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PREFACE

Members of the Boundaries Commission conclude that strong and flexible community councils
otfer the best answer to improving governance in unincorporated Dade. The Commission began
this process with many different points of view. After months of careful deliberation and public
‘nput. the group has reached a consensus that at this moment. community councils are the most
appropriate vehicle for responding to the desires of the majority of unincorporated area residents in
a forward looking and responsible fashion. These councils. as described below. will give residents
a greater voice in their local affairs and will enable all communities to build on and diversify their
strengths. At the same time. community councils would acknowledge: first. that the varied areas
of unincorporated Dade share a common goal -- the strengthening of all neighborhoods; and
second. that in the Jong run. these neighborhoods are made stronger by working together.

Dade County 1s a unique and exciting place. Over the last five vears. Dade has seen significant
changes in governance -- in 1992. the transition to single member districts and in the fall of 1996.

the amval of 2 strong mayor. The Boundaries Commission pelieves that Dade deserves sound and
forward looking solutions.

At the same tume. the Commission recognizes that some areas have begun the process of building
support for becoming separate cities. The Commission believes that the continued fragmentation of
Dade into small, fiscally unequal and homogeneous cities will have potentially serious
consequences not only for the residents of unincorporated Dade but also for the region as a whole.
The Commission discussed recommending a moratorium on incorporation -- at least until
community councils were given a fair chance to develop and until an adequate and effective
Countywide response to the problems of fiscal inequity and public safety had been designed and
implemented. However. the Commission is not recommmending such a moratorium. Instead, the
Commission strongly recommends that if new cities are created they must meet specified critena.
The creation of new cities that jeopardize the well-being of other unincorporated areas and the
County overall is not in the long term interests of anyone.

The majority of the members of the Boundaries Commission also agree that immediate action
should be taken towards the implementation of a revenue or resource sharing program that would
mitigate the potentially negative fiscal impact of the creation of new cities on the unincorporated
area and that would extend to all junisdictions in Dade County. Once such a revenue or resource
sharing program is in place. the recommended fiscal equity criteria for the creation of new cities
could be reiaxed. The Boundaries Commission recommends that an appropriate entity be charged
with thoroughly analyzing and evaluating the potential appiications of various revenue sharing
programs and other appropriate alternatives as a means of addressing fiscal inequity in both the

unincorporated area and the metropolitan area as a whole. That entity should report back to the
Board of County Commissioners no later than September 3. 1996.

The Board of County Commissioners. as the governing bodv of both the unincorporated area and
the County as whole. has a significant and exciting opportunity to shape the future of our

community. This Commission expects that this report and its recommendations wiil assist you in
that etfort.
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INTRODUCTION

Members of the Boundaries Commission see Dade County at important and critical crossroads.
This area 1s widely viewed as having unique opportunities for economic growth and success in
the 21st Century. The current discussion of unincorporated area governance 1s an important
opportunity for the leadership of the County to put in place a process that benefits al}
unincorporated area residents and that enhances the Counrty as a whole.

The Boundaries Commission recognizes that should the current pattern of incorporations and
annexations continue with little regard to their fiscal implications, not only will there be serious
negative consequences to the remaining unincorporated area but also to all the residents of Dade
County. Given the number and scope of the pending applications for incorporation', it is timely
that the County Commission addresses these seminal issues comprehensively and resolutely.

Our findings and recommendations are the product of months of diligent work and thorough
debate. We have reviewed a vanetv of pubiic input, read voluminous material. listened to
experts and examined and reexamined our own views.

This report 1s submitted to the Board of County Commissioners with the expectation that it will
provide the comprehensive direction that this Commission was charged to deliver and that all of
the residents of Dade Counrty deserve.

' See Map 1.



CONCLUSIONS AND RECOMMENDATIONS

CONCLUSIONS
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There is a strong desire among residents of the unincorporated area 1o improve municipal
governance by:

improving effectiveness of services by bringing decision making and administrative
processes closer to residents;

enhancing efficiency of services by maintaining economies of scale of key services;

maintaining low costs of basic services while providing additional means for
purchasing above basic services;

* recognizing the diversity of needs and desires in the many different areas of
unincorporated Dade by giving residents a greater voice.

There is also significant concern about the negative impact of continued incorporauon

and annexation on the unincorporated area and on the County as a whole. That concern
seeks solutions thar:

* encourage careful consideration of the full range of problems and potentials before
1nitiating major unincorporated area restructuring;

above all. avoid divisive fiscal, economic and social fragmentation of the metropolitan
area.

The interest in incorporating new municipalities or annexing 1o existing ones is limited to
a few areas. On the basis of the straw ballot. the survey conducted by Florida
International University and public input at various meetings, it appears that most
unincorporated area residents prefer non-city alternatives for governance improvements.

The ability to create a new ciry or join an existing one is not solely the right of area
residents but is regulated under the County’s Home Rule Charter and ordinances in the
interest of the common good. As the sole governing body of the unincorporated area. the
Board of County Commissioners has the responsibility to assure that incorporation and
annexation actions are consistent with the interest of the Jarger community before
allowing the area electors to determine if these same actions are in their interest.

The fiscal future of the unincorporated area is at risk. Strong action should be taken by
the governing body responsible for the well-being of all of the unincorporated area. the
Board of County Commissioners, to implement means of insuring fiscal equity lest the

capacity for such action be lost in a tidal wave of fiscally unmitigated incorporations and
annexations.

1-J
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The currently adopted approach for maintaining fiscal equity of the unincorporated area
by limiting financial resource losses through the application of the allowable per capita
tax base range 1s the simplest. rairest. and easiest means available for maintaining fiscal
equity in the unincorporated area. The existing Countv Charter fully empowers the
County Commission to use this approach. Other approaches to area-wide fiscal equity
will require considerable effort and consensus buiiding. The Boundaries Commission
believes that there 1s an immediate need to deal with the revenue’resource sharing 1ssue.
This effort should be pursued and. untl such a program is in place. the tax base range
approach shouid be continued.

Fire rescue and police issues are central to the incorporation and annexation process.
Increased effectiveness and reduced costs of these services are often priority desires for
new citv proponents. Converselv, reduced effectiveness and increased costs of these

same County services are serious concemns for the remaining unincorporated area and for
current municipal users.

There is a high levei of satisfacuon with Metro-Dade Fire Rescue. However. 1f
incorporation and annexation areas continue to opt out of the Fire Rescue District then the
ability of the District to effectively and efficiently serve the remaining unincorporated
areas and participating cities wouid be adversely affected.

There is dissatisfaction with the level of poiice services in the unincorporated area. Much

of this stems Irom levels of staffing and the Department's related emphasis on response
rather than patrol.

In a compiex metropolitan area there is significant benefit 1o having a large and diverse
law enforcement agency. The size of the Metro-Dade Police Department provides
substantal economies of scale in matters such as helicopter service. speciaiized
investigations. and training. The size of the force aiso enables it to deal effectively with
large-scale emergencies and events such as Hurricane Andrew and the Summut of the
Americas 1n a manner that would not be possible with many smaller departrnents.

No ability 10 assure that the depth and scope of law enforcement activities that are
provided by the Metro-Dade Police both 1o the unincorporated area and the entire County
could be maintained in the face of continued small incorporations. The Boundaries
Commission believes that without a solid means of providing for an adequate area-wide

police presence. continued erosion of the department by incremental incorporation would
put the entire County 1n jeopardy.

Annexation is 2 valid alternative to incorporation. However. with the requirement for a
willing city and willing electors or property owners. annexations have generally been
successtul oniv 1n 1nstances involving vacant land or developed higher tax base
residenual areas seeking 10 avoid incorporation into new cities. Strict adherence to the
process and criteria would avoid the disruption and confusion of defensive annexations.
Without changes 1o the Charter and Code. there is little likelihood that historic jower 1ax
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base enclave areas will be annexed. When annexation and incorporation efforts occur in

the same area at the same time. it is confusing and competitive. to the detriment of both
processes.

Initrally. community councils should be used as the major means of accomplishing the
desired improvements 10 unincorporated area governance since they offer the most
advantages and the least disadvantages.

RECOMMENDATIONS

[ @S]

(V3

With the sole exception of enclave areas. the Board of County Commissioners should
fully commit to the current approach for maintaining fiscal equity in the unincorporated
area by adopting the present fiscal equity guideline (updated with current data) as a

requirement critenion for approval of all incorporation and annexation applications and
for acceptance of any such new applications.

Because of the generally low household incomes in significant portions of the
unincorporated area. the fiscal equity guidelines should be based on an unincorporated
area millage that 1s 85% of the municipal jurisdiction average. This would change the per

capita tax base range allowable for incorporation or annexation 1o approximately $24,000
to $41.000 per capita.

Steps must be taken to establish an innovative revenue sharing program as an alternative
and Countywide approach to providing for fiscal equity among all municipal
jurnisdictions. Such an approach would allow future incorporations and annexations to go
forward with less restrictive fiscal criteria. Any such approach will require considerable
consensus building and effort. This Boundaries Commission is prepared to begin the
process of convening members of the business. academic and local government
communities to start this important action.

The Board of County Commuissioners should make all attempts to place a
revenue/resource sharing proposal on the ballot of November. 1996. The Board should
direct an appropriate entity 10 analyze more thoroughly and evaluate the potential
application of various revenue sharing programs and other appropriate alternatives as a
means of addressing fiscal inequity in both the unincorporated area and the metropolitan
area as a whole. As part of this review. that entity should review and evaluate methods
of determining the amount of revenue or resources required 1o ensure fiscal viability or to
equalize municipal services in the participating jurisdictions. That entity should also
convene and participate in a workshop of local business. academic and government
representatives to discuss and develop a consensus on the opportunities and obstacles
involved in such revenue sharing approaches and the elements of an education effort to

develop full community understanding of the proposals. That entity should report back to
the Board of County Commissioners by September 3. 1996.



Qrganization: The community councils should be organized to have seven
members. six of which should be elected from sub-areas and one should be
appointed by the Board of County Commissioners. No more than two of the
elected members may be non-residents who have significant business or
community involvement in the council area. Those members must be residents
of Dade County. All other members must be residents of the councii area.
Existing County staff should be assigned to work with the community
councils so as to minimize new costs associated with their implementation.
Such staff may include: a local area community council administrator and
admuinistrative assistant. clerical staff and others as needed. Team Metro will
develop strong linkages to the councils. Within parameters. each council
should be empowered to establish their own procedures for conducting their

business and seiect from the authorized activities those that are tailored 1o their
needs.

Configuration: The overail councii area should be iarge enough to reasonably
accommodate locai zoning issues without unduly increasing staff requirements.
Within each community council area there should be a variable number of
sub-areas 10 ensure that distinct communities have representation in the
council. The boundaries of the community councils should be drawn to
encompass recognized communities. 1.e.. Census Designated Places to the
extent possibie. They should not be required to meet fiscal equity guidelines.
Enclave areas that are large enough not to require annexation and that do not
desire 10 be annexed may be part of a nearbv community council.

10. All incorporation or annexation requests should meet the criteria described below with
the exception of enciave areas. 10 emphasize this important policy position. the
incorporation and annexation criteria should be made requirements for the County
Commission's: 1) approvai of all currently ongoing requests for incorporauon: and 2)
acceptance and approval of all future appiications.

» Specifically. steps should be taken to make the following requirements for
incorporation and annexation:
- Boundares:
-- Notdivide a2 U.S. Census Designated Place. to the extent feasible.

-- Include adjacent areas of ethnic minority and lower income residents in
which 10 percent o7 those residents have so petitioned.

-- Have contiguity and not create 2ny unincorporated enciave area that
would 1) be surrounded on more than eightyv (80) percent of 1ts
boundary by one or more municipalities and 2) of a size that could not
be serviced efficientiy or effectively.



-- Have naturai or built barriers as boundaries to the extent feasible. and
-- Include 2 mixture of residenual and commercial land uses.

-- Area 1s totaliv contained within the Urban Development Master Plan.

- Fiscal Equirv:

-- An area proposed for incorporation and annexation should have a per
capita taxable value that is between approximately $24.000 and
$41.000.

The following should be considered not as a guideline but as important information for
making recommendations and decisions on the application:

- The analysis of the impact of the incorporation or annexation on the ability of
the County to efficiently and effectively provids services to adjacent remaining
unmincorporated areas should be expanded to inciude in particular the impact on
the operations of the Metro Dade Police and Fire Rescue Departments.

- Evidence of suppont:

-- The petition or application should show support of at least 10% of the
area electors.

- Alternauives:

-- There are no suitable aiternatives to incorporation, including
annexation to an existing city for the area as 2 whole or any sub-areas
within 1t that is seeking annexation.

With regard to current appiications. these changes will likely require some
reconfiguration of their boundaries 1o assure that these applications do not unfairly
burden or restrict the potential to incorporate the remaining area. As noted. all new
requests shouid meet the criteria prior to their formal acceptance.



BACKGROUND
BOUNDARIES COMMISSION CREATION

The Boundaries Commussion was created by the Metro-Dade County Board of County
Commissioners in 1993 as a result of a resolution and an ordinance”. That action was taken at
the conclusion of a speciai County Commission workshop on incorporation held in July of 1995
at which the Commussion heard and discussed The Manager's Report on Incorporation, June
1995. That report was prepared in response t0 the Board of County Commissioners’ concern
with the impact of potential incorporations on the unincorporated area as a whole and its desire
to consider a range of alternatives for improving governance in the unincorporated area.

BOUNDARIES COMMISSION RESPONSIBILITIES AND APPROACH
Bv the creaung resoiution and the ordinance. the Boundaries Commission was directed to:

» Conduct public education concerning a straw ballot of voters on unincorporated area
governance alternarves:

» Prepare a comprehensive analysis of incorporation, annexation and their alternatives:
and make recommendations on these issues, and

* Make recommendations on individual applications for incorporation and annexaton.

In preparing its comprehensive report. the Commission was specifically directed to discuss and
seek public input concerning the potential creation of community councils in the unincorporated
area. Specifically. the Commission was requested to seek input on the range of functions and
responsibilities that the Councils should have. and whether they should be elected or appointed.

Since 11s first meeting on December 4. the Comumission has held 21 reguiar meetings. all open 1o
the public.”

During the course of its reguiar meetings, the Commission reviewed a large amount of
informnation and held thorough discussions on many issues. Specificaily, the Commuission has:

» Reviewed the history and background of the issues’:

» Carefully examined and discussed recently adopted changes to the County Code
governing Incorporation and annexation:

» Reviewed and discussed with its principal investigator. Dr. Milan Dhuly. the Flonda
Internationai University Institute of Government's survey of residents concerning

- See Appendix A.

Copies of the minutes of these meetings are available at the office of the Department of
Planning. Development and Regulation.

See Appendix B for a2 list of the documenits distributed and discussed.

9



potential improvements in unincorporated area governance and other matters related 10
Incorporation:

« Prepared an iniormational brochure concerning the three unincorporated government
options on the March 12 straw ballot that was widely distributed to unincorporated
area residents:

» Worked with the Metro-Dade Communications Depariment 10 develop a public
information program concerning the straw ballot;

» Analvzed and discussed the results of the straw ballot;

+ Requested and heard presentations from the Mewro-Dade Fire Rescue Department and
the Metro-Dade Police Department on their current operations and on the potential
impacts on their operations. and on public safety in general. of the straw ballot
options: '

» Requested and heard a special presentation ftom the County Attorney on the legal
aspects of the full range of means available for accompiishing fiscal equity:

» Reviewed a fiscal equity proposal presented by Randolph Espinet. Co-Vice Chair of
the Planning Advisory Board calling for the designation of the commercial and
industrial area west of Miami International Airport as an unincorporated tax base
resource and linking it fiscally 10 the large unincorporated area east of the airport:

e Reviewed a draft revenue sharing proposal submitied 10 the Commuission by Eugene
Steamns. Esq., an artorney for several incorporation areas; and,

e Requested and heard a special presentation by Dr. Curtis Johnson. Chair of the Twin
Cities Metropolitan Council. about the Minneapolis/St. Paul revenue sharing plan and
related issues.

In addition to its regular meetings, the Boundaries Commission also held four public meetings to
present information on the straw ballot issues and receive citizen input on the issues of
unincorporated area governance.

10



PUBLIC PERCEPTIONS

The Boundaries Commuission has received and reviewed public input on the issues of

incorporation. annexaton and alternatives Irom a variety of sources. These inciude:

* special public meetings;
e the March 12 straw ballot resuits:
 the Flonda International University public opinion survey results: and

* annexation hearings.

PUBLIC MEETINGS

~

The Boundaries Commission neld four public meetings. These meetings were designed to
accomplish two goais:

* 10 inform the unincorporated area voters about the March 12 straw ballot and the three
unincorporated area governance options on it:

* 1o obtain feedback on the issues and in particular on the concept of community
councils.

The dates. locations and approximate attendance at these meetings were as follows:

Area Locaton Date Attendance
Nornh Dade Hignland Oaks Middle Schooi February 13 70
Middle Dade Southwest High School February 22 50
Middle Dade  Miami Killian Sr. High School February 28 25
South Dade South Dade Government Center March 6 55

Total 180

Each meeting invoived a presentation and discussion of the content of the straw ballot and
general discussion of the question of unincorporated area governance. All of the meetings
invoived considerable and lively discussion among members of the public and the Boundaries
Commission. No consensus emerged from these discussions: rather all points of view were
represented. The following major themes emerged in these discussions:

1l



Case-By-Case Incorporation

At several of the meetings. the Commission heard from persons currently invoived in
several incorporauon efforts (East Kendall. Miami Lakes. Doral Park and Palmetto Bay).
Thev spoke largely in favor of case-bv-case incorporation or in favor of community
councils as a temporary and interim step to full incorporation for their neighborhoods.
Some argued that it was important that area residents be entitled to draw-up their own
boundaries as these boundaries would best reflect the desires of residents. The
proponents aiso stated that municipal services and access to government decision making
and decision makers would be improved through the establishment of full municipal
government. Some expressed the concern that their area would be left in the position of
supporting the poorer areas of unincorporated Dade if they did not incorporate now.

Communiry Counciis

Other speakers (e.g.. the presidents of the Westchester Homeowners Association and the
West Golden Glades Civic Association) spoke 1n favor of community counciis. They
viewed community councils as a method of maintaining resource equity for all
communities and economy of scale in service delivery within the unincorporated area.
Thev also saw community councils as a means of providing area residents with a greater
voice in local affairs and as a method for building community involvement.

Some residents expressed the view that community council members should be eiected
and should be given greater authority than was impiied by the straw ballot language®.
Others expressed the concern that the councils might become just another and expensive
laver of government without any real services improvement. On the whole. however.
most who spoke to this issue agreed that if community councils were to be created. they
should be given significant responsibilities. There was, however, considerable confusion
evident over the role of the current Zoning Appeals Board that might be transferred to
the councils and concemn that counci} decisions might be disregarded at the County
Commission level. Most indicated that thev would like 10 see council members elected.
rather than appointed.

Planned Total Incorporation

A few speakers suggested that the total incorporation of all of the unincorporated area
into a single city, with its own representatives and with the potenual for consolidation
with existing cities over time. would resoive some of the desire for full two-tier
govemnance while not increasing division in the County. Others suggested that muitiple
municipal government units throughout the unincorporated area would be a positve step,
but oniy if the boundaries of the new cities were drawn fairly and concurrently 1o assure
that no area was placed at risk oI insufficient services.

See Appendix C for straw ballot language.



No Change

At several meetings. speakers expressed the desire for things to remain as they are. with a
moratorium placed on further incorporations. These speakers objected to the fact that
there was no option on the straw ballot that would allow them to make 1t clear that they
did not want any incorporations. Thev indicated that they were satisfied with existing
services and did not want the desires of a few pro-incorporation individuals 1o prevail.

STRAW BALLOT RESULTS

The Board of County Commissioners. 10 assist the Boundaries Commission in addressing 1ssues
of unincorporated area governance. included a non-binding. straw ballot itemn on the March 12

presidential preference election. The following alternatives were included on the baliot which
was limited 1o unincorporated area electors.

* Qpuon A -- Conunue 10 have the County consider appiications for new cifies on a case
by case basis.

* Option B -- Continue to have the County provide city services for residents of
unincorporated Dade County. but simultaneously create community councils 1o serve

as local zoning appeals boards with authority to make recommendations to the County
Commission regarding various other governmental services.

« Option C -- Develop a plan for creating cities throughout the entire unincorporated
area.

Table 1 displays the overall resulis of that ballot.

._4
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Table 1
Results of Straw Ballot
on Unincorporated Area Government
Percent Approving

% A B C
Voting  Case by Case Communiny  Planned Total
Registered onthis  Incorporation  Councils  Incorporation
Voters Ballot % % %
Toral 403.592 14 34 46 20
Sunny Isles 6.135 12 23 30 47
Destiny 16.330 9 24 47 29
Miami Lakes 6.339 17 49 31 20
Pinecrest 10.342 38 43 42 15
W. Kendall 31557 I3 54 46 20
E. Kendall 26.760 15 36 49 15
Palmertto Bay 9,823 19 42 42 16
Doral 2.867 11 59 29 13
Total. Less Above Areas 283.062 13 33 47 20

Proper interpretation of the straw ballot results is not entirely clear. There are indications that in
several areas (East Kendall and Westchester) some voters viewed Option A as the choice that
would indicate status-quo. non-incorporation. However. Option C was unquestionably an
incorporation choice and Option B was both a choice for non-incorporation and for a lesser level
of change. With that in mind. the option with the greatest support was the non-incorporation
alternative of conunuing to have municipal services provided bv Metro-Dade but creating
community councils throughout the unincorporated area -- Option B.

As can be seen on Table 1. some. but not all, of the areas that are currently seeking to incorporate
are exceptions to this pattern of support for community councils.

It is clear that incorporauion is not a priority issue with most unincorporated area residents. The
majority of those unincorporated area residents who voted on this issue do not support continued
case-byv-case incorporation and almost as many favor the community councils alternatve as any

form of incorporation.

Map 2 depicts the results of the straw ballot by precinct.

14
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The colors indicate the prevailing option. with the greater intensity of color showing that 1t won
bv 10 percentage points or more. Dark Green. indicating that the community counci] option won
by a significant margin. 1s cleariy dominant.

TLORIDA INTERNATIONAL UNIVERSITY SURVEY RESULTS

In earlv 1995 the Board of County Commissioners requested a survey by the Florida
International University Institute of Government to examine residents’ attitudes towards services.
That survey included both unincorporated area residents and residents of existing cities. Separate
sampiings and tabulations were made of residents in areas that were considering incorporation
and 1n the remaining unincorporated area. Aventura, which had not approved its charter when
the survey was begun. was included. The survey also looked at residents' views on

incorporation. The final report of that survey is now available and the Boundaries Commission
reviewed the findings and spoke with the principal investigator of the study®.

Aritudes Towards Incorporation

Among other items. the survey asked the following question:

» Ifyou had to make a decision today about the unincorporated area vou live in, would
vou prefer that your area remain unincorporated, become part of a nearby city as a
result of annexation. become incorporated as a city or wait for further study?

Overall. only 19% of unincorporated area respondents said that they would prefer to become
incorporated: 42% preferred to wait for further study of the issue and 24 % say they would
prefer to remain unincorporated. If residents of the then pending cities of Aventura and
Pinecrest are removed from the sample. only 13% wanted to become incorporated and 31%
preferred further study. The percentage desiring to remain unincorporated increased to 34%.

Respondents were also asked:

e Do you think that 2 vote on this issue should be taken in vour area as soon as possible

during the next few months or do vou think that more ume is needed before a vote is
taken?

Overall. only 25% wanted a vote soon and 39% wanted more information. Removing Aventura
and Pinecrest respondents. the percent who wanted to get more information rises to 65% and the
percent desiring a vote soon fell to 21%.

The analysis was performed separately for registered voters and for active voters: i.e.. those who
had voted in the last County Commuission election and in the last special election. Even among

See Appendix D for a summary of survey results.

c

s
tn



these respondents. only a small minority expressed a preference for incorporation and by far the
largest number preferred to wait for further study or to remain unincorporated.

In the final report. Dr. Dhuly described the characteristics of those most interested in voting on
incorporation soon as including: "living 1n an upper-class neighborhood. older. higher income.
White and conservative.” He conciuded: "There is a small and clearly defined sub-population
which 1s not only interested in cityhood but also in voting on the issue as soon as possible. The
rest of the population 1s simply not ready and most of these people want 1o wait 1o vote until they
get more information and. when faced with a choice about their future. to wait for further study.”

Alternatives To Incorporation

The survey also asked about alternarives 10 incorporation. The most popular option was the idea
of local administrative centers. '

These survey resuits suggest that most unincorporated area residents. inciuding voters. are not
crepared 10 SUPPOTT incorporation at this time. Although the survey was conducted in the Spring
of 1993, the fact that the results of the straw ballot aiso suggest weak support for incorporation
and support for a more moderate alternauve. Though it is recognized that the voter turnout was
limited, these results suggest that there has been little change in public opinion during that time
despite increased media attention to it. This suggests that in the absence of a concerted effort to
promote incorporation. unincorporated area residents do not support that option.

ANNEXATION HEARINGS

The Boundaries Commuission has also held several hearings on proposed annexations. These
included petitions t0 join South Miami. Hialeah Gardens. Coral Gables and Florida City. Three
of these hearings involved statements from residents in the area. Their testimony may be
suggestive of the views of a cross section of unincorporated area residents 0 changing
municipal jurisdiction.

The testimony of the South Miami annexation area residents was overwhelmingly in favor of
remaining unincorporated. Most expressed satisfaction with area services and were opposed 10
the proposed annexation. This annexation effort was begun in large part in response to residents
who were opposed to becorning part of the proposed. new city of East Kendall. Residents in
other areas that were not affected by the potential East Kendall incorporauon were largely
opposed to annexation.

At the hearing for the annexation of Deering Bay to the Citv of Corai Gables. the applicant's
representative stated that the residents and developer would have preferred to remain
unincorporated. However. having seen the rapid incorporation of Pinecrest. and aware that
efforts would be underway to create the new city of Palmetto Bav which inciuded them. they
sought 1o become part of an existing city. Although the Boundaries Commission was preciuded
from considering the several applications for separations from the new cirv of Pinecrest to Coral



Gables. the members were aware that similar desires to not be a part of a new ciry sparked those
requests.

These annexation hearings were not a direct measure of support for remaining unincorporated.
Nonetheless they lend support to the findings of the straw ballot and the Florida International
University survey that most unincorporated area residents are not interested in forming new cities
or changing municipal junisdiction at this time.

The overall findings are that while there are some highly motivated individuals and groups of
individuals seeking 10 incorporate new cities. the majority of unincorporated area residents are
not strongly inclined to incorporate at this time. In many ways unincorporated area residents
express relative satisfaction with the services they are receiving and are reluctant to make any
dramatic and sudden changes. The Boundaries Commission believes that individuals who are
strongly pro-incorporation have been able to raise interest in the issue in some areas. This does
not. however. reflect a ground swell of support for the creation of new municipalities in
unincorporated Dade County. To the extent thar unincorporated area residents and voters want
change. thev prefer it 10 be slow and cautious. There is more support for aiternatives such as
community councils or local administrative centers than for the creation of new cities.

The term "right for self determination" is often used by the proponents of annexation and
incorporation. A review of the County Charter and State statutes finds there is no such legal

right. to be part of a new or existing city requires the approval of both the County Commission
from the standpoint of the larger community and. in most cases. also of the area electors.

CONCLUSIONS

Based on these muluple sources of public input. the Commission conciudes:

o)

There 1s a strong desire among residents of the unincorporated area 1o improve municipal
governance by

* improving effectiveness of services by bringing decision making and administrative
processes closer to residents;
» enhancing efficiency of services by maintaining economies of scale of key services:

* maintaining low costs of basic services while providing additional means for
purchasing above basic services:

» recognizing the diversity of needs and desires in the many different areas of
unincorporated Dade by giving residents a greater voice.

!J

There 1s also significant concern about the negative impact of continued incorporation

and annexauon on the unincorporatec area and on the County as a whole. That concern
seeks solutions that:
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e encourage careful consideration of the full range of problems and potentiais before
initiating major unincorporated area restructuring;

* above all. avoid divisive fiscal. economic and social fragmentation of the metropolitan
area.

The 1nterest 1n incorporaung new municipalities or annexing to existing ones is limited 10
a few areas. On the basis of the straw ballot, the survey conducted by Florida
International University and public input at various meetings, it appears that most
unincorporated area residents prefer non-city alternatives for governance improvements.

The ability to create a new city or join an existing one is not solely the right of area
residents but is regulated under the County's Home Rule Charter and ordinances in the
interest of the common good. As the sole governing body of the unincorporated area. the
Board of County Commissioners has the responsibility to assure that incorporation and
annexation actions are consistent with the interest of the larger community before
allowing the area electors to determine if these same actions are in their interest.



PRIMARY ISSUES

Two sets of issues are especially relevant to an analysis of unincorporated area governance
enhancement. These are fiscal equity and public safety and protection.

FISCAL EQUITY

Fiscal impacts continue 1o be the dominant concern about incorporation and annexation.
Advocates of new cities configure boundaries for positive bottom lines. Consequently, the
unincorporated area service providers are faced with the prospect of budgetary shortfalls. In his
1995 report on this issue, the County Manager estimated the County's revenue shortfalls would
be between $43.5 and $ 61.3 million if all of the then ongoing incorporations were approved. In
his proposed 1996 budget. the Manager has estimated a net loss of $10.2 million in the UMSA
budget from the incorporation of Aventura. He has recommended 2 reduction of 52 positions in
the Police Department alone by the incorporations of Aventura and Pinecrest.

Tax Base Restriction

In his June, 1995 Report on Incorporation, the County Manager examined several approaches for
dealing with fiscal equity and recommended the use of a tax base criterion for the approval of
incorporation and annexation requests as the method that was most feasible and readily
accomplished. The recommended fiscal equity criterion identified a per capita ad valorem tax
base range (520.000 to $48.000) that could be removed from the urban unincorporated area
without an undue financial burden. At its low end, the criterion indicated the tax base needed to
fund a minimally adequate level of municipal services at the average municipal millage rate;
neither a new city nor the remaining unincorporated area should be allowed to fall below that tax
base level lest they become dysfunctional. At its high end. the criterion indicated the limit of the
currently above-minimum tax base of the urban unincorporated area that each incorporation and
annexation should be allowed to remove: a few such actions should not be aliowed 10 remove all
of the above-minimum tax base.

It should be emphasized that in the interest of being fully equitable. the fiscal equity criterion
assurned increases in the current low millage rate of the unincorporated area to the average of
Dade's municipal jurisdictions -- a 75 percent increase over the present level that would be
significant burden to many home owners. If it is desired to maintain the present low
unincorporated area millage rate. then no tax base loss above the current approximately $31.000
per capita level could be allowed. Also. it is intended that the guideline is to be periodically
updated to reflect changed conditions.

The Board of County Commissioners recognized the potential magnitude of the impending
financial problems that could result from incorporation and annexation and adopted the
Manager's recommended fiscal equity provision as a "consideration guideline” rather than as a

For the formulas for developing the criterion see Appendix E.
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"approval criterion”. The Board also exempted most of ongoing proposed incorporations and
annexations from the County Code provisions that contained the adopted guideline.

Over the ten months since the Manager's Report on Incorporation was prepared there has been
much incorporation and annexation activity.® Four applications encompassing $3.4 billion in
unincorporated area tax base have been approved and the number of those in process include 10
with $15.8 billion in taxable value. Had the approved applications been held to the fiscal equity
guideline. 99.9% of the iost tax base would have been retained. Additionally, 68.4% of the 1ax

base of in-process incorporations and annexations is embodied in applications that do not meet
the fiscal equity guideline.

Although the approval of all of the above analyzed incorporation and annexation applications
would not place the remaining unincorporated area below the minimum fiscal equity 1ax base
level. such actions would establish a precedent that, in all probability, could not be politically
reversed or legally defended and it may limit the capacity of adiacent areas to meet the
minimum guideline 1or incorporation.

Other Means

The Boundaries Commission reviewed a variety of other approaches to providing for fiscal
equity in relation to the incorporation and annexation processes. The County Anorney reviewed
with the Commission members the legal aspects of the full range of tax base restriction. revenue
retention and taxation methods that might be available for dealing with this issue.” Two
approaches. the existing Minneapolis-St. Paul Metropolitan Area Tax Base Sharing Program and

a proposed Municipal Revenue Sharing Program authored by local incorporation attorney
Eugene Stearns. were reviewed in detail.

The Twin Cities Tax Base Sharing Program was selected because it is the oldest and largest such
activity in existence. Curtis Johnson. Ph.D.. Chair of the Twin Cities Metropoiitan Council and
nationally recognized authority on fiscal equity issues. reviewed the program at a special meeting
of the Boundaries Commission.”” The salient aspects of the program are:

» The participating junsdictions are 190 cities 1n seven counties.

» A portion of the increase in value of commercial and industrial tax base since 1971 in
each jurisdiction is pooied each yvear and redistributed to each jurisdiction by a
formula that is based on population and relative tax capacity. This added base 1s then
taxed by each jurisdiction at the regional average millage rate.

 The ratio of tax bases among the jurisdictions has decreased from 22:1 to 4:1 over the
25 vears the program has been used.

* The program required state legislation that might not be approved today.

¥ See Appendix F for list.

See Appendix G for memo from County Attorney Robert Ginsberg.
See Appendix H for summary of presentation by Dr. Curtis.

S
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The Municipal Revenue Sharing Program proposed by Eugene Steamns was reviewed by the
Office of Management and Budget.” The salient aspects of that proposal are:

» [t would be applicable to the unincorporated arez and all cities in Dade County,

e The County Commission would be authorized to levy a property tax of up 1o three
mills. on a phased in basis. that would be redistributed to the jurisdictions on the basis
of population,

» The effect of the program would be to reduce revenues available to jurisdictions with a
per capita tax base above the Countywide average and increase revenues for those
jurisdictions with a per capita tax base below the Countywide average,

e Ifal mill tax is levied. $10 million would be redistributed o cities with below
average per-capita tax base; if 3 mills. $30 million.

= Itis proposed to be implemented by means of a County Charter amendment.

At the request of the Board of County Commissioners. the Boundaries Commission aiso
reviewed a proposal by Mr. Randolph Espinet, economist and member of the Planning Advisory
Board,. to retain a major commercial and industrial complex from incorporation to serve as a
"County Business Resource Area" for another low tax base unincorporated community'.
Specifically, he proposed fiscally linking the non-residential portions of the Doral area west of
Miami International Airport with the large unincorporated enclave area north east of the airport
known as Brownsville, ENCIDA. and Model Cities. The key aspects of this proposal were:

* A commercial and industrial tax base in excess of $1.6 billion would be fiscally tied 10
aresidential area 1o raise its current low per capita tax base to an acceptable level.

» the implementation of the proposal would possibly require only a County Commission
resolution.

With regard to any program seeking 1o generate new or reallocate existing resources among
jurisdictions. the following questions should be addressed: 1) Would the amount of revenue or
resources be sufficient to meet the goals of the effort?: 2) What steps (legislative and other)
would be required to put the program in place?; 3) What are the obstacles to taking those steps?;
4) What would occur in the interim to address the issue or to assure that the problem is not made
worse?: and. 5) Is the program legally defensible? Answers to these questions with regard to
any of the above proposals are not yet available.

‘' See Appendix I for summary and review by the Office of Management and Budget.

1> See Appendix J for summary of proposal.
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Conclusions

With respect to the important issue of fiscal equity. the Boundaries Commission concludes:

th

The fiscal future of the unincorporated area is at risk. Strong action should be taken by
the governing body responsible for the well-being of all of the unincorporated area. the
Board of Countvy Commissioners. to implement means of insuring fiscal equity lest the

capacity for such action be lost in a tidal wave of fiscally unmitigated incorporations and
annexations.

The currently adopted approach for maintaining fiscal equity of the unincorporated area
by limiting financial resource losses through the application of the allowable per capita
tax base range is the simplest. fairest. and easiest means available for maintaining fiscal
equity in the unincorporated area. The existing County Charter fully empowers the
County Commission 10 use this approach. Other approaches 10 area-wide fiscal equity
will require considerable effort and consensus building. This effort shouid be pursued but
in the meantime the tax base range approach should be continued.

Recommendations

After examining these aspects of fiscal equity, the Boundary Commission recommends that:

1J

LP¥]

With the sole exception of enclave areas. the Board of County Commissioners should
fully commit to the current approach for maintaining fiscal equity in the unincorporated
area by adopting the present fiscal equity guideline (updated with current data) as a

requirement criterion for approval of all incorporation and annexation applications and
for acceptance of any such new appiications.

Because of the generally low household incomes in significant portions of the
unincorporated area. the fiscal equity guidelines should be based on an unincorporated
area millage that is 83% of the municipal jurisdiction average. This wouid change the per

capita tax base range ailowable for incorporation or annexation to approximately $24.000
to $41.000 per capita.

Steps must be taken to establish an innovative revenue sharing program as an alternauve
and Countywide approach to providing for fiscal equity among all municipal
jurisdictions. Such an approach would allow future incorporations and annexations 10 g0
forward with less restrictive fiscal criteria. Any such approach will require considerable
consensus building and effort. This Boundaries Commission is prepared to begin the

process of convening members of the business. academic and local government
communities 1o start this important action.

The Board of County Commissioners should make all attempts 10 place a
revenue/resource sharing proposal on the ballot of November. 1996. The Board should

9



direct an appropriate entity to analyze more thoroughly and evaluate the potential
application of vanous revenue sharing programs and other appropriate alternatives as a
means of addressing fiscal inequity in both the unincorporated area and the metropolitan
area as 2 whole. As part of this review. that entity should review and evaluate methods
of determining the amount of revenue or resources required to ensure fiscal viability or to
equalize municipal services in the participating jurisdictions. That entity should also
convene and participate in a workshop of local business. academic and government
representatives to discuss and deveiop a consensus on the opportunities and obstacles
involved in such revenue sharing approaches and the elements of an education effort to
develop full community understanding of the proposals. That entity should report back to
the Board of County Commissioners by September 3, 1996.

MUNICIPAL SERVICES

Much of the discussion concerning incorporation involves the perceived dissatisfaction of
unincorporated area residents with the municipai services provided in the unincorporated area.
The survey conducted by Florida International University sheds some interesting light on this
matter. A major finding was that unincorporated area residents are in fact more dissatisfied with
upper-tier services (such as the courts, Metro-Rail, etc.) than with lower-tier services.
Incorporation would not address these services.

In terms of lower-tier services. unincorporated area residents expressed a relatively high level of
satisfaction. These residents were more satisfied than dissatisfied with five of the lower-tier
services considered in the study: trash and garbage collection. fire and rescue, librarnes, police.
and parks and recreation. Planning and zoning. roads and maintenance and code enforcement
were rated more negatively than positively. It should be noted that over the past vear
considerable attention has been paid to improving code enforcement by the hiring of additional
¢ode enforcement officers and their assignment to Team Metro Offices.

With regard to incorporation. many factors influence the levels of services in cities. Depending
on the revenues available to a new city and on the way that the officials decide to spend those
revenues. a new city might be able to provide more services to residents than the unincorporated
area. Tvpically cities spend more per person than the unincorporated area and correspondingly
deliver a higher level of service. Nonetheless. many unincorporated area residents do express
satisfaction with the services they receive. However. the relative satisfaction with municipal
services is not uniforrn. Those interested in citithood were more likelv than others to be
concemned about services and in particular 10 be concerned about crime.

The Boundaries Commission determined that those services related to public safety -- both police
and fire rescue -- deserved special attenuion in their discussions. Representatives of the

Metro-Dade Fire Rescue and Metro-Dade Police Departments were invited to attend meetings of
the Commission to describe their current operations and the likely impact of the three alternatives
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that were contained in the straw ballot and to discuss these issues in general with the members of
the Commuission".

* See Appendix K for summary of those presentations.

24



Metro-Dade Fire Rescue Department

The Metro-Dade Fire Rescue Department includes several components: fire suppression.
emergency medical services and special operations such as air rescue. In addition. the
Department performs prevention services such as inspections. permitting and educauon. The
Deparument currentiy provides Fire Rescue services 1o all of the unincorporated area and to all
but five cinies. These are Hialeah. Miami. Coral Gables. Miami Beach and Keyv Biscavne.

It is the view of the Deparntment that a regional approach to fire rescue services is in the best
interests of the unincorporated area and of the County as a whole. A regional model involves
having a single jurisdiction provide Fire Rescue services throughout the area. In this model the
cost of service is supported through a taxing district that broadly distributes the costs. With the
exception of the cities mentioned above. Metro-Dade Fire Rescue is a regional system. The size
of the District allows for both the delivery of services at a smaller per-unit cost than is possible
in a small jurisdiction and a greater capacity to easiiy deal with large scale emergency fire or
rescue situations.

The alternative model is a multi-jurisdictional system. such as exists in Broward County, with
each individual jurisdiction either developing their own Fire Rescue services or contracting with
other jurisdictions for them. The success of this kind of arrangement depends on complex

mutual aide agreements and the willingness of each jurisdiction to contribute its fair share to the
costs of services.

The Department representatives noted that a regional system may have some drawbacks in terms
of neighborhood sausfaction. They indicated that the Department attempts to be as sensitive as
possible to area differences in service needs. It was also noted that the successful approval of the

last bond issue for the construction of new stations suggests that the District enjovs widespread
COmUMuUAIlY SUpportL.

Overall. the Department representatives indicated that the most negative fire rescue situation in
the County would be 1n the transition from a largely single jurisdiction system 1o truly muhiple
jurisdiction system. They noted that in Broward, the interlocal arrangements between
jurisdictions have evolved over a period of time so that a system is in place.

In terms of the three options. the Department representatives suggested that: with regard to
Option A. to the extent that new cities continue to participate in the District. case by case
incorporation does not pose a problem. However a new city may. as did Key Biscayne. decide to
withdraw from the District. If the voters approve the separation from the district. the loss of the
tax base and the necessary reconfiguration of the service area may be detnmental to the
remaining district as a whole. With regard 1o Option B. it was suggested that community
councils would have no negative effect on the district. The existence of community councils
might be of service to the district in local planning. With regard to Option C. as with A, the

impact of new cities throughout the unincorporated area would depend on whether or not they all
remained with the Distnct.



With regard to annexarions. the Department has noted that when areas are annexed to cities that

have their own fire department. there is an erosion in the District's revenues and some threat to
ervice.

Metro Dade Police Department

The Metro-Dade Police Department described its current operation in terms of area-wide
functions and municipal-type functions. The area-wide functions inciude: the sheriffs
responsibilities (e.g., warrant services, the courts, etc.), and some law enforcement activities
such as the crime lab. record keeping, and major investigations. The definition of a major
investigation is not spelled out: it was suggested that it might involve serial events, such as
multiple bombings, rather than a single bombing. The Department also handles emergency
communicauons for all but Miami Beach. Coral Gables and Hialeah.

All of the funding for area-wide services comes from area wide taxes -- paid by propertyv-owners
in ciuies and in the unincorporated area. 1he operations of the eight (soon to be nine) police
districts are supported by unincorporated area taxes oniy -- not by area-wide support. Other
central and specialized law enforcement functions. such as training, special units such as canine
patrol and helicopters. and major investigations are centralized and are paid for by both
unincorporated area funds and area-wide funds. About 90% of the activity of these units is spent
in the unincorporated area and an equivalent share of the cost is born by the unincorporated area.
It was pointed out that for some functions there are clear economies of scale. The fact that the
unincorporated area law enforcement agency is so large allows it to place a substantial
investment In training -- one that is not possible for small police departments. The training
facilities of Metro-Dade are made available to municipal police forces on an "as-available”
basis--e.g., if there is space available in a training class. an officer from Sweetwater or Miami
Springs may be able to participate. The costs associated with services for other agencies are
attributed to area-wide funding. The as-available sharing of services and facilities is true of
helicopter services. major investigative services. the canine unit etc.. Priority is always given to

unincorporated area needs and area-wide funding is used for the portion of the services that are
provided area-wide.

In terms of service orientation. it was also noted that. given the size of the jurisdiction and the
number of available officers. the Department operates under a response orientation rather than a

patrol orientation.  Without a significant infusion of new funding, 2 major shift to a patrol
orientation is not reasonable.

With regard to straw ballot Option A. the Department stated that if the more affluent areas
continued 10 incorporate: direct police service in the remaining unincorporated area would -
likely to be reduced: investigative. technical and administrative support services to the County
would be reduced: support to other agencies would be reduced: and the ability of the
department to handle major emergencies and special events would be reduced .



With regard to Option B. the Department stated that it would have the least impact on services
and may offer another source of valuable inpur 10 the Department.

With regard to Option C. if the all of the new municipalities opted to have their own police force
-- and there 1s not currently a way for the Department to provide long-termn municipal law
enforcement to cities -- the Department would be severely reduced. There would be no ability to
shift resources from one area of the County to another for an intensive public safety or law
enforcement situation; the Department's ability to assume police functions for 2 municipality
making a request would be severely hampered: and, those centwralized functions that would have
to be maintained (e.g., communications. crime lab, etc.) would continue.

Conclusions
Based on these meetings the Boundaries Commission reached the following conclusions:

Fire rescue and police issues are central to the incorporation and annexation process.
Increased effectiveness and reduced costs of these services are often priority desires for
new city proponents. Conversely. reduced effectiveness and increased costs of these

same County services are serious concemns for the remaining unincorporated area and for
current municipal users.

8. There is a high level of satisfaction with Metro-Dade Fire Rescue. However. if
incorporation and annexation areas continue to opt out of the Fire Rescue District then the
ability of the District 1o effectively and efficiently serve the remaining unincorporated
areas and participating cities would be adversely affected.

9. There is dissatisfaction with the level of police services in the unincorporated area. Much
of this stems from levels of staffing and the Department's related emphasis on response
rather than patrol.

10. In a complex metropolitan area there is significant benefit to having a large and diverse
law enforcement agency. The size of the Metro-Dade Police Department provides
substantial economies of scale in matters such as helicopter service, specialized
investigations. and training. The size of the force also enabies it to deal effectively with
large-scale emergencies and events such as Hurricane Andrew and the Summit of the
Americas in 2 manner that would not be possible with many smaller departments.

11.  No ability to assure that the depth and scope of law enforcement activities that are
provided by the Metro-Dade Police both 10 the unincorporated area and the entire County
could be maintained in the face of continued small incorporations. The Boundaries
Commission believes that without a solid means of providing for an adequate area-wide

police presence. continued erosion of the department by incremental incorporatuon would
put the entire County in jeopardy.

tJ
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Recommendations

Thererore. the Commission recommends that:

th

If new incorporations are approved. they should be encouraged to remain in the Fire
Rescue District. However. the configuration of new municipalities should be such that if
the residents were 1o vote 1o leave the District, there would be no undue adverse impact
on fire rescue services in the remaining service area.

The Commission recommends that the Metro-Dade Police Department. in conjunction
with the County Manager's office. develop a process to assure that adequate Countywide
law enforcement would continue in the face of continued incorporations.



ALTERNATIVES ANALYSIS

The Boundaries Commission reviewed and evaluated in depth the major alternatives for
enhancing local governance in the unincorporated area. These included the following that were
and were not included expiicitlv on the straw ballot:

» Annexation -- The inclusion of portions of the unincorporated area into existng cities.
This was not a straw ballot option.

» Incorporation -- The creation of new cites in the unincorporated area on a case by case
basis and concurrently throughout the entire unincorporated area. These were Option
A and Option C on the straw ballot.

e Communitv councils -- The establishment of area boards in the unincorporated area to
make selected decisions or recommendations on matters of local concern. This
concept was encompassed in straw ballot Option B.

The Boundaries Commission reviewed and evaluated the alternatives in three ways:

» by thoroughly analyzing the alternatives,

e by developing a set of cohceptual configurations depicting the potential outcomes of
an alternative. and.

* in the case of the incorporation and community councils alternatives, by anaiyvzing
each option in terms of 2 common set of questions.

ANNEXATION

Annexation has been a popular means of bringing unincorporated areas within a municipal
jurisdiction. From 1937, when the Metro-Dade government was established. up until this vear
there has been approximately as much land annexed as incorporated. However. virtually all of
these annexations have been by owners of vacant land seeking city-provided infrastructure or
liberal zoning. Prior to the most recent annexations. less than one hundred owner-occupied
homes had been absorbed within existing cities within the last 25 vears.

Recently, in response to increased interest in incorporation. extensive annexations of developed
residential areas have been sought by home owners or city officials. often of the same area at the
same time. Annexation has become an alternative to incorporation that holds some of the same
benefits and burdens. Several issues of annexation were exarnined.



Infill Annexation

Smal! enclave unincorporated areas exist in several locations. As defined by the current
annexation guidelines. these are areas that are bounded by cities on 80% or more of their
boundaries and are of such a size that they that cannot be effectiveiy or efficiently serviced by the
Countv. These areas exist 1n several locations.

The County is unable to force the annexation of these areas to an adjacent city. The County
Charter requires approval by the receiving city and the majority of the voters in areas with more
than 250 electors. The County Code currently also requires either property owner or voter
approval in areas with less than 250 electors.

Limited "Sauaring Off’ Annexations

Where existing city boundaries are ragged and illogical. there is merit to squaring off these
boundaries. Such action could make communities whole and make municipai services provision
more efficient and effective. Again. to accomplish this requires approval of the annexing cities
as well as the property owners or voters in the annexation areas. The ongoing South Miami
squaring off annexation will test the viability of this approach.

Comprehensive Annexations .

From time to time it has been suggested that all of Dade's urban unincorporated area be made
part of existing cities. Given the smallness of many existing cities, these proposals usually have
also called for the reconfiguration of Dade's municipalities into much larger units. "

The stated advantages of this approach inciude:

» Dividing the unincorporated area among experienced cities as opposed to totally new
ones as with incerporation:

» Inconiunction with city mergers. potentially helping or eliminating cities that are too
small in size or without sufficient resource base 1o be efficient or effective.

There is now no method available for accompiishing this approach without approval of cities and
annexation area residents. (See discussion of infill annexation above).

Annexation Concurrent With Incorporation

The recent incorporation proposals have 1n some areas resulted in a series of defensive
annexation requests. These concurrent annexations are often divisive and alwayvs confusing. Ifa
well conceived incorporation is initiated within the adopted incorporation criteria and is strongly

* Touche Ross and Company, Report on Two-Tier Government in Miami/Dade Countv, 1978,
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supported. it should be allowed to run its course without hasuly conceived annexations that are
not consistent with the guidelines being allowed 1o occur first. so fong as there is strict adherence
to the process. including the appropriate notice to all homeowners affected in the drawing of
boundaries. Adhering to the annexation guidelines and process would help eliminate defensive,
“cherrv picking” annexations. An additional means of overcoming this problem would be to
require a stronger showing of support for incorporation before initiating the process (i.e.. as with
special tax districts) and then place a moratorium on concurrent annexations until the
incorporation process has been compieted.

Conceptual Configuration

Only the eiimination of enclaves and the squaring off of irregular city boundaries was analyzed
from a conceptual configuration standpoint. Map 3 shows the result of a conservative approach
to these limited annexations. As noted above. there is. at present. no means of accomplishing
this without County Charter and’or Code Changes.

Conciusions

With respect 10 annexarions. the Boundaries Commission concludes:

12 Annexation 1s a valid alternative 10 incorporation. However. with the requirement for a
willing city and willing eiectors or property owners. annexations have generally been
successful oniv in instances involving vacant land or developed higher tax base
residential areas seeking 10 avoid incorporation into new cities. Strict adherence to the
process and criteria would avoid the disruption and confusion of defensive annexations.
Without changes to the Charter and Code. there is little likelihood that historic lower tax
base enclave areas will be annexed. When annexation and incorporation efforts oceur in

the same area ar the same time. it is confusing and competitive. 10 the detriment of both
processes.

Recommendations

With regard to annexation. the Boundaries Commission recommends:

Annexations and incorporations should be encouraged of enclave areas that are
determined to be too small to be effectively and efficiently served by the County. To
facilitate this. the County Code should be changed 1o remove the requirement for elector
approval for the annexation of areas with 230 or less electors and to allow the Board of

County Commuissioners to initiate incorporation or annexation where an enclave is 100%
surrounded by municipal boundaries.

3. The annexation process and criteria should be strictly adhered to. so as to avoid disruptive

and confusing concurrent annexations within ongoing incorporation areas which have
demonstrated a strong showing of support.

)
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INCORPORATION AND COMMUNITY COUNCILS

The straw ballot options were used to evaluate the incorporation and community council
alternatives. Although the basic dimensions of incorporation are known to most residents. the
concept of community council is new and only partially dimensioned in the straw ballot
language. Asrequested by the Board of County Commissioners. the Boundanes Commission
directed considerable effort in developing the approach that could be used 1o permit more
specific analysis of this alternative.

The following parameters were proposed to guide the consideration of the community councils
alternamnve.

Communitv Councils

Number: Eight to tweive community councils should be established
throughout the unincorporated areza. All but one or two should b2 contained
within the urban Deveiopment Boundary.

Purpose: Community councils will seek to provide the following benefits of
incorporation and avoid the major pitfalls. They will seek to:

e increase accountability. accessibility and responsiveness to key
community issues.

* improve service effectiveness by making them more responsive 10
community desires.

* retain service efficiencies by maintaining economies of scale.

» conunue fiscal equity by preserving the ability to match needs and
resources 1n the unincorporated area. and

» through their configurauon foster a sense of community idenuty,
inclusiveness and empowerment at the Jocal level.

Functions: These should center on the following: zoning, planning. budgeting,
communications and public services. The extent to which each community
council assumes or emphasize funcuons bevond zoning will be locally
determined. The goal is to allow different areas 10 develop their own agenda of
activites within the options provided.

Zoning
e study and cdecide on communityv-level zoning requests.

s recommend on regional-level zoning requests.



Planning

compiie profiles of community social. physical and economic conditions,

prepare an annual statement of community needs including development
patterns and regulations. public facilities and services.

recommend on community-related Comprehensive Development Master
Plan amendments. and

recommend on public facility locations and other infrastructure issues
within the community.

Budeeting

» recommend expenditure priorities for community facilities and services
and on Community Based Organizaton grants in the area. and

e recommend revenue needs including unincorporated area property tax
miijages and special taxing GISIricIs.

Comrmunicauons

* conduct forums on community issues for exchange of information
between community residents. property owners. business. local
government and Cdunty administrators.

disseminate information about community and County organizations,
programs and activities.

work with local Team Metro offices to facilitate and expedite community
needs. in particular with regard to code enforcement.

Public Saferv

» work with the Metro-Dade Fire and Police Departments to enhance

public safety in their areas through better communication and service
needs assessments.

Organization: The community councils should be organized to have seven
members. six of which should be elected from sub-areas and one should be
appointed by the Board of County Commissioners. No more than two of the
elected members may be non-residents who have significant business or
community involvemnent in the counci! area. Those members must be residents
of Dade Countv. All other members must be residents of the council area.
Existing County staff should be assigned to work with the community
councils so as to minimize new costs associated with their implementation.
Such staff may include: 2 local area community council administrator and
admuinistrative assistant. clerical staff and others as needed. Team Metro will
develop strong linkages to the councils. Within parameters. each council



should be empowered to establish their own procedures for conducting their

business and select from the authorized activities those that are tailored 1o their
needs.

Configuration: The overall counci! area shouid be large enough to reasonably
accommodate local zoning issues without unduly increasing staff requirements.
Within each community council area there should be a variable number of
sub-areas 1o ensure that distinct communities have representation in the
council. The boundaries of the community councils should be drawn to
encompass recognized communities. i.e., Census Designated Places 10 the
extent possible. They should not be required to meet fiscal equity guidelines.
Enclave areas that are large enough 10 not require annexation and that do not
desire 10 be annexed may be part of a nearby community council.

Current Guidelines

The current 1ncorporation guidelines were reviewed as a point of comparison for the graphics and
analvtical consideration of the incorporation options. The current guidelines for incorporation
include three kinds of parameters:

» Fiscal -- Does the incorporation fall within the recommended range of $20.000 to
$48.000 per-capita taxable vajue?,

* Social -- Does the proposed boundarv provide for a community that is cohesive and
inclusive. specifically not dividing a Census Designated Place and not excluding an
adjacent area of lower income or minorty resident if a majority have petitioned to be
included” : and.

* Phvsical -- Does the area include a mixture of land uses and have logical boundaries?

The compiete 1ext of the guidelines as theyv apply to incorporation and annexation are contained
in Sections 20-25 and 20-7 of the County Code."

Conceptual Confieurations

For a graphic analysis of the potential incorporation and community council alternatives. four
informational maps were used to show key aspects of these characteristics as they exist within
the Urban Unincorporated Area (that portion of the unincorporated area within the Urban

Development Boundary of the County's Comprehensive Development Master Plan). These maps
WEre:

* A square mile section map that depicts whether each section falls below, within or
outside of the $20.000 to $48.000 range of allowable per capita 1axable value.

See Appendix L.



* A map of Census Designated Places. These are communities recognized by the local
community and the Census Bureau as having some identiry.

* A map of racial/ethnic residential patterns based on a block level census data.

» The County Land Use Plan Map. depicting the variety of existing land uses and
activity centers.

Case-bv-case Incorporation

The configuration of Option A was based on the incorporation of all of the proposals that are
currently in process. Although not included in this analysis, additional incorporations could be
projected using the 10.000 to 20.000 person population and above average tax base that have
been characteristic of recent new cities. The Option A configuration assurned that the existing
cuidelines are not used either to alter the boundaries of the proposed incorporation applications
or deny thern. This conceptual Option A pattern was overlaid on each of the three key
informational maps. (See Maps 4 though 6.)

In terms of the fiscal parameter. it is clear from Map 4 that the boundaries of most of the
existing applications largely ignore the fiscal equity guideline. All but two of the ongoing
proposed incorporations include a disproportionate share of high taxable value area. Itis
noteworthy that. when those areas are removed through incorporation, there is a substantial

reduction in the capacity of the remaining unincorporated area to meet the fiscal equity
guidelines.

Map 3 shows that in terms of the Census Designated Places, the applications for the most part do
not significantly divide any. The exception is Palmetto Bay which divides the Perrine CDP.

With regard to the ethnic and racial characteristics of the areas. there are some clear
demarcations shown on Map 6. For example. there 1s a well established Black community 10 the
west of Palmertto Bay. while the application area itself is largely non-Hispanic White. A low
density and predominantly Hispanic community is just north of Miami Lakes and a largely Black
community 1s northeast. However. there is no evidence that these boundaries were designed to
exclude adjacent minority communities and there is also no evidence that residents in those areas
would be desirous of being inciuded in the pending incorporation.

In terms of land uses. for the most part there are mixtures of land uses. However. Palmetto Bay
is largeiyv residential while Doral includes a large industrial and commercial area.

Having reviewed these maps. members of the Commission were impressed by the extent to
which these current incorporation applications would draw off a substantial share of the high

per-capita tax base unincorporated area and. in the case of Doral. a large and developing share of
commercial and industrial land uses'®.

° This developing cornmercial and industrial area is the area that was proposed by Randy
Espinet as a potential resource area for the large unincorporated enclave area northeast of
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Total Concurrent Incorporation

Next. a conceptual map was drawn of Opuon C. in accord with the adopted guidelines. The
fiscal equity guidelines were used as the priority consideration in delineating nine hypothetical
municipal areas. These had per capita tax bases that ranged between S22.000 and $30.500 and
populations from 86.100 to 151.100.

Other potential configurations could be drawn. However. the existing pattern of tax base
distribution in the unincorporated area places very real limits on the alternatives for which the
fiscal equity guidelines could be maintained. For the potential sites to be smaller in size and
greater in number would require that the fiscal equity tax base range be extended to permit lower
and higher per capita tax base cities.

By design. the hypothetical municipal areas are successful with respect to fiscal equity as seen on
Map 7. From other standpoints. the configuration of Area 5 is far from ideal. but there are no
other possibilities for providing the large enciave area northeast of Miami International Airport
with resources that would bring its $8.000 per capita tax base within the equity range.

As shown on Map 8, the hypothetical municipal boundaries generally keep Census Designated
Places whole except for those in South Dade that straddle U.S. 1. which is a dividing line for
potential municipal areas. Again. the tax base parterns dictates those municipal area boundaries.

As indicated by Map 9. the hypothetical municipal boundaries are large enough to generally
contain ethnically diverse populations. Since, by design, all of the unincorporated area 1s
included in potential municipalities with fiscally equitable tax bases. there is no minority or low
income exclusions.

This analysis suggests that it would be possible to configure fiscally baianced cities throughout
the unincorporated area. Those cities. however. would be larger than any of the pending
applications and would not reflect any real sense of recognized community.

Community Councils

The Boundaries Commission believed that community councils should be configured in terms of
recognized communities and Census Designated Places. rather than with priority consideration
given to fiscal equity. As seen on Map 10. a configuration of eight such counciis was drawn to
conceptualize the possibilities. The configuration honors Census Designated Place boundaries.
The relationship of the proposed area to fiscal equity was not mapped. since they would keep the
current unincorporated tax base district. If community counciis areas sought to incorporate they

would be expected 10 meet the fiscal equity guidelines unless a substitute revenue sharing device
was 1n place.

MIA. (See discussion above.)
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Analvsis Of Alternatives

The Boundaries Commuission aiso reviewed and evaluated the options with regard to 2 common
set of questions:.

e What is the impact of the option on fiscal equity?
- Does the option minimize or exacerbate fiscal inequity?

- What is the potential for unequal services and unequal tax effort among the
new jurisdictions?

- Are there viable alternatives in place. or likely to be in place in a timely
fashion. 10 minimize negative effects?

« How does the option affect services (locally and in the remaining area)?

- What effect. if any (positive. negative or neutral) would the option have on
services?

- In pamicular. what 1s the effect on public safety, i.e.. police and fire rescue
services”?

- Are there viable alternatives in place, or likely to be in place in a timely
fashion. for minimizing negative impacts?

» How does the option affect area wide concerns?

- What impact. if any (positive, negative or neutral) does the option have on
area-wide concerns such as:

-- economic development.
-- the siting of area wide facilities or locally undesirable land uses,
-- sense of community cohesion?

e How does the option address local concerns?

- From the perspective of the local area that may seek incorporation or become
part of a community council. what impact would the option have on:

improved local services,

-- lower costs,

-- easler access 1o government services such as permits. and

greater local control over zoning and development decisions and local
expenditures.

Table 3 presents this analysis in a matrix form."”

" See Appendix J for a more detailed description of this analvsis.
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Option A.

With regard 10 option A. the anaiysis assumes that incorporations may be approved that
do not meet the fiscal guideiines. All of the pending applications (Palmetto Bay, Doral
Park and Miam1: Lakes) were filed after the Board of County Commissioners adopted
those guidelines but there 1s no indication that the applicants attempted to consider the
fiscal equity 1ssue. The Commission’s analysis suggests that while in some cases there
may be benefits in terms of improved local services. access and control to residents of
areas that incorporate without adherence 1o the guidelines. there 1s a strong potential for
negative impacts on the remaining unincorporated area and on the County as a whole.
Those impacts range from the likely need to either decrease services or increase taxes --
or both -- in the remaining unincorporated area due to the loss of resources if largely
affluent areas were 10 incorporate. to the more general problem of creating a climate of
uncertainty for commercial development and investment. As discussed above. there are
also likely to be serious consequences to public safety -- in particular law enforcement.
At the current time. 1t is unciear how the public safety effects could be mitgated. For
fiscal equity. the pimary alternauve would be for the Board of County Commissioners 1o
require a reconfiguration of the proposed boundaries.

Option €.

With regard to Option C. total concurrent incorporation, the negative fiscal impacts of
case-by-case incorporation would be somewhat mitigated while the benefits of increased
access and increased control would obtain. These incorporation areas could also be
made large enough to afford some economies of scale in costs of services and could be
configured to make service provision reasonably efficient. The boundaries. however,
may not have the support of local residents or electors.

Option B.

Community councils. Option B. would have less negative fiscal impacts than either
incorporation alternative. They would offer area residents some increased voice and
access. and if they are given authority over local zoning issues. increased control over

zoning. Thev would offer area residents less control over other matters such as budgets
and less locai zoning issues.

Combination of B and A with criteria

Finally, a combination of community counciis with incorporations that meet specific
criteria was examined. This option would allow incorporations to proceed -- but only if
they meet the criteria described below thus mitigating the negative impacts. For the
rernaining area. community councils would be established.



CONCLUSIONS

15. Initially, community counciis should be used as the major means of accomplishing the
desired improvements to unincorporated area governance since they offer the most
advantages and the ieast disadvantages.

RECOMMENDATIONS
This Commission recommends:

9. Community councils should be created throughout the unincorporated area and should
have the purposes and characteristics described on pages 32-34.

10.  All incorporation or annexation requests should meet the criteria described below with
the exception of enclave areas. To emphasize this important policy position. the
Incorporation and annexation criteria should be made requirements for the County
Comumission's: 1) approval of all currently ongoing requests for incorporation: and 2)
acceptance and approval of all future applications.

« Specifically, steps should be taken to make the following requirements for
incorporation and annexation:

- Boundaries:

-- Not divide a U.S. Census Designated Place, 10 the extent feasible,

-- Inciude adjacent areas of ethnic minority and ilower income residents in
which 10 percent of those residents have so petitioned.

-- Have contiguity and not create any unincorporated enciave area that
would 1) be surrounded on more than eighry (80) percent of its
boundary by one or more municipalities and 2) of a size that could not
be serviced efficiently or effecuvely,

-- Have natural or built barriers as boundaries 10 the extent feasible, and

-- Include a mixture of residental and commercial land uses.

-- Area is totally contained within the Urban Development Master Plan.
- Fiscaj Equitv: ‘

-- An area proposed for incorporation and annexation should have a per
capita taxable value that is between approximately $24.000 and
$41.000.

« The following should be considered not as a guideline but as important information for
making recommendations and decisions on the application:



- The analysis of the impact of the incorporation or annexation on the ability of
the County to efficiently and effectively provide services to adjacent remaining
unincorporated areas should be expanded to include in particular the impact on
the operations of the Metro Dade Police and Fire Rescue Departments.

- Evidence of support:

-- The petition or application should show support of at least 10% of the
area electors.

- Alternatves:

-- There are no suitable alternatives to incorporation, including
annexation to an existing city for the area as a whole or any sub-areas
within it that Is seeking annexation.

* With regard to current applications. these changes will likely require some
reconfiguration of their boundaries to assure that these appiications do not unfairly
burden or restrict the potential to incorporate the remaining area. As noted. all new
requests should meet the criteria prior to their formal acceptance.
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