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EXECUTIVE SUMMARY 

In 2019, the Colorado Department of Agriculture’s (CDA) Pet Animal Care Facility Act (PACFA) will 

see a flurry of program activity; including sunset legislation (SB19-158), regulatory rule review and a 

restructuring of the organization.  This report provides a high-level overview of the past, present and 

future of the PACFA program.  It highlights the recent accomplishments of the program, describes 

current challenges, and outlines improvement initiatives that will expand the focus of the program to 

advance the protection of the health and safety of Colorado’s pets. 

PAST 

Since the 2014 Legislative Audit, the PACFA program has made significant improvements by 

program staff. The program established a new management team, adopted new inspection policies 

and procedures, and built a new online licensing database.  During the last five years, however, 

PACFA also experienced a steady increase in the overall workload with a rise in number of 

licensees, facility complaints from consumers, and a number of investigations and enforcement 

actions completed.  To address the increase in workload, the program staff executed process 

improvement projects using Lean methodology.   

While there have been notable accomplishments, areas for improvement still remain.  Working 

through the 2018 Sunset Review, CDA has identified additional improvement initiatives to be 

implemented in the next two years that will better align staff resources and allow PACFA to explore a 

new regulatory direction that will focus on establishing a robust educational component for PACFA 

licensees. 

PRESENT 

At the heart of this two-year improvement initiative is the SB19-158, which includes the nine 

recommendations from the Department of Regulatory Agencies (DORA). These recommendations 

will make important improvements to the program.  In particular, DORA’s recommendation to 

increase staff resources will allow PACFA to improve the current organizational structure of the 

program to address the rise in workload.   

Currently, the organizational structure of the program is too horizontal, with one program manager 

responsible for the oversight of all facets of the PACFA program:  licensing, inspections, budget, 

policy, industry outreach, etc.  With additional resources, the master plan will be to reorganize the 

organizational structure by adding an additional inspector and establishing two new work units within 

the program:  

 Inspections & Investigations Work Unit 

 Licensing & Education Work Unit 

Reorganizing the program into these two dedicated work units will allow PACFA to successfully 

address the steady rise in the workload, provide an addition level of oversight into the quality of 

PACFA inspections and investigations, and free up staff resources to implement the educational 

initiative described in this report. 
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FUTURE 

The Inspections & Investigations Work Unit will be established first, focusing on making 

improvements to the overall inspection and investigative process. Under a dedicated manager, this 

new work unit will standardize the inspection and investigative process, resulting in more consistent 

and higher quality inspections.  Once the Inspections & Investigations Work Unit has been 

established in 2019, the second work unit, Licensing & Education, will be developed in 2020.  This 

work unit will focus on an initiative to establish a qualifying and continuing education component to 

the licensing requirements for the a PACFA facility. 

Currently, any person can obtain a license to operate a rescue, boarding facility, day care or any 

other pet animal facility without any education on basic animal health and safety, or education on the 

program rules and regulations.  In the summer of 2019, PACFA staff intends to establish an industry 

work group to explore the feasibility of establishing a qualifying educational requirement for new 

licensees and a continuing education program for active licensees. The educational requirement will 

be similar to the educational requirements for other regulated professions.   

Using subject matter experts, the PACFA program will develop an educational framework, including 

the development, distribution and tracking of course curriculum.  Course curriculum will include 

topics such as animal health, safety, PACFA rules and regulations, medications, veterinary care and 

ethics. A new educational component will provide a number of benefits to the program and the 

industry. Ultimately, education of the PACFA licensee base is a proactive approach to reduce the 

number of violations that impact the health and safety of the pet animals. 

The initiatives outlined in this report reflect a forward-thinking approach to where the CDA would like 

to take the PACFA program in the next two years.  With the sunset review and SB19-158, Colorado 

has the unique opportunity to advance the overall effectiveness of the PACFA program with a better 

organizational structure and a proactive focus on education. The Colorado Department of Agriculture 

believes these initiatives will have a highly positive impact on the PACFA program.   
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PART I: PROGRAM BACKGROUND 

The PACFA program was established in 1996 to license, regulate and enforce the provisions of the 

Pet Animal Care Facilities Act §§ 35-80-101 through 117, C.R.S.   The program currently is staffed 

with a program manager, administrative assistant, six inspectors and one investigator that cover the 

entire state.  The state is divided into six territories, based on geography and workload.    

PACFA licenses and regulates 15 different categories of pet animal care facilities: animal shelters, 

animal rescues, boarding and training, retail/wholesale pet animal dealerships, retail aquariums, 

large- and small-scale dog breeders, cat breeders, bird breeders, small animal breeders, 

reptile/amphibian breeders, pet handlers, pet transporters and pet groomers and grooming facilities.  

Currently, there are 2,227 active licensed facilities.  Of those, 450 facilities are licensed under two or 

more categories. The total number of business activities regulated is approximately 2,600. PACFA 

inspectors conducted 4,279 inspections and investigations in fiscal year 2018.  

2014 STATE AUDIT  

In late 2014, the PACFA program underwent a performance audit conducted by the Office of the 

State Auditor (OSA).  In summary, the State Auditor concluded that: 

 Prior to 2015, the program had failed to conduct routine inspections within the time frame 

prescribed using a risk-based model.  At the time of the audit, 40 percent of licensed 

facilities had not received a routine inspection in more than 12 months.   

 The program did not regularly and consistently enforce penalties against facilities found 

to be in violation of regulations.  

 There was a lack of key controls for ensuring that inspections and enforcement actions 

were consistent among inspectors and that all pet care facilities were treated equitably 

across the State.   

 Inspectors did not consistently classify the severity level of violations when violations 

were found, and the Department had not provided supervisory review of inspections and 

enforcement actions. 

 The Department lacked sufficient controls for ensuring that staff identify and disclose 

actual and perceived conflicts of interest in order to ensure public confidence in the 

program. 

Key recommendations from the audit indicated CDA should:  

 Improve oversight of the inspection process to ensure inspections are timely, effective 

and in accordance with Pet Animal Care Facilities Act requirements. 

 Strengthen program effectiveness by using enforcement provisions to hold facility 

owners accountable for complying with program requirements. 

 Improve controls for ensuring inspection results and enforcement actions are consistent 

across inspection areas. 

 Improve controls for inspection staff to identify and disclose actual and perceived 

conflicts of interest. 
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The Department agreed with the recommendations and fully implemented them under a new 

administration.  Going through the 2014 State Audit really helped the CDA make important 

changes to the PACFA program.  

NEW MANAGEMENT TEAM   

Prior to completion of the state audit, the PACFA program moved from the CDA Animal 

Health Division to the CDA Inspection & Consumer Services Division.  Following that move, 

the program hired a new program manager with an extensive background in law 

enforcement, animal shelter management and experience in the pet services.  Under the 

new program manager, the program developed and implemented new inspector training 

manuals, strategic plans, standard operating procedures and other administrative tools.  

NEW ONLINE LICENSING DATABASE 

In FY 2017, PACFA transitioned to a new licensing database, “AgLicense.”  This database 

allows licensees to renew their credentials and report statistics online versus the paper 

application process that was previously in place.  The development of the new online 

database was an extensive project for staff. However, the new database has helped provide 

better customer service to licensees, which has resulted in: 

 Reduction of late fees charged to customers 

 Shorter processing times for license renewal approval 

 Instant online license printing for the licensee 

 Improved territory management of inspectors 

PROCESS IMPROVEMENTS -- LEAN  

One of the first projects the new administration initiated in January, 2015 was to process 

map the inspection and investigation process to determine how to improve performance.  

Staff looked at several key factors and determined that the risk-based inspection model 

unintentionally resulted in a less than expected performance.  Many facilities that should 

have been categorized as “high risk” had not been inspected for three or more years.  

Through process mapping, the field staff established performance measures to inspect at 

least 85% of their territory each year.  Staff believed that increased inspections with facilities 

would foster better working relationships with those facilities and will result in an increase in 

voluntary compliance. 

Since this initial project, the program manager has gone through Lean/SOLVE training that 

was offered through the 2017 Governor’s Initiative.  Using the training received, the program 

manager has initiated other Lean projects focused on improving internal processes to 

decrease the time to issue a license to a new facility. By implementing Lean/SOLVE 

strategies, new application processing time was reduced from 30+ days on average, to 14 

days or less. This has resulted in an increase in customer satisfaction and provides 

applicants the ability to open their new business and begin operations much faster. The skills 

the program manager has acquired, along with other Lean experts on staff, will be applied to 

the initiatives described below 
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PART II: CURRENT CHALLENGES 

WORKLOAD INCREASE 

Since the 2013 DORA Sunset Review, the PAFCA program has experienced a steady 

increase in workload related to facility inspection and investigation into public complaints. 

The rise in workload can be attributed to industry growth and increased public awareness 

that suspected violations can be reported. The increase in workload is well documented in 

the 2018 Sunset Review; however, notable highlights include: 

 60.7% increase in licensed facilities: 

o Licensed facilities grew to 2,460 in FY17, compared to 1,531 in FY13. 

 345% increase in inspections:   

o Staff completed 3,304 inspections in FY17, compared to 743 in FY13. 

 96% increase in complaint-based investigations: 

o Staff completed 829 investigations in FY17, compared to 467 in FY13. 

o More than 30% of these complaints were unlicensed facilities. 

 More than 500 open records requests per year.  

 Increase in disciplinary actions: 

o Staff has increased disciplinary actions and has sought higher levels of 

enforcement action for egregious cases, including issuing eight criminal 

summons in 2018 and issuing six administrative search warrants. 

o Staff has assisted local law enforcement on investigations into animal 

neglect.  

o Whenever possible, PACFA staff will seek a stipulated agreement with a 

licensee that will place the licensee on probationary status.  This allows the 

program to work with the licensee to correct the actions, while preserving 

staff resources.  

This increase in the overall workload has placed a strain on staff resources for the PACFA 

program.  Six PACFA inspectors and one investigator cover the entire state, including the 

need to conduct multiple inspections in secluded areas of the state; as demonstrated in 

Figure 1 below.  An inspector’s territory can cover large sections of the state. Facility 

inspections can pose a large concern for inspector safety, as inspectors often enter private 

residences and find criminal violations of animal neglect and abuse.   
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       Figure 1: PACFA Inspector Territories 

 

 

 

 

 

 

 

 

 

 

Moreover, the increase in inspection and enforcement actions dominates the majority of the program 

manager’s time. Notwithstanding the above, the program manager is also responsible for a number 

of other important operational functions: including licensing, policy review, budgetary management, 

hiring and training, industry outreach, and other duties necessary to run an effective regulatory 

program. These important program duties do not receive the time they deserve since the program 

manager has to focuses on numerous inspection and investigative issues.  

Based on the increasing trend in complaints and investigations, CDA has determined that, not only 

are additional staff resources needed, but a change to the program organizational structure is also 

needed to properly address the increase in workload, improve the quality of staff performance, and 

to ultimately advance the program forward. The organizational structure change is discussed below.  

INCREASE LICENSE FEES 

For the last few years, the program has been close to experiencing a deficiency in the program cash 

fund, which generates funding through licensing renewal fees.  The cash balance runs dangerously 

low one month before the start of the renewal season, when the program receives an influx of cash 

through renewal fees. This indicates the PACFA program needs to consider raising fees in order to 

avoid a deficiency that could cause a halt to the program work at the end of the year. 

In order to prevent a program deficiency in the future, the program will need to raise license fees for 

the 2020 licensing season so that it can secure a stable fund balance that bridges the end of the 

renewal cycle with the fiscal budget.   

PACFA has not raised its fees in five years. However, since 2015, key overhead expenditures have 

steadily increased, and are currently impacting the financial stability of the program.   Between FY15 

to FY18 the program has experienced an increase in expenditures; for example: 

 Personnel benefits have increased by 28%, from $140,349 to $180,279 
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 Legal costs have doubled from $29,309 to $60,283 as a result of the increase in enforcement 

actions taken by the program. 

Staff have begun to discuss a fee increase with the PACFA Advisory Committee and will develop 

plans for a dedicated stakeholder group to discuss the how the fee increase will be implemented. 

The amount of license fees is set by the CDA Commissioner through rule and approved by the 

Colorado Agriculture Commission. Statutorily, PACFA fees are capped at $700 for an annual 

license.  However, the average license fee is currently $350, with the highest fee paid by animal 

shelters at $400 annually.    

Staff estimates the average fee increase for the various license categories will range between 10-

25%, with an average increase for each licensed facility to range from $50 to $70 annually.  Raising 

the fees will increase the cash fund by an estimated $220,000 annually.  This will allow the program 

to address the increase in the fixed costs and legal fees that have grown in the last five years, and 

which will continue to increase. PACFA staff understands raising fees can be difficult for pet care 

facilities and does not make this decision lightly. When raising fees, staff will explore ways provide 

some relief to the licensees.   

PART III: IMPROVEMENT INITIATIVES - 2019 

MINIMIZE THE IMPORTATION OF PET ANIMALS INTO COLORADO WITH 

CONTAGIOUS DISEASE  

Over the last few years, PACFA has seen a dramatic increase in the number of complaints regarding 

pet animals imported into Colorado from out of state with contagious diseases and parasites such as 

heartworm, roundworms, ticks, parvo, distemper, and canine brucellosis. These sick and diseased 

pets can be imported into Colorado with minimal veterinary treatment or examination and can often 

lack accurate veterinary treatment records. Many of these sick pets are quickly adopted or sold, 

causing a financial and emotional burden to the consumer who adopts these pets. In addition, 

diseases that were near-nonexistent in Colorado in the past, for example heartworm, are now becoming a 

regular problem for pet owners.”  The concern over sick pet animals, particularly dogs, is a concern 

shared throughout the pet animal industry; including veterinarians, advocacy groups, and the shelter 

and rescue organizations.     

To address this problem, the PACA program has initiated a new stakeholder project to explore a 

regulatory solution. The initial charge for the stakeholder group is to identify options that can address 

the problem of animals entering Colorado with contagious diseases and parasites.  The stakeholder 

group will be tasked with exploring two specific options: 

 Require mandatory vaccinations for pet animals (other than rabies) by the licensed facility 

prior to importing pets into Colorado. 

o Licensees would be required to ensure pets have been properly vaccinated prior to 

entering the state. Vaccination records are by rule currently required to be disclosed 

to the purchaser or adopter of the animal.    

 Require a licensed facility to develop and follow a “Disease Control and Treatment Plan” 

(DCAT Plan). 
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o Under this option, any licensed facility that imports pet animals into Colorado will be 

required to develop and follow a DCAT Plan that outlines their protocols to prevent 

and treat sick animals prior to transfer to the consumer. Under this option, a facility 

will develop a DCAT Plan that best fits their business model and resources. Plan and 

treatment options may include the use of isolation periods, vaccination protocols, 

veterinarian physical examinations, treatment plans for sick animals and/or other 

options developed by the licensed facility.  PACFA staff and the stakeholder group 

would establish baseline standards that a facility’s DCAT Plan must meet. 

Staff will work through 2019 to develop a new regulatory requirement based on feedback from 

stakeholders and the PACFA Advisory Committee.  If a possible solution can be achieved through 

regulation, the change will be implemented in early 2020. 

SUNSET REVIEW REPORT AND SB19-158  

PACFA will complete the sunset review process by meeting with legislators to discuss the 

recommendations and implementation plans as outlined in the sunset review completed by Dora’s Office 

of Policy, Research and Regulatory Reform.  In summary, DORA made eight recommendations.  

Highlights include: 

 Continue the PACFA program for 11 years. 

 Increase staff resources to address increasing workload 

 Make it a violation if a licensee is convicted or pleads guilty to various crimes 

involving the theft, importation, capture, cruelty, neglect or abuse of animals in any 

local, state, or federal jurisdiction 

 Require any principal, major shareholder, member, officer, director, etc. to wait two 

years before reapplying if their license has been revoked 

 All unclaimed sterilization deposits will go solely to the Colorado Pet Overpopulation 

Fund 

 Direct money collected through fines to be credited to the General Fund. 

Continuing the program and implementing these recommendations is necessary to advance the 

PACFA mission of safeguarding the health and safety of Colorado pets.  Moreover, the 

implementation of these recommendations is a first step in the larger program effort to expand the 

program in a new organizational structure that will emphasize not just better inspections, but include 

a new educational component to the program.  

ORGANIZATIONAL STRUCTURE CHANGE (PHASE 1) 

In line with DORA’s recommendation for increased staff resources, the PACFA program needs to 

change the organizational structure of the staff, based on key functions of a standard regulatory 

program. The current organizational structure of the program is too horizontal, with one program 

manager responsible for managing the entire staff, as well as the oversight of every facet of the 

program, as previously described and illustrated in figure 2 below.  The horizontal structure has 

made it difficult to address the increase in workload discussed above. Although the program 

manager is responsible for all operations, the demand to focus on inspections, investigations and 

enforcement actions has dominated a disproportionate amount of his time. While enforcement 
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actions have increased, this has resulted in limiting the time needed for advancing the program in 

other areas, such as licensing, industry outreach and education. 

Figure 2: Current PACFA Organizational Structure  

 

 

 

 

 

 

As the workload for PACFA grows, the program organizational structure needs to be organized into 

two work units, based on typical functions of a regulatory program: 

1. Inspections & Investigations Work Unit 

2. Licensing & Education Work Unit 

Establishing the new work units will allow the program to:  

 Provide additional quality review and managerial oversight into the inspections/investigations 

to ensure consistency and a high quality of the findings. 

 Provide an important layer of separation between the management of an investigation and 

the decision to seek disciplinary action.  

 Provide the program manager critical time to focus on the new direction of the program. 

The master plan for the organizational change is to develop the work units in two separate phases. If 

funding is appropriated for SB19-158, the PACFA program will first establish the Inspections & 

Investigations Unit as Phase 1 of the organizational change.   Overseeing this unit will be a new 

FTE.  This will be a unit manager who is experienced in conducting compliance inspections and 

investigations.   This new manager will oversee the inspection and investigative staff, including QA 

reviews of investigations, assemblage of investigative material and case management. The other 

appropriation, as recommended in the sunset review, is to add an additional inspector to keep up 

with the 15% increase in new facilities each year. This position will float throughout the Front Range 

and focus on the complex investigations of animal abuse and neglect. 

 

 

 

 

 

            

Inspector Inspector Inspector 

PACFA Program 

Manager 

Inspector Investigator Inspector Inspector Administrative 

Assistant 



 

 12 

Figure 3: Proposed New PACFA Organization Structure Change 

 

 

 

 

 

 

 

 

 

  

 

PART IV: IMPROVEMENT INITIATIVES - 2020 

ORGANIZATIONAL STRUCTURE CHANGE (PHASE 2) 

Once Phase 1 is complete and the I&I work unit has been established, staff will begin to develop the 

L&E work unit that will implement the education initiative described below. The purpose of the L&E 

work is to change the perception that PACFA is primarily an investigative program. With a dedicated 

unit focused on education, the PACFA program will also be perceived as an educational resource for 

the industry.  

Long term, this unit will be staffed with a unit manager, provided funding can be secured in a future 

legislative session.  Until then, the program manager will manage the L&E work unit and will 

establish the frame work for the education initiative.   

EDUCATION INITIATIVE 

To advance the impact of the PACFA program in a new direction, staff will explore the feasibility of 

establishing an educational component that resembles standard regulatory programs for other 

professional industries.  Qualifying and continuing education is required for licensed massage 

therapists, landscape architects, acupuncturists, real estate agents and pesticide applicators, to 

name a few. Currently, PACFA does not require any education prior to licensure, yet the PACFA 

licensing base is entrusted with the health and safety of thousands of Colorado pets.   

Currently, any person can acquire a PACFA license to operate a facility without significant 

knowledge of PACFA regulations or knowledge of basic animal health or safety.  Over the last 

couple of years, inspectors have seen a range of non-compliance issues that could be attributed to a 

general lack of education of the program regulations, as well as pet handling. Establishing 
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educational requirements for new and active licensees will help improve compliance rates within the 

license base and thereby reduce the overall amount of time required for repeated follow-up 

inspections and investigations. 

 Qualifying education courses are required as a condition of initial licensure and involves 

successfully passing an examination. 

 Continuing education courses are required of current licensees with he goal of keeping them 

current on changes in regulations, recent trends and improve overall knowledge of their industry. 

Primary steps of the education initiative:  

 PACFA will form a stakeholder group to study the possibility of creating an educational 

requirement to licensure for PACFA licensees. The stakeholders will explore the feasibility, 

impact, cost to licensees, and identify any changes to program statutes or regulations 

necessary. They will ultimately provide a framework and roadmap to implement, including 

additional legislation. 

 PACFA staff will look for opportunities for grant funding to implement this educational 

initiative.  

Curriculum for the qualifying education could cover topics such as: 

 Facility Requirements (specific to each license category) 

 Enclosure Standards (specific to each license category) 

 Cleaning and Sanitation Standards  

 Veterinary Care and Disease Control 

 Animal Importation Requirements 

 Isolation Requirements and Standards 

 Pet and Human Safety 

 Transportation Requirements 

 Periodic Reporting Compliancy 

 Ethics 

To build the course, the program will form a work group of subject matter experts from the animal 

welfare industry. This work group will define and build the curriculum content and administrative 

framework. Once the content has been established, the work group will explore distribution methods 

and the regulatory requirements to take the course and complete the examination process.  Benefits 

of an educational component include: 

 New licensed facilities will have a firm understanding of PACFA regulations prior to starting 

their operations 

 Raises the overall knowledge of the licensing base 

 Reduce non-compliance issues, which will reduce the number of follow up inspections 

 Taking a course can be used as a probationary tool for licensees who are found in violation 

 Scalability across industry and associations. PACFA could approve existing education and 

training opportunities by other industry associations for continuing education; creating a link 

between the PACFA program and these agencies, such as the Colorado Veterinary Medical 

Association or the Colorado Association of Veterinary Technicians.   
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CONCLUSION  

While the initiatives outlined in this report can be considered ambitious, they reflect important 

changes necessary for the stability and overall effectiveness of the PACFA program. They were 

conceptually formed over the last year from an analytical review by the PACFA staff.   

The vision of this initiative is that, by 2020, the PACFA program will have a balanced organizational 

structure that will effectively address the growth of the industry and emerging regulatory trends.  

While at the same time, the program will establish a robust educational component to the PACFA 

program.  With assistance from Governor Polis’ Administration, the Colorado General Assembly, and 

industry leaders; the Colorado Department of Agriculture will continue to advance PACFA’s 

effectiveness in protecting the health and safety of Colorado’s pets based on the improvement 

initiatives described in this report. 

  

 


