go through a re-validation of the way it has always done business.  

Policy actions 

ESCI’s review and discussion of Oregon State Law on this topic has been necessarily brief; 
only sufficient to ensure that basic provisions for legal integration exist. As always, we 
emphasize that we are not qualified to give legal advice. We recommend that the CCFD 
and BFD consult with legal counsel experienced in such matters before undertaking any 
integration strategy. 

Fiscal considerations 

When considering integrating BFD and CFD1 through a merger or consolidation, the 
composite/combined levy rate must be reduced if necessary to ensure that the revenue 
generated by such taxes is no more than the same revenue that the local taxing districts 
would have cumulatively produced if the change had not occurred. As shown in the 
following figure, the combined effective tax rate for the new district (in the case of a 
consolidation) or the surviving district (in the case of a merger) would be $2.3975 per 
$1,000 of assessed value. This creates a slight increase for the BFD taxpayers (up from 
$2.3771) and a slight decrease for the CFD1 taxpayers (down from $2.4012).  
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Figure 117: Forecast Taxable Assessed Value for 2013/14 through 2017/18 

Description 2013/14 2014/15 2015/16 2016/17 2017/18 

Total Assessed Value 18,176,459,066  18,753,416,069  19,342,567,871  20,333,394,137  21,376,919,208  

Total Assessed Value 
to Calculate Tax 

17,933,972,332 18,471,991,502 19,026,151,247 19,977,458,809 20,976,331,750 

Percent Change from 
Previous Year 

  3.00% 3.00% 5.00% 5.00% 

Tax Levy Rate          2.3975           2.3975           2.3975           2.3975           2.3975  

Tax Levied      42,996,866       44,213,534       45,537,939       47,814,836       50,205,578  

Current Year's 
Average Collection 
Rate 

94.1% 94.1% 94.1% 94.1% 94.1% 

Projected Actual Tax 
Collection 

     40,455,172       41,600,167       42,846,296       44,988,611       47,238,042  

            

Tax Uncollected from 
Prior Years 

      2,095,330        2,158,190        2,222,936        2,334,082        2,450,786  

Prior Years' Average 
Collection Rate 

65% 65% 65% 65% 65% 

Projected Actual Tax 
Collection on Prior Yrs 

      1,361,965        1,402,823        1,444,908        1,517,154        1,593,011  

Projected Other Taxes            4,000             4,000             4,000             4,000             4,000  

Total Taxes Levied      45,096,196       46,375,723       47,764,875       50,152,919       52,660,364  

Projected Actual 
Collection 

     41,821,137       43,006,990       44,295,205       46,509,765       48,835,053  

Overall Collection 
Rate 

92.7% 92.7% 92.7% 92.7% 92.7% 

 

Fire Revenue 

When considering combined revenue and expenditures, the following factors are taken into 
consideration.  

• The budgetary impacts of a merger or consolidation are reflected beginning in 
the 2013/14 budget year. Actual completion of the merger or consolidation will 
likely take longer to implement. 

• The overall TAV forecasts remain the same, but the tax revenue based on that 
TAV is being calculated at the new composite rate of $2.3975 per $1,000 of 
assessed value.  

Any possible inter-agency revenue exchanges have been eliminated. 
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Fire Expenditures 

For purposes of developing a conceptual budget, certain assumptions must be made. In 
this scenario, the assumptions are that the BFD Fire Chief position is transitioned to the 
equivalent of a CFD1 Deputy Chief, the BFD Fire Marshal position is transitioned to the 
equivalent of a CFD1 Deputy Fire Marshal, the BFD Interim Division Chief position is 
transitioned into the equivalent of a CFD1 Captain position and the currently budgeted (but 
vacant) BFD Captain position would be eliminated.   All other positions are added to the 
composite personnel staffing configuration at their roughly equivalent positions.  

After the integration of the two separate staffing configurations into a single staffing plan in 
the budget year 2013/14, that staffing configuration is maintained throughout the forecast 
period, the cost of which is adjusted up each year by the CPI-U ten year average of 2.37%.  
Benefit costs are adjusted each subsequent year of the forecast period by 6%. Materials 
and Supplies and Capital Outlay are adjusted each subsequent year of the forecast period 
b 2.37%. Inter-fund transfers originally budgeted in the individual entities have been 
incorporated into the composite budgeting model.  
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Figure 118: Combined General Fund Summary for 2013/14 through 2017/18 

 Description 
2013/14 

Budgeted 
2014/15 
Forecast 

2015/16 
Forecast 

2016/17 
Forecast 

2017/18 
Forecast 

Beginning 
Balance 11,369,083  10,806,695   9,737,617   8,444,414     7,817,831  

            

Revenue           

Tax Revenue  41,821,137   43,006,990   44,295,205   46,509,765   48,835,053  

Interest Income      90,500     87,128  79,619  70,345        66,452  

Contract Income      43,100        43,100  14,400       14,400        14,400  

Retiree Health 
Payments      248,979        261,428        274,499        288,224        302,635  

Income Sale of 
Goods/ Services          5,000           5,000           5,000           5,000           5,000  

ASA Plan Income     302,000     125,000       125,000     125,000       125,000  

Other Income       10,000        10,000        10,000        10,000        10,000  

Response Income       10,000        10,000        10,000        10,000        10,000  

Sundry         7,000          7,000          7,000          7,000          7,000  

Address Sign 
Income           400            400            400            400            400  

Course Fees         4,500          4,500          4,500          4,500          4,500  

At-Risk Revenue       20,000        20,000        20,000        20,000        20,000  

   Total Revenue  42,562,616  43,580,546  44,845,623  47,064,634  49,400,440  

            

Expenditures           

Personal Services 
(wages)   23,289,837    23,841,806    24,406,857    24,985,299    25,577,451  

Personal Services 
(benefits)   12,082,160    12,807,090    13,575,515    14,390,046    15,253,449  

Materials & 
Services   5,952,574    6,093,650    6,238,070    6,385,912    6,537,258  

Capital Outlay   466,033   477,078      488,385  499,959       511,808  

Transfer to 
Equipment 
Reserve Fund*    1,084,400*     1,180,000*     1,180,000*     1,180,000*     1,100,000*  

Transfer to Capital 
Projects Fund      250,000        250,000        250,000        250,000        250,000  

   Total 
Expenditures  43,125,004   44,649,624   46,138,826   47,691,217   49,229,966  

            

Ending Balance  10,806,695     9,737,617    8,444,414    7,817,831     7,988,305  

*Reflects only CFD1’s apparatus replacement costs. BFD apparatus replacement costs not determined – 
no funds set aside for replacement and if integrated into CFD1, would need to revise replacement 
schedule to mirror CFD1’s schedule. Fleet Maintenance is reviewing apparatus to determine what impact 
deferred maintenance may have on replacement costs for BFD apparatus. 
 

Based on the assumptions included in the analysis, the combined summary for revenue and 
expenditures during the forecast period follows a similar path as the entities would experience 
separately. Individually, BFD experiences a declining General Fund balance for the first three 
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years of the forecast period and CFD1 experiences a declining General Fund balance for the 
first four years of the forecast period. Combined, the forecast General Fund balance decline 
continues through the fourth year of the forecast period. The fund balance is projected to 
experience positive growth in the fifth year. 

Issues & Impacts 

• The employees and volunteers of both districts become members of the newly formed 
fire district. 

• A newly elected five member Board of Directors replaces existing elected official 
positions of both districts. 

• New foundational documents, such as policies, ordinances and resolutions must be 
created, requiring additional administrative work, before beginning business.  

• It is prudent to review the two district’s policies and practices, even though they are 
vacated in the consolidation, to capture best practices and incorporate them into the new 
district as a matter of good business practice.  

• The fiscal process is the same as in a merger, in that the permanent tax rate of the 
integrated agency is equivalent to a rate that produces the same amount of revenue as 
would have otherwise been provided had the consolidation not occurred. 

• As with a merger, a consolidation requires approval of the district’s electorate. 

• The ten members of the board of directors must blend into a five member board that will 
remain, with the remainder members vacating their positions as outlined in ORS 
198.910. 

• Legal analysis and review prior to implementation is highly advised. 

• Timelines and obligations to the county clerk, the department of revenue and the county 
assessor’s office are critical process issues. 

• The composite rate is $2.3975 per $1,000 of assessed value. This creates a slight 
increase for the BFD taxpayers (up from $2.3771) and a slight decrease for the CFD1 
taxpayers (down from $2.4012). The combined summary for revenue and expenditures 
during the five year forecast period creates a shift in the General Fund ending balance 
due to the increased wage costs incurred by transitioning employees from BFD to CFD1, 
with higher wage scales. This results in a decreasing General Fund balance during the 
first four years of the forecast period. 

• The combined summary for revenue and expenditures during the forecast period (five 
years) follows a similar path as the entities would experience individually. 

• It is prudent to review both district’s policies and practices, even though they are vacated 
in the consolidation, to capture best practices and incorporate them into the new district 
as a matter of good business practice.  
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Strategy G: Legal Integration – Annexation 

Level of cooperation 

Full Integration of the agencies is accomplished via annexation.  In the case of BFD and 
CFD1, complete annexation between the two districts can occur only if one district takes the 
step of dissolving, immediately followed by being annexed into the other fire district, since 
the enabling statutes prohibit one agency annexing the entire service area of another 
agency having the same statutory authority.39   

Estimated timeline for completion 

This timeline is very dependent upon the number and complexity of identified issues arising 
from the planning process. Generally, this strategy could be accomplished in as little as a 
year; however, ESCI recommends a 24-36 month planning and implementation phase. 

Affected sections 

All sections, all functions 

Affected stakeholders 

The local communities and all agency members are all affected. The directors are 
profoundly impacted, as an existing board must take the bold step of dissolving in order to 
facilitate annexation into the remaining district. Timing of the dissolution and annexation is 
critical. The agency staff and agency supervisors will also realize significant effects. 

Summary/Objective of strategy 

The objective should be to seamlessly add the dissolving district into the surviving district 
via a planned restructuring of the surviving district.  

ESCI guidance 

This process is provided for in statute, but is not common. It has been performed within 
Clackamas County successfully, however. Clarkes Fire District #68 dissolved and then was 
annexed into Clackamas County Fire District #1.40 

Special/Social considerations 

As with Merger and Consolidation, legal counsel involvement at the early stages of planning 
is an important component of annexation discussions. Timelines and obligations to the 
county clerk, the department of revenue and the county assessor’s office are critical 
process issues. 

Integration, in whatever form it takes, will have the most profound impact to the internal and 
external stakeholders socially. The two agencies become one in this strategy, and while it is 
often believed that the largest organizations’ culture replaces the other, most frequently the 
“surviving” culture also changes as a result of the smaller agency culture sharing its 
perspectives and preferences. This should be encouraged since it causes the dominant 
culture to go through a re-validation of the way it has always done business.  

 

                                                
 

39 Oregon Department of Revenue, Boundary Change Information, pamphlet 150-504-405, 12/10, page 5. 
40 ORS 198.720(2) and (a), Boundaries; filing boundary change with county assessor and Department of 
Revenue, 2011. 
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Policy actions 

ESCI’s review and discussion of Oregon State Law on this topic has been necessarily brief; 
only sufficient to ensure that basic provisions for legal integration exist. As always, we 
emphasize that we are not qualified to give legal advice. We recommend that the CFD1 and 
BFD consult with legal counsel experienced in such matters before undertaking any 
integration strategy. 

Fiscal considerations 

When considering integrating BFD and CFD1 through an annexation of BFD into CFD1, the 
CFD1 tax rate would apply to the formerly BFD property being annexed into the CFD1. As 
shown in the following figure, the newly expanded CFD1 would remain at the $2.4012 rate. 
This would mean the tax rate for property in the BFD area would increase from $2.3771 to 
$2.4012 per $1,000 of assessed value.  

 

Figure 119: Forecast Taxable Assessed Value for 2013/14 through 2017/18 

Description 2013/14 2014/15 2015/16 2016/17 2017/18 

Total Assessed Value 18,176,459,066  18,753,416,069  19,342,567,871  20,333,394,137  21,376,919,208  

Total Assessed Value to 
Calculate Tax 17,933,972,332  18,471,991,502  19,026,151,247  19,977,458,809  20,976,331,750  

Percent Change from 
Previous Year 

 
3.00% 3.00% 5.00% 5.00% 

Tax Levy Rate          2.4012           2.4012           2.4012           2.4012           2.4012  

Tax Levied      43,063,054       44,354,946       45,685,594       47,969,874       50,368,368  

Current Year's Average 
Collection Rate 94.1% 94.1% 94.1% 94.1% 94.1% 

Projected Actual Tax 
Collection      40,517,448       41,738,004       42,990,144       45,139,652       47,396,634  

            

Tax Uncollected from 
Prior Years       2,095,330        2,158,190        2,222,936        2,334,082        2,450,786  

Prior Years' Average 
Collection Rate 65% 65% 65% 65% 65% 

Projected Actual Tax 
Collection on Prior Yrs       1,361,965        1,402,823        1,444,908        1,517,154        1,593,011  

Projected Other Taxes            4,000             4,000             4,000             4,000             4,000  

Total Taxes Levied      45,162,384       46,517,136       47,912,530       50,307,956       52,823,154  

Projected Actual 
Collection      41,883,413       43,144,828       44,439,052       46,660,805       48,993,645  

Overall Collection Rate 92.7% 92.7% 92.7% 92.7% 92.7% 
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Fire Revenue 

When considering combined revenue and expenditures, the following factors are taken into 
consideration.  

• The budgetary impacts of annexation are reflected beginning in the 2013/14 budget 
year. Actual completion of the annexation will take longer to implement. 

• The overall TAV forecasts remain the same, but the tax revenue based on that TAV is 
being calculated at CFD1’s rate of $2.4012 per $1,000 of assessed value.  
 

Any possible inter-agency revenue exchanges have been eliminated. 

Fire Expenditures 

For purposes of developing a conceptual budget, certain assumptions must be made. In 
this scenario, the assumptions are that the BFD Fire Chief position is transitioned to the 
equivalent of a CFD1 Deputy Chief. The BFD Fire Marshal position is transitioned to the 
equivalent of a CFD1 Deputy Fire Marshal. The BFD Interim Division Chief position is 
transitioned into the equivalent of a CFD1 Captain position and the currently budgeted (but 
vacant) BFD Captain position would be eliminated. All other positions are added to the 
composite personnel staffing configuration at their roughly equivalent positions.  

After the integration of the two separate staffing configurations into a single staffing plan in 
the budget year 2013/14, that staffing configuration is maintained throughout the forecast 
period, the cost of which is adjusted up each year by the CPI-U ten-year average of 2.37%.  
Benefit costs are adjusted each subsequent year of the forecast period by 6%. Materials 
and Supplies and Capital Outlay are adjusted each subsequent year of the forecast period 
b 2.37%. Inter-fund transfers originally budgeted in the individual entities have been 
incorporated into the composite budgeting model.  
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Figure 120: Combined General Fund Summary for 2013/14 through 2017/18 

 Description 
2013/14 

Budgeted 
2014/15 

Forecast 
2015/16 

Forecast 
2016/17 

Forecast 
2017/18 

Forecast 

Beginning Balance  11,369,083  10,868,971    9,937,731   8,788,375   8,312,833  

            

Revenue           

Tax Revenue  41,883,413  43,144,828  44,439,052  46,660,805  48,933,645  

Interest Income      90,500     87,128        79,619      70,345      66,452  

Contract Income      43,100      43,100        14,400      14,400      14,400  

Retiree Health 
Payments     248,979     261,428      274,499     288,224     302,635  

Income Sale of 
Goods/ Services        5,000        5,000        5,000        5,000        5,000  

ASA Plan Income      302,000     125,000       125,000     125,000     125,000  

Other Income       10,000       10,000        10,000       10,000       10,000  

Response Income       10,000       10,000        10,000       10,000       10,000  

Sundry        7,000        7,000        7,000        7,000        7,000  

Address Sign 
Income          400           400            400          400           400  

Course Fees        4,500        4,500          4,500        4,500        4,500  

At-Risk Revenue       20,000       20,000        20,000       20,000       20,000  

   Total Revenue  42,624,892  43,718,384   44,989,471  47,215,674  49,559,032  

            

Expenditures           

Personal Services 
(wages)  23,289,837  23,841,806   24,406,857  24,985,299  25,577,451  

Personal Services 
(benefits)  12,082,160  12,807,090   13,575,515  14,390,046  15,253,449  

Materials & Services  5,952,574   6,093,650   6,238,070   6,385,912   6,537,258  

Capital Outlay    466,033     477,078      488,385     499,959     511,808  

Transfer to 
Equipment Reserve 
Fund   1,084,400   1,180,000    1,180,000  1,180,000   1,100,000  

Transfer to Capital 
Projects Fund     250,000     250,000       250,000     250,000     250,000  

   Total 
Expenditures  43,125,004  44,649,624   46,138,826  47,691,217  49,229,966  

            

Ending Balance  10,868,971   9,937,731    8,788,375   8,312,833   8,641,899  

 

Based on the assumptions included in the analysis, the combined summary for revenue 
and expenditures during the forecast period follows a similar path as the entities would 
experience separately. Individually, BFD experiences a declining General Fund balance for 
the first three years of the forecast period and CFD1 experiences a declining General Fund 
balance for the first four years of the forecast period. Annexed, the forecast General Fund 
balance decline is slowed for the newly expanded CFD1, turning positive in the fifth year of 
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the forecast. For Boring residents, the permanent levy rate is $.0241 per $1,000 of 
assessed value higher than the rate they currently pay for fire protection. 

Issues & Impacts 

• Complete annexation between the two districts can occur only if one district takes the 
step of dissolving, immediately followed by being annexed into the other fire district, 
since the enabling statutes prohibit one agency annexing the entire service area of 
another agency having the same statutory authority. 

• Legal analysis and review prior to implementation is highly advised. 

• Timelines and obligations to the county clerk, the department of revenue and the county 
assessor’s office are critical process issues. 

• Assuming CFD1 annexes BFD, the CFD1 tax rate would apply to the formerly BFD 
property. As a result, the newly expanded CFD1 would remain at the $2.4012 rate. This 
would mean the tax rate for property in the BFD area would increase from $2.3771 to 
$2.4012 per $1,000 of assessed value. CFD1’s tax rate remains unchanged. 

• Individually BFD experiences a declining General Fund balance for the first three years 
of the forecast period and CFD1 experiences a declining General Fund balance for the 
first four years of the forecast period. Annexed, the forecast General Fund balance 
decline is slowed for the newly expanded CFD1, turning slightly positive in the fifth year 
of the forecast. For Boring residents, the permanent levy rate is slightly higher than the 
rate they currently pay for fire protection. 

• This process may be perceived by the Boring community as a hostile take-over with 
none of the Boring elected representatives remaining on the board coupled with a slight 
tax increase. 
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Findings  

Based on evaluation of current conditions, fiscal analysis, and our experience with other 

projects of similar character and scope, we draw certain conclusions regarding BFD, CFD1, and 

the opportunities for collaboration. A summary of those findings follow. 

Both Agencies are Interdependent – The fire districts depend upon each other and other 
neighbors for mutual aid and automatic aid assistance during emergency incidents. As 
stand-alone fire districts, each agency would be challenged to effectively combat a 
significant, multiple alarm fire or other major incident without assistance, although CFD1 
reaches resource depletion later than does BFD. 

Both Agencies Value Customer Service – During the work leading to this report, each fire 
district consistently demonstrated a focus toward serving those who live, work, and play in 
the area. Each agency is proud of its community and works hard to care for it.  

Each Agency Strives to Meet the Expectations of its Customers – The districts make 
considerable effort to assure that they provide acceptable levels of service to their 
communities.  

Each Agency Needs Infrastructure Improvements – Although the need varies, important 
gaps were identified in each organization. They range from the need to seismically retrofit 
critical facilities (CFD1), to the lack of a consolidated strategic plan (BFD). 

Cultural Differences Exist – Organizational culture is one of the most important factors 
impacting the success or failure of a cooperative effort. It is also, without question, the 
most difficult aspect to evaluate and it is challenging to predict the effect that differing 
internal cultures will have on the collaborative strategies. However, collaboration via the 
existing IGA makes the agencies less foreign to each other than they might otherwise be. 

Agency Policymakers Should Convene to Consider Study Recommendations – The two 
fire districts and their administrations have created a foundation for partnerships through 
the existing IGA and by conducting this study. Without a clear commitment from 
policymakers, momentum and progress on valuable initiatives may eventually falter. 
Policymakers should adopt a plan, similar to the one outlined in this report, to evaluate 
each of the recommendations contained herein, aligning the processes, services, and 
operations of the agencies wherever possible.  

Communication Between Agencies Needs Improvement – Despite close collaboration on 
numerous operational and administrative issues as contained in the IGA, dialogue about 
concerns is lacking by BFD with CFD1, such as overtime rates of pay, use of volunteer 
paramedics, and motives behind equipment removal from some apparatus. 

Combining BFD and CFD1 is Feasible – All seven strategies are feasible. One strategy 
moves away from collaboration (Strategy A – Complete Autonomy) and is inefficient and 
not recommended. The remaining six strategies move across the spectrum of partnership 
options from maintaining or enhancing the current IGA at the low end of the scale, to 
operational unification in the middle, to full integration via merger, consolidation or 
annexation at the top of the partnership scale. 
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Fire Revenue 

When considering combined revenue and expenditures, the following factors are taken into 
consideration.  

• The budgetary impacts of a merger or consolidation are reflected beginning in 
the 2013/14 budget year. Actual completion of the merger or consolidation will 
likely take longer to implement. 

• The overall TAV forecasts remain the same, but the tax revenue based on that 
TAV is being calculated at the new composite rate of $2.3975 per $1,000 of 
assessed value.  

Any possible inter-agency revenue exchanges have been eliminated. 
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Fire Expenditures 

For purposes of developing a conceptual budget, certain assumptions must be made. In 
this scenario, the assumptions are that the BFD Fire Chief position is transitioned to the 
equivalent of a CFD1 Deputy Chief, the BFD Fire Marshal position is transitioned to the 
equivalent of a CFD1 Deputy Fire Marshal, and the BFD Interim Division Chief position is 
transitioned into the equivalent of a CFD1 Captain position and the currently budgeted (but 
vacant) BFD Captain position would be eliminated. All other positions are added to the 
composite personnel staffing configuration at their roughly equivalent positions.  

After the integration of the two separate staffing configurations into a single staffing plan in 
the budget year 2013/14, that staffing configuration is maintained throughout the forecast 
period, the cost of which is adjusted up each year by the CPI-U ten year average of 2.37%.  
Benefit costs are adjusted each subsequent year of the forecast period by 6%. Materials 
and Supplies and Capital Outlay are adjusted each subsequent year of the forecast period 
2.37%. Inter-fund transfers budgeted in the individual entities have been incorporated into 
the composite budgeting model.  
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Figure 121: Combined General Fund Summary for 2013/14 through 2017/18 

 Description 
2013/14 

Budgeted 
2014/15 
Forecast 

2015/16 
Forecast 

2016/17 
Forecast 

2017/18 
Forecast 

Beginning 
Balance 11,369,083  10,806,695   9,737,617   8,444,414     7,817,831  

            

Revenue           

Tax Revenue  41,821,137   43,006,990   44,295,205   46,509,765   48,835,053  

Interest Income      90,500     87,128  79,619  70,345        66,452  

Contract Income      43,100        43,100  14,400       14,400        14,400  

Retiree Health 
Payments      248,979        261,428        274,499        288,224        302,635  

Income Sale of 
Goods/ Services          5,000           5,000           5,000           5,000           5,000  

ASA Plan Income     302,000     125,000       125,000     125,000       125,000  

Other Income       10,000        10,000        10,000        10,000        10,000  

Response Income       10,000        10,000        10,000        10,000        10,000  

Sundry         7,000          7,000          7,000          7,000          7,000  

Address Sign 
Income           400            400            400            400            400  

Course Fees         4,500          4,500          4,500          4,500          4,500  

At-Risk Revenue       20,000        20,000        20,000        20,000        20,000  

   Total Revenue  42,562,616  43,580,546  44,845,623  47,064,634  49,400,440  

            

Expenditures           

Personal Services 
(wages)   23,289,837    23,841,806    24,406,857    24,985,299    25,577,451  

Personal Services 
(benefits)   12,082,160    12,807,090    13,575,515    14,390,046    15,253,449  

Materials & 
Services   5,952,574    6,093,650    6,238,070    6,385,912    6,537,258  

Capital Outlay   466,033   477,078      488,385  499,959       511,808  

*Transfer to 
Equipment 
Reserve Fund    1,084,400     1,180,000     1,180,000     1,180,000     1,100,000  

Transfer to Capital 
Projects Fund      250,000        250,000        250,000        250,000        250,000  

   Total 
Expenditures  43,125,004   44,649,624   46,138,826   47,691,217   49,229,966  

            

Ending Balance  10,806,695     9,737,617    8,444,414    7,817,831     7,988,305  

*BFD does not have funds set aside for apparatus replacement. 
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Based on the assumptions included in the analysis, the combined summary for revenue 
and expenditures during the forecast period follows a similar path as the entities would 
experience separately. Individually, BFD experiences a declining General Fund balance for 
the first three years of the forecast period and CFD1 experiences a declining General Fund 
balance for the first four years of the forecast period. Combined, the forecast General Fund 
balance decline continues through the fourth year of the forecast period. The fund balance 
is projected to experience positive growth in the fifth year. 

Issues & Impacts 

• One agency ceases to exist (merging agency) and the other becomes the surviving 
entity (merger agency). 

• The employees and volunteers of the merging agency are transferred to the merger 
agency. 

• The ten members of the board of directors must blend into a five member board that will 
remain, with the remainder members vacating their positions as outlined in ORS 
198.910. 

• The permanent tax rate of the integrated agency is equivalent to a rate that produces the 
same amount of revenue as would have cumulatively been produced if the change had 
not occurred. 

• The merger is subject to approval of the respective boards and the communities’ voters.  

• No new foundational documents, such as policies, ordinances and resolutions are 
required since the surviving (merger) district continues in full force and effect.  

• It is prudent to review the merging district’s policies and practices, even though they are 
vacated in the merger, to capture best practices and incorporate them into the merger 
district as a matter of good business practice.  

• The merger plan can and should be the result of negotiation between the two agencies 
in advance.  

• The composite rate is $2.3975 per $1,000 of assessed value. This creates a slight 
increase for the BFD taxpayers (up from $2.3771) and a slight decrease for the CFD1 
taxpayers (down from $2.4012). 

• The combined summary for revenue and expenditures during the forecast period (five 
years) creates a shift in the General Fund ending balance due to the increased wage 
costs incurred by transitioning employees from BFD to CFD1, with higher wage scales. 
This results in a decreasing general fund balance during the first four years of the 
forecast period. 

• Legal analysis and review prior to implementation is highly advised. 

• Timelines and obligations to the county clerk, the department of revenue and the county 
assessor’s office are critical process issues. 
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Strategy F: Legal Integration – Consolidation  

Level of cooperation 

Under certain provision of Oregon law, fire districts may come together to form a new single 
entity. This approach unites not only programs and organizations, but entire units of 
government. ORS Chapter 198, Special Districts Generally, details the procedure for legally 
joining two or more fire districts. 

Consolidation means the uniting or joining of two or more districts into a single new 
successor district. Because a new entity is created, a consolidated district must re-establish 
all founding documentation such as rules, policies, ordinances, resolutions, and contracts 
before beginning business. This requires more administrative work at the outset of a 
consolidation, but the taxation outcome of consolidation is the same as with a merger. As in 
a merger, the Oregon Constitution requires that the permanent tax rate after consolidation 
is a rate that will raise no more revenue than would have otherwise been generated. 

A successful consolidation strategy is built upon 1) an essential trust relationship between 
the partner agencies; 2) the thoroughness of the consolidation plan; 3) universal 
operational standards; 4) a collaborative approach to the management of the program; and 
5) community understanding and support. 

This strategy requires in-depth, multi-level and multi-functional planning, review, external 
and internal discussions, collaboration and agreement among the boards of directors and 
the administrative staff members of both agencies. The result should feature a single 
organizational structure. 

Estimated timeline for completion 

This timeline is very dependent upon the number and complexity of issues arising from the 
planning process. If trust is high, conflicts minimal and it enjoys community support, this 
strategy could be accomplished in as little as two years; however, ESCI recommends a 24 
to 36-month planning and implementation phase. 

Affected sections 

All sections, all functions 

Affected stakeholders 

The local communities and all agency members are all affected. The directors are 
profoundly impacted, as a new board made up of members from the two entities is 
created.41 The agency staff and agency supervisors will also realize significant effects. 

Summary/Objective of strategy 

The objective should be seamless integration of all functions, operations and emergency 
service delivery across the two jurisdictions. 

ESCI guidance 

As previously noted, the two districts face the challenges associated with emergency 
service delivery set in a context of differing demographics, geography and community 
ethos. 

                                                
 

41 Ibid. 
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As noted previously, CFD1 and BFD operations are different in size and scope as to create 
challenges in attempting to blend emergency service delivery. ESCI recommends regular 
joint board and fire chief meetings for the purpose of consolidation discussions. This 
includes a detailed fiscal analysis, staffing and deployment analysis, and a work plan for 
implementation should the consolidation be approved by the voters.  

Again, engage all employee groups in regular discussions, fielding questions and 
reassuring to the extent possible. Do not speculate, but honestly express your collective 
intentions. There is no such thing as over-communicating when job security is at stake. 

Engage a “blue ribbon” committee of external stakeholders to use as a sounding board on 
the concept of a consolidation. Select people of influence and keep them engaged. Listen 
carefully to their advice and concerns; be honest and do not speculate, but express your 
collective intentions. 

Consider publishing a newsletter at a point in time that it becomes clear a consolidation of 
some type is likely to occur. It should be informative and informational, with an opportunity 
for citizens to sound off on the issue. Conduct community public forums in key areas of the 
community to solicit feedback. 

Special/Social considerations 

Legal counsel involvement at the early stages of planning is an important component of 
consolidation discussions. Timelines and obligations to the county clerk, the department of 
revenue and the county assessor’s office are critical process issues. 

Integration, in whatever form it takes, will have the most profound impact to the internal and 
external stakeholders socially. The two agencies become one in this strategy, and while it is 
often believed that the largest organizations’ culture replaces the other, most frequently the 
“surviving” culture also changes as a result of the smaller agency culture sharing its 
perspectives and preferences. This should be encouraged since it causes the dominant 
culture to go through a re-validation of the way it has always done business.  

Policy actions 

ESCI’s review and discussion of Oregon State Law on this topic has been necessarily brief; 
only sufficient to ensure that basic provisions for legal integration exist. As always, we 
emphasize that we are not qualified to give legal advice. We recommend that the CCFD 
and BFD consult with legal counsel experienced in such matters before undertaking any 
integration strategy. 

Fiscal considerations 

When considering integrating BFD and CFD1 through a merger or consolidation, the 
composite/combined levy rate must be reduced if necessary to ensure that the revenue 
generated by such taxes is no more than the same revenue that the local taxing districts 
would have cumulatively produced if the change had not occurred. As shown in the 
following figure, the combined effective tax rate for the new district (in the case of a 
consolidation) or the surviving district (in the case of a merger) would be $2.3975 per 
$1,000 of assessed value. This creates a slight increase for the BFD taxpayers (up from 
$2.3771) and a slight decrease for the CFD1 taxpayers (down from $2.4012).  
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Figure 122: Forecast Taxable Assessed Value for 2013/14 through 2017/18 

Description 2013/14 2014/15 2015/16 2016/17 2017/18 

Total Assessed Value 18,176,459,066  18,753,416,069  19,342,567,871  20,333,394,137  21,376,919,208  

Total Assessed Value 
to Calculate Tax 

17,933,972,332 18,471,991,502 19,026,151,247 19,977,458,809 20,976,331,750 

Percent Change from 
Previous Year 

  3.00% 3.00% 5.00% 5.00% 

Tax Levy Rate          2.3975           2.3975           2.3975           2.3975           2.3975  

Tax Levied      42,996,866       44,213,534       45,537,939       47,814,836       50,205,578  

Current Year's 
Average Collection 
Rate 

94.1% 94.1% 94.1% 94.1% 94.1% 

Projected Actual Tax 
Collection 

     40,455,172       41,600,167       42,846,296       44,988,611       47,238,042  

            

Tax Uncollected from 
Prior Years 

      2,095,330        2,158,190        2,222,936        2,334,082        2,450,786  

Prior Years' Average 
Collection Rate 

65% 65% 65% 65% 65% 

Projected Actual Tax 
Collection on Prior Yrs 

      1,361,965        1,402,823        1,444,908        1,517,154        1,593,011  

Projected Other Taxes            4,000             4,000             4,000             4,000             4,000  

Total Taxes Levied      45,096,196       46,375,723       47,764,875       50,152,919       52,660,364  

Projected Actual 
Collection 

     41,821,137       43,006,990       44,295,205       46,509,765       48,835,053  

Overall Collection 
Rate 

92.7% 92.7% 92.7% 92.7% 92.7% 

 

Fire Revenue 

When considering combined revenue and expenditures, the following factors are taken into 
consideration.  

• The budgetary impacts of a merger or consolidation are reflected beginning in 
the 2013/14 budget year. Actual completion of the merger or consolidation will 
likely take longer to implement. 

• The overall TAV forecasts remain the same, but the tax revenue based on that 
TAV is being calculated at the new composite rate of $2.3975 per $1,000 of 
assessed value.  

Any possible inter-agency revenue exchanges have been eliminated. 
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Fire Expenditures 

For purposes of developing a conceptual budget, certain assumptions must be made. In 
this scenario, the assumptions are that the BFD Fire Chief position is transitioned to the 
equivalent of a CFD1 Deputy Chief, the BFD Fire Marshal position is transitioned to the 
equivalent of a CFD1 Deputy Fire Marshal, the BFD Interim Division Chief position is 
transitioned into the equivalent of a CFD1 Captain position and the currently budgeted (but 
vacant) BFD Captain position would be eliminated.   All other positions are added to the 
composite personnel staffing configuration at their roughly equivalent positions.  

After the integration of the two separate staffing configurations into a single staffing plan in 
the budget year 2013/14, that staffing configuration is maintained throughout the forecast 
period, the cost of which is adjusted up each year by the CPI-U ten year average of 2.37%.  
Benefit costs are adjusted each subsequent year of the forecast period by 6%. Materials 
and Supplies and Capital Outlay are adjusted each subsequent year of the forecast period 
b 2.37%. Inter-fund transfers originally budgeted in the individual entities have been 
incorporated into the composite budgeting model.  
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Figure 123: Combined General Fund Summary for 2013/14 through 2017/18 

 Description 
2013/14 

Budgeted 
2014/15 
Forecast 

2015/16 
Forecast 

2016/17 
Forecast 

2017/18 
Forecast 

Beginning 
Balance 11,369,083  10,806,695   9,737,617   8,444,414     7,817,831  

            

Revenue           

Tax Revenue  41,821,137   43,006,990   44,295,205   46,509,765   48,835,053  

Interest Income      90,500     87,128  79,619  70,345        66,452  

Contract Income      43,100        43,100  14,400       14,400        14,400  

Retiree Health 
Payments      248,979        261,428        274,499        288,224        302,635  

Income Sale of 
Goods/ Services          5,000           5,000           5,000           5,000           5,000  

ASA Plan Income     302,000     125,000       125,000     125,000       125,000  

Other Income       10,000        10,000        10,000        10,000        10,000  

Response Income       10,000        10,000        10,000        10,000        10,000  

Sundry         7,000          7,000          7,000          7,000          7,000  

Address Sign 
Income           400            400            400            400            400  

Course Fees         4,500          4,500          4,500          4,500          4,500  

At-Risk Revenue       20,000        20,000        20,000        20,000        20,000  

   Total Revenue  42,562,616  43,580,546  44,845,623  47,064,634  49,400,440  

            

Expenditures           

Personal Services 
(wages)   23,289,837    23,841,806    24,406,857    24,985,299    25,577,451  

Personal Services 
(benefits)   12,082,160    12,807,090    13,575,515    14,390,046    15,253,449  

Materials & 
Services   5,952,574    6,093,650    6,238,070    6,385,912    6,537,258  

Capital Outlay   466,033   477,078      488,385  499,959       511,808  

Transfer to 
Equipment 
Reserve Fund*    1,084,400*     1,180,000*     1,180,000*     1,180,000*     1,100,000*  

Transfer to Capital 
Projects Fund      250,000        250,000        250,000        250,000        250,000  

   Total 
Expenditures  43,125,004   44,649,624   46,138,826   47,691,217   49,229,966  

            

Ending Balance  10,806,695     9,737,617    8,444,414    7,817,831     7,988,305  

*Reflects only CFD1’s apparatus replacement costs. BFD apparatus replacement costs not determined – 
no funds set aside for replacement and if integrated into CFD1, would need to revise replacement 
schedule to mirror CFD1’s schedule. Fleet Maintenance is reviewing apparatus to determine what impact 
deferred maintenance may have on replacement costs for BFD apparatus. 
 

Based on the assumptions included in the analysis, the combined summary for revenue and 
expenditures during the forecast period follows a similar path as the entities would experience 
separately. Individually, BFD experiences a declining General Fund balance for the first three 
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years of the forecast period and CFD1 experiences a declining General Fund balance for the 
first four years of the forecast period. Combined, the forecast General Fund balance decline 
continues through the fourth year of the forecast period. The fund balance is projected to 
experience positive growth in the fifth year. 

Issues & Impacts 

• The employees and volunteers of both districts become members of the newly formed 
fire district. 

• A newly elected five member Board of Directors replaces existing elected official 
positions of both districts. 

• New foundational documents, such as policies, ordinances and resolutions must be 
created, requiring additional administrative work, before beginning business.  

• It is prudent to review the two district’s policies and practices, even though they are 
vacated in the consolidation, to capture best practices and incorporate them into the new 
district as a matter of good business practice.  

• The fiscal process is the same as in a merger, in that the permanent tax rate of the 
integrated agency is equivalent to a rate that produces the same amount of revenue as 
would have otherwise been provided had the consolidation not occurred. 

• As with a merger, a consolidation requires approval of the district’s electorate. 

• The ten members of the board of directors must blend into a five member board that will 
remain, with the remainder members vacating their positions as outlined in ORS 
198.910. 

• Legal analysis and review prior to implementation is highly advised. 

• Timelines and obligations to the county clerk, the department of revenue and the county 
assessor’s office are critical process issues. 

• The composite rate is $2.3975 per $1,000 of assessed value. This creates a slight 
increase for the BFD taxpayers (up from $2.3771) and a slight decrease for the CFD1 
taxpayers (down from $2.4012). The combined summary for revenue and expenditures 
during the five year forecast period creates a shift in the General Fund ending balance 
due to the increased wage costs incurred by transitioning employees from BFD to CFD1, 
with higher wage scales. This results in a decreasing General Fund balance during the 
first four years of the forecast period. 

• The combined summary for revenue and expenditures during the forecast period (five 
years) follows a similar path as the entities would experience individually. 

• It is prudent to review both district’s policies and practices, even though they are vacated 
in the consolidation, to capture best practices and incorporate them into the new district 
as a matter of good business practice.  
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Strategy G: Legal Integration – Annexation 

Level of cooperation 

Full Integration of the agencies is accomplished via annexation.  In the case of BFD and 
CFD1, complete annexation between the two districts can occur only if one district takes the 
step of dissolving, immediately followed by being annexed into the other fire district, since 
the enabling statutes prohibit one agency annexing the entire service area of another 
agency having the same statutory authority.42   

Estimated timeline for completion 

This timeline is very dependent upon the number and complexity of identified issues arising 
from the planning process. Generally, this strategy could be accomplished in as little as a 
year; however, ESCI recommends a 24-36 month planning and implementation phase. 

Affected sections 

All sections, all functions 

Affected stakeholders 

The local communities and all agency members are all affected. The directors are 
profoundly impacted, as an existing board must take the bold step of dissolving in order to 
facilitate annexation into the remaining district. Timing of the dissolution and annexation is 
critical. The agency staff and agency supervisors will also realize significant effects. 

Summary/Objective of strategy 

The objective should be to seamlessly add the dissolving district into the surviving district 
via a planned restructuring of the surviving district.  

ESCI guidance 

This process is provided for in statute, but is not common. It has been performed within 
Clackamas County successfully, however. Clarkes Fire District #68 dissolved and then was 
annexed into Clackamas County Fire District #1.43 

Special/Social considerations 

As with Merger and Consolidation, legal counsel involvement at the early stages of planning 
is an important component of annexation discussions. Timelines and obligations to the 
county clerk, the department of revenue and the county assessor’s office are critical 
process issues. 

Integration, in whatever form it takes, will have the most profound impact to the internal and 
external stakeholders socially. The two agencies become one in this strategy, and while it is 
often believed that the largest organizations’ culture replaces the other, most frequently the 
“surviving” culture also changes as a result of the smaller agency culture sharing its 
perspectives and preferences. This should be encouraged since it causes the dominant 
culture to go through a re-validation of the way it has always done business.  

 

                                                
 

42 Oregon Department of Revenue, Boundary Change Information, pamphlet 150-504-405, 12/10, page 5. 
43 ORS 198.720(2) and (a), Boundaries; filing boundary change with county assessor and Department of 
Revenue, 2011. 
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Policy actions 

ESCI’s review and discussion of Oregon State Law on this topic has been necessarily brief; 
only sufficient to ensure that basic provisions for legal integration exist. As always, we 
emphasize that we are not qualified to give legal advice. We recommend that the CFD1 and 
BFD consult with legal counsel experienced in such matters before undertaking any 
integration strategy. 

Fiscal considerations 

When considering integrating BFD and CFD1 through an annexation of BFD into CFD1, the 
CFD1 tax rate would apply to the formerly BFD property being annexed into the CFD1. As 
shown in the following figure, the newly expanded CFD1 would remain at the $2.4012 rate. 
This would mean the tax rate for property in the BFD area would increase from $2.3771 to 
$2.4012 per $1,000 of assessed value.  

 

Figure 124: Forecast Taxable Assessed Value for 2013/14 through 2017/18 

Description 2013/14 2014/15 2015/16 2016/17 2017/18 

Total Assessed Value 18,176,459,066  18,753,416,069  19,342,567,871  20,333,394,137  21,376,919,208  

Total Assessed Value to 
Calculate Tax 17,933,972,332  18,471,991,502  19,026,151,247  19,977,458,809  20,976,331,750  

Percent Change from 
Previous Year 

 
3.00% 3.00% 5.00% 5.00% 

Tax Levy Rate          2.4012           2.4012           2.4012           2.4012           2.4012  

Tax Levied      43,063,054       44,354,946       45,685,594       47,969,874       50,368,368  

Current Year's Average 
Collection Rate 94.1% 94.1% 94.1% 94.1% 94.1% 

Projected Actual Tax 
Collection      40,517,448       41,738,004       42,990,144       45,139,652       47,396,634  

            

Tax Uncollected from 
Prior Years       2,095,330        2,158,190        2,222,936        2,334,082        2,450,786  

Prior Years' Average 
Collection Rate 65% 65% 65% 65% 65% 

Projected Actual Tax 
Collection on Prior Yrs       1,361,965        1,402,823        1,444,908        1,517,154        1,593,011  

Projected Other Taxes            4,000             4,000             4,000             4,000             4,000  

Total Taxes Levied      45,162,384       46,517,136       47,912,530       50,307,956       52,823,154  

Projected Actual 
Collection      41,883,413       43,144,828       44,439,052       46,660,805       48,993,645  

Overall Collection Rate 92.7% 92.7% 92.7% 92.7% 92.7% 
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Fire Revenue 

When considering combined revenue and expenditures, the following factors are taken into 
consideration.  

• The budgetary impacts of annexation are reflected beginning in the 2013/14 budget 
year. Actual completion of the annexation will take longer to implement. 

• The overall TAV forecasts remain the same, but the tax revenue based on that TAV is 
being calculated at CFD1’s rate of $2.4012 per $1,000 of assessed value.  
 

Any possible inter-agency revenue exchanges have been eliminated. 

Fire Expenditures 

For purposes of developing a conceptual budget, certain assumptions must be made. In 
this scenario, the assumptions are that the BFD Fire Chief position is transitioned to the 
equivalent of a CFD1 Deputy Chief. The BFD Fire Marshal position is transitioned to the 
equivalent of a CFD1 Deputy Fire Marshal. The BFD Interim Division Chief position is 
transitioned into the equivalent of a CFD1 Captain position and the currently budgeted (but 
vacant) BFD Captain position would be eliminated. All other positions are added to the 
composite personnel staffing configuration at their roughly equivalent positions.  

After the integration of the two separate staffing configurations into a single staffing plan in 
the budget year 2013/14, that staffing configuration is maintained throughout the forecast 
period, the cost of which is adjusted up each year by the CPI-U ten-year average of 2.37%.  
Benefit costs are adjusted each subsequent year of the forecast period by 6%. Materials 
and Supplies and Capital Outlay are adjusted each subsequent year of the forecast period 
b 2.37%. Inter-fund transfers originally budgeted in the individual entities have been 
incorporated into the composite budgeting model.  
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General Partnering Strategies 

To discuss the partnering continuum, the terms used to describe them must be understood. The 

following terms, while not necessarily described by statute, differentiate between various 

approaches to partnering. 

Intergovernmental Agreement (IGA) – A contract for services between agencies as provided 

for by ORS 190, often referred to as “190 Agreements”. This can include shared or contracted 

programmatic services, referred to as functional unification. This is already being performed 

between BFD and CFD1 with Training, IT, and Wellness, to name a few. Another, more 

advanced level of partnership is shared or contracted operational services, referred to as 

operational unification. This too is already being performed on a smaller scale with shared 

staffing of Station 7 and a shared volunteer program, to name a few. 

Legal Integration – Combining two or more agencies into one agency, including all aspects of 

policy, administration, governance, financing, functions, and operations. These occur generally 

in three forms; merger, consolidation, and annexation.  

• Merger – A form of legal integration where an agency(s) ceases to exist by being 
absorbed into a single surviving district. 

• Consolidation – A form of legal integration where two or more agencies form a new, 
successor agency.  

• Annexation – A form of legal integration where an agency extends its boundaries 
outside of its previous limits. While the law allows one agency to expand its boundaries 
to annex another agency into its service area, it may only do so if the involved agencies 
are formed under differing statutory authority, or an agency dissolves, rendering it 
available for annexation.44  

When two or more agencies enter a collaborative relationship, typically through an IGA, no 

permanent organizational commitment is made, and all decision-making power remains with 

individual organizations. Interagency collaboration may include participation of fire agencies in 

such activities such as local fire management associations (such as fire defense boards), 

mutual aid agreements, and interagency disaster planning exercises. As a rule, most modern 

fire agencies consistently operate in a very collaborative mode, having learned long ago the 

value of the practice. Many times, close collaboration between two or more organizations will 

lead to legal integration. 

                                                
 

44 Oregon Department of Revenue, Boundary Change Information, pamphlet 150-504-405, 12/10, page 5. 
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State law declares intergovernmental cooperation as a matter of statewide concern and grants 

cities and special districts broad power to contract with other governmental entities for any 

function or activity the agencies have authority to perform. Oregon grants local governments the 

power to contract for a broad range of purposes.45 Specifically, ORS 190.007 declares that 

intergovernmental cooperation is “…in the interest of furthering economy and efficiency in local 

government, intergovernmental cooperation is declared a matter of statewide concern 

(emphasis added).”  

ORS 190.010 gives local government the authority to enter into agreements that provide for the 

performance of a function or activity: 

• By a consolidated department; 

• By jointly providing for administrative officers; 

• By means of facilities or equipment jointly constructed, owned, leased or operated. 

• By one of the parties for any other party; 

• By an intergovernmental entity created by the agreement and governed by a board or 

commission appointed by, responsible to and acting on behalf of the units of local 

government that are parties to the agreement;  

• By a combination of the methods described in that section. 

As they relate to BFD and CFD1, these partnering opportunities are discussed in greater detail 

in the following section, beginning with a status quo approach and progressing incrementally to 

complete legal integration of the agencies. The following alternatives are discussed: 

• Status Quo (continuation of existing IGAs) 

• Amendment to existing IGAs 

• Operational unification (contract for full operational services) 

• Legal Integration (change of governance) 

▪ Merger 

▪ Consolidation 

▪ Annexation 

                                                
 

45 ORS Chapter 190, Cooperation of Governmental Units, 2011 Ed. 



Boring Fire District and Clackamas Fire District #1, Oregon 
Opportunities for Collaborative Efforts Feasibility Study 

 

 265 

Status Quo (continuation of existing IGAs) 

This option continues the current status of the two organizations without change. BFD and 

CFD1 simply continue to do business as usual, cooperating with and supporting each other as 

is currently done, with no change to governance, staffing, or deployment of resources. The 

current collaborative practices, through regional IGAs, and through those explicit to the two 

districts, would remain in effect. BFD and CFD1 are party to at least 11 IGAs, as determined 

from the information ESCI was provided: 

• Automatic Mutual Response Agreement – 5/1995 

• Cooperative Assistance Agreement (EOC) – 1997 

• Fire and Emergency Medical Services (Happy Valley) - 12/1999 

• Clackamas 800 Radio Group – 11/2000 

• Clackamas County Mutual Aid Agreement – 3/2005 

• Fire and Emergency Medical Services (Damascus) – 8/2006 

• City of Damascus Emergency Operations Plan – 1/2007 

• Member Board Charter (C-COM) – 7/2009 

• 9-1-1 Answering and Dispatch Services – 11/2010 

• Volunteer Coordination and Other Shared Services – 7/2011 (Amend: 10/2012) 

ESCI commends BFD and CFD1 in the development of these IGAs; particularly one explicit to 

their relationship: “Volunteer Coordination and Other Shared Services.” This IGA took effect on 

July 1, 2011, and is automatically renewed on July 1st of each subsequent year, unless either 

party elects to terminate the agreement. This IGA calls for: 
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Joint staffing of Station 7 (operational unification) 

• CFD1 covers two shifts by a Captain or Lieutenant and Apparatus Operator; BFD covers 
the remaining shift with a Lieutenant and Apparatus Operator. At least one member per 
shift will be an Oregon EMT certified Paramedic 

• Staffing will be considered a shared resource and will cover areas formerly considered 
“first due” in BFD’s station 149 and CFD1’s station 7  

• Apparatus may be rotated between the two agencies (currently a squad and water 

tender) 

Joint Volunteer Program and Program Coordination (operational unification) 

• BFD will employ and assign a full-time, 40-hour Volunteer Coordinator 

• CFD1 will employ and assign a full-time Administrative Assistant for the Volunteer 
Program 

• Salary, benefits and personnel expenses will be shared equally by the two agencies 

Joint Training Services (functional unification) 

• CFD1 will administer and coordinate the overall joint Career/Volunteer Training Program 

• BFD and CFD1 will mutually assign instructors, develop training programs and 
determine training schedules 

• Agree to jointly recruit, facilitate and fund a joint annual Volunteer recruit academy 

Emergency Medical Services Coordination (functional/operational unification) 

• Formation of a collaborative EMS and EMS Quality Assurance committees to 
standardize equipment, protocols and physician advisory services 

Wellness services (functional unification) 

• CFD1 will provide BFD employees and the Joint Volunteer force with Wellness services 
currently provided to CFD1’s employees  

Information and Technology Services (functional unification) 

• CFD1 will maintain a centralized network infrastructure and allow BFD to use it at no 
cost 

Records Management Services (functional unification) 

• CFD1 will provide BFD RMS through Zoll FireRMS 

Draft Site (functional unification) 

• BFD will provide and maintain a pump testing site at Station 140 

This approach carries with it the advantage of being the easiest to accomplish as well as 

maintaining the independence of the organizations. What it lacks is a long-term commitment 

(the contract is reviewed and potentially renewed on a year-to-year basis) and the advantages 

that could be gained in terms of increased efficiency that may be realized in a long-term 

integrated service delivery environment. Given that the contract could be canceled by either 
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party with advanced written notice requires both agencies to consider provisional steps in the 

event the other party breaks the contract. 

Another consideration is a nationwide trend brought about by the most recent downturn in the 

economy. There is a greater outcry and more attention being given by the public (tax payers) 

regarding how public agencies in general, and public safety in particular, are using public funds. 

Tax payers are questioning the duplication of services within areas having contiguous 

boundaries, such as two fire chiefs or two fire marshals. 

Amendments to existing IGAs 

Not only do the two agencies collaborate in a number of areas as outlined in the “Volunteer 

Coordination and Other Shared Services” IGA, BFD and CFD1 have also developed a 

comprehensive list for future collaboration opportunities to consider: 

• Rules, regulations and operating procedures (functional unification) 

• Civil Service Commissions/Entry-level testing (functional unification – completed) 

• Human Resources management/Administrative services (functional unification) 

• Duty Officer coverage (operational unification) 

• Fire Prevention services (functional unification) 

• Emergency Management services (functional unification) 

• GIS mapping; Pre-plan services; MDC program (functional unification) 

• Explorer posts (functional unification – completed) 

• Logistics supply services (functional unification) 

These potential IGA amendments further unify the two districts while maintaining the 

independence of the organizations. This approach also lacks the long-term commitment 

discussed above as well as the advantages that could be gained in terms of increased efficiency 

that are realized in a long-term integrated service delivery environment.  

This list of potential future additions to the existing IGA further blurs the lines between the two 

agencies, retaining little in the way of distinction between the two agencies as separate. The 

only major components remaining separated are the finance function, public information, fire 

chief/CEO position, policy- and budget-setting via the board of directors, and full emergency 

operations. In the case of the latter, the emergency operations unification concept is somewhat 

forwarded with the addition of duty officer coverage. Again, expansion of the IGA does not fully 

address the duplication of services within areas having contiguous boundaries. 
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Operational Unification 

The operational unification strategy takes the next step in the continuum of increasing 

collaboration. In this case, all operations are unified under a single organizational structure; fire 

departments remain independent, from a legal standpoint, but from a service delivery 

perspective they operate as one. An operational unification, accomplished through an IGA, is 

usually used to segue toward complete integration. The level of trust required to implement 

operational unification is very high, since independence and autonomy in core mission activities 

(emergency operations) have been subordinated in favor of the preferred future state of a 

complete integration.  

BFD and CFD1 have entered into a hybrid form of operational unification by jointly staffing 

CFD1’s station 7, and combining that response area with BFD’s station 149, thereby placing 

that area and personnel under the direct supervision of a CFD1 Battalion Chief. Further 

operational unification is contemplated in the list of future collaboration opportunities contained 

in the existing IGA by the introduction of a shared duty officer component. 

Legal Integration 

Oregon Law provides for the complete integration of agencies as described at the beginning of 

this section. All three forms of integration (merger, consolidation, or annexation) require an 

affirmative vote of the electors of the affected jurisdictions. The outcome of the three strategies 

is essentially the same, resulting in one legal entity (a fire district) where once there were two. 

The law addresses the apportionment of existing debt and the makeup of the resulting fire 

board. Of all options for shared service, these integrations require the most exacting legal 

process.  

The integration of fire protection services involves a change in governance of one or more 

entities; the process is guided by ORS 190, ORS 198, and ORS 478. Single purpose 

governmental units (such as fire districts) typically have the power to merge and consolidate 

with other service providers much more freely. Cities frequently may annex to neighboring fire 

districts to take advantage of economies of scale, and to more effectively plan for an orderly 

expansion of the city within its urban growth boundary.  
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Merger  

In the State of Oregon, complete integration of fire districts can be accommodated in one of two 

ways by statute: merger46 or consolidation.47  

A merger is a complete integration of two or more districts into one. One is absorbed into, and 

becomes part of, the other agency. For two fire districts to merge, one ceases to exist (merging 

agency) and the other becomes the surviving entity (merger agency). The employees and 

volunteers of the merging agency are transferred to the merger agency, and the elected 

positions are either eliminated from the merging district or brought into the merger district 

through an agreement to re-configure the composition of the board of directors.  

A merger between of the districts involved in this study would require a decision as to which 

agency will be the surviving agency and which agency will dissolve into the surviving agency. 

The permanent tax rate of the integrated agency is equivalent to a rate that produces the same 

amount of revenue as would have otherwise been provided had the merger not occurred. The 

merger is subject to approval of the respective boards and the communities’ voters.  

Consolidation 

Differing from merger, a consolidation occurs when both fire districts cease to exist and an 

entirely new fire district is formed. Like a merger, employees and volunteers become members 

of the newly formed fire district. A newly elected Board of Directors replaces existing elected 

official positions of both the merging district and the merger district. New foundational 

documents, such as policies, ordinances, and resolutions must be created, requiring additional 

administrative work.  

The fiscal process is the same as in a merger, in that the permanent tax rate of the integrated 

agency is equivalent to a rate that produces the same amount of revenue as would have 

otherwise been provided had the merger not occurred. As with a merger, a consolidation 

requires approval of the district’s electorate. 

                                                
 

46 Oregon Revised Statute 198.705(14). 
47 Oregon Revised Statute 198.705(5). 
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Annexation 

ORS states: “Annexation includes the attachment or addition of territory to, or inclusion of 

territory in, an existing district.”48 Annexations are more typical in the city/fire district relationship, 

where a city will ask voters to approve the annexation of the city into the fire district, and levy an 

agreed upon tax rate to be collected and turned over to the fire district. The fire district assumes 

all responsibility for fire protection within both the fire district’s and the city’s boundaries.  

In the case of BFD and CFD1 however, complete annexation between the two districts can 

occur only if one district takes the step of dissolving, immediately followed by being annexed 

into the other fire district, since the enabling statutes prohibit one agency annexing the entire 

service area of another agency having the same statutory authority.49  

Success Factors 

The success of a strategic restructuring, regardless of the type, depends on many things. In our 

experience with dozens of alliances and integrations however, leadership is the single factor 

that most frequently determines success. Nearly always, a key staff or elected official 

champions the concept garnering the support of the various affected groups (political, labor, 

member, and community). In addition, good leadership fosters an organizational culture 

receptive to planning, calculated risk taking, and flexibility. The manner in which leaders 

promote a trusting relationship between all groups, and aid two-way communication between 

them, is essential. From these issues, research done by Kohm, Piana, and Gowdy identifies five 

factors that most often seem to contribute to the successful implementation of a unification or 

integration.50 The five are: 

• Leadership that believes strongly in the partnership and demonstrates this belief, often 
by acting selflessly to maintain it. 

• Multiple forms of communication to keep all persons (board, staff, members, and 
community) up to date about plans, problems, and benefits concerning the partnership. 

• Face-to-face communications with partner organizations in the form of meetings, 
training, and other forums to build trust and understanding among staff. 

                                                
 

48 Oregon Revised Statute 198.705 [3] 
49 Oregon Department of Revenue, Boundary Change Information, pamphlet 150-504-405, 12/10, page 5. 
50 Amelia Kohm, David La Piana, and Heather Gowdy, “Strategic Restructuring, Findings from a Study of 
Integrations and Alliances Among Nonprofit Social Service and Cultural Organizations in the United 
States,” Chapin Hall, June 2000, page 22. 
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• Flexibility through an expectation that even in the best-planned partnership unforeseen 
issues will arise, mistakes will be made, and alternative paths will be identified. 

• Early evidence of benefit to assure everyone that they are on the right track, such as 
better or less expensive employee benefits or improved facilities. 

Restructuring Pitfalls 

Organizational alliances and integrations fail for many reasons, such as: the proposal being 

doomed by an unfavorable outcome of a public election, or the reality of financial analysis. 

These issues aside, however, four major pitfalls can cause even the most feasible alliances or 

integrations to go wrong: command, communication, control, and culture. 

Command 

Undertaking any partnership absolutely requires that effective leadership be demonstrated 

consistently at all levels. Policymakers and administrators must guide their respective agencies, 

yet (at the same time) they must cooperate with partner organizations. Differing leadership 

styles may tend to cause repressed friction at best and open conflict at worst. Problems with 

sharing control and making decisions sends the wrong message to the members of the 

organization, which can lead to an unraveling of even the best proposal. 

Communication 

Silence or limited information from leaders about potential or upcoming partnerships breeds 

fear, mistrust, and misinformation among affected persons. The leadership of collaborating 

organizations must agree to communicate actively with all affected groups. Everyone must be 

provided the same information at the same time. Most importantly, leaders must demonstrate 

two-way communication skills by carefully listening to (and acting on) the concerns of all 

constituents. 

Control 

Frequently, the strategic partnering process is compared to a marriage: “Marriage is when two 

people become as one; the trouble starts when they try to decide which one.”51 As in marriage, 

strategic restructuring often fails because of organizational or personal agendas, and egocentric 

issues.  

                                                
 

51 Source unknown. 
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The tenets of leadership require that someone be in charge, but in the interest of greater good, 

some of those in leadership positions must agree to yield power. Some who are accustomed to 

operating in a position of control may have trouble adjusting to new roles that require more 

collaboration, although, personal sacrifice in the interest of community good may not always win 

out. 

Culture 

The general characteristics of a fire department encourage the creation of a culture unique to 

that organization. The paramilitary structure, the reliance on teamwork, and the hazards of the 

work builds strong bonds between members who tend to share group behaviors, assumptions, 

beliefs, and values. Bringing two such groups together, with cultures formed through different 

experiences, always results in a change to both organizational cultures. If the partnership is 

successful, no one culture will overcome the other - instead, a new culture will evolve from the 

two; conversely if the organizational cultures are incompatible, the partnership will fail. 

Leaders must be aware of organizational culture and its role in the wellness of the agency’s 

sole. Early recognition by leadership of the importance of culture to the success of a partnership 

can help to overcome differences and build on strengths. 

The authors of the book “Making the Pieces Fit” state: “Last but not least, it is important to be 

firm with the plan. There will be individuals who won’t necessarily support every decision and 

who won’t always give their best effort to ensure that the transition is handled efficiently and 

effectively. It is imperative that those in a leadership role explain to everyone involved the 

importance of their participation. Stress that they are expected to conduct themselves in a 

professional manner at all times despite personal opinions, which may or not be consistent with 

those in charge.”52 

 

                                                
 

52 “Making The Pieces Fit,” Snook and Johnson; Jones & Bartlett Publishers/IAFC, page 82, 1997. 
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Options for Shared Service 

In the following section, ESCI examines the general partnering strategies in further detail and 

explores their feasibility. ESCI references the following considerations in this discussion.  

Strategic Scope 

The decision regarding whether to establish a single agency or create smaller program 

partnerships can be complex and even intimidating. ESCI seeks to evaluate the feasibility of a 

range of partnerships between interested agencies. A combined agency may well be complex 

and challenging to accomplish in the near term, as discussed later in this section. Several 

smaller partnerships and/or unifying efforts are often more easily implemented as a precursor to 

a fully integrated fire agency; however, both agencies have already taken numerous steps down 

the continuum toward integration. 

Key Elements 

Both CFD1 and BFD face financial challenges and are likely approaching a point where 

expenditures may exceed available revenue. As a result, economics and future service delivery 

needs are in a tight balance. ESCI brings focus to two key elements during the development of 

proposed strategies. 

Cost Containment: Strategic options must be evaluated according to their ability to contain 
and potentially reduce cost. 

Service Delivery: Strategic options must also be evaluated based upon the quality and 
sustainability of services. Closer cooperation in service delivery can reduce costs and 
increase efficiency for both agencies. 
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Strategy A: Complete Autonomy 

In most situations, this would constitute a status quo approach in which nothing changes. 

However, in the case of CFD1 and BFD, the following existing cooperative programs are 

already in place: 

• Volunteer Coordination Services 
• Training 

• Wellness 

• Information Technology 
• Joint staffing of Station 7 
• EMS Coordination 
• Records Management Services 
• Draft Site Usage 

 
Selecting this strategy would require the termination of these efforts. ESCI would only 

recommend this strategy if the program results prove to be ineffective and/or inefficient. All 

indications are that the programs are effective. 

Level of cooperation 

This would be minimal and likely be limited to periodic mutual aid. 

Estimated timeline for completion 

Minimal; this would necessitate the formal termination of existing cooperative program 
agreements and the reintroduction of autonomous operations in both agencies. 

Affected sections 

Operations, Personnel (HR), Training, IT, EMS, Logistics 

Affected stakeholders 

CFD1 and BFD, their members and the communities served. 

Summary/Objective of strategy 

Withdraw from existing cooperative service agreements; re-establish autonomous functions 
and operations, eliminating cost sharing. 

ESCI guidance 

Directors should ensure that discussions and decisions focus on the desired outcomes and 
best interests of the communities served. 

Special/Social considerations 

Complete autonomy provides the directors with maximum control because they continue to 
make fire protection decisions considering only unilateral issues. It also serves as a means 
by which to gauge the cost and effectiveness of other strategies. 

This strategy may cause a loss of shared expense opportunities with a corresponding 
potential increase in individual agency expenses. This option may cause a fracture of 
positive working relationships between agencies. 
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Stark retreat from the current partnership between the agencies may have a profound 
impact on the social fabric of both organizations as working relationships will separate as 
well. The communities served will not likely experience a perceptible impact as most 
citizens served do not have a gauge to measure the service changes. 

Policy actions 

Termination of existing shared services agreements. 

Fiscal considerations 

Implementation of this strategy represents a loss of efficiency and a loss of cost avoidance 
for both agencies. For BFD, this would reduce the volunteer program participants 
(assuming volunteers divide between the two agencies) and require providing 
administrative assistance to the program coordinator, require re-establishing a training 
program with a training coordinator, reducing its wellness program or outsourcing it, 
outsourcing IT services, re-establishing an EMS coordinator, and obtaining a records 
management software program residing on a local file server. Cost would be avoided in the 
elimination of required staffing at Station on “A” shift and elimination of any competition for 
draft site usage, as well as avoiding accelerated wear and tear on the draft site. 

For CFD1, this would reduce the volunteer program participants (assuming volunteers 
divide between the two agencies) and require re-establishing a volunteer coordinator 
position, require staffing at Station 7 for “A” shift, and eliminate access to BFD’s draft site 
for pump testing and other apparatus flow testing activities. In addition, the “sunk costs” 
associated with IT, Wellness, Training, and EMS coordination would not produce the 
returns in in-kind service currently received from BFD.  

Issues & Impacts 

• Requires termination of existing cooperative program agreements and the reintroduction 
of autonomous operations in both agencies. 

• Complete control is retained by each district separately, whereas the current IGA 
requires some coordination. 

• Re-instating currently shared functions as independent functions will increase costs or 
reduce efficiency, and increase duplication. 

• Volunteers will be forced to choose which agency to affiliate with, potentially resulting in 
a loss of personnel to both agencies and disproportionate alignment. 

• Negatively impacts services out of Station 7, affecting Happy Valley and Damascus. 
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Strategy B: Status Quo 

Level of cooperation 

This strategy requires a continuing commitment to existing agreements and period 
review/updates. 

Estimated timeline for completion 

Immediate 

Affected sections 

None – this is a continuation of existing conditions 

Affected stakeholders 

CFD1 and BFD, their members and the communities served. 

Summary/Objective of strategy 

Maintain and build upon the value derived from existing shared services; no new shared 
services are anticipated. 

ESCI guidance 

Directors should ensure that discussions and decisions focus on the desired outcomes and 
best interests of the communities served; and also to fully commit to the improvement and 
successes of the existing shared service programs. 

Special/Social considerations 

This option continues to afford the board of directors with a high level of control as only the 
current set of fire protection issues contained in the IGA will necessitate interagency review 
and decisions. 

No internal impact is likely to occur socially as this represents current status. The 
communities served will also not likely notice, since no change occurs. 

Policy actions 

Review, modify as needed and affirm existing agreements. 

Fiscal considerations 

The status quo represents no shift in cost or change in efficiency. 

Issues & Impacts 

No changes over current state. 
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Strategy C: Functional Unification – Amendments to existing IGA 

Level of cooperation 

This strategy requires alignment of standard operating guidelines, policies, procedures and 
certain operational aspects to make the combined function perform properly.  

Success of a functional unification strategy is built upon 1) an essential trust relationship 
between the partner agencies; 2) the thoroughness of the program agreement; 3) a 
collaborative approach to the management of the programs; and 4) community 
understanding and support. Since the two agencies already operate via an IGA for many 
functionally unified sections, the foundation to build from has been created. The areas 
included are: 

• Rules and regulations 

• Human Resources management/Administrative services  

• Fire Prevention services  

• Emergency Management services  

• GIS mapping, Pre-plan services, MDC program  

• Logistics supply services  

This strategy requires in-depth, multi-level and multi-functional planning, review, external 
and internal discussions, collaboration and agreement among the boards of directors and 
the administrative staff members of both agencies. This strategy does not require public 
approval at the ballot box. 

ESCI notes that existing governing boards are preserved with a functional unification 
strategy, although the level of unilateral control is decreased. Also, the management team 
of the functionally unified sections should report to the individual boards on the performance 
of these new agreements. 

Estimated timeline for completion 

This timeline is reduced due to the familiarity each agency has toward the other given the 
current relationship experienced under the existing IGA. New issues may arise from the 
planning process, however, so the planning should not be short-cut due to presumed 
familiarity. If trust is high and conflicts minimal, this strategy could be accomplished in as 
little as 6 months; however, ESCI recommends a 12 month planning and implementation 
phase. 

Affected sections 

Administration, Personnel (HR), Fire Prevention, Emergency Management, IT, Logistics 

Affected stakeholders 

While all agency members are affected in some manner, the directors and agency staff 
members will realize the most significant effects. 

Summary/Objective of strategy 

The objective should be seamless unification of the listed functions across the two 
jurisdictions by means of an intergovernmental agreement.  



Boring Fire District and Clackamas Fire District #1, Oregon 
Opportunities for Collaborative Efforts Feasibility Study 

278   

ESCI guidance 

The two districts face similar challenges given present-day context. While the listed 
initiatives for CFD1 and BFD are often duplicative, the array of service functions are set in a 
context of differing demographics, geography and community ethos. 

ESCI notes that, while the administrative systems of the two districts can more readily 
achieve significant economies of scale, the same assumption cannot similarly be made for 
agency-wide functions. The fire chiefs must establish and conduct regular joint meetings for 
the purpose of establishing the parameters of the functional unification. This includes 
workload analysis to ensure greatest effectiveness while maintaining proper balance. ESCI 
recommends that the fire chiefs convene an ad hoc steering committee for the purpose of 
developing proposed common policies, performance standards, and functional plans.  

Special/Social considerations 

Directors should understand that functional unification is complex, labor-intensive and 
challenging; as such, it is often a precursor for legal integration. 

Functional unification can encounter an inherent administrative inflexibility resulting from 
political complexities of the arrangement. Given accountability to two political bodies, 
administrative leaders can be pulled in multiple directions; they may also be limited by 
contractual (IGA) requirements in their ability to adjust to environmental changes. 
Consequently, conflicting policy directives may sometimes be troublesome in a functionally 
unified agency. These challenges underscore the importance of the founding political 
relationship, the contractual agreement and the skills of management to ensure success.  

Depending on the form of the agreement, employees may remain with the original employer 
or transfer to another employer.53 

Internal staff in the affected sections will likely require some time to adjust to new processes 
and reporting relationships. The community may notice changes in who they deal with and 
different processes likely employed from this strategy. 

Policy actions 

The boards will need to develop, approve and implement an intergovernmental agreement. 

Fiscal considerations 

The costs of these additional services are likely to be negligible, as standardization of rules 
and regulations incurs only time and effort by both parties until agreement is reached.  

Human Resource Management/Administrative Services would likely need to be 
compensated for (unless in-kind services could be offered in exchange). A simple annual 
rate per FTE could be agreed upon, such as the total annual cost of the HR/Admin Services 
function divided by the FTE count per agency, with BFD paying their equivalent rate per 
FTE per year. 

Fire Prevention services would require assigning the current BFD Fire Marshal to the CFD1 
Fire Marshal to offset workload increases experienced when absorbing BFD prevention 
workload. If this position is vacated, the salary and benefits savings allow BFD to transfer 
some or all of those funds to CFD1 to compensate for the additional workload. The cost can 
also be determined using a variation of the cost allocation formula examples contained in 
this report. 

                                                
 

53 ORS 190.020 requires that the IGA must include provisions that speak to the employment and 
preservation of benefits of the employees of the entities. 
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Emergency Management services is a small workload addition to the existing CFD1 
program, however, the position is substantially burdened with heavy workload currently. 
Caution should be exercised in determining whether additional funds or FTE support is 
necessary with this shift. 

GIS Mapping; pre-plan services and MDC program are small incremental workload spikes 
for existing capacity within CFD1. Again, the cost allocation formula can be used to 
determine a cost share for BFD, including cost per use for mapping, cost per building 
mapped for pre-plan services or proportion of target hazards pre-planned across the 
jurisdiction which lies within BFD, and cost per MDC or proportion of total MDC’s across the 
jurisdiction which are on BFD units. 

Explorer posts can be combined, generating no additional expense and increasing 
efficiency for both agencies. 

Logistics supply services would require three new stops for the supply delivery route. This 
would impact the current CFD1 supply delivery system and may require adjustment to the 
delivery route or frequency. The three new stops would not, in and of itself, require a new 
FTE to perform, but likely absorbs any excess capacity (if it exists) within this function. 
Careful evaluation of the impact on this function is prudent. 

Issues & Impacts 

• No permanent organizational commitment is made. 

• All decision-making power remains with individual organizations. 

• Requires a collaborative approach to the management of the program between the two 
administrations. 

• Does not require public approval at the ballot box. 

• Existing governing boards are preserved. 

• Administrative leaders can be pulled in multiple directions serving two masters. 

• No net new FTEs required. 

• Requires blending rules, regulations and operating procedures.  

• Incremental increase in cost share by BFD for Human Resources management and 
Administrative services (unless in-kind services agreed to). 

• Efficiencies gained in fire prevention and emergency management services. 

• Increased costs and services for BFD in GIS mapping; Pre-plan services; MDC program. 

• Increased efficiency for BFD in Logistics supply services. 
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Strategy D: Operational Unification 

Level of cooperation 

Operational unification is the combining of two of more agencies at the operational level 
while the agencies themselves continue to exist separately. In this case, the collective 
emergency resources of the two agencies are combined to provide emergency services.  

This strategy requires alignment of virtually all emergency operational elements, including 
incident standard operating procedures, staffing levels, and apparatus deployment. In 
effect, the combined emergency resources (staffing, equipment, and facilities) of the two 
agencies are configured as if there is no boundary between the two agencies.  

This type of unification is an advanced step in the continuum of steps toward a full 
integration of the two agencies. A structure of shared decision-making is typically created 
as they relate to unified functions. If other unifications have already been implemented, this 
strategy tends to provide the greatest potential increase in service delivery. 

Similar to functional unification, success of an operational unification strategy is built upon 
1) an essential trust relationship between the partner agencies; 2) the thoroughness of the 
program agreement; 3) universal operational standards; 4) a collaborative approach to the 
management of the program; and 5) community understanding and support.  

This strategy requires in-depth, multi-level and multi-disciplinary planning, review, external 
and internal discussions, collaboration and agreement among the boards of directors and 
the administrative staff members of both agencies. The result should feature a single 
operational structure and chain of command. 

While this strategy does not require public approval at the ballot box, ESCI recommends a 
genuine effort to gain community-wide understanding and support. 

ESCI notes that existing governing boards are preserved with an operational consolidation 
strategy, although the level of unilateral control is decreased. Also, the management team 
of the operational consolidation should report to the individual boards through a joint 
oversight committee. 

Estimated timeline for completion 

This timeline is very dependent upon the number and complexity of issues arising from the 
planning process. If trust is high and conflicts minimal, this strategy could be accomplished 
in as little as one year; however, ESCI recommends an 18 to 24-month planning and 
implementation phase. 

Affected sections 

Operations, Administration, Personnel (HR), Finance,  

Affected stakeholders 

The local communities and all agency members are affected in some manner. 

Summary/Objective of strategy 

The objective should be seamless operations and emergency service delivery across the 
two jurisdictions by means of an intergovernmental agreement. 

ESCI guidance 

As previously noted, the two districts face the challenges associated with emergency 
service delivery set in a context of differing demographics, geography, and community 
ethos. 
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ESCI notes that CFD1 and BFD operations are different in size and scope as to probably 
create a challenge in attempting to blend emergency service delivery. ESCI recommends a 
formal planning process be used to prepare for this strategy, which should include both 
global and strategic components. 

ESCI recommends regular joint board and fire chief meetings for the purpose of 
establishing necessary policy changes. Regular command staff meetings are essential to 
establish rules, regulations, and procedures. This includes a staffing analysis, workload 
analysis, and deployment analysis.  

Operational employee groups should be engaged in regular discussions and allow staff to 
field questions regularly. Employees need honest statements of intentions and planning; 
also reassurance to the extent possible. There is no such thing as over-communicating 
when job security appears to be at stake. Changes to working conditions when both 
employers continue to exist becomes a likely mandatory subject of bargaining. This strategy 
may be contingent upon gaining bargaining unit agreement. One advantage is that both 
suppression work groups are represented by the same local, however different units and 
different workplaces and employers. 

The boards should consider establishing a focus group of external stakeholders to use as a 
sounding board on the concept of an operational unification. Select people of influence and 
keep them engaged. Listen carefully to their advice and concerns. As with employees, be 
honest and do not speculate, but express your collective intentions. 

Develop a communication strategy to keep the citizens of the combined service area 
informed if implementation appears a possible outcome of discussions. 

Special/Social considerations 

Directors should understand that operational unification could serve as a precursor for legal 
integration. 

Operational unification can also encounter inherent administrative inflexibility resulting from 
political complexities of the arrangement. Given accountability to two political bodies, 
administrative leaders can be pulled in multiple directions; they may also be limited by 
contractual (IGA) requirements in their ability to adjust to environmental changes. 
Consequently, conflicting policy directives may sometimes be troublesome in an 
operationally unified agency. These challenges underscore the importance of the founding 
political relationship, the contractual agreement and the skills of management to ensure 
success. Depending on the form of the agreement, employees may remain with the original 
employer or transfer to another employer.54  

The social impacts to this strategy are significant internally and possibly externally. The 
operational element represents the largest visible component of the fire districts to the 
community. Apparatus and personnel from both agencies routinely working on incidents 
together will make the strategy very visible to the community and to the line personnel. 
While this is already occurring on a smaller scale, the magnitude of this change will be 
much larger. 

                                                
 

54 ORS 190.020 requires that the IGA must include provisions that speak to the employment and 
preservation of benefits of the employees of the entities. 
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Policy actions 

The boards will need to develop, approve and implement an intergovernmental agreement. 

Fiscal considerations 

There may be no changes in cost if the BFD line employees are detailed to work under the 
direction of a CFD1 battalion chief but remain employees of BFD. The current interim 
operations chief would revert to his former rank as captain since there will no longer be a 
need for an operations chief officer to manage the BFD side of the organization, which 
provides an additional line FTE to avoid any subsidy required of CFD1. Those duties 
transfer to CFD1 as agreed between the agencies via an IGA. If, however, the bargaining 
unit demands to bargain due to a change in working conditions, the negotiations will 
determine what additional expense may be incurred. 

Issues & Impacts 

• No permanent organizational commitment is made. 

• All decision-making power remains with individual organizations. 

• Requires alignment of virtually all emergency operational elements, including incident 
standard operating procedures, staffing levels, and apparatus deployment.  

• Independence and autonomy in core mission activities (emergency operations) have 
been subordinated in favor of a combined operation with a single operational structure 
and chain of command. 

• There must be universal operational policies, procedures and standards. 

• Requires a collaborative approach to the management of the program between the two 
administrations. 

• Does not require public approval at the ballot box. 

• Existing governing boards are preserved. 

• Level of unilateral control is decreased as identified in the IGA. 

• Labor negotiations will determine what additional expense may be incurred. 

• Administrative leaders can be pulled in multiple directions serving two masters. 

• Conflicting non-operational policy directives may sometimes create complexities in an 
operationally unified agency. 

• Employees may remain with the original employer or transfer to the other employer. 

• There may be no changes in cost if the BFD line employees are detailed to work under 
the direction of a CFD1 battalion chief but remain employees of BFD. 

• No net new FTEs required. 
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Strategy E: Legal Integration – Merger 

Level of cooperation 

Under certain provision of Oregon law, fire districts may come together to form a single 
entity. This approach integrates not only programs and organizations, but entire units of 
government. ORS Chapter 198, Special Districts Generally, details the procedure for legally 
joining two or more fire districts. 

This strategy considers the option of a merger. Merger is defined as the cessation of the 
existence of one or more districts by uniting with and being absorbed into another surviving 
district.  

The Oregon Constitution requires that after a merger the permanent tax rate of the unified 
district is equivalent to a rate that produces the same amount of revenue as would have 
otherwise been provided had the merger or consolidation not occurred.55 

A successful merger strategy is built upon 1) an essential trust relationship between the 
partner agencies; 2) the thoroughness of the merger plan; 3) universal operational 
standards; 4) a collaborative approach to the management of the program; and 5) 
community understanding and support. 

This strategy requires in-depth, multi-level and multi-functional planning, review, external 
and internal discussions, collaboration and agreement among the boards of directors and 
the administrative staff members of both agencies. The result should feature a single 
organizational structure. 

Merger terms can and should be the result of negotiation between the two agencies in 
advance. An organizational structure should be agreed upon, the status of all employees 
should be addressed (including rank, assignments, and seniority) and the status of the 
board of directors of the two districts addressed. The board make-up is determined as 
outlined in ORS 198.910. 

Estimated timeline for completion 

This timeline is very dependent upon the number and complexity of identified organizational 
services as well as issues arising from the planning process. If trust is high, conflicts 
minimal and it enjoys community support, this strategy could be accomplished in as little as 
two years; however, ESCI recommends a 24 to 36-month planning and implementation 
phase. 

Affected sections 

All sections, all functions 

Affected stakeholders 

The local communities and all agency members are all affected. The directors are 
profoundly impacted, as a new board made up of members from the two entities is 
created.56 The agency staff and agency supervisors will also realize significant effects. 

 

                                                
 

55 Oregon Constitution, Article XI, Section 11, Property tax limitations on assessed value and rate of tax; 
exceptions,(3)(c)(A), 2002 edition. 
56 198.910 Joint meeting of governing bodies of merged or consolidated districts and cities, (election of 
board members for surviving or successor district), 2011. 
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Summary/Objective of strategy 

The objective should be seamless integration of all functions, operations and emergency 
service delivery across the two jurisdictions. 

ESCI guidance 

As previously noted, the two districts face the challenges associated with emergency 
service delivery set in a context of differing demographics, geography and community 
ethos. 

ESCI notes that CFD1 and BFD operations are different in size and scope as to probably 
create a challenge in attempting to blend emergency service delivery. ESCI recommends 
regular joint board and fire chief meetings for the purpose of merger discussions. This 
includes a detailed fiscal analysis, staffing and deployment analysis, and a work plan for 
implementation should the merger be approved by the voters.  

Again, engage all employee groups in regular discussions, fielding questions frequently and 
answers repeatedly. Reassure employees to the extent possible, but always be honest. Do 
not speculate, but express your collective intentions. There is no such thing as over-
communicating when job security is at stake. 

Engage a “blue ribbon” committee of external stakeholders to use as a sounding board on 
the concept of a merger. Select people of influence and keep them engaged. Listen 
carefully to their advice and concerns. As with employees, be honest and do not speculate, 
but express your collective intentions. 

Consider publishing a newsletter at a point in time that it becomes clear a merger of some 
type is likely to occur. It should be informative and informational, with an opportunity for 
citizens to sound off on the issue. Conduct community public forums in key areas of the 
community to solicit feedback. 

Special/Social considerations 

Legal counsel involvement at the early stages of planning is an important component of 
merger discussions. Timelines and obligations to the county clerk, the department of 
revenue and the county assessor’s office are critical process issues. 

Integration, in whatever form it takes, will have the most profound impact to the internal and 
external stakeholders socially. The two agencies become one in this strategy, and while it is 
often believed that the largest organizations’ culture replaces the other, most frequently the 
“surviving” culture also changes as a result of the smaller agency culture sharing its 
perspectives and preferences. This should be encouraged since it causes the dominant 
culture to go through a re-validation of the way it has always done business.  

Policy actions 

ESCI’s review and discussion of Oregon State Law on this topic has been necessarily brief; 
only sufficient to ensure that basic provisions for legal integration/merger exist. As always, 
we emphasize that we are not qualified to give legal advice. We recommend that CFD1 and 
BFD consult with legal counsel experienced in such matters before undertaking any merger 
strategy. 

Fiscal considerations 

When considering integrating BFD and CFD1 through a merger or consolidation, the 
composite/combined levy rate must be reduced if necessary to ensure that the revenue 
generated by such taxes is no more than the same revenue that the local taxing districts 
would have cumulatively produced if the change had not occurred. As shown in the 
following figure, the combined effective tax rate for the new district (in the case of a 
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consolidation) or the surviving district (in the case of a merger) would be $2.3975 per 
$1,000 of assessed value. This creates a slight increase for the BFD taxpayers (up from 
$2.3771) and a slight decrease for the CFD1 taxpayers (down from $2.4012).  

Figure 125: Forecast Taxable Assessed Value for 2013/14 through 2017/18 

Description 2013/14 2014/15 2015/16 2016/17 2017/18 

Total Assessed Value 18,176,459,066  18,753,416,069  19,342,567,871  20,333,394,137  21,376,919,208  

Total Assessed Value 
to Calculate Tax 

17,933,972,332 18,471,991,502 19,026,151,247 19,977,458,809 20,976,331,750 

Percent Change from 
Previous Year 

  3.00% 3.00% 5.00% 5.00% 

Tax Levy Rate          2.3975           2.3975           2.3975           2.3975           2.3975  

Tax Levied      42,996,866       44,213,534       45,537,939       47,814,836       50,205,578  

Current Year's 
Average Collection 
Rate 

94.1% 94.1% 94.1% 94.1% 94.1% 

Projected Actual Tax 
Collection 

     40,455,172       41,600,167       42,846,296       44,988,611       47,238,042  

            

Tax Uncollected from 
Prior Years 

      2,095,330        2,158,190        2,222,936        2,334,082        2,450,786  

Prior Years' Average 
Collection Rate 

65% 65% 65% 65% 65% 

Projected Actual Tax 
Collection on Prior Yrs 

      1,361,965        1,402,823        1,444,908        1,517,154        1,593,011  

Projected Other Taxes            4,000             4,000             4,000             4,000             4,000  

Total Taxes Levied      45,096,196       46,375,723       47,764,875       50,152,919       52,660,364  

Projected Actual 
Collection 

     41,821,137       43,006,990       44,295,205       46,509,765       48,835,053  

Overall Collection 
Rate 

92.7% 92.7% 92.7% 92.7% 92.7% 

 

Fire Revenue 

When considering combined revenue and expenditures, the following factors are taken into 
consideration.  

• The budgetary impacts of a merger or consolidation are reflected beginning in 
the 2013/14 budget year. Actual completion of the merger or consolidation will 
likely take longer to implement. 

• The overall TAV forecasts remain the same, but the tax revenue based on that 
TAV is being calculated at the new composite rate of $2.3975 per $1,000 of 
assessed value.  

Any possible inter-agency revenue exchanges have been eliminated. 
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Fire Expenditures 

For purposes of developing a conceptual budget, certain assumptions must be made. In 
this scenario, the assumptions are that the BFD Fire Chief position is transitioned to the 
equivalent of a CFD1 Deputy Chief, the BFD Fire Marshal position is transitioned to the 
equivalent of a CFD1 Deputy Fire Marshal, and the BFD Interim Division Chief position is 
transitioned into the equivalent of a CFD1 Captain position and the currently budgeted (but 
vacant) BFD Captain position would be eliminated. All other positions are added to the 
composite personnel staffing configuration at their roughly equivalent positions.  

After the integration of the two separate staffing configurations into a single staffing plan in 
the budget year 2013/14, that staffing configuration is maintained throughout the forecast 
period, the cost of which is adjusted up each year by the CPI-U ten year average of 2.37%.  
Benefit costs are adjusted each subsequent year of the forecast period by 6%. Materials 
and Supplies and Capital Outlay are adjusted each subsequent year of the forecast period 
2.37%. Inter-fund transfers budgeted in the individual entities have been incorporated into 
the composite budgeting model.  
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Figure 126: Combined General Fund Summary for 2013/14 through 2017/18 

 Description 
2013/14 

Budgeted 
2014/15 
Forecast 

2015/16 
Forecast 

2016/17 
Forecast 

2017/18 
Forecast 

Beginning 
Balance 11,369,083  10,806,695   9,737,617   8,444,414     7,817,831  

            

Revenue           

Tax Revenue  41,821,137   43,006,990   44,295,205   46,509,765   48,835,053  

Interest Income      90,500     87,128  79,619  70,345        66,452  

Contract Income      43,100        43,100  14,400       14,400        14,400  

Retiree Health 
Payments      248,979        261,428        274,499        288,224        302,635  

Income Sale of 
Goods/ Services          5,000           5,000           5,000           5,000           5,000  

ASA Plan Income     302,000     125,000       125,000     125,000       125,000  

Other Income       10,000        10,000        10,000        10,000        10,000  

Response Income       10,000        10,000        10,000        10,000        10,000  

Sundry         7,000          7,000          7,000          7,000          7,000  

Address Sign 
Income           400            400            400            400            400  

Course Fees         4,500          4,500          4,500          4,500          4,500  

At-Risk Revenue       20,000        20,000        20,000        20,000        20,000  

   Total Revenue  42,562,616  43,580,546  44,845,623  47,064,634  49,400,440  

            

Expenditures           

Personal Services 
(wages)   23,289,837    23,841,806    24,406,857    24,985,299    25,577,451  

Personal Services 
(benefits)   12,082,160    12,807,090    13,575,515    14,390,046    15,253,449  

Materials & 
Services   5,952,574    6,093,650    6,238,070    6,385,912    6,537,258  

Capital Outlay   466,033   477,078      488,385  499,959       511,808  

*Transfer to 
Equipment 
Reserve Fund    1,084,400     1,180,000     1,180,000     1,180,000     1,100,000  

Transfer to Capital 
Projects Fund      250,000        250,000        250,000        250,000        250,000  

   Total 
Expenditures  43,125,004   44,649,624   46,138,826   47,691,217   49,229,966  

            

Ending Balance  10,806,695     9,737,617    8,444,414    7,817,831     7,988,305  

*BFD does not have funds set aside for apparatus replacement. 
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Based on the assumptions included in the analysis, the combined summary for revenue 
and expenditures during the forecast period follows a similar path as the entities would 
experience separately. Individually, BFD experiences a declining General Fund balance for 
the first three years of the forecast period and CFD1 experiences a declining General Fund 
balance for the first four years of the forecast period. Combined, the forecast General Fund 
balance decline continues through the fourth year of the forecast period. The fund balance 
is projected to experience positive growth in the fifth year. 

Issues & Impacts 

• One agency ceases to exist (merging agency) and the other becomes the surviving 
entity (merger agency). 

• The employees and volunteers of the merging agency are transferred to the merger 
agency. 

• The ten members of the board of directors must blend into a five member board that will 
remain, with the remainder members vacating their positions as outlined in ORS 
198.910. 

• The permanent tax rate of the integrated agency is equivalent to a rate that produces the 
same amount of revenue as would have cumulatively been produced if the change had 
not occurred. 

• The merger is subject to approval of the respective boards and the communities’ voters.  

• No new foundational documents, such as policies, ordinances and resolutions are 
required since the surviving (merger) district continues in full force and effect.  

• It is prudent to review the merging district’s policies and practices, even though they are 
vacated in the merger, to capture best practices and incorporate them into the merger 
district as a matter of good business practice.  

• The merger plan can and should be the result of negotiation between the two agencies 
in advance.  

• The composite rate is $2.3975 per $1,000 of assessed value. This creates a slight 
increase for the BFD taxpayers (up from $2.3771) and a slight decrease for the CFD1 
taxpayers (down from $2.4012). 

• The combined summary for revenue and expenditures during the forecast period (five 
years) creates a shift in the General Fund ending balance due to the increased wage 
costs incurred by transitioning employees from BFD to CFD1, with higher wage scales. 
This results in a decreasing general fund balance during the first four years of the 
forecast period. 

• Legal analysis and review prior to implementation is highly advised. 

• Timelines and obligations to the county clerk, the department of revenue and the county 
assessor’s office are critical process issues. 
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Strategy F: Legal Integration – Consolidation  

Level of cooperation 

Under certain provision of Oregon law, fire districts may come together to form a new single 
entity. This approach unites not only programs and organizations, but entire units of 
government. ORS Chapter 198, Special Districts Generally, details the procedure for legally 
joining two or more fire districts. 

Consolidation means the uniting or joining of two or more districts into a single new 
successor district. Because a new entity is created, a consolidated district must re-establish 
all founding documentation such as rules, policies, ordinances, resolutions, and contracts 
before beginning business. This requires more administrative work at the outset of a 
consolidation, but the taxation outcome of consolidation is the same as with a merger. As in 
a merger, the Oregon Constitution requires that the permanent tax rate after consolidation 
is a rate that will raise no more revenue than would have otherwise been generated. 

A successful consolidation strategy is built upon 1) an essential trust relationship between 
the partner agencies; 2) the thoroughness of the consolidation plan; 3) universal 
operational standards; 4) a collaborative approach to the management of the program; and 
5) community understanding and support. 

This strategy requires in-depth, multi-level and multi-functional planning, review, external 
and internal discussions, collaboration and agreement among the boards of directors and 
the administrative staff members of both agencies. The result should feature a single 
organizational structure. 

Estimated timeline for completion 

This timeline is very dependent upon the number and complexity of issues arising from the 
planning process. If trust is high, conflicts minimal and it enjoys community support, this 
strategy could be accomplished in as little as two years; however, ESCI recommends a 24 
to 36-month planning and implementation phase. 

Affected sections 

All sections, all functions 

Affected stakeholders 

The local communities and all agency members are all affected. The directors are 
profoundly impacted, as a new board made up of members from the two entities is 
created.57 The agency staff and agency supervisors will also realize significant effects. 

Summary/Objective of strategy 

The objective should be seamless integration of all functions, operations and emergency 
service delivery across the two jurisdictions. 

ESCI guidance 

As previously noted, the two districts face the challenges associated with emergency 
service delivery set in a context of differing demographics, geography and community 
ethos. 

                                                
 

57 Ibid. 



Boring Fire District and Clackamas Fire District #1, Oregon 
Opportunities for Collaborative Efforts Feasibility Study 

290   

As noted previously, CFD1 and BFD operations are different in size and scope as to create 
challenges in attempting to blend emergency service delivery. ESCI recommends regular 
joint board and fire chief meetings for the purpose of consolidation discussions. This 
includes a detailed fiscal analysis, staffing and deployment analysis, and a work plan for 
implementation should the consolidation be approved by the voters.  

Again, engage all employee groups in regular discussions, fielding questions and 
reassuring to the extent possible. Do not speculate, but honestly express your collective 
intentions. There is no such thing as over-communicating when job security is at stake. 

Engage a “blue ribbon” committee of external stakeholders to use as a sounding board on 
the concept of a consolidation. Select people of influence and keep them engaged. Listen 
carefully to their advice and concerns; be honest and do not speculate, but express your 
collective intentions. 

Consider publishing a newsletter at a point in time that it becomes clear a consolidation of 
some type is likely to occur. It should be informative and informational, with an opportunity 
for citizens to sound off on the issue. Conduct community public forums in key areas of the 
community to solicit feedback. 

Special/Social considerations 

Legal counsel involvement at the early stages of planning is an important component of 
consolidation discussions. Timelines and obligations to the county clerk, the department of 
revenue and the county assessor’s office are critical process issues. 

Integration, in whatever form it takes, will have the most profound impact to the internal and 
external stakeholders socially. The two agencies become one in this strategy, and while it is 
often believed that the largest organizations’ culture replaces the other, most frequently the 
“surviving” culture also changes as a result of the smaller agency culture sharing its 
perspectives and preferences. This should be encouraged since it causes the dominant 
culture to go through a re-validation of the way it has always done business.  

Policy actions 

ESCI’s review and discussion of Oregon State Law on this topic has been necessarily brief; 
only sufficient to ensure that basic provisions for legal integration exist. As always, we 
emphasize that we are not qualified to give legal advice. We recommend that the CCFD 
and BFD consult with legal counsel experienced in such matters before undertaking any 
integration strategy. 

Fiscal considerations 

When considering integrating BFD and CFD1 through a merger or consolidation, the 
composite/combined levy rate must be reduced if necessary to ensure that the revenue 
generated by such taxes is no more than the same revenue that the local taxing districts 
would have cumulatively produced if the change had not occurred. As shown in the 
following figure, the combined effective tax rate for the new district (in the case of a 
consolidation) or the surviving district (in the case of a merger) would be $2.3975 per 
$1,000 of assessed value. This creates a slight increase for the BFD taxpayers (up from 
$2.3771) and a slight decrease for the CFD1 taxpayers (down from $2.4012).  
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Figure 127: Forecast Taxable Assessed Value for 2013/14 through 2017/18 

Description 2013/14 2014/15 2015/16 2016/17 2017/18 

Total Assessed Value 18,176,459,066  18,753,416,069  19,342,567,871  20,333,394,137  21,376,919,208  

Total Assessed Value 
to Calculate Tax 

17,933,972,332 18,471,991,502 19,026,151,247 19,977,458,809 20,976,331,750 

Percent Change from 
Previous Year 

  3.00% 3.00% 5.00% 5.00% 

Tax Levy Rate          2.3975           2.3975           2.3975           2.3975           2.3975  

Tax Levied      42,996,866       44,213,534       45,537,939       47,814,836       50,205,578  

Current Year's 
Average Collection 
Rate 

94.1% 94.1% 94.1% 94.1% 94.1% 

Projected Actual Tax 
Collection 

     40,455,172       41,600,167       42,846,296       44,988,611       47,238,042  

            

Tax Uncollected from 
Prior Years 

      2,095,330        2,158,190        2,222,936        2,334,082        2,450,786  

Prior Years' Average 
Collection Rate 

65% 65% 65% 65% 65% 

Projected Actual Tax 
Collection on Prior Yrs 

      1,361,965        1,402,823        1,444,908        1,517,154        1,593,011  

Projected Other Taxes            4,000             4,000             4,000             4,000             4,000  

Total Taxes Levied      45,096,196       46,375,723       47,764,875       50,152,919       52,660,364  

Projected Actual 
Collection 

     41,821,137       43,006,990       44,295,205       46,509,765       48,835,053  

Overall Collection 
Rate 

92.7% 92.7% 92.7% 92.7% 92.7% 

 

Fire Revenue 

When considering combined revenue and expenditures, the following factors are taken into 
consideration.  

• The budgetary impacts of a merger or consolidation are reflected beginning in 
the 2013/14 budget year. Actual completion of the merger or consolidation will 
likely take longer to implement. 

• The overall TAV forecasts remain the same, but the tax revenue based on that 
TAV is being calculated at the new composite rate of $2.3975 per $1,000 of 
assessed value.  

Any possible inter-agency revenue exchanges have been eliminated. 
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Fire Expenditures 

For purposes of developing a conceptual budget, certain assumptions must be made. In 
this scenario, the assumptions are that the BFD Fire Chief position is transitioned to the 
equivalent of a CFD1 Deputy Chief, the BFD Fire Marshal position is transitioned to the 
equivalent of a CFD1 Deputy Fire Marshal, the BFD Interim Division Chief position is 
transitioned into the equivalent of a CFD1 Captain position and the currently budgeted (but 
vacant) BFD Captain position would be eliminated.   All other positions are added to the 
composite personnel staffing configuration at their roughly equivalent positions.  

After the integration of the two separate staffing configurations into a single staffing plan in 
the budget year 2013/14, that staffing configuration is maintained throughout the forecast 
period, the cost of which is adjusted up each year by the CPI-U ten year average of 2.37%.  
Benefit costs are adjusted each subsequent year of the forecast period by 6%. Materials 
and Supplies and Capital Outlay are adjusted each subsequent year of the forecast period 
b 2.37%. Inter-fund transfers originally budgeted in the individual entities have been 
incorporated into the composite budgeting model.  
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Figure 128: Combined General Fund Summary for 2013/14 through 2017/18 

 Description 
2013/14 

Budgeted 
2014/15 
Forecast 

2015/16 
Forecast 

2016/17 
Forecast 

2017/18 
Forecast 

Beginning 
Balance 11,369,083  10,806,695   9,737,617   8,444,414     7,817,831  

            

Revenue           

Tax Revenue  41,821,137   43,006,990   44,295,205   46,509,765   48,835,053  

Interest Income      90,500     87,128  79,619  70,345        66,452  

Contract Income      43,100        43,100  14,400       14,400        14,400  

Retiree Health 
Payments      248,979        261,428        274,499        288,224        302,635  

Income Sale of 
Goods/ Services          5,000           5,000           5,000           5,000           5,000  

ASA Plan Income     302,000     125,000       125,000     125,000       125,000  

Other Income       10,000        10,000        10,000        10,000        10,000  

Response Income       10,000        10,000        10,000        10,000        10,000  

Sundry         7,000          7,000          7,000          7,000          7,000  

Address Sign 
Income           400            400            400            400            400  

Course Fees         4,500          4,500          4,500          4,500          4,500  

At-Risk Revenue       20,000        20,000        20,000        20,000        20,000  

   Total Revenue  42,562,616  43,580,546  44,845,623  47,064,634  49,400,440  

            

Expenditures           

Personal Services 
(wages)   23,289,837    23,841,806    24,406,857    24,985,299    25,577,451  

Personal Services 
(benefits)   12,082,160    12,807,090    13,575,515    14,390,046    15,253,449  

Materials & 
Services   5,952,574    6,093,650    6,238,070    6,385,912    6,537,258  

Capital Outlay   466,033   477,078      488,385  499,959       511,808  

Transfer to 
Equipment 
Reserve Fund*    1,084,400*     1,180,000*     1,180,000*     1,180,000*     1,100,000*  

Transfer to Capital 
Projects Fund      250,000        250,000        250,000        250,000        250,000  

   Total 
Expenditures  43,125,004   44,649,624   46,138,826   47,691,217   49,229,966  

            

Ending Balance  10,806,695     9,737,617    8,444,414    7,817,831     7,988,305  

*Reflects only CFD1’s apparatus replacement costs. BFD apparatus replacement costs not determined – 
no funds set aside for replacement and if integrated into CFD1, would need to revise replacement 
schedule to mirror CFD1’s schedule. Fleet Maintenance is reviewing apparatus to determ ine what impact 
deferred maintenance may have on replacement costs for BFD apparatus. 
 

Based on the assumptions included in the analysis, the combined summary for revenue and 
expenditures during the forecast period follows a similar path as the entities would experience 
separately. Individually, BFD experiences a declining General Fund balance for the first three 
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years of the forecast period and CFD1 experiences a declining General Fund balance for the 
first four years of the forecast period. Combined, the forecast General Fund balance decline 
continues through the fourth year of the forecast period. The fund balance is projected to 
experience positive growth in the fifth year. 

Issues & Impacts 

• The employees and volunteers of both districts become members of the newly formed 
fire district. 

• A newly elected five member Board of Directors replaces existing elected official 
positions of both districts. 

• New foundational documents, such as policies, ordinances and resolutions must be 
created, requiring additional administrative work, before beginning business.  

• It is prudent to review the two district’s policies and practices, even though they are 
vacated in the consolidation, to capture best practices and incorporate them into the new 
district as a matter of good business practice.  

• The fiscal process is the same as in a merger, in that the permanent tax rate of the 
integrated agency is equivalent to a rate that produces the same amount of revenue as 
would have otherwise been provided had the consolidation not occurred. 

• As with a merger, a consolidation requires approval of the district’s electorate. 

• The ten members of the board of directors must blend into a five member board that will 
remain, with the remainder members vacating their positions as outlined in ORS 
198.910. 

• Legal analysis and review prior to implementation is highly advised. 

• Timelines and obligations to the county clerk, the department of revenue and the county 
assessor’s office are critical process issues. 

• The composite rate is $2.3975 per $1,000 of assessed value. This creates a slight 
increase for the BFD taxpayers (up from $2.3771) and a slight decrease for the CFD1 
taxpayers (down from $2.4012). The combined summary for revenue and expenditures 
during the five year forecast period creates a shift in the General Fund ending balance 
due to the increased wage costs incurred by transitioning employees from BFD to CFD1, 
with higher wage scales. This results in a decreasing General Fund balance during the 
first four years of the forecast period. 

• The combined summary for revenue and expenditures during the forecast period (five 
years) follows a similar path as the entities would experience individually. 

• It is prudent to review both district’s policies and practices, even though they are vacated 
in the consolidation, to capture best practices and incorporate them into the new district 
as a matter of good business practice.  
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Strategy G: Legal Integration – Annexation 

Level of cooperation 

Full Integration of the agencies is accomplished via annexation.  In the case of BFD and 
CFD1, complete annexation between the two districts can occur only if one district takes the 
step of dissolving, immediately followed by being annexed into the other fire district, since 
the enabling statutes prohibit one agency annexing the entire service area of another 
agency having the same statutory authority.58   

Estimated timeline for completion 

This timeline is very dependent upon the number and complexity of identified issues arising 
from the planning process. Generally, this strategy could be accomplished in as little as a 
year; however, ESCI recommends a 24-36 month planning and implementation phase. 

Affected sections 

All sections, all functions 

Affected stakeholders 

The local communities and all agency members are all affected. The directors are 
profoundly impacted, as an existing board must take the bold step of dissolving in order to 
facilitate annexation into the remaining district. Timing of the dissolution and annexation is 
critical. The agency staff and agency supervisors will also realize significant effects. 

Summary/Objective of strategy 

The objective should be to seamlessly add the dissolving district into the surviving district 
via a planned restructuring of the surviving district.  

ESCI guidance 

This process is provided for in statute, but is not common. It has been performed within 
Clackamas County successfully, however. Clarkes Fire District #68 dissolved and then was 
annexed into Clackamas County Fire District #1.59 

Special/Social considerations 

As with Merger and Consolidation, legal counsel involvement at the early stages of planning 
is an important component of annexation discussions. Timelines and obligations to the 
county clerk, the department of revenue and the county assessor’s office are critical 
process issues. 

Integration, in whatever form it takes, will have the most profound impact to the internal and 
external stakeholders socially. The two agencies become one in this strategy, and while it is 
often believed that the largest organizations’ culture replaces the other, most frequently the 
“surviving” culture also changes as a result of the smaller agency culture sharing its 
perspectives and preferences. This should be encouraged since it causes the dominant 
culture to go through a re-validation of the way it has always done business.  

 

                                                
 

58 Oregon Department of Revenue, Boundary Change Information, pamphlet 150-504-405, 12/10, page 5. 
59 ORS 198.720(2) and (a), Boundaries; filing boundary change with county assessor and Department of 
Revenue, 2011. 
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Policy actions 

ESCI’s review and discussion of Oregon State Law on this topic has been necessarily brief; 
only sufficient to ensure that basic provisions for legal integration exist. As always, we 
emphasize that we are not qualified to give legal advice. We recommend that the CFD1 and 
BFD consult with legal counsel experienced in such matters before undertaking any 
integration strategy. 

Fiscal considerations 

When considering integrating BFD and CFD1 through an annexation of BFD into CFD1, the 
CFD1 tax rate would apply to the formerly BFD property being annexed into the CFD1. As 
shown in the following figure, the newly expanded CFD1 would remain at the $2.4012 rate. 
This would mean the tax rate for property in the BFD area would increase from $2.3771 to 
$2.4012 per $1,000 of assessed value.  

 

Figure 129: Forecast Taxable Assessed Value for 2013/14 through 2017/18 

Description 2013/14 2014/15 2015/16 2016/17 2017/18 

Total Assessed Value 18,176,459,066  18,753,416,069  19,342,567,871  20,333,394,137  21,376,919,208  

Total Assessed Value to 
Calculate Tax 17,933,972,332  18,471,991,502  19,026,151,247  19,977,458,809  20,976,331,750  

Percent Change from 
Previous Year 

 
3.00% 3.00% 5.00% 5.00% 

Tax Levy Rate          2.4012           2.4012           2.4012           2.4012           2.4012  

Tax Levied      43,063,054       44,354,946       45,685,594       47,969,874       50,368,368  

Current Year's Average 
Collection Rate 94.1% 94.1% 94.1% 94.1% 94.1% 

Projected Actual Tax 
Collection      40,517,448       41,738,004       42,990,144       45,139,652       47,396,634  

            

Tax Uncollected from 
Prior Years       2,095,330        2,158,190        2,222,936        2,334,082        2,450,786  

Prior Years' Average 
Collection Rate 65% 65% 65% 65% 65% 

Projected Actual Tax 
Collection on Prior Yrs       1,361,965        1,402,823        1,444,908        1,517,154        1,593,011  

Projected Other Taxes            4,000             4,000             4,000             4,000             4,000  

Total Taxes Levied      45,162,384       46,517,136       47,912,530       50,307,956       52,823,154  

Projected Actual 
Collection      41,883,413       43,144,828       44,439,052       46,660,805       48,993,645  

Overall Collection Rate 92.7% 92.7% 92.7% 92.7% 92.7% 
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Fire Revenue 

When considering combined revenue and expenditures, the following factors are taken into 
consideration.  

• The budgetary impacts of annexation are reflected beginning in the 2013/14 budget 
year. Actual completion of the annexation will take longer to implement. 

• The overall TAV forecasts remain the same, but the tax revenue based on that TAV is 
being calculated at CFD1’s rate of $2.4012 per $1,000 of assessed value.  
 

Any possible inter-agency revenue exchanges have been eliminated. 

Fire Expenditures 

For purposes of developing a conceptual budget, certain assumptions must be made. In 
this scenario, the assumptions are that the BFD Fire Chief position is transitioned to the 
equivalent of a CFD1 Deputy Chief. The BFD Fire Marshal position is transitioned to the 
equivalent of a CFD1 Deputy Fire Marshal. The BFD Interim Division Chief position is 
transitioned into the equivalent of a CFD1 Captain position and the currently budgeted (but 
vacant) BFD Captain position would be eliminated. All other positions are added to the 
composite personnel staffing configuration at their roughly equivalent positions.  

After the integration of the two separate staffing configurations into a single staffing plan in 
the budget year 2013/14, that staffing configuration is maintained throughout the forecast 
period, the cost of which is adjusted up each year by the CPI-U ten-year average of 2.37%.  
Benefit costs are adjusted each subsequent year of the forecast period by 6%. Materials 
and Supplies and Capital Outlay are adjusted each subsequent year of the forecast period 
b 2.37%. Inter-fund transfers originally budgeted in the individual entities have been 
incorporated into the composite budgeting model.  
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Figure 130: Combined General Fund Summary for 2013/14 through 2017/18 

 Description 
2013/14 

Budgeted 
2014/15 

Forecast 
2015/16 

Forecast 
2016/17 

Forecast 
2017/18 

Forecast 

Beginning Balance  11,369,083  10,868,971    9,937,731   8,788,375   8,312,833  

            

Revenue           

Tax Revenue  41,883,413  43,144,828  44,439,052  46,660,805  48,933,645  

Interest Income      90,500     87,128        79,619      70,345      66,452  

Contract Income      43,100      43,100        14,400      14,400      14,400  

Retiree Health 
Payments     248,979     261,428      274,499     288,224     302,635  

Income Sale of 
Goods/ Services        5,000        5,000        5,000        5,000        5,000  

ASA Plan Income      302,000     125,000       125,000     125,000     125,000  

Other Income       10,000       10,000        10,000       10,000       10,000  

Response Income       10,000       10,000        10,000       10,000       10,000  

Sundry        7,000        7,000        7,000        7,000        7,000  

Address Sign 
Income          400           400            400          400           400  

Course Fees        4,500        4,500          4,500        4,500        4,500  

At-Risk Revenue       20,000       20,000        20,000       20,000       20,000  

   Total Revenue  42,624,892  43,718,384   44,989,471  47,215,674  49,559,032  

            

Expenditures           

Personal Services 
(wages)  23,289,837  23,841,806   24,406,857  24,985,299  25,577,451  

Personal Services 
(benefits)  12,082,160  12,807,090   13,575,515  14,390,046  15,253,449  

Materials & Services  5,952,574   6,093,650   6,238,070   6,385,912   6,537,258  

Capital Outlay    466,033     477,078      488,385     499,959     511,808  

Transfer to 
Equipment Reserve 
Fund   1,084,400   1,180,000    1,180,000  1,180,000   1,100,000  

Transfer to Capital 
Projects Fund     250,000     250,000       250,000     250,000     250,000  

   Total 
Expenditures  43,125,004  44,649,624   46,138,826  47,691,217  49,229,966  

            

Ending Balance  10,868,971   9,937,731    8,788,375   8,312,833   8,641,899  

 

Based on the assumptions included in the analysis, the combined summary for revenue 
and expenditures during the forecast period follows a similar path as the entities would 
experience separately. Individually, BFD experiences a declining General Fund balance for 
the first three years of the forecast period and CFD1 experiences a declining General Fund 
balance for the first four years of the forecast period. Annexed, the forecast General Fund 
balance decline is slowed for the newly expanded CFD1, turning positive in the fifth year of 
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the forecast. For Boring residents, the permanent levy rate is $.0241 per $1,000 of 
assessed value higher than the rate they currently pay for fire protection. 

Issues & Impacts 

• Complete annexation between the two districts can occur only if one district takes the 
step of dissolving, immediately followed by being annexed into the other fire district, 
since the enabling statutes prohibit one agency annexing the entire service area of 
another agency having the same statutory authority. 

• Legal analysis and review prior to implementation is highly advised. 

• Timelines and obligations to the county clerk, the department of revenue and the county 
assessor’s office are critical process issues. 

• Assuming CFD1 annexes BFD, the CFD1 tax rate would apply to the formerly BFD 
property. As a result, the newly expanded CFD1 would remain at the $2.4012 rate. This 
would mean the tax rate for property in the BFD area would increase from $2.3771 to 
$2.4012 per $1,000 of assessed value. CFD1’s tax rate remains unchanged. 

• Individually BFD experiences a declining General Fund balance for the first three years 
of the forecast period and CFD1 experiences a declining General Fund balance for the 
first four years of the forecast period. Annexed, the forecast General Fund balance 
decline is slowed for the newly expanded CFD1, turning slightly positive in the fifth year 
of the forecast. For Boring residents, the permanent levy rate is slightly higher than the 
rate they currently pay for fire protection. 

• This process may be perceived by the Boring community as a hostile take-over with 
none of the Boring elected representatives remaining on the board coupled with a slight 
tax increase. 
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Findings  

Based on evaluation of current conditions, fiscal analysis, and our experience with other 

projects of similar character and scope, we draw certain conclusions regarding BFD, CFD1, and 

the opportunities for collaboration. A summary of those findings follow. 

Both Agencies are Interdependent – The fire districts depend upon each other and other 
neighbors for mutual aid and automatic aid assistance during emergency incidents. As 
stand-alone fire districts, each agency would be challenged to effectively combat a 
significant, multiple alarm fire or other major incident without assistance, although CFD1 
reaches resource depletion later than does BFD. 

Both Agencies Value Customer Service – During the work leading to this report, each fire 
district consistently demonstrated a focus toward serving those who live, work, and play in 
the area. Each agency is proud of its community and works hard to care for it.  

Each Agency Strives to Meet the Expectations of its Customers – The districts make 
considerable effort to assure that they provide acceptable levels of service to their 
communities.  

Each Agency Needs Infrastructure Improvements – Although the need varies, important 
gaps were identified in each organization. They range from the need to seismically retrofit 
critical facilities (CFD1), to the lack of a consolidated strategic plan (BFD). 

Cultural Differences Exist – Organizational culture is one of the most important factors 
impacting the success or failure of a cooperative effort. It is also, without question, the 
most difficult aspect to evaluate and it is challenging to predict the effect that differing 
internal cultures will have on the collaborative strategies. However, collaboration via the 
existing IGA makes the agencies less foreign to each other than they might otherwise be. 

Agency Policymakers Should Convene to Consider Study Recommendations – The two 
fire districts and their administrations have created a foundation for partnerships through 
the existing IGA and by conducting this study. Without a clear commitment from 
policymakers, momentum and progress on valuable initiatives may eventually falter. 
Policymakers should adopt a plan, similar to the one outlined in this report, to evaluate 
each of the recommendations contained herein, aligning the processes, services, and 
operations of the agencies wherever possible.  

Communication Between Agencies Needs Improvement – Despite close collaboration on 
numerous operational and administrative issues as contained in the IGA, dialogue about 
concerns is lacking by BFD with CFD1, such as overtime rates of pay, use of volunteer 
paramedics, and motives behind equipment removal from some apparatus. 

Combining BFD and CFD1 is Feasible – All seven strategies are feasible. One strategy 
moves away from collaboration (Strategy A – Complete Autonomy) and is inefficient and 
not recommended. The remaining six strategies move across the spectrum of partnership 
options from maintaining or enhancing the current IGA at the low end of the scale, to 
operational unification in the middle, to full integration via merger, consolidation or 
annexation at the top of the partnership scale. 
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Based on the assumptions included in the analysis, the combined summary for revenue 
and expenditures during the forecast period follows a similar path as the entities would 
experience separately. Individually, BFD experiences a declining General Fund balance for 
the first three years of the forecast period and CFD1 experiences a declining General Fund 
balance for the first four years of the forecast period. Annexed, the forecast General Fund 
balance decline is slowed for the newly expanded CFD1, turning positive in the fifth year of 
the forecast. For Boring residents, the permanent levy rate is $.0241 per $1,000 of 
assessed value higher than the rate they currently pay for fire protection. 

Issues & Impacts 

• Complete annexation between the two districts can occur only if one district takes the 
step of dissolving, immediately followed by being annexed into the other fire district, 
since the enabling statutes prohibit one agency annexing the entire service area of 
another agency having the same statutory authority. 

• Legal analysis and review prior to implementation is highly advised. 

• Timelines and obligations to the county clerk, the department of revenue and the county 
assessor’s office are critical process issues. 

• Assuming CFD1 annexes BFD, the CFD1 tax rate would apply to the formerly BFD 
property. As a result, the newly expanded CFD1 would remain at the $2.4012 rate. This 
would mean the tax rate for property in the BFD area would increase from $2.3771 to 
$2.4012 per $1,000 of assessed value. CFD1’s tax rate remains unchanged. 

• Individually BFD experiences a declining General Fund balance for the first three years 
of the forecast period and CFD1 experiences a declining General Fund balance for the 
first four years of the forecast period. Annexed, the forecast General Fund balance 
decline is slowed for the newly expanded CFD1, turning slightly positive in the fifth year 
of the forecast. For Boring residents, the permanent levy rate is slightly higher than the 
rate they currently pay for fire protection. 

• This process may be perceived by the Boring community as a hostile take-over with 
none of the Boring elected representatives remaining on the board coupled with a slight 
tax increase. 
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Findings  

Based on evaluation of current conditions, fiscal analysis, and our experience with other 

projects of similar character and scope, we draw certain conclusions regarding BFD, CFD1, and 

the opportunities for collaboration. A summary of those findings follow. 

Both Agencies are Interdependent – The fire districts depend upon each other and other 
neighbors for mutual aid and automatic aid assistance during emergency incidents. As 
stand-alone fire districts, each agency would be challenged to effectively combat a 
significant, multiple alarm fire or other major incident without assistance, although CFD1 
reaches resource depletion later than does BFD. 

Both Agencies Value Customer Service – During the work leading to this report, each fire 
district consistently demonstrated a focus toward serving those who live, work, and play in 
the area. Each agency is proud of its community and works hard to care for it.  

Each Agency Strives to Meet the Expectations of its Customers – The districts make 
considerable effort to assure that they provide acceptable levels of service to their 
communities.  

Each Agency Needs Infrastructure Improvements – Although the need varies, important 
gaps were identified in each organization. They range from the need to seismically retrofit 
critical facilities (CFD1), to the lack of a consolidated strategic plan (BFD). 

Cultural Differences Exist – Organizational culture is one of the most important factors 
impacting the success or failure of a cooperative effort. It is also, without question, the 
most difficult aspect to evaluate and it is challenging to predict the effect that differing 
internal cultures will have on the collaborative strategies. However, collaboration via the 
existing IGA makes the agencies less foreign to each other than they might otherwise be. 

Agency Policymakers Should Convene to Consider Study Recommendations – The two 
fire districts and their administrations have created a foundation for partnerships through 
the existing IGA and by conducting this study. Without a clear commitment from 
policymakers, momentum and progress on valuable initiatives may eventually falter. 
Policymakers should adopt a plan, similar to the one outlined in this report, to evaluate 
each of the recommendations contained herein, aligning the processes, services, and 
operations of the agencies wherever possible.  

Communication Between Agencies Needs Improvement – Despite close collaboration on 
numerous operational and administrative issues as contained in the IGA, dialogue about 
concerns is lacking by BFD with CFD1, such as overtime rates of pay, use of volunteer 
paramedics, and motives behind equipment removal from some apparatus. 

Combining BFD and CFD1 is Feasible – All seven strategies are feasible. One strategy 
moves away from collaboration (Strategy A – Complete Autonomy) and is inefficient and 
not recommended. The remaining six strategies move across the spectrum of partnership 
options from maintaining or enhancing the current IGA at the low end of the scale, to 
operational unification in the middle, to full integration via merger, consolidation or 
annexation at the top of the partnership scale. 
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Recommendations  

Boring Fire District and Clackamas Fire District 1 have worked with each other as neighbors for 

many years, most recently taking the relationship further toward a partnership by formalizing 

certain shared efforts via an Intergovernmental Agreement as enumerated in this report. Both 

organizations are operating in a manner which provides value and quality services to their 

constituents, although in different ways due to differing demographics, standards and resources. 

While each agency can continue to successfully operate independently, integration of the two 

agencies leverages the strengths each brings to the partnership and further captures 

efficiencies only partially achieved through the current IGA.  

Examples of these efficiencies include: 

• BFD’s service area can readily access revenues derived from participating in the 

Clackamas Integrated ALS Consortium  

• Breathing apparatus maintenance for BFD can be performed internally, rather than 

contracting that service out as is done currently. 

• BFD’s paramedic staffing absences can be back-filled by CFD1’s floaters, 80% of which 

are paramedic certified, thus reducing BFD’s overtime exposure. 

• Depth of resource in administrative support functions allows for coverage during 

absences for BFD, where this function cannot easily be covered in a stand-alone 

scenario. 

• With integration, BFD residential structure fires receive significantly more resources (4 

engines, 2 water tenders, and a ladder truck) than a current structure fire receives in 

BFD (2 engines, 1 Squad, and 2 water tenders). 

• Simultaneous incident occurrence is not a current challenge in BFD, but as the district 

grows, simultaneous incidents can be expected to occur more frequently. An integrated 

BFD would have depth of response resources to manage simultaneous incidents or 

multiple alarm incidents without significant resource depletion. 

• BFD’s fire marshal certifications and qualifications enhance CFD1’s prevention 

expertise.  

• The citizens of BFD will have direct access to specialty response services (e.g., 

technical rescue, water rescue) as a core function of their fire department. 
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• Integration will bring a full FTE to bear on emergency management responsibilities in 

BFD’s service area, where it is currently a small percentage of the BFD fire marshal job 

description. 

• BFD’s training tower is in excellent condition and has ample training ground space 

around it. CFD1’s training tower is in need of replacement. While not centrally located to 

the rest of CFD1, the BFD tower provides excellent training infrastructure and the BFD 

annex located on site may also serve as an adequate training center. 

ESCI recommends the agencies legally integrate as a means to capture the full value offered by 

eliminating duplication of administration, support, and infrastructure; increasing depth and 

capacity for emergency response; maximizing the use of already “sunk” investments, gaining 

productivity by using existing capacity; and taking advantage of the additional improvements to 

process and product that can inevitably result from the combined effect of two agencies 

becoming one. Strategies E (Merger); F (Consolidation); or G (Annexation) accomplish legal 

integration. Consolidation nets no advantage over Merger or Annexation and adds a level of 

complexity in that both organizations cease to exist as they come together to form a new 

agency with the same cumulative tax revenue as the two had separately. Thus, Strategy F 

(Consolidation) should not be pursued in favor of either Merger or Annexation. 

Strategy E (Merger) has the advantage of blending the two boards of directors into a single 

board, retaining elected representation for both agencies. It requires a new blended permanent 

tax rate that nets the same revenue that would be collected had the two districts remained 

separate. This represents a slight increase for BFD (less than $9.00 per year for a $400,000 

home) and a slight reduction for CFD1 (less than $1.00 per year for a $400,000 home). 

Strategy G (Annexation) has the advantage of maintaining the existing permanent tax rate of 

CFD1 (assuming they are the surviving entity, which would ESCI recommend). This generates a 

slight increase in total revenue, with no effect on CFD1 tax payers and a slight increase for BFD 

tax payers (less than $10.00 per year for a $400,000 home). This strategy also requires the 

BFD board of directors to dissolve their district, being immediately absorbed into CFD1 by 

annexation. The result eliminates the board of directors of BFD, leaving no elected 

representatives from Boring on the CFD1 board until such time as an election is held for any 

future board vacancies, at which time Boring residents would be eligible to run for a board 

position.  
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Both Merger and Annexation are viable options, each with their advantages and disadvantages. 

ESCI recommends Strategy E – Merger because it affords the least financial impact on the 

taxpayers and it retains elected representation on the blended board of directors from both 

agencies.  

Whichever integration strategy is chosen, it should be done as the result of a joint planning 

process, addressing the restructuring of the agencies as they integrate at the policy level, as 

well as at the operational, administrative, and support levels. The agencies have demonstrated 

via the current Intergovernmental Agreement that there are benefits to be gained in 

collaborating. Greater efficiency can be achieved if the collaboration is permanent, with one 

methodology, one set of work rules, one standardized level of service to the community, and 

one organizational structure to administer it.  

ESCI does not believe it necessary to approach integration incrementally due to the close 

working relationship the agencies already enjoy via the existing IGA. If, however, the agencies 

decide to approach full integration incrementally, ESCI recommends starting with operational 

unification (contract for service), Strategy D. In this manner, the agencies can operate during a 

“trial period” to identify and address unforeseen wrinkles in the administration and operation of 

the fire agency. Further, the voters would have an opportunity to evaluate the services they 

receive and, armed with that experience, can proceed to the ballot box knowing what they can 

expect when full integration is presented to them to consider. 

Figure 131: Strategy Options Matrix 

Likelihood of Success in Resolving Critical Issues 
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Financial Stability Low Low Low Med Med Med High 

Depth of Service Low Low Med High High High High 

Performance/Compliance Low Low Med High High High High 

Reduce Inconsistencies Low Low Med High High High High 

Tax Rate Med High Med Med High High Med 

Expand public services Low Low Med High High High High 

Ease of Implementation Med High Med High Med Med Med 
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The process of considering and implementing any of these recommendations starts first with a 

shared vision by the policymakers of the participating agencies. From the vision, goals and 

objectives can be identified which, if accomplished, propel the agencies toward the vision. This 

process, in essence, is the framework of a strategic plan for integration. The process of 

implementing the above described process follows in the Implementation section of this report. 
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Implementation 

Many studies and reports have been published and presented to clients over the years by ESCI. 

Many times, clients are overwhelmed with information and options. It takes time to digest the 

report and then figure out what to do next. ESCI finds it helpful to offer a process whereby the 

clients can break the process down into smaller segments. Those smaller pieces allow policy-

makers, fire chiefs and communities to examine details and have discussions about what is 

possible. The following is offered as a framework to consider in the initial stages of evaluation. It 

is a strategic planning approach to partnerships. 

The following flowchart outlines a process whereby these strategies can be further refined, other 

critical issues identified, timelines assigned, and specific tasks developed and implemented. 
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Figure 132: Process for Evaluating & Implementing Partnering Strategies 
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The process flowchart starts with the policymakers convening a series of meetings to discuss 

and develop a shared vision of both agencies. Key external stakeholders are often invited into 

the process to lend their expertise and perspective, ensuring that the community at large is 

represented in these important deliberations. Often, internal stakeholders have difficulty with 

“possibilities thinking” because of their close association with the status quo, which is human 

nature. The external stakeholders add valuable perspective by asking key questions and 

challenging the status quo.  

Establish Implementation Working Groups 

As the flowchart indicates, various Implementation Working Groups should be established that 

will be charged with the responsibility of performing the necessary detailed work involved in 

analyzing and weighing critical issues and identifying specific tasks. Membership for these 

Implementation Working Groups should be identified as part of that process as well.  

The number and titles of the working groups will vary depending on the type and complexity of 

the strategies begin pursued. The following list provides some key recommended working 

groups used in most collaboration processes and a description of some of their primary 

assigned functions and responsibilities. 

Joint Implementation Committee (Task Force) 

This committee is typically made up of the fire chiefs or chief executives of each of the 

participating agencies but may also include outside stakeholders such as business and 

community interests. The responsibilities of this group are to:  

• Develop goals and objectives which flow from the joint vision statement approved by the 
policymakers’ vision sessions. 

• Include recommendations contained in this report where appropriate. 

• Establish the work groups and commission their work. 

• Identify anticipated critical issues the work groups may face and develop contingencies 
to address these. 

• Establish timelines to keep the work groups and the processes on task. 

• Receive regular updates from the work group chairs. 

• Provide regular status reports to the policymakers as a committee. 
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Governance Working Group 

This group will be assigned to examine and evaluate various governance options for the 

cooperative service effort. A recommendation and the proposed process steps will be provided 

back to the Joint Implementation Committee and the Policy-Maker Group. Once approved, this 

working group is typically assigned the task of shepherding the governance establishment 

through to completion. The membership of this group typically involves one or more elected 

officials and senior management from each participating agency. Equality of representation is a 

key premise. 

Finance Working Group 

This group will be assigned to review the financial projections contained in the feasibility study 

and complete any refinements or updating necessary. The group will look at all possible funding 

mechanisms and will work in partnership with the Governance Working Group to determine 

impact on local revenue sources and options. Where revenue is to be determined by formula 

rather than a property tax rate, such as in a contractual cooperative venture, this group will 

evaluate various formula components and model the outcomes, resulting in recommendations 

for a final funding methodology and cost distribution formula. The membership of this group 

typically involves senior financial managers and staff analysts, and may also include 

representatives from the agencies’ administrative staffs. 

Administration Working Group 

Working in partnership with the Governance Working Group, this group will study all of the 

administrative and legal aspects of the selected strategies they are assigned and will identify 

steps to ensure the process meets all administrative best practices and the law. Where 

necessary, this group will oversee the preparation and presentation of policy actions such as 

proposed ordinances, joint resolutions, dissolutions, and needed legislation to the policymakers. 

The membership of this group typically involves senior management staff from the entities 

involved and may also include legal counsel. 

Operations Working Group 

This group will be responsible for an extensive amount of work and may need to establish 

multiple sub-groups to accommodate its workload. The group will work out all of the details 

necessary to make operational changes required by the strategy. This involves detailed analysis 

of assets, processes, procedures, service delivery methods, deployment, and operational 

staffing. Detailed integration plans, steps, and timelines will be developed. The group will 
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coordinate closely with the Logistics/ Support Services Working Group. The membership of this 

group typically involves senior management, mid-level officers, training staff, volunteer 

leadership and labor representatives. This list often expands with the complexity of the services 

being provided by the agencies. 

Logistics/Support Services Working Group 

This group will be responsible for any required blending of capital assets, disposition of surplus, 

upgrades necessary to accommodate operational changes, and the preparation for ongoing 

administration and logistics of the cooperative effort. The membership of this group typically 

involves mid-level agency management, administrative, and support staffs. Where involved, 

support functions such as Maintenance or Fire Prevention may also be represented. 

Volunteer Working Group 

This group will be responsible for developing proposals and practices of the volunteers into the 

integrated agency. This often includes review of existing volunteer response patterns, training 

activities, recognition activities, recruitment and retention programs, rank structure, authority, 

roles, and responsibilities. This group typically is made up of volunteer leadership and may also 

include senior management staff. Since this function is already integrated in the existing IGA, 

minimal work will be necessary for this working group, but review of existing practices is 

nonetheless recommended. 

Labor Working Group 

This group will have the responsibility, where necessary, for blending the workforces involved. 

This often includes the analysis of differences between collective bargaining agreements, shifts 

schedules, policies, and working conditions. The process also includes work toward developing 

a consensus between the bargaining units on any unified agreement that would be proposed. 

Often, once the future vision is articulated by the policy-makers, labor representatives are willing 

to step up and work together as a team to identify challenges presented by differing labor 

agreements and offer potential consensus solutions. The membership of this group typically 

involves labor representatives from each bargaining unit, senior management and, as needed, 

legal counsel. 

Communication Working Group 

Perhaps one of the most important, this group will be charged with developing an internal and 

external communication policy and procedure to ensure consistent, reliable, and timely 
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distribution of information related exclusively to the cooperative effort. The group will develop 

public information releases to the media and will select one or more spokespersons to represent 

the communities in their communication with the public on this particular process. The 

importance of speaking with a common voice and theme both internally and externally cannot 

be overemphasized. Fear of change can be a strong force in motivating a group of people to 

oppose that which they do not clearly understand. A well informed workforce and public will 

reduce conflict. The membership of the group typically involves public information officers and 

senior management. 

Meet, Identify, Challenge, Refine, and Overcome 

Once the working groups are established, they will set their meeting schedules and begin their 

various responsibilities and assignments. It will be important to maintain organized 

communication up and down the chain of command. The working group chairs should also 

report regularly to the Joint Implementation Committee. When new challenges, issues, 

impediments, or opportunities are identified by the working groups, this needs to be 

communicated to the Joint Implementation Committee right away so that the information can be 

coordinated with findings and processes of the other working groups. Where necessary, the 

Joint Implementation Committee and a working group chairperson can meet with the policy-

makers to discuss significant issues that may require a refinement of the original joint vision. 

The process is continual as the objectives of the strategic plan are accomplished one by one. 

When sufficient objectives have been met, the Joint Implementation Committee can declare 

various goals as having been fully met, subject to implementation approval by the policy bodies. 

This formal “flipping of the switch” will mark the point at which implementation ends and 

integration of the agencies, to whatever extent has been recommended, begins.  
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Appendix B: Summary of Standards & Best Practices Gaps (Current Conditions) 

It is important to note that the following Summary of Standards and Best Practices Gaps are not equivalent to the executive summary 

of this report, nor should the reader assume that reviewing this appendix alone will provide a clear perspective of the two agencies. 

The intent behind this summary is to provide a side-by-side comparison of the two agencies in certain key components of fire service 

operation and how they compare to industry standards or best practices. Best practices are not objectively quantified in the fire 

service, but in the opinion of ESCI, represent what fire service experts would agree are practices which high performing 

organizations should engage in. ESCI’s opinion is based on decades of fire service experience and evaluations of hundreds of fire 

departments across the United States. 

Organizational Overview 

Ref. Topic BFD CFD1 Standard/Best Practice 

1  
Rules & Regulations 

No review cycle determined nor 
process for revision determined.   

SOPs reviewed annually per fire 
chief. 

Regulatory documents should be 
reviewed regularly, preferably 
annually to ensure validity. This is 
an industry best practice. 

2  
Labor Counsel 

No labor specialist retained for 
personnel or bargaining issues. 

Miller-Nash is retained for labor 
counsel. 

Access to a labor attorney is key to 
addressing HR issues as they 
occur. Retained counsel provides 
agency familiarity in advance of 
issues arising.  

3  
Job Descriptions 

Job descriptions are not reviewed 
on a regular cycle.  

Job descriptions are not reviewed 
on a regular cycle.  

Job descriptions should be 
reviewed regularly, preferably 
annually to ensure validity. If not 
current, changes should be drafted, 
incumbents review draft, 
management finalizes descriptions. 

4  
Unity of Command 

Volunteer Coordinator is a shared 
position and reports to both 
Operations Chiefs. 

One person supervised by the 
logistics manager is dedicated to 
support of the fleet maintenance 
program. 

A single supervisor should be 
assigned where two managers 
currently share supervisory 
authority over a single subordinate. 
Supervisors should coordinate with 
each other where duties must 
overlap, avoiding confusion by 
subordinate. 
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Organizational Overview 

Ref. Topic BFD CFD1 Standard/Best Practice 

5  
History Maintained 

District history is not formally 
assigned to a responsible individual 
or group. 

District history is not formally 
assigned to a responsible individual 
or group. 

Agency history is an unrecoverable 
loss if not maintained. Agency 
history promotes pride and keeps 
past members connected through 
affiliation. 

 

Management Components 

Ref. Topic BFD CFD1 Standard/Best Practice 

1  Strategic Plan/Master 
Plan 

No current strategic plan or master 
plan. 

Strategic Plan adopted, 2009 – 
living document, finalizing facilities 
master plan now – do have a long-
range plan for apparatus & finance 
– accredited in 2010, readying for 
2015. 

Possession of a current strategic 
plan and/or a current master plan is 
an industry best practice and a 
requirement for accreditation 
through CPSE-CFAI.  

2  
Complaint process 

No formal complaint process in 
place for citizens. 

Electronic complaint form on 
website, supported by written SOP 
adopted 07-01-2012 with form. 

It is an industry best practice to 
have a clearly delineated citizen 
complaint process. This enhances 
transparency and openness by the 
agency to the public. 

3  
Asset security system 

Is a dollar figure identified for assets 
needing tags? 

Is a dollar figure identified for assets 
needing tags? 

Criteria must be identified for assets 
requiring a tag and to be inventoried 
annually. No such policy or 
guideline exists. 

4  Computer operating 
system 

Windows XP. 
Has mixed operating platforms 
(Windows 7 and Windows XP). 

CFD1 is migrating to all Windows 7 
by 12-13. BFD is all Windows XP. 
IT services are received by BFD 
from CFD1 via IGA. Standardization 
of operating systems reduces 
workload for IT personnel and costs 
of operating multiple systems. 

5  Capital Improvement 
Plan  

Current plan created in 2010 and 
has not been revised. District is 
awaiting results of this study. 

Facility Master Plan is in place. 
Apparatus Master Plan adopted – 
funded. 

Capital Improvement Plans should 
be reviewed/updated annually to 
maintain validity. 
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Capital 

Ref. Topic BFD CFD1 Standard/Best Practice 

1  
Capital facilities plan 

Does not have a facilities plan, or 
funding secured. Does have land 
set aside for future replacement of 
Station 149. District is awaiting 
results of this study. 

Has a preliminary inventory study 
that is a precursor to a planned ten-
year facilities master plan. Capital 
bond plan about to retire (2 years). 

Projected community growth, plus 
adequacy, age and condition of 
existing facilities lead to decisions 
affecting the future of facilities. This 
should be captured in a long-range 
plan to allow for property and 
funding to be secured and the 
process to be done in phases. This 
is an industry best practice. 

2  Apparatus 
replacement plan 

An apparatus replacement plan is in 
place (2010-2030), but no funding 
secured. Awaiting feasibility study; 
feedback from new fleet 
maintenance provider. 

An apparatus replacement plan is in 
place (2005-2015), and a capital 
bond funds it. 

Securing adequate funding for 
apparatus replacement as per the 
existing plan effectuates the plan. 
This is an industry best practice. 

3  
Support equipment  

No support equipment plan is in 
place, nor is funding secured to 
replace support equipment. 
Projections in place. Funding 
secured for certain items.  

Funding from Equipment Reserve 
Fund approved for Defibrillator 
replacement in FY 2013 and 
purchased. SCBA replacement 
funding earmarked in Equipment 
Reserve Fund in FY 2016. 

Support equipment such as radios, 
breathing apparatus, and 
specialized rescue equipment can 
be very expensive to replace. Most 
agencies cannot afford to replace 
these without planning for it and 
incrementally funding it. A plan and 
funding should be secured. 
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Facilities 

Ref. Topic BFD CFD1 Standard/Best Practice 

1  
Station 140 – annex No sprinkler system.  

As a public assembly building, this 
building should have a sprinkler 
system to lead by example. Not 
required as of the date of 
construction. 

2  
Station 148 No record of seismic reinforcement.  

As critical infrastructure for the 
community and due to its location in 
a seismically active zone60 (VIII – 
Severe Shaking), this facility should 
receive a seismic analysis for 
possible reinforcement. 

3  
Station 149 

Not mixed gender compatible, no 
sprinkler system. 

 

As a public assembly building, this 
building should have a sprinkler 
system to lead by example. Not 
required as of the date of 
construction. Should be mixed 
gender compatible with separate 
secured restroom & shower 
facilities. 

4  
Station 1 

 
No record of seismic reinforcement, 
inadequate administrative space. 

As critical infrastructure for the 
community and due to its location in 
a seismically active zone (IX – 
Violent Shaking), this facility should 
receive a seismic analysis for 
possible reinforcement. Office 
workspace should be adequate to 
perform routine work comfortably. 

5  
Station 4 

 
Battalion chief’s quarters are 
inadequate. 

Currently being addressed.  

                                                
 

60 IMS-15 “Earthquake Scenario & Probabilistic Ground Shaking Scenario Map – Portland Metro area.” Ivan Wong, et al. 1999. Oregon 
Department of Geological and Mineral Industries, John D. Beaulieu, State Geologist.  
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Facilities 

Ref. Topic BFD CFD1 Standard/Best Practice 

6  
Station 8 

 

No record of seismic reinforcement, 
long-term training center plans may 
require relocation of this station. 

As critical infrastructure for the 
community and due to its location in 
a seismically active zone (IX – 
Violent Shaking), this facility should 
receive a seismic analysis for 
possible reinforcement. 

7  
Station 9 

 

No record of seismic reinforcement, 
may be a candidate for 
consolidation with Station 15 per 
master plan. 

As critical infrastructure for the 
community and due to its location in 
a seismically active zone (IX – 
Violent Shaking), this facility should 
receive a seismic analysis for 
possible reinforcement. 

8  
Station 12 

 
No sprinkler system, needs new 
roof. 

If this station is to house crew 
members or accommodate public 
meetings, it should have a sprinkler 
system. 

9  
Station 15 

 

Height of truck bay may limit future 
fire apparatus, may be a candidate 
for consolidation with Station 9 per 
master plan. 

Mitigation of height restrictions in 
this station may not be practical. 
Consideration of vehicle 
deployment due to restriction is 
necessary. 

10  
Station 16 

 
No record of seismic reinforcement. 

As critical infrastructure for the 
community and due to its location in 
a seismically active zone (IX – 
Violent Shaking), this facility should 
receive a seismic analysis for 
possible reinforcement. 

11  
Station 17  

 
If larger apparatus stationed here, 
ramp may not be suitable. 

Length of ramp may limit vehicle 
deployment at this facility. 

12  
IT facility 

 
No record of seismic reinforcement, 
no sprinkler system. 

Facility may be temporary. If not, as 
critical infrastructure for the district 
and due to its location in a 
seismically active zone (IX – Violent 
Shaking), this facility should receive 
a seismic analysis for possible 
reinforcement and sprinkler retrofit. 
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Facilities 

Ref. Topic BFD CFD1 Standard/Best Practice 

13  
Logistics facility  

 

Temporary building – No record of 
seismic reinforcement, no sprinkler 
system. 

Facility may be temporary. If not, 
due to its location in a seismically 
active zone (IX – Violent Shaking), 
this facility should receive a seismic 
analysis for possible reinforcement. 
It should also be considered for a 
sprinkler retrofit. 

14  
Training facility 

 
No record of seismic reinforcement; 
building has no sprinkler system. 

The district has a long-range plan 
for redeveloping and updating its 
training center on this site. If not, 
due to its location in a seismically 
active zone (IX – Violent Shaking), 
this facility should receive a seismic 
analysis for possible reinforcement.  

15  
Communication site 
(Highland Butte 
Tower)  

  No record of seismic reinforcement. 

As critical infrastructure for the 
community and due to its location in 
a seismically active zone (VIII – 
Severe Shaking), this facility should 
receive a seismic analysis for 
possible reinforcement. 

 

Staffing & Personnel 

Ref. Topic BFD CFD1 Standard/Best Practice 

1  Disciplinary process 
communicated  

Corrective Action Policy 1.2.0 – No 
formal training for personnel. 

Corrective Action SOP adopted 7-
01-12. 

Formal training for new employees 
should be performed related to 
progressive discipline and the 
corrective philosophy of the district 
administration. 

2  Periodic competence 
testing 

Performed for line personnel. Performed for line personnel. 

While training is combined via the 
IGA, delivery and evaluation is 
handed off to individual company 
officers. Variation in follow-thru 
makes competence testing 
disparate. Competence testing and 
at least annual evaluations are an 
industry best practice. 
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Fire Prevention 

Ref. Topic BFD CFD1 Standard/Best Practice 

1  
Hydrant flow records 

Water departments decline fire 
district involvement in flow tests. 

Water departments decline fire 
district involvement in flow tests. 

Verification of water system flow 
test results is an industry best 
practice. Fire flow calculations for 
target hazards depend on accurate 
system design, capacity, and static 
and residual water supply 
capability. 

2  Self-inspection 
program 

Offered but not used by businesses. 
Just started 7-01-13 with ‘B’ 
occupancies.  

A self-inspection program in low risk 
‘B’ occupancies reduces workload 
impact on fire prevention inspection 
personnel. 

3  Bilingual information 
available 

Bilingual information is available. 
Only limited bilingual information is 
available – Website can be 
translated in to several languages. 

Clackamas County has almost 8% 
Latino population as the largest 
racial minority demographic. The 
potential exists for non-English-
speaking residents and visitors to 
become unintentionally 
disenfranchised. 

4  Wildland interface 
education 

No wildland interface education 
offered. 

The district has several rural 
communities trained and are 
implementing “Firewise.” 

Fire agencies with significant 
interface areas should actively 
engage in wildland fire prevention. 
Programs such as Firewise offer 
self-help guidance to such 
communities. This NFPA program, 
or similar program, is an industry 
best practice. 

 

C-COM Dispatch Center 

Ref. Topic Issue Standard/Best Practice 

1  
Population served 

C-COM does not track 
unincorporated population figures. 

For an agency to appropriately serve its community, it should define its 
community demographically. GIS estimates are available to approximate 
the service area population. 

2  
Strategic plan  

C-COM has mission and core 
values, but no stated goals or 
published strategic plan. 

Possession of a current strategic plan and/or a current master plan is an 
industry best practice. 
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C-COM Dispatch Center 

Ref. Topic Issue Standard/Best Practice 

3  
Minimum staffing 

C-COM has four dispatchers 
minimum, with two of the four fire 
dispatchers also serving as call 
takers. 

Fire/EMS functions may be compromised if staffing routinely shifts two fire 
dispatchers to call takers. “The combined call taker/dispatcher position is a 
volume influenced position if staffing levels need to be increased to handle 
increased phone activity during the afternoon or evening shift, or if the 
number of call taker/dispatchers needs to be increased to handle 
consistent and predictable increases (e.g. weekends).” – APCO RETAINS 
FAQ 

4  
Accreditation 

C-COM is not accredited – staffing 
does not allow this to be a priority. 

Accreditation is available via CALEA (law enforcement), but APCO does 
not as yet have an independent accreditation process in place. 

5  
Facility 

Limited expansion capability, 
unknown if seismically reinforced. 

As critical infrastructure for the community and due to its location in a 
seismically active zone (IX – Violent Shaking), this facility should receive a 
seismic analysis for possible reinforcement. 

6  
Security  

Visitors must walk through dispatch 
floor to go to administrative offices. 

Mission critical components of the dispatch function should be protected. 
The dispatch floor cannot be secured if not isolated from the general 
public, even if escorted. 

7  
CAD 

Dated system – RFP being let to 
update system. 

Being addressed. 

8  
Radio system  

Two radio system “backbones;” 
UHF and VHF require redundant 
systems and duplicated investment, 
knowledge of correct frequency 
usage depending on location. 

While geography and sunk capital costs may prohibit a single radio 
system, having multiple radio systems and requiring response personnel 
to know which is which and when switching is required is a safety risk to 
those responding personnel. 

9  Dispatch activities 
evaluation 

Not performed by time/day/month 
(no peak activity tracking). 

Dispatch activities should be tracked to determine predictable peak activity 
times and days so staffing can match those peaks and valleys. 

10  
Performance metrics  

Average call answer to incident 
dispatch measured – fractile 
measures? 

Dispatch performance should reflect metrics required by the user 
agencies. In the fire service, fractile measurement is the standard. 

11  Ambulance 
performance 

C-COM does not track contract 
ambulance response performance. 

As a Clackamas County function which have impacts on BFD and CFD1, 
independent tracking of contracted ambulance metrics should be 
performed by C-COM. 
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Logistics 

Ref. Topic BFD CFD1 Standard/Best Practice 

1  
EMS supplies 

Some pharmaceuticals in short 
supply due to national shortage. 

Some pharmaceuticals in short 
supply due to national shortage. 

Maintenance of alternative 
processes and products should be 
identified and secured in concert 
with the medical director. 

2  
Delivery service 

Items are delivered to other stations 
or are picked up by other station 
crews. 

Delivery of supplies is performed 
three days per week. 

This difference is an economy of 
scale which can be gained if 
agencies combine. 

3  Just-in-time (JIT) 
inventory system?  

No. Yes. 

CFD1 reduced inventory from 
$400,000 (not incl. fleet) in 2009 to 
approx. $185,000 (incl. fleet) today 
using JIT inventory system. This is 
an economy of scale which can be 
gained if agencies combine. 

4  Logistics assets and 
budget 

Approximately $144,000. Assets 
unknown.   

$185,000. 

Closer management of costs and 
resource utilization should result in 
reduced expenditures and reduced 
waste. This is an economy of scale 
which can be gained if agencies 
combine. 

 

Fleet Maintenance 

Ref. Topic BFD CFD1 Standard/Best Practice 

1  Billing & accounting 
procedures 

Only for outside vendors.  
Billing & accounting handled by 
Fleet for all maintenance. 

Tracking and managing costs is 
core to any business, including 
managing internal expenses. This is 
an economy of scale which can be 
gained if agencies combine. 

2  Billable hours tracked 
per mechanic 

No mechanic. BFD is joining CFD1 
in fleet maintenance contract. 

Averaged over the year. 

Billable hours per mechanic 
provides productivity metrics, which 
helps determine appropriate 
mechanic to apparatus ratios. This 
is an industry best practice. 
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Fleet Maintenance 

Ref. Topic BFD CFD1 Standard/Best Practice 

3  
Diesel PM intervals  

6 months (no hourly or mileage 
trigger). BFD is joining CFD1 in fleet 
maintenance contract and will 
receive the same service as CFD1. 

5,000 miles. 
200-250 hours. 

A combination of hours, mileage, 
condition and time are all factors 
which determine appropriate PM 
intervals. 

4  
Work orders, sublet 
work orders 
maintained  

Informal, e-mails, and notes are 
most common. BFD is joining CFD1 
in fleet maintenance contract and 
will receive the same service as 
CFD1. 

Yes. 

Circular processes for documenting 
work requested and performed 
allows for evaluation of apparatus 
condition and repair/crew patterns. 

5  Costs tracked per 
vehicle 

Costs not currently tracked. BFD is 
joining CFD1 in fleet maintenance 
contract and will receive the same 
service as CFD1. 

Costs tracked per vehicle in Fleet 
Maintenance Division 

Apparatus cost of purchase, repair 
and maintenance is a key 
component to evaluating apparatus 
replacement schedule. 

 

EMS 

Ref. Topic BFD CFD1 Standard/Best Practice 

1  EMS service delivery 
level 

ALS as of July 1, 2013 from Station 
140 (one engine plus intermittently 
Squad 140); ALS at Station 7; 
Station 148 and Station 149 ALS 
capable when paramedic on-shift 

ALS first response, from 10 
engines, 2 squads (brush rig with 
EMS equipment on it), 2 trucks 
(aerials) and 1 rescue (transport 
capable ALS unit) – volunteer 
engines are not ALS. 

Advanced Life Support service is an 
industry best practice but not 
always practical given the service 
area served and redundant services 
provided by private or third party 
systems. 

2  
Case reviews 

Not mandatory (CentreLearn 
available for off duty medics). 

Not mandatory (CentreLearn 
available for off duty medics). 

Case reviews are opportunities for 
ongoing education, using real 
situations occurring within the 
community. A percentage of all 
annual case reviews should be 
required to be attended or viewed 
by all ALS personnel. 

3  Internal QA/QI 
committee  

Not a formal QA/QI committee. 
Records accessible only by chief 
officer – held in CFD1 RMS system. 

EPIC Committee, meets once a 
month, pull 3-4 charts, go through 
charts with fine tooth comb – feed 
info back to dept. 

Employee-led QA/QI committees 
are an industry best practice. This is 
an economy of scale which can be 
gained if agencies combine. 
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EMS 

Ref. Topic BFD CFD1 Standard/Best Practice 

4  Lessons learned and 
shared 

Informally via tending medic. 
Yes, through EPIC and peer chart 
review committee. 

Employee-led QA/QI committees 
are an industry best practice.  

5  Charts spot audited 
for accuracy  

No, other than automated RMS 
function 

Yes, EPIC and peer review 
committee. 

Chart reviews provide 
reinforcement for correct completion 
of these critically important, legal 
documents. This is an economy of 
scale which can be gained if 
agencies combine. This is also an 
industry best practice. 

 

Technical Rescue 

Ref. Topic BFD CFD1 Standard/Best Practice 

1  Technical rescue 
minimum staffing 

Provides high angle rescue  
Provides trench, high angle, 
confined space, building collapse, 
and swift water rescue  

This is a level of service issue 
decided upon by local policy-
makers. It is appropriate for BFD to 
rely upon other agencies for this 
service. It is also appropriate for 
CFD1 to establish the response 
capability of this service (i.e., 
response time, assembly of 
effective response force, etc.)  
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Emergency Management 

Ref. Topic BFD CFD1 Standard/Best Practice 

1  
Preparedness & 
Response plans – 
date developed 

Haz Mat response plan in place; 
Emergency Management plan is 
focused on operations; establishes 
Fire Operations Center; this is a 
stand-alone document. 
BFD has MOU with City of 
Damascus. 
COOP is managed by Bold 
Solutions 
http://www.boldplanning.com. 

CFD1 uses its COOP as its 
Emergency Management Plan; 
managed by Bold Solutions 
http://www.boldplanning.com. 
Emergency response is directed by 
current Standard Operating 
Procedures, Fire Response 
Protocols, Mutual Aid Agreements 
and the Continuity of Operations 
Plan. 

A Comprehensive Emergency 
Management Plan coordinates 
emergency activities among and 
between multiple public safety 
agencies (city-, county-, or 
statewide). A Continuity of 
Operations Plan is agency specific 
and ensures operational capability 
during emergencies and disasters.  

2  Plans adopted by 
elected officials 

BFD is currently preparing a COOP 
for review and acceptance. 

Yes. The Continuity of Operations 
Plan (COOP) is currently 
undergoing a complete review. 
Once completed and approved by 
the Chief, it will be presented to the 
Board of Directors for approval. The 
plan is to have a completed COOP 
ready to present to the Board of 
Directors by the end of 2013. 

To ensure legal enforceability of 
actions, policy-makers should adopt 
these plans in advance of an 
emergency. 

3  
Plans exercised 

BFD is currently preparing a COOP 
for review and acceptance. 

Response plans are exercised at 
the company level, during quarterly 
training and as part of full-scale 
exercises. COOP focused training 
occurs on a periodic basis. This 
training will be conducted at the 
company level, District wide and as 
part of large exercises with local 
stakeholders. 

Plan components should be tested 
with internal drills; full plan should 
be tested via disaster drills and 
regional exercises and after action 
reviews performed for gap analysis 
and plan refinement. This is an 
industry best practice. 

4  
Date developed  

1980s; most recently updated 2011. 
BFD is currently preparing a COOP 
for review and acceptance. 

Developed within last 5 years with 
Fire Rescue Protocols and SOPs. 
The COOP) is being updated now 
and should be complete by the end 
of the year. 

Emergency plans should be dated 
and placed on a regular review 
cycle, with plan component 
evaluation at least annually. 
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Emergency Management 

Ref. Topic BFD CFD1 Standard/Best Practice 

5  
Periodically reviewed 

BFD is currently preparing a COOP 
for review and acceptance. 

Yes. The COOP has monthly 
update reviews that allow for a full 
COOP review in a 12-month period. 

Portions of emergency plans should 
be exercised annually and revised 
where ineffective.  

 

Fiscal Management 

Ref. Topic BFD CFD1 Standard/Best Practice 

1  
Revised 2012-13 
general operating 
fund  

$5,133,711 $46,809,636  
Budget constraints driving a net 
decrease of five FTEs at CFD1. 

2  Budget development 
process 

Line staff submits budget requests; 
Chief develops budget & submits to 
budget committee for approval. 

Budget officer develops the budget 
calendar and the draft budget, 
delivers to budget committee for 
approval. 

Addressed in Local Budget Law, 
Oregon Revised Statute 294.305 to 
294.565. 

 

 

Cooperative Services Agreement 

Training 

Ref. Topic BFD CFD1 Standard/Best Practice 

1  
Level of cooperation 

Supports joint training program with 
program design, instructors, shared 
schedules and joint volunteer 
academy. Scheduled training may 
be bypassed with current locally-
identified issues/needs. 

Lead agency for Training Division. 

While training is administered and 
coordinated by CFD1, it is handed 
off to companies for 
implementation. This is where 
training integrity breaks down. 
Routine follow-up of companies to 
evaluate skills is not consistent. 
Training is mostly skills 
maintenance. BFD not included in 
training development. 

2  Books, magazines, 
instructional materials 

Small library; IFSTA & magazines. 
Hard copy materials are of limited 
value to rank and file (one user 
limits). Also Computer Based 
Training/internet-based resources.  

Moving to internet-based resources; 
each station has minimal library. 

Using hard copy materials can be 
an effective supplement, but a 
technology solution is more 
versatile and accommodates 
multiple users. 
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Cooperative Services Agreement 

Training 

Ref. Topic BFD CFD1 Standard/Best Practice 

3  Manual developed and 
used 

Training manual not in place as a 
single document but an effort to 
compile it is under way. 

Training manual not in place as a 
single document but an effort to 
compile it is under way. 

Possessing and utilizing a training 
manual regularly, whether 
electronic or hard copy, is an 
industry best practice. 

4  
Night drills 

Twice per week (volunteers). 
Annual night drill (November) for 
career staff. 

Twice per week (volunteers). Annual 
night drill (November) for career 
staff. 

Frequency of emergency incidents 
occurring at night suggests a 
greater frequency is needed than 
once per year. 

5  Training equipment 
inventoried 

No. Yes, annually. 

Training equipment should be 
inventoried annually during all 
asset inventory. Inventorying 
equipment is an industry best 
practice. 

6  
Employee 
development program 
used 

Encouraged and supported but not 
formal. 

Lominger System (web-based 
subscription service for leadership 
development). 

Investing in employee development 
pays long-term dividends. Whether 
external or internally developed, a 
formal program demonstrates 
employer commitment to employee 
growth. 

7  Annual training report 
produced 

Yes. No annual training report created. 

Publishing the results of training 
performed, identification of gaps, 
and announcing a plan for 
addressing gaps for subsequent 
years demonstrates continuous 
improvement. 

8  Maintenance of 
training facilities 

Training tower appears to be well 
maintained 

Tower should be replaced; generally 
an average facility at best. 

Existing facilities provide a critical 
platform for training. Maintaining or 
upgrading these facilities provides 
for robust learning by employees 
and demonstrates commitment to 
training. 
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Wellness 

Ref. Topic BFD CFD1 Standard/Best Practice 

1  
Wellness meetings 

Less frequent meeting access than 
CFD1. 

All crews participate in four to seven 
wellness talks presented by 
wellness staff. 

No standard exists for wellness 
meetings. CFD1’s wellness 
program is exemplary. BFD’s 
access to this program through the 
IGA is excellent but should have 
equal access to the system if 
possible. 

2  
Athletic trainer 

Does not have access to trainer 
that CFD1 counterparts do. The 
part-time athletic trainer is available 
as a resource to those employees 
who want assistance in designing 
appropriate work out routines. 
Billed on a per use basis. 

The part-time athletic trainer is 
available as a resource to those 
employees who want assistance in 
designing appropriate work out 
routines. 

No standard exists for athletic 
trainer access. CFD1’s wellness 
program is exemplary. BFD’s 
access to this program through the 
IGA is excellent, but should have 
equal access to the system if 
possible. 

 

Information Technology 

Ref. Topic BFD CFD1 Standard/Best Practice 

1  
IT infrastructure 

BFD and CFD1 share the D1 Net 
system for sharing policies, folders, 
email, and other information, and 
BFD is using CFD1’s infrastructure 
in all three of its stations. Currently 
using Windows XP as its operating 
system. 

Maintains a centralized 
infrastructure BFD can use as long 
as IT network standards are met. 
Additional storage requirements 
due to BFD use must be paid for by 
BFD. BFD responsible for costs on 
user end. Currently migrating to 
Windows 7 across entire district. 

Standardization of platform reduces 
maintenance costs, training costs of 
IT personnel. Best practice would 
be a common platform and uniform 
migration when upgrading to a new 
platform.  
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Volunteer Program 

Ref. Topic BFD CFD1 Standard/Best Practice 

1  Policies, Rules & 
Regulations 

While combined via IGA, the 
volunteer program is governed in 27 
separate and conflicting regulatory 
documents between the two 
agencies (volunteer coordinator has 
crosswalk of conflicts). 

Volunteer program governed in 27 
separate and conflicting regulatory 
documents between the two 
agencies (volunteer coordinator has 
crosswalk of conflicts). 

The volunteer program should have a 
single set of regulations governing it 
for both agencies, reducing confusion. 
A standard set of regulations is an 
industry best practice. 

2  Personal Protective 
Equipment 

Volunteer safety gear not always 
issued in a timely manner, not 
always replaced when 
compromised, and not always 
properly fitted PPE (i.e. wildland 
gear, bunker boots) 

Volunteer safety gear not always 
issued in a timely manner, not 
always replaced when 
compromised, and not always 
properly fitted PPE (i.e. wildland 
gear, bunker boots) 

All combat personnel must be 
properly outfitted with appropriate 
PPE meeting NFPA 1851 Standard 
on Selection, Care, and Maintenance 
of Protective Ensembles for Structural 
Firefighting and Proximity Firefighting, 
2014 Edition 

3  Public Relations 
activities 

Volunteer group reports that PR 
activities are encroaching on 
training requirements. 

Volunteer group reports that PR 
activities are encroaching on 
training requirements. 

Developing a single set of regulatory 
documents, coupled with a philosophy 
statement on the purpose and use of 
the volunteer program can improve 
understanding of the volunteer 
program. Prioritizing their multiple 
roles in achieving organizational 
mission will help resolve this issue. 

4  
Operations support 

No leadership concerns expressed 
by volunteers as an issue. 

Volunteers concerned about the 
visibility of the Operations Deputy 
Chief – sends Battalion Chief as 
part of the chain of command. 

Volunteers equate visibility by their 
leadership as caring for them. While 
regular attendance may not be 
required, more frequent attendance 
than is currently the case may help 
bridge the gap. 

5  Reporting 
relationships 

Volunteer coordinator is BFD 
employee but reports to both 
Operations Chiefs at both agencies 
and to the Training Chief at CFD1 

Volunteer coordinator is BFD 
employee but reports to both 
Operations Chiefs at both agencies 
and to the Training Chief at CFD1 

Unity of Command requires a “one-
person, one boss” supervisory 
relationship. Conflicts are minimized 
by having one direct supervisor, with 
the supervisor – counterpart providing 
the direct supervisor with input. This 
is an industry best practice. 

 


