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ABSTRACT 

ANNEXAT ION : PROPONENTS ,  MOT IVE S , 

AND GENERAL P LAN CONFORMITY 

by 

Larry Robin Hatch 

Mas ter of Arts in Geography 

A comprehens ive review o f  annexation literature i s  pre

sented i n  thi s  study . The review dea ls speci f i ca l ly with 

annexation use s , leg i s lation , and effects which create a 

background for a case study o f  loca l annexation processes 

in Santa Rosa, Californi a . P r ior to thi s  study , there was 

only a s ing le group of studies whi ch approached the topi c  of 

annexation at the loca l  level. 

It has commonly been stated that more than ninety per

cent of the annexations to a city are proposed by developers 

for the purpos e  o f  immediate deve lopment- for-prof i t .  Thi s  

study refutes thi s  statement s ince the f indings show that 
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approximate ly s ixty percent of the annex·ations to Santa 

Ros a ,  during the period 1 9 6 6  through 1 9 7 5 , were proposed by 

developers for prof i ·t .  The remaining forty percent o f  the 

annexations were p roposed for other reasons . 

Z oning ,des ignation s  g iven to new annexations are a lso 

inves tigated to determine thei r  conformance with the gener

al p l an . I t  i s  hypothes i z ed that such newly ass igned z oning 

wi l l  conform to the g eneral p l an . I n  the S anta Rosa case 

it is shown that , in exerci s ing options at annexation , 

zoning conformed in three cases out of four . Thi s  rate of 

conformity was s lightly increased over time through subse

quent general p lan amendments . S ince 1 9 7 4 , s tate law has 

required that a l l  zoning des ignations ref lect general p lan 

tenets . 
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ANNEXATION : PROPONENTS ,  MOT IVE S , 

AND GENERAL PLAN CONFORMITY 

Annexation i s  the proce s s  by which a municipal 

corporation may increase its areal extent . Thi s  study 

w i l l  review what l i terature i s  avai lable re lating to 

annexation and make an in-depth inve s tigation into 

certain aspects of annexation over a ten year period for 

Santa Ro sa , Cali fornia . 

An attempt was made to review a l l  avai lable annex

ation literature . A few obscure periodicals and many 

annexation studies undertaken by individual municipalities 

for their own uses are not commonly avai lable , however , a 

ma j or proportion of the pub l i shed l i terature along with 

many c i ty documents has been reviewed . 

This study give s a great deal o f  attention to the 

l i terature review for two purpose s . First , it is  felt 

that the re ader may wi sh to gain knowledge of what ha s 

been wri tten regarding annexation . Secondly , it i s  

de s i red t o  present a current bibl iography of annexation 

re lated materials where some ins ight into the ir contents 
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may be derived through the review . 

Anne xation will be viewed through the li terature from 

several aspects . F irst , there will  be a review of the use 

and importance of annexation . Thi s section wi l l  cons i s t  

o f  a dis cus s ion of how and why annexation has been used , 

both in the historical1 and current time per iods , along 

with some prognos is of future use . 

The second section will  review the leg i s l ation which 

app lies to annexation . Thi s  wi ll con s i s t  of a general 

view and comparison of the various state s ' legis lative 

methods for de al ing wi th annexation . The many problems 

created by outmoded laws wi l l  be discussed in an examina

tion of the reasons behind the founding of the local 

gove rnment boundary commi ssions ( LGBC ) . 

A comprehensive treatment o f  annexation within Ca lif

ornia wi l l  be undertaken in thi s s tudy of leg i s lation . 

Thi s  wi l l  include annexation laws and those problems which 

led to thi s  State ' s  form of LGBC , the Local Agency Forma

tion Commi s s ions ( LAFCo . )  This emphas i s  on Cali fornia in 

the review section is to provide a background in 

app l icable annexation policy for the case study . 

Sec tion three of the l iterature review wi ll de lve 

into the e f fects o f  annexation on citie s , re s idents , and 

deve lopers . The se three entit ies are often a f fected by 

annexation . The e f fect may be positive or negative , 

important or negligable , but some change always takes 
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place . Thes e  changes may vary from a homeowner gaining 

c i ty servi ce s , a deve loper making a profit , to a c i ty 

gaining an increased tax base . On the other hand , the 

homeowner may find hims e l f  burdened with increased taxe s , 

the develope r may pay out large deve lopment- re lated 

charges reducing his profi t ,  whi le the c i ty is making 

s i zeable l and acquis i tions o f  vac ant territory . 

Mos t  importantly , th is l iterature review constitutes 

the background on annexation material whi ch give s perti-

nence to the case study . 

There i s  a pauc ity of s tudies that inve stigate the 

actual functioning of annexation at the local l eve l . This 

study wi l l  attempt to determine why a parce l comes to be 

annexed and how we l l  the c i ty conforms to its p lans for 

that parce l .  

Santa Rosa was chosen for thi s  study for several 

re asons . The city is relative ly sma l l  and thus a manage-

abl e  study s i te .  I t  gained SMSA status for Sonoma County 

in 1 9 7 0  by a marg in of six persons . This SMSA was on ly 

5 8 . 7% urban , the lowe st urban percentage of any Cali fornia 

SMSA . 2 However ,  Santa Rosa has been growing rapidly in 

rec ent ye ars and has been re ferred to as the San Jose of 

3 the 1 9 7 0 ' s . The City has expanded into and nearly f i lled 

several val leys in the footh i l l s  at the eastern edge of 

the Santa Rosa Va lley (fronti spiece ) .  Neve rthe le ss , there 

remains considerable unincorporated space for areal 
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expansion toward the wes t .  

Annexation activ i ty has been maintained a t  a high 

leve l since 1 9 5 5 .  During the period , 1 9 5 5 - 1 9 7 5 , there 

were 2 0 3  annexations adding a total of 2 2 . 4 3 square mi les 

to this c i ty .  In 1 8 6 7 , Santa Rosa was incorporated with 

an are a  of 2 . 1 square mi les and had reached only 2 . 9  as 

4 late as 1 9 5 4 .  

Population has also begun to increase rapidly in 

recent years . From four hundred persons in 1 8 6 0 , 5 the 

population grew to 6 , 6 7 3  by 1 9 0 0 . Only 5 , 9 0 0  persons 

were added during the fol lowing forty years . After 1 9 4 0 , 

however , the decade increases began to s how more s igni f-

icance . Population growth approached 5 , 3 0 0  during the 

19 4 0 ' s ,
6 

exceeded 1 3 , 0 0 0  in the 1 9 5 0 ' s ,  neared 1 9 , 0 0 0  

through the 1 9 6 0 ' s , and has topped 1 6 , 0 0 0  in the firs t 
7 

six years of the 1 9 7 0 ' s . 

Annexation has played an important ro le in thi s 

population growth . In 1 9 6 0  the population stood at 

3 1 , 027 . The 1 9 7 0  population in the 1 9 6 0  area was 3 7 , 3 9 4 � 

But , the nume rous annexations duri ng thi s  decade had 

incre ased the area such that the population was 5 0 , 0 0 6  in 
8 

1 9 7 0 . 

There fore , Santa Ro sa was chosen for its re lative 

s i ze , rap id population growth , aggre s s ive annexation 

attitude , and poten tial for areal exp ansion . The Ci ty is 

pre sented here as being exempl ary of the annexation 

4 



activi ties of many c i ties in the State and region which 

began rapid population growth in the post-World War I I  

pe riod . I t  was dec ided to limit the " s tudy period " to ten 

years so that the data could be rese arched within a 

re asonable length of time . The " study period " chosen was 

1 9 6 6  through 1 9 7 5 . Thi s  choice has two bene ficial 

aspects . One , the s tudy i s  current and two , the City ' s 

annexation f i l e s  are more complete for thi s  period . 

Data for the case study were col lected from annex

ation files he ld in the P l anning Department of the City 

of Santa Rosa and from discu s s ion , on several occas ions , 

with o f f i c i a l s  o f  the Santa Rosa c i ty gove rnment . A 

l i s ting of proponents for individua l annexations , some 

stated in the f i l e s  and some assumed , has been compi led . 

Thi s  l i st and the problems entai led in de fining propo

nents is discussed . A compi lation of motive s for 

annexation has also been formed . This comp i l ation i s  

tre ated along with the imp l ication s  o f  the motives . In 

addi tion , the z oning g iven a parcel at annexation is 

reviewed for conformity wi th the general p lan . Thi s  con

formi ty i s  again checked at the c lose of the study period 

to dete rmine how we l l  the se zoning designations are 

sustained over time . 

I t  i s  hoped that the investigation of the se three 

aspects o f  the annexation process wi l l  aid in the under

standing o f  where the re sponsib i l i ty for annexation lies . 
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The lis t  of proponents wi ll clari fy who proposes a parcel 

for annexation . The motive compilation will detail why 

the parcel i s  p roposed for annexation. Conformity checks 

will determine if the c i ty , on annexi ng a parcel , allows 

the p roponent to determine land-use or requires conformity 

to i ts general plan and whether the degree of conformity 

change s  over t ime . 

Two hypothe ses will be pre sented for evaluation in 

thi s  s tudy of respon s ibili ty . The major hypothes i s  for 

cons i deration in thi s  s tudy i s  that the proponent for an 

annexation is in more than ninety percent o f  the cases a 

developer who intends to develop the parcel for the purpose 

of s elling or leas ing such development to gain a profi t . 

A les se r  but related hypothes i s  will also be inves tigated . 

I f  a c ity actively pursues annexation , the z oning it bestows 

on newly annexed p arcels will conform closely to its general 

plan . 
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FOO'rNOTES 

1Historical annexation , in the l i terature , i s  some 
time s conf ined to nineteenth century activity and other 
times to pre- 1 9 4 5  actions . For the purpose o f  thi s  study 
the former period i s  preferre d ,  but o f ten the l i terature 
ref lects the later date . 

2cali fornia SMSA ' s and urban percentage , 197 0 :  
Anaheim- Santa Ana-Garden Grove , 9 8 . 9 % ;  Los Angeles- Long 
Beach , 9 8 . 7 % ;  S an Franc i sco-Oakland , 9 7 . 7 % ;  San Jose 
9 7 . 5 % ,  San Diego , 9 3 . 6 % ;  Oxnard-Ventura ,  9 2 . 2 %; Santa 
Barbara , 8 8 . 7 %; Sacramento , 8 7 . 6 % ;  San Bernardino
Rivers ide-Ontario , 8 5 . 0 % ;  Val lejo-Napa , 8 1 . 9 % ;  Bakers f ie ld , 
8 0 . 3 % ;  Stockton , 7 6 . 9% ;  Fresno , 7 5 . 0 % ;  Salinas-Monterey , 
7 4 . 4 % ;  Mode sto , 7 0 . 1 % ; Santa Ros a ,  5 8 . 7 % .  Data from : 
u.s. Bure au o f  the Census , Census of Population : 
1 9 7 0 Vol .  I ,  Characteris tics o f  the Population , Part 6 ,  
Cali forni a- Sec . 1 ,  (Washington , D . C . : U . S .  Government 
Printing O f f i ce , 1 9 7 3 ) , p .  4 2 .  

3 
Throughout the 1 9 5 0 ' s  and early 1 9 6 0 ' s , the city of 

San Jose , at the southern end o f  San Franci sco Bay , grew 
at an alarming rate . Between i9 5 0  and 1 9 6 7 , the c i ty 
made 1 , 1 4 4  annexations increasing its areal extent from 
17. 2 square mi le s to 1 1 3 . 9 . There was a corresponding 
growth in population . 

It has been predicted that with much o f  the land in 
the south bay region f i l led with home s any new spurts of 
growth will take place in the area to the north of San 
Pablo Bay . 

Santa Ros a  in the 1 9 6 0's has been compared to San 
Jose of the 1 9 5 0 ' s , that is to s ay ,  it is in the early 
stage s o f  a population boom . Whi le the growth of Santa 
Ros a  in the early 1 9 7 0 ' s  was rapid it fe l l  f ar short of 
that of San Jose a decade prior . However ,  predictions 
for future growth and bay- area-wide studies look to Santa 
Rosa as a foc a l  point of future growth . 

For details o f  growth rates in San Jose , 1 9 5 0  through 
1 9 6 6 ,  see : John Rehfus s ,  " Boundary Agreements--A solution 
to the Annexation Strugg le ? "  Public Affair s Report : 
Bul letin of the Insti tute o f  Governmenta l Studies 8 (June 
1 9 6 7 ) . 

4Data from Annexation Lis t ,  Eng ineering Department , 
City of Santa Ros a .  

5The Santa Ros an ,  (18 8 8 ) ,  p . l .  

6census , p .  2 1 .  
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7state o f  Cali fornia , California Stat i stical 
Abs t ract , 1 9  7 6 , [ S acramento : Sta·te P rinting 6ffice , 
19 7 6 ] , p . ll .  

8 Census , p .  2 4 .  
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ANNE XAT I ON AND ITS USES 

Annexation has been de fined in �everal ways . The 

particular de fini tion g iven is generally dependent upon 

the view one takes of the proce s s . In one s tudy annex-

ation is said to be " the proces s  of extending the city 

limits to the l imits o f  the c ity . " 1 Another state s that 

although " e s s entially an admini strative reorganization , 

annexation constitute s the be l ated recognition by 

res idents of the soc i a l  fact o f  their urban exis tance . "
2 

Yet a third s ays that annexation " is the word lawmakers 

h ave given to the legal proce s s  for converting fr inge are a 
3 

problems into c i ty problems . "  

The f i r s t  definition quoted above i s  from an annex-

ation study comp i le d  by a p lanning department . The pur-

pose of the s tudy was to determine the feasibility of 

annexing certain are as to the particular c i ty .  The quote , 

in itse l f , re flects the ideal s i tuation which is usually 

s trived for by c i ties having aggre s s ive annexation 

po licie s .  Many urban spec i alists hold that the cure for 

mos t  municipal problems is to bring the whole urban area 
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4 
under a uni fied gove rnment .  

The second quote i s  from a s tudy o f  suburban re si

dents attitude s toward annexation . This de f inition only 

encompas ses 11 inhabited1 1 annexations in state s where 

re s idents of an area proposed for annexation h ave a vote 

on the i s sue .  Some s tate s do not allow the re s idents a 

vote on annexation proposals , notably Texas and Virginia 

where annexations are determined by the c i ty and the 

courts , respective l y . 5 Most annexation s , as will  be 

shown , are of " uninhabited 1 1  territory . 

The third quote i s  from a speech pre sented at a 

League of Cali forni a Cities convention . Thi s  de f inition , 

whi l e  somewhat pes s imi s tic , i s  couched i n  terms to make 

the "aggres s ive annexation i s t "  think about what he i s  

propos ing . Thes e  are some o f  the ways d i f ferent people 

view annexation . 

For the purposes of thi s  study annexation i s  the 

addition o f  te rritory to a c ity , i . e . , municipal corpor

ation , by whateve r method is legal in the state whe re th� 

c i ty is located , with the exception of consol idation . 6 

Thi s  entai l s  the addition of a parcel o f  land to a city 

thus incre as ing its areal extent . The se parcels may vary 

in s i ze from a f raction of an acre to more than one 

hundred square mi les . 7 

Thi s i s  annexation in the macro-view . It should 

become c lear from the following l iterature review that 
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most scho larly studies o f  annexation deal with thi s  view . 

They are concerned , for the most part , with e i ther the 

theoretical aspects or the advantage s and di sadvantage s 

of annexation . 

Very l ittle re search has been unde rtaken to inve sti

g ate the agents involved in annexation . The solitary and 

most notable work in thi s  area was conducted by Kaiser 

and We i s s  of the Center for Urban and Regional Studies at 

the University of North Carolina at Chape l H i l l .8 The ir 

work was aimed at formulating a method for predicting 

when a parce l may be deve loped . 

The purpose o f  thi s study i s  to determine who 

proposes a parce l for annexation and why he doe s s o .  

Deve lopment certainly accounts for mos t  reasons to annex 

but there are others . I t  i s  genera l ly pos sible to 

deve lop land without annexing to a c i ty ,  but in many cases 

it may be economica lly unfeasible . A re lated concern is 

whe the r the c i ty often al lows the deve loper to bui ld 

whateve r he proposes or does i t  enforce conformity to th0 

general plan . The se problems h ave not been answered 

elsewhere in the l iterature . Hope ful ly thi s  s tudy wi ll 

help to f i l l  thi s  gap . 

Thi s  task will  begin with a review of hi s torical 

annexation . 
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Hi storic a l  Annexation 

Annexation has been the legal recourse for c ities 

attemp ting to keep up wi th the ir expanding populations 

s ince the early years of thi s  nations existence . Never-

thele ss , there is a dearth of li terature deal ing with 

annexation during the nineteenth century . The general 

consensus of thos e  few who write about early annexation 

is that it was a maj or method of c i ty growth prior to 
9 

1 9 0 0 . Bo l lens and Schmandt noted that municipal 

expans ion in the last century " large ly kept pace with 

1 0  
popul a tion growth . "  They de fine three characteri stics 

of thi s  e ar ly annexation . Firs t ,  many annexations were 

o f  large parce l s . Secondly , land was genera l ly annexed 

ahead of e xpanding populations . Fina l ly , annexation was 

occas ional ly used in conj unction with municipal consol-

' d . . . 11  
1 at1on or c 1ty�county separat1on . 

There i s  general agreement that the frequency and use 

of annexation have undergone some fundamental change s 

s ince 1 9 0 0 . But there i s  apparent di sagreement as to the 

cause and importance of the se changes . The mos t  common 

the s i s  i s  that annexation was of little s igni fi cance from 

about 1 9 0 0  through World War I I ,  that there was a general 

decrease in the s i ze and number of annexations dur ing this 

period , and that a s igni ficant increase in annexation 
• • 

h 
• 

h • 9 4  I 1 2  
act1v1ty a s  come about s 1nce t e m1d- l 0 s .  
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In a recent study o f  the annexation proces s  through 

time , Bromley and Smi th have found some agreement with 

the general thesis noted above .
1 3  

However , they find that 

in reali ty the pattern is much more complex . For their 

study the nation i s  divided into four regions and it is  

determine d that a c i ty begins to age after i ts population 

reache s 5 0 , 0 0 0 . Their findings show regional variations 

in annexation activity along with a decreas ing rate of 

annexation rel ated to the age o£ a c i ty .  

Annexation activi ty , as depicted by Bromley and Smi th, 

reaches its peak , regional ly ,  at di f ferent periods . Most 

annexations in th� Northeast took place prior to 1 9 0 0 .  

Since that date activi ty the re has decreased s teadi ly . 

That region has continued to dec l ine even into the pos t-

war period where the re s .t of the na tion has experienced 

a gre at resurgence of annexations . The Northcentral 

region showed a high re lative rate of annexation during 

the nineteenth century . This rate dec l ined during the 

early twentieth century , but began to increase again after 

the mid- 1 940 ' s . The We st had no annexation activi ty prior 

to 1 8 9 0 . Then , the few c ities which were " o f  age " began 

to annex at a high rate . Thi s  region was the leader i n  

such activi ty fro m  1 8 9 0  t o  1 9 3 0 . Fol lowing a f i fteen year 

s lump annexation activity began a new rise here in the 

late 1 9 4 0 ' s . In the South annexation levels hovered about 

the nationa l average prior to 1 9 3 0 . Since that time the 
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South has led the nation in number and s iz·e of annex9--

. 1 4  t1ons. 

The time periods stated for regional annexation 

activ i ty generally coinc ide with the growth rate s  of 

the se reg ions. The se were the periods when the large 

c i ties of today were " coming-of- age " and rapid boundary 

expans ion was a nece s s ity i f  the municipality was going 

to contain the urban population. As the se cities grew 

they be gan to come into contact wi th other incorporated 

municipal itie s , county or s tate boundarie s ,  geographical 

barriers , or o f ten recalcitrant suburban res idents. Any 

one of the se contacts would , in mo st case s , forestall 

furthe r growth , thus ending the rapid growth period. 

Bromley and Smith conc lude that the annexation rate 

did decl ine somewhat , for the nation as a whole , during 

the f ir s t  forty - f ive years of the twentieth century. 

Thi s dec line was the result of smalle r  annexations be ing 

d b f . . 1 5  rna e y ewer c 1t1es . Although , as noted previously , 

a regional analy s i s  shows a much more comp lex picture of. 

early annexation activity. 

New annexation po l ic ie s  instituted in many state s 

ne ar the turn-of-the- century are often attributed with 

be ing the reason for the purported dec l ine. During the 

1 8 0 0 ' s  most s tates a l lowed annexation only through 

. 1 1 . 1 
. 16  

spec 1 a  eg 1 s  a t1ve acts. Beginning in 1 9 0 0  " peoples' 

attitudes toward annexation began to change , and many 
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sta te s  adopted provis ions that made annexation more 

di f f i cult . " 1 7  Often the se provis ions allowed for the 

res idents of a proposed annexation to vote on whe ther they 

des ired to become a p art o f  the c i ty or to remain outside . 

This stipulation , along with genera l ly lax i ncorporation 

laws , has aided in the creation of our many pol i tically 

fragmented metropol itan areas o f  today . 1 8  

There are con f licting views as to the e f fect of 

annexation s tatutes on the frequency and size o f  annex

ations . Wheeler , in a 1 9 6 5  study , found that " the 

easier the annexation l aws , the gre ater the chance for 

sub stantial annexation . " 1 9  Whi le Dye , in 1 9 6 7 , conc luded 

that in general his  " analy s i s  confirmed the judgment that 

control l ing statutes do not in themse lve s provide a 

satis factory explanation for the succ e s s  o f  annexation . " 2 0  

These works , however , are a p art of the much more 

sub stantia l  body of li terature de al ing with post-W . W . I I  

annexation . 

Current Annexation 

In the nineteenth century annexation had , for the 

mos t  part , remained we l l  ahead of the expanding popu la

tion s . Wherea s , twentieth century annexation generally has 

bee n  a feeble attempt by the cities to regain some o f  the 

urban areas which have spread far in advance of the ir city 

l imits . Yet ,  many of the " younger "  cities are annexing 
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aggre ssive ly . They are often armed with new , more 

lenient , annexation statutes or at least protected by 

more s tringent incorporation laws . These "younger " 

c i ties o f ten manage to stay abreast o f  or even sl ightly 

in advance o f  urban growth . 2 1  

The past three decade s have been a tremendous 

re surgence of annexation activity . 2 2  Thi s  has been noted 

by Shryock2 3  for the 1 9 5 0 ' s  and by Marando2 4  for the 

1 9 6 0 ' s . The latter , in di scuss ing population incre ase , 

state s that " 9 8 %  of a l l  central- c ity growth (4 , 0 0 0 , 0 0 0 )  

was accomp l i shed by annexation , " 2 5  thi s  for the decade 

ending in 1 9 7 0 .  Dy� points out that 6 , 0 0 0 , 0 0 0  persons 

were annexed to central-c itie s dur ing the 1 9 5 0 ' s . 2 6  In a 

s tudy of population growth in the SMSA ' s ,  S chnore 2 7  has 

taken the increase as reported in the 1 9 6 0  Census of 

Population and compared this with what it would have 

been for the f i f ty ' s without annexation . The Census 

shows a central - c ity growth rate of 5 5 . 7% with the ring 

increasing by 4 4 . 3% . After Schnore ' s  deductions for 

annexation the se figures read 1 9 . 7% for the central-cities 

and 8 0 . 3% for the ring . 

The re were sources where accumulated annexation 

stati s t ic s  could be found , but the se seem to be fading . 

Bo l lens col lected s tati s tic s for the Municipal Yearbook 

through 1 9 6 8 .  But this publication has made no mention 

of annexat ion s ince 1 9 7 3  and h ad only a general re ference 
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to annexation between 1 9 6 9  and 1 9 7 2 .2 8  

The Bureau o f  the Census pub l i shed the Boundary and 

Annexation Survey in 1 9 7 2 . Thi s  was to be a yearly 

pub l i cation , but only thi s  one volume is avai lable. The 

Bureau sent Que s tionnaires to all places having 2 , 5 0 0  or 

more population in the 1 9 7 0 census. Ninety- seven pe rcent 

re sponde d. Approximate ly thirty percent of those reported 

boundary change s . 2 9  

In 1 9 7 0 ,  throughout the Uni ted State s , there were 

4 , 4 9 6  annexations involving 6 7 2  square mi les of land and 

2 3 7 , 0 0 0  person s . Thi s  incre ased the following year to 

5 , 1 2 6  annexations total ing 8 4 5  square mi le s and 2 8 6 , 0 0 0  

people.3 0  

San Jose ,  Cali fornia led the nation i n  number o f  

. f . 1 . . 1 9 7 1  . h . h . 3 1  
annexatlons o r  a S lng e Clty ln Wlt e l g  ty-nlne. 

Moreove r , San Jo se had equal led or surpassed this number 

in a l l  but one year between 1 9 5 7  and 1 9 6 4 .3 2  The largest 

s ingle annexation during 1 9 7 1  was 1 1 4 .7 square mi les by 

Sierra Vista C i ty , Ari zona. This c ity was a mere 4.5 

square mi les i n  area in 1 9 7o . 3 3  

There are many examples o f  extensive growth through 

annexation . Phoeni x ,  Ar izona was one-hal f square mi le 

in 1 8 8 1  and 2 6 9 .3 square mi les in 1 9 7 3. 3 4  Los Angeles 

expanded from twenty-e ight square mi les in 1 8 5 0  to 4 5 4 

square mi le s by 1 9 5 0 .3 5  Ok lahoma City was on ly fifty 

square mi les in 1 9 5 0 ,  but had grown to 6 3 5  square mi les 
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by 1972 to become the l arge st c ity in the United S tate s 

in areal extent . 3 6  Several Texas cities have become 

quite large through extens ive use of the annexation 

process and l arge additions . 3 7  

The vas t  maj ority o f  annexations are , nonethe les s , 

qui te smal l .  The median s i z e  o f  an annexation in the 

Uni ted State s in 1 9 71 was 0 . 1 6 5  square mile s . The 

removal of the Sierra Vista annexation from the figure s 

reduce s  the median to 0 .1 4 2 . In Cali fornia ,  the average 

annexat ion for that year is only 0 . 1 0 2  square mi les . 

For 1 9 71 Cal i fornia leads the nation in number o f  annex

ations , 6 9 1 ,  but the total area annexed i s  only hal f that 

of the single annexation by S ierra Vista C i ty . 3 8  

During the years 1 9 5 5  through 1 9 6 7 there were 5 , 72 4  

annexations completed i n  Cali fornia . The median s i ze for 

that period was 0 . 1 78 square mi le s . 3 9  San Jose was the 

leading c ity in numbers of annexations in Cali fornia for 

mos t  6f the per iod . In 1 9 6 3  Sari Jose made 1 2 4  annexations 

whi ch averaged only 0 . 0 2 9  square mi les . A view of the 

c ity over time shows 1 , 1 4 4  annexations between 1 9 5 0  and 

1 9 6 6  with a median s i z e  of 0 . 0 8 4  square mi les . 4 0  

From the preceding f igure s  i t  is  apparent that 

annexation today is genera lly a proposi tion of adding 

sma ll parcels to a municipality . Why are cities seemingly 

so anxious to annex thi s myriad of miniscule parce l s ?  
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Why Cities Annex 

There are many reasons g iven for annexation and 

probably j us t  as many again s t  it. Hobbs 4 1  has l i s ted 

e leven arguments o f ten used in f avor of annexation. The se 

can be condensed i nto three generali zed arguments. Firs t ,  

there are the numerous problems created by the abundance 

of diverse political entities of which most metropol i tan 

areas con s i s t , today. Then , there i s  the c i ty ' s attempt 

to regain its tax base as the res idents and busine sses 

f lee to the suburbs. Finally , there is urban sprawl 

which , if contro l lable , can only be e f fective ly control led 

wi thin city boundaries or in some cases through c i ty

county or c i ty - s tate cooperation. There i s , of course , 

an inherent interre lationship among the se arguments 

for annexation . Neverthele s s , they wi l l  be treated 

separately here . 

First to be examined i s  the ro le of annexation as 

a method of reducing the multiplic ity of governments in 

our metropo litan areas. There is an abundance of material 

de aling with metropolitan problems. Cottre 11 4 2  and Wood43 

have called for some sort of area-wide rule in our urban 

regions. But , these recommendat ions as mos t  me tropolitan 

studie s ,  ignore annexation as a pos s ib le solution. 

Marando s tate s  that " ( a ) nnexation is currently not 

considered a s i gni ficant form of governmental reorgan-

19 



i zation . " 4 4  I n  many cases thi s  view o f  annexation i s  

j us t i f ied a s  present leg i s lation generally prohibits the 

annexation o f  one incorporated munic ipality by another . 

Also , most s tate s require the consent of the maj or i ty of 

inhabitants in an area proposed for annexation be fore the 

parcel may be annexed . The problems entai led were best 

stated by Adr i an : 

Mos t  s tate laws on annexation are unsuited 
for a solution to the me tropo litan- area problem . 
The requi rement o f  permi s s ion o f  a l l  areas con
cerned , combined with the fact that suburban 
dwe l lers are l ike ly to take a short view , he avi ly 
overlai d  with mi sunders tandings , superstitions , 
and hos t i l i ty care fully cultivated by fringe
area officeholders protecting the ir own j obs , all 
he lp make thi s approach unsatis factory . 4 5 

Whi le i t  is true that many cities of pol i ti cal ly 

multipartite metropol itan region s  cannot be consolidated 

under present annexation leg i s l at ion , there have been 

numerous changes in thes e  laws in recent years . Very 

often the younger4 6  c ities are taking advantage of the se 

changes to prevent the occurance of fragmentation in 

the ir urban regions . 

The annexation activity figures pre sented above show 

that the ma j ority of central c i ty population growth , 

1 9 5 0- 1 9 7 0 , was a re sult of annexation . Thi s  i s  an 

understatement in relation to the latter decade where 

ninety-eight percent of the growth was due to annexation . 

Whi le Martin does not be lieve that annexation can solve 

the metropol i tan problems , he concede s that " i t may , . . . .  , 
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ame l iorate it." 4 7  Sengs tock , more pos itive ly s tates 

that " ( a ) nnexation is perhap s the mos t  s igni ficant means by 

which metropo litan pol i tical uni ty can be achieved . • . .  " 4 8  

And Hobbs 4 9 argues that " offens ive annexation , "  where it 

is  poss ible , i s  the best method for improving urban 

government. 

Another reason why c ities annex is an attempt to 

regain their tax base. It is  we l l  known that many c ities 

are i n  financial trouble , e spec i a l ly s ince the problems 

in New York were we ll aired in early 1 9 7 5 . One o f  the 

problems here i s  infl ation. But c lose ly re l ated is the 

movement o f  re s idents from the central c i ty to the suburbs 

fo l l owed by many o f  the commerc ial e stabli shment s. The 

last few censuses have l i sted a dec l ine in population 

for many o f  our older central c ities. Within Cal i fornia , 

San Franc isco , Long Beach , Oakland , and Lo s Ange les lost 

1.7 , 1 . 4 2 , 0 . 8 8 ,  and 0 .7 2  pe rcent , re spectively , of the ir 

populations between January 1 ,  1 9 7 4  and January 1 ,  1 9 7 5 .5 0  

Annexation o f  suburban land i s  o f ten an attempt to 

recapture these ''fleeing" res idents and bus ine s se s . There 

have been many s tudies done on the population growth 

patterns of urban centers over the past three decade s .  

5 1  5 2  5 3  5 4  . 5 5  
Bogue , Shyrock , Madden ,  Schnore , and Manners are 

a few who give attention to population despers ion in 

metropo l i tan areas . Many others have investigated why 

people move to the suburbs or why suburbanites live 
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where they do in an at tempt to understand the population 

dispers ion. Voorhees 5 6  determined that one ' s standard 

of l iving is the most important factor in determi ning 

his re s idence locale. Z immer and Hawley conc luded " that 

the movement to the suburbs i s  large ly a search for 

space and privacy." 5 7  Alonso , 5 8  Banfie l d , 5 9  and Wi lner
6 0  

have de lved into other a spects o f  human behavior re lated 

to location in the metropoli tan environment. 

The attempt to recapture is .  general ly on ly success-

ful among the younger c ities. Some c ities , such as San 

Franci sco , cannot annex land due to state statutes pro-

hibiting annexation across county boundarie s. Other s ,  

such a s , New York , Chicag o ,  Los Ange le s ,  Long Beach , 

and Oakland are wholly , or at least nearly , surrounded by 

incorporated mun i c ipalities and/or phys ical obs tac le s so 

that there i s  no annexable land avai l ab le to them. Dye6 1  

has shown that newer cities are more apt to annex than 

older c ities. This shows the ava il abil�ty of annexable 

land in the vic inity o f  the '' newer " c ities. 

The third argument for annexation is to prevent 

urban spraw1.6 2  Because of the haphaz ard growth of many 

metropo l itan area s  i t  has become incre asingly more 

de s irable to attempt to plan the direction of future 

c i ty growth. The Federal government require s that cities 

have a mas ter p l an i f  they wi sh to rece ive certain 

federal monies. As a re sult,  virtua lly a l l  c i ties have 
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a plan which , as  Love lace state s , i s  for " ( c ) ontrol of 

th b . b tt " 6 3  e aslc ur an pa ern . . . .  

Clawson6 4  depicts land speculation as the major 

c ause of sprawl . He criticizes sprawl as being was te ful 

of land , unaes thetic , more costly , and less e f f ic ient 

than dense settlement . Land speculation he c laims i s  

" unproductive , absorbing capita l ,  manpower , and entre-

preneurial ski l l  without comrnersurate public gains . "  

Clawson proposes government speculation in l and to keep 

down profits and remove the heavy capital burden from 

6 5  
new home purchasers . 

In 1 9 3 8 ,  Waters 6 6  reviewed the suburban conditions 

around Hous ton and conc luded that annexation was a 

nece s s ary prerequ i s i te to e f fective planning in the 

hinterlands . Whyte 6 7  has noted the need for deve lopment 

control and planning as a hinderance to sprawl . The 

formation of " suburban deve lopment di stricts " with 

spe c i a l  lega l powers to guide the direction of such 

deve lopment into de s irable areas was suggested by Clawson· 

. 1 9 6 0  
6 8  c d '1 1' 

6 9  . . d h ln . ase an Gl les lnve s tlgate t e succe s se s  

and failures of planning in d irecting and control ling 

growth in the San Fernando Val ley between 1 9 4 0  and 1 9 5 4 . 

They conc luded that the p lanning e f forts were mostly a 

failure . 

For mos t  cities the problem of contro l l ing undesir-

able growth in the s uburbs is dif ficult to overcome . 
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Love lace7 0  suggests that zoning in combination with othe r 

ci ty powers i s  an e f fective measure to prevent sprawl . 

Thi s  assume s , for cities in most s tates , that the area 

in que s t ion has already been annexed . In such ins tance s 

zoning may be use ful , but as Wi llhelm
7 1  note s zoning is 

" a  negative contro l in the regulation o f  land use . " A 

quote from a report of the American Society o f  Planning 

O f f i cials presents a good view of the quandry in which 

the city often f inds itself in i ts attempt to prevent 

sprawl : 

On the one hand , a city doe s not want to 
over- extend its boundaries to the point where 
demands for service s  and faci l ities will  drain 
its co f fers . On the other ,  i t  should not annex 
piecemeal and a fter- the- fact when opportunity 
for bene f i ci a l  �uidance of l and deve lopment has 
all but pas sed . 2 

Thi s view of the role o f  annexation i n  preventing 

urban sprawl leave s  open the question of exis ting sprawl . 

What ro le, i f  any , can annexation p l ay in correcting 

exis ting sprawl ? 

In the Uni te d  State s we have lamented the fact that 

sprawl has been fo i s ted upon us . We have attempted , 

without e f ficient tool s  for the mos t  part , to prevent 

future sprawl , but have not , as yet ,  made any re al pro-

gre s s  toward correcting the exis ting sprawl . A combin-

ation of annexation statutes geared to the citie s , more 

funds , and new ideas are needed to clear uns ightly 

exi s ting sprawl . Gayler7 3  has devulged a British method 
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of e l iminating exi sting sprawl . The landscape of 

South-East E s sex was blighted by sprawl prior to World 

War I I .  The government has purchased the more distant 

land with substandard hous ing , removed the structure s ,  

and returned the land to agricultural use or public 

open space . Government i s  also f inanc ing the bui lding of 

new deve lopments in more suitable locations . 

The preqeding has shown some of the reasons for 

annexat ion along with the numbers of peoples , areal 

extents , and s i ze s  of parcels invo lved . The fol lowing 

chapter wi l l  di scuss the legis lation whi ch aids or hinders 

c i ties in thei r  attempts to annex . 
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ANNEXAT ION : THE STATUTORY AUTHORITY 

Annexation to a municipal corporation is regulated 

by the state within which the mun ic ipality is locate d .  

Consequently there e x i s t s  a plethora o f  annexation laws . 

There are many s tudies available which give brie f  views 

of annexation leg i s lation in the various state s . Only 

one , a publication of the American Muni c ipal As sociation , 1 

l i s ts i ndivi dua l ly the spe c i f i c  annexation statutes for 

e ach state . Thi s work contains a comparati ve view of 

annexation activi ty in the Uni ted States between 1 9 5 1  and 

1 9 5 8 . I t  also inc lude s a comprehens i ve bib liography of 

annexation s tudi e s  to 1 9 5 8 . 

Seng s tock2 points out the " chaoti c  condition " of 

annexation legislation in this country and suggests that 

" that method of annexation is be s t  whi ch bes t  achieve s  

the obj ective s  a s tate dec ides annexation should achieve . " 3 

But he a l s o  argue s that the s tate s do not now have a 

" consi stent" pol i cy to dea l  with metropolitan problems . 

Thi s  doe s appear to be the case , at least in mos t  s tates . 
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Type s o f  Annexation S tatutes 

The great quantity and complexi ty o f  annexation 

s tatute s has been re ferred to above . The se laws have 

been gene ralized into f ive categorie s  by Sengstock . 4 

They are " legis lative de termination " where annexation is 

accomplished by spe c ial acts o f  the state legis lature . 

" Popu l ar determination " is annexation by referendum .  In 

some s tate s the municipality is empowered to annex land 

by unil ateral action , ·  termed " munic ipal determination . "  

In others a state court rules on annexation proposa l s , 

" j udicial determination . "  The newe s t  procedure , " quas i

legis lative ( adminis trative ) dete rmination , "  g ive s the 

power to make dec is ions on annexation to an independen t ,  

non- j udic ial board . States often " employ more than one 

method or combine feature s o f  two or more of thes e  

methods . "5 

" Legis l ative determination" was the most common 

method available during the nineteenth century . It 

remains the prevalent method in the Northeast section 

of the nation . Because mos t  munic ipalitie s  in this 

section are unab l e  to anne x ,  genera l ly due to l ack of 

ava ilable contiguous or unincorporated land , there has 

been l ittle reason to introduce new legis lation . 

The next three methods l isted above have been the 

mos t  widespread s ince near the turn- of-the- century . Of 
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these , " popular determination , "  has been i n  general use 

by a maj ority of state s since i t  was de termined that the 

re s idents o f  an area should be a llowed to choose whether 

a growing municipality could annex them. Due to lax 

incorporation laws , many smal l  communities chose to form 

the ir own " special intere s t "  or " de fens ive "  muni c ipal ity 

rather than be swallowed by the encroaching c i ty .  Because 

thi s  happened very ofte n , the " popular determination " 

me thod has incurred much of the b lame for creating our 

fragmented metropolitan areas . 

The oppos i tion to " popular determination " i s  wide-

spread among advocate s of consolidated government in 

metropoli tan areas . Cullen and Noe observed : 

O f tentime s the will  of a handful i s  al lowed 
to preva i l  over the wi l l  o f  thousands in other 
sectors of the are a . 6 

Quite o ften thi s has happened , where the res idents of a 

city vote in favor of an annexation whi le those few 

res idents of a smal l tract de feat the proposa l .  
7 

Marando 

found voter approval to be the mos t  re strictive require- · 

ment in metropoli tan reorgani z ation . Greer 8 re l ated why , 

i n  his e s timation , fragmentation wi l l  not end so long 

as the popular vote i s  neces sary to make the change . 

" Muni c i pal determination " i s  used in Texas by c ities 

wi th " home rule " charter s .  Prior to 1 9 6 3 ,  " home rule " 

cities were al lowed to annex any amount of land at wi l l .  

Thi s provi s ion was often mi sused , e . g . , proposed annex-
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ations in 1 9 6 0  of 6 5 0  square mi le s by Nederland and 1 , 1 0 0  

square miles by Houston . The Texas Munic ipal Annexation 

Act of 1 9 63 give s  " home rule " cities e xtraterritorial 

j uri sdiction over a surrounding belt o f  l and which varies 

between one-half and five mi les in width depending on the 

c i ty ' s population . Thi s  belt move s outward when annex-

ation takes p l ace , however no c i ty may annex more than 

one tenth of its current area in any given year . Also , 

the c i ty mus t  provide s ervices to new annexations within 

three years or deannexation may re sul t .  Sti l l , within 

the se constraints ,  the municipality may annex without the 

approval of the res idents involve d . 9 Wichita , Kansas i s  

another p l ace where " municipal determination" i s  used . 

Al though ,  there are several re s trictions as to s i z e , land-

d 1 . . 1 . . 1 ' . 1 0  use an ocat1on 1n re at1on to pre sent c1ty 1m1 ts . 

Virginia i s  the prime example o f  " j udicial deter

mination . "  Bain1 1  has given us a thorough s tudy of the 

proc e s s  there . When a municipality proposes an annex-

ation a spe c i a l  three j udge court is convened to determine 

i f  it i s  in the best intere sts o f  those involved · to al low 

the annexation . 

In Arkansas the city or the property owners may 

initi ate an annexation proposal , but the outcome i s  

de termined by the county court , with appeal t o  the 

c i rcui t court a last recourse by any who protest . 1 2  The 

Arkansas procedures contain a bias against free choice by 
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individual s  based on a court dec i s ion made in 1 8 7 8  which 

state s : 

No particular i nhabitants have a ve s ted 
right to come i nto , or remai n  i n  any town 
organization , or being i n  to go out . . • .  

l 3 

Thus it has remained in Arkansas , with the town ' s wel f are 

foremos t ,  over that of any " particular" ind ividual or 

group of individuals . 

The f i fth annexation method de scribed by Sengstock i s  

" quasi- legi s l ative determination . "  Thi s  is  a re lative 

newcomer to the s cene . As a result o f  the many cri tic i sms 

of earlier annexation procedure s thi s  method was devised 

by tho se involved in creating government for the new 

s tate o f  Alaska . The method has spread through many of 

the " lower "  s tate s . In the s tates where " quas i - legis lative 

de termination " has been adopted , i t  has generally been 

incorporated into the exi sting annexation s truc ture , 

rather than rep lacing any o f  the pres ent legi s l ation . 

Thi s  method i s  the local government boundary commi s s ion 

which wi l l  be d i s cus sed in detail in the fol lowing 

section . 

The preceding has been a generali zed review of the 

methods for annexation throughout the nation . No study 

can keep pace with the rapidly changing statutes . In 

19 6 3 ,  Cullen and Noe1 4  presented a review of procedure s 

and hinderance s  to annexation in the United States . Al so , 

in 1 9 6 3  s eventeen s tate legis latures adopted laws 
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affecting annexation . 1 5  Dye , 1 6  in a 1 9 6 7  s tudy , showed 

that the ease or di f ficulty o f  the annexation proce s s  was 

not predictive of annexation activi ty . Whi le a survey by 

Wenuml 7  has nearly forty- eight percent of 1 6 5  central 

cities c l aiming that leg i s l ation is a ma j or l imiting 

factor to annexation . 

Many o f  the s tudies reviewed to thi s point g ive 

conf l icting views on what the maj or problems are which 

affect annexation and its role in preventing governmental 

fragmentation in metropolitan areas , maintaining the 

city ' s tax base , and preventing sprawl . A 1 9 5 8  study by 

the Association o f  American Planning Officials  conc lude s : 

Apparently needed in many c ase s i s  improved 
leg i s lation to permi t c itie s to extend boundarie s 
when de s irable and to impose capital recovery fee s 
to pay for the costs o f  doing so . These measure s ,  
together with long range annexation planning on a 
wider s cale would result in better loc a l  govern
ment and would a s s i st future metropol i tan 
government . l 8  

Metropolitan prob l ems and the c l amor for changes i n  

annexation procedures have increased rapidly during the 

past thirty year s . Wenum1 9  note s that fi fteen states 

have authori zed " growth zone s "  o f  from one-hal f mile to 

fi fteen mi le s in width around cities where the munici-

pality has some " voice in the deve lopment " which take s 

p lace there . Thi s  i s  a small beginning toward preventing 

future mode ls of our present metropolise s . 

The mos t  recent innovation in the attempt to deal 
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with me tropol itan area problems i s  the local government 

boundary commi s s ion .  

Local Government Boundary Commi s s ions 

Legis lature s in various state s were suf fering under 

much pre s sure for a change in the ir annexation and 

incorporation s tatute s . The mos t comp e l l ing re ason for 

change was the number of " de fens ive " incorporations 

taking place . Rehfuss 2 0  no te s the existence of nine 

cities in Santa C lara County , Cali fornia prior to 1 9 �0 .  

As San Jose began expanding seven new communities were 

" de fens ive ly " incorporate d .  In the Twin Citie s area o f  

Minne sota , thirty- s ix communities incorporated i n  the 

nine years preceding the founding of that state ' s 

boundary commi s s ion . There were only four incorporations 

during the following seven years . 2 1  In defense o f  the 

state ' s right to re fuse a reque st for incorporation the 

Minne sota Munic ipal Commi s s ion s tated : 

I t  is  fallacious to believe that the tradi
tional right to be governed by publical ly 
e lected o f f ic ia l s  means that any group of met
ropol i tan re s ident s , no matter how smal l ,  has 
the right to c reate its own uni t  of au·tomomous 
local government in disregard o f  the intere sts 
of surrounding communities and o f  the problems 
of urban sprawl . 2 2  

Alaska was the first s tate t o  ins t itute the concept 

of a loc a l  government boundary commi s s ion ( LGBC ) . In 

the late 1 9 5 0 ' s ,  those per sons involved in preparing a 
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government for Alaska ' s  pending statehood were determined 

to avoid the metropol itan area problems so prevalent in 

the 11 lower forty- eight . 11 They devised a commi s s ion 

empowered to review and make proposals on any borough or 

munic ipal boundary change . Only the s tate legi slature 

may overrule a commi s s ion propo sal . There i s  a method o f  

annexation whi ch avoids commis s ion review , although , the 

c ommis s ion has the power to propose exclusion from a c i ty 

and could , theoretica l ly , exc lude an annexation it deemed 

inappropriate . Through the first e i ght years o f  the 

commi s s ions existence no proposal had been overruled by 

the legislature . 2 3  

A LGBC was e s tabl ished in Minnesota soon after 

Alaska ' s  became operative . Here the commi s s ion consists 

o f  f ive members . Three are permanent members appointed 

by the governor . The remaining two are member s of the 

county board o f  supervi sors for the county which wi ll be 

f f  t d b h t d . . f h . . 2 4  a e c  e y t e curren e c 1 s 1on o t e comm1 s s 1on .  

in Alaska , thi s i s  a state body . It has the power to 

As 

grant and deny annexations and incorporations . Al so , as  

in Alaska , some annexati ons are not sub j ect to commi s s ion 

review . Some d i f ferences exi st in the Minnesota 

commiss ion . Firs t ,  the re ferendum i s  sti ll neces sary for 

inhabited annexations . Then , the commi s s ion i s  required 

to review each township of 2 , 0 0 0  or more res idents , 

fol lowing each census , for the pos s ibi l ity of annexations 
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. . 2 5  
or 1ncorporat1on s . 

Presently , there are s everal s ta te s  which have 

instituted LGBC ' s .  Whi te 2 6  l i s ted a total of nine in 

1 9 73 .  The se are the three Pac i f i c  coast state s , Nevada , 

New Mexico , Michigan , Minne sota , North Dakota , and Alaska . 

Thi s  review o f  annexation s tatute s nationwide has 

provided a general and nec e s s ary background which wi l l  

al low a more detai led examination of annexation legi s-

l ation in Cali forni a .  

Cali forn i a  Legi s lation 

The first general annexation statute in California 

was pas sed in 1 8 7 2 . Bigger and Kitchen2 7  di scus s thi s  

statute a long with other early annexation laws . The se 

older s tatutes have been superseded by two acts during 

the early years o f  the twentieth century . Annexation 

activity in Cali fornia in " current time s "  i s  dependent 

on these two bas ic acts . 

First , there i s  the " Annexat ion Act o f  1 9 13" 2 8  which 

rema ins today as the princ ipal rule guiding inhab ited 

annexa t ions . This act provides for a re ferendum , i . e . , 

the res idents o f  a parcel proposed for annexation must be 

given the opportuni ty to vote for or against such 

annexation . I f  the result o f  thi s  elec tion i s  favorable 

then the re sident s of the c i ty mus t  vote to confirm the 

re s ult be fore annexation may take place . The requirement 

4 0  



has made i t  d i f f i cult for a c i ty to annex inhabited 

terri tory in California .  

The post- 1 9 4 5  resurgence in annexation activi ty in 

Cal i forn ia was large ly nurtured by the second bas ic act . 

Thi s , the " Annexation of Uninhabited Terri tory Act of 

1 939 " 2 9  provides for annexation without re ferendum of any 

parcel containing l e s s  than twe lve reg i s tered voters . 

Such annexation can be de feated only by the protest , at 

a pub l i c  hearing , of the owner s  o f  more than f i fty percent 

of the assessed valuation of the parce l or by re j ec tion 

of the proposal by the c i ty counc i l . The 1 939 Act reduces 

the expense involved in a single annexation proceeding , 

s t i l l  the subsequent increase in small uninhabited 

annexations has mos t  assuredly increased total annexation 

re lated expenditures by the maj ority o f  Cali fornia c ities 

involved in annexation . The importance o f  thi s  Act was 

noted by LeGate s in 1 9 7 0 :  

• . .  by gerrymandering boundaries so that the 
area inc ludes fewer than 1 2  reg i s tered voters and 
thus i s  lega l ly " uninhabi ted , "  and by tak ing terri
tory incrementally by " p iecemeal " annexation , pro
ponents are able to avoid the statutory require
ments of an e l ection and can annex substant·i a l  
populated fringe land with minimum formality . 30 

There have been many amendments to and revi s ions of 

the se laws s ince their inception . Genera l ly ,  the se 

changes are an attempt to fore sta l l  the future repeti tion 

of an unde s irable s i tuati on resul ting from the present 

code . Thi s i s  apparent in the amendments prohibi ting 
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annexations connected to the c i ty by corri dor s and those 

annexations which would create uninco"rporated " i s lands . "  

The l atter amendments were adopted in 1 9 5 1
3 1  

and amended 

in 1 9 6 3 3 2  to prevent enc losure of unincorporated areas 

who se only opening would be into the Pac i f i c  Ocean . In 

1 9 6 5  the re s tr i ction was then revised to allow the creation 

of " i s lands " under spec i f ic constraints with the approval 

f h b d . . 3 3  o t e oun ary c omm1 s S 1on . 

A California annexation statute which has been 

carried over from the ear ly l aws prohibits cross-county 

annexation . The only attempted annexation of terr itory 

acros s  county l ines which did not fail was the Park Hi l l s  

annexation b y  Berke ley in 1 9 5 9 .  Even s o ,  the succ e s s  

was gained b y  moving the county line s , s o  Berke ley remains 

comple ·te ly within Al ameda County . 34 C l ark and Weschler3 5  

made a s tudy o f  cross- county annexation and conc luded 

that it should be an option in Cali fornia . 

Scott and Kel ler 3 6  l i s ted many o f  the legal require-

ments for and appe l l ate dec is ions a ffec ting annexation 

prior to 1 9 5 9 . They a l so reproduced many appl icable 

sections of the Government Code . The statute s and 

amendments were not doing the nec e s s ary j ob ,  i . e . , 

promoting orderly growth in the urban regions . The 

hapha z ard g rowth of San Jose in the late 1 9 5 0 ' s  and 

early 1 9 6 0 ' s  is the notable example of the inadequacy o f  

the con·temporary legis lation . 
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Random annexation , akin to land grabbing , and 

defens ive incorporation were the rule in the 1 9 5 0 ' s  and 
3 7  1 1  f . . 1 . h . early 1 9 6 0 ' s . LeGates te s o c1t1es ower1ng t e1r 

subdivis ion s tandards so that they could compe te with 

neighboring c ities for annexations . He also points out 

that in Los Ange les County twenty- s i x  new c ities were 

i ncorporated during a seven year period in the 1 9 5 0 ' s . 

The seven new ctties in Santa Clara County formed during 

the 1 9 5 0 ' s  were noted earlier . In many c ase s thi s  

incorporation was unfair to surrounding unincorporated 

territory as the greate st tax base land was removed .  Thi s  

happened often in the case of " speci a l . intere s t "  incorp-

orations . For example , the City of Industry in Los 

Ange les County had a population den s i ty of f i f ty-two 

persons per square mile with a per capita asses sed 

valuation of $ 5 4 , 8 6 8  whi le the average population dens ity 

of Los Ange les county cities was 5 , 1 2 7  persons per square 

mi le and the county wide per capita a s s e s sed valuation 

s tood at $ 2 , 1 8 3 .
3 8  

The se problems whi ch had ari sen 

during the 1 9 5 0 ' s ,  regarding annexation and incorporation , 

serve to show the inadequacy o f  the avai l able legis lation . 

S ince there was a l ack of abi l i ty and/or wi l l ingnes s  to 

handle the problems at a local leve l , the state leg i s-

lature deemed i t  nec e s s ary to inte rvene . 

By the early 1 9 6 0 ' s the state leg i s l ature was 

s tudying di f ferent me thods of contro l l ing city growth and 
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3 9  
fore stall ing future metropo l i tan area problems . During 

_ 1 9 6 3 , the As sembly worked out a measure aimed at 

reduc i ng the number of incorporations . Concurrently , the 

s tate senate was putting toge ther a measure to deal with · 

annexation . The se two measures were combined and modified 

and the local Agency Formation Commi s sions ( LAFCo ' s ) were 

. d 
4 0  

conce1.ve . 

Local Agency Formation Commi s s ions 

LAFCo is Cal i forni a ' s  local government boundary 

commi s s ion . It di f fers from the LGBC ' s of Alaska and 

Minne sota in that i t  i s  formed on a county level rather 

than s tate wide . Every county in the S tate , except for 

San Franc i sco ,
4 1  has its own LAFCo . Each agency cons is t s  

of five member s : two are members of the county board o f  

supervisors , two are from d i f ferent cities within the 

county , and one i s  a lay person . Another dif ference i s  

that there i s  n o  provi sion for annexation wi thout commi s-

s ion review . 

All boundary change s proposed by cities and special 

di s tr icts along with the formation of new special dis-

tricts and c i ties are sub j ect to LAFCo approval .  

Goldbach4 2  notes that the guide l ine s for LAFCo wi l l  lead to 

" larger cities and fewer special districts . "  He has made 

a comprehens ive s tudy o f  the early years of LAFCo . He 

shows many of the weakne sses and s trengths of the 
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coJnmi s s ions . One o f  the ma j or weakne s s e s  dis cussed i s  

pol itical . He fears that e lected local o fficials wi l l  opt 

for popular short- range desires rather than , pos sibly 

le s s-popular , long- term regiona l so lutions . At the same 

time there are many benefits to be derived from a county

wide view rather than the loc a l  c i ty acting alone .
4 3  

The Cali fornia Intergovernmental Counci l  on Urban 

Growth 4 4  c onducted a survey on the progre s s  of LAFCo 

through its first three years . Their report was very 

favorable on the directions in whi ch the LAFCo ' s  were 

evolving . The fact that each LAFCo was di f ferent , yet 

as e f fective within its setting was a fuos t  " heartening" 

f inding . 

Another s tudy of LAFCo ' s  first years was made by 

LeGate s , 4 5  in whi ch he theori z ed that they are " deve loping 

into planning entities . •  " Many LAFCo ' s  are requiring 

c i ties to determine thei r  " sphere o f  inf luence " be fore 

the commi s s ions wi l l  make a rul ing on any annexation 

proposal s . The cities are a lso compel led to mediate any 

boundary di spute s between each other ari sing from the ir 
4 6  

pro j ected areal g rowth. LeGates al so found that 

LAFCo ' s  are generally dis inc lined to al low " tax raid" 

. 4 7  
annexat1ons . 

An immedi ate change in the pattern of annexation , 

incorporation , and special d i s trict forma tion was apparent 

4 8  
fol lowing the inc eption o f  LAFCo . Rehfuss re lates that 
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there were no proposal s for incorporation , svec ial 

d i s trict formation , inhabited annexation , or any annex-

ation which would raise a j ur i sdictional i s sue between 

cities during LAFCo ' s  f irst year in Santa C lara County . 

LeGates 4 9  agrees that the "mo s t  que stionable"  types of 

annexation are not attempted s ince LAFCo ' s  formation . 

Also , many annexation proposals  are wi thdrawn when LAFCo 

intimate s  its unoffical di sapprova l thus s aving the cost 

and time invo lved in a hearing . As for incorporations , 

only eight were approved be tween 1 9 63 and 1 9 6 7  throughout 

the State . 

The commi s s ions appear to be doi ng the j ob for which 

they were formed . The four studie s  di scus sed above agree 

that LAFCo is having an e f fect on the types of boundary 

change taking p lace . LeGates imparts that his : 

. . .  c leare st finding i s  that the commi s s ions 
are incl ined to approve proposals for annexa
tions of terri tory to exi s ting cities , and dis
inc lined to approve the format ion of additional 
special d i s tricts . 5 0  

Goldbach5 1  stated that the above i s  one o f  the guideline s  

pre scribed for LAFCo . In addi tion they have had a 

pos i tive e f fect on the fore stalling o f  de fens ive incor-

poration . Certainly , the commi s s ions have many short-

comings , but they are making some order out of the chaos 

which existed prior to the ir inception . 

Thi � completes the review of annexation legis lation . 

The fol lowing chapter will  explore the e f fects of 
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annexation upon c i tie s , residents and deve lopers .  
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ANNEXATION : EFFECTS 

There are many e f fects o f  annexation . Thi s  portion 

of the review is concerned wi th the cos ts to and bene fits 

derived from such action . The costs and bene fits wi ll be 

di s cus sed in terms of the ir e f fects on the c i ty ,  the 

res idents , and the l and deve loper . The c i ty carries the 

larges t  burden in the deci s ion to anne x .  

The City 

When a c i ty make s the determination to annex it i s  

incre asing i t s  costs . Thes e  increased costs come from 

many source s .  First , a c i ty must determine i f  a parcel 

of land conside red for annexation meets the legal require-

ments of the s tate statute s .  The se requirements may 

inc lude such i tems as : contigui ty , degree of urban-

i z ation , potential for future urban i z ation , and s ize . 

Several studies are ava i l able that discuss the neces sary 

pre l iminaries to annexation . 1 

In many case s a c i ty wi l l  desire a study or series 

o f  s tudies o f  surroundi ng unincorporated l ands to 
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determine the feas ibility o f  future �nnexation . Such a 

study may be made by the c i ty ' s p lanning department or it 

may be contracted for a pr ivate f irm . In e ither case it 

. 2 1 s  an expense . 

The s tudy may be s imilar to those by the South San 

Franc isco3 or Wes t  Covina4 p l anning departments where 

there is a general inves t igation of all surrounding lands 

for pos s ible annexation potentia l .  Or the study may be 

of one or more spe c i f i c  areas such as the Spring Creeks 

or Chisholm Trail 6 s tudies by the Wichita , Kansas 

Planning Department or the Kroeger7 study of Mi lpitas 

suburbs .  In any c ase , thi s pre l iminary study i s  

neces sary be fore the c i ty enters into the more costly 

aspects of annexation . 

The expenses for pre l iminary studie s  are usually 

minimal when compared with those for o ff i c ial noti fica-

tion , planning commi s s ion and c i ty counci l  meetings , 

special election s , and court case s .  Some or all o f  these 

may occur depending on the s tate s ' particular annexation 

s tatute s and the peculiarities of the particu lar annex-

ation proposal . But , these costs are only the initi al 

one s . 

Once an area i s  annexed the c ity i s  generally 

required to supply servi ce s . Fire and po lice protection , 

sewage disposa l ,  water , s torm drains , streets and 

l i ghting , and re fuse col lection are among the many 
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services which may be nec e s s ary . Often , the pre l iminary 

s tudies take inventory o f  exi s ting service fac i l ities 

and foreca s t  the cost o f  bring ing them up to c i ty 

s tandards . The s tudie s may a l so e s timate the cost of 

new service s . These costs are then compared with 

estimates of revenue to be gained from the annexation to 

determine the economic feas ibili ty of the action . 8 

In some instance s the c i ty gains in net revenue from 

an annexation . Mul ler and Dawson 9 investigated the 

cost- revenue bal ance in Richmond , Virginia a f ter a large 

annexat�on was completed . In thi s case there was a 

s i zable surplus o f  revenue over expense s .  The maj or 

re ason given for thi s  surplus was that nearly f i fty 

pe rcent o f  the pub l i c  schoo l s tudents in the annexed area 

were p laced in private schoo l s . 1 0  In a s tudy o f  pos s ible 

annexation o f  deve loped suburbs to Greensboro , North 

Carol ina , Esser 1 1  has determined that total revenue s wi l l  

" exceed annual operating cos ts and the c i ty ' s share o f  

initial and continuing c apital costs . . .  " over a twenty 

year period . 

The generation o f  exce s s  revenue , however ,  i s  not 

the usual outcome of annexation . The c i ty generally f inds 

itse l f  in need of addi tional cap i ta l  1 2  ( i . e . , increased 

tax levie s ) . An analysis of pos s ible growth areas for 

Ipswich , England by Lichfield and Chapman , 1 3  shows the 

costs o f  growth as too high for mos t  surrounding areas . 
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Cho1 4  has reviewed annexation in Texas to determine i f  

c i ties actual ly gain financ ially from annexation . Hi s 

conc lusions , derived s tat i stically , do not support his 

hypothe s i s  " that annexations in the Texas metropol itan 

central cities are f i s c a l ly motivated . "  The results of a 

po l l  by wenum
1 5  show that the greates t  single reason for 

cities re fus i ng to annex i s  the cos t of extending 

municipal services to annexed areas . 
. 1 6  Mushkate l ,  Wil son and Mushkate l discuss the e f fect 

o f  annexation and r i s ing c ity costs on voters . They 

point out that annexation i s  gene ra l ly an attempt to 

recap ture taxpayers who have moved to the urban fringe � 

But ,  with annexat ion the city becomes re spons ible for 

providing " ci ty services "  to the addi t ional area . When 

increased taxes are proposed to cover the costs o f  the se 

services the re s idents " revolt"  by voting down such 

proposals . The c i ty may then re spond by annexing more 

land to incre ase its tax base . Thi s " negative feedback 

loop " i s , of course , se l f- de s tructive for the c i ty .  

Schecter1 7  showed the negative impact o f  urban growth on 

c i ty f inance s in a 1 9 6 1  s tudy . Whi le he does not di scuss 

annexation , the costs and e f fects o f  the growth described 

are pertinent . 

The argument over costs to the c i ty i s  not eas i ly 

settled . Many o f  the immediate expenses ( i . e . , school s ,  

streets , s ewers ,  storm drains ) are large but capita l i zed 
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over time they may we l l  fall be low the long term revenue 

gains . One method a c ity may use to j us ti fy annexation 

is the long term gains . Or , as  noted by ASPo , 1 8  the 

cost of annexation now should be compared with the pro-

j ec ted cost at some future date . ASPO suggests : 

. . .  a c i ty should annex urban land when it i s  
able t o  d o  so f inanc i a l ly and when , at the same 
time , it can regulate deve lopment advantageous ly . l9  

The aspect of p lanning , alone , often make s early annex-

ation de s irab le . 

Whi le the c i ty ' s immediate costs are high i t  may be 

advantageous in the long term to annex early . The 

abi l i ty to enforce planning dec i s ions in undeve loped areas 

may make otherwise uneconomical annexation prudent .  But , 

what of the peop le who now become city res idents? How 

doe s  annexation af fect them? 

The Re sidents 

A person ' s vote for or against annexation is based 

on some expectation . One argument states that a pro-vote 

i s  with expectation for better service s , whi le a con-vote 
. 2 0  says that those services will cost too much . There are 

several s tudies which analyze the cos t ,  tax rate , 

associated with annexation . Schmitt2 1  re searched the 

e f fect of annexation on tax rates duri ng the year s , 1 9 4 8 -

1 9 5 0 . H i s  data shows " little correlation" between tax 

rate s and annexation . The Fayettevi l l e , North Caro lina 

5 7  



- - - - - - ....,_ � ·  

1 . d2 2  d t d f t ' P ann1ng Boar rna e a s u y or presenta 1on to 

county residents to show them that it would be cheaper 

for them i f  they were to be annexed to the c i ty .  Scott 

and Ke ller2 3  di scuss the financ ial aspects of annexation . 

The ir study points out that fire insurance and uti l ity 

rate s  may be lo�er within the city . Also , any special 

county taxes to unincorporated areas would be wi thdrawn 

whi le any c ity property tax was be ing added . .A 1 9 6 1  work 

by Andrews and Dasso2 4  looked at tax rate s over time for 

s imi lar suburbs in three areas ,  each of which inc luded 

annexed and unannexed parcels . They found that tax rates 

for unannexe d are a s  are generally lower in the short term , 

but in heavi ly developed areas the unannexed parce ls 

ultimately carry the heavier tax burden . 

Are annexations genera l ly approved at the pol ls in 
2 5  

anticipation o f  better services ?  Scott and Ke l ler 

concur that annexation is usual ly considered for improve-

ment in service s .  The annexation of the several sma ll 

communitie s in the San Fernando Va l ley to the City of Los 

Angeles i n  the early 1 9 0 0 ' s  was a result of their need 

for water which was avai lable in quantity only through 
2 6  

the c i ty- owned Owens Val ley Aqueduct .  I n  the late 

1 9 5 0 ' s  Kunke l 2 7  hypothe s i zed that a group ' s attitude 

toward annexation improve s favor ably as its degree of 

di s sati s faction with a service increase s .  He determined 

that some corre lation exists , but there was considerable 
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variation among d i fferent servi ce s . 

Several other factors are discussed , by various 

scholars , as motivations behind suburbanites ' attitude s 

toward annexation . Pre s s 2 8  hypothesi zed that " loss of 

citi zen acces s  to local government officia l s "  would 

cause the c iti zen to res i s t  " integration . "  He found 

that the political i s sue was of little importance .  In a 

later study , Pre s s 2 9  determined that loss of identity 

and value s assoc i ated wi th " autonomy and separatene s s "  

from the central city were more important than " e f fic iency 

and e conomy considerations . "  Manis 3 0  establi shed that 

the most favorable attitudes toward annexation come from 

those persons �n the highe st educationa l ,  income , and 

occupational leve l s , but in general suburbanites are 

" di s inclined to annex . "  

It appears that the res idents may acquire higher 

costs at least in the short term but they also gain in 

leve l of service s ,  in most cases . S ince the law in the 

maj or i ty of state s al lows for dec i s ion by re ferendum , 

the re s ident must de termine whether or not the increased 

servi ces are worth the additional cos t .  From the 

di s cussion above it i s  apparent that most res idents either 

dec ide the costs are too high or base their dec isions on 

othe r criteria .  Although , there have been seve ral studies 

made in an e f fort to determine the human motivations 

involved in anti- annexation vote s , no c lear cut answer i s  
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ava i lable . More than twenty years ago Martin3 1  pre sented 

some hypotheses for testing the reasons people choose 

to re s i de on the urban fringe . A decade back , Rogers 3 2  

sugge sted that any general mode l s  dealing with human 

behavior mus t  be s tochastic rather than determini stic 

" due to the overwhe lming complexities which under lie 

human behavior . "  Today , many o f  the answers , if any exis t ,  

remain unknown . 

These are some o f  the way s  in whi ch annexation 

affects the re s idents . How , then, doe s annexation affect 

the l and deve loper? 

The Land Deve loper 

There is a lack of l iterature which relates land 

deve lopment and annexat ion . Yet ,  it is because of 

development that the maj ority o f  annexations take place . 3 3  

There are , however ,  some studies o f  l and deve lopment and 

the deve loper . In general , the se di scuss the prob lems 

of p lanning , urban sprawl , land costs , development cos ts , 

land acqui s i tion , and/or the land deve loper . Whi le the se 

works do not directly addre s s  annexation , they do look 

into the problems assoc i ated with deve lopment on the 

urban periphery . This i s  preci s e ly where the annexation 

of parce l s  proposed for deve lopment take s p lace in many 

of thos e  c ities which practice annexation . 

Thi s  study i s  primari ly concerned wi th annexation 
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and annexation research . Whe reas , the case study wi l l  

attempt t o  determine the proponents and mo tives o f  

annexat ion . The se are mostly connected with land develop

ment . There fore , i t  i s  neces sary to examine a few non

annexation studies to understand annexation costs to 

deve lopers and the bene fits they rece ive through annex

ation . 

Between 1 9 6 7  and 1 9 7 0 , Kai ser and We i s s 3 4  presented 

a series of artic le s  concerned with land deve lopment and 

the " de c i s ion makers "  i nvolved i n  the proce s s .  In the ir 

first work3 5  they discus sed the e ffect of public po licy 

on the l andowner ,  the deve loper and the consumer . The 

landowner i s  affected by tax rates and land values such 

that he must determine to hold or to s e l l  the land . The 

deve loper i s  affected by planning and deve lopment reg

ulations which increase cos ts to him and ultimately to 

the consumer . The e f fect of pub l i c  pol icy on the 

" evolution of the neighborhood " affects the consumers ' 

dec i s ion to purchas e  which in turn de termine s whether the 

deve loper wi l l  s e l l  hi s deve lopment at a profit or at 

a los s . 

Brodsky3 6  looked into the problems as sociated with 

land acqui s i t ion for subdivi s ion .  He noted that most 

deve lopers are sma l l  bus ines smen wi th l i ttle capital . 

Thi s lack o f  capita l causes them to look for inexpensive 

land . The owners o f  vacant land c lose to exi s ting 
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development genera l ly expect higher prices for their 

property . Such expectation i s  der ived from increased 

taxes and some notion of land speculat ion . These inflated 

land value s may exc lude the low-capital deve lope r ,  thus 

causing him to look e lsewhere for lower- cos t land , often 

in areas which are undes i rable from the p l anner s '  view 

point . In such cases speculation and increased taxe s 

on vacant land often causes higher prices and scattered 

deve lopment . 

Platt3 7  di scus sed subdivi s ion requirements o f  

c i t i e s  which result in costs t o  the developer . He 

observed that " the ful f i l lment of such requirements can 

be very expensive . "  Hi s work i s  mainly concerned with 

the legal aspects of land-use contro l .  

A report prepared by the Land Use Subcommittee 3 8  

showed the extent o f  some o f  the deve lopment costs . In 

one case a conventional ,  as opposed to c lustere d ,  deve lop-

ment had a land cost of 3 6 0 , 0 0 0  dollars and a total 

deve lopment cost , excepting structure s ,  of 1 , 2 1 6 , 2 4 8  

dol l ars . 3 9 Thus , seventy percent of the deve lopment cost 

was for s ewer and water line s , streets , storm drains , 

s idewalk s and other c i ty subdivis ion requirements . The 

committee imparted a view that " (p ) re sently , deve lopment 

cos t s  in typical low-density deve lopments seem to range 

from two to four t ime s raw land costs . "
4 0  

With costs , such as thos e  noted above , for deve lop-
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4 1  ment i t  i s  l i ttle wonder that Goldberg found " proper 

z oning " to be the mos t  important aspect of a potenti al 

deve lopment parcel to the developer . The cost involved 

in appeal ing an unde s irable zoning de signation is too 

high � Neverthe l e s s , Brodsky determined that a deve loper 

may pass up high pri ced , " proper ly zoned" land for 

II h 1 d 1 h d f • II 4 2 c eaper an e s ew ere an try or re z on1ng . 

In many areas the c ity charge s an annexation fee to 

he lp of fset i t s  c ap ital improvement costs . In an ASP04 3  

s tudy publi shed i n  1 9 5 8 ,  such fees are found ranging 

from three hundred do l lars per acre in Rivers ide , Calif-

ornia to two thousand pe r acre in Denve r , Co lorado . A 

report by the �eague of Ca lifornia Cities 4 4  in 1 9 6 0  

di s cus sed such fees within that state . 

There fore , it can be seen that the deve loper i s  

burdened with many costs before he c a n  complete a 

deve lopment . Of course , he wi l l  most like ly pas s these 

costs on to the purchaser , but there is a l imit to what 

the final product will return dependent on market 

condition s , s i z e  of house and lot , and so forth . On 

the other hand , the deve loper may advertise his tract in 

such terms as " ci ty services in and paid for . " Thi s  

may he lp the sale as people are o ften apprehensive o f  

pos sib le future costs for such service s . The homebuyer 

may also be as sured of more re liable water and sewer 

service than we l l s  and septic tanks or cesspoo l s  provide . 
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This would again be a bene fit to the deve loper in h i s  

attempt t o  s e l l  h i s  deve lopment . These are the main costs 

and benef i ts to the l and deve loper which ari se from 

annexation . 

Al though annexation in l arge urban agglomerations 

i s  an ine f fective method for attaining any type of central 

governmental c ontrol , in fact i t  i s  often a divi s ive 

factor , and i t  i s  a ma j or method employed by smal ler , 

more remote cities to aid in the prevention of frag

mentation . Where doe s annexation f i t  into urban growth 

theory? 

Sign i f i ca�ce of Annexation to Urban Growth Theory 

As citie s grow new re s i dentia l  areas are generally 

added to the urban fri nge . Except for the case of some 

over-bounded muni c ipa l i t ie s , thi s growth often take s 

p lace outs ide o f  the c i ty l imi ts or i s  annexed at the 

time of deve lopment . I f  a city can predict where such 

growth is likely to occur and exert some control over 

the se areas it may be in a pos i tion to direct its 

ultimate form . 

The be st preparat ion for making such predictions i s  

to s tudy annexation for its past errors and accompli sh

ment s . A knowledge o f  past growth patterns , pertinent 

legi s l ation , and inherent idiosyncrasies of a particular 

city wil l  arm one with the ava i l able data to attack the 
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problem in an inte l ligent manner . I t  i s  hoped that the 

review of what has been written , along with the case 

s tudy presented , wil l  add to the fundamental store of 

knowledge necessary to make more accurate predictions . 

Annexation wi l l  continue to be an important method 

of c i ty growth so long as urban areas continue to expand . 

It i s  apparent that more fars ighted changes in annexation 

leg i s lation are nec e s sary , for mos t  state s , if the 

maj or i ty i s  not to be fore stalled by sma l l , special 

interest groups . In the s everal s tate s which have adopted 

some form of local agency boundary commi s s ion great 

stride s toward preventing future problems ( i . e . , those 

created by smal l ,  spe c i a l  intere st groups ) have been 

made . Additiona lly , one may seriously study such annex

ation laws as those provided by Texas for that state ' s 

" home rul e "  c i ties . .. The Texas legi s l ation a llows the 

c i ty much control over i ts surrounding undeve loped lands . 

The case s tudy in thi s  work wi l l  deal with annex-

ation at the loc a l  leve l . Spec i fical ly , the problems 

are : who proposes the annexation ? why i s  annexation 

reque sted? does the zoning conferred at annexation con

form to the tenets of the general plan at that time ? and 

is thi s z oning later changed to ref lect more or less 

conformity wi th the general p lan? 4 5  

The main hypothes i s  of thi s s tudy states that annex

ations are , in more than ninety percent of the case s , 
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proposed by deve lopers for the purpose of ga ining c i ty 

uti l i ties to enable the immedi ate deve lopment o f  the 

p arce l for subsequent s ale or l ease . Whi le thi s  i s  

genera l ly recogn i z ed as a f a c t  i t  has not been shown 

as such in any s tudy . There are severa l problems inherent 

in thi s  hypothes i s , such as , the de fini tion of deve lopers , 

the comp letene s s  of c ity records , and the invo lvement of 

other proponents .  Nonethe less , the data avai lab le in the 

c i ty records wi l l  be examined for proof of thi s  hypothe s i s . 

A sub- hypothe s i s  wi l l  attemp t  to determine the 

relationship between zoning and the general p l an .  I f  a 

deve loper proposes a p arce l  for annexation it should be 

recogni zed tha� he de s ire s to devel op the l and . Does the 

c i ty bend to the p lan of the developer or doe s it stand 

by the tenets of its general p l an and require the 

deve loper to adhere to them? Thi s  sub-hypothe s i s  s tates 

that if the c i ty encourages annexation it is for the 

purpose o f  enforcing the general plan.  Such enforcement 

wi l l  be c arried out by conferring appropri ate zoning 

de s ignations on the p arce l s  when annexed and maintaining 

that z on ing over t ime . The proof here wi l l  be derived 

from a comparison of the zoning conferred at annexation 

with the then current general p l an .  Another compari son 

of a l l  the study period annexations ,  us ing the August 

1 9 7 5  z oning map and the 1 9 7 5  Current General P l an , i s  

made t o  determine i f  con formity i s  mai ntained , increased , 
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or decreased . 

At thi s j uncture , with the hypotheses stated , i t  i s  

appropriate t o  begin the inve s tigation of annexation in 

Santa Rosa with an overview of the c i ty ' s growth in terms 

of populat ion i ncrease and areal expansion through 

annexation . 
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SANTA ROSA : PRELUDE 

The c i ty of Santa Ros a  i s  located in a s tructural 

val ley , within the costal range s of northern Cali fornia , 

northwes t  o f  San Franc i sco (map p . 74 ) .  Thi s val ley 

extends s ixty miles from Cloverdale on the north to San 

Pablo Bay on the south . The northern two- thi rds drain 

into the Pac i f i c  Ocean via the Rus s ian River . The 

southern third drains into San Pablo Bay through the 

Petaluma Rive r . 

Re s idents of the area generally refer to three 

separate val leys . 1 Petaluma Val ley con s i sts of the 

drainage area of the Petaluma River . The c i ty of 

Petaluma and the communi ty of Penngrove are the only 

settlements in thi s  reg ion . The historical de signation 

o f  Petaluma as the " Wor ld ' s  Egg Basket "  has vani shed 

be fore encroaching hous ing tracts . 

The northern third o f  the va l ley i s  generally 

cons idered part o f  the Rus s i an River Va l ley . Thi s  region 

inc lude s the municipal ities of Healdsburg and Cloverdale 

and the communities of Gey servi lle and Asti . Most of 
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the ferti le l and here i s  planted i n  vineyards . 

Between these two i s  the section re ferred to as the 

Santa Ros a  Val ley . 2 Thi s  section of Rus s i an River 

drainage is south of where the river makes its bend and 

heads wes t  to the ocean . The val ley i s  approximately 

oval , being about twenty mile s long by ten wide at the 

center . There are four incorporated cities within this 

region . Cotati and Rohnert Park at the southern end 

and Sebastopol and Santa Ros a  at the we s t  and east s ide s 

re spectivel y  of the central val ley . The community of 

Windsor i s  near the northern end whi le those of Graton 

and Fore stv i l le are in the footh i l l s  to the northwe s t .  

Background 

Th i s  h i s torical view o f  S anta Ro sa i s  inc luded to 

place the study per iod annexations in perspective , 

e spe c ially with regard to the growth and social - economic 

characteri s ti c s  of the c i ty . Santa Ros a  was founded 

in 1 8 5 3  within the boundaries o f  Cabe z a  de Santa Ro s a ,  

3 a Mexican land gran t .  Through a bit o f  poli tical 

chicanery the c i ty wre sted the county seat from Sonoma 

in 1 8 5 4 . 4 

Santa Ro sa was primarily a f arm communi ty in i ts 

early day s . In 1 8 8 7  the Santa Ro san said of the val ley : 

. . •  viewed from e ither s ide ( it presents ) a 
charming landsc ape , dotted with fields , orchards , 
smi l ing f arms and grand old oaks . 5 
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In the nine teenth century , wheat , corn , bar ley , fruits , 

cattle , and sheep were raised here . Within the many 

praises wri tten to entice settlers one could genera lly 

find the s tatement , " Irrigation i s  never nece s s ary . . .  " 6 

A rather idyl l i c  farmers paradise was depicted . 

In the 1 8 7 0 ' s  Santa Rosa gained a transportation 

connection with San Franci sco via rai lroad to the bay 

and ferry boat from there . A few years later the 

Southern Pac i fi c  bui lt a rai l  line acro s s  the north bay 

and up the Sonoma Val ley to Santa Rosa . This gave the 

Santa Rosa Val ley a direct connection to the trans

continental rai l system with Santa Ros a  at the rail head . 

Soon , the grains and l ive stock a l l  but di sappeared 

from the valley as l arge farms and ranche s were estab

li shed in the central valley of Cali fornia . The Santa 

Ros a  area was to become famous for fruits . P lums and 

prunes i n  Santa Ros a ,  apple s in Sebastopo l and grapes 

in Windsor . 

While some packing firms remain today , agriculture 

has dec l ined to the point where i t  i s  nearly non-exi stent 

in the vicinity of the c i ty .  There i s  some l ight 

industry in Santa Rosa .  Shoe s , e lectronic components , 

and optical products are among the chie f  manufacturers 

found there . 

During the twentieth century Santa Rosa began to 

grow in favor as a retirement community . Many peop le 
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purchased smal l  farms or ranches in the " rural " suburbs 

to spend their latter years . An adult retirement 

community was bui l t  in the pass between the Sonoma and 

Santa Ro sa Val leys and annexed to the c ity in 1 9 6 3 .  

Mobi le home p ark s , mainly for the elder adult , abound . 

Mos t  important ly , i n  recent years Santa Rosa has been 

gaining " status " as a bedroom communi ty for San Franci sco 

and Marin County commuters . 

Since the early 1 9 6 0 ' s , commuters from the north 

bay are a have had to look toward Sonoma County for 

reasonably priced hou s ing . Mar in County , to the south , 

has had s tringent growth l imits for some time due to a 

scarcity o f  water resources . Thi s has worked to maintain 

premium prices for homes in this county , which is close 

to San Franc isco . Rapid commuter bus service was 

instituted between Santa Rosa and San Franci sco , in the 

l ate 1 9 6 0 ' s .  Th i s  has greatly enhanced the " bedroom 

communi ty "  aspects of the c ity . Local o f ficials are 

beginning to que s tion the de s i rabi l i ty of thi s  type of 

growth . 7 

While the se social and economic aspects of l i fe in 

Santa Ros a  were evolving the population was incre asing 

stead i ly . 

Population Growth 

John T .  Read was the first white settler i n  the 
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Santa Rosa Val ley . That was in 1 8 2 7 . He was soon 

driven out by the local Indians . General Mariano 

Va lle j o  attempted to locate settlements in the Santa 

Rosa Val ley in 1 8 3 3 ;  thi s to fore stall feared encroach-

ment from the Rus sians at Fort Ros s . Thes e  settlement 

plans were again thwarted by the Indians . 8 

The first permanent settler in the va l ley was 
I 

Maria I gnac io L6pez de Carr i l lo i n  1 8 3 8 .  She received 

the Mexican l and grant , Cabe z a  de Santa Ros a ,  in 1 8 4 2 . 9 

After her death , a parce l o f  the " Cabe z a "  was sold outs ide 

the fami ly . Thi s parce l ,  in 1 8 5 0 ,  was the beginning of 

anglo settlement in the land area o f  present day Santa 

Rosa . 

The c i ty ' s location at the crossroads of the Sonoma 

d ll d l' t . 1 0  
h an Santa Ros a  va eys assure a rap1d growth . T e 

city was granted a post o f f i ce i n  1 8 5 2 .  Land for streets 

and a plaza was donated in 1 8 5 3 . Santa Rosa was first 

incorporated under the General Corporation Act in 1 8 6 7 ,  

then reincorporated as a charter c i ty in 1 8 7 2 . 11  

There were only four hundredl 2  re s idents in Santa 

Ros a  in 1 8 6 0 ;  nearly 1 , 0 0 0  by 1 8 7 0 . Growth was more 

rapid in the 1 8 8 0 ' s .  About 3 , 5 0 0  people in 1 8 8 0  had 

increased to 7 , 0 0 0  by 1 8 8 8 . 1 3  

During the first four decade s o f  thi s century 

population growth was re lative ly moderate . The total 

popul ation increase for forty years , 1 9 0 0 - 1 9 4 0 ,  was le ss 
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than 6 , 0 0 0  pe rsons . The fol lowing decade saw 5 , 2 9 7  new 

S anta Rosans . Then , 1 9 5 0- 1 9 6 0 , the population rose by 

1 4  
1 3 , 1 2 5 ;  and another 1 8 , 9 7 9  by 1 9 7 0 .  More than 1 6 , 0 0 0  

new re sidents swarmed into Santa Ros a  during the first 

six years of the 1 9 7 0 ' s . 1 5  

Where , i n  a n  areal re lationship t o  the city , did 

thi s  growth take pl ace ? 

Areal Growth 

Duri ng the nineteenth century urban growth was 

confined , by transportation modes ,  to the immediate 

surrounding s  of the CBD . Late in that century urban 

transit in the form of horse drawn trol leys was institu-

ted .  Thi s  allowed the deve lopment o f  such pro j ects as 

McDonald ' s  Addition , a f ashionable hous ing proj ect in 

the northeast corner o f  the corporate c i ty .  

Urban deve lopment spread s lowly through the early 

twentieth century . It remained within two miles of the 

CBD i nto the 1 9 5 0 ' s . Much of the reason for this retard-

ed growth was that " suburban " Santa Rosans liked to think 

of themselve s as sma l l  farme r s . Some were , others simp ly 

he ld a few acre s of l and . The population density was 

such that they were c la s sed as rural f olk . This rural 

l i fe- style remains a way of l i fe in much of Sonoma 

County . Although , present population growth in the San 

Franci sco Bay area is posing a threat to the future of 
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that l i fe- s tyle . 1 6  

The rapid numerical increase in population since 

the 1 9 4 0 ' s  has already been noted . Duri ng the 1 9 5 0 ' s  

development was beginning to spread outward from the 

CBD to house thi s increased population . The most 

des i rable l iving areas were in the foothi l l s  and sma ll 

valleys to the east of Santa Rosa .  The route into the 

upper Sonoma Va lley along with the Montec ito foothi l l s  

and Rincon and Bennett valleys were soon burgeoning with 

tract home s . 

The past ten years have seen the se areas become 

virtua l ly f i l led . The deve lopers have had to look else-

where for land . They have moved into the Santa Rosa 

Valley f loor , to the we st of the c ity .  At the time o f  

thi s  writing they were concentrating mo stly on the north-

we st sector . 

'rhi s  growth pattern i s  shown quite explic i tly in 

the p attern of annexations to Santa Rosa . 1 7  

Patterns of Annexati on , 1 9 2 2 - 1 9 7 5  

Every annexation to Santa Ros a  through December 1 9 7 5  

i s  depicted on one o f  four graphs (p . 8 1 ) .  The c ity i s  

divided into four quadrants by me ans of a north- south 

line and an east-we st l ine which intersect at " Old 

C th S " ( " 0. c . C' " ) 1 8  
our ouse quare 0quare . The distance from 
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" O . C .  Square '' i s  noted by c ircles on the graphs . The se 

circles are scribed at one mile intervals . Each 

annexation is depicted as a ray extending from the 

centra l  intersect to a di stance equivalent to that of 

the center of the annexation from the quadrant inter

section . E ach ray properly denote s the quadrant wi thin 

which the annexation lies , however ,  it does not ref lect 

spe c i f i c  location within the quadrant . Thus , each ray 

indicate s the distance and " Quadrant direction" of an 

annexation f rom the CBD . 

Four consecutive time periods are dep icted in the 

" annexation ray "  graphs . Thes e  cover the entirety of 

annexation activity for the c i ty .  The period covered is 

1 9 2 2- 1 9 7 5 . No annexations were made be fore that perioa . 1 9  

Graph 1 cove rs the first twenty- three years . A long 

period was chosen in th1 s case due to the paucity of 

annexation activity and s lower population growth during 

thi s  interva l .  

Graphs 2 ,  3 ,  and 4 depict subsequent ten year 

periods . The se decade s are character i zed by rapidly 

increas ing population growth and cons iderable annexation 

act ivi ty . The se l atter three graphs were made for ten 

year spans to cover the study period ( Graph 4 )  and the 

two prior decades for equa l time comp ari sons . 

How do these graphs show the spread of population 

growth ? An earlier di s cuss ion rel ated that cities 
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pre ferred to make annexations of land pri or to deve lop

ment . It wi l l  be shown in the fol lowing chapter that 

thi s  i s  almost always the case in Santa Ros a .  I t  follows 

that a graph of annexations , whi le not an exact depi ction , 

can provide a general view o f  the location and direction 

of population expans ion . 

During the extended period covered in the first 

graph there were few annexat ion s , but a di s tinct trend 

toward deve lopment in the northeast quadrant is apparent . 

The mos t  di stant parcel dur ing thi s  period was centered 

a mere one a·nd one-quarter miles from " 0. C .  Square . "  

Graph 2 shows twice the number of annexations in 

les s  than hal f the time of the first graph � A compari son 

of the graphs reveal s  that activity has approximate ly 

doubled in each quadrant . In any case , the most notable 

growth i s , agai n  to the northeast , more than two-thirds 

of the total . D i stance from the " quadrant intersection " 

i s  incre as ing with one parcel at two and one-hal f mi les 

out . 

Just short o f  f i f ty percent of the growth i s  in the 

northeast in Graph 3 .  Even so , thi s  s ection s ti l l  shows 

more than twice the activity of any other quadrant . 

Also , more than any other two quadrants combined . This 

graph depicts the period of greate st annexation activity , 

although i t  is  not the decade o f  greate st population 

growth . Whi le the population increased by near ly 1 7 , 0 0 0  
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between 1 9 5 6  and 1 9 6 5 , i t  grew by c lose to 2 5 , 0 0 0  during 

h t d . d 2 0  t e s u y per1o . 

The fourth graph depicts the s tudy period ( 1 9 6 6 -

1 9 7 5 ) . Growth has changed dire ction . Both eastern 

quadrants have dec l i ned in number of annexations . Thi s  

sugge sts that the eastern half o f  the c i ty probably 

peaked in population growth rate some time during the 

1 9 6 0 ' s  and i s  now growing at a le s ser pace . New l and 

for growth i s  now in the two we stern quadrants . S ince 

the southwe s t  is dominated , at least for the c lose in 

area , by a deactivated Naval Air Station , pre sently in 

use as an air park and manufacturing center , and the 

recalcitrant South Park Sani tation Di strict2 1  i t  would 

appear tha t  the maj ority of new growth mus t  take place 

in the northwe st quadrant . Thi s  i s  certainly the trend 

which seems to be disp l ayed in Graph 4 .  

Ha�ing viewed the directions of growth in terms of 

annexation patterns , i t  i s  in order to take a closer look 

at annexations . Thi s  wi l l  con s i st of a brief compari son 

of the quantities and s i ze s  of annexations over the years . 

Annexation : A Quanti tative Review 

The f i r s t  annexation to the city of S anta Ros a  was 

in 1 9 2 3 .  F i f teen years l ater , in 1 9 3 8 , two more parce ls 

were annexed .  Through 1 9 5 5  there were on ly thirty- three 

total anne xation s  to the c i ty .  More than hal f  o f  thes e  
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came in two years , seven in 1 9 4 6  and ten in 1 9 5 5  { Graph 5 ,  

P .  8 6 } .  

Annexation activity has greatly incre ased s ince 

1 9 5 5 .  There were 1 0 2  annexations between 1 9 5 6  and 1 9 6 5 ,  

followed by ninety-one during the s tudy period . 

Numbers of annexations do not in themselve s reveal 

the entire nature of urban growth . The s i ze o f  these 

parcels is much more important in determining the areal 

growth of the c i ty than the quantity . For instance , it 

is  stated above that there were thirty- three annexations 

between 1 9 2 2  and 1 9 5 5 . Ten of the se annexations were 

achieved in 1 9 5 5 . Thi s  i s  s li ghtly l e s s  than one- third 

o f  the activity to thi s  time , but it give s no hint of 

the importance of that year in the annexation annals 

of Santa Rosa . Those ten annexations made a 4 . 5 6 square 

mile addition to the c i ty .  The twenty- three prior annex

ations constituted a combined addition of only 0 . 8 0 6  

square mi les . In fact , the total area of the city prior 

to the 1 9 5 5  annexations was only 2 . 9 0 4  square mi le s . 2 2  

The areal addition to Santa Ros a  i n  1 9 5 5  has never 

been equal led ( Graph 6 ,  p .  8 7 ) .  The number of annexa

tions that year have been exceeded s i x  times in subsequent 

years ( Graph 5 } . In one year , 1 9 6 4 , there were twenty 

annexations . The are al increase that year equa led le s s  

than twenty- nine percent of the 1 9 5 5  total . 

The ave rage s i ze of an annexation in Santa Rosa has 
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2 3  
been 0 . 1 0 3  square mi les . Thi s  i s  approximately one-

third smaller than the nationwide average for 1 9 7 0 - 1 9 7 1  

of 0 . 1 5 8  square miles . For the s ame period , it i s  nearly 

th�rty pe rcent sma l ler than the Cali fornia average of 

4 . 2 4  
0 . 1 6 square m1le s . 

Annexations to Santa Rosa have ranged in s i z e  from a 

smal l  of 0 . 0 0 0 2 7  square mi les for one parcel i n  1 9 6 1  

to the Oakmont annexation o f  1 9 6 3  at 2 . 1 2 6  square mi les . 

Such large annexations can greatly skew the average . 

By s imply dropping the ten annexations of 1 9 5 5  from the 

total o f  2 2 6  we reduce the mean annexation s i z e  in Santa 

Rosa from 0 . 1 0 3  to 0 . 0 8 6  square mi le s �  

Santa Rosa ' s  area l  increase f rom annexation i s  

depicted on the l ine graph , ( Gr�ph 7 ,  p .  8 9 ) .  The graph 

begins with the charter city and shows cumulative 

annexation growth by ye ar through 1 9 7 5 . The abrupt 

upturn in activ i ty in 1 9 5 5 , de scribed above , is striking-

ly apparent , as i s  the continued rapid growth s ince that 

year . 

The c i ty has grown from 2 . 0 9 8  square mi les in: 1 8 6 7  

to 2 5 . 3 3 6  square miles at the close o f  1 9 7 5 . Thi s 

constitutes an addition of 2 3 . 2 3 8  square mi les . Al l but 

0 . 8 0 6  square mi les of thi s  annexed terri tory has been 

added in the twenty- one years , 1 9 5 5 - 1 9 7 5 . 

In the following chapter certain aspects of the 

ninety- one " study per iod " annexati on s  wi l l  be 
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FOOTNOTES 

l " Be tween the Coa s t  Range and the Mayacinas Range of 
mountains lie the val leys o f  Peta luma , Santa Rosa ,  and 
Russ ian Rive r , with an aggregate length o f  sixty miles and 
an average width o f  six mi les . . •  " The Santa Ros an ,  ( July , 
1 8 8 7 ) 1 P • l .  

2 rn thi s s tudy the terms " Santa Ros a  Va lley " or 
" Val ley" wil l  be used to re fer to thi s central thi rd of the 
s tructural val ley . 

3Hi s torical Atlas Map of Sonoma County , Cal i fornia , 
( Oakland , Cali f . : Thos . H .  Thompson & Co . , 1 8 8 7 ) , 

pp . 4 2 - 4 3 .  

4 George Tays , " Mari ano Guadalupe Val l e j o  and Sonoma : 
A Biography and a Hi s tory , "  Cali forn i a  Historical Society 
Quarter ly 1 7  ( September 1 9 3 8 ) : 2 3 8 .  See : Robert A .  
Thompson , Central Sonoma : A Brie f  De scription o f  the 
Township and Town of Santa Ros a , Sonoma County , Cali fornia ,  
i ts C l imate . and Resources ( San Franc i s co : Wm. M .  Hinton & 
Co . , 1 8 8 4 ) , p .  5 8 ;  John Harley Freeman , " The Hi storical 
Deve lopment of Cabe z a  de Santa Ro s a "  (Maste r ' s  the s i s ,  Hi s
tory Department ,  Univers i ty of Cali fornia at Be rke ley , 
1 9 4 8 ) , p .  6 7 .  

5 The Santa Rosan , ( July 1 8 8 7 ) , p .  1 .  

6 rbid . 

7 santa Rosa , City o f , Santa Ros a  General Plan Update : 
I s sue s , Options and Opportunities . Prepared by Livingston 
and Blayney wi th a s s i s tance from the Santa Rosa Planning 
Department ( Santa Rosa , Cal i f . :  City Print Shop , 
September 2 5 ,  1 9 7 5 ) , pp . 7 - 1 5 . 

8 Freeman , pp . 1 6 - 2 1 .  See : Thompson , pp . 2 - 3 ;  George 
Tays , " Mariano Guadalupe Val le j o  and Sonoma : A Biography 
and Hi story , "  Cali fornia Historical Society Quarterly 1 6  
( Septembe r  1 9 3 7 ) : 2 3 5- 3 6 .  

9 Freeman , p .  4 0 .  See : H .  A .  Darms , Portfolio of 
Santa Rosa and Vicinity ( Santa Ros a ,  Cali f . : The Pre s s  
Democrat , 1 9 0 9 ) , pp . 8 - 9 . 

l ORobert A .  Thompson , A de scriptive Ske tch o f  Santa 
Ros a ,  Sonoma County , Cali fornia and the surrounding Country 
( S anta Rosa : Sonoma County Land Regi ster , 1 8 8 9 ) , p .  8 .  
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1 1s anta Ros a , Charter and Ordinance s  o f  the City of 
Santa Rosa ,  State of Cal1forn1a (1887 ) , p .  4 .  

1 2The fol lowing population figure s are for the area in 
an about San ta Ros a  c i ty .  There are 6 , 6 7 3  re s idents in 
1 9 0 0  ac cording to the u . s .  Bureau of the Census . Thi s i s  
not a population dec line from 1 8 8 8 ,  but i s  the re sult of 
l imiting the population count to the c i ty l imits . 

1 3The Santa Ros an ( 1 8 8 8 ) , p .  1 .  

1 4u . s .  Bureau of the Census , Census of Population : 
1 9 7 0  Vol . 1 ,  Characteristics o f  the Popu lation , Part 6 ,  
Cali fornia - Section I (Washington , D . C . : U . S .  Government 
Pr inting Office , 1 9 7 3 ) , p .  2 1 .  

1 5 state o f  Cali fornia , Cali forni a  Stati s tical Abstract 
1 9 7 6  ( Sacramento : State Printing Office , 1 9 7 6 ) , p.  1 1 . 

1 6 santa Ros a ,  I s sue s , p .  9 .  

1 7Direction o f  population growth i s  here be ing direct
ly re lated to annexation activity . Between 1 9 6 0  and 1 9 7 0  
" . .  9 8 %  o f  al l central c i ty growth ( 4 , 0 0 0 , 0 0 0 )  was ac
comp l ished by annexation . " · Vincent L .  Marando , " The 
Pol itics of Metropol itan Reform , " Administration and 
Society 6 (August 1 9 7 4 ) : 2 4 6 . For comparable figure s 
dur ing the per iod 1 9 5 0 - 1 9 6 0  see : Leo F .  Schnore , " Munici
pal Annexation and the Growth of the Suburbs , 1 9 5 0- 1 9 6 0 , "  
American Journal of Sociology 6 7  (January 1 9 6 2 ) : 4 1 2  and 
Thomas R .  Dye , " Urban Political Integration : Condi tions 
As soci ated with Annexat ion in American Cities , "  in Thomas 
R .  Dye and B .  Hawkins , Politics in the Metropol i s  ( Colum
bus , Ohio : Charle s E .  Merri l l , 1 9 6 7 ) , p .  5 0 1 .  

1 8old Courthouse Square i s  i n  the functional center of 
Santa Rosa .  I t  i s  approximate ly the center of the original 
town p lot , and is pre sently within the CBD ; one block from 
c i ty hall . Alternate terms which wi l l  be used herein : 
" O . C .  Square and quadrant interse c t . " 

1 9A new charter was granted to Santa Ro sa in 1 9 2 2 .  
Thi s  i s  taken as the " year one " for the purpos e  o f  the 
charts and graphs pre sented in thi s s tudy . There were no 
annexations prior to this date , the first be ing 1 9 2 3 .  

2 0Population figure s are derived from : 
S tate of Cal i fornia , Cali forni a  Stati stical 
( Sacramento : State Printing Off ice , 1 9 6 7 ) , 

Cali forn i a ,  Abs tract , 1 9 7 6 , p .  1 1 .  

Census , p .  2 1 ;  
Abs tract ,  1 9 6 6  
p .  1 5 ; 

9 2  



2 1south Park S an itation D i strict is a " special 
district" located immed iate ly to the south of the central 
corporate c i ty .  The district has a contract wi th the 
C i ty to receive sewer service from i t .  S anta Rosa de s i re s ,  
to annex this are a , but the re s idents o f  the district 
fee l  that they do not n eed any more of the C ity ' s  
services .  Whi le the area borders the original c i ty l imits 
on the South-southwest , they w i sh to maintain their 
independence . In a l l  but f act , they are c lose-in urban 
re s idents o f  S an ta Ros a .  

2 2 city o f  S an ta Ro sa , Annexation L is t , comp l ete 
through November 4 ,  19 7 5 . 

2 3
I b id . 

2 4u .  S .  Bureau of the Census , 1 9 7 2  Boundary and 
Annexation Survey [Washington , D . C . : u .  S .  Government 
P r inting O f f ice , 1 9 7 3 ] , p .  8 .  
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SANTA ROSA : STUDY PERIOD ( 1 9 6 6 - 1 9 7 5 )  

This inve stigation wi l l  begin wi th an examination 

of the number , location , and re lative s i ze of the parce ls 

annexed during the s tudy period . A di scus s ion of the 

avai lable data sources and the dif ficulties encountered 

in the pursuit and interpretation of the data wi l l  

fo l low . After thi s  preliminary discussion , the proposed 

hypothe ses wi l l  be considered from the standpoint of 

the proponent-motive for annexation and the conformity , 

or lack o f  conformity , between conferred z oning and the 

General Plan in relation to the " study period " annex

ation s . Thi s  examination and di scus s ion i s  neces sary 

to obtain a more complete apprec i ation of the annexed 

parcels and the quanti ty of data avai lable for such 

studie s . 

Annexation Characteri stics 

Ninety- one annexations were completed during thi s  

period . The number per year varied from a low o f  five 

in 1 9 7 0  to fourteen in both 1 9 6 9  and 1 9 7 2 . The totals 
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for i ndividual years are shown on Graph 5 .  

The location s  o f  the annexations are depicted on 

the Annexation Map (pocket ) . The ir locations in terms 

of distance and quadrant direction from " O . C .  Square " 

are best determined from Graph 4 .  I t  should be 

remembered that thi s  is the first period in which the 

ma j or i ty of annexation activi ty took place to the west 

of the central c i ty . 

The c i ty ' s total areal increase during this period 

was e i ght square miles or nearly two square mi les less 

than that o f  the preceeding ten years , however , it 

exceeded all annexations prior to 1 9 5 6  by more than 

two and one-ha l f  square mi les ( Graph 6 ) . 

The mean area o f  the s tudy period annexations i s  

0 . 0 8 8  square mile s . Individual annexations ranged in 

s i z e  from 1 . 5 9 9  square mi les to 0 . 0 0 1 .  The larger 

annexation make s a good example of stati sti cal distortion 

as di scus sed earlier . Thi s  s ingle annexation i s  7 0 . 4  

percent o f  the total area o f  fourteen parcels annexed in 

1 9 7 2 . Graph 6 shows that 1 9 7 2  was the year of greatest 

area l  gain during the s tudy period . In fac t ,  it was 

double the gain of the next greate st year , 1 9 7 4 . The 

e l imination o f  thi s  one l arge parcel would put 1 9 7 2  in 

fourth place creating a more even yearly variation in 

area l  growth and reducing the ten year mean to 0 . 0 7 1  

square mi les . Thi s  one annexation also accounts for 
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twenty percent of the s tudy period ' s  total area l  growth . 

The distortion whi ch can be created by one large annex-

ation i s  quite app arent from thi s  rendition . 

Such are the physical characteristics of the study 

period annexation s . What sources are avai lable for the 

retrieval o f  data dea ling with the individua l annexation 

and the annexation proc e s s ?  

Data Sources 

The data for thi s  s tudy were obtained from the City 

o f  Santa Ros a .  Information on the " study period " annex-

ations was extracted from the annexation f i le s  he ld in 

the P lanning Department . 1 The physical s tati stics and 

annexation date s were taken from an annexation l i s t  

compiled b y  the City .  Data for the conformity ratings 

were gathered from the c i ty zoning map ( l ate s t  update : 

Augus t  1 9 7 5 ) , the annexation f i le s , and the app l icable 
2 

general p l ans . 

Several problems became apparent during the collect-

ion of the se data . Probably the greate st di f fi culty was 

created by the lack of con s i stency in the information 

placed in the annexation f i le s . The contents of the f i le s  

varied from a s ingle copy of the Annexation Ordinance 

to hundreds of page s , inc luding : minute s of c i ty council 

meetings , minute s o f  planning commi s s ion hearings , deve l

opment p lans , environmental impact statements , and in 
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several case s , a LAFCo form whi ch some times contained 

use ful data . 

Thi s  LAFCo data sheet had a l l  o f  the necessary 

que stions , but the answers were generally insufficient 

for the purpose o f  thi s  study . For examp le , a proponent 

was usua l ly identif ied by name , no reference was made 

which would spe c i fy his connection to the proposed 

annexation ( i . e . , landowner ,  developer , realtor , or 

other ) .  The reason or motive for annexation was also 

reque sted , however , the answer g iven most o ften was to 

allow the l and to be " deve loped to its highest and best 

use . " 3 A ques tion on conformity to the general plan was 

also asked . The answer was " ye s " in mos t  case s .  As wi l l  

b e  shown i n  the section o n  general plan conformi ty , there 

was often some vari ance from a strict appl ication of the 

general plan tenets . 

The quanti ty and quality o f  mater ial in each f i le 

varied greatly . In some cases the de sired information was 

readily avai lable . In many case s , though , it was 

nec e s sary to make assumptions based on scraps o f  inform

ation . 

A c i ty comp i led annexation l i s t  proved to be a 

dependable s ource o f  information . Although , the data 

ava'i lable were l imited to area and date of annexation . 

A couple o f  errors on the l i s t  were eas i ly corrected 

through compari son with the annexati on f i l e s  and the 
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annexation map . 

A large s cale mul ti- sheet annexation map , from the 

engineering secti on o f  the Public vJorks Department , was 

useful to note the direction and di stance of the annex-

ations from the c i ty center . There was some disagreement 

between the boundary l ines shown on the map and those 

c laimed by the c i ty .  The problem which deve loped from 

thi s  dis crepancy was mani fe s ted in the number o f  county 

" i s l ands " and " corridors "  a lready noted .
4 

The City z on ing map and appl icable general plan maps 

pre sented spe c i a l  problems which wi l l  be discussed fully 

iri the section on conformity ratings . I t  i s  sufficient 

here to mention that there were vague , hazy trans ition 

z one s between general plan designations and occasional 

deletion s  or e rrors in the City z oning map . 

Thi s  i s  the condition of the material from which 

the data were cul led . What was determined from the 

collected data? 

Proponents and Motiv
.
e s  

The purpose o f  thi s section i s  to investigate the 

prime hypothe s i s  o f  thi s study . This hypothes i s  state s 

that : annexations are in most cases proposed by 

deve lopers for the purpose o f  gaining c i ty uti lities to 

enable the immedi ate development of the parcel for sub

S 
s equent sale or lease . In order to prove or disprove 
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thi s  hypothe s i s  it i s  nece s sary to dete rmine who were 

the proponents for .the annexations and what the ir motives 

were for propos ing annexation . 

Proponents 

There are several classes of proponents found in the 

annexation f i le s . These c an be roughly p l aced i n  four 

categorie s :  deve loper , property owner ,  realtor , and 

government official . Def initions o f  thes e  c ategories are 

necessary to allay some of the confus ion which may re sult 

from overlapp ing title s . 

What i s  a deve loper? Briefly , he i s  the party re-

sponsible for the deve lopment of a s i te , that is , bui ld-

ing a hous ing tract , apartment comp lex , commercial 

o f f i ce s , shoppi ng center , manufacturing center , or , any 

improvement upon the l and . General ly , he purchases the 

property upon which he i ntends to bui ld his deve lopment 

immedi ate ly before beginning his pro j ect .
6 

But , thi s  

makes him a property owner . Thi s  dichotomy can only be 

solved through sub j ective de f inition � 

For the purpose of thi s s tudy a developer i s  a 

person who , a group o f  people who , or company which 

intends to deve lop a parcel and s e l l  or lease the land 

and improvements for a prof i t  in the immedi ate future . 

The conditions p l aced on thi s de finition are mos t  import-

ant .  First , a deve loper i s  a bus ine s sman looking for a 

9 9  



pro f i t .  Thus , a person propos ing a n  annexation to allow 

for an improvement for h i s  own use , for example , bui lding 

a personal home , a church on church property , or a new 

factory for h i s  company , i s  not a developer . Second , 

the deve lopment mus t  be planned for immed iate execution . 

Thi s  condit ion exc lude s from thi s  category the person who 

has in mind the pos s ibi lity o f  deve lopment at some , as 

yet unde termined ,  future time . 

What i s  a property owner? He i s  a person who owns 

property . He may be a re s ident owner or , perchance , an 
I 

absentee landlord . Pos s ib ly he i s  a land speculator or 

a developer . He could be a resident or absentee landlord 

awaiting some future increase in land value ( specul ator ) 

at which time he i ntends to become a deve loper . 

Thus , i t  appears that the des ignation "property 

owner "  cou ld encompass many situations . I t  i s  nece s s ary 

here to pre sent a de f inition whi ch renders thi s  category 

exc lus ive of the other c ategories in use . Therefore , 

a property owner w i l l  be l imited to one who owns some 

portion of that p arce l proposed for annexation . At the 

same time , thi s person mus t  not meet the qua l i fications 

for deve loper , as  noted above , and he must not be a 

realtor acting in that capac ity , or a government o f ficial 

making a proposal for his agency . 

There are two cases where a realtor has proposed an 

annexation . I n  one case it i s  known that the realtor i s  
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not the property owner . For the other case , such in form

ation i s  not avai l able . Peve lopment i s  the known motive 

in both anne xation s . One pos s ibi l i ty i s  that a sale of 

the property to a deve loper i s  contingent upon it being 

annexed . So , the realtor has p roposed annexation in hopes 

o f  mak ing his s al e . It i s  also possible that the realtor 

wi ll be the develope r . In any case , for lack o f  con-

e lus ive information to uphold the se assumptions , the 

realtor i s  here in re legated to a dis tinct category . 

The fourth category i s  that of government o f fi c ia l .  

Unde r thi s  heading are l i s ted those annexations where 

some government emp loyee , acting in an of ficial capac ity 

for his employer ,  was the proponent for the annexation . 

It could be s tated that the c i ty , the school board , or , 

ih one case , the state were the proponents for the se 

annexations .  The proposed lands were annexed for public 

purpose s ,  such as , s choo l s , parks , sewage plants , or 

f lood control channe l s . In the first three motive s 

noted there i s  the impl ication o f  public deve lopment . 

The fourth motive may have been a need for planning 

control or the e l imination o f  a " county corridor . " 7 

Thi s  discuss ion o f  proponents has shown four 

c ategorie s :  deve lopers , property owners , rea l tors , and 

government o f f i c i al s . In a l l  but three case s , the pro-

ponents of the s tudy period annexations have been placed 

in one of the se c ategorie s .  The remaining three annex-
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ations are l i s ted as unknown due to a lack of suf ficient 

data from which to make any determination . 

Al l ninety-one annexations are l i s ted by proponent 

categories on the Annexation Table : Proponents and 

Motive s ( pp .  103 and 104 ) . In thi s  table the four known 

c l as s e s  are subdivided into " s tated" and " pre sumed . "  

Thes e  subdivi s ion s  are nece s s ary to denote where pro

ponents were " s tated " by category in the annexation f i le s  

and where the proper c l a s s  was " presumed "  from cons idera

tion of the available data . 

The table shows an almost equal d�stribution between 

deve lopers and property owners as proponents .  As a per

centage of total proponents , deve lopers amount to 4 3 . 2 

percent whi le property owners repre sent forty- two 

percent . Realtors account for only 2 . 3 percent , govern-

ment o f fi c i a l s  for 1 2 . 5  percent , and the unknown cases 

for 3 . 3 percent . 8 

Thi s  di s tribution of proponents i s  not conc lus ive 

by itse l f .  I t  shows , however , �hat a large number of 

developer s  are active in promoting annexation , but they 

only account for approximate ly forty- three percent of the 

annexations , whereas , property owners were re spons ible 

for forty- two percent of the applications . On the other 

hand , a property owner will often f i le for annexation 

of his property to · meet a contingency of annexation 

written into a purchase agreement by a deve loper . In 
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TABLE 1 

ANNEXATION: 
PROPONENTS 

and 
MOTIVES 

p R 0 p 0 N E N T s M 0 T I v E s 
# 

1 2 3 4 5 A B c D E F G H # 
s p s p s p s p 

1 + + + 1 
2 + + + 2 
3 + + 3 
lf + j. 4 

5 + + 5 
G + + 6 

7 + + + 7 
8 + + 8 
9 + + 9 

10 + + 10 
ll + + ll 

12 j. + 12 
l3 + j. 13 
14 + + + 1Lf 

15 + + 15 
16 + + 16 
17 + + 17 

18 + + 18 
19 + + 19 

20 + + 20 
2l + + 21 
22 + + 22 

23 + + 23 
24 + + 24 
25 + + 25 
26 + + 26 
27 + + 27 
28 + + 28 
29 + + 29 
30 + + 30 
31 + + 31 
32 + + 32 
33 + + 33 
311 + + 34 
35 + + 35 
36 + + 36 
37 + + 37 
38 + + 38 
39 + + 39 
40 + + 40 
41 + + 41 
lf2 + + ll2 

43 + + 43 
lPI + + lf ll 

LIS + + l>5 

115 + + lf 6 

ll7 + + 47 

48 + + 48 

49 + + L; 9 

50 + + 50 
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P R O P O N E N T S  (c o n t .) M O T I V E S  (c o n t . )  
J' l 2 3 4 5 !_ J c :J E F r 1: .. 0 1 1  

s ]: s p s p s p 

5 1  + + 5 1  
5 2  + + 5 2  
5 3  + + 5 3  
5 4  + + 5 4  
5 5  + + 5 5  
5 6  + + 5 6  
5 7  + + 5 7  
5 8  + " 5 8  
5 9  + + 5 9  
6 0  + + 6 J  
6 1  + + 5 1  
6 2  + + 6 2  
5 3  + + 6 3  
6 4  + + 6 4  
5 5  + + 6 5  
6 6  + + 6 6  
6 7  + + 6 7  
6 8  + + 6 8  
6 9  + + 6 9  
7 0  + + 7 0  
7 l  + + 7 l  
7 2  + + 7 2  
7 3  + + 7 3  
7 4  + + 7 4  
7 5  + + 7 5  
7 6  + + 7 6  
7 7  + + 7 7  
7 8  + + 7 8  
7 9  + + 7 9  
8 0  + + 8 0  
8 1  + + 8 1  
8 2  + + 8 2  
8 3  + + 8 3  
8 4  + + 8 4  
8 5  + + 8 5  
8 6  + + 8 6  
8 7  + + 8 7  
8 8  + + 8 8  
8 9  + + 8 9  
9 0  + + 9 0  
9 1  + + + 9 1  

2 6  1 2  2 8  9 2 :_·J 6 s J 5 4  5 ' 
8 1 3  G l l 8 

3 8  3 7  2 l l  3 

tr � ann e xat i on numb er # - annexat ion numb er 

s - s t a t e d  A - d e v e l o pment for pro f i t  
p - p r e s umed B - p e r s on a l  d e v e l opment 

c - p ub l i c d e v e l o pment 
D - s ew e r /water 

l - d e v e l o p e r  E - f i l l - in 
2 - property owner F - s t udy d i s t r ict 
3 - r e a l t or G - Federal N e i ghborhood 
4 - g o vernme n t  o f f i c i a l  D e v e lopment Program funds 
5 - unknm·Jn H - unknown 

Source : C i t y  o f  S anta Ro s a , P l anning D ep artment , Annexation F i l e s  



such a case , the actual proponent , being s imp ly the per

son who f i led the app l ication for annexation , does not 

say much about the future land-use of the parce l .  It 

does , though , lend credence to the ide a  expre s sed by 

Goldberg . 9 

In order to help c lari fy further the who and why of 

annexation , proponents and motive s mus t  be treated 

together . 

Motives Underlying the Annexation Proces s  

Nearly a l l  annexations are reque s ted for the purpose 

of ga�ning c i ty service s in the annexed are a .  Genera lly , 

c i ties wil l  not extend the ir services beyond the ir 

boundarie s , thereby requiring the annexation o f  nearby 

parcels in need o f  such servi ce s . Many c i ty servi ce s , 

for example , sewage disposal , water supply , s torm drains , 

are too expensive for independent developers to inc lude 

in a smal l  development . Such services become economical-

ly viable only when connections to the existing c ity sys

tems are made ava i lable . Other services , such a s  police 

. and f i re , in many case s o f fer better coverage from c ity 

rather than county departments .  The se are the reali

ties which make annexation neces s ary . 

When a proponent requests annexati on for a parcel he 

state s a motive f or doing so . The se motive s  may be among 

the fol lowing : deve lopment , poor water supply and/or 
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sewage dispo s a l  f a c i li ties , and pub l i c  lands . The se 

motive s are the maj or reasons why c i ty services are 

needed . Motive s , for the purpose of thi s study , wi l l  be 

de fined as the " stated" reason £or reque sti ng annexation .  

Again , a s  with proponents , many o f  the motive s  must be 

inferred from data in the f i les . 

The Annexation T able has three columns with deve lop

ment in the heading . Combined , the total annexations 

de s t ined for deve lopment exceed seventy- s ix percent of the 

motivation for annexation . However , the three types of 

deve lopment are very d i f ferent , and should not be cons id

ered collective ly except within the context that some 

change i s  going to be made upon the l and . The headings : 

Development for Pro f i t ,  Personal Deve lopment , and Public 

Deve lopment wi l l  be d i s cus sed s eparate ly . 

" Deve lopment for prof it"  i s  the most common motive 

for annexation . Thi s i s  the c ase where a deve loper has 

obtained a parce l of land and intends to cons truct 

improvements on the land which he wi l l  subsequently se ll 

or lease for the purpose of real i z ing a pro f i t .  Thi s  

parcel wi l l  b e  the location of the typical suburban sub

divi sion , shopping center , commercial center or p lanned 

community . 

A parcel noted in the deve lopment for profit category 

would almost certainly have been proposed by a deve lope r 

or someone ac ting in the intere sts of a developer . I t  
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has been noted above that a developer was the proponent 

in mor e  than forty- thre� percent o f  the annexations . 

Deve lopment for prof i t  was the motive in s lightly more 

than s ixty- one percent of the case s . The di f ference 

between these figure s can be accounted for by noting those 

ins tances where : the realtors were the proponents and the 

prope rty was destined for deve lopment ; the property owners 

proposed the annexation to ful f i l l  a sales contract con

tingency ; and a deve loper who already owned the property 

was re f erred to i n  the f i le s  as the property owner . The 

first case encompasses both rea l tor proponents . Cases 

two and three are only occasionally noted in the f i le s , 

but are often apparent from the data . 

" Personal deve lopment " i s  the second motive heading . 

Thi s  category i s  for those annexations where a property 

owner wishe s  to bui ld a house for h i s  personal use , a 

church for his  congregation , or a manufacturing plant for 

hi s busine s s .  In other words , the development i s  for 

personal use rather than to se ll or lease for profit . 

Thi s  motive accounts for five and two- thirds percent of 

the annexation motivation . 

While a c i ty i s  incre a s ing in population and areal 

extent it become s nec e s s ary for that c i ty to annex land 

for public use s . The need for more school s and parks , 

for increased s ewage fac i l itie s , and to maintain flood 

control channels increases with population and area . 
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Thus , " publ i c  deve lopment" d i f fers from " development 

for p rofit"  in that the prof i t  motive is mi s si ng . There 

is some s imi larity to " personal deve lopment , "  but in all 

the cases noted in thi s s tudy the proponent for an 

annexation s lated for " public deve lopment "  was a 

" government o f f icial . "  Another 9 . 1  percent motivation 

i s  expres sed through thi s  category . 

These three headings account for thos e  parce l s  which 

are to be deve loped upon annexation . The re i s  a further 

group of nearly twenty- four percent wh�ch were annexed 

for other motive s . 

" Sewer/Water " i s  the large st portion of thi s latter 

group , amounting to 1 4 . 7 7 percent . In thi s co lumn are 

li sted those annexations where the proponents claimed to 

have inadequate water supplies and/or mal function ing 

sewage disposal systems . The se persons requested city 

" sewer/water "  service as an alte rnative to improving their 

private systems which would probably have involved 

greater expense . Two o f  the annexations listed under this 

heading were purportedly to be deve loped , but the develop

ment was to occur at some , as yet undetermined ,  future 

time . Because there were no f irm plans for deve lopment , 

it cannot be assured that any wi l l  be undertaken .  I t  i s  

as sumed here that annexation was proposed for " sewer/wat er" 

connection and that deve lopment was not the immedi ate 

obj ective . 
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The c ategory termed " f i l l- in "  i s  reserved for those 

annexations which were active ly sought by the c ity for 

the purpose of e liminating in whole or in part those 

county i s lands and corridors remaining among the numer

ous annexations of recent year s . These " f i l l- in "  annex

ation s  often have more than one motive , but the " fi l l- in "  

aspect play s  a big part i n  the c i ty ' s de s ire to annex 

the parcel . Thi s  group accounts for 6 . 8  percent o f  the 

motivation . 

Two more categori e s  exi s t ,  although each contain only 

one annexation and 1 . 1 4 percent of the motivation total . 

First , i s  a " s tudy di s trict " annexati6n . I t  i s  a s sumed 

that a " government o f f i c ial " proposed the annexation for 

the purpose of maintaining the parce l in l imbo until a 

s tudy , which had the goal of determining what land use the 

city wi shed to a llow in that location , was complete d .  

Second , i s  the annexat ion o f  a " bl ighted , "  inhabited 

neighborhood on the southern edge of the c i ty .  Thi s  

annexation was encouraged b y  c ity o f f ic ials  s o  that the 

area could become e l igible for Federal Ne ighborhood 

Deve lopment Program ( NDP ) funds . 

Finally , there are e i ght annexations , 8 . 3 3 percent , 10  

where mot ivation information i s  unavailable . These are 

l i s ted as unknown . What determinations can be made from 

the se proponent and motive l i sting s ?  
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Findings 

Annexations are mos t  o ften proposed by deve lopers , 

property owners , or the ir agents . During the s tudy 

period thi s  was true o f  nearly e i ghty- e ight percent of the 

case s . However , devel opers were the proponents o f  record 

only thirty percent of the time or forty- three percent 

with the inclus ion of the " pre sumed " deve lopers . 

The hypothe s i s  be ing inve stigated here s tates that 

annexations are in more than ninety percent of the cases 

proposed by devel opers .  Thos e  percentage s ,  noted in the 

preceding paragraph , do not uphold the hypothe s i s . It has 

been further shown that 6 1 . 4  percent of the annexations 

were de s t ined for " deve lopment for profit . "  In addition , 

many case s , which constitute the d i f ference between 

forty- three percent and s ixty- one percent , were proposed 

by property owners and realtors who may have been in 

the proc e s s  of s e l l ing to deve lopers or poss ibly were 

deve lopers themse lve s . By making such assumptions one 

could pre sume that s ixty-one percent ' of the annexations 

were proposed by deve lopers or agents for them . Thi s  

number ,  whi le a s ubstantial ma j ority , s t i l l  doe s not 

suf fi ce to meet the requirement o f  " ne arly a l l  cases . "  

What i s  suggested here i s  that a rapidly growing 

communi ty expandi ng into an area of small fami ly farms and 

scattered rural hous ing wi l l  generate many reasons for 
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annexation . Nine percent of the se annexations were for 

c i ty use to accommodate the i ncreased population and 

expanded area o f  servi ce . Another seven pe rcent i s  to 

f i l l- in the " i s l ands " . and " corridors "  left behind as the 

c i ty rap i dly expanded taking whatever land it could annex . 

An additional twenty percent o f  the motivation i s  to gain 

sewer/water connections for persona l use . These are to 

be connected e i ther to existing structure s or to new 

bui ldings constructed for the property owners use . In 

total , nearly thi rty-nine percent of the motivation i s  

other than " deve l opment for pro f i t . " 

I f  the several as sumptions proposed above are 

accepted , it may be conc luded that a maj ority of propon

ents were e i ther deve loper s or per sons influenced by 

deve lopers . Sti l l , the thirty- nine percent motivation 

for other reasons i s  too large to permit acceptance o f  

the hypothe s i s . I t  wi l l  have to be s tated that the 

maj ority o f  annexations are proposed by or for deve lopers 

to permit deve lopment for profi t .  Yet ,  a large minority 

o f  annexati ons are proposed by property owners and 

government o f f i c i a l s  for a variety of other reasons . 

So , proponents for annexation come largely from the 

private sector ; reasons are bas ically the need for sewer/ 

water service with a medley of .  secondary motivations 

which make such service s neces sary . The c i ty wi l l  only 

supply sewer/water service within i t s  corporate boundaries . 
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There fore , i t  should be c lear that thi s City ' s pol icy 

compels the property owner ,  developer , or other party of 

intere s t  to file for annexation when such city servi ces 

are required . That , of course , i s  the purpose o f  the 

po l i cy . 

In l ight o f  thi s pol i cy it must be conc luded that the 

c i ty de s ires to annex suburban growth areas . Annexation 

is pre ferable prior to deve lopment , so that c i ty planning 

controls may be enforced . The se are attempts by the city 

to direct the loc ation , type , quality , and density of 

deve lopment . The des i red forms of deve lopment for the 

c i ty and pro j ected future growth are as are de scribed in 

the general plan . 

The deve loper , in general , de s ire s greater dens ities 

than the general p l an al lows for . Thi s i s  to be expected 

as a developer wi she s  to bui ld the maximum number of 

units on the minimum size lot that wi l l  bring the 

greate s t  return on his inve s tment . When he i s  unab le to 

obtain the de s ired density he o ften resorts to inflation 

o f  the final housing price to real i ze his expected 

1 1  
return . 

Z on ing is the ma j or means for contro l l ing deve lop

ment .
1 2  Proper zoning can assure that a newly annexed 

parcel i s  used for the type and density o f  deve lopment 

which i s  suggested in the general plan . But , the zoning 

o f  a parcel is  determined during the annexation proce ss 1 3  
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and i s  o ften a sub j ect of debate between the deve loper and 

h . 
1 4  t e c 1 ty .  The obj ect o f  the fol lowing conformi ty 

analy s i s  i s  to determine who come s out on top o f  such 

debate s .  

Thi s  ana lys i s  was conducted to confirm or re fute the 

sub-hypothe s i s  in thi s  study . This hypothe s i s  state s 

that i f  the c i ty encourages annexation i t  i s  for the 

purpose of enforc ing the general plan . Such enforcement 

wi l l  be c arried out by con ferring appropriate zoning 

des ignations on the p arce l s  when annexed and maintaining 

that zoning over time . I t  has been shown that the c i ty 

encourages annexation through its services policy . The 

conformity ratings will  show how we l l  the city enforces 

i ts general p l an .  

General Plan Conformity 

Thi s  analys i s  of general plan conformi ty wi ll be 

discussed in two phases . First , the corre lation between 

zoning con ferred at annexation and the land use sugges ted 

in the general plan w i l l  be inve stigated . Second , the 

changes in zoning between annexation and late 1 9 7 5  are 

reviewed with the purpose of noting again conformity 

wi th the general p l an .  The conformity ratings are dis-

played on the Conformi ty Rating T able (p . 1 1 4 ) . The 

fo l lowing wi l l  be an interpretation of thi s  Table . 

The data used to compile the con formity rating 
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RATINGS FO R 19 6 6 - 1 9  7 3 ANN:�:;ATIONS ( cont . )  

TA B LE I Annexation C l o s i n g  2 tt '<ating Points lo.s t2 '<.ating Points lost 2 

P o i n t s  A a c D Points A B c D 

C O N  F O R M  I TY 5 6  7 2 7 2 
5 7  9 9 
5 9  l ! s ': 9 ''' 
5 9  9 9 
6 0  9 9 R AT I N GS 6 1  9 9 
6 2  7 2 7 2 
6 3  9 9 
� ll 7 2 6 2 l 
� 5  9 9 
6 6  9 9 

rAT INGS ?OR l :J ". G - 1 9 7 3  ANN ;:;ATIONS S 7  9 9 #I s a  9 9 
Annexation C l o s i n g  6 9  9 9 

l o s t2 los t2 7 0  9 . 9 
Rat ing Poin t s  ?..at in g  Points 7 l  9 9 

Points A a c "') Points A 3 c D 7 2  ' 9 9 
7 3  9 9 

1 = 'u" " 7 4  9 9 

2 9 9 Totals 4 6 5  1 0 2  5 7  4 2 5 1 7  8 9  5 7  l 2 
3 9 9 

6 3 0  ! ;  3 l 8 l �?ssible 6 6 6  

s !I �111 9 Percent 
Conformity 7 3 . 8  7 7 . G  

6 8 l 8 l 
7 1 7 1 � 5 1 "AT INGS ::'OR 1 9 7 4 - 1 9 7 5  ANNEXATIONS 
8 9 9 
9 ') 9 

., 9 I Annexation C l o s in g  
1 0  a 9 0 9 tt l o s t 2 lost 2 
1 1  9 9 '<.at ing _ P o i n t s  Rating Points 

1 2  0 9 9 '' 

1 3  3 6 3 6 
Points A B c D ?oints A i3 c D 

1 4  0 9 2 7 

1 5  9 8 1 7 5  9 9 
1 6  0 9 0 9 7 6  9 9 

1 7  0 9 0 9 7 7  7 2 7 2 
1 8  8 g 0 9 7 8  s 3 6 3 

1 9  9 9 
7 9  9 9 

2 0  9 9 8 0  9 9 

2 1  9 9 
8 1  9 9 

2 2  9 9 
8 2  8 l 9 

2 3  9 9 
8 3  9 9 

2 l� 0 9 0 9 
8 4  9 9 

2 5  0 9 � 9 
8 5  9 9 

2 6  9 9 8 6  I I J:-J'i '' N " 

2 7  7 2 7 2 8 7  9 9 

2 8  0 9 J 9 
8 8  9 9 

2 9  9 9 
8 9  9 9 

3 0  9 9 
9 0  9 9 
9 1  7 2 7 2 

3 1  " S "  5 ' I  
3 2  9 9 Totals 1 3 6  7 1 1 3 7  7 

3 3  9 9 Possible 1 4 4  1 4 4  
3 lf 9 9 
3 5  9 9 

Percent 
9 4 . 4  9 5 . 1 Conformity 

3 6  9 9 

3 7  0 9 0 9 

3 8  9 9 Notes 

3 9  5 l[ 5 l[ 
4 0  9 9 

I Annexation Number 

4 1  0 9 0 9 , Fmints lost : planned/zoned 

4 2  9 9 A. resident ial/less density c .  residential/ coJMlerc ial 

4 3  9 9 B ,  residential/more density D. commerc ial/residential 

1+ 4 9 9 
4 5  0 9 0 9 Letters and Symbols 
l� t:: 9 9 

4 7  9 9 "U" - zoned unclassified at annexation 1 not rated 11!11' - file missing, not rated 

4 8  9 9 "S" - zoned study at annexation, not rated 

4 9  � 9 
ttNII - non-contiguous annexation, waste treatment plant , 

not rated 

5 0  9 9 . - annexations rendered conforming through amendment 

5 1  9 9 o f  the general plan 

5 2  0 li 5 J l[ 5 

5 3  7 2 7 2 Sources : City of Santa Rosa 1 General Plans 1 Zoning Hap 

5 4  9 9 updated to August l !J 7 5 ;  Planning Department 

5 5  0 6 3 9 "-'' 
Annexation Files. 
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table were gathered from several source s .  There are 

three general plans i nvolved . One was in force through 

1 9 6 6 , a revi sed plan was in use through 1 9 7 4 , whi le the 

Current General Plan took e ffect in 1 9 7 5 . These were 

used for compar i son with the z on ing desi gnations assigned . 

Z oning de signations were gleaned from the annexation 

f i le s , generally from the annexation ordinance , for 

conformi ty at annexation , and compared with the 

appropriate general plan . To check conformity at the 

c lose o f  1 9 7 5  it was nece s s ary to obtain the late st 

zoning map of the city , updated to Augus t 1 9 7 5 ,  and 

assume no change s between that date and December 3 1 , 1 9 7 5 . 

Thi s  zoning map was then compared with the Current 

General Plan , 1 9 7 5 , for conformity . 

As in the previous section , there are several 

problems which forestall the pre sentation of a c learcut 

case . Firs t ,  there i s  one annexation whi ch must be 

exc luded . Number eighty- six on the rating table i s  a non-

. . . h h d f . 1 5  
cont 1ngent annexat1on wh1c as no nee o zon1ng . 

Thi s leaves ninety annexations for rating . 

Four of the ninety parcels are l i s ted with no rating 

at annexation . They do , however , have ratings in late 

1 9 7 5 .  Number f ive has been re ferred to in an earl ier 

section as having no annexation f i le , the re fore the 

annexation zoning was not available . Number one was 

zoned " U " for unc las s i fied , whi le numbers thirty-one and 

115  



f i f ty- e ight were g iven " S " for s tudy zone . The se. latter 

three were a l l  rezoned at some later date when the studies 

were comple ted . They are exc luded from the " annexation 

rating " l i s t , but i nc luded on the " c los ing " l i s t .  The 

conformi ty l is t  now contains e i ghty- six rattng s  at 

" annexation" and ninety at " c los ing . " 

Another area o f  d i f f iculty exists in making com-

parisons wi th the general plan at annexation and again 

at the c lose of 1 9 7 5 . The gene ra l plan i s  a fluid 

· document which , during thi s  period of rapid growth , has 

seen several change s .  The p l an was extens ive ly overhauled 

in 1 9 6 7 ,  thus the s tudy period annexations during 1 9 6 6  

came under the older plan . During 1 9 7 5  a further update 

of the plan was undertaken , thi s one re f lecting recent 

s lowdowns in the growth rate and a new state attitude 

toward the purpose of the general plan . 

Action by the state legi s lature in 1 9 7 3  required that 

beginning January 1 ,  1 9 7 4  a l l  z oning must comp ly with the 
1 6  

general plan tenets . Thi s  legis lation was passed in 

re sponse to comp l aints that although · cities were required 

to have gene ral plans they were not required to adhere 

to them . Annexation completed a fter thi s  date should 

lega l ly d i splay one hundred percent con formi ty . 

Because o f  thi s  legi s lation i t  was nec e s s ary to 

divide the conformity rating total s  into two chronological 

section s .  Both the " annexation " rating and the " clos ing" 
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rating are totaled separate ly for the years 1 9 6 6- 1 9 7 3  

and 1 9 7 4 - 1 9 7 5 .  Thi s  g ives a percentage for those years 

be fore s tate required conformity and another for those 

years covered by the leg i s l ation . 

Between 1 9 6 7  and 1 9 7 5  severa l change s were made 

covering speci f i c  locales within the general plan area . 

Some of the se areas are : Coddingtown , Armory Drive , 

Fountain Grove , and the Junior Col lege Nei ghborhood . 1 7  

The s e  changes have been o f f i ca l ly incorporated into the 

general p l an as amendments . Therefore , the plan i s  

often d i fferent throughout the s tudy period and i s  only 

cons idered in a static state for the purpose of comparing 

all o f  the pertinent annexation zoning de signations at 

the c lose o f  1 9 7 5 . 

The changing s tate of the plan pre sents such 

anomalies as the '' Fountain Grove " annexation completed in 

1 9 7 2 .  Thi s annexation has been re ferred to above as the 

large s t  during the s tudy period . I t  i s  in a h i l ly area 

due north of downtown Santa Rosa , whi ch was des ignated as 

Hi l l side-Re s idential in the general p l an .  Thi s  des igna-

tion require s zoning for single- fami ly-re s idences wi th a 

minimum lot s i ze of five acre s . A�t annexation , the parcel 

was zoned " PC "  ( planned community )  based on the propo sal 

18 
o f  the deve loper .  Thi s  " PC "  would include light 

industry , commercial shopping , multiple- fami ly re s idences ,  

and s ingle- fami ly- re s i dences o f  much l e s s  than five acre s . 
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So , at annexation the zoning did not con form to the 

general plan . But a subsequent amendment , GPA Map No . 

7 4- 1 , i ncorporated the deve lopment plans , as  they stood at 

annexation , into the plan thus showing complete conform

ity for thi s annexation in late 1 9 7 5 .  In thi s  case a 

non- conforming use was rendered conforming through 

amendment . 

The case c i ted above i s  an exception to the general 

pattern in Santa Rosa . There i s  a total of three cases 

where greater conformi ty with the gene ral plan was gained 

through amendment . In addi tion , there are three annex-

ations that increased in conformity between annexation 

and 1 9 7 6  through zoning changes .  Two parce ls decreased 

in con formity by thi s  manner ,  also . 

Ratings were devi sed on a scale running from zero 

through nine . Zero denote s total non- conformity , while 

nine was a s s igned to thos e  parce l s  which attained ful l 

conformity . Des i gnations on one through eight were 

arrived at by deducting the approximate percentage of 

non- con forming area from the total are a annexed .  

Due to the i nde finite character o f  land-use bound

aries in the general plan , the conformi ty rating assigned 

is nece s sari ly sub j e ctive . Stil l ,  ob j ectivity has been 

pursued to the ful lest extent poss ible . Some latitude 

was granted in cases where d i f ferent land- use areas 

merged at annexation boundari e s . For example , i f  a sma l l  
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commercial use area was granted , adj acent to .a re sidential 

z one , l i ttle or no point deductions would re sult . On the 

other hand , such non- conformities as a commercial z one 

inserted into an area planned for and surrounded by 

s ingle- fami ly dwe l l ings would bring a much greater point 

l o s s  than a s impl e  density change , such as R- 1 - 9  to R- 1 - 6  

or R-1 - 6  t o  R- 1 - 7 . 5 . 1 9  

Annexation Rating 

For the period 1 9 6 6  through 1 9 7 3 , the annexation con

formity rating i s  7 3 . 8  percent . , Thi s percentage i s  based 

on seventy annexation s , four exc l usions have been di scus sed 

above . The total rating point s for thi s  section are 4 6 5  

out o f  a pos iible 6 3 0 . 

Thi s percentage shows that s everal z oning de signations 

were made in con fl i ct with the general plan . There is a 

non-conformity amounting to 2 6 . 2  percent in thi s  period . 

The l arge st portion o f  thi s , 1 6 . 3  percent , was re sidential 

land zoned at a lower density than was speci fied in the 

general plan . N ine percent was a s s i gned a higher zoning 

c l a s s i ficat ion . Res idential land zoned commercial was 

0 . 6  percent , whi le l and planned commercial then zoned 

commercial was 0 . 3  percent . 

Annexation s  culminated during 1 9 7 4  and 1 9 7 5  

approached but did not attain , complete con formity . The 

annexation con formity rating for this period i s  9 4 . 4  

percent . That f igure leave s 4 . 9  percent planned 
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re s idential which was zoned for less density and 0 . 7  

percent o f  the same whi ch was zoned for increased dens ity . 

There was a greater than twenty percent increase in 

con formity a fter the state ruled it mandatory to con form .  

Prior t o  that time the c i ty was free to vary i t s  zoning 

pol icy based on the merits o f  a deve lopment proposal or 

the whim of a c ity counc i l . I t  appears that Santa Rosa 

looked to their general plan as a guide to zoning pol icy , 

but felt free to vary from i t  when they so de sired . 

Clos ing Rating 

At the c lose o f  the study period those annexations 

culminated between January 1 ,  1 9 6 6  and December 3 1 ,  1 9 7 3  

had a c losing conformi ty rating o f  7 7 . 6  percent . The 

percentage here i s  based on seventy- four annexations 

accumulating a total of 5 1 7  rating points from a pos s ible 

6 6 6 .  

The c los ing rating shows an increase in con formi ty 

from the annexation rating . Parce ls zoned for le ss 

dens i ty than the general p lan called for total 1 3 . 4  

percent . Those z oned for more densi ty equa lled 8 . 5  

percent . Land s lated for re s idential then zoned commer

cial was down to 0 . 2  percent , whi le commercial planned 

land z oned re s i dential remained at 0 . 3  percent . 

There was li ttle change between the annexation rating 

and the c losing rating for the 1 9 7 4 - 1 9 7 5  period . Thi s  
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would be expected due to the short time e l apsed from 

annexation to the end of the study period . The closing 

conformi ty rating for thi s period i s  9 5 . 1  percent . The 

d i fference o f  0 . 7  percent was due to a probable error 

in the annexation ordinance which l i s ted a z oning 

de signation assumed e rroneous . The remaining 4 . 9 percent 

at thi s  time was for l and scheduled to be res idential , but 

zoned for lower dens ity than shown in the general plan . 

The increase in conformity rating s between the first 

eight ye ars , 7 7 . 6  percent , and the final two years , 9 5 . 1  

percent , i s  onl y  1 7 . 5  percent . Thi s i s  lower than the 

same period increase in annexation con formity ratings , 

due to the maj or part of the incre ased conformi ty , annex

ation to c losing , stemming from those annexations made 

during the first e ight year s . 

Conc lusion 

Thi s  study o f  zoning c onformi ty has shown that , 

be fore state inter ference , the c i ty followed its general 

plan approximate ly seventy- four percent o f  the time when 

conferring the initial zoning des i gnations on annexations . 

The increase i n  conformity o f  the se parce l s  at the c lose 

o f  the s tudy period i s  due mainly to general plan amend

ments rather than zoning change s .  Therefore , it i s  

apparent that the z oning de signation granted at annex

ation is not general ly changed . 
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For those annexations after 1 9 7 3  which were required 

by s tate law to conform to the general plan the conformity 

has been shown to approximate ninety- f ive percent . The 

non-conformities have been di scus sed above . During thi s  

two year period there was a substantial increase in 

conformity over the preceding e ight years . Thi s  up-

swing in conformity was a direct result of s tate legi s

lation rather than a variation in city po licy . I t  must 

be pre sumed that virtual full conformity will continue 

as the future pattern s ince deviation would be i l legal . 

The hypothe s i s  in que stion i s  at least partial ly 

sustained . Santa Rosa did fol low its general plan , but , 

unt i l  forced to con form , i t  chose not to conform more 

than twenty- five percent o f  the time . The c i ty ,  in 

fac t ,  changed the plan to conform to its varied z oning 

in several case s . I t  doe s seem to maintain its zoning 

de s i gnations over time . 

The hypotne s i s  can be cons idered uphe ld in the 

maj ority of case s . However , there were a considerable 

number of c ase s where the conditions · were not fully met . 

So , the hypothes i s  can be considered as only partially 

sus tained . Wi th the inception o f  the " con formity 

legis lation" it became mandatory to enforce the general 

plan through appropriate zoning . On that condition , any 

s tudy of thi s  que stion for future periods in Cali fornia 

would be o f  no ava i l . 
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FOOTNOTES 

1Thi s  data was g athered by the author from the Annex
ation Fi les in the C i ty of Santa Rosa ' s  Pl anning Depart
ment during March of 1 9 7 6 . 

2 santa Rosa ,  Current General Plan : Santa Rosa 
General P lan Update , prepared by the C1ty of Santa Rosa 
PTann1ng Department ( Santa Ros a :  City Print Shop , 1 9 7 5 ) . 

3The phrase i n  quote s i s  commonly used by planning 
organ i z ations as a reason for annexation , z oning vari
ance s , and related land-use changes .  " Deve loped , "  
however ,  doe s  not neces sarily imply deve lopment for profit 
in the near future as required by the definition of 
deve lopment which wi l l  be put forth in thi s  chapte r . 

4county " i s lands " are unincorporated l ands entire ly 
surrounded by a c i ty .  As o f  December 3 1 , 1 9 7 5  there 
were twenty " is lands " within Santa Ros a  according to the 
Annexation Base .t:J<:lp in the City ' s Engineering Section . 
Another source : Anderson , Hei s s  & Hughe s ,  Analysi s  of 
Physical Deve lopment and Control Functions : C ity of 
Santa Rosa ,  Cal i forni a ,  ( San Mateo , Cali fornia : Ande rson , 
Hei s s  & Hughe s ,  1 9 7 5 ) , p .  5 4  reports the exis tan6e o f  
approximate ly twe lve " i s l ands . "  

5The annexation off icer for the City of Santa Rosa 
re lated h i s  be l i e f  that near ly a l l  annexations were 
proposed by developers for subseque nt deve lopment . Thi s 
was s tated i n  a conversat ion with the author in December 
of 1 9 7 5 o  

6Michae l A .  Goldberg , " Re s i dential Developer 
Behavior : Some Empirical Findings , "  Land Economic s  5 0  
( February 1 9 7 4 ) : 8 7 .  

7county " corridors " are unincorp�rated lands enc losed 
on three s ide s by the corporate c i ty ,  yet a direct connec
tion wi th unincorporated lands beyond the c i ty remains . 

8The total o f  the se percentages i s  1 0 3 . 3  pe rcent . 
Thi s is because the e i ghty-e ight known proponents are used 
as the base for dete rmining the percentage in each clas s , 
excluding " unknown . "  Thi s  assumes that the unknown , i f  
known , would be even ly dis tributed among the known . The 
" unknown" percentage is based on the ninety-one total 
annexations .  

9 Goldberg , p .  8 7 . 
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1 0  Here again the total percen tage exceeds one hundred 
percent , it i s  1 0 8 . 3 3 percent . The percentage for motive s  
i s  based o n  a total o f  eighty-eight mot ive points , whi le 
the " unknown " p ercen tage i s  based on ninety- s ix motive 
points . 

1 1
NAS-NAE Advisory Committee to the Department o f  

Hous ing and U rb an Deve lopment , U rban Growth and Land 
Deve lopment : The Land Convers ion P roce s s , report pre 
p ared for th e Advi sory Committee b y  the Land Use Sub
committee , [Wa shington , D . C . : National Academy of S c iences 
N at ional Academy of Enginee ring , 1 9 7 2 ] , p .  2 5 . 

1 2seve ral other tools are avai lable to the city for 
contro l  of deve lopment , however ,  zoning is the only tool 
whi ch can be used to promote vari ations by areas . See : 
Ruthe r ford H .  P l att , Land Use Contro l : I nterface o f  Law 
and Geography , Re source Pape r No . 7 5- 1 ,  [Washington , D . C . : 
Ass ociation o f  Ame ri can Geographers , 1 9 76 ] , pp . 1 6 - 2 9 . 

1 3 rn Sonoma County the LAFCo requires that a parcel 
be " pre zoned" be fore the annexation appl ication is sub
mi tted to that body . However ,  the de s ignated zon ing 
would be come mean ingle s s  i f  annexation were fore s ta l le d .  
There fore , " pre z oning " i s  me re ly a s tatement o f  what 
zoning de s i gnat ion ( s } will be conferre d  on a parcel when 
it become s a part o f  the c i ty .  

1 4There are seve ral instance s in th e Planning 
Department ' s  annexat ion f i l e s  whe re annexation proposals 
we re submitted , contingent upon the g ranting o f  a zoning 
des i gnation suitable to the deve loper .  

1 5  P l  . 1 d The Laguna Was te Treatment ant 1 s  o cate on a 
non- contiguous parce l ,  who l ly owned by the C i ty .  Th is 
parcel i s  located approximately seven miles s outhwest 
o f  " O . C . Square " near the Laguna de S anta Rosa . Such 
an annexation i s  conditional as spec� f ied in the Cal if
ornia Government Code , Section 3 5 2 0 1 . 5 .  A zon ing 
des ignation under such condition s  would have little 
me an ing . See : Cal i fornia , S tatutes [ 1 9 7 3 ] , v .  1 ,  
c .  1 3 3 ,  s .  

16 c l ' f  · a 1 orn1a ,  Statutes [ 1 9 73 ] , v .  1 , c . l 2 0 . 
1 7The se amendments and othe rs are note d  in : Current 

Gene ral P l an [ 19 75 ] . 
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1 8rn fairne s s  to the C i ty it should be noted that 
the de�ve lope r ' s p l an for the Fountain Grove are a  was not 
accepted as p re sented . The Annexation O f fi ce r  in the Ci ty 
Manager ' s  O f f i ce de s cribed thi s  annexation as " probably 
the most controvers ial in the C i ty ' s  h i s tory . " The 
annexation fi le ho lds the record of a long , arduous 
s truggle wi th conce s s ions on both sides be fore the City 
f inally approved a deve lopment p lan . 

1 9 " R- l "  z on ing denotes s ing l e- family-dwe l l ings . 
The numbers 6 , 7 . 5 ,  and 9 refer to minimum lot s i z e  and 
denote respective ly 6 , 0 0 0 , 7 , 5 0 0 , and 9 , 0 0 0  square feet . 
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CONCLUS ION 

A comprehens ive review o f  the annexation l iterature 

was undertaken in the first portion of thi s study . First , 

a review o f  how annexation was used in the his torical 

and con temporary time periods . Thi s was fol lowed by an 

overview of annexation leg i s l ation in the nation with a 

more de tai led look at s uch leg i s l ation in Cali fornia . 

The third section dealt with the e f fe c ts o f  annexation 

on citie s , re sidents , and deve lopers . Thi s  part o f  the 

s tudy was a background set for a case study dealing 

with proponents , motive s and general plan conformity . 

Santa Rosa ,  Cal i forni a was the setting for thi s  

case s tudy . The c i ty ' s annexation f i l e s  were a bas ic 

data source . Additional data were gathered from a c i ty 

annexat ion map , z oning map , and various editions of the 

genera l  p lan . 

These sourc e s  were examined wi th the intent o f  

testing the two hypothe ses proposed i n  thi s s tudy . The 

main hypothe s i s  s t ate s that annexations are , in more 

than nine ty percent of the case s , proposed by deve lopers. 
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An analys i s  o f  the data fai led to support thi s  

hypothe s i s . Only forty- three percent of the proponents 

for annexations were deve lopers . I f  certain assumptions 

were made c la iming that in several cases other proponents , 

for example , realtors and some property owners , were i n  

reality acting as agents f o r  deve lopers , then it could 

be al leged that s ixty-one percent of the proponents were 

deve lopers or intermediaries for deve lopers . Thi s  s ixty

one percent was the percentage o f  annexations which were 

planned for deve lopment- for-profit . That de signation i s  

the motive which corre sponds with thi s  hypothe s i s . 

The data shows that a maj ority o f  the annexations 

during the study period can be used as support for the 

hypothe s i s . However , s ixty- one percent f a l l s  far short 

o f  the "more than ninety percent"  required for ver i f ica

tion of the hypothe s i s . It was found that there were 

several other reasons for reque sting annexation to a 

growing c ity . 

C i ty sewer/water service was stated as the bas ic 

motivation for annexation . Deve lopers propose the ir 

parcels for annexation to obtain such service . Mos t  

other annexations are made bas i c a l ly for thi s  reason . It 

was the secondary motivations which were i nvestigated 

in thi s  study . These motive s inc lude : development- for

profit ; per sonal development ; public development ; per

sonal sewer/water connections ; fi l l- ins ; and one case o f  
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need for Federal Neighborhood Deve lopment Program funds . 

By c i ty policy in Santa Ros a ,  as wel l  as in most 

c itie s , services are not extended beyond the corporate 

l imits . There fore , anyone desiring such services on the 

borders of the c i ty must annex their property to obtain 

them . Since thi s  pol i cy i s  made by the c i ty it was 

as sumed that the c ity desired to annex surrounding lands . 

A sub-hypothes i s  has been pre sented based on the 

above a s sumption . Thi s hypothes i s  reads : i f  the city 

encourages annexation it i s  for the purpose o f  enforcing 

the general p l an .  Such enforcement wi l l  be carried out 

by conferring appropriate z oning de signations on the par

ce l s  when annexed and maintaining that zoning over time . 

Partial support o f  thi s  hypothes i s  was gained from 

the data . Strict adherence to the general plan was 

maintained about seventy- four percent of the time at 

annexation when the c i ty had a choice . The first eight 

years of the study period were the only ones of import

ance to the support of thi s  hypothe si s . During thi s 

period the c i ty could choose to adhere to its general 

p l an or bow to the des i re s  o f  the deve lopers . I t  was 

shown that in mos t  cases o f  non- conformity the l and was 

zoned for le s s  dens ity than the general plan cal led for 

rather than more density . 

For the f inal two years o f  the study period con

formity of zoning to the general plan was required by 
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state law .  Con formity in thi s  period j umped to approxi

mate ly n inety- f ive percent . The inve stigation of con

formity for thes e  two years merely confirmed adherence 

to state regulation . 

The conformity rating at the c lose o f  the study 

period for the 1 9 6 6  through 1 9 7 3  annexations approached 

seventy-e ight percent . The large st portion o f  thi s  

increase over the rate at annexation was due t o  amend

ments to the general plan which modi f i ed it to match 

non-conformitie s created at annexati on .  But , for ninety

six percent of the annexation zoning de signations there 

were no changes whi ch a ffected conformity during thi s 

period . I t  was conc luded that the c i ty . he ld to its 

zoning de signations over time . 

Thi s  study has attempted to deal with the decision

mak ing process in relation to annexation . An investiga

tion of proponents and motive s  has shown who proposes 

parcel s for annexati on and why they do . I f  cities can 

gai n  a clear idea of the whos and whys involved they 

should be better prepared to per form · realistic planning . 

Thi s  would s eem to be of increas ing importance in Cal i f

ornia s ince con formi ty with the general plan is 

mandatory . 

An attempt was also made to determine how we l l  the 

c i ty carried out its obl igations as presented in its 

general plan . I t  was found that the c i ty generally 
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conformed to its general plan , but he ld its tenets to be 

malleable prior to pas sage o f  state enforc ing leg is lation . 

Whi le the question o f  conformity to the general p lan 

has lost its s igni ficance in Cali forn ia it could be a 

ques tion o f  real value in other areas of the country . 

Annexation i s  the main method by which a corporate 

municipality may expand i ts area . I t  i s  hoped that 

thi s s tudy has aided in the understanding of the proce s se s  

entail ed in thi s  expans ion . Future studies in the 

detai l s  of mun ic ipal annexation could enhance the body of 

knowledge avai l ab l e  and aid the urban pl anner in his work 

o f  creating a better urban environment . 
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