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Infroduction

In September 2021, Sandy Fire District #72 (SFD) and Clackamas County Fire District #1
retained AP Triton, LLC (Triton) to conduct a cooperative services feasibility study. The
primary purpose was to evaluate various options for jointly providing fire protection, EMS,
special operations, and other services that would ultimately result in greater efficiencies,
cost-effectiveness, and improvements to emergency operations.

As will be shown in the following pages, AP Triton conducted a comprehensive evaluation
of the current conditions of each of the fire districts, including a community town hall
meeting a detailed community wide survey and interviews with both internal and external
stakeholders.

The report concludes with “Section lll: Future Opportunities for Cooperative Efforts.” In this
section, findings and recommendations are presented for each fire district, potential
partnering strategies and options for shared services as well as Triton's recommendations
regarding consolidation, and the financial impact of a potential merger.

When considering the current conditions, the various analyses, Triton recommends that
Clackamas Fire District #1 and Sandy Fire District #72 expand their existing functional and
operational partnership into an Interlocal Agreement for Clackamas Fire District #1 to
assume all functions and activities, also known as “All Fire Protection and Emergency
Medical Services” of Sandy Fire Protection District #72 until the elected official deems the
timing for legal consolidation is appropriate.

In conclusion, AP Triton found that the employees, volunteers, and elected officials at
Sandy Fire District #72 and Clackamas County Fire District #1 are dedicated to providing
high-quality public safety services to their respective communities.
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Section I:
OVERVIEW OF CLACKAMAS COUNTY
AND THE FIRE DISTRICTS
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| City of Sandy & Clackamas County

The following describes the basic population and demographic characteristics of the City
of Sandy and Clackamas County.

Population
As of April 1, 2020, the estimated resident population of Clackamas County was 421,401

persons—about half of those reside in Clackamas Fire District #1.' Sandy Fire District #72
estimates that approximately 25,000 persons reside in its service area. Of those, the City of

Sandy has a resident population of 11,551 persons.?

Figure 1: Population Densities of the SFD & CFD (2020)
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Sandy Demographics

The population of Sandy consists of 51% males, with white persons comprising over 91%,
and those of two or more races being the next highest at over 4%.3 Sandy’s population has
been growing at 0.71% annually and has increased by nearly 21% since 2010.4

The median age in Sandy is just over 36 years. About 8% of the population is under the age
of 5 years, with nearly 12% age 65 years and over.>

The mean household income in Sandy is $80,007, with a poverty rate of 9.5%.¢ The median
house value is $281,300, with a 73% ownership rate.” The unemployment rate in Sandy is just
over 4%, with a 69% labor force participation.s

Clackamas County Demographics

As the fourth largest county in Oregon, Clackamas County's population consists of nearly
51% females. White persons comprise nearly 90% of the population, followed by Hispanics
at 9%, and Asians at nearly 5%.? The county has seen a growth of nearly 13% since 2010.

The median age in Clackamas County is nearly 42 years.'© Just over 5% of the population is
under the age of 5 years, with nearly 19% age 65 years and over.!

The countywide mean household income is $106,216, with a poverty rate of 8%.12 The
median house value is $395,100, with a 71% ownership rate.!3 The unemployment rate in
Clackamas County is nearly 5%, with a 65% labor force participation.4

AP TRITON 3



Cooperative Services Feasibility Study Sandy & Clackamas Fire Districts

Fire Districts Overview

The following section is a general description of Sandy Fire District #72, Clackamas Fire
District #1, and the various components that comprise the emergency services delivery
system in the region and Clackamas County.

Sandy Fire District #72 celebrated its 100" anniversary in 2012. For
much of its history, it had been an organization comprised primarily of

volunteer firefighters and staff.

Sandy Fire District #72 comprises urban and rural communities consisting of approximately
77 square miles and lying east of Clackamas County Fire District #1. SFD shares its western
boundary with CFD. The district estimates it has a resident population of about 25,000
persons.

SFD Governance & Organizational Structure

SFD is overseen by a five-member elected Board of Directors (BOD), of which one
individual is appointed as Chair of the group. The Fire Chief is directly responsible to the
BOD and for implementing and fulfiling its policies.

Figure 2: Sandy Organization Chart (2022)
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As shown in the preceding figure, the Fire Marshal, administrative support staff, and Division
Chief answer directly to the Fire Chief. The Division Chief manages both the career and
volunteer operations personnel. A single Captain oversees the two shift Lieutenants,
Apparatus Operators, and Firefighters.

Sandy Fire District Services

Emergency Operations

Sandy Fire District #72 provides traditional fire suppression and wildland firefighting along
with medical first-response (MFR) at the Basic Life Support (BLS) and Advanced Life Support
levels. SFD relies on mutual aid from CFD and other agencies for most technical rescue
operations but does provide surface water and swift water rescue services.

The district also provides limited special operations that include all personnel frained in the
Hazardous Materials Awareness and Operations levels. However, SFD relies on the HazMat
Team from CFD and Gresham Fire & Emergency Services during significant hazardous
materials incidents.

SFD deploys its apparatus and personnel from one staffed station and two unstaffed
volunteer stations. In 2015, Sandy Fire District #72 was given a Public Protection
Classification (PPC®) rating of 3/10W/10 from the Insurance Services Office (ISO).

Other Services

Sandy Fire District #72 conducts fire inspections, code enforcement, plan reviews, and fire
and arson investigations. In addition, the district normally provides a variety of public
education programs. Some are done when requested, while others have been postponed
due to COVID-19.

Figure 3: Milwaukie FD (c. 1906)

Clackamas County Fire District #1 (CCFD1) is comprised
of what used to be 12 individual prior fire departments
that through mergers, consolidations, annexations, and
full contfracts for service, form the current fire district
today, which is the second largest fire protection district
in the State of Oregon.
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Predecessor departments that are now part of and make up CCFD1 include; Milwaukie

Fire Protection District #56, Multnomah County Fire District #12, Happy Valley Fire District
#65, Clackamas Fire District #71, Clackamas Fire District #54, Beavercreek Fire District #55,
Oak Lodge Fire District #51, Boring Fire District #59, Clarkes Rural Fire District, and the Cities
of Oregon City and Milwaukee Fire Departments. Most recently, in April 2022, the City of
Gladstone Fire Department partnered with CCFD1 via a full contfract for service.

The district comprises approximately 232 square miles consisting of urban, suburban, and
rural areas, with an estimated resident population of 220,000 persons.'>

CFD Governance & Organizational Structure

Clackamas Fire District #1 is governed by a five-member Board of Directors who oversee

the Fire Chief. The district is managed by a combination of uniformed and civilian

personnel who manage and supervise the various divisions and programs. The following

figure shows the current accountability structure of the district.

Figure 4: Clackamas Accountability Chart—Parts 1 & 2 (2022)
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The preceding figure shows that Clackamas Fire District #1 is a comprehensive organization
comprised of multiple divisions and programs.

Clackamas Fire District Services

Emergency Operations

Clackamas Fire District #1 is an all-hazards public safety organization providing fraditional
fire protection and wildland firefighting in addition fo MFR and ambulance transport at the
BLS and Advanced Life Support (ALS) levels and special operations that include hazardous
materials response, Urban Search & Rescue, and Water Rescue.

American Medical Response (AMR) is the primary provider for the Ambulance Service Area
(ASA), while CFD serves as a subcontractor to AMR to supplement the availability of EMS
transport. Clackamas Fire District #1 ambulances are staffed with two civilian Paramedics.

CFD currently deploys its apparatus, ambulances, and personnel from 17 staffed stations
and three volunteer-staffed stations. CFD has been accredited through the end of 2021 by
the Commission on Fire Accreditation (CFAI). CFD chose not to renew accreditation in
2022. The fire district has a Public Protection Classification (PPC®) rating of 2 from the
Insurance Services Office (ISO).

Other Services

In addition to emergency operations, Clackamas County Fire District #1 conducts fire and
life safety inspections, code enforcement, plan reviews, and fire origins and cause
investigations. In addition, CFD provides an assortment of public education and prevention
programs through its Community Services division, ranging from smoke alarm programs to
public education.

The following figure illustrates the study/service area boundaries of SFD and CFD, along
with the locations of each of the fire stations. Combined, the two districts comprise a very
large portion of Clackamas County.
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Sandy & Clackamas F
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Figure 5: Service-Area Boundaries of SFD & CFD (2021)
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Intergovernmental Agreement between the Districts
Sandy Fire District #72 and Clackamas Fire District #1 have developed a collaborative
relationship of cooperative services through a current Intergovernmental Agreement (IGA)
which was most recently signed by both on July 1, 2021. The IGA allows SFD to purchase
certain services and adopt specific standards and protocols developed by CFD.

The following includes a basic summary of the services provided in the IGA.

e SFD to adopt CFD'’s Individual Performance Standards, Company Performance
Standards, and Fire Rescue Protocols.

AP TRITON
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e SFD utilizes TargetSolutions Software (TSS) for records management, including online
training delivery:
= CFD will create and deliver all fraining content and manage TSS data entry.

= Training delivery will meet Department of Public Safety Standards & Training,
Oregon Health Authority, and Oregon Occupational Safety & Health
Administration compliance requirements.

e Joint training:
= Volunteer training—CFD will deliver eight hours of fraining per month through TSS,
including practical skills training.

= Enfry-level firefighter training—If CFD conducts an academy, SFD will be
allocated up to three positions and up to eight volunteer recruit positions.

= One CFD ALS engine company will be moved up to SFD’s response area for
training sessions.

= CFD will maintain fraining records for SFD personnel.

= SFD will pay a monthly fee to CFD for training services.

e Operations:
= CFD will provide “"Command & Control” services (i.e., Battalion Chief) on those
calls in SFD requiring a chief officer response.
= This will be done 24 hours daily.

= SFD will pay an annual fee to CFD.

o Staffing at Eagle Creek Community Fire Station (Station 18):
= CFD will staff the Eagle Creek Fire Station with an ALS engine for 24 hours daily.

= This will be a three-person engine staffed with a company officer, Apparatus
Operator, and Firefighter.

= SFD will compensate CFD annually for the cost of materials and services related
to operating one shift at Station 18.

e Fleet services:

= CFD will provide full fleet services to SFD that includes service, repair, and
maintenance of SFD apparatus and vehicles.
= CFD will maintain SFD’s SCBA compressor.

= SFD will pay assorted fees for the services.

AP TRITON 9
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Fire department Mutual and Automatic Aid resources are available to both fire districts.
Aside from the mutual aid services that SFD and CFD can provide to each other, the
following fire departments and districts can provide various services.

Figure 6: Mutual Aid Fire Agencies Available to SFD & CFD

Fire Agency Station Location
Canby Fire District #62 Station 361 Canby, OR
Colton Rural FPD #70 Main Station Colton, OR
Corbett Fire District #14 Main Station Corbett, OR
Estacada Fire District #69 Station 31 Estacada, OR
Gladstone Fire Department Main Station Gladstone, OR
Gresham Fire & Rescue Multiple Gresham, OR
Hoodland Fire District #74 Station 319 Welches, OR
Lake Oswego Fire Department Main Station Lake Oswego, OR
Molalla Fire District #73 Main Station Molalla, OR
Oregon Department of Forestry Molalla Molalla, OR
Portland Fire & Rescue Multiple Portland, OR
Tualatin Valley Fire & Rescue Multiple Multiple cities

AP TRITON 10
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Financial Review of the Fire Districts

Typical of government entities, CFD and SFD use the fund accounting system to record
financial transactions. Both entities incorporate a General Fund to frack typical operations
activity and use additional funds for special activities, such as debt service and capital
expenditures. Both agencies operate from a July 1 to June 30 fiscal year.

Revenues and expenses may be divided into two main categories, recurring and non-
recurring. The recurring items are expected annually and can be readily quantifiable, such
as property taxes, salaries and benefits, station maintenance costs, apparatus
maintenance costs, and board of directors’ expenses. The non-recurring items typically are
the opposite and include sales of assets, loan or lease proceeds, capital expenditures, and
debt service.

Both agencies assess and receive property tax revenues as the most significant portion of
their annual revenue streams. The CFD also receives funding for wildland responses,
transportation response revenue, medical supplies reimbursements, GEMT revenues, grant
revenues, earnings on invested funds, service contract revenues, ASA revenues, and other
miscellaneous receipts. Similarly, SFD receives funding for wildland responses, interest
earnings on invested cash, first aid supplies, and other miscellaneous receipts.

SFD maintains six individual governmental funds, with three, the General Fund, the
Apparatus and Equipment Reserve Fund, and the Land and Facility Reserve Fund being
considered major funds. The General Fund serves as the District’s operating fund and
receives the property tax payments as its major source of funds, expending those resources
for fire suppression, emergency medical, and administrative activities. The Apparatus and
Equipment Reserve fund receives transfers from the General Fund and earns interest on the
invested funds, accumulating the money for equipment acquisitions. The Land and
Facilities Reserve Fund receives funds from the General Fund and earns interest on the
invested funds, using the funds to improve the District’s facilities. The McCulloch Memorial
Fund receives donations that are accumulated and used to purchase medical equipment
as necessary to enhance the community. Finally, the Personnel Services Reserve Fund
accumulates funds from transfers to be used as the required matching amounts for grant-
funded positions.

AP TRITON 1
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Revenues

Property Taxes

The collection of local property taxes is the single largest source of revenue for the District.
Revenues generated from this source are affected by two primary components, the
assessed value of the real properties taxed and the tax rate charged against that value.
The value of a property is affected by the market conditions in the community. Therefore, a
tax rate is applied against the assessed valuations to arrive at the revenue to accrue to the
benefit of the District.

Property tax revenue includes the collections of the current assessments, collection of
delinquent taxes, and interest on the delinquent taxes collected. Property tax revenues
have increased from $3,316,000 in FY 2017 to $4,207,000 in FY 2021, a 6.7% annual increase.

Other Revenues

SFD receives additional funding from several other sources, including major response
reimbursements, investment earnings, first aid supplies revenues, fees for services, CPR
classes, and miscellaneous other receipts. Combined, these receipts typically contribute
3% or less of total revenues each year.

The following figure indicates the growth in property tax revenue and the unpredictable
nature of the other non-recurring revenues.

Figure 7: SFD Historical Revenues (FY 2017-FY 2021)
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Expenses

Recurring expenses include salaries and benefits, supplies, services, and repairs and
maintenance. As expected, salaries and benefits are approximately 75% of the recurring
expenses during the reviewed historical period. In addition, base salary costs increased
from FY 2017 through FY 2020 and decreased slightly in FY 2021 as actual expenditures
were less than the budgeted amounts in FY 2021.

Supplies include first aid supplies, office, janitorial expenses, uniforms and protective
clothing, fuel, fire prevention, fire ground safety programs, and other similar expenses. This
category, in total, increases, and decreases as expenditures for protective clothing and
uniforms, the most expensive and significant components in the category, are purchased
in cyclically.

Services include dispatch and radio services, utilities, liability insurance, and confracts for
services. Contracts for services include payments to the Clackamas Fire District for
command-and-control services and fraining assistance.

Repairs and maintenance include those expenses related to buildings and grounds,
apparatus and equipment, station furnishings, SCBA, and fire hose. Apparatus and related
equipment are the most significant expenditure category in this section, increasing
significantly in FY 2017 and FY 2021.

Non-recurring expenditures include new furnishings for fire stations, building improvements,
equipment, contingencies, and fransfers to other funds.

The following figure is a historical presentation of recurring and non-recurring expenditures
between FY 2017 and FY 2021.
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Figure 8: SFD Historical General Fund Expenditures (FY 2017-FY 2021)

Sandy & Clackamas Fire Districts

Expenses ‘ FY 2017 | FY 2018 ‘ FY 2019 ‘ FY 2020 ‘ FY 2021

Salaries 1,320,587 | 1,496,389 | 1,643,339 | 1,896,270 | 1,775,278
Benefits 540,945 683,615 774,899 973,461 986,785
Salaries & Benefits: 1,861,532 | 2,180,004 | 2,418,238 | 2,869,731 2,762,063
Supplies 98,764 129,381 159,219 120,169 102,587
Services 405,791 423,539 569,514 483,699 627,459
Repairs & Maintenance 85,347 97,439 201,404 143,934 176,268
Recurring Expenses: 2,451,434 2,830,363 3,348,375 3,617,533 3,668,377
Capital expenditures 503,421 842,444 540,404 200,000 81,763
Non-Recurring Expenditures: 503,421 842,444 540,404 200,000 81,763
Total Expenditures: 2,954,855 3,672,807 3,888,779 3,817,533 3,750,140

Governmental agencies do not have the ability to quickly increase revenue sources during
unanticipated economic turmoil caused by pandemics or other situations outside of their
control. As a result, these agencies must maintain some reserve balances to manage the

situation without reducing or curtailing services to their community.

SFD has historically maintained significant operating reserves as well as building capital
reserves for future planned expenditures. The following figure indicates the annual cash

flows from or used and the additions to and expenditures from the three major reserve

funds of SFD.
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Sandy & Clackamas Fire Districts

Figure 9: SFD Summarized Increases & Decreases to Reserve Funds (FY 2017-FY 2021)

Revenues/Expenses FY 2017 FY 2018 FY 2019 FY 2020 FY 2021
OPERATIONS

Total Revenues 3,381,330 | 3,612,341 | 3,800,113 | 3,971,650 | 4,341,050
Total Expenses 2,954,855 | 3,672,807 | 3,888,779 | 3,817,533 | 3,750,140
Surplus (Deficit): 426,475 (60,466) (88,666) 154,117 590,910
Beginning Operating Reserves 1,526,587 | 1,953,062 | 1,892,596 | 1,803,930 | 1,958,047
Ending Operating Reserves: 1,953,062 | 1,892,596 | 1,803,930 | 1,958,047 | 2,548,957
APPARATUS & EQUIPMENT

Charges for Services — 1,735 507 738 —
Investment Earnings 234 192 347 552 —
Sale of Surplus Assets — — 15,215 — —
Transfers from General Fund 215,000 581,028 527,279 200,000 40,000
Total Receipts 215,234 582,955 543,348 201,290 40,000
Capital Outlay 583,496 126,630 219,278 603,395 —
Surplus (Deficit): (368,262) 456,325 324,070 | (402,105) 40,000
Beginning Reserve Balance 371,950 3,688 460,013 784,083 381,978
Ending Reserve Balance: 3,688 460,013 784,083 381,978 421,978
LAND & FACILITIES

Investment Earnings 67 335 248 262 250
Grants & Conftributions 250 — — — —
Sale of Surplus Assets — — 68,910 — —
Transfers from General Fund 265,000 75,000 — —
Total Receipts 265,317 335 144,158 262 250
Capital Outlay 5,170 — 173,392 — —
Surplus (Deficit): 260,147 335 (29,234) 262 250
Beginning Reserve Balance 74,077 334,224 334,559 305,325 305,587
Ending Reserve Balance 334,224 334,559 305,325 305,587 305,837

The Clackamas County Fire District #1 maintains several funds, including the General Fund,
Equipment Replacement Fund, Capital Projects Fund, Enterprise Fund, Debt Service Fund,

and Capital Construction Fund. The General Fund provides for the day-to-day operations

of the Fire District from the resources allocated. In addition, the General Fund expends
funds on administrative, emergency services, business services, debt service, and transfers

to and from other funds.
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Revenues
Property tax revenues provide for the majority of the revenues of the District. Property tax

revenues are allocated between the General Fund for operations and the Debt Service
Fund to provide payments on the District’s bonded indebtedness. General Fund revenues
also include interest on invested funds, revenues from ser