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INTRODUCTION AND BACKGROUND 

Concurrency is a land use planning and implementation tool that is designed to “ensure 

that necessary public facilities and services to support new development are available and 

adequate, based on adopted level of service (LOS) standards, at the time the impacts of new 

development occur (White and Paster, 2003).”  The term “concurrency” comes from an 

amendment to the Florida Growth Management Act in 1986, which states that “[i]t is the intent 

of the Legislature that public facilities and services needed to support development shall be 

available concurrent with the impact of development (Powell, 1993: 292).”  The term 

“concurrency” is often used interchangeably with “adequate public facilities ordinances” (APFOs) 

(DVRPC, 2002; White and Paster, 2003;), however, others use “concurrency” to refer to the 

state-mandate requirement of local governments participating in state-wide growth 

management programs and “APFOs” to refer to locally-adopted ordinances that attempt to 

manage the timing of new development (Steiner, 2004).  Where possible this memorandum will 

make that distinction.  The purpose of this Technical Memorandum is to define the purposes of 

concurrency and APFOs, identify approaches to regional concurrency and their characteristics, 

and identify the strengths and weaknesses of various regional approaches to concurrency.1 

Although this review may include all forms of public infrastructure and services, it generally 

focuses on transportation facilities.  

PURPOSES OF CONCURRENCY 

White and Paster (2003: 756-57) describe seven major objectives of an APFO or 

concurrency system: 

(1) To link the provision of key public facilities and services with the type, amount, 

location, density, rate and timing of new development. 

(2) To properly manage new growth and development so that it does not outpace the 

ability of service providers to accommodate the development at the established 

LOS standards. 

                                                 
1 The initial proposal also included the types of performance measures used in concurrency programs in the topics to 
be addressed in this memorandum. However, due to the delay in the contract and the objectives in Task 3.33, the 
performance measures will not be addressed in this Technical Memorandum # 3.  Instead they will be included in the 
second Technical Memorandum. 
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(3) To coordinate public facility and service capacity with the demands created by new 

development. 

(4) To discourage sprawl and leapfrog development patterns and to promote more infill 

development and redevelopment. 

(5) To encourage types of development patterns that use infrastructure more efficiently, 

such as New Urbanism or Transit-Oriented Development. 

(6) To require that the provision of public facilities and service to new development does 

not cause a reduction in the levels of service provided to the existing residents. 

(7) To provide an approach for providing necessary infrastructure for new residents. 

The essence of these objectives is to provide a link between the various elements of the 

comprehensive plan - capital improvements, transportation and land use – and to have a 

financially feasible plan for implementation (DVRPC, 2002; Steiner, 2001).  The land use plan 

shows the location of future growth and the transportation plan specifies the necessary 

infrastructure to achieve the desired development pattern. Thus, the land use, transportation, 

and capital improvements elements are consistent with each other and the plans should be 

financially feasible.  The third element of concurrency involves timing because concurrency 

requires that public facilities are available concurrent with the impact of development.   

 The components of the concurrency system have been characterized in various ways 

(See, DVRPC, 2002; Steiner, 2001; White, 1996; White and Paster, 2003).  The approach taken 

by the Delaware Valley Regional Planning Commission has been adapted for this literature 

review because it uses a broader range of concepts that will apply to the diversity of situations 

discussed later in this review.2 

 

 

                                                 
2 The components of a concurrency system in the other sources are more detailed and more useful to operationalize the 
concurrency standards. As such, they are likely to be of greater importance in the later phases of this project.  For example, White 
and Paster (2003) include some of the following components: the LOS standard, the types of development/land uses to which 
concurrency is applied, the type of development approvals, the timing of concurrency determination, the effects of failing to meet 
concurrency, and the condition and mitigations attached to approval.  Similarly, Steiner (2001) provides significant detail on how to 
account for capacity.   
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Figure 1. The Components of a Concurrency System 
Source: Adapted from DVRPC 2002  
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As the flowchart in Figure 1 shows, the success of the concurrency system begins with 

the capital improvements plan and the comprehensive plan.  The capital improvements plan 

needs to be consistent with the comprehensive plan in meeting the goals and visions of the 

community.  The goals, objectives, and policies of the plan should be supported by financing of 

infrastructure in the Capital Improvements program.  Intergovernmental coordination is 

necessary to ensure that adjacent jurisdictions and state and local governments and 

jurisdictions throughout the region have goals, objectives, and policies that are consistent with 

each other.  Public-private cooperation is necessary to ensure that governments provide 

flexibility in how the concurrency needs are met and ensures that governments are accountable 

for providing the infrastructure in a timely manner, and that they communicate with the private 

sector.  Well-drafted ordinances include appropriate LOS standards that are meant to manage, 

not limit, growth and provide appropriate details on timing of growth.  The overall political 

environment needs to have the support of the community for the goals of the community, 

ongoing political commitment of elected officials, and legal and judicial support for concurrency.  

STATEWIDE APPROACHES TO CONCURRENCY 

To more fully place these case studies into context it is useful to understand the context 

of the implementation of concurrency and APFOs in the states in which these regions are 

located.  Florida and Washington are the only two states that incorporate concurrency into their 

growth management framework for all counties that participate in statewide growth 

management programs.  Florida requires concurrency of all local governments while 

Washington only requires counties with high populations or high rates of growth or counties 

that opt into the growth management program.  Once a county opts into growth management 

in Washington, they are required to follow the state requirements for concurrency. Even though 

both states require concurrency, the context for implementation differs.  Florida’s Growth 

Management has been characterized as being top-down, while Washington’s is characterized as 

being a fusion between state and local governments.  The differences between the approaches 

taken by these states includes the use of exception areas, the establishment of LOS standards 

and its measurement, the coordination of concurrency review with environmental review, the 
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LOS standards on State Highways, and the use of urban growth boundaries and interregional 

cooperation.   

The state of Florida has provided significant guidance to local governments on how to 

meet the requirements of concurrency.  The legislation mandating concurrency was passed in 

1985 and began to be implemented in the late 1980s.  The transportation concurrency system 

has evolved from a system that was based almost exclusively on the use of LOS standards 

based on a volume to capacity ratio to a multimodal planning system for communities that 

choose to have greater flexibility than a capacity-based system affords.   

Beginning in 1992, the state incorporated areawide and project specific exceptions into 

the concurrency framework.  Project-specific exceptions include: (1) urban redevelopment 

projects [FSA 163.3180 (8)] (2) de minimus projects [FSA 163.3180 (6)]; (3) projects that 

promote public transportation [FSA 163.3180 (5) (b) and 9J-5.0057 (7)]; (4) part-time projects 

[FSA 163.3180 (5) (c)]; and (5) projects for which private contributions are made [FSA 

163.3180 (11) (c)].   Areawide exceptions include: (1) transportation concurrency exception 

areas (TCEAs), (2) transportation concurrency management areas (TCMAs), (3) long-term 

concurrency management systems (LTCMS), and (4) multimodal transportation districts 

(MMTDs).  The purpose of a TCMA is to “promote infill development or redevelopment within 

selected portions of urban areas in a manner that supports the provision of more efficient 

mobility alternatives, including public transit [FAC 9J-5.50055].”  The TCMA may be established 

in “a compact geographic area with an existing network of roads where multiple, viable 

alternative travel paths or modes are available for common trips [FSA Sec. 163.3180 (7)].”  An 

areawide LOS may be established for facilities with similar functions serving common origins 

and destinations [FSA Sec. 163.3180 (7)].   LTCMS are established in areas with existing 

deficiencies.  To eliminate the backlog, a comprehensive plan is established that identifies the 

improvements to be made over a ten-year period or, in exceptional circumstances, over a 

fifteen-year period [FAC 9J-5.0055 (4)].   The purpose of a TCEA is to “reduce the adverse 

impact transportation concurrency may have on urban infill and redevelopment and the 

achievement of other goals and policies of the state comprehensive plan, such as promoting the 

development of public transportation [FAC 9J-5.0055 (7) and FSA Sec. 163.3180 (5) (b)].”  A 

TCEA can be established to meet one of four purposes: (1) promotion of urban infill 

development, (2) urban redevelopment, (3) promotion of downtown revitalization, or (4) urban 
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infill and redevelopment.  An MMTD must have at least 5,000 in residential population, a 

minimum of population to jobs ratio of 2:1, an appropriate mix of land use (including 

residential, educational, recreational, and cultural uses), and an interconnected network of 

streets designed to encourage walking and bicycling.  Furthermore, it should use traffic calming, 

appropriate densities and intensities of land uses within walking distance of transit stops, and a 

pattern of land uses that promotes transit, bicycle and pedestrian travel, including good 

intermodal connections.   In MMTDs, the roadway LOS is relaxed and higher pedestrian, bicycle 

and transit LOSs are required.  In 2005, the state passed legislation that requires TCEAs to 

incorporate the characteristics of MMTDs into districts even as local governments are allowed to 

continue to allow development, even if they are not required to meet established roadway level 

of service standards.  

In sharp contrast to Florida’s complex set of transportation concurrency regulations, 

Washington is seen as providing significant flexibility in how to implement concurrency.  The 

GMA in Washington directs local governments to establish LOS standards for their 

transportation systems and use them as a baseline for determining whether new development 

can be accommodated.  The Act “only requires jurisdictions to adopt ordinances that establish a 

concurrency measurement system for transportation. As a result, the ability of the 

transportation system to support new development has become the primary test for whether 

development and infrastructure are ‘concurrent’ (Hallenbeck, Carlson, and Simmons, 2003: ix; 

emphasis in original).”  Local governments in the State of Washington have used a variety of 

approaches to measure concurrency including: (1) travel delay system, (2) average vehicle 

operating speed, (3) LOS at a screen line rather than intersection or a link LOS, (4) arterials 

that serve a new development are required to meet certain construction standards, (5) person 

throughput or person carrying capacity, and (6) certain transportation facilities (streets, 

intersections, or both) that are built out are not included in concurrency calculation 

(Trohimovich, 2001).  

A second difference between the two states is that the development review process 

differs.  Local governments in Washington are required to conduct a review of all development 

impacts, including the impacts on the transportation system, under the State Environmental 

Policy Act (SEPA). In Florida local governments conduct such comprehensive reviews on a 

narrower set of projects. Large-scale development projects that are expected to have an impact 
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on more than one county are required to complete a review for Developments of Regional 

Impact.  The DRI review process takes place instead, rather than, in addition to the 

concurrency review process (FDOT 1998).    

The third area of major difference between the states is that Florida has established a 

Strategic Intermodal system that includes all roadways on the Florida Intrastate Highway 

System (FIHS).  Since the roadways on the FIHS are intended for travel between regions in 

Florida, the FDOT protects the LOS on these roadways.   In Washington, the highways of 

statewide significance are specifically exempted from concurrency. 

One other major area of difference is the approach taken to intergovernmental 

coordination and urban growth boundaries.  Although both states’ legislation includes the use of 

urban growth boundaries, Florida’s laws are less strictly enforced and Florida lacks a solid 

framework for intergovernmental cooperation.  In contrast Washington’s laws include Regional 

Transportation Planning Organizations (RTPOs). 

Maryland has taken a different approach to coordination of land use and transportation 

that involves the use of priority funding areas (PFAs). The PFAs are established so that the state 

can only invest money in PFA that are established by local governments to be consistent with 

other planning goals.  The state then establishes criteria to designate these funding areas and 

all state projects are reviewed annually to determine their consistency with quality growth 

objectives.  The advantages of PFA’s are that they are incentive based and they channel state 

money into areas that are suited for growth.  They limit growth in rural areas by limiting state 

investment that would spur growth into these areas; local governments and developers in non-

PFA areas pay the cost of development in these areas.  The disadvantages of PFAs are that 

they target development to areas that are already developed, they limit assistance to rural 

areas, and they do nothing to preserve affordable housing outside of PFA areas.   

APPROACH TO REGIONAL CONCURRENCY 

In order to understand the regional approaches to concurrency, it is necessary to 

understand the broader context in which concurrency is being implemented.  Concurrency 

should not be the only tool used by local governments to implement growth management; it 

needs to be reinforced by other policies that together with concurrency support the goals and 
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vision of the community.  In this literature search, the research team was able to identify 

several regions in diverse locations that are either using or have studied using concurrency or 

APFOs as a part of a growth management program.  The following locations were identified: 

Albuquerque and Bernalillo County, New Mexico (White and Paster, 2003; City of Albuquerque, 

2002a, 2002b); Montgomery and other counties in Maryland (Levinson, 1997; Cohen, 2005; 

NCSMRE, 2005; NCSMRE, 2006); Boise, Idaho (Freilich, 2003); Dane County (Madison), 

Wisconsin (Freilich, 2003); Davidson and Concord-Cabarrus County, North Carolina (White and 

Paster, 2003); Puget Sound Region (PSRC, 2003), the Eastside of the Puget Sound Region 

(Bellevue, Redmond, Kirkland, and Issaquah) (Hallenbeck, Carlson and Simmons 2003); Clark 

County, Washington (ECONorthwest 2002); Hillsborough (Tampa) (White and Paster, 2003), 

Orlando and Orange County (Steiner et al., 2000), Palm Beach, Miami-Dade, and Duval 

(Jacksonville)  and other counties in Florida.   Because of the availability of both secondary and 

primary sources of information on these identified cases, the following regions will be 

highlighted in this research:  Montgomery County, Maryland; Albuquerque, NM; Bellevue, 

Redmond, Kirkland, and Issaquah, Washington; and Orlando and Orange County, Florida.  In 

the evaluation, examples will be cited from counties in Florida.    

MONTGOMERY COUNTY, MARYLAND 

Montgomery County, Maryland has had an adequate public facilities system since 1974 

(Levinson, 1997).  The system was established with a requirement that all development 

proposals pass two tests of transportation facilities adequacy (DVRPC, 2002).  The first of 

these, the Policy Area Transportation Review analyzed the effect of growth on overall road 

system of the twenty-two policy areas in the community.  If the growth in population or jobs 

could be accommodated with existing roadway capacity, programmed roadway capacity or 

programmed bus, rail, or other forms of mass transportation, the development could be 

permitted.  The second test is the Local Area Transportation Review, which measures level of 

service at local intersections, and requires certain standards to be met before development is 

approved.  The standards are lower in areas with better transit service and ensure that nearby 

intersections will not be overwhelmed.  In 2005, the Policy Area Transportation Review was 

eliminated from the process.  Much of the structure of the Policy Area review was retained but 

the process was simplified (MCDPP, 2005). 
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The success of the Montgomery County APFO system can be measured by the length of 

time that it has been in place.  The County continually evaluates the implementation of the 

system but it continues to be in place.  The program is generally seen as not being transferable 

because it is too complex (DVRPC, 2002).  Additionally, concerns have been raised about 

whether more traffic congestion is worse in the county because adjacent counties have not 

used such strict growth controls and they have allowed development that uses the roads in 

Montgomery County (Levinson 1997). 

ALBUQUERQUE, NEW MEXICO: THE PLANNED GROWTH STRATEGY 

In 2002, the Albuquerque City Council adopted the Planned Growth Strategy (PGS), a 

comprehensive strategy designed to direct future growth in the Albuquerque/Bernalillo County 

Region.3  The PGS was developed through a series of public workshops, citizens’ surveys, and 

technical studies by consultants to develop goals and policies for regional growth and to test 

the fiscal impacts of various growth scenarios.  The PGS was established with seven basic 

ideas: (1) local government should play a proactive role, (2) the community, not just 

development, matters in new and old areas, (3) the existing community – neighborhoods, 

schools and businesses – come first in vitality and development, (4) maintain, rehabilitate and 

improve infrastructure in existing neighborhoods, (5) develop first where infrastructure exists to 

grow efficiently, (6) do not just plan – implement, and (7) keep the community involved (City of 

Albuquerque 2002a).  The PGS is designed to address the linkage between infrastructure and 

population and employment growth in the community. The six major guiding principles in the 

strategy include:  

1. The location of population and housing should be phased and timed to achieve 

community goals. These goals are represented by the Planned Growth Strategy 

Preferred Alternative. 

2. Critical infrastructure capacity (streets, parks, schools, water, sewer, and storm 

drainage) is available to support urban growth. 

3. The needs of growth, rehabilitation, and correction of existing infrastructure deficiencies 

are fully funded. 

                                                 
3 According to White and Paster (2003) Bernalillo County had not adopted the PGS in 2003.  A search of the Bernilillo 
County website did not contradict this conclusion, however, several sector plans were found on the website  
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4. Implementation is guided by adopted plans, e.g., corridor plans, sector (neighborhood) 

plans, redevelopment plans, and area plans. 

5. Charges for infrastructure to support growth reflect the costs of growth to the 

community. 

6. The system is flexible (City of Albuquerque 2002b: 170). 

 

The PGS identifies short-term (1-10 years) and medium-term (10-25 years) growth 

areas that reflect the community’s goals for the location, density, timing, and sequencing of 

development.   In other words, the fully served areas may be more appropriate for higher 

density, but those served areas should also develop before new development occurs in 

unserved areas. 

The PGS includes a “Preferred Alternative” that is based upon the availability of 

infrastructure in the community.  The location of infrastructure is divided into three “tiers:”  the 

“Fully Served Areas,” which contain the full range of urban infrastructure, the “Partially Served 

Areas,” which have some, but not all, of the necessary infrastructure and services, and the 

“Unserved Areas,” which lack all or most of the needed infrastructure and services (City of 

Albuquerque, 2002b).  The Planned Growth Strategy is to be implemented with a variety of 

tools, including: capital improvements programs, service standards and concurrency or 

adequate public facilities ordinances, development impact fees, development agreements, 

development incentives and inducements, and community plans (City of Albuquerque, 2002b).  

Several advantages are attributed to the PGS.  The adequate public facilities ordinance 

is considered a comprehensive tool that “could tie together many of the policies scattered 

among the City/County Comprehensive Plan, the Sector Plans, Area Plans, and infrastructure 

master plans into one set of standards (City of Albuquerque, 2002a: 172).”   Second, the 

Capital Improvements Program/Adequate Public Facilities Ordinance approach is flexible enough 

to be mandatory or incentive-based or a combination of both approaches.  A purely incentive-

based system would tie the level of service to increases in density or provide other regulatory or 

financial incentives.  A purely mandatory system would directly tie issuance of development 

permits to level of service standards for infrastructure.  The city appears to be using a 

combination of both incentives and mandates to implement this plan.  Third, even though no 
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system can ensure that all costs are fully funded, the variable Capital Improvements 

Program/APFO increases the likelihood that critical infrastructure will be available to serve urban 

growth.  Expansion of infrastructure is tied to level of service standards that make sense for a 

particular area of the community.  In areas where capacity cannot be expanded due to policy or 

physical constraints, a lower level of service can be assigned or the area can be exempted from 

APFO.  This creates incentives for infill development by removing steps in the development 

review process.  A long-range constrained Capital Improvements Program assures that the 

community is also making land available for future development to accommodate the growth in 

population and employment (City of Albuquerque, 2002b). Finally, a varied level of service 

approach assures that infrastructure charges reflect the true cost to the community because 

development cannot proceed unless the level of service standards will be met.  The cost of 

providing the cost of service will be identified in the Capital Improvements Plan.  A developer 

can choose to phase their project to match the build out of infrastructure based on the area’s 

level of service or voluntarily advance the facilities with a development agreement (City of 

Albuquerque, 2002b).  

EASTSIDE OF THE PUGET SOUND REGION (BELLEVUE, REDMOND, 
KIRKLAND, AND ISSAQUAH 

In 2001, the cities of Bellevue, Kirkland, Issaquah and Redmond, Washington began a 

two-year cooperative study to accomplish the following goals: (1) describe and assess the four 

cities’ existing approach to transportation concurrency, (2) develop and analyze alternative 

approaches that are more multi-modal in nature, (3) evaluate alternative approaches for the 

four cities in reaching the objectives of the Growth Management Act and the region’s Vision 

2020 plan, and (5) recommend changes, if necessary, to state and local laws to improve the 

effectiveness of transportation concurrency (Hallenbeck, Carlson, and Simmons, 2003).  These 

communities worked with an interdisciplinary team from the University of Washington led by 

Washington State Transportation Center, and including the Evans School of Public Affairs, the 

School of Urban Design and Planning and the consulting firm of Kittleson and Associates.   

After completing this study, several conclusions were reached by the research team.  

Most notably that the four Eastside cities have sufficient flexibility under current law to develop, 

implement and fund a variety of multi-modal concurrency approaches, both within their own 

jurisdictions and among one or more of their neighbors.  A regional approach to transportation 
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planning could be coordinated under the existing authority of the Puget Sound Regional Council 

and would not require significant change to state or local concurrency legislation unless the four 

cities would like to create some form of metropolitan government (Hallenbeck, Evans, and 

Simmons, 2003).  

The University of Washington team found that the existing transportation concurrency 

system is implemented using roadway capacity, or the volume /capacity ratio (v/c) as a metric.  

However, each city uses a slightly different computation method to calculate the v/c and a 

different LOS service standard.  Bellevue, Redmond, and Kirkland LOS standards vary by 

geographic location, requiring better LOS in some zones (usually residential areas) and 

permitting more congestion in other areas (generally commercial areas).  Issaquah varies LOS 

standards by arterial street rather than by zone (Hallenbeck, Evans, and Simmons, 2003).    

To overcome the constraint of volume to capacity, several alternative approaches for 

concurrency are recommended.  Three approaches include: (1) enhanced volume/capacity, (2) 

travel time as a measurement for concurrency, and (3) a regional mode-split concurrency 

system. The enhanced volume/capacity would allow jurisdictions to incorporate transit and 

other alternative modes of transportation capacity when setting and implementing the LOS 

standard.  The measured v/c ratios of cars to roadway capacity do not change.  Rather, 

jurisdictions make a policy choice to permit a higher v/c ratio and higher levels of congestion 

where certain levels of transit service or other transportation choices, such as walking or 

bicycling exist.  This method can also incorporate a more robust process of developer 

negotiation in the mitigation process.  Travel time can be measured to and from key places in a 

city or along main corridors.  Its advantage over v/c ratio is that it is relatively easily explained 

and understood by the general public.  The disadvantage of using travel time is that the public 

will easily understand, and may not accept, an LOS change in travel time for a 5-mile trip from 

7 to 12 minutes (Hallenbeck, Evans, and Simmons 2003).  The four cities could adopt a regional 

system of concurrency, but depending upon how it is structured it may require a change in 

state law.  A regional mode-split approach replaces a facility performance calculation with a 

measure of how well a region (or sub-region) achieves a transportation policy target of reducing 

vehicle miles traveled (VMT) (Hallenbeck, Evans, and Simmons, 2003).  Thus, if the regional 

LOS target is to increase the share of non-single occupancy vehicle (SOV) trips during the 

evening peak by 3 percent within five years, and the share of non-SOV trips increase from 8 
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percent to 11 percent, the region would remain concurrent.  After five years, the region would 

establish another goal.  The report compares these three approaches to concurrency and 

concludes that the approaches score differently on a set of criteria and the analysis can be used 

for each jurisdiction to tailor its transportation concurrency to the policies it wants to achieve.   

Finally, the report makes three groups of suggestions about how to move beyond LOS 

measures to involve other actions that may make a difference in the medium-term:  using fewer 

roads, funding transit more, and acting inter-jurisdictionally.   The communities could use roads 

less through monetary rewards for residents who reduce SOV usage and by introducing variable 

roadway pricing based on time-of-day congestion. They could fund transit more through 

developer agreements to fund Transportation Management Associations and transit service, by 

concentrating new development in transit friendly nodes and corridors to build ridership for 

more frequent service and by subsidizing transit service with Flexpass and other tools until 

important routes reach core status and attain a higher level of permanence.  The four cities are 

urged to act inter-jurisdictionally by expanding developer agreements to include transportation 

systems and services across city boundaries, forming a multi-city Transportation Benefit District 

that rationalizes varying LOS standards and sets subregional performance targets and rewards 

and by creating a region-wide transportation concurrency authority to establish and manage 

regional VMT reduction and mode-split credits (Hallenbeck, Evans, Simmons, 2003).   

ORLANDO AND ORANGE COUNTY, FLORIDA 

The city of Orlando and Orange County have incorporated several principles of New 

Urbanism into their land development planning.  This has been accomplished through a mixture 

of tools that promote New Urbanism in both jurisdictions. The City of Orlando has used the 

principles of New Urbanism in three diverse settings: downtown revitalization, redevelopment of 

Baldwin Park, and the South East Sector Plan. Each of these plans has incorporated a variety of 

planning tools with the concurrency program that is mandated by the State of Florida.  

Similarly, Orange County has used principles of New Urbanism in its Horizons West planning 

effort.   

In the Downtown area, the City of Orlando has used a series of downtown 

Redevelopment Plans to gradually redevelop a vibrant downtown.  The City and businesses put 

together a partnership in the early 1990s to incorporate the Central Business District into a 
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downtown Development of Regional Impact (DRI) and a TCEA. The last two downtown plans 

have encouraged multimodal planning through the use of remote parking and a free downtown 

circulator called the Lymmo.  They have also encouraged urban design features that hide 

parking and reduce its impact on pedestrians by gradually improving the pedestrian 

environment through use of streetscape improvements including use of brick pavers at many 

street crossings, planting of street trees along green corridors, and developing a system of 

bicycle trails throughout the downtown.  The DRI has targets for the mode split among 

downtown employees and downtown transportation improvements are funded through a 

private-public partnership that includes tax-increment financing (TIF), and a special assessment 

on downtown business (Steiner, Wright, and Paul with Kolinski, Perez, and Bojanowski, 2000).  

Finally, the Downtown Redevelopment District includes high-density residential development 

because the Downtown Redevelopment District is located in the middle of a TCEA, level of 

service standards only apply to facilities on the Florida Intrastate Highway System.    

The Baldwin Park project provides an example of redevelopment in the City of Orlando 

that uses New Urbanist principles.  Baldwin Park was the Orlando Naval Training Center until 

the mid-1990s when it was turned over to the City of Orlando as a part of the Base 

Realignment and Closure (BRAC) Act.  The project includes approximately 1,000 acres that is 

located about 4 miles east of downtown Orlando. The vision for Baldwin Park is to create a 

walkable community that includes two lakes, 200 acres of parks, over 3,000 residential units, an 

elementary and middle school, a village center, and over a million square feet of office space 

(Steiner et al. 2000). The decision to build the project, based upon New Urbanist principles, was 

made after transportation modeling of the project area showed that without significant network 

connectivity, roads all around the project would fail. When the land was used as a Naval 

Training Center, it included only 3 connections into the site; today, the neighborhood has over 

twenty roadways connecting to the site so that traffic can be dispersed. 

The Southeast Sector Plan involves 19,300 acres of development within a 20 to 30 

minute driving distance to Downtown Orlando, and many of the entertainment attractions and 

is directly adjacent to the Orlando International Airport.  This area is planned for over 13,300 

residential units and a population of more than 28,000 residents, 2.1 million square feet of retail 

space, 3.3 million square feet of office space, 1,950 hotel rooms, 4.7 million square feet of 

industrial space, and 600,000 square feet of civic/governmental space within the next fifteen 
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years (City of Orlando, 2005).  This project is being built as a partnership between the property 

owners in the area, the Greater Orlando Aviation Authority, Orlando Utilities Commission, 

representatives of local, regional, and state agencies affected by or having permitting 

jurisdiction of aspects of the project, and representatives of interest groups concerned with 

building successful communities.  The area will be identified by the pattern of residential 

neighborhoods that focus on town, village and neighborhood centers, by the design of homes 

and commercial buildings and by the proximity to nature.  Neighborhoods will be developed at a 

pedestrian scale with schools and parks as a focal point for activity.  The Southeast Sector Plan 

provides a mix of land uses built on a connected grid that supports all modes of transportation. 

Pedestrian travel is supported by the close proximity of services to residences and through 

designs for pedestrian comfort including a fully coordinated system of pedestrian and bikeways 

that are linked to commercial areas, transit stops, employment centers, parks, open spaces, 

schools and other community facilities. Although cars will be accommodated, land use patterns, 

street layouts and densities will make walking, bicycling and public transit viable alternatives to 

the automobile. The Southeast Sector Plan includes fee waivers and expedited permitting to 

encourage the development of traditional street design (City of Orlando, 2005). 

The Horizons West plan is located in Southwest Orange County, north of Disney and 

west of the City of Orlando.  This project represents the evolution of rural lands no longer for 

agricultural use into self-sustaining urban environments that feature mixed-use, pedestrian-

oriented communities that provide community school and parks that respect the natural 

environment.  The County has been able to avoid piecemeal growth and suburban sprawl by 

master planning 38,000 acres that were formerly orange groves. In the 1980s, a series of 

severe freezes eliminated the citrus groves that had been in the area; the citrus industry moved 

to warmer climates in South Florida.  

In 1993, a conceptual master plan was initiated by Horizon West, Inc., a group of 

property owners working with Orange County to find a sustainable long-term solution for the 

area. Horizon West was designed to provide housing in an area of Orange County that had 

historically had five-to-ten-acre rural zoning that forced development into the adjacent counties. 

The plan will include six or seven mixed-use villages and town centers when it is completed.  

Villages include two to four neighborhoods oriented around community schools and parks that 

are no more than one half-mile walking distance from the neighborhoods, on between 1,000 
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and 3,000 acres surrounded by a greenbelt.  In Horizon West’s villages diverse housing types 

are available or will be built, including single-family homes, townhomes, estates, and 

apartments.  Housing will be priced from the low $100,000s up to $700,000. 

Horizon West was planned using the Optional Sector Planning process developed by the 

Florida Department of Community Affairs as an alternative to Developments of Regional Impact. 

Each sector plan combines the purposes of the State Growth Management Act, requires public 

participation throughout the process, emphasizes urban form and the protection of regional 

resources and facilities, and can be applied to areas greater than 5,000 acres (FDCA, 2006).  

The Horizon West Plan is implemented through the use of transfer of development rights to 

ensure that the greenbelts are provided and protected and through a requirement that new 

development contribute to schools, parks, and other public facilities needed to serve the 

community (Testerman and Torres, 2004).  

EVALUATION OF CONCURRENCY SYSTEMS 

Before evaluating regional concurrency systems, it is useful to evaluate concurrency and 

APFO systems in general.  Concurrency system has been the subject of numerous reviews that 

characterize its flaw.   A major criticism is that it contributes to sprawl rather than to compact 

development (Downs 2003; DeGrove 1992; LUTSC 1999).   A second major set of issues 

particularly in Florida has been the failure of the state to fund the infrastructure backlog (Ben-

Zadok and Gale, 2001; Downs, 2003) and the related failure of local governments to develop 

financially feasible plans (Downs, 2003; TLUSC 1999). In 2005, the state of Florida Legislature 

passed the Growth Management Reform Act (GMRA) to address concerns about transportation 

funding.  Under this legislation, local governments will be required to develop proportional fair 

share methodologies and cost feasible capital improvements plans that are updated on an 

annual basis.   If local governments do not submit their updated capital improvements plans on 

an annual basis, the state will delay approval of all new development.   

Some have criticized local governments in Florida for taking a one sizes fits all approach 

(LUTSC 1999) to concurrency, while others suggest that there is significant variability in 

concurrency practice (Chapin, 2005).   This criticism does not apply to local governments in 

Washington because of the flexibility that is incorporated into the state implementation.  Others 

suggest concurrency has been unable to balance community and economic development goals 
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with the state’s need to facilitate interstate and interregional mobility (TLUSC 1999) and 

regional traffic presents a significant challenge to cities’ ability to manage local transportation 

concurrency because a city’s efforts to set LOS standards can be offset by traffic that passes 

through and clogs roadways and intersections in the process (Hallenback, Evans and Simmons 

2003). 

Similarly, concurrency is criticized for the emphasis given to high levels of vehicle 

mobility because it impedes the attainment of more important goals for community design 

(TLUSC 1999) and it fails to encourage use of capacity for alternative modes of transportation 

(Hallenbeck Evans and Simmons, 2003).  The exclusive use of roadway-capacity-based LOS 

standards may not provide the correct signals for local government decision makers. Current 

LOS standards may be based more on an expression of people’s congestion preference than on 

coordination of cities’ long-term land use-transportation goals (Hallenbeck, Evans, and Simmons 

2003). Most jurisdictions’ LOS standards are not designed to evolve over time and, therefore, 

do not reflect changing land-use and transportation values (Hallenbeck, Evans, and Simmons, 

2003).  Finally, concurrency and APFOs are criticized for increasing housing costs (Downs 2003; 

NCSGRE 2006); these criticisms are similar to those made of other forms of land use controls 

(Reason Foundation…) 

EVALUATION OF REGIONAL CONCURRENCY SYSTEMS 

In evaluating concurrency systems, it is important to remember that concurrency is an 

evolutionary process that develops over time; most of the regional concurrency efforts have 

been in place for a relatively short time.   Additionally, many of the tools for implementing 

concurrency are relatively new and also evolving with the regional growth management 

systems.  Two of the regions discussed above – the Eastside Cities of the Puget Sound Region 

and Albuquerque are early in the implementation process.  

To evaluate regional concurrency systems, it is useful to reconsider the components of a 

concurrency system as outlined in Figure 1.  In the next section, each of the four regions will be 

evaluated to see how they rate in each of the boxes on that figure. 

The bottom of the chart identifies the importance of consistency and a financial feasible 

plan that coordinates the land use plan, transportation plan with the capital improvements plan. 
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The consistency requirement considers how the vision of the region is coordinated with the 

implementation steps identified in the Comprehensive Plan and the financial feasibility can be 

determined based upon whether the plan is simply a wish list of projects or a systematic plan of 

how capital improvements will be made on an ongoing basis.   Montgomery County, Maryland 

has had a county-wide growth management system since 1974 and its plan show consistency 

between land use, transportation and a financially-feasible capital improvements plan.  The 

transportation capacity is monitored through the Local Area Transportation Review and, up until 

recently, had also been monitored through a Policy Area Transportation Review.  In evaluating 

concurrency in Montgomery County it is important to recognize that not all counties in the area 

use APFOs. Thus, there may be spillover effects with development that is denied in Montgomery 

County occurring in neighboring counties.  In the Albuquerque region, the implementation of 

regional concurrency is relatively new.  It is still not clear whether Bernalillo County has adopted 

APFOs, but they have begun to develop sector plans and have developed a vision for critical 

infrastructure projects.  The coordination between land use and transportation investments is 

clear from a review of planning documents.  Transportation projects of both regional and local 

significance are identified in the plan. The Eastside cities of the Puget Sound Region show a 

variety of local goals with respect to land use and transportation.  While each local community 

is internally consistent, they have conflicting visions of what the regional system should be.  

While many communities in Florida are criticized for the lack of a financially feasible plan, 

Orlando and Orange County have developed a vision for the community that is supported by a 

financially feasible plan for its implementation.  

The second component of the concurrency system is intergovernmental coordination, 

which needs to occur between neighboring jurisdictions, between state and local governments 

and on a regional basis.  In both Florida and Washington, ongoing conflicts exist between their 

respective Departments of Transportation and local governments over the management of the 

state highway system.  Maryland has reduced these conflicts with their Priority Funding Areas 

because the local governments work in coordination with the state to establish areas where the 

state will support growth through infrastructure investment.  Thus, in Montgomery County, 

Maryland, the decisions may not be coordinated with the rest of the region, but the decisions 

are consistent with those of the state.   In Florida, the City of Orlando and Orange County are 

not coordinating their planning efforts with each other or with adjacent jurisdictions.  However, 
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these jurisdictions are coordinating with other cities in Orange County and other adjacent 

counties.   

The third component of the concurrency system is the private-public cooperation.  In 

Montgomery County, Orange County and the City of Orlando, and Albuquerque, the private 

sector took a major role in identifying the vision of the region and putting together the 

implementation plan.   

The fourth component of the concurrency systems, well-drafted ordinances, was not 

evaluated in great detail.   Each of these regions are seen as managing growth rather than 

trying to control it.  Albuquerque and the Eastside Cities are still early in the process of 

implementing their plans. The use of appropriate LOS standards was raised in the Eastside 

Study area of the Puget Sound Region.  The Orlando/Orange County plan provides an example 

of the flexibility that is found in Florida’s concurrency system.  That region has taken advantage 

of the flexibility available in concurrency exception areas and DRI in Downtown Orlando and the 

flexibility in Sector Plans.  

The final component is the overall political environment.  In each of these regions there 

is evidence of a political commitment including legal and judicial support and public support. All 

of the planning processes included participation from a broad group of participants.  One other 

aspect of political commitment that is important is a commitment to impose sanctions for 

projects that are not consistent with the concurrency requirement, which is a moratorium on 

growth. With the exception of Montgomery County, Maryland, none of these regions has used 

concurrency long enough to ensure that a sustained political commitment exists for the vision of 

the regional growth plan.  

In summary, the four regions described here have many of the components outlined by 

DVRPC as being important in a concurrency system.  All of these regions show evidence of 

consistency between and among the land use plan, the transportation plan, and the capital 

improvements plan and they generally have a financially feasible plan.  They all show evidence 

of private-public cooperation that ensures communication of the goals of the plan, flexibility in 

the means of achieving that vision and accountability for the public role in implementing the 

plan.  These regions have well-drafted ordinances that manage rather than control growth and 

incorporate the details of timing of growth in the plan. Not all regions show evidence of using 
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appropriate LOS measures.4   The political environment in each of these regions is supportive of 

the implementation of regional concurrency.  Finally, the weakest link in regional concurrency is 

intergovernmental coordination.  In both Washington and Florida, the state and local 

governments disagree on the management of roadways of the state highway system and 

coordination on a regional level and between neighboring jurisdictions is not readily apparent.  

A cautionary note on these results is necessary.  The examples provided in this summary are a 

snapshot of regional concurrency systems and these systems cannot be entirely divorced from 

regional approaches to planning.  Many of the regions that are recognized for their regional 

governance, (e.g., Minneapolis, Indianapolis, Lexington, and Kentucky) do not uniformly apply 

APFOs as a part of their planning process.   Additionally, the question of regionalism is much 

more complex than afforded by this project (see, for example, Katz, 2000)  

Ultimately, this raises a related question of how a region is defined and what constitutes 

a regional approach to concurrency.  Is a region county-wide?  Is it the same as the 

Metropolitan Statistical Areas (MSAs) used by the U.S. Census Bureau?  Or, is a region simply 

defined by its communities?  As a part of this research, the tiered approach to growth 

management in Palm Beach County was reviewed.  Under this tiered system, the LOS on 

roadway varies from one tier to the other.  While this system provides an interesting approach 

to growth management, it is not particularly innovative in its concurrency system. Two other 

large counties in Florida may eventually provide examples of innovative concurrency 

management system.  Jacksonville/Duval County is currently incorporating exception areas into 

its concurrency system and Miami-Dade County has a complex system of concurrency that also 

uses a tiered approach and exception areas.  The Jacksonville/Duval County exception area is 

still under review and Miami-Dade County’s system is neither well-understood nor well-

documented. 

 

                                                 
4 Technical Memorandum 3 will outline options for measuring level of service and identify their advantages and 
disadvantages. 
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