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SCOPE OF THE STUDY

Acknowledging that northeast Florida is
going to grow, what mechanisms are necessary
to maintain and enhance the quality of life
in Jacksonville?

The term "Growth Management" in this study
refers to a conscious program intended to
influence the rate, amount, type, location
and/or quality of future development.
Growth management, by our definition, is not
synonymous with stopping or limiting growth.
This study does not determine whether growth
is good or bad or whether growth should be
stimulated or discouraged. A major assump-
tion made at the offset of this study is
that growth will occur.

The scope of this study includes a review
and analysis of:

. The anticipated growth for Jacksonville,
. The mechanisms or growth management tools
available, necessary and/or desirable to
control growth.
. Problems that occur when these tools are
applied.
. Problems that occur when these tools are
not applied.
. Problems for which Jacksonville has no
tools.
This study reviews the present growth man-
agement system and the interaction of the
various components of the system. The study
does not attempt to analyze the specific
plans nor to make recommendations on how and
where development should occur. Current
issues which are subsets of growth manage-
ment such as the development along J. Turner
Butler Boulevard, are not included.

HIGHLIGHTS

MAJOR PROBLEMS

. The growth management system lacks
policy direction, commitment and coor-
dination. =

. The Comprehensive Plan is not binding
in land use decisions.

. No mechanism exists to review the cumu-
lative impact of many small developments
in a geographical area.

. An equitable and consistent funding
mechanism is lacking for infrastructure
for new developments.

. Citizen involvement in the growth man-
agement system is inadequate.

RECOMMENDED SOLUTIONS

. Adopt and enforce a Comprehensive Plan
including specific, short range sub-area
plans.

. Adopt a performance based development
code.

. Adopt an equitable funding structure
for providing facilities to developing
areas.

. Increase media coverage of growth man-
agement.

. Increase citizen awareness of system.



Findings represent the data base of the committee.

FINDINGS

They are derived from the published

materials listed in the references, facts reported by resource persons or from a consen-
sus of committee understanding as reported by resource persons.

Population Growth

THE POPULATION OF JACKSON-
VILLE AND OF THE SURROUNDING
AREA IS INCREASING AND WILL
CONTINUE TO INCREASE IN THE
FORESEEABLE FUTURE.

While the anticipated rate of
growth varies considerably
according to the source
making the projections, the
steady growth witnessed in
recent years is expected by
the most conservative sources
to continue, although some
say it could increase drama-
tically.

Northeast Florida  (Baker,
Clay, Duval, Nassau & St.
Johns counties) experienced
rapid growth in the 1970's
by national standards, but a
relatively slow growth rate
by Florida standards. The
population trends for Duval
County, northeast Florida,
the state of Florida, and
the United States over the
last three censuses are in-
dicated in the table below.

In terms of net growth, Duval
accounted for 35 percent of
northeast Florida's growth

during the 1970's, mostly in
the southeast sections of the
county. In addition, growth
patterns clearly indicate a
flow of residents from Duval
to the surrounding counties.

Population Projections

Population -projections are
based primarily on historical
trends. As has been shown in
many small south Florida
counties with previously slow
growth rates, unforeseen cir-
cumstances can cause a sub-
stantial change in the pre-
dictions. Growth pressures
experienced by the entire
state could modify Jackson-
ville's projections, causing
a greater increase than pro-
jected.

In 1983, the Bureau of Eco-
nomic and Business Research
of the University of Florida
prepared county population

projections. 1Its middle pro-
jections, considered most
likely, predict Duval
County's population will

reach 632,100 by the year
2000. Projections developed
for the United Way of Jackson-
ville predict that Duval

Population Trends (1960-1980)

1960 1970

1980 1960-70 1

Change

1970-80 )
Change

Duval County 455,411 528,865

570,981

+73,454 16,1 +42,116

Horth Bast
Florida
({Baker, Clay
Duval, Nassau
& 8t. Johns
Counties)

529,532 621,827

737,519

+92, 295 17.4 +145,692

Florida 4,951,600 6,791,418

5,746,424

+1,839,818 37.2 | +#2,955,006

United States | 179,323,175 | 203,302,031

226,545,805

+23,978,856 | 13,4 | +23,243,774 | 11.4

Source: U.S, Bureau of Census, 1960,1970,1980

County's population will
increase to 716,433 by 2000,
The Chamber of Commerce
"Jacksonville 2005" vision of
the future indicates a de-
sired growth rate of from 2
to 2.5 percent annually. As
distinct from a projection,

this 1is the growth rate
toward which the Chamber
intends to strive. Should

Duval County grow at the rate
of 2.5 percent per year, the
county population would be
approximately 936,000 in the
year 2000.

The following chart indicates
the range of population pro-
jections made for the years
1985, 1990, 1995, and 2000 by
various sources. The low
estimate specifies an addi-
tional 61,109 persons and the
high estimate an additional
358,209 persons in Jackson-
ville by the year 2000.
Whether the high or low pro-
jections prove correct, Jack-
sonville can expect signifi-
cant growth.

JACKSONVILLE'S POPULATION
GROWTH IS NOT, AND CANNOT
BE EXPECTED TO BE, UNIFORM
THROUGHOUT THE COUNTY.

Although the overall popula-
tion of Jacksonville is ex~
pected to increase, the in-
crease will be at an uneven
rate with some areas growing
rapidly, others growing

slowly, and some areas not
growing at all. Some major
projects, such as the J.

Turner Butler Boulevard or
the proposed Dames Point
Bridge will have a signifi-
cant effect on how and where
growth occurs.



Population Projections (1980-2000)
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During the last decade, the traffic congestion and

beaches and the southeast-
ern section of Jacksonville
have grown markedly. In
the fastest growth area,
the mandarin-Loretto census
division, the population
increased by about 21% (ap-
proximately 1,400 persons)
per year between the 1970
and 1980 census. This rapid
increase strained the street
system beyond its capacity,
and caused overcrowding of
schools, Strip commercial
areas sprang up along the
major thoroughfare, causing

creating wvisual pollution.
Mandarin residents complain
of a shortage of parks and
are concerned that fire and
police services have not kept
pace, and that the area is
being developed without ade-
guate consideration for good
zoning or for existing plans.

In contrast, the northwest
area of Jacksonville, pri-
marily a low-income section,
has lost population during
the decade, and is experi-
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encing the problem of
attracting growth to a
greater extent than that of
managing growth.

Growth Management
System

FLORIDA'S STATE POLICY EN-
COURAGED UNRESTRAINED GROWTH
UNTIL THE LAST TWO DECADES.
NORTHEAST FLORIDA, WITH ONE
OF THE SLOWER GROWING METRO-
POLITAN AREAS 1IN FLORIDA,
STILL ENCOURAGES GROWTH WITH
MINIMUM RESTRAINT.

In its early days as a rural
state, infested by mosquitos,
snakes and alligators,
Florida experienced little
growth. The state sought to
attract people to this harsh
environment by encouraging
swamp drainage and canal
building, by promoting
railroads and by giving away

land. Growth eventually
began to occur as a result of
diverse technological and
social changes. Air con-

ditioners helped to conguer
climatic problems; social
security, medical payments
and private sector pension
plans created a new type of
retiree; and improved
transportation facilities and
increased leisure time encour-
aged an unprecedented migra-
tion into the state.

Citizens have only recently
become concerned about the
potential harmful effects of
uncontrolled growth. Re~-
sponding to this increased
awareness, elected officials
at federal and state levels
have  enacted significant
legislation designed to
respond to environmental
problems resulting from
growth. This legislation
provides a basis for a growth
management system.



Federal

A number of federal programs
exist which influence the
land use activities of states,
local governments, private
enterprise and individuals.
Beginning in 1969, the
federal government began to

respond to environmental
problems through organiza-
tional and legislative
actions. These actions

resulted in programs designed
to manage coastal resources,
to protect against floods and
hurricanes, to control wet-
lands and soil erosion, and
to control air, noise and

water pollution. In addi-
tion, housing and transpor-
tation programs  provided

federal support for the use
of land for open space,
recreation, and wildlife.

State

Responding to a severe
drought, and with the rec-
ommendation of the Environ-
mental Land and Water Man-
agement Study Committee
(ELMS) , the state legislature
enacted a series of major
laws to manage growth. These
new laws were the Environ-
mental Land and Water
Management Act of 1972, Water
Resources Act of 1972,
Comprehensive Planning Act,
and the Land Conservation
Act. Since then, the state
has added the Local Govern-
ment Planning Act (Chapter
163) , the Environmental
Reorganization Act in 1975
{(which established the
Department of Environmental
Regulation), and, in 1976, a
constitutional amendment
allowing the water management
districts to obtain funding
through ad valorem taxes.
These laws mandate comprehen-
sive planning, require
regional consideration for

large-scale developments and
place 1limitations on many
water-related activities to
protect Florida's natural
resources.

According to many state ex-
perts, this package of leg-
islation gives the state all
of the mechanisms needed to
manage growth effectively.
As designed by the state
legislation, the majority of
these mechanisms are to be
controlled at the 1local
level. Throughout the state
today, the local use of these
mechanisms varies consider-
ably. In 1983, Governor
Graham appointed a second
Environmental Land and Water
Management Study Committee
(ELMS 1II) to review the
growth management mechanisms
in place in Florida, and to
recommend further improve-
ments.

Sub~-State Districts

Since many growth-management
issues demand an approach
based on geographic rather
than political boundaries,
the state has created various
types of sub-state, regional
districts such as Regional
Planning Councils and Water
Management Districts. Sub-
state districts are designed
to decentralize and simplify
the delivery of a wide range
of governmental services and
to alleviate jurisdictional
disputes between government
entities. The Northeast
Florida Regional Planning
Council includes seven
counties: Flagler, Putnam,
St. Johns, Clay, Duval,
Baker, and Nassau. The
regional office is located in
Jacksonville.

Regional Planning Councils
often do not have adequate
funding to fulfill all the
duties assigned to them, and
have limited regulatory
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authority to implement their
suggestions except through
appeal action to the state.
The Environmental Land Manage—
ment Study Committee (ELMS
II) has suggested a growth-
management trust fund to pro-
vide grants to such regional
agencies.

Water Management District
boundaries follow natural
water basins in the state,
often transcending county
lines. The districts have
responsibility for managing
both surface water and ground
water systems, and in support
of these responsibilities,
have the power to tax and to
levy fees. Duval County is
included in the St. Johns
River Water Management
District, headquartered in
Palatka; it comprises all or
part of 19 counties from
Indian River and Okeechobee
in the South to Nassau County
in the North. The area of
almost 15,000 square miles is
larger than the state of
Vermont.

The Department of Environ-
mental Regulation (DER) uses
six  sub-state districts.
Although these districts were
intended originally to follow
drainage basins, the boun-
daries have been adjusted to
coincide with county lines.
The DER District which in-
cludes Duval County contains
eight of the St. Johns River

Water Management District
counties, plus oounties to
the west in the Suwannee

River basin.

Duval County is also located
in District Two of the
Florida Depar tment of
Transportation (DOT) and
belongs to the federally man-
dated Metropolitan Planning
Organization (MPO). The DOT
and MPO jointly share the
responsibility for transpor-



tation planning. The
Department of Transportation
District Two  covers 16
counties; the MPO consists of
Duval and parts of Clay and
St. Johns counties.

geographical
and fragmented
functional responsibilities
amoung various sub-state
districts and local govern-
ments indicate the need for
close coordination; without
it gaps and oversights can
occur in the growth-manage-
ment process.

Over lapping
boundaries

Local

Public sentiment in some
parts of Florida has appar-
ently turned against growth,
making growth management in
these areas synonymous with
slowing or stopping growth.
In contrast, most Jackson-
ville residents appear to
view growth positively. The
majority of City Council mem-—
bers and the Mayor campaigned
on a platform of encouraging
economic growth for Jackson-
ville. The general popula-
tion, especially those in
low-income districts, appear
to support this desire for
growth, According to a sur-
vey conducted for the Jack-
sonville Area Chamber of
Commerce in 1983, 59 percent
of area residents prefer to
see growth at the present, or
a more rapid level; only 19
percent prefer to see
Jacksonville change very
slowly, or not at all. It is
not clear, however, whether
the citizens of Jacksonville
fully understand and accept
the <controls required to
manage growth properly.

Federal and state legisla-
tion has been the primary
stimulus for Jacksonville's
adoption of various growth-
management mechanisms, and
nearly all land-use provi-

sions and planning activi-
ties currently in use are
designed to influence growth
and development patterns.
Consolidation of city and
county governments in 1968
gave Jacksonville an advan-
tage over other counties
which are struggling to man-
age growth with a multipli-
city of municipal govern-
ments. The Downtown Devel-
opment Authority was estab-
lished to plan, coordinate,
and assist in the develop-
ment of Jacksonville's down-
town area. The Chamber of
Commerce has designed pro-
grams to attract new growth
to the community. Both or=
ganizations assist develop-
ers in working with govern-
mental agencies which regu-
late growth.

Present System Effects

IN JACKSONVILLE, A NUMBER OF
EXISTING AGENCIES FORM A
GROWTH MANAGEMENT SYSTEM
WHICH AFFECTS THE QUANTITY,
TYPE, COST, LOCATION, TIMING,
AND QUALITY OF GROWTH.

The mechanisms created by the
federal, state and local
governments to address growth
issues affect land use by
providing elements needed for
controlling growth, and for
requlating how and where it
should occur. For example:

1. Quantity -- The amount of
new growth and development
in a community can be
encouraged or discour-
aged.

2. Type -- Land can be devel-
oped in residential, com-
mercial, industrial, or
other uses. A residential
development can range from
single-family detached
homes on large 1lots to
high density, multi-family
high-rise structures.
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3. Cost -- Developments can
cost more because of gov-
ernmental standards or
other requirements, or may
be subsidized by govern-
mental programs and tax
provisions.

4. Location —- Growth can be
controlled so that devel-
opment is encouraged where
it is desired, and discour-
aged in less favorable
locations.

5. Timing -- Government pro-
grams and provision of
infrastructure can time-
phase the development or
redevelopment of land.

6. Quality -- The attributes
which give new development
a peculiar and essential
character and degree of
excellence can be affected
by manipulation of the
previous five factors,
especially type and cost.

The flow <chart on the
following page illustrates
the effects of the major com-
ponents of Jacksonville's
existing growth-management
system. When develo>pment is
proposed, the regulations or
reviews by federal, state,
and local governments create
a filter which affects the
quantity, type, cost, loca-
tion, timing, and quality of
the development.

The regulations and review
procedures required for a
proposed development depend
on the type, size, and loca-
tion of the development. For
example, building a house on
an existing lot with avail-
able utilities in an urba-~
nized area of Jacksonville
might require contacting only
the Building and Zoning In-
spection and the Code Enforce-
ment Division of the Depart-
ment of Housing and Urban De-
velopment, plus the Department



Growth Management System Flow Chart

MAJOR REGULATORS AND REVIEWERS AFFECT
Mayor and City Council St, Johns River Water Management
District QUantlty

Jacksonville Planning Department

and Commission Florida Department of Natural Resources Type
Jacksonville Independent Authorities Florida Department of Community Affairs Cost

[Downtown Development, Electric, P o

j lorida D tment nvironmenta -
PROPOSED Transportation & Port) F :;gu?u?gi: ment o v Timing CONTROLLED
GROWTH Jacksonville Public Works Department GROWTH
Florida Department of Transportation Location

Jacksonville Health Welfare and Bio-

Enviranmental Services Department United States Army Corps of Engineers Quallty
Jacksonville Housing and Urban United States Soil and Water Conserva-

Development Department tion Services
Northeast Florida Regional Planning

Council

CITIZENS r> ELECTED COURTS
¥ | OFFICIALS
of Public Works. Additional wunit development in Duval The table below describes

agencies come into play as
the size of the development
increases. A 3,000-dwelling

City Councils and Mayors

County might be affected by
all of the agencies listed.

Programs of the Major Regulators and Reviewers

Independent Authorities

. All Local Regulation

Jacksonville Planning
Department and Commission

. Planning
. Supplying Infrastructure

Northeast Florida Regional

. Local Comprehensive
Planning

. Zoning Regulation

. Subdivision Regulation

. Impact Fees

. Development of Regional
Impact Regulation

. Capital Improvements
Planning

. Variances and Exceptions

Jacksonville Public Works

Department
. Supplying Infrastructure

. Fees for Hook-ups
. Subdivision Regulation

Jacksonville Health, Welfare

and Bio-Environmental Ser-
vices Department

. Air Quality Regulation

. Water Quality Regulation

Jacksonville Housing and

Urban Development Department

Building Codes

Planning Council
. Development of Regional
Impact Regulation
. Regional Planning
. Intergovernmental
Coordination and Review

St. Johns River Water
Management District
. Wetlands Regulation
. Land Purchase Program
. Water Quality/Quantity
Regulation
. Storm Water Management

State Legislature (Duval

the principal programs each
agency uses to guide growth.

Florida Department of

Community Affairs

. Development of Regional
Impact Regulation
. Comprehensive Planning
(State, Regional & Local)

Florida Depar tment of
Environmental Regulation

. Wetlands Regulation

. Air Quality Regulation

. Water Quantity/Quality
Regulation

Florida Depar tment of
Transportation

. Supplying Infrastructure
(Roads and Bridges)

United States Army Corps of
Engineers

Delegation)
. All State Regulations

Florida Department of Natural
Resources
. Coastal Construction
Controls
. Water Quality/Quantity
Regulation
. Land Purchase Program

. Wetlands Regulation

. Water Quality/Quantity
Regulation

. Dredge and Fill Permitting

United States Soil and Water
Conservation Service
. Soil Sampling




Issues in the Growth Management System

Comprehensive Planning

STRONG COMPREHENSIVE PLANNING
CAN ASSIST DECISION MAKERS IN
MANAGING GROWTH. IN JACKSON-
VILLE, HOWEVER, THE COMPRE-
HENSIVE PLAN, A BROAD POLICY
DOCUMENT, IS NOT COMPLETELY
EFFECTIVE 1IN GUIDING LAND
USE.

The Local Government Compre-
hensive Planning Act of 1975
requires all  cities in
Florida to adopt comprehen-
sive plans and to submit them
to the state. These plans
must be reviewed every five
years. The plans must con-
tain at least nine elements:

. Land Use

. Traffic Circulation (and
Mass Transit for larger
cities)

. Sanitary Sewers, Solid

Waste, Drainage, and Pot-
able Water Systems

. Conservation

. Recreation and Open Space

. Housing

. Coastal Zone Protection

. DUtilities

. Intergovernmental
Coordination

The legislation provides that
these plans have the force of
law, and all development is
required to be consistent
with the adopted plans.
Amending the plan requires
the same steps used for adop-
tion of the plans including
full public notice and public
hearings as well as review by
state, regional and local
planning agencies. However,
the law provides for excep-
tions in the amending process
where the changes proposed
affect less than five percent

of the land area. Five per-
cent of Duval County is
26,880 acres or 42 square
miles.

According to the Department
of Community Affairs (DCA),
some comprehensive plans
prepared by local govern-
ments elsewhere in the
state are excellent, while
others are inadequate, Lo-
cal plans vary in the de-
gree of specificity; some
plans are very general,
lack land-use maps, and use
vague and imprecise lan-
guage, which permits incon-
sistent action and does
little to bind local deci~-
sion makers. The state it-
self has not yet adopted a
state-wide comprehensive
plan, nor have most of the
Regional Planning Councils
adopted the regional plans
which were originally in-

tended. Thus, there is
neither a clear standard
for review of local plans,

clear
help local
The Governor's
Committee is addressing
this point with recommen-
dations as to how the state
should plan, and what
should be included in the
plan.

nor guidelines to
governments.

ELMS II

The legislature intended
that local government com-—
prehensive plans have the
force of law and guide lo-
cal land-use regulation.
Many plans, however, have
been adopted as resolutions
rather than as ordinances,
suggesting that the plans
are advisory only. A re-
cent opinion from Florida's
Attorney General indicates
that local plans do have
the effect of law and, in
cases where a zoning code
is not consistent with the
plan, the plan overrides
the zoning code.

Pursuant to the state legis-
lation, Jacksonville's plan-
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ners developed a comprehen-
sive plan called the "2005
Plan." It was written in
three parts: 1) a report
containing growth projec-
tions, goals, objectives,
policies, recommendations
and strategies; 2) a map
section showing  existing
and proposed conditions;
and 3) an appendix with all
data.

When City Council reviewed
and approved the plan in
1980, only the report was
adopted, not the maps or
data., Because the plan was
adopted by resolution in-
stead of by ordinance, and
the maps were not included,
the plan is only a general
document for use in guiding
land-use decisions. Histor-
ically, planning has not
been accepted as enthusias-
tically by elected offi-
cials in Jacksonville as it
has elsewhere. There has
apparently been a 1lack of
concensus within the com-
munity and a fear that plan-
ning might interfere with
the rights of property
owners, Because there has
always been an abundance of
land, Jacksonville has been
able to enjoy an unrestrain-
ed attitude--that is, there
is always plenty of 1land
available for development.

Jacksonville's size, approx-
imately B840 square miles,

presents dificulties for
those attempting to develop
a comprehensive plan. In
smaller communities and

rural counties, elected of-
ficials have been able to
develop comprehensive plans
that address site-specific
land uses. The sheer size
of Duval County makes such
planning much more compli-
cated although the consoli-
dated governmental sktruc-
ture is a mitigating factor,
The Planning Department has




divided Duval County into
six sub-areas, working with-
in each to develop more spe-—
cific plans with shorter
time frames. The first of
these plans, an Arlington/
Beaches area plan, is now
being considered for adop-
tion by the City Council.
The Planning Depar tment
intends to have other sub-
area plans consolidated as
part of the Comprehensive
Plan.

Changing Attitudes and
Procedures in Planning

RECENT CHANGES HAVE BEEN
MADE IN THE PLANNING PRO-
CESS WHICH INDICATE THAT
MORE EMPHSIS MAY BE PLACED
ON THE PLANNING DEPARTMENT
AND THE USE OF PLANNING IN
JACKSONVILLE.

The Jacksonville Community
Council, Inc. (JCCI) com-
pleted a study of planning
in Jacksonville's goveLn-
ment in 1979. This study
found that Jacksonville had
a poor record in the imple-
mentation of existing plans.
The reasons given for this
poor record included:

. Attitudes towards plan-
ning had not been strong-
ly positive.

. The planning function was
located out of the main-
stream of Jacksonville's
government , not linked with
the decision-makers.

. There was inadequate fun-—
ding for capital projects
to implement the plans.

. The advisory function of
the Planning Board did
not encourage its members
to exercise strong advo-
cacy for its plans.

. The plans produced by the

Jacksonville Area Plan-
ning Board were volumin-
out and often difficult
to comprehend.

. During the plan develop-
ment there had not been
adequate public input re-
garding policies.

Following the study, a
Department of Planning was
established under the Mayor.
It is responsible for a
planning assessment and re-
view before work begins on
any major project, and for
providing coordination of
physical and fiscal plan-
ning. The rezoning process
was also streamlined, and
the zoning board eliminated
during the reorganization.
Under the present structure,
the Planning Commission, a
body of nine citizens ap-
pointed by the Mayor, re-
views comprehensive plans
and site plans. The City
Council is also responsible
for reviewing, and ultima-
tely for adopting, the Com-
prehensive Plan.

In the limited time since
the reorganization, the plan-
ning function has been slowly
becoming more directly linked
to the decision-makers in
Jacksonville's government.
There are indications that
the situation may be improv-
ing further under the new
Planning Director hired in
the fall of 1983. The Mayor
has said that he will in-
crease the use of his veto
in zoning legislation not
suppor ted by planning profes-
sionals. BAnother indication
of the increased emphasis on
planning is the present
short-range, sub-area plan-
ning, which, having been
developed with neighborhood
and City Council participa-
tion, may be more effective
than the present, broad com-
prehensive plan.
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Citizen Participation

ONE OF THE PROBLEMS IN CON-
TROLLING GROWTH IS THE DIFFI-
CULTY IN OBTAINING CITIZEN
PARTICIPATION AND THE LACK OF
CITIZEN AWARENESS.

Citizen participation is an
important element in the
planning process, and is man-
dated by the planning legis-
lation.

Opportunities for citizens'
views are provided as plans
are being developed by the
Planning Department, and when
plans are adopted by the
Planning Commission. In ad-
dition, citizens have an
opportunity to speak when the
plans come before City Coun-
cil for approval. Citizens
are often apathetic however,
until an issue of immediate
personal concern reaches a
final decision. Without a
crisis that affects the imme-
diate neighborhood, most cit-
izens normally do not speak
out.

Some citizens claim they do
not have adequate opportu-
nity for involvement in the
rezoning process. Citizens
do have opportunities to
speak on re-zoning matters
at the bi-weekly meeting of
the Urban Affairs Committee
of the City Council. However,
the effectiveness of citizen
participation is diminished
when a developer or property
owner seeking a zoning change
opposed by neighbors, can
request that a bill be de-
ferred if substantial opposi-
tion is foreseen. The devel-
opers can wait until a later
committee meeting when less
opposition may appear.



Zoning

ZONING IS CURRENTLY THE MOST
POWERFUL GROWTH MANAGEMENT
TOOL USED 1IN JACKSONVILLE.
SOME CONSIDER IT THE ONLY
MECHANISM FOR GROWTH MANAGE-
MENT .

Zoning is the division of the
municipality into districts
for the purpose of regulating
land use. Within each dis-
trict, the zoning ordinance
specifies the permitted uses,
the building restrictions,
the required spaces between
buildings and property lines,
and, if necessary, off-street
parking requirements or other
prerequisites. Zoning neces-
sarily limits the rights of
the landowner to some uses of
a parcel of land. Courts
have determined this limiting
to be legal in order to pro-
tect the general welfare of
the public.

Zoning policies were estab-
lished on a community-wide
basis in Jacksonville imme-
diately following consolida-
tion in 1968. A zoning map
and ordinance delineating the
permitted land uses and the
exclusions for each area of
town was established. A
rezoning process exists to
provide a way for any pro-
perty owner to appeal for a
zoning change.

BECAUSE THERE IS A NON-
SPECIFIC COMPREHENSIVE PLAN
IN JACKSONVILLE, AND A LACK
OF CLEAR CONSENSUS AS TO HOW
THE COMMUNITY SHOULD DEVELOP,
EACH REZONING APPLICATION IS
CONSIDERED ON AN INDIVIDUAL
BASIS.

Newly elected Council members
may be uninformed about land
use and zoning, and since the
emotions of neighbors at
rezoning hearings are often
intense, good land use or

good zoning may become less
of a factor than the number
of people present and their
rhetoric. 1In addition, de-
velopers have an impact on
the decision because of their
political savvy and economic
interest in the land.

The City Council decides on
zoning changes after consid-
ering the recommendations of
its Urban Affairs Committee
and the Planning Department,
and forwards the bill to the
Mayor for his signature.
While there may be cases in
which the Council overrules
the Planning Department for
sound reasons, there are,
unfortunately, numerous con-
flicts between the planning
recommendations and the Com-
mittee action. Over the last
year, the Council has sided
with the Committee and
against the planning staff
recommendations about 30 per-
cent of the time (90 of 323
total applications in 1983).
At the same time, elected of-
ficials and the local plan-
ning staff have noted that
zoning is the primary mech-
anism for managing growth in
Jacksonville; some oonsider
it to be the only effective
tool.

The Planning Commission alone
is responsible for making
decisions on zoning var iances
and exceptions. These do not
allow for a change of land
use to one not permitted in a
zone but only for flexibility
in special cases.

Several communities in
Florida have used the Insti-
tute of Government in local
universities to prepare semi-
nars to inform new City
Council members, new appoin-
tees to Planning Commission
and other city officials of
planning, 2zoning and other
growth management issues. In
its seminars, the city of
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Miami has required atten-
dance of citizens appointed
to serve on Boards dealing
with growth management is-
sues. The Institute of Gov-
ernment at the University of
North Florida has been work-
ing with the Florida Planning
and Zoning Association of
Northeast Florida, an associ-
ation of public and private
planners and officials, to
provide such a seminar for
northeast Florida.

Developments of
Regional Impact (DRI)

THE DEVELOPMENT OF REGIONAL
IMPACT (DRI) IS DESIGNED TO
MANAGE PROJECTS OF AREAWIDE
IMPORTANCE, BUT THE PROCESS
CAUSES SOME PROBLEMS FOR
DEVELOPERS BY REQUIRING
COSTLY STUDIES AND DELAYS
AS WELL AS CONFUSION AS TO
WHETHER A PROPOSED DEVELOP-
MENT MEETS THRESHOLD RE-
QUIREMENTS. NUMEROUS SMALL
DEVELOPMENTS MAY HAVE A
MAJOR REGIONAL IMPACT WITH-
OUT ANY ONE PROJECT REACH-
ING THE THRESHOLD AND RE-
QUIRING A DRI REVIEW.

A Development of Regional
Impact (DRI) is generally
any development which af-
fects the citizens of more
than one county because of
the character, magnitude,
or location of the develop-
ment. When the impact of a
development extends beyond
local jurisdictions, a re-
gional and state perspec-
tive must be introduced
into the land-use decision-
making process. Local gov-
ernment makes the initial
decision to approve or deny
a DRI.

In 1972 the Florida Legisla-
ture passed legislation es-
tablishing DRI review (Chap-



ter 380.06). This law es-
tablished guidelines to de-
fine when a development
reached a significant size
to require a DRI review.
The threshold applied is a
function of a county's popu-
lation. Other considerations
may be taken into account in
determining whether or not a
project is a DRI. In the
case of Ft. George Island,
environmental concerns caused
the project to be designated
a DRI. DRI's are required
and standards defined, for
airports, recreational facil-
ities, facilities for gener-
ating electricity, transmis-
sion lines, hospitals, in-
dustrial plants and parks,
mining operations, office
parks, petroleum-storage
facilities, port facilities,
residential developments,
schools, and shopping cen-
ters.

The DRI process requires com-—
prehensive review of the en-
vironmental impact, transpor-
tation, water availability,
etc., and a developer may be
required to make improvements
to the project and the sur-
rounding area to address the
impacts found by this study.
Donations of land for schools
or recreational facilities
may also be required. The
reviews are costly and time-
consuming, and, some develop-
ers c¢laim, the threshold
rules may be confusing. Small
developments fall below the
threshold limits set for DRI
review; some are deliberately
planned to fall below in
order to avoid the costly
process.

In an area where numerous
developments are occurring
below the DRI thresholds,
there is no mechanism for
assessing the impacts of
growth and it is more diffi-
cult to require developers
to make improvements out-

side of their developments.
Thus, a new park, school,
fire station, or a road im-
provement may be needed be-
cause of a large number of
new homes in an area. Un-
der a DRI, a single develop-
er might be required to pro-
vide the needed facilities.

However, if an area is
being developed in small
projects, no single devel-

oper can be expected to pro-
vide the land or funds for
the improvements.

Regulations for

Environmentally
Sensitive Areas

IN CERTAIN ENVIRONMENTALLY
SENSITIVE AREAS DEVELOPMENT
OF ANY KIND WOULD BE HARMFUL.
SLIGHTLY LESS SENSITIVE AREAS
EXIST WHICH COULD BE DEVELOP-
ED WITHOUT HARM ONLY WITH
REGULATED, LOW~INTENSITY USE.
LAND-PURCHASE PROGRAMS ARE
OFTEN USED BY GOVERNMENT TO
PRESERVE ENVIRONMENTALLY SEN-
SITIVE AREAS.

Historically, Florida has en-
couraged the filling in and
developing of wetlands and es-
tuaries as well as the devel-
oping of barrier islands. The
beauty and recreational value
of Florida's waterfront often
contribute to the destruction
of these environmentally sen-
sitive areas. Eighty-two per~-
cent of Florida's population
growth is expected to occur
on the delicate ecological
systems found in the coastal
zone .

Wetlands

Like most of Florida, Jackson-
ville has a significant per-
centage of land classified as
wetlands. The county (approx-
imately 490,048 acres) in-
cludes approximately 48,000
acres of salt-water marshes
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(over 9.5% of the total land
area) and almost 54,000 acres
of fresh-water marshes (over
10.5% of the total land area).
Scientific research has iden-
tified many benefits that wet-
lands provide to a community,
including water filtration
and storage, a fish and wild
life habitat, recreation,
ground water recharge, flood
control, climate moderation,
and aesthetic experiences.
Wetlands may be variously de-
fined by criteria of tidal
action, inundation by surface
water or flood waters, vege-
tation, soils, and horizontal
distance from the highwater
mark.

Currently, no single level of
government directly regulates
the conservation and use of
wetlands. The U. 5. Army
Corps of Engineers regulates
wetlands under its authority
to regulate dredge-and-fill
activities innavigablewater-
ways and has authority under
the Clean Water Act over dis-
charge of fill into wetlands.
The Florida Department of En-
vironmental Regulation regu-
lates dredge—-and-fill activi-
ties on navigable waters and
wetlands. The state-authori-
zed Water Management Districts
regulate surface water; Re-
gional Planning Councils may
also adopt protective poli-
cies for designated wetlands.
The state legislature passed
a new wetlands bill in 1984
which clarified the use and
regulators of wetlands.

Coastal Zone

The beaches and land in north-
east Florida between the In-
tracoastal Waterway and the
Atlantic Ocean are barrier is-
lands and considered within
the Coastal Zone. The Coastal
Zone comes under review by 16
agencies following 25 differ-
ent laws at the state and fed-
eral levels, although the



state of Florida provides 1it-
tle funding for coastal zone
protection. The Coastal Zone
Management programis sponsor-
ed at the federal level and
carried out by state agencies,
The program manages develop-
ment on the coasts by identi-
fying geographical areas in
need of preservation, res-
toration, or special-use des~-
ignation, and by structuring
a process to control the use.
The program requires that
ports, marinas, and other
projects which use waterfront
property be planned. The
state attempts to foster co-
ordination among the inter-
ested public and private agen-
cies and local governments.

Land Purchase Programs

One method of preserving en-
vironmentally sensitive areas
is purchase by private con-
servation groups or public
agencies. The proper protec-
tion of these areas can pre-
clude almost any economic use
by individual 1land owners.
Florida has the largest land-
acquisition program of any
state; it is presently larger
than the federal land acquisi-
tion program. The Land Con-
servation Act provides for
acquisition of $800 million
worth of land by the state in
this century. Recently the
state has successfully pur-
chased Guano River, a large
tract of land including an
estuary and several miles of
beach-front in St. Johns
County and a portion of Big
Talbot Island.

The St. Johns River Water
Management District also has
a land acquisition program.
Its program is aimed at pre-
serving wetlands in the head-
waters of the St. Johns
River. The Water Management
District presently owns about
150,000 acres of wetlands,
mostly in the St. Johns River

marsh. The District recently
approved the sale of bonds
totalling about $25 million
to ensure adequate financing
for future acquisitions.

Water Regulations

IN CONTRAST TO OTHER PARTS OF
FLORIDA, JACKSONVILLE NOW HAS
SUFFICIENT POTABLE WATER
AVAILABLE FROM THE FLORIDAN
AQUIFER. HOWEVER, SOME SHAL-
LOW WELLS USED FOR PRIVATE
WATER SUPPLY HAVE BECOME CON-
TAMINATED, SALT WATER INTRU-
SION IS OCCURRING AT THE
BEACHES, AND THE FUTURE WATER
SUPPLY FOR THE COUNTY IS NOT
ASSURED.

Jacksonville has an abundance
of good, potable water avail-
able from the Floridan aqui-
fer, an underground water-
bearing 2zone consisting of
porous and cavernous lime-
stone and dolomite. In Jack-
sonville, there is also a
shallow, non-artesian aquifer
which 1is recharged by rain
and surface water seeping
through the soil. Below this
shallow aquifer is a relative—-
ly impermeable formationwhich
separates the shallow aquifer
from the deep, Floridan system
in which water is contained
under pressure (artesian).

All of the drinking water in
Jacksonville supplied by the
city or by major private util-
ities is pumped from deep
wells (over 200 feet) reaching
the Floridan aquifer. There
is an enormous amount of good,
clean water available from
this source for Jacksonville's
present needs and any future
needs. The Floridan aquifer
is one of the most productive
aquifers in the world and may
contain as much water as the
Great Lakes. It is extremely
broad and deep in northeast
Florida, where fresh water can
extend as much as 2,000 feet
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below the land surface. 1In
contrast, south Florida has
problems because the aquifer
is shallow, is in more danger
of contamination from the sur-
face, and is in danger of con-
tamination from sub-surface
salt-water intrusion. Along
the beaches in northeast
Florida where the Floridan
aguifer is generally shallow-
er, wells also are subject to
salt-water intrusion.

Individual privatewells typi-
cally obtain water from the
shallow aguifer. There are
some 70,000 of these shallow
wells in Duval County. Most
of them produce good quality
water but they are subject to
contamination from landfills,
septic tanks or other pollu-
ting sources. The increasing
number of modern chemicals
added to our environment, many
of which cannot be broken down
by natural actions in septic
tanks, cause increasing prob-
lems with contamination of the
shallow aquifer. Although
many people assume these
troubles cannot extend to the
deep Floridan aguifer, pollu-
tants may eventually endanger
this source as well.

In some areas it is possible
to guide growth by supplying
or withholding water services
from undeveloped areas, or by
pricing the water to encourage
or discourage growth in selec-
ted parts of the community.
Since private utilities in
Jacksonville can reach large
sources of inexpensive water,
the provision of water by gov-
ernment is not yet practical
as a growth management tool.

Federal and state laws have
created a regulatory complex
in response to concerns about
good quality water. The issu-
ing of permits for wells is
conducted by the St. Johns
River Water Management Dis-
trict, or by the Jacksonville




Division of Bio-Environmental
Services, depending on the
size and type of well. The
State Department of Health
and Rehabilitative Services
coordinates with the Water
Management District in issu-
ing permits for public water-
supply wells. The Department
of Environmental Regulation
and the Water Management Dis-
trict both require the reten-
tion of storm water, aiding
aquifer recharge and reducing
contaminated run-off. The
Corps of Engineers is simi-
larly involved under the
Clean Water Act.

In 1983, the Florida Legisla-
ture passed the Water Quality
Assurance Act to establish new
monitoring systems for water
quality. For the first time,
the new law requires the
state to inventory the con-
tents of the state's water.

Sewage Disposal
Regulations

THE USE OF SEPTIC TANK SYSTEMS
IN INAPPROPRIATE AREAS CAN
LEAD TO CONTAMINATION OF SUR-
FACE WATERS AND THE SHALLOW
AQUIFER.

The original core city of
Jacksonville developed with
traditional city services in-
cluding sewers. The areas
outside the city limits devel-
oped with the use of septic
tanks. During the rapid su-
burban growth following World
War 1II, subdivisions were
built surrounding the city,
and state and federal regula-
tions required that most of
these subdivisions have sewer
service., Where city utili-
ties were not available, each
subdivision developed its own
small treatment plant. Many
of these plants dumped inade-
quately treated water into
the tributaries of the S5t.
Johns River, as did the city

itself. In 1974, as part of
an Environmental Protection
Agency program, Duval County
began consolidating sewer
service into a few large re-
gional utilities in order to
control the surface waters.
The city acquired many of the
small subdivision systems and
consolidated some of these
into the regional systems.
Some of these small plants,
both public and private, are
still in operation.

Much of present-day Jackson-
ville still depends on septic
tanks. In rural areas where
the lot size is sufficient,
where the water table is not
too high, and where the type
of soil is adequate, septic
tanks are ecologically sound
for residential use. On small
lots, in low-lying areas with
high water tables, where cer-
tain typesof soil are present,
or for multi-family or commer—
cial uses, septic tanksare in-
appropriate. Because septic
tanks operate by eliminating
harmful bacteria through a
biological breakdown process
and were never intended to
deal with today's household
chemicals, many septic tanks
are rendered ineffective.
The Public Health Division in
Jacksonville issued approxi-
mately 4,000 permits for sep-
tic tanks last year. Although
permit requests are investi-
gated for compliance with
regulations, some experts say
that regulations do not ade-
quately protect the environ-
ment.

The lack of an available meth-
od of sewage disposal can halt
the growth of an area. While
downtown Jacksonville had a
moratorium on sewer hook-ups
prior to the major renovations
in 1974, it now has excess
capacity at the regional waste
treatment plants to accommo-
date most types of growth.
Plans are being made for fur-
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ther expansion of two of the
facilities.

Because of their age, some of
Jacksonville's sewer lines be~-
come filled with storm water
during the periods of intense
rain, causing the treatment
facilities toexceed capacity.
During these times, some of
the effluent reaching the St.
Johns River is not treated to
EPA standards. The city has
recently increased the budget
and staff for the continuing
replacement of sewer lines.

Cost of Regulations

DEVELOPERS AND BUILDERS MAIN-
TAIN THAT GOVERNMENT REGULA-
TION AT THE LOCAL LEVEL IS A
SIGNIFICANT CAUSE OF ESCALA-
TING HOUSING COSTS, AND IS
DISCOURAGING GROWTH.

Direct requlatoryeffects (in-
cluding permit fees, sewer and
water hook-up charges, build-
ing codes, the mandatory dedi-
cation of land and time-con-
suming permitting procedures)
increase housing costs. Al-
though the additional costs
vary considerably by area, a
study for the National Asso-
ciation of Homebuilders sug-
gests that government regu-
lations may account for as
much as 20% of the cost of a
$50,000 home.

Requirements to finance public
facilities at the time a sub-
division plat is filed can be
particularly expensive to a
developer. If the fees are
charged to and ultimately paid
by home buyers directly, de-—
velopers would not have to
commit large sums of money
before any lots were available
for sale.

Charges for "closed-end" sys-
tems (such as water, sewer,
and access roads directly ben-
eficial to the homebuyer) are



more acceptable to builders
and developers than are char-
ges for "open-ended" improve-
ments (i.e.highways, schools,
parks, and police and fire
protection) which are dif-
ficult to relate to indivi-
dual homebuyers. Since each
new owner increases the need
for the service, some type of
fee to the new owner is one
way to ensure that facilities
will be provided.

Infrastructure

WHO SHOULD PAY FOR THE COST
OF GROWTH? SOME SUGGEST THAT
GROWTH PAYS FOR ITSELF AND
EVEN SUBSIDIZES EXISTING
INFRASTRUCTURE. OTHERS MAIN-
TAIN GROWTH DOES NOT PAY FOR
ITSELF AND ADDITIONAL FUNDING
SOURCES ARE NECESSARY TO
SUPPLY NEEDED INFRASTRUCTURE
TO SERVE THE NEW POPULATION.

Infrastructure includes all
of the physical facilities
needed to serve a community
(i.e., the road network,

water supply system, sewage
disposal system, storm
drainage system, prisons,
airports, schools, parks,
fire stations, 1libraries,
etc.). New residential

development, as indicated by
a national study for the De-
partment of Housing and Urban
Development, does not fully
pay for all of the infra-
structure necessary to serve
the new population. However,
new commercial and industrial
developments can increase
local government tax revenues
enough to help both old and
new residents.

The cost of serving residen-
tial development depends on
the density, the type, and
the location of the develop-

ment. Developments with the
highest <costs are those
which:

. Develop in a low-density

sprawl,

. Develop in outlying areas
away from existing facili-
ties.

. Consist of smaller, less
expensive houses which do
not generate as much tax
revenue. (Especially with
the $25,000 homestead
exemption.)

. Develop in small subdivi-
sions where fewer public
improvements are made by
the developer.

Some homebuilders and devel-
opers claim that infrastruc-
ture for new residential
growth is paid for immediately
by the purchaser through his
builder/ developer, since the
developer will be required to
make certain improvements
which meet city standards.
These include: streets, side-
walks, street lights, water
lines and meters, sewer facil-
ities (or septic tanks), and
storm water facilities (which
may or may not be tied to the
publicsystem). Insome cases,
a variance may be requested
of the Planning Commission to
remove some of these require-~
ments (about one-~third of the
local subdivisions are built
without sidewalks). Develop-
ers also pay connection fees
for water and sewer services
to city utilities (if the de-
velopment is in an area where
service is available) and may
be required to donate money
for an acceleration lane and
traffic signals to allow cars
ready access to roads outside
of the development. With re-
spect to public service im-
provements such as prisons,
schools, libraries, and air-
ports, it is much more dif-
ficult to assign the need to
specific small development.
A 100-unit development, for
example, might not require
major infrastructural out-
lays, but with many small
subdivisions, a new school,
park, library, or other major
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facility may be needed. A
two-lane road which accommo-
dates the traffic generated
by one subdivision may prove
to be inadequate for the in-
creased traffic generated by
a rapidly growing, multi-
subdivision community. In
this respect, the public sec~
tor has a serious problem in
attempting to provide facili-
ties in synchronization with
private sector land develop-
ment. The need occurs at the
time of development, but the
resources to pay for it may
not be available for some
time.

Capital Outlay Program

LOCAL GOVERNMENTS CAN EXERT
INFLUENCE ON WHERE GROWTH
WILL OCCUR BY THE CONSTRUC-
TION OF INFRASTRUCTURE FUNDED
THROUGH THE CAPITAL OUTLAY
PROGRAM. 1IN JACKSONVILLE, AS
IN MOST COMMUNITIES, THIS
PROGRAM HAS BEEN REACTIVE
RATHER THAN ANTICIPATORY.

The infusion of major capital

improvements into an area
encourages growth in that
area. Conversely, with-

holding capital improvements
can discourage growth. Jack-
sonville's Capital Outlay
Program requires annual
review and update of certain
capital improvement projects
(those items constructed or
purchased with useful 1life
extending beyond five years
and involving a cost in ex-
cess of $25,000). This pro-
cess was established to
consolidate and coordinate
requests from city depart-
ments, to place a priority on
each of the proposals in
terms of public needs, and to
schedule implementation over
a five year period according
to priority. Priorities are
determined after discussion
with city departments, the




Mayor, and independent agen-
cies. The document is pre-
sented to the City Council
for a final decision on pri-
orities and implementation.

In the past, funding has been
severely limited and many
Capital Outlay Projects with
top priorities have not been
funded. The present Mayor
has increased the amount of
Capital Outlay Funding with
the dedication of one mill of
property tax (about $7 mil-
lion per year). Thus, many
community needs which have
been negelected for a number
of years are now receiving
attention. Because of the
backlog of need, however,
this system is still reactive
and deals primarily with
maintenance of existing sys-
tems instead of anticipating
future growth. The city has
had to react to growth rather
than plan for growth. To
anticipate capital improve-
ments, public officials must
agree on what the community
is to be 1like in 5-10-20
years. Economic, social,
physical, and environmental
factors must be considered.
Once the goals of the com-
munity are well defined,
improvements can be deter-
mined and prioritized con-
sistent with these goals.
Zoning regulations can also
be reviewed on the basis of
their influence on ecapital
improvement planning.

ALTHOUGH JACKSONVILLE RE-
QUIRES A WELL DEVELOPED,
COORDINATED, AND PLANNED
CAPITAL OUTLAY PROGRAM, SOME
PROJECTS MAY NOT BE ADEQUATE-
LY COORDINATED AND PLANNED.

As an example, the Jackson-
ville Public Works Depart-
ment, Sewer Division plans
to spend $2.5 million to ex-
tend sewer service along J.
Turner Butler Boulevard for
anticipated developments in

that area. There is a need
for extending sewer and water
service into already devel-
oped areas but this is ap-
parently not a priority for
the Public Works Department.
The Public Works Department
controls its own fee struc-
ture and does not require
funding from taxes, thus, its
projects may be analyzed in a
different manner than other
capital projects. The Depart-
ment has decided that popula-
tion projections from the
Planning Department are in-
adequate and has not used
these figures for determining
the need to extend this sewer
service. This sewer exten-
sion could be a factor encour-
aging unplanned growth in an
area. Because the Jackson-
ville comprehensive plan is
broad and policy-oriented, it
is difficult to determine
whether or not a project such
as this is consistent with
the plan.

Innovative Solutions

IN COMMUNITIES WHERE GROWTH
MANAGEMENT IS CONSIDERED MOST
SUCCESSFUL, THE SYSTEMS USED
TO GUIDE GROWTH ARE NOT UNIQUE
BUT THE COMMUNITIES HAVE A
FULL UNDERSTANDING AND COORDI-
NATED USE OF THE EXISTING MECH~
ANISMS.

The growth management mecha-
nisms listed below, with some
of their advantages and disad-
vantages, are used in some
communities in Florida. The
communities cited as making
best use of these mechanisms
integrate them into a strong,
coordinated system. The mech-
anisms included here are not
a complete listing, but an
overview of some innovative
approaches to guiding growth

Incentive Approach

Most growth management mech-
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anisms include regqulations
which are considered a burden
by developers. These regula-
tions usually require certain
steps prior to development
and tell the developer what
he cannot do with a property.
Better cooperation has been
obtained from developers when
regulations outline what may
be done with the land, and
offer incentives to encourage
development in the way planned
by the municipality. A common
example is tax incentives to
encourage businesses to locate
in the community. A less-
common example is to protect
a sensitive part of a devel-
oping parcel of land (i.e.,
wetlands) by allowing higher
densities on other parts of
the land.

Impact Fees

Impact fees are intended to
cover government's increased
cost in providing services
and infrastructure for new
developments. The fees are
usually added to the cost of
the building permit for new
construction. The courts
have found impact fees illegal
unless they are specifically
targeted to improvements for
the new owners who pay the
fee. In communities where a
financial study has been un-
dertaken to determine the
service cost to a new home,
and where the money is set
aside for providing service
specifically to that new
development, impact fees have
been successfully defended
and upheld by the courts.
Broward County imposes and
has successfully defended a
park impact fee of approxi-
mately $125 per unit, Palm
Beach County imposes and has
successfully defended a road
impact fee of $300 per unit.
Where impact fees have been
charged on an arbitrary
basis, or where impact fees
are co-mingled in general



revenues, the courts have
found them to be unconstitu-
tional taxes.

In rapidly developing sec-
tions of Florida, impact fees
have become increasingly at-
tractive to local governments
as a political expedient to
avoid burdening existing tax-—
payers. Analternative method
of assessing impact costs is
to require a land dedication
or a cash equivalent to be
used for parks or other public
service needs. This works
well when applied evenly among
all developments, when tied
directly to the number of
people or units expected to
be developed in the proposed
subdivision, and when based
on community standards. 1In
some cases, contributions and
dedications are determined
without community standards,
by negotiation between the de~
veloper and the government,
which can cause unequal treat-
ment. Dedications and impact
fees are not used extensively
in northeast Florida.

Development Codes

Per formance-based develop-
ment codes have been adopted
by many municipalities to reg-
ulate construction while al-
lowing more creative use of
land. The City of Largo has
adopted a land-development
code which recognizes that
the city's specific land use
map regulates land uses, and
which imposes a set of perfor-
mance standards to regulate
how the land is developed.

The development code combines
and coordinates the many ap-
plicable ordinances such as
subdivision regulations,
building codes, and zoning
regulations. Rather than
stating specifically how the
private sector should respond
to governmental reguirements,
the per formance-or iented code

sets goals. Some communities
have wirtually eliminated the
need for a zoning code through
the use of a specific land
use map and a performance-
based development code.

Special
Taxing Districts

Special taxing districts can
be created to finance public
services resulting directly
from new growth, through tax-
ation and charges or assess-
ments against those landowners
and residents with the need
for such facilities. Munici-
pal Service Taxing Units are
allowed by state law. There
are two kinds of districts-—-
dependent and independent,
The dependent district can be
created and controlled by a
single county to provide a
flexible method to coordinate
financing with capital im-
provements and land-use deci-
sions in a part of the county.
Independent districts, such
as community development dis—
tricts, water control dis-
tricts, and special districts
are set up by the legislature
(i.e. Reedy Creek Improvement
District or Disney World).
These independent districts
are useful for large develop-
ments under a single owner-
ship, but are 1less useful
than the dependent county
districts for funding infra-
structure. Independent dis-
tricts, in contrast to depen-
dent districts, can cross
county lines and usually have
a governing body distinct
from the local elected offi-
cials, The Jacksonville City
Council opposed an indepen-
dent district for the Argyle
Forest development. A sepa-
rate governing body with
taxing power would be needed
to oversee the district which
would have removed preroga-
tive from the City Council.
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Tax Increment Financing

Tax increment financing is a
method of providing funds for
infrastructure in an area of
large-scale development. The
development of an area is fi-
nanced using funds provided
by the sale of tax-increment
bonds. These bonds are paid
off with the tax increment
above the level of tax estab-
lished prior to development.
The government can encourage
large-scale developments by
agreeing tosupply infrastruc-
ture through this method.
By ocommitting future tax
revenue from an area, tax-
increment financing may
reduce the tax benefits of
commercial growth to the city
as a whole. Most of the
governmental costs of resi-
dential growth (i.e., parks
and street improvements) are
offset by the accompanying
commercial growth; with these
funds committed to pay off
bonds, there may be a reduc-
tion or loss of this offset.
However , tax increment
financing encourages growth
in areas where it would not
otherwise occur and can imme-
diately increase the general
tax revenue if all additional

taxes generated are not
needed to pay for the new
infrastructure.

Transfer of
Development Rights
Transfer of Development

Rights (TDR) is a relatively
new growth management tool
which allows a landowner with
sensitive lands (i.e., wet-—
lands) which are undesirable
for development to sell the
density rights +to another
landowner to increase density
elsewhere. TDR's give a mar-
ketable value to land, allow-
ing the landowner economic
benefit while protecting the
property for public benefit,



Planning Impact

Statements

Some communities require pri-
vate developers to prepare
impact statements (similar to
the DRI review) for local de-
velopments that will have
significant effects on the
community but do not reach
the size requiring a DRI re-
view. Through this process
the local government can re-
quire that the developer mit-—
igate the impacts of the de-
velopment and coordinate the
actions of all involved agen-
cies. In Dade County, legis-
lation has been passed re-
quiring an impact statement
for developments of 500 or
more units whereas a DRI
review would not be required
until the development reached
2,000 units.

Areas of Critical
Concern

A mechanism can be created by
a local government to declare

specific geographical areas
of the city as an area or
corridor of critical concern.
This designation <c¢an be
applied to areas of environ-
mental concern, areas where
rapid growth is expected, or
areas which are expected to
be affected by a major public
facility. Land-use controls
such as setbacks, sign legis-
lation, buffering, etc. can
be required within these
areas. This method has been
suggested to deal with
rapidly growing strip devel-
opments such as those occur-
ring on State Road 13,

Land Accumulation

Governments may purchase land
or negotiate with developers
for the donation of lands for
future needs such as roads,
parks, protecting sensitive
areas, etc. Land banking is
a method whereby land is as-—
sembled by the government and
preserved for future use. The

Hogans Creek section of Jack-
sonville was purchased by the
city and is being held until
proper development can be
brought to the area.

Strengthening Plans

Some communities in Florida
have found that the adoption
of comprehensive plans with
specific land-use maps can
make the use-regulating as-
pects of 2zoning redundant.
When specific, short-range
land use plans are worked,
developed and accepted by the
elected officials and citi-
zens, the plans constitute a
form of development control
that goes beyond zoning. A
common feature of communities
with this strong planning is
agreement on the overall com-
munity goals and how the cit-
izens want the community to
grow. The local elected offi-
cials consider the directing
and controlling growth of key
importance, and give it ap-
propriate emphasis.
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CONCLUSIONS

Conclusions express the value judgments of the committee, based on the findings.

Policy and Commitment

s Growth in Jacksonville has reached propor-
tions which merit a sophisticated and w
effective growth management system. The
uneven growth in different areas of the
city will require varying responses from
this system.

= The present growth management system con-
sisting of a broad mix of federal, state,
regional and local agencies and controls
is in place and generally is aimed at -
managing growth. This mix contains the
tools necessary to adequately manage
growth but lacks policy direction, com-
mitment and coordination.

m Jacksonville lacks an overall policy for
growth management,

= The weak commitment to growth management =
on the part of public officials exists
partially because of a low level of demand
for it by the citizens of Jacksonville.
A strong commitment to implement policy
and to enforce plans is essential for an
effective growth management system. A
greater degree of public knowledge and
participation is needed.

Comprehensive Planning

= The most effective comprehensive plans are
strong, specific, periodically updated
plans developed by and adhered to by local
public officials. Jacksonville's Compre-
hensive Plan is a broad policy document
that is not effective for managing growth.

s Clear, specific, short range plans such as
the sub-area plans being developed by the
Planning Department, with maps which guide
growth into desired areas and preserve
sensitive areas, are a promising way to
manage growth if they are developed with
consideration of the overall plan for the
city.

= An inordinate amount of rezoning incon-
sistent with the city's plans is carried
out. There appears to be a gap between
the Comprehensive Plan and the zoning in
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Jacksonville, evidencing weakness in
and/or limited acceptance of the plan and
the present zoning.

Even though state law provides that com-
prehensive plans have the force of law and
all development is required to be con-
sistent with the plan, a simple majority
vote of the City Council can amend the
plan in practically all cases, making it
possible to circumvent the comprehensive
plan when making land use decisions.

The city needs to have a mechanism for
addressing the cumulative impact of many
small developments in a geographical area.
Rapidly developing areas with numerous
subdivisions smaller than the DRI
threshold cause growth problems that are
not addressed by the present growth man-
agement tools.

A state comprehensive policy plan is
needed as well as adequate funding to
assist Regional Planning Councils and
local governments with their comprehensive
plans.

The regional approach to growth problems
provided by agencies such as the Regional
Planning Council and the St. Johns River
Water Management District is essential to
improve and maintain the quality of life
in northeast Florida.

= There are overlaps and oversights among

the city, regional, state and federal
agencies which may be detrimental to
effective growth management.

Water and Sewer

Jacksonville presently has adequate
potable water for future growth but must
diligently ©conserve and ©protect the
available water resources.

Shallow wells are a source of potable
water that must be protected to safeguard
against contamination from chemicals from
landfills, septic tanks, pesticides and
other sources.

The laws with regard to septic tanks do



not adequately address the
problems of water pollution.

long term

Infrastructure

The placement of service infrastructure
such as roads and utilities influences the
direction of growth.

Incentives

The rules and regulations controlling
growth can more efficiently be used and
accepted by developers if they are com-
bined in a development code based on posi-
tive incentives.

Funding

= Some method of funding capital outlay pro-

jects, most notably parks,
fire stations,

schools and
is needed to ensure that

growth does not occur in the absence of
these facilities.

Equitable and consistent funding sources
are needed to assist the City in providing
public improvements for new development.

The present administration's policy of
dedicating funds for capital outlay pro-
jects is an excellent method to catch up
with past neglect and provide for future
needs of the community. Funds are needed
to provide for the purchase of future
rights of way, critically sensitive areas,
parks and access to beaches and waterways

Outright purchase of environmentally
valuable lands by the City or State is an
effective way to ocontrol development
completely, but as a practical matter,
only a limited number of properties can be
acquired.

1-

RECOMMENDATIONS

Recommendations are the committee's specific suggestions for change, based on the find-
ings and conclusions.

Jacksonville is presently developing the
required five year update for the 2005
Comprehensive Plan. The Planning
Department, Planning Commission, Mayor
and City Council should work together to
ensure that this plan contains an over-
all vision of how the city should grow.
The plan should also be specific enough
to guide the local public officials in
managing growth to enhance the quality
of life.

« The City Council should adopt the en-
tire plan by ordinance.

« The Comprehensive Plan should include
specific, short range, sub-area plans
for each of the six sub-areas in Duval
County.

« This plan should include maps indi-
cating the location and type of pro-
posed growth.

<« The City Council should adopt a policy
of reviewing the Zoning Atlas and re-
zoning land so that it conforms with
the maps in the plan.
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2. The City Council should amend the rules
to require a two-thirds vote on all
amendments to the Comprehensive Plan.
The City Council should consider
limiting the number of times each year
that amendments to the comprehensive
plan can be proposed. This will enable
them to evaluate the overall impact of
numerous amendments.

W

The Mayor and City Council should con-
solidate the growth management regula-
tions into a performance-based develop-
ment code. This code should contain the
various existing growth tools such as
the Building Code, Zoning Code and sub~
division regulations as well as new
tools. Where possible, the regulations
should give incentives to encourage
development in a well planned fashion
rather than regulations that outline
what cannot be done with the land. This
development code should include:

. standards for residential, commercial,
industrial, institutional and recrea-
tional uses as well as resource pro-
tection, landscaping, buffers, signs
and transportation systems.



)

a mechanism to determine the cost and
environmental impact for major private
and public developments within Duval
County.

a system for declaring areas of criti-
cal city concern to allow more strin-
gent standards for areas that are en-
vironmentally sensitive, where rapid
growth is expected or where major
public facilities are planned.

. The Planning Department should determine

the ocost of providing new roads,
schools, parks, fire stations, libraries
and utilities to serve proposed develop-
ments. The city should determine an
appropriate formula for the proportion
of new infrastructure to be funded by
the city and by the private developer.
An equitable funding structure or land
dedication structure should then be
established to ensure that these new
facilities are provided to the develop-
ing area.

The city should develop a plan for
expanding its land purchase activity and
provide funding to ensure the €future
availability of open space and to pro-
tect environmentally sensitive areas.

Because septic tanks can be a hazard
when placed on small lots, where water
tables are too high or in inappropriate
soils, the Jacksonville Health, Welfare,
and Bio-Environmental Services Depart-
ment should evaluate the present regula-
tions regarding septic tank systems.
The City Council should adopt new more
stringent local standards if the need is
identified by the Department.

The Duval County Legislative Delegation
and City Council should support ongoing
funding to assist the Regional Planning
Council and the local Planning Depart-
ment with their comprehensive planning
activities.

The Duval Delegation should encourage
the state to adopt a state-wide compre-
hensive policy plan.

9.

10.
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The City of Jacksonville should continue
to support the activities of the Region-
al Planning Council and the St. Johns
River Water Management District to
ensure that regional concerns affecting
Duval County are adequately addressed.

Jacksonville citizens should expect and
demand that public officials strongly
support an overall policy of growth
management. At the same time, citizens
have an obligation to become better in-
formed about and more actively involved
in the growth management process. A
stronger commitment on the part of citi-
zens and officials can be accomplished
through the following:

» Prior to the meetings, the City
Council should publish the agenda of
the Urban Affairs Committee in the
newspaper of widest circulation.

« The neighborhood civic organizations
and other citizens concerned about
growth management should contact the
Planning Department and become in-
volved in the advisory committees
assisting in the development of plans.
The Planning Department should iden-
tify other groups necessary to ade-
quately represent the community and

solicit representatives for these
advisory committees.
« Neighborhood civic groups should

review growth management voting rec-
ords of the elected officials and
inform the public through the 1local
media, especially prior to elections.

. Because of the tremendous importance
of growth management to the community
and the complexity of the growth man-
agement system, the City Council
should take advantage of the seminar
being prepared by the Institute of
Government at the University of North
Florida. To keep new officials in-
formed, this seminar should be avail-
able on a regular basis, possibly
every year. The City Council members,
all citizens appointed to the Planning
Commision and other City officials who
deal with growth management issues
should attend this seminar.



. The media should expand efforts to in-
crease public awareness of growth man-
agement issues and of the growth man-
agement impact of proposed develop-
ments and zoning changes, especially
those which alter the local comprehen-
sive plan.

. The membership of the Planning Com-
mission should always include repre-
sentation of neighborhood  civic
groups.
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THE JACKSONVILLE COMMUNITY COUNCIL, INC.

The Jacksonville Community Council, Inc.
(JCCI) was formed to anticipate, identify
and address the complex issues of urban
life. JCCI is a community-based nonpar-
tisan, nonprofit organization providing the
vehicle for in-depth, objective,
analysis of community problems and issues.
It seeks broader community awareness and
understanding of the issues and provides
Jacksonville a diverse citizen forum reach-
ing across the traditional dividing lines of
a complex and diverse urban community.

The primary goal of JCCI is a better quality
of life in Jacksonville through positive
change. It has a short but impressive rec-
ord for the quality, objectivity, clarity,
and practicality of its studies of community
problems, and its advocacy for the solutions
it develops. Jacksonville has experienced
the benefits of numerous improvements grow-
ing from these citizen studies. Through its
support of the Human Services Coalition, and
work for the United Way, JCCI promotes the

citizen

planning and coordination of human services.

Other JCCI goals grow largely from its focus
on positive change. High on the list are
the education and dialogue the studies
themselves provide to participants. The
work of JCCI strengthens citizen competence
and awareness, provides for ongoing dialogue
among diverse elements of the community, and
serves as a catalyst for bringing together
decision-makers.

JCCI is founded on a deep faith in the abil-
ity of citizens to set aside their differen-
ces and join together to learn and reason
about problems of mutual concern. Its
growth and success offer renewed hope for
this basic democratic concept as a means of
addressing the complex issues of modern
urban communities.

JCCI receives funding from the United Way of
Jacksonville, the City of Jacksonville, cor-
porations, and individual members.
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