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 Schools must have adequate classroom space available in order to educate the 

growing population of school age students in Florida. School concurrency is one method 

used to attempt to have seats available in schools as the need arises. Two Florida counties 

that have attempted to implement school concurrency are presented in a case study 

format as well as a Nevada county that has taken a different approach to managing the 

same issue. Through an analysis of documents, interviews and district data, a 

hypothesized model is tested and modified to present one method of providing adequate 

classroom space in Florida schools. 
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CHAPTER 1 
 

INTRODUCTION 
 

In many parts of the United States, the student population in our nation’s public 

schools is rapidly growing. In 2004, there were more than 48.9 million children enrolled 

in Pre kindergarten through 12th grade in the United States, a number expected to rise to 

more than 51 million by 2015 (Building Educational Success Together [BEST], 2006). 

From 1984 to 1997, the public school student population in Florida increased by more 

than 13 % and Florida ranked in the top four in the nation for fastest population growth 

(National Center for Educational Statistics [NCES], 1997; U.S. Census Bureau, 2005). In 

2004, Florida was one of six states to experience an increase in elementary age children 

and in 2005, 14 of the nation’s 100 largest school districts (according to student 

population) were in the state of Florida (Wikipedia, 2008). These Florida districts served 

over 1.8 million students in more than 2,100 schools (NCES, 2001; Proximity, 2005). As 

numbers of students rise and as families continue to come to Florida, finding suitable 

classroom space in public school remains an issue that must be addressed.   

School districts in Florida are failing to provide adequate classroom space for all 

public school students. There is a vast need for new schools and renovations on existing 

facilities due to the rising numbers of school-age children moving into new developments 

(Mead, 2002b; NCES, 2001; Sarasota County, 1997; Stonecipher, 2002). To compound 

the issue of space are the financial difficulties of meeting the needs of growing 

populations and the class size reduction requirements for Florida schools, approved by 
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Florida voters in November 2002. This legislation will require an estimated 7,000 new 

classrooms to be built just to meet this requirement that must be fully implemented by 

2010-2011 (Council of Educational Facility Planners International [CEFPI], 1998; 

Florida Department of State Division of Elections, 2002; Kaczor, 2006; NCES, 2002). 

There are two major issues, one major barrier, and a legislative twist contributing 

to this problem. First, numerous schools across the state have classrooms that are in need 

of renovation or replacement to meet teaching and learning needs (Brouillette & Utt, 

1999; CEFPI, 1998; NCES, 2002). Second, public school enrollment was on the rise 

through 2006 and issues of overcrowding and the need for more classrooms remains 

(NCES, 2001; National Economic Council [NEC], 2000; Sarasota County, 1997; 

Stonecipher, 2002). Third, the substantial cost of improving current facilities and building 

new ones is a significant barrier to meeting the needs of growing populations (CEFPI; 

NCES, 2000). Finally, reducing current class size as required by legislation approved by 

52.4% of Florida voters in November 2002 to support a constitutional amendment 

reducing primary and intermediate class size increases the complexity of the problem 

(Florida Department of State Division of Elections , 2002). 

This study will primarily focus on Florida’s attempts to meet construction needs 

and the review of literature will examine national, state, and school district policies and 

plans that address school facility needs. Additionally, this literature analysis will also 

include national and state policies such as concurrency (land use regulation that controls 

property development and population growth to ensure public facilities and services are 

constructed contemporaneously with the impact of new development), growth 

management plans, and shared school district and local government plans that have 
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attempted to address the need for renovation, replacement, and construction of schools 

(Boggs & Apgar, 1991). The intent of the analysis is to compare the different practices 

and policies of three school districts that have already confronted such needs.  

First, two Florida school districts that have made attempts to plan for growth, 

Broward County and Palm Beach County, may reveal solutions for other districts. 

Looking at the highest growth area in our nation–Clark County, Nevada–may unveil 

possibilities not yet implemented in Florida districts (Mead, 2001). Second, the review of 

literature outlines implementation issues such as securing funding for school construction 

(capital costs), and operation (post construction costs), as well as legal implications 

created by increasing populations and school enrollment and the ensuing need for school 

renovation or construction. Third, this study addresses the financial barriers to keeping up 

with student growth. Finally, the work of Eugene Bardach (2000) will be used to develop 

and test a model to plan for and build sufficient classroom space to meet the needs of 

Florida’s growing student population. 

Documenting the Need 

Education is big business: 53 million students attend approximately 86,000 public 

schools in the United States and the number of students enrolled was up 15% from 1991 

through 2001 and even more in subsequent years (American Society of Civil Engineers 

[ASCE], 2001; Mead, 2001). In the three school districts identified in the case study 

analysis–Palm Beach County, Broward County, and Clark County–enrollment was up 

56%, 63%, and 94% respectively (United States Department of Education [USDE], 

2001). The USDE (1999) estimated that the number of high school graduates in Florida 

in 2009 will be an increase of over 50 % from 1989 and in Nevada the number will 
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increase by almost 150%. The birth rate is expected to continue to increase to 

approximately 4.2 million in 2009 and 4.8 million in 2028 (USDE, 1999). The ASCE 

(2001) estimated that over 2,400 new schools should have been built by 2003 to meet the 

demands of increasing student enrollment. However, school construction has not 

continued at a rate sufficient enough to ease overcrowding and create classroom space for 

growing populations.   

Facility issues are the result of national demographic shifts including the children 

of baby boomers and immigrant families, and a population burst in the Sunbelt states 

(California, Florida, and Nevada) (Mead, 2001). It is estimated that Miami-Dade County, 

Florida, would need to build one elementary school each month to keep up with the 

growing influx of new residents (Dunne, 2000; Mead, 2001). Since 2000, Palm Beach 

County built 38 new schools and renovated or replaced 56 schools (Palm Beach County 

School District Facilities Department [PBCSDFD]), 2007a). In 2004-2005 alone, Palm 

Beach County opened seven new schools at a cost of over $219 million (Cenziper & 

Grotto, 2003; School District of Palm Beach County [SDPBC], 2004b). During the 2004-

2005 school year, Broward County opened six new schools to ease crowding of its 

267,000 students (NCES, 2005; Sandoval, 2003). In Clark County, Nevada, the student 

population increased from 255,328 in 2003 to 302,763 in 2007 and is expected to 

increase to 405,610 in 2013, making it the fastest-growth district in the nation (Clark 

County School District [CCSD], 2007; Mead, 2001; NCES, 2005).   

Since 1984, the public school student population in Florida has increased by more 

than 28,000 students each year (Economic and Demographic Research, 2006). Florida’s 

public school enrollment increased from 2.3 million students in 2,790 public schools in 
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1999 to over 2.5 million students served in 3,314 public schools in 2003 (EdWeek.org, 

2005; Sandham, 1999). In South Florida, much of the student growth comes from new 

master-planned developments, as well as significant growth in the numbers of young 

families replacing retirees in older communities (Perez, 1997).  

The federal government has made it clear that schools are a national issue and 

vastly a state financial responsibility (Zimmerman, 1999). What money the federal 

government does provide is primarily in categorical funds that cannot be used for 

construction unless specifically set aside for capital expenses (Kennedy, 2000). The 

federal government has provided a minimal amount of capital dollars for construction in 

the past, leaving it to the states for use as they see fit. State constitutions place the 

responsibility of education on the states and the states have traditionally passed on the 

responsibility for facilities management and construction to the school districts (BEST, 

2005; California EdSource Online, 2002). Many states, including Florida, are putting in 

place policies and technical assistance to ensure that the school facilities in their state are 

educationally adequate (BEST). Most states and school districts rely on property taxes as 

well as voter-approved bond issues to pay for construction of facilities (Kennedy). 

In 1996, the U.S. General Accounting Office (USGAO) determined it would cost 

in excess of $112 billion to bring existing schools into good repair; more current 

estimates place the cost at least three times that much (BEST, 2006). Public school 

districts spent more than $304 billion (2005 dollars) in bricks and mortar for public 

school construction and in ten years, public school districts built more than 12,000 new 

schools and managed more than 130,000 renovation and other improvement projects 

(BEST). Between 1999 and 2001, over half of all United States public schools had at 
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least one major renovation, repair, or replacement planned, although 76% of schools 

require work to bring all buildings into good overall condition (Augenblick & Silverman, 

2002). Financial implications are key factors in providing enough classrooms to meet the 

growing school populations. 

Through the educational funding system, in 2002-2003, the average district 

received approximately 49% of education funding from the state, 43% from local funds, 

and 8% from federal monies (Hill & Johnson, 2005). Nationwide, funding for state 

school construction from 1990 to 1997 was up an average of 38.7% (USGAO, 2000). 

Funding levels vary slightly in the three school districts in this study as outlined in the 

Table 1. Construction costs eat up a sizeable portion of school districts’ budgets and 

billions of dollars are needed to accommodate the increasing student enrollments and 

remedy the overcrowding existing in 25% of the nation’s schools (Augenblick & 

Silverman, 2002; Mead, 2001). In fact, in 2004, almost $35 billion was spent on school 

construction in the United States (BEST, 2006). 

Table 1  

School Construction Funding 

Area 

1995-1996 

Construction 

Expenditures 

2001-2002 

Construction 

Expenditures 

2003-2004 

Construction 

Expenditures 

National Average $317,495,000 $1,058,422,000 $1,045,374,000

Florida $1,517,732,000 $2,999,914,000 $3,365,514,000

Nevada $93,813,000 $604,874,000 $574,726,000

Note. From “Capital Outlay and Other Expenditure of Public School Systems by State:” U.S. Census 

Bureau Federal, State, and Local Governments Public Elementary-Secondary Education Finance Data 

(2007). 
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A further analysis of school construction spending including per student spending 

from 1990-1997 is contained in Table 2. 

Table 2 

School Construction Per Student Spending 

Area Total Average per Year 
Average per 

Student 

National Average $163,019,105.967 $20,377,388,246 $473 

Florida $14,143,070,060 $1,767,883,757    $877** 

Nevada $1,734,638,927 $216,829,866  $934* 

Note. From “School Facilities: Construction Expenditures Have Grown Significantly in Recent Years,” 

USGAO (2000),. *= Highest in the nation; **= Second highest in the nation. 

 

According to the School District of Broward County (SDBC, 2005), new school 

construction costs average $16,419 per student station (higher for high schools and lower 

for elementary schools). These average costs per student station are expected to rise to 

over $20,124 in 2015 (SCBC, 2005). However, costs vary, as exemplified by a Martin 

County, Florida high school that opened in August 2004 with a construction cost of 

$25,990 per student station (Gupta, 2004b). These costs capture the expense of building 

supplies and labor as well as land acquisition, engineering, and architectural costs (capital 

expenses) (Education Facilities Committee, 2000; Florida Department of Education 

[FDE], 2003). Additionally, once construction is complete, the districts begin incurring 

operating costs and must provide furnishings, fixtures, equipment, and educational 

materials for the students (operational expenses).     

Nationwide, public schools are funded with money from the school district’s own 

budget and money from the county (Kennedy, 2000; Robiglio, 1999). Operational costs 
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(post construction costs) are funded on a per pupil basis and are guaranteed (through the 

Florida Education Finance Program in Florida). Capital costs, for construction and 

renovations are often locally funded through bonds and other methods discussed in 

Chapter 2 (Kennedy). It has become apparent, however, that these resources do not cover 

the enormous school construction costs (NCES, 2002). 

Purpose of the Study 

The purpose of this study is to conduct a policy analysis of three fast growing 

school districts in the United States in order to understand the elements of the policies 

that effect how each district is able to provide adequate classroom space for their students 

so that policy decisions may be made to meet the needs of Florida school districts. The 

two main focal points of this study will be on policies and planning processes and their 

relationship to providing classroom space. While the bulk of the research remains on the 

state of Florida’s responses, other state and national initiatives are included in the review 

of literature, data collection, and analysis in an attempt to extract promising practices 

aimed at meeting the needs of Florida’s growing student population. 

Research Questions 

1. How have one Nevada and two Florida school districts met the classroom 

building needs of their fast growing student populations?  

2. What policies positively affected the ability to meet the demand for classroom 

space?   

3. How did these school districts work with other governmental agencies or 

groups to meet population needs?   
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4. What can other Florida school districts learn about providing enough 

classroom space to meet the increasing public school enrollment in Florida?   

Research Designs and Methods 

This study will provide a policy analysis of school construction as it relates to 

growing populations in two Florida school districts and one Nevada school district, based 

on Eugene Bardach’s (2000) eightfold path to policy analysis. A thorough review of 

literature surrounding school construction policies and practices as well as issues 

pertaining to classroom enrollment revealed key players involved in meeting the 

classroom building needs of school populations: the school district, local government, 

and builders/developers. Data collected through personal interviews in each of the three 

counties with each of these key players produced data that was interpreted using 

Bardach’s eightfold path. The eight steps: (a) defining the problem, (b) assembling the 

evidence, (c) constructing alternatives, (d) selecting the criteria, (e) projecting the 

outcomes, (f) confronting the trade-offs, (g) deciding, and (h) telling the story, provide an 

effective method for considering how the research-based alternatives fit Florida’s 

problem, how the limitations of the study factor into decisions, and how the policy 

alternatives will meet the needs of Florida’s growing student populations  

Chapter 2 contains a review of the literature, beginning with the analysis of state 

and national school construction policies followed by Florida legislation related to school 

construction to identify attempts made to develop effective school construction policy. 

Discussed next are the perspectives and concerns as they appear in research literature and 

official report of the chief school site decision makers: school board members, local 

government officials, and builders. Third, construction and growth management plans 
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and policies from three school districts were analyzed in terms of the possibilities for 

meeting the needs of expanding populations, while following the policies and guidelines 

outlined by state and local governments.  

In Part 2 of Chapter 2, a synthesis of these plans and policies, based on the work 

of Eugene Bardach, provides a conceptual framework for the development of effective 

school construction and growth management. In Part 3 of Chapter 2, the researcher 

proposes a hypothesized model for meeting the classroom space needs of school districts. 

From the review of literature (Chapter 2, Part 1), two variables emerged that are critical 

to the timely construction of classroom space for growing student populations. These are: 

(a) effective school board planning and (b) construction policies and effective county 

growth management policies, including builder/developer contributions to new schools. 

The researcher used these critical variables to develop a hypothesized model or template 

to be used to guide a school district in its attempt to provide adequate classroom space for 

students in a timely manner. 

Chapter 3 details the research questions and outlines the methodology for 

collecting data including interviewing key players and securing pertinent documents in 

each of the three counties. Based on the work of Patton and Sawicki (1993), an interview 

guide was developed to obtain original data related to providing sufficient classroom 

space in a timely manner. The questions were pre-tested in the researcher’s own county 

to be sure respondents understand the questions, that the survey does not take too long, 

and that the data collected will be of value in answering the study questions (Patton & 

Sawicki). Available documents including concurrency plans, interlocal agreements 

between school districts and local governments, taxation plans, as well as policies 
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governing the planning and construction of new schools will be requested, in writing, 

from the School Boards, local governments, and a sample of builders in Palm Beach, 

Broward, and Clark Counties. These documents will be coded using key categories (from 

the hypothesized model in Part 3 of Chapter 2) to uncover trends, similarities and 

differences that lend themselves to successful or unsuccessful planning and constructing 

of sufficient school facilities (Patton & Sawicki). 

Chapter 4 focuses on the presentation of data from documents and interviews 

from the three fast-growing school districts included in this study. Case study 

methodology is used to analyze and compare the construction policies and growth 

management plans to derive a model to benefit Florida counties. Three case studies (Palm 

Beach County, Florida; Broward County, Florida; and Clark County, Nevada) are 

designed to bring out the details from the viewpoint of the participants and from the 

public documents. Analysis will include: 

1. Key players involved in sitting and funding new schools.  

2. Results of school concurrency. 

3. Methods for budgeting funds for new schools. 

4. Contributions from each of the key players. 

Sifting through this body of data in order to uncover trends, similarities, 

differences, and promising policies and practices, and to gain insights about planning for 

and building schools to meet population needs will offer a deeper understanding for 

future policy development and implementation in Florida (Patton & Sawicki, 1993).   
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Definitions 

Adequate Space: Classroom space for all students in an attendance zone according to pre 

determined levels of service. 

Attendance Zone: A geographical area served by a particular school or district. 

Board: A district school board. 

Boundary: Border of attendance zone. 

Capital Dollars: Sums of money appropriated for capital expenses as authorized by the 

legislature (FDE, 2002). 

Capital Expenses/Projects: The amount used during a particular period to acquire or 

improve long-term assets such as property, plant, or equipment. Generally, it 

includes fixed assets, e.g., land, buildings, furniture, equipment, fixtures, and 

furniture (Tufts Finance, 2003). 

Concurrency: According to Boggs and Apgar (1991), “Concurrency is land use 

regulation which controls the timing of property development and population 

growth. Its purpose is to ensure that certain types of public facilities and services 

needed to serve new residents are constructed and made available 

contemporaneously with the impact of new development.” 

Educational facilities: The buildings and equipment, structures, and special educational 

use areas that are built, installed, or established to serve primarily the educational 

purposes and secondarily, the social and recreational purposes of the community 

and which may lawfully be used as authorized by the Florida Statutes and 

approved by boards (FDE, 2002). 
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Exactions: Payments or dedications made by a developer for the right to proceed with a 

project requiring governmental approval. They can be made in the form of: fees, 

dedication of public land, construction of public infrastructure, or provision of 

public service (Dresch & Sheffrin, 1997). 

Impact fees: One time charges for new developments designed to cover some of the costs 

associated with school construction (Bunnell, 1994).    

Level of Service: The School District’s determination of the capacity of a school, based 

on the number of student stations per building according to Florida’s Education 

Specifications.  

Long-range planning: A systematic method based on educational information and needs, 

carefully analyzed, to provide the facilities to meet the goals and objectives of the 

educational agency for a period of five years (FDE, 2001). 

PECO: The Public Education Capital Outlay (PECO) Program, adopted by Florida in 

1961, is the major state program for educational capital outlay (Stonecipher, 

2002).   

Siting: Determining the location of a school building. 

Student Station: Seat available for one student. 

Limitations 

There are three prominent limitations of this study. First, a case study analysis of 

three growth management and school construction initiatives can only provide a heuristic 

tool for policy makers and school officials. Caution should be taken when generalizing 

beyond the geographic boundaries of these selected school districts.  
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Second, although overcrowding is the most obvious result of poor growth 

management planning, the effects on teaching and learning in overcrowded schools are 

also prominent results and not within the scope of this study. School size, class size, 

attendance zones, private schools, and school composition, though factors to be 

considered when sitting schools or planning for new school construction, are dynamics 

that may be trade-offs or outcomes to be considered when choosing a policy alternative 

using Bardach’s (2000) problem solving approach. However, specific studies or 

comparisons of these factors are outside the scope of this research.  

Third, the financial impact of new school construction is vast for states, school 

districts, and local governments. Although construction expenditures have grown in 

recent years, there is a persistent shortage of funds for construction (USGAO, 2000). The 

financial impact and possibilities for funding capital projects will be discussed in the 

review of literature and considered when choosing policy alternatives. However, finances 

will not be the spotlight of the findings, due to the extensive breadth of capital finances. 

This is a suggested topic for an additional study or another dissertation. The focus of this 

study remains specifically on planning for and providing sufficient physical school and 

classroom space for the growing numbers of school-aged children.  

Chapter Summary 

School districts in Florida attempt to solve issues of overcrowding and growing 

enrollments in a variety of ways, though none appear to fully meet the needs of the 

communities. Effective growth policies and delineation of roles and responsibilities 

among school boards, local governments, and builders/developers are among two of the 

unsolved mysteries of school construction.   
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Implementation strategies uncovered in an analysis of three school districts, 

tailored to meet the requirements mandated by Florida Statutes will provide an 

understanding and a basis for recommending future policies for Florida and possibly the 

nation. 
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CHAPTER 2 

REVIEW OF LITERATURE 

Part 1: Analysis of School Construction Policies 

The 1970s marked a change in environmental and political attitudes toward 

economic growth. Prior to 1970, growth was viewed as not only as inevitable due to 

population increases, but also it was assumed that the increasing tax base would provide 

funds to cover infrastructure costs. Since then, the work of Steven Sheffrin (2003) has 

identified that growth alone cannot generate sufficient funds to finance infrastructure. In 

theory, districts build schools in areas of need at the same rate of student enrollment; 

schools would be in place as students were ready to enter, so that no one school became 

overcrowded. In reality, fiscal, legislative and time requirements, and restraints dictate 

new school construction and the opening of new schools. New school construction is 

funded in somewhat of a reactive mode: students must be present or predicted to be 

present within five years before the state will give a district capital money for building a 

new school (Gupta, 2004a; Osborne, 2002; F. Pickett, personal communication, July 17, 

2003; Quioco, 2003). School districts generally hold the burden of providing classrooms 

for students living in their attendance zones, though they do not control the rate of 

growth, or the rate at which fees for schools are collected (Education Week, 2003; Sack, 

2003; Sturm, 1997; Vornberg & Andrews-Pool, 1998). 

Of the $20 billion spent nationwide on school construction in 2001, 

approximately half of the money was spent on new schools and the rest funded 
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renovations and expansions of current school buildings (Abramson, 2002). Table 3 shows 

the construction expenses in specific regions of the United States for 2002, as reported in 

the School Planning and Management 2002 Construction Report (Abramson). 

Table 3  

Projected Construction Spending 

Region 

Percent of 

Spending for 

New Space 

Percent of 

Spending 

for Additional 

Space 

Percent of 

Spending 

for 

Renovation 

Percent 

of 

National 

Total 

Alabama, Florida, Georgia, 

and Mississippi 

59.9 26.2 13.9 9.6 

Arizona, California, 

Hawaii, and Nevada 

60.2 21.0 18.8 11.0 

     

The three counties in this study are located in states that are projected to spend the 

majority of their capital dollars on building new classrooms, with the majority of these 

new spaces to be located in new schools (60%). Renovation of existing facilities will 

account for less than a fifth of the available capital money. The regions that include 

Florida and Nevada make up only 16% of the United States, but account for 22% of the 

national funding for school construction. On average, because of growth, more is spent in 

these regions than in other areas of the United States. 

Planning for Growth 

Ensuring sufficient classroom space for students lends itself to two options: limit 

growth or plan for growth in a structured manner. Attempts to limit growth so that 
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student populations do not exceed available classroom space have been scarce. Because 

limiting growth through moratoriums on new developments is generally found to be 

unconstitutional, many communities attempt to plan for growth. Planning through 

concurrency and interlocal agreements between counties and school districts are found in 

the review of literature that follows (Vachon, 1998). 

Florida History: School Concurrency 

One strategy used to plan for growth is concurrency. Concurrency is defined as 

land use regulation that controls population growth and property development (Boggs & 

Apgar, 1991). According to Jim Quinn, the 1998 chief of the Bureau of State Planning for 

the Florida Department of Community Affairs (FDCA) (cited in Vachon, 1998), 

concurrency allows a local government to permit growth in an area as long as it can 

provide the services such as sewers, roads, and schools needed to support the growth 

(Vachon). Its purpose is to ensure that public facilities needed to serve new residents are 

constructed and made available contemporaneously with the impact of new development. 

In the case of school concurrency, the public facilities needed are schools.   

The first mention of any type of concurrency in Florida is contained in the Growth 

Management Act passed in 1985, which allowed governments to permit growth as long 

as they can offer public services such as roads and sewers (Vachon, 1998). The Local 

Government Comprehensive Planning and Land Development Regulation Act and the 

State Comprehensive Plan provided direction for closer coordination between 

development and infrastructure, but failed to create a common understanding (Powell, 

1999). The laws were used to slow growth in areas if roads and utilities were not readily 

available to support new construction (Haner-Dorr, 2000). The FDCA provided rules to 
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establish the basic principle that a concurrency system must be financially feasible and 

provide facilities at a specified service level without causing a moratorium on 

construction (Powell). 

Schools were not mentioned in relation to concurrency until 1992, in the third 

Environmental Land Management Study Committee (ELMS III) which convened at the 

request of Governor Lawton Chiles (Powell, 1999). In 1993, “these statutory changes 

included legislative confirmation of the basic framework for concurrency that had been 

developed by the DCA through case-by-case adjudication and formal rulemaking” 

(Powell). After school concurrency was initially included in Florida law, Broward 

County was one of the few to attempt it.  

In the early 1990s, the School Board of Broward County and the Broward County 

Board of Commissioners embarked on a mission to create a school concurrency plan, 

similar to those required by Florida law for water, sewage, parks, and roads (Stroud, 

2000). Following five years of legal battles with developers, the County and the School 

Board halted plans for school concurrency.   

In 1995, in response to overcrowded schools, school concurrency was added as a 

local option, related to counties’ comprehensive growth plans (Vachon, 1998). This 

legislation increased the demand for collaboration among school districts and 

communities and added requirements for a local-option school concurrency system, 

consistent to the legal requirements for other public facilities (Powell, 1999). Additional 

requirements were added in 1995: 

a) School districts must annually furnish local governments with a facilities 

report detailing projected facility needs and funding for the proposed 
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construction and improvements as well as projected needs based on changes 

in population. A copy of the annually updated five-year capital plan must also 

be provided (Florida Statute 1013.33).   

b) Local governments have the power to designate land for school facility 

locations.   

c) It was established that local governments must provide opportunities for the 

school district to be involved with the formulation of the comprehensive plan. 

The intent is to provide opportunities for collaboration and communication 

during planning and development stages (Florida Statute 163.3180(1)(b)).   

d) After setting up the level of service a school system plans to provide, a 

government has to show how it will manage to offer and maintain it over the 

duration of the five-year comprehensive plan, and beyond. (Vachon, 1998)   

In 1996, Broward County, Florida amended its comprehensive plan to establish a 

new system for school concurrency to assist the Broward County School District with its 

influx of students. In 1996, voters turned down a half-cent sales tax increase that would 

have gone to schools and turned to developers to pay (Perez, 1997). Broward County 

school district had 218,000 students in 1997 and 251,129 in 2001, the second highest 

growth rate in the nation, behind Clark County, Nevada (NCES, 2002; Perez). In an 

attempt to assist Broward County, the governor created the Public Schools Construction 

Study Commission. Seventeen members studied concurrency and interlocal agreements 

in detail and recommended appropriate reforms related to the planning and sitting of 

public schools and reforms related to school concurrency.   
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In 1998, a legal mechanism for school concurrency was established, filled with 

complexities and requirements from all cities, townships, and the county in which a 

school district is located (Haner-Dorr, 2000). On May 22, 1998, Governor Lawton Chiles 

signed into law requirements for school concurrency, amending s.163.3180 F.S. (Vachon, 

1998). According to the chief of the Bureau of State Planning for the Florida Department 

of Community Affairs, “Concurrency is all about insuring that public facilities are 

available” (Vachon). The comprehensive state policy coordinates residential development 

with the construction of new schools (Powell, 1999). Florida Statutes provide a local 

option for district wide concurrency including all public schools and all portions of the 

district. “By doing so, the Legislature addressed the latest public policy challenge 

presented by Florida’s rapid growth and development, and reaffirmed important basic 

policies of Florida’s concurrency system for managing growth” (Powell).  

In 1999, although there was discussion during the 2001 legislative session 

concerning the possibility of requiring new construction to be tied to the availability of 

neighborhood schools, Governor Jeb Bush “backed away from a hard-and-fast rule 

making school concurrency mandatory and instead (is) offering requirements that cities 

and counties discuss the matter”(Grimson, 2002). According to Fraser (2001), the state 

DCA public affairs director, 2001 proposed legislation focused on mandates, while 2002 

proposals focused on ensuring that counties, cities, and school boards discuss school 

placement and building issues. Although the Florida Senate advocated halting of 

residential construction if classroom space was not available, House leaders refused to 

support the bill, a debate similar to those seen at the Federal level. (Grimson; Mead, 

2002b). This debate can be summed up as a discussion concerning whether or not the 
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federal government should become involved in education, an area that has historically 

been a state and local responsibility (Cohen, 1999; Mead, 2002a). Table 4 illustrates the 

shifts in funding. 

Table 4 

Shifts in Federal Appropriations for School Renovation by State  

State 2000 Appropriation  2001 Appropriation  2002 Appropriation  

Florida $0 $53,555,724 $0 

Nevada $0 $5,483,750 $0 

Note. From “Department of Education School Renovation Grants,” 2002, USDOE. Table 4 shows the shifts 

in federal funding for school renovations.  Funds were allocated in only one of the last three years 

indicating that the federal role in funding for school construction and renovation has not yet been 

determined. 

 

In 1999, the Broward School District gave up its effort to implement school 

concurrency because the new superintendent did not have concurrency as a priority, the 

cost-benefit ratio of the work was not acceptable, and it became a concern that so much 

development had already taken place that concurrency efforts were too late (Stroud, 

2000). In 2000, the county lost interest after the DCA found their amendments to the 

concurrency plan to be insufficient (Stroud).   

School concurrency in Broward County ended for two major reasons:  The county 

and the school district could not agree on implementation nor could the county produce a 

plan that the DCA could deem financially feasible (Florida Home Builders Association 

[FHBA], 2000; Stroud, 2000). According to Vachon (1998), the two lessons to be learned 

were: (a) concurrency must be a county-wide plan, not applied to each school separately, 



 23

and (b) counties must have a financial plan in place to plan for future school needs for at 

least five years. 

As a result of the failed Broward County concurrency attempt, Governor Lawton 

Chiles signed revised school concurrency requirements into law on May 23, 1998 which 

included: school concurrency as an option in Florida, financial feasibility requirements, 

and district-wide imposition of concurrency (Vachon, 1998). Florida Statute 163.3180 

(13) describes school concurrency options for districts and counties as follows:  

School concurrency, as imposed by local option, shall be established on a 

districtwide basis and shall include all public schools in the district and all 

portions of the district, whether located in a municipality or an 

unincorporated area. The application of school concurrency to 

development shall be based upon the adopted comprehensive plan, as 

amended. All local governments within a county, except as provided in 

paragraph (f), shall adopt and transmit to the state land planning agency 

the necessary plan amendments, along with the interlocal agreement, for a 

compliance review pursuant to s. 163.3184 (7) and (8). School 

concurrency shall not be effective in a county until all local governments, 

except as provided in paragraph (f), have adopted the necessary plan 

amendments, which together with the interlocal agreement, are adopted to 

be in compliance with the requirements of this part” (Florida Statute 

163.3180 (13)).  The statute further detailed the public school facilities 

elements for land acquisition, the standards for level of service, the service 

areas to be included within the local governments, the financial feasibility, 
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the intergovernmental coordination, and interlocal agreement. (FDE, 

2002)  

These legislative revisions resulted from the difficulties encountered in 

Broward County. 

School Concurrency – Implementation in Three Districts 

Palm Beach County, Florida, is the 11th largest public school district in the 

United States and serves in excess of 168,000 students in 184 schools (SDPBC, 2009). 

Developed in June 2002, Palm Beach County’s School Concurrency Plan is the nation’s 

first public school concurrency program, and currently the only implementation of a 

public school concurrency plan in Florida. With 26 participating municipalities working 

in concert with the School Board of Palm Beach County and Palm Beach County 

government to provide coordinated planning to ensure school capacity is available at the 

time of impact of residential developments, all schools are impacted to ensure adequate 

capacity exists in the Palm Beach County schools (Hoyos, 2001; Palm Beach County, 

Municipalities of Palm Beach County, & SDPBC, 2001; SDPBC Planning Department, 

2007). The participating groups entered into an interlocal agreement in January 2001 and 

adopted required amendments to their Comprehensive Plans in January 2002. To 

complete the process, the Comprehensive Plan amendments were incorporated into the 

land development codes of each local government which was completed on June 27, 

2002 (Thompson & Usher, 2004). During this time, student population in Palm Beach 

County grew from 93,708 in 1988 to over 167,000 in 2003 (USDE, 2001). In 2006, after 

experiencing effects of several hurricanes, and increasing housing costs, the school 

district saw its first decline in student enrollment since 1971. Before that, it was typical 
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for the district to increase by 5,000 students annually (SDPBC, 2004). Since 2000, the 

Palm Beach County School District has constructed 33 new schools and replaced or 

modernized 36 additional schools. 

 The 2007-2011 Palm Beach County School District’s Capital Improvement 

Program Summary (PBCSD, 2007b) outlines the expected plans for capital projects funds 

used for acquisition or construction of major capital facilities, improvements to existing 

facilities, land acquisition, equipment purchases, and capital debt services. The plan is a 

joint effort of the school district, city and county planners and advisory committees and is 

amended as needed throughout the course of the five-year plan and is the driving force 

behind decision made through the concurrency system. Seventeen schools are expected to 

be built in Palm Beach County between 2007 and 2011 with an additional 

$1,106,768,009 in school modernization projects, and over $582 million in school 

additions and remodeling projects (PBCSDFD, 2007a). 

The Broward County School District saw a 63% increase in public school 

population between 1988 and 1998 (USDE, 2000). During the 2006-2007 school year, 

the district served more than 262,000 students in 212 schools, making it the sixth largest 

district in the country (Broward County School District [BCSD], 2007a). According to 

the School District of Broward County (2007), 32 schools opened the 2006-2007 school 

year critically overcrowded. Broward County is currently struggling with the 

development and implementation of a new concurrency plan (Stroud, 2000). 

Clark County, Nevada, increased its public school enrollment by 94% between 

1988 and 1998, boasting the largest population boom in the country (USDE, 2001). Now, 

in 326 public schools, the district serves over 302,000 students making it the country’s 
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fifth largest school district (CCSD, 2007). To prepare for these increases, the district 

initiated a school construction and modernization program and issued a $600 million bond 

(Cenziper & Grotto, 2003). Since the bond issue in 1988, schools have been built all over 

Clark County. In 2004, the Clark County School District opened 14 new schools. Eleven 

new schools were opened during 2005, with 11 more under construction (CCSD, 2005). In 

the past 17 years, 172 schools were built in Clark County (Cenziper & Grotto). 

Planning for Growth – Interlocal Agreements 

An interlocal agreement is one of the ways school districts and other governmental 

agencies prepare for growth. An interlocal agreement establishes how the specific plans 

and processes of each governmental agency are to be coordinated to achieve a community 

benefit.   

Although schools hold the majority of the responsibility for school construction, 

counties and cities share some of the power and influence on school construction. School 

siting and construction is a “challenge in intergovernmental coordination” (Powell, 1999) 

and counties control and regulate the land development and use according to the Local 

Government Comprehensive Planning and Land Development Regulation Act of 1997. 

Government officials have a vested interest in facilities and services that affect the 

community and schools certainly fall into their area of concern. 

A review of literature including county commissioners meeting minutes from 

Florida counties shows that many commissions are concerned with current school facilities 

and their ability to meet the growing needs of the counties. Understanding that school 

districts alone cannot make provisions for schools, county commissioners across the state 

have been brought up to speed on the needs of schools in their counties (Brevard County 
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Commissioners, 2001; School District of Martin County [SDMC], 2003). Though the 

opinions may vary, the message from governmental agencies is apparent: school districts 

and governments must work together for the best interest of the community and provide 

schools in a timely manner, in areas of need.   

Chapters 163 and 1013 of the Florida Statutes require the county, its municipalities, 

and the school board of each school district to enter into an interlocal agreement which 

establishes the specific ways the plans and processes of each governmental agency are to 

be coordinated (FDE, 2002; SDMC, 2003). The purposes and benefits of such an 

agreement, outlined in the Martin County Interlocal Agreement for Public School Facilities 

Planning (2003), include 

better coordination of new schools in time and place with land 

development, (2) greater efficiency for the School Board and local 

governments by placing schools to take advantage of existing and 

planned roads, water, sewer, and parks (3) improved student access 

and safety by coordinating the construction of new and expanded 

schools with the road and sidewalk construction programs of local 

governments, (4) better defined urban form by locating and designing 

schools to serve community focal points, (5) greater efficiency and 

convenience by co-locating schools with parks, ball fields, libraries, 

and other community facilities to take advantage of joint-use 

opportunities and (6) reduction of pressures contributing to urban 

sprawl and support of existing neighborhoods by appropriately 
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locating new schools and expanding and making significant 

renovations to existing schools. (SDMC, 2003, p. 1).      

In accordance with Nevada Revised Statutes, the Board of County Commissioners 

directed the Department of Comprehensive Planning to create a new general plan for 

Clark County (Clark County Facilities Division, 2003). Since 1983, when the 

comprehensive master plan for the physical development of the county was adopted, 

many additions have been made in an effort to address changing conditions of the county. 

On January 2, 2002, the County of Clark and the City of Las Vegas entered into a new 

interlocal agreement establishing a joint position on planning and provisions for public 

facilities (Clark County Facilities Division).    

Financial Barriers 

Although school districts are charged with providing adequate classrooms to meet 

the growing demands of curriculum and enrollment, many components of school 

construction, placement, and enrollment are out of their direct control. States and local 

school districts have increased construction spending by 39% between 1990 and 1997. 

However, there is still not enough money at the local level to fully fund construction 

(Mead, 2001). The current process of funding school construction is slow and not suited 

to meet the needs of growth and educational reform, causing a need for new ways of 

achieving school funding for growth (Mead).   

Many school districts across the country have had a difficult time keeping up with 

the costs of new schools and the demands to repair aging ones. According to research 

detailed in the April 3, 2002, issue of Education Week, there is great inconsistency 

concerning the states’ responsibility and assistance for school construction. Idaho, 
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Nevada, and Minnesota give the burden almost entirely to the school districts while other 

states, including Massachusetts, Florida, and Washington, have school construction 

assistance programs (Education Week; Sturm, 1997). Voter support for school 

construction spending also varies from state to state. In 2000, Arizona voters raised sales 

taxes to fund school construction, while California reduced barriers for local bond issues 

to pay for school construction (Mead, 2001).   

According to Lindsay Kozberg, a spokesperson for former Secretary of Education 

Rod Paige, “School construction is an area where the federal government does not have a 

meaningful role, and never did” (Sack, 2001b). Further, some in Washington agree that 

school construction issues and funding should remain a state and local issue (Mead, 

2002b; Sack; Utt, 1999). States have historically given the burden of school construction 

to the individual school districts, with several states recently developing assistance 

programs (Education Week, 2002; Kennedy, 2000; Utt). Iowa Democratic Senator, Tom 

Harkin, and others have pushed for a national school construction program and have met 

opposition from Washington, where the focus on school construction remains at the state 

level (Sack). The major sources of funding for the two states in this study are outlined in 

Table 5. 
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Table 5 

Major Construction Funding Sources 
 

State Annual Primary State 
Funding Program(s) 

Additional State 
Programs 

Voter  
Approval  
Required 

State 
funding 
for 2006 

Limits 
of Local 
Funding 

Florida (a) PECO (Public 
Education Capital 
Outlay) (FDOE, 
2006). (b) CO&DS 
(Capital Outlay and 
Debt Service) funds 
allocated on a per 
student basis  

Since 1997, SMART 
Schools Act- money 
from state lottery used 
as bond proceeds or 
cash to build 
classrooms and to fund 
programs to encourage 
thrift, innovation, local 
effort and rural 
locations.  Class size 
reduction funds are also 
allocated to assist with 
meeting the 
requirements of the 
class size reduction 
amendment. 

Yes 
51 

(a) $456.5 
million 
(b) $21 
million(c) 
$1.1 
billion 

 

 

Nevada None Initiated in 1998, a $16 
million state bond 
initiative assists low-
wealth districts (2 
districts qualify) 
Clark County voters 
passed a $600 million 
bond referendum 
(Cenziper & Grotto, 
2003). 

Yes 
51 

$0 Voter 
approval to 
levy pay-as-
you-go tax. 
Tax on 
residential 
construction 
limited to 
$1,000. 

Note. From 2006-07 Funding for Florida School Districts, 2006, Florida Department of Education, “CASH 
Resource Network,” 1995, Education Commission of the States. Of the school districts in this study, only 
Palm Beach and Broward are in a state where construction funding is provided by the state. Nevada does 
not provide state construction money to all school districts; instead, districts must rely on local funding 
sources. Clark has successfully used bonds. 
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Because most of the school construction costs are one-time expenses, it is difficult 

to assign financial responsibility. If new and current residents pay, the original residents 

help share the burden for a facility their children will never attend; however, this burden 

is offset by a previous benefit, since the schools in their neighborhood were in part 

funded by their predecessors (Brueckner, 1996). Incoming residents benefit from new 

schools, but hold the obligation to help pay for future school construction. This cost-

sharing approach has been the most popular. However, the majority of construction funds 

is generally raised though the sale of bonds, requiring all residents to share the burden on 

payments on the previously built structures (Brueckner). A current trend, though, is for 

new residents to pay for the cost of new capital requirements; the developers, who pass 

on additional costs to homebuyers, are requested to build needed infrastructure including 

schools (Brueckner). Solutions to financial barriers include assistance from state 

education departments, the imposition of sales taxes, transfer fees, construction bonds, 

impact fees, user fees, exactions, increases in property taxes, contributions by builders 

and developers, and other means. The literature review of these alternatives follows and 

is included due to the role of funding. 

Solution to Financial Barriers: State Programs 
 

Ten states, including Nevada, provide no state programs to annually assist 

districts with capital projects (Gurley, 2002; Vornberg & Andrews-Pool, 1998). Others, 

such as Florida, provide some support. Regardless of the amount spent by each state, the 

state spending for capital outlay projects represents a small portion of each state’s public 

school budget (Sturm, 1997). The Public Education Capital Outlay (PECO) Program, 
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adopted by Florida in 1961, is the major state program for educational capital outlay 

(Stonecipher, 2002).  

After peaking at more than $1 billion available for construction in 1994-95, the 

PECO program will yield only 50% to 60% as much in the next eight years…. 

The consequence for school districts…is that only half as much money will be 

available for capital outlay, at a time when construction costs increase and 

enrollment explodes. (Stonecipher, 2002) 

Table 6 outlines the 2000-2001 state contributions and requirements for facilities 

plans in Florida and Nevada as well as enrollment information and projections. 

Table 6 
 
State Contributions for Facilities Plans 
 
State Annual 

State 
Funding 
(2007-2008) 

Percent 
state 
contributes 
to 
education  

State requires 
facilities plan 

Enrollment 
2000-2001; 
projected 
2010-2011 

Projected 
10 year 
student 
growth  

Florida 180,926,027 

(Palm 

Beach) 

52.8 Yes 2,434,403; 

3,007,214 

30.8 

Nevada 0 

$0 

34.9 No 340,707; 

480,098 

69.2 

Note. (Gurley, 2002; PBCSD, 2007b). In Florida, during the 2002-2003 school year, for maintenance and 

remodeling, $76,395,222 were available to public schools and for new construction, $192,262,124 were 

given to the 67 Florida school districts from the PECO funds as authorized by Section 235.014 (11) and 

235.41 (1) Florida Statutes (FDE, 2002; FDE, 2003).    

 

Approximately one-quarter of Florida’s construction funds come from state 

programs, with an average of half of the total education costs coming from state funds 
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PBCSD, 2007b). A facilities plan is required of all Florida school districts in order to 

qualify for state construction funds. Nationwide, in 1996-1997, the average district 

received 45% of its funds from local sources, 48% from state sources and 7% from 

federal sources (Kennedy, 2000). In Nevada, over a third of the schools’ expenses come 

from the state budget; none is made available for construction. Therefore, Nevada 

districts are not required to submit facilities plans to their state departments of education.    

In Nevada, student populations are expected to grow by more than two-thirds over 

a ten-year period (Gurley, 2002). Growth in Florida, although significant, is expected to 

increase by less than one third.   

Solution to Financial Barriers: Sales Tax 

Another funding source for public schools is the capital outlay millage which is 

set by the discretion of local school boards (Stonecipher, 2002). Voters, however, have a 

history of rejecting a majority of local referenda seeking local sales tax increases to fund 

school construction projects, though approval rates for these requests are on the rise 

(Stonecipher). Districts across the country are turning to a local sales tax to generate 

much needed construction funds (Sack, 2001a). On November 2, 2004, Palm Beach 

County voters passed a half-cent sales tax “Better Schools, Better Communities” which 

began January 2005 and will last for six years in order to raise $560 million needed to 

cover a funding shortfall, to build new schools and to renovate old schools (Freeman, 

2004b). As of September 30, 2006, this half-cent sales tax generated $201.1 million 

(PBCSDFD, 2007a). An additional capital outlay tax of 2.000 mills, in addition to the 

school board’s 5.712 mills tax for operating expenses, is expected to generate 

$306,379,168 to be used for construction and remodeling projects (PBCSDFD). 
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In Florida, local sales tax revenues have provided 1.73 billion dollars for 

education capital outlay over the last 12 years (FDE, 2003). Table 7 is provided to show a 

comparison of local sales tax revenues to other major revenue sources in Florida. 

Table 7 

Summary of Florida Education Fixed Capital Outlay Funding Sources 

Funding Source Revenue Source Amount Time Period 

PECO Utilities Gross Receipts Tax $920.3 million 2002-2003 proj. 

Discretionary 2 

mill 

Property Tax $1.4 billion 2000-2001 

Operating 

Budget 

Property Tax Minimal  

Bond 

Referendum 

Property Tax $129.43 million Total last 10 years 

2 year Voted 

Millage 

Property Tax $0 None since 1985 

Sales Surtax Sales Tax $1.73 billion Total last 12 years 

Impact Fees Property Tax $28.6 million Total last 4 years 

CO and DS Motor Vehicle License 

Revenue 

$15.7 million 2001-2002 

estimated 

Lottery Gaming $180 million Annual 

Note. Approximately 18% of capital outlay funds come from local sales tax revenue. In comparison to 

other capital revenue sources, the local sales tax generates approximately as much as bond referendums, six 

times less than gross utilities receipts taxes, approximately 35 million less than the lottery revenues and five 

times more than impact fees (FDE, 2003).   

 

In Broward County, Ordinance 97-40 authorizes educational impact fees of 

$3,349 for single family homes with four or more bedrooms (Broward County School 

District, 2004).           
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Nevada Revised Statutes Chapter 374 authorizes local counties to levy local 

school support taxes of 2.25% to support the school district in which the business is 

located (Nevada Department of Taxation, 2001). All Nevada counties collect this tax, 

which supports schools. 

Solution to Financial Barriers: Transfer Fees 

The concept of transfer fees is already in place in Florida in the form of state 

documentary stamps, which are levied by the state. This tax is generally paid by the seller 

of a home, goes to the state and a portion of the money is returned to the county (Vachon, 

1998).   

The State of Nevada Legislature authorized real estate transfer fees in 1997; Clark 

County takes advantage of these fees to raise funds for school construction (Southern 

Nevada Strategic Planning Authority, 2002).   

Solution to Financial Barriers: School Construction Bonds 

Nationwide, the majority of school construction is financed through bonds issued 

by local school districts, though, some districts face roadblocks in issuing bonds due to 

caps on their ability to issue debt or lack of voter support for increased taxes (Mead, 

2001; Vornberg & Andrews-Pool, 1998). Many states (94%) have recommended the 

issuance of local school construction bonds to pay for construction and 24%of the states 

issue state bonds to fund construction (Sack, 2003; Vornberg & Andrews-Pool, 1998).  

General Obligation (GO) Bonds are the most popular source of funds for Nevada 

school districts with an average of 70% of a county’s bond money going to schools 

(Sturm, 1997). Because the state does not offer an assistance program for school 

construction funding, 100% of needed funds come from local bonds (Vornberg & 
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Andrews-Pool, 1998). In 1998, voters in Clark County approved a ten-year, $3.5 billion 

bond program for new school construction and renovations at older facilities (Cenziper & 

Grotto, 2003; Illia, 2003).   

Chapter 1013 of the Florida Statutes specifies educational facilities use and 

funding including 1013.70 establishing the 1997 School Capital Outlay Bond Program. 

The Division of Bond Finance of the State Board of Administration, on behalf of the 

DOE, issues the bonds for the purpose of financing or refinancing the construction, 

acquisition, reconstruction, or renovation of educational facilities (Florida Statutes, 

2002).   

Solution to Financial Barriers: Impact Fees 

Impact fees, also called developer fees, used by 36 states, are a means to pay for 

capital improvements, including school construction, made necessary by new 

development (Bunnell, 1994; Reinhard, 1999; Salvant, 1999a; Sturm, 1997). The fees are 

designed to make developers more responsible for the effects their projects have on local 

schools; builders are required to pay for schools or donate land to share the burden with 

school districts (Robiglio, 1999). Most studies show that impact fees are passed on to 

new residents in the form of higher home prices with the intent of having growth paying 

for itself as much as possible (Bunnell; Jones, 2004; Man, 2003; Wisconsin Realtors 

Association, 2003). These capital improvement fees can increase construction costs 

between five percent and 10% (Brueckner, 1996). According to the Wisconsin Realtors 

Association impact fees are charged for three main reasons:  

1. Communities have underestimated long-range growth and need additional 

sources of revenue to fund capital projects necessary to accommodate growth. 
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2. Other sources of revenue are no longer available; fiscal responsibility has 

shifted from the federal and state governments to local governments. 

3. New residents should hold the burden of paying for capital improvements 

because they are placing a strain on public services. (Wisconsin Realtors 

Association, 2003) 

Florida tripled the required impact fees from 1985 to 1991 (Brueckner, 1996). 

Impact fees average approximately $1,000 in Florida, with the national average around 

$3,000 (Reeder, 2003). In 2004, St. Lucie County, Florida increased school impact fees 

on new homes from $800 to $3,061 (Reeder, 2003). Likewise, fees in Martin County, 

Florida increased 14% in 2005, the first increase since 1995 (Gupta, 2003; Sorentrue, 

2003). In 2003, The Palm Beach County Board of County Commissioners approved a 

phase-in approach to increase impact fees to help pay for school construction and collects 

approximately $22 million each year in impact fees (Flannery, 2003; Man, 2003; 

PBCSD, 2007b).  

According to Malizia (Malizia, Norton, & Richardson, 1997) of the Wisconsin 

Realtors Association, state legislatures and courts typically apply the “rational nexus” test 

to impact fee ordinances: the growth must cause a need for the facilities, the fee must not 

surpass the cost of the building, and the customer must benefit from the service. One 

hundred single-family houses can expect to generate 97 new school children while 100 

apartment units generate 44 new students. 

There a two major problems with impact fees: whenever a family moves into an 

existing home, the school district inherits students for whom it did not receive local 

funding and 75% of new homes are purchased by existing residents who move to other 
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locations within their community (Wisconsin Realtors Association, 2003). It seems unfair 

to penalize residents for wanting to stay in their own community by imposing impact 

fees. At the same time, it seems unfair for a family who moves into an existing home to 

escape impact fees. Relying on new home construction can become dangerous, especially 

in districts that are projected to be built-out in the near future. However, the fees 

collected in Broward County are so inconsequential that funds accumulated over the past 

twenty years would build just two new high schools, while the growth rate of students, 

estimated at almost 10,000 per year, would fill 41 (Perez, 1997; Reinhard, 1999). As of 

2001, Broward collected about $61 million in school impact fees, while the school 

construction and renovation needs exceed $1billion (Reinhard). Broward County started 

imposing impact fees in 1977 after its 1974 charter gave county officials that authority 

(Reinhard).   

A Florida Supreme Court ruling in 1976 resulted in a three-part litmus test for 

impact fees:  they must be used for expansion, benefit the developer paying the fee, and 

accurately reflect the strain created by the new construction (Reinhard, 1999). In 1991, 

the Florida Supreme Court examined the constitutionality of impact fees imposed on new 

residential construction collected for new school construction. The Supreme Court 

determined that fees could represent no more than the proportionate share of the cost of 

new school facilities required by new housing development (Stroud, 2000).  

Chapter 387.331 of Nevada Revised Statutes allows small Nevada school districts 

(populations under 50,000) to request a tax of up to $1,000 on each house, apartment, or 

mobile home lot to be used for capital construction costs (Sturm, 1997). 
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Solution to Financial Barriers: Imposition of User Fees 

A user fee is the cost a governmental agency assesses for the use of a particular 

service such as transportation or utilities, commonly covering the current costs for 

operating these services (Salvant, 1999b). It is recommended by the National Association 

of Realtors that user fees are properly assessed when a government is providing a service 

that narrowly benefits an individual taxpayer (Salvant). 

According to a review of literature, none of the three states in this study currently 

collect user fees for schools. 

Solution to Financial Barriers: Exactions 

Exactions are payments or dedications made by a developer for the right to 

proceed with a project requiring governmental approval. They can be made in the form of 

fees, dedication of public land, construction of public infrastructure, or provision of 

public service (Dresch & Sheffrin, 1997). Developers are concerned that these 

requirements are excessive and serve as barriers to growth (Dresch & Sheffrin). 

Exactions on land are referred to as property taxes (Nicholas, 1992; Nicholas & Steiner, 

2001). Using Nicholas’ definition of exaction, all four school districts use exactions 

(local property taxes) as a construction funding source. 

Solution to Financial Barriers: Imposition of Local Property Taxes 

Property taxes have historically been used to fund community services and to 

provide revenue for the construction of capital projects (Salvant, 1999b; Vornberg & 

Andrews-Pool, 1998). Andrews-Pool and Vornberg documented three major reasons for 

the unpopularity of property taxes: 

1. Large landowners are affected disproportionately. 
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2. The taxes are unfair to the poor. 

3. The taxes are too reliant on local wealth, making support for education based 

on local wealth, not state wealth. 

Despite the unpopularity of property taxes, this remains the most common source of 

school construction funds (Vornberg & Andrews-Pool). 

 School districts in Florida are required to determine the level of service provided 

for school facilities and to prepare a five-year facilities plan that is financially feasible 

(Stroud, 2000). Two mils of property tax for schools are allowable under state law, one of 

the methods of acquiring funds for school construction (Stroud). Schools retain the right 

to adjust school attendance boundaries to take advantage of available space at some 

schools to alleviate overcrowding at others.   

In Clark County, Nevada, property taxes are assessed at $.5534 per $100 of 

assessed value, which is frozen through 2008 (Strum, 1997). Property is assessed at 35% 

of its market value, which is adjusted periodically for inflation or deflation by the Clark 

County Assessor’s Office (Strum). 

Solution to Financial Barriers: Contributions by Builders and Developers 

Builders, concerned that parents will not purchase homes in areas where schools 

are overcrowded, sometimes take matters into their own hands. Arvida, a builder in 

western Broward County, secured $10 million in grants and loans to assist in the 

production of new schools in the area of their construction to ease overcrowding (Perez, 

1997).   

Authorized by President Bush in 2001, towns and cities are given the opportunity 

to build public school facilities by forming public-private partnerships with developers 
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(Utt, 2001). Florida was one of the first states to utilize this approach by allowing private-

sector investors to build the schools and to lease back the facilities at a cost less than 

what the school district would pay for a similar building (Utt, 2001).    

Home builders in Nevada, such as Pardee Homes of Nevada, have donated land 

and equipment and even student scholarships to schools in the areas in which they build 

(Clark County, 2003a). Though Nevada law does not require these donations, they assist 

the school districts that benefit from their contributions. 

Solution to Financial Barriers: Credit Enhancement Programs 

Used in about half of the states, including Nevada, credit enhancement programs 

allow districts to have their bonds guaranteed by the state’s school funds (Gurley, 2002); 

some states do this automatically and others require districts to apply for this protection. 

This ensures that even if districts default on its debt, bondholders are paid (Gurley). 

There is no evidence of the use of this solution in Florida. 

Solution to Financial Barriers: Pay As You Go Funding 

Voters must approve this funding method, which taxes property within a school 

district (Sturm, 1997). Most counties in Nevada, including Clark, do not use this method. 

It is generally reserved for counties having difficulty passing bond issues (Sturm). Pay as 

you go funding, termed “pay as you grow” planning in Florida was approved in June 

2005 through State Senate Bill 360 (Florida Senate Bill 360 [SB360], 2005). It is 

designed to address rapid population growth in Florida, requires school capacity be in 

place or under construction within three years of the approval of residential development, 

and requires all counties in Florida to adopt a school concurrency program by December 

2008 (SB360). 
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Solution to Financial Barriers: Grants 

Federal grants for school construction have been centered in the Iowa 

Demonstration Construction Grant Program with support from Senator Tom Harkin 

(Iowa Department of Education, 2003; Sack, 2001b). Forty million dollars was awarded 

to Iowa districts in 2002 and Senator Harkin uses the success in Iowa as proof that the 

federal government needs to fund school buildings (Sack). The national program, referred 

to as the Harkin Federal Program, has given $1.2 billion in competitive grants for school 

construction projects (Sack). The most popular method for grants is in the form of 

matching grants to retain local control and responsibility (Sturm, 1997). 

Other types of grants provided by the state include equalization grants designed to 

equalize funding and lessen the disadvantages of poorer counties, matching grants 

designed to match local and state funds, and flat grants offering a set amount of money to 

each district (Vornberg & Andrews-Pool, 1998). Table 8 summarizes the use of these 

grants by state. 

Table 8 

School Construction Grants Availability 

State 
Equalization 

Grants 

Matching 

Grants 
Flat Grants 

State Loans  

(no repayment) 

Florida X  X  

Nevada     

Note. (Vornberg & Andrews-Pool, 1998). Nevada does not provide state assistance for school construction; 

however, aid is available for districts struggling to fund schools. Florida focuses on equalizing funds and 

also providing flat grants to each school district. 
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Solution to Financial Barriers: Funding Initiatives 

Clark County, Nevada, voters approved the 1998 Capital Improvement Program, 

which is a growth-based formula designed to raise over $3.5 billion for pubic school 

construction and renovation projects (CCSD Facilities Division, 2003). This is a three-

prong approach to funding:  

1. Real estate transfer tax: $.60 per $500 of the sales price of a real estate 

transaction 

2. Property tax: $.5534 per $100 of assessed value (frozen through 2008). 

Property is assessed at 35% of its market value, which is adjusted periodically for 

inflation or deflation by the Clark County Assessor’s Office. 

3. Hotel room tax: 1 5/8% of the room price in Clark County. (CCSD Facilities 

Division, 2003) 

The first two components are directly linked to growth; the more property sold 

and owned, the more tax collected. The third is indirectly related: Increases in tourism 

bring more residents and workers to Clark County (CCSD Facilities Division, 2003). 

Since 1997, when projections were first made, growth has been more rapid, resulting in 

increased revenue sources which are being used to accelerate the construction of more 

than 30 schools in Clark County (CCSD Facilities Division).   

 Lottery funds are being used in Florida to Fund Classrooms First legislation as 

well as the debt service of construction bonds for construction. For fiscal year 2001-2002, 

the 2001 Florida Legislature appropriated $946 million of lottery funds for education 

including $180 million for the debt service of $2.0 billion of school construction bonds 
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authorized by the 1997 Legislature (FDE, 2001).These funds are encumbered to build 80 

new Florida schools, including 17 in Broward and 2 in Palm Beach County (FDE, 2001).   

 Miami-Dade County Public Schools has been working with the concept of work-

site schools, which establishes a partnership with local businesses and the school district.  

Since 1987, private businesses have been providing space for school activities as well as 

site maintenance and the school district provides resources such as curriculum, teachers, 

and textbooks (Taylor & Snell, 2000). Satellite schools may represent cost savings 

initiatives by school districts.   

 In November 2004, Palm Beach County voters approved a half-cent sales tax 

initiative; it passed by a 58% to 42% margin (Freeman, 2004a). This six-year sales tax 

increase is expected to bring $560 million to Palm Beach County for school construction. 

According to Palm Beach County School Superintendent Art Johnson, schools have been 

prototyped, meaning we the same schools are built over and over again to get efficiency 

in terms of reproducing the same model and keeping construction costs down. Voters are 

willing to pay an additional half-cent sales tax to help out Palm Beach County Schools. 

Table 9 provides a summary of the solutions to financial barriers. 
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Table 9 

Solutions to Financial Barriers by School District: Summary 
 

Solutions 
Palm Beach,  

Florida 

Broward,  

Florida 

Clark,  

Nevada 

State Programs X X  

State Sales Tax X   

Transfer Fees    

Construction Bonds X X X 

Impact Fees X X X 

User Fees    

Exactions    

Local Property Tax X X X 

Credit Enhancement Programs   X 

Pay as you go  X   

Grants X   

Funding Initiatives   X 

 

Part 2: Synthesis and Analysis  
 

Although school construction spending has increased, it has not increased at a rate 

sufficient to keep up with Florida’s fast growing population. Districts have made plans to 

attempt to overcome the barriers to providing sufficient classroom space. A synthesis of 

these plans and policies, based on the work of Eugene Bardach, provides a conceptual 

framework for the development of effective school construction and growth management.   



 46

Policy Analysis 
 

Policy analysis goes beyond personal decision making because of the vast 

numbers of people impacted by public policy (Bardach, 2000). The process involves 

many citizens and the outcome effects stretch across all aspects of a community. The 

subgroups in the community exert pressure on the decision makers who must present 

effective solutions to community issues.  

Political pressures play a role in the school development and construction process. 

Pressures from school districts, homeowners, voters, builders, and county commissions 

impact the number and placement of schools in a district. School districts are motivated 

by the need for classrooms for students. Homeowners, voters, and county commissioners 

weigh perceived costs and needs when making decisions. Builders weigh actual 

construction costs, market values, and requirements when making their decisions. Each of 

these groups has political power that varies over time by group and community. 

Although each group can have different policy positions, each is impacted by the local 

schools:  

1. Homeowners’ property values increase in areas with good schools. 

2. Voters make decisions based on the educational climate. 

3. Home builders can make their properties more appealing based on the quality 

of schools serving their communities. 

4. County commissions assist local school boards with land and other public use 

needs. 

Together, these groups make powerful school policy decisions that affect the quality of 

education, a concern and interest of all community members. By analyzing the planning, 
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budgeting, design, and implementation of school construction issues, effective policies 

can emerge. 

Eugene Bardach, a professor at the Richard and Rhonda Goldman School of 

Public Policy at the University of California at Berkeley, developed the Eightfold Path to 

Effective Problem Solving. His model is used in this dissertation to study three methods 

used by schools in the United States to provide classroom space for students. Bardach’s 

2000 model is described, compared to the work of other researchers, and coordinated to 

this study on school space. The desired outcome is the discovery of effective policies 

governing school construction issue.   

The Eightfold Path: Defined 

Bardach’s approach to policy analysis is termed the Eightfold Path (2000). The 

steps are not designed to precisely follow an order, but to project the outcomes of the 

alternatives being considered: 

a) Define the problem 

b) Assemble some evidence 

c) Construct the alternatives 

d) Select the criteria 

e) Project the outcomes 

f) Confront the trade-offs 

g) Decide 

h) Tell your story. (Bardach) 
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Defining the Problem 

According to Bardach (2000), defining the problem gives reason and motivation 

for completing the project while giving a sense of direction for gathering evidence. It also 

guides and provides a framework for the story-telling outcome. In short, it is the reason 

for conducting the research.   

When identifying the problem, Bardach cautioned not to imply a solution in the 

problem. A related example from A Practical Guide for Policy Analysis: The Eightfold 

Path to More Effective Problem Solving:  

Don’t say: ‘New schools are being built too slowly.’ This formulation could 

imply ‘more schools’ as the solution and could inhibit you from thinking about 

ways to use existing facilities more efficiently. Try instead: there are too many 

schoolchildren relative to the currently available classroom space. (p. 5) 

Defining the problem is a critical step, giving the purpose for doing the work, providing 

direction for gathering evidence, and assembling information to aid in preparing the story 

(California Department of Finance, 1997). 

Assemble Some Evidence 

This step takes place in the form of thinking about and gathering data that can be 

used as support for a solution. Assembling data requires reading documents, relating 

studies, and statistics, as well as traveling and interviewing people. Because gathering 

data can be never-ending, Bardach (2000) suggests economizing data collection activities 

by only collecting data that can be used as information that can be translated into 

evidence that has some bearing on the problem; avoid data that cannot be used as 
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evidence. Data are facts or representations of facts and include statistics and other 

information that has meaning or affect on beliefs about features of the problem.  

Evidence is needed for three purposes. First, evidence allows us to assess the 

nature and extent of the problem. Second, evidence allows us to identify and evaluate 

specific details or features of the problem. Finally, evidence allows us to assess policies 

thought to work in similar situations; it allows the researcher to review others’ solutions 

and relate them to the current problem. Bardach (2000) asserted that evidence collection 

is repeated throughout policy analysis and is used for different reasons as research 

changes course.   

One of the most critical data collection pieces is the literature review. A review of 

causes and solutions, results, theories, and case studies may uncover best practices used 

as solutions to problems similar to the one being evaluated. Extrapolation of evidence or 

possible solutions can save data collection time. 

The other critical body of data is gained from interview responses. The responses 

can only be as effective as the questions, which imply the importance of developing an 

effective interview guide. The work of Patton and Sawicki in Basic Methods of Policy 

Analysis and Planning (1993) included an emphasis on writing interview questions aimed 

at three results: gaining basic facts, understanding political attitudes and resources of 

major players, and gaining ideas about the future.  

Basic facts are essential for the construction and evaluation of alternatives (see 

Bardach’s next step). In order to understand the political element of the problem and the 

policy preferences of the key players, questions aimed at understanding their point of 

view are necessary. Interview questions focused on the future serve two purposes: 
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predicting trends to ensure the study is not quickly outdated and allowing the interviewee 

to share insights not yet implemented in policy or current practice (Patton & Sawicki, 

1993). These three types of questions are included in the interview guide used by the 

researcher in this study. 

Construct the Alternatives 

Alternatives, policy options, or strategies to solve the problem are uncovered 

through the evidence collected. Alternatives include strategies being used by others, those 

that the data suggest, or policies that address the issues. Bardach (2000) suggested 

collecting all of the possibilities and later limiting alternatives to no more than four to be 

considered as possible solutions. This stage is a time to be creative, to invent alternatives, 

and is also a time to critically examine possibilities that already exist.   

Bardach (2000) cautioned use of the work “alternatives” and urges researchers to 

define it for their readers. While many consider choosing an alternative implies foregoing 

others, many allow alternatives to work in concert with other options. Have an awareness 

of ambiguity in others’ usage and define your own. 

Select the Criteria 

Selecting the criteria is an evaluative step in the Eightfold Path. Philosophy and 

values are brought into the process when they are used to judge the outcomes associated 

with each alternative; subjectivity has its place in the process at this point. The evaluative 

criteria are not used to judge the alternatives, but instead are used to judge the outcome of 

each alternative. The most favorable policy alternative is determined by deciding upon 

the most favorable outcome.   
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Efficiency, equality, freedom, and community are among the most common 

evaluative criteria used in policy analysis (Bardach, 2000). First, efficiency refers to the 

most cost-effective solution with the most benefit, and ensures that the policy decisions 

are humanistic. It requires a moral check on the results. Second, equality infers a solution 

that will be equitable, fair, and just. Third, the freedom criterion includes freedom of 

speech, privacy, and choice. Finally, considering community ensures a solution that is 

mutually beneficial to members of the neighborhood. These and other evaluative criteria 

are applied to outcomes that may result from potential solutions in order to narrow the 

scope of the alternatives and determine possible effective policy solutions. 

Criteria that are practical must also be applied to options. Policy alternatives must 

be politically acceptable, legal, and robust. Policies that are objectionable are those that 

are subject to increasing opposition or those that may suffer from too little support; both 

are causes of policy failure. Options must not violate any laws, including human laws and 

rights. They must also be robust enough to withstand implementation issues such as 

delays, budget constraints, scandals, and other potentially detrimental pitfalls. 

Consideration of these and other important practical criteria is critical. 

Project the Outcomes 

The fifth step in Bardach’s (2000) eightfold process is to project the outcomes or 

impacts that are important to the study. Bardach warned that this is the most difficult step 

and one that cannot be avoided. Projecting outcomes is difficult because it entails 

predicting the future, being realistic, and projecting confidence regarding our decisions. 

Combining models and evidence produces usable projections for policy solutions. 

Additional considerations in projecting outcomes are: using common sense, using 
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metaphors, using social science, and using multiple models. First, it is necessary to apply 

common sense to possible alternatives to avoid the pitfalls identified in selecting the 

criteria. Second, metaphors are helpful comparisons that illustrate relationships and 

connections. Third, social science lends experience in diagnosing problems and charting 

trends. Finally, using multiple models allows a complete solution to be derived by taking 

the best of several models and combining their beneficial traits to obtain maximum 

benefit. Projecting outcomes requires considering varied approaches. 

Projecting outcomes also requires estimation. Estimates include magnitude 

estimates and break-even estimates. Magnitude estimates require predictions about the 

direction of the outcome as well as the extent. Break-even estimates structure the 

approximation by determining the minimum acceptable level of effectiveness, referring 

to the problem-solving model, estimating the level of outcome effectiveness, and 

estimating the likelihood of failure. In other words, given what is known about the costs 

of the alternative, at what point is the alternative no longer a probable solution? 

Because this step of the process is so complex, Eugene Bardach (2000) advocated 

the use of an outcome matrix to present and organize outcomes. A typical matrix 

organizes data with policy alternatives in rows and evaluative criteria as columns. 

Individual cells identify the projected outcome of the policy alternative as appraised by 

the specific criterion. While numeric descriptions are preferred and lend themselves to 

uncomplicated comparisons, narrative descriptions are also suitable. 

Confront the Trade-offs 

If one of the proposed alternatives will clearly produce the best outcome, trade-

offs are not required. Oftentimes, though, no one alternative appears dominant and trade-
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offs must be considered. Determine what is given up and what is gained; what is the 

value of each? The concept of break-even estimates is revisited in order to justify an 

alternative and to determine its worth. 

Decide 

Utilize the data collected and the analysis of that data to determine the most 

beneficial solution to the policy problem. The deciding step is a check on the quality of 

the work (California Department of Finance, 1997).   

Tell Your Story 

The final step is a culmination of all eight steps in the process of policy analysis 

for problem solving: redefining the problem, reconceptualizing the alternatives, 

reconsidering the criteria, reassessing the projections, reevaluating the trade-offs, and 

reaffirming the decision. Sharing the story through a report or other means is the final 

step in the Eightfold Path. 

Policy Analysis 

Policy analysis incorporates research results as well as the effects of the policies 

once adopted (Majchrzak, 1984). Because policies concern and impact the lives of many, 

it is important to understand the possible implications and weigh the costs and benefits to 

determine the best possible course of action. Actions taken in one situation may lead to 

results that differ from those resulting from the same actions in a different situation. For 

this reason, research results and processes are incorporated in policy analysis but cannot 

be the only consideration when making policy decisions. Eugene Bardach’s Eightfold 

process (2000) is practical and pragmatic and is the model followed in this dissertation.   
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The Eightfold Model 

Eugene Bardach’s model (2000) has been used by the California Department of 

Finance staff to enhance analytical skills and improve analytical products of the 

department (1997). Their study found that Bardach’s Eightfold Path, specifically 

designed for policy analysis, is consistent with other analytical models and can be applied 

to all types of problem solving situations. As did Bardach, the committee cautioned that 

all eight steps need not be followed in every situation and should not be followed too 

rigidly (California Department of Finance).    

Comparison to Other Problem Solving Approaches 

In the Table 10, Bardach’s Eightfold Model is compared to four other models. 

The models were selected to demonstrate how Bardach’s (2000) model compares to other 

models used by researchers. Basadur’s Simplex model was selected because of its 

application to strategic planning, productivity, performance management, and continuous 

quality improvement (Basadur, 2003). Majchrzak’s method for policy research was 

included because of her expertise in organizational structure and strategic needs. The Six 

Steps to Problem Solving model found on the internet, written by an unknown author, 

was selected because of its obviously similar title. David Weimar and Adrian Vining’s 

policy analysis model was chosen because of the authors’ work in policy analysis 

concepts and practice; their work is required reading for policy analysis college courses 

across the United States.   



 55

Table 10 

Comparison of Five Research Models 

Steps 
Bardach’s 
Eight Steps 

Basadur’s 
Simplex 

Majchrzak’s 
Policy Research 

Internet Six 
Steps 

Weimar & 
Vining’s 
Policy Anal. 

Problem 

Solving 

Define the 

Problem 

Find the 

Problem 

Prepare Identify the 

Problem 

Understand 

the Problem 

 

Fact Finding Assemble 

Evidence 

Find the 

Facts 

 Assess 

Options 

Gather 

Information 

 

Exploring 

Alternatives 

Construct 

Alternatives 

Define the 

Problem 

Conceptualize  Specify Policy 

Alternatives 

 

Analyzing 

Information 

Select 

Criteria 

Find Ideas Technical 

Analysis 

 Choose 

Evaluation 

Criteria 

 

Projecting 

Results 

Project the 

Outcomes 

Evaluate 

and Select 

 Set Objectives Evaluate 

Impacts of 

Alternatives 

 

Evaluating 

Options 

Confront 

Tradeoffs 

Action 

Plan 

Analyze 

Recommendatio

n 

Plan 

Development 

Value 

Alternatives 

 

Deciding Decide Gain 

Acceptanc

e 

  Recommend 

Actions 

Reporting Tell the Story Take 

Action 

Communicate Implement  

the Plan 

Communicate 

Analysis 

Note. (Adapted from California Department of Finance, 1997) Table 10 shows similarities in the five policy 
analysis models. All five models deal with problem solving, four discuss fact-finding, four explore alternatives 
and analyze information, and all five models evaluate options. Bardach, Basadur, and Weimar and Vining decide 
on or recommend actions and all five researchers report their findings or recommendations in some way. 
Bardach’s Eightfold Path to Problem Solving is very similar to other problem-solving methods used in various 
studies today. 
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Part 3: Hypothesized Model 

From the review of literature (Chapter 2, Part 1), three variables emerged that are 

critical to the timely construction of classroom space for growing student populations. 

These are: effective school board planning and construction policies, effective county 

growth management policies, and builder/developer contributions to new schools. The 

researcher used these critical variables to develop a Hypothesized Model or template to 

be used to guide a school district in its attempt to provide adequate classroom space for 

students in a timely manner.   

Eugene Bardach’s Eightfold Path (2000) was used to construct this model to meet 

the desired outcome of sufficient classroom space for students. The following is a brief 

description of the use of five of Bardach’s eight steps in developing this model: 

1. Define the problem: Classroom space to house the growing student population 

is lacking.   

2. Assemble some evidence: Over the past 13 years, the public school student 

population in Florida has increased by more than 13% (NCES, 1997). In Palm Beach 

County, 40 more replacements, renovations, and new school projects will be necessary 

over the next five years (SDPBC, 2004). During the 2004-2005 school year, Broward 

County opened six new schools to ease crowding (BCSD, 2008). In Clark County, 

Nevada, 150,000 additional student stations will be needed to keep up with the county’s 

growth, the fastest in the nation (Mead, 2001).   

3. Construct the alternatives: School districts, builders/developers and 

community leaders each play a role in the building of schools. Additionally, school 

district, county, and state policies direct decisions. Each of these key players must 
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participate in the process of planning and building school in order to meet the needs of 

students. Cooperation must be timely in order for schools to be built on time and in the 

location best suited for the expected influx of students. 

4. Select the criteria: First, the model must be efficient (i.e., allow for each 

player’s input to be maximized). Second, the model must produce a positive cost-benefit 

analysis (i.e., each player must get out what he puts in). Third, the model must be 

equitable and fair (i.e. no one group carries an unfair burden or reaps unfair benefits). 

Finally, the model must be legal and possible (i.e., it cannot violate any laws and any 

rules or policies it may violate must be changeable.) 

5. Project the outcomes: Hypothesized Model: effective school board planning 

and construction policies plus effective county growth management policies equals 

timely planning and adequate classroom space for students. 

The remaining three steps of Bardach’s model (2000) for policy analysis will be 

used in Chapters 4 and 5 to determine if the hypothesized model is effective or if another 

model is more effective in providing sufficient classroom space in a timely manner: 

6. Confront the trade-offs. 

7. Decide. 

8. Tell your story. 

The model of effective school board planning and construction policies plus 

effective county growth management policies equals timely planning and adequate 

classroom space for students will be used in Chapter 4 as a template for analyzing the 

data. In Chapter 5, the model will be used, altered, or replaced, based on the research 

gathered from Palm Beach, Broward and Clark Counties to present best policies and 
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practices for ensuring adequate, timely classroom space for Florida public school 

students.   

Chapter Summary 

Although school construction spending has increased over the years, it has not 

increased at a rate sufficient to keep up with Florida’s fast growing population. Districts 

have attempted to overcome barriers to providing sufficient classrooms by participating 

in school concurrency, interlocal agreements, collecting fees, taxes, builder contributions 

and grants.  In an attempt to find other possible solutions, the researcher developed a 

hypothesized model using Eugene Bardach’s policy analysis framework (2000). The 

model to be used throughout the study is: effective school board planning and 

construction policies plus effective county growth management policies equals timely 

planning and adequate classroom space for students. 
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CHAPTER 3 
 

METHODOLOGY 

There were two interrelated research purposes of this study: (a) To understand the 

different practices/policies of fast growing school districts and (b) To explore whether the 

policies being used can be applied to other school districts and used as a model in 

Florida.    

A study of national and state policies addressing the need for renovation, 

replacement, and new schools was conducted. In a case study analysis format, analyzing 

each county individually and then summarizing the conclusions from each and comparing 

the three, the study focused on practices in three fast growing counties and the strategies 

employed to meet their needs. Two districts in Florida, Broward County and Palm Beach 

County, as well as a district outside the state, Clark County, Nevada, were selected based 

on their fast growing student populations and their various approaches to handling the 

massive growth. Two Florida school districts that have made attempts to plan for growth, 

Broward County and Palm Beach County, reveal solutions for other districts.  Looking at 

the highest growth area of Clark County, Nevada unveiled possibilities not yet 

implemented in Florida districts. District and county growth plans and other documents 

were analyzed.  School district facilities managers, local government officials and a 

sample of builders from each county were interviewed. The data, including document 

analysis and interview data, will be presented and analyzed in Chapter 4. 
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In Chapter 4, the data will be used to confirm, disconfirm or alter the researcher’s 

hypothesized model that was developed using Eugene Bardach’s Eightfold Path to Policy 

Analysis (2000): effective school board planning and construction policies plus effective 

county growth management policies equals timely planning and adequate classroom 

space for students. Using a case study analysis of school construction policies and 

planning practices, the commonalities and differences were reanalyzed in terms of 

policies and practices that led to success in planning and building of those providing 

adequate space and those districts that did not. This will be confirmed and disconfirmed 

through the review of literature. 

Research Questions 

The research questions addressed in this study are:  

1. How have one Nevada and two Florida school districts met the classroom 

building needs of their fast growing student populations?  

2. What policies positively affected the ability to meet the demand for classroom 

space?   

3. How did these school districts work with other governmental agencies or 

groups to meet population needs?   

4. What can other Florida school districts learn about providing enough 

classroom space to meet the increasing public school enrollment in Florida?   

The question of providing ample classroom space emerged from the researcher’s 

own professional experiences in building a replacement school and being part of a 

redistricting process. During these processes, the researcher observed the practice of 

acquiring district and governmental approvals, funding obstacles, and a host of other 
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barriers to building a new school and providing additional classroom space for students. 

The researcher works in a small school district in Florida that has not yet been impacted 

by rapid growth as observed in other local districts, although the population of children 

under the age of 18 has increased by 6.9%, much greater than the national average of 

0.8% (School District of Martin County, 2003). Thus, building schools and keeping up 

with the increasing student population became the two underlying themes for this study.  

The researcher began by identifying two school districts in her home state of 

Florida (each county in Florida is a school district) that experience tremendous student 

growth: Broward County and Palm Beach County. These districts were selected based on 

their growth rates and their attempts to manage the growth. The Broward School District 

tried different approaches to manage growth; in the early 1990s, the School Board of 

Broward County and the Broward County Board of Commissioners embarked on a 

mission to create a school concurrency plan (Stroud, 2000). Following five years of legal 

battles with developers, the County and the School Board halted plans for school 

concurrency. In 2000, the County lost interest after the Department of Community 

Affairs found their amendments to the concurrency plan to be insufficient (Stroud). In 

contrast, the Palm Beach County School District followed the State of Florida plan for 

school concurrency and construction and is the only district to have a fully adopted plan.      

An additional school district, Clark County, Nevada, was included in the study 

due to its distinction of being the fastest growing school district in the nation, its ability to 

successfully keep up with student growth, and its location outside of the researcher’s 

home state.   
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The researcher reviewed literature pertaining to fast growing student populations, 

methods for managing growth and sources for funding school facilities. Data, in the form 

of documents, interviews, and literature, was collected throughout the research.   

Documents 

Prior to personal interviews, the researcher requested school construction policies 

and other documents related to school construction from the three school districts. The 

data was gathered through requests mailed to participants and then followed up by 

telephone contact. Available documents requested included the most recent:  

1. Concurrency plans. 

2. Interlocal agreements between school districts and local governments. 

3. Taxation plans. 

4. Policies governing the planning and construction of new schools. 

5. School district facilities/growth management plans. 

6. Planning processes. 

These documents were coded using content analysis coding. Key categories (from 

the hypothesized model in Part 3 of Chapter 2) were coded to uncover trends, similarities 

and differences that lend themselves to successful or unsuccessful planning and the 

constructing of sufficient school facilities (Patton & Sawicki, 1993). The document 

analysis followed Patton and Sawicki’s data analysis approach based on its recommended 

use with non-personal, public documents such as those used in policy analysis. An 

analysis of the specific policies, including components of the policies, an evaluation of 

what the policies are saying, and how the three districts’ policies compare included: 

1. Similarities and differences in policies. 
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2. Key players involved in sitting and funding new schools.  

3. Results of school concurrency. 

4. Methods for budgeting funds for new schools. 

5. Financial or in-kind contributions from each of the key players. 

6. Participation of key players. 

7. Percentage of funds from each of the key players for each school district. 

(Patton & Sawicki, p. 111) 

Interviews 

Based on the work of Patton and Sawicki (1993), the review of literature, and the 

conceptual framework, an organized, open-ended interview guide was developed to 

obtain original data related to providing sufficient classroom space in a timely manner. 

The questions were designed to elicit honest feedback about how the key players in each 

district contribute to meeting the classroom space needs in their school district. 

Specifically, the researcher was interested in policies, collaboration and specific 

challenges or successes experienced in the district according to each of the key players. 

The questions were focused on involvement in the process of choosing the location for 

new schools, involvement with school concurrency, budgeting for new schools and 

policies and processes surrounding new school construction. The interview questions 

were pre-tested in the researcher’s own county to be sure respondents understood the 

questions, that the survey did not exceed 30 minutes in duration, and that the data 

collected would be of value and provide useful information to answer the study questions 

(Patton & Sawicki). Upon completion of the pre-test, the questions were finalized and 

included in the packet of information sent to each interviewee before each interview. 
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Providing personal interviews with open-ended questions was the selected method 

of interviewing to allow the experts to help define the problem by reacting to initial ideas. 

A second advantage is the ability to probe experts for answers that do not exist in print or 

in literature. A final benefit is the ability of the interviewees to raise new issues not 

identified by the researcher (Patton & Sawicki, 1993). The interviews were brief, 

focused, and accompanied by a letter which detailed the purpose of the survey and study 

as well as the interview questions. The letter also indicated that interviewees would only 

be identified by location and job title, not by name. Confidentiality would be protected 

and information would not be released in any way that might allow the identification of 

the participant. Audio tapes made during the interview were kept for 60 days and then 

shredded. This information was also shared before the interviews took place. 

Representatives from school district facilities departments, county planning 

departments, and key builders/developers were interviewed by the researcher in 30-

minute interviews and asked open-ended questions about their role in the school 

construction process and the funding process. Two school district interviewees were 

selected from each county’s planning department, real estate department, or facilities 

department. Additionally, two members of each of the three county’s planning and 

zoning department were chosen. Finally, lists of the major builders and/or developers in 

each county were obtained from Palm Beach County, Broward County, and Clark County 

records in order to choose a sample of builders/developers to be interviewed. From these 

lists, two builder/developers were selected to be interviewed. These 18 key players were 

interviewed about their role in providing funding and classroom space for incoming 

students. Table 11 lists the interviewees. 
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Table 11 

Interviewees 

Interviewee Location Employer Job Description Code 

Interviewee 1 Palm Beach School Board School Planning SDPBC 

Planner 

Interviewee 2 Palm Beach School Board School Real Estate 

Planning 

SDPBC Real 

Estate Planner 

Interviewee 3 Palm Beach County County Planning  Palm Beach 

Planner 

Interviewee 4 Palm Beach County County Planning  Palm Beach 

Planner 2 

Interviewee 5 Palm Beach Builder School Construction Palm Beach 

Builder 

Interviewee 6 Palm Beach Builder School Construction Palm Beach 

Builder 2 

Interviewee 7 Broward School Board School Planning SDBC Planner 

Interviewee 8 Broward School Board Growth Management SDBC Growth 

Manager 

Interviewee 9 Broward County County Planning Broward 

Planner 

Interviewee 10 Broward County County Commissioner Broward 

Commissioner 

Interviewee 11 Broward Builder School Construction Broward 

Builder 

Interviewee 12 Broward Builder School Construction Broward 

Builder 2 

Interviewee 13 Clark School Board Facilities Oversight SDCC 

Facilities 

Interviewee 14 Clark School Board   School Construction SDCC Builder 

(table continues) 
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Table 11 (continued) 

 

Interviewee Location Employer Job Description Code 

Interviewee 15 Clark County County Planning Clark Planner 

Interviewee 16 Clark County County Planning Clark Planner 2 

Interviewee 17 Clark Builder School Construction Clark Builder 

Interviewee 18 Clark Builder School Construction Clark Builder 2 

 

In order to provide anonymity for the interviewees, it was later determined that 

the job titles would not be used, but rather code names would be assigned. The code 

names describe the County, type of employment, and specialized knowledge of each 

interviewee. Without this change, it would not have been possible to protect the identity 

of the interviewees. Field notes were written to document preliminary contacts as well as 

the scheduled interview sessions. Interviews were scheduled with experts from Broward 

County, Palm Beach County, and Clark County for 30 minutes each. All interviews were 

audio taped to preserve the accurate phasing and nature of the interviews. Audio 

recordings were transcribed into written text and then cross-referenced with data from 

documents obtained from each of the three school districts to check for accuracy. All 

tapes were destroyed after the transcripts were typed. 

Interview Questions 

1. Who is involved in (this district) in the process of sitting and funding new 

schools in this county? (Follow up:  Who should be involved?) 

2. Describe your experience with school concurrency in (district). (Follow up: 

Has concurrency been beneficial/ harmful? What other policy options do you suggest?) 
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3. How does your (school district, county, building/developing firm) budget 

funds for providing classroom space for students moving into new residential 

developments? 

4. What kind of contributions (financial or otherwise) has (the school district, the 

county, your building/developing firm) made toward new schools or land acquisition for 

new schools? 

5. How can adequate classroom space be provided in a timely manner in 

(county)? 

6. What planning processes are in place to plan for the increasing demand for 

classroom space? 

Data Collection and Analysis 

Through data collection, the researcher intended to test the hypothesized model 

and explore the role of the district, county, and developer in terms of school construction 

to uncover the strengths and weaknesses of the policies and practices in the three 

counties. The desired outcome is the discovery of policy alternatives for providing 

adequate space for Florida public school students in a timely manner.    

Through specialized interviewing in which key individuals with specialized 

knowledge were questioned, data was gathered (Patton & Sawicki, 1993). In this case, 

the insights of experts in the fields of educational facilities and community planning were 

needed in order to determine trends and similarities in approaches and solutions to similar 

problems.   

Interview and document data was analyzed using coding and other methods in 

search of emerging themes and patterns. Classifications were both quantitative and 
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typological. Communication between various stakeholders, policy alternatives, and 

solutions were counted, categorized, and charted. Specifically, documents (interview 

transcriptions, policies, plans, and agreements) were coded to identify categories, facts, 

and ideas presented by the three districts. Matrices were used to record data and sources 

of data by category (Patton & Sawicki, 1993). This information as well as the data 

gathered through the specialized interviews was compared to the hypothesized model to 

give a more complete picture of the policies and the school construction strengths and 

weaknesses and to determine the value of the model (effective school board planning and 

construction policies plus effective county growth management policies equals timely 

planning and adequate classroom space for students.)    

Basic data analysis was used to sort through the data gathered from documents, 

interviews, and public policies; the analysis of data was grounded in the conceptual 

framework, the review of literature, and the hypothesized model (effective school board 

planning and construction policies plus effective county growth management policies 

equals timely planning and adequate classroom space for students.) Data collected was 

synthesized by following Bardach’s (2000) final three steps (Confront the trade-offs, 

Decide, Tell your story) to find out what was important, what has been learned, and what 

this study tells others. Sorting and charting of quantitative and qualitative information 

aided in the adjustments made to the hypothesized model to form the new model.   

Limitations 

The findings of this study were limited to the data collected in three school 

districts in the United States. The districts in the study were selected based on their rate 

of student growth, their attempts at successfully meeting growing student population 
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construction needs, as well as their proximity to the researcher. The small sample and the 

lack of difference in size of the districts (all three are large) were limitations. 

The data analysis of this study was predominately dependent on the analysis of 

the current district policies and the interviews conducted. This is not a study of the 

implementation of state and district school construction policies.   

An additional limitation of the study is the use of finance data.  Although finance 

data will be used in the policy analysis and interpretation, this is not a finance study.  

A final limitation is the researcher’s inability to implement the research findings. 

Chapter Summary 

 School districts must find ways to meet the classroom building needs of fast 

growing student populations. A multi-case study analysis including document analysis, 

interview data, and the review of literature will confirm or cause changes to be made to 

the hypothesized model: effective school board planning and construction policies plus 

effective county growth management policies equals timely planning and adequate 

classroom space for students. Three fast growing school districts that have attempted to 

successfully meet the need for classroom space – Broward County, Palm Beach County, 

and Clark County – will provide the data for the study. 
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CHAPTER 4 
 

RESULTS 

Case Studies 

Three school districts faced the challenges of increasing school populations with 

very different approaches. Although each utilizes the available resources and works with 

local governments as well as builders and developers, the methods used were as different 

as the results realized. Each district is being presented in terms of the key players, 

policies, strategies, challenges, and progress (outcomes) toward meeting the needs of the 

school district’s growing school populations.    

Broward County, Florida 

School concurrency was first discussed in Florida in 1985 as a possible solution to 

meeting the needs of fast growing areas around the state. The Broward County School 

District has the longest history of working in the field of concurrency of any county in 

Florida. This history dates back to discussions in the mid 1980s; yet after over 20 years of 

work, school concurrency has not been implemented. Instead, there have been five years 

of legal battles over Florida’s first ever school concurrency plan that have led to further 

discussions, investigation and, most importantly, policy changes at the state level. That is, 

in 2005, then Governor Bush and lawmakers reversed the policy of allowing local 

communities to adopt school concurrency on a local option basis (Powell & Gazica, 

2005). Rather, under the new policy, as directed through Senate Bill 360, communities 

with schools within their boundaries must implement school concurrency by amending 
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their own comprehensive plans as well as entering into agreements with local 

governments and school boards. The intent of the 2005 law is to ensure adequate 

classroom space at local schools or to deny the approval of residential developments that 

would create an over capacity situation.  

Broward County officials, school district employees, and local governments have 

been meeting, planning and preparing a concurrency plan to meet the requirements of 

Senate Bill 360. Some members of the writing team who were also members of the initial 

writing team have assured the researcher that they are applying the lessons learned from 

the initial failed plan. These lessons include receiving public input from community 

forums and: 

1. The inclusion of a financially feasible plan for maintaining existing facilities 

and growth not resulting from new development (required by SB 360, and Fla. Statute 

163.3177, 2008);  

2. The use of available data on population projections and projected school 

enrollments gained through “appropriate assumptions and sounds methodologies” 

(Powell & Gazica, 2005); 

3. The use of interlocal agreements as required by statute (required by Florida 

Statute 163.3177, 2008); 

4. The application of the determined level of service for schools (100% of 

capacity); and, 

5. The use of an annually approved five-year capital plan. 

Based on interviews conducted in Broward County, there is consensus among district, 

local government and county officials that the current plan, still in the draft and revision 
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stages, will meet legal requirements, lower the number of crowded or critically 

overcrowded schools, and require developers of new residential developments to mitigate 

issues that would lead to overcrowding of schools before projects receive approval. This 

consensus, however, also comes with some concerns regarding the 2008 Broward 

Concurrency Plan. The new plan requires strong reliance on projected data on student 

enrollments. These projections are made by demographers using data from a variety of 

sources including school district data, historical data, student generation multiplier 

studies which generate formulas for making projections and state data and county data. 

While school district and county officials claim to have a history of good projections, at 

least one builder interviewed questioned the accuracy of the data and the impact it could 

have on the implementation of the concurrency plan. For example, if projections are 

skewed in one direction, an undue burden will fall on builders to resolve projected 

overcrowding issues that may not exist in the end. If projections are skewed in the other 

direction, the school district may have schools over capacity and the burden of correcting 

the problem to bring schools within the appropriate level of service. This issue suggests 

more in-depth study to determine a possible alternative or safety net in case student 

projections are skewed. 

Because it is the school district’s responsibility to ensure compliance with all 

aspects of Fla. Stat. 1013 (2005) which requires the adoption of a school concurrency 

plan, the Broward County School Board is continuing to review its policies concerning 

school concurrency. Steps include reviewing and revising Broward County School 

District Policy 1161, 2007 to address the School Board’s obligation in the amended 

Interlocal Agreement for Public School Planning (SDBC, 2007). Work continues on the 
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revised Public School Concurrency document, part of the Comprehensive Plan, and a 

draft of the Tentative District Educational Facilities Plan for fiscal years 2008-09 to 

2012-13 became available on June 25, 2008; however, it has not yet been board approved 

(BCSD, 2008). A chronology of the process follows. 

Chronology. Broward County was included in this study due to its location in 

Florida and its fast growing status. This large southeast Florida district, the sixth largest 

in the country, housed 333,946 residents in 1960 and in just 34 years, grew to over 1.8 

million (BCSD, 2007b). This fast-paced growth brought a massive increase in the number 

of students enrolling in Broward schools. The need to regulate the growth and provide 

space for students in schools prompted Broward County to regulate its growth and school 

planning process. In an attempt to manage the growth, Broward County worked from 

1985 to 1992 to craft a concurrency plan. Concurrency was first mentioned in Florida in 

1985 and was not tied to schools until 1992 (Powell, 1999). The Florida Department of 

Community Affairs (FDCA) established the basic principle that a concurrency system 

must be financially feasible and provide facilities at a specified service level without 

causing a moratorium on construction (Powell).  

After school concurrency was initially included in Florida law, Broward County 

was one of the few to attempt to implement. In the early 1990s, the School Board of 

Broward County and the Broward County Board of Commissioners began crafting a 

school concurrency plan, similar to those required by Florida law for water, sewage, 

parks, and roads (Stroud, 2000). In September 1996, Broward County passed ordinance 

96-30 to amend its comprehensive plan to add a public school facilities element and to 

amend the capital improvement element, the intergovernmental coordination element, 
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and the county land use plan. The amendments were approved by the County, the School 

Board, and the Department of Community Affairs (DCA). However, according to a 

county planner who had helped develop the concurrency plan: “it was vigorously 

opposed by the local building industry but also statewide building industry. We ended up 

in a long drawn out hearing process and law suits and then ultimately, it just kind of wore 

us down” (School District of Broward County Planner [SDBC Planner], lines 45-48). 

The plan was challenged by several organizations who felt the plan was not 

economically feasible and put an undue burden on builders to make up for existing 

deficiencies in the district’s capital plan. These groups included the Economic 

Development Council of Broward County, the Building Industry Association of South 

Florida, and the Florida Home Builders Association (Rebmann, 2007). According to the 

planner, “We had adopted two different plans and proposals and those were abandoned 

around 2000.” (SDBC Planner, lines 48-49). The researcher inferred that the plans were 

abandoned mainly due to the district’s inability to prove they were financially feasible 

and because there were existing circumstances of overcrowding that existed throughout 

the county.  

The legal battle stretched five years challenging Florida Statute 163.3180 and 

Florida Statute 163.3177(6)(h) which required an interlocal agreement signed by all 

municipalities within the county in order to impose school concurrency in the county. 

The county argued that its home rule charter gave the county commission the authority to 

implement school concurrency without an interlocal agreement with the municipalities. 

An administrative law judge ruled against the county and in March 1998, the 

Administration Commission found the Broward County amendments were not in 
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compliance with Florida Statute, which required the plan to be fiscally feasible. The 

following year, 1999, the county amended its comprehensive plan to bring the previous 

revisions into compliance (Rebmann, 2007).   

The DCA found the new amendments out of compliance and the county finally 

revoked the original amendments as well as the 2000 amendments. No further attempts at 

school concurrency were made in Broward until it became necessary to meet the 

requirements of Florida Senate Bill 360. Enacted in 2005, Florida Senate Bill 360 makes 

school concurrency a requirement for all Florida school districts. Since 2005, the school 

district, county and municipalities in Broward County have been working cooperatively 

to develop a plan to meet this requirement. In an effort to fully understand Broward’s 

history, the details of the process of implementing concurrency including its hurdles, 

advocates, naysayers, and potential for future success, a discussion of the following 

topics is in order: 

1. State Laws/Policies 

2. District/County Policies 

3. School Concurrency 

4. Coordinated Efforts 

5. Key Actors 

 State laws/policies. During the 2006-2007 school year, the Broward County 

School District served more than 262,000 students in 212 schools, making it the sixth 

largest district in the country (BCSD, 2007b). In order to meet these growing student 

population needs and to meet the Florida State saws regarding school concurrency, the 

Broward County School District is working with its stakeholders to implement the school 
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concurrency requirements. Table 12 shows the Florida State Laws and Administrative 

Codes relating to school concurrency: 

Table 12 

Florida State Laws and Administrative Codes Relating to School Concurrency 

  

Fla. Stat. 163.3180 

Fla. Stat. 163.3177 

Basic Law on school concurrency in Florida 

Required and optional elements of 

comprehensive plans; studies and surveys 

Fla. Stat. 163.3177 New requirements for the public schools 

interlocal agreement 

Fla. Stat. 163.3184 Comprehensive plans and their amendment  

Fla. Stat. 163.3202 Land development regulations for 

comprehensive plan policies.  Section 2(g) 

pertains to FS 163.3177 

Fla. Stat. 1013.21 Reduction of relocatables and definition of over 

capacity school 

Fla. Stat. 1013.33 Coordinated planning with local governments by 

school boards 

Fla. Stat. 1013.35 School district educational facilities plans 

Fla. Stat. 1013.64 Funding of education plant needs 

FAC 9J-5.02  DCA’s requirements for the public school 

facilities element 

FAC 9J-5.016 Capital improvement element including 

standards for financial feasibility 

SB 360 Act pertaining to infrastructure planning and 

funding 

  From 2007 Florida Statutes and Florida 

Administrative Code. 

 

 

http://www.flsenate.gov/Statutes/index.cfm?App_mode=Display_Statute&Search_String=&URL=Ch0163/SEC3177.HTM&Title=-%3e2002-%3eCh0163-%3eSection%25203177
http://www.flsenate.gov/Statutes/index.cfm?App_mode=Display_Statute&Search_String=&URL=Ch0163/SEC31777.HTM&Title=-%3e2002-%3eCh0163-%3eSection%252031777
http://www.flsenate.gov/Statutes/index.cfm?App_mode=Display_Statute&Search_String=&URL=Ch0163/SEC3184.HTM&Title=-%3e2002-%3eCh0163-%3eSection%25203184
http://www.flsenate.gov/Statutes/index.cfm?App_mode=Display_Statute&Search_String=&URL=Ch0163/SEC3202.HTM&Title=-%3e2002-%3eCh0163-%3eSection%25203202
http://www.flsenate.gov/Statutes/index.cfm?App_mode=Display_Statute&Search_String=&URL=Ch1013/SEC21.HTM&Title=-%3e2002-%3eCh1013-%3eSection%252021%20
http://www.flsenate.gov/Statutes/index.cfm?App_mode=Display_Statute&Search_String=&URL=Ch1013/SEC35.HTM&Title=-%3e2002-%3eCh1013-%3eSection%252035%20%20
http://www.flsenate.gov/Statutes/index.cfm?App_mode=Display_Statute&Search_String=&URL=Ch1013/SEC64.HTM&Title=-%3e2002-%3eCh1013-%3eSection%252064
http://fac.dos.state.fl.us/
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All of the statutes in Table 12 guide districts and provide a framework for policy 

development in each school district. Three of the most comprehensive statues pertaining 

to school concurrency are sections 3180, 3177 and 3184 of Fla. Stat.163. Fla. Stat. 

163.3180 explains that school concurrency shall be established on a districtwide basis 

and must include all public schools in the district, in all areas of the district, whether 

located in a municipality or an unincorporated area unless exempt from the public school 

facilities element. Fla. Stat. 163.3177 lists the required and optional elements of 

comprehensive plan and the necessity for the plan to be developed and reviewed annually 

with input from local government. Fla. Stat. 163.3184 specifies that they local 

government comprehensive plan elements must be consistent with the state 

comprehensive plan and the appropriate regional policy plan. A review of the latest 

Broward County and Palm Beach County plans uncovered the incorporation of these 

elements in each plan and the inclusion of these key elements in each school concurrency 

plan. 

District and county policies. The Broward County School District’s capital outlay 

priorities surround five critical areas: (a) life safety, (b) capacity additions, (c) 

replacement of educationally obsolete facilities, (d) remodeling, renovation, and 

maintenance of existing facilities, and (e) district equipment needs (BCSD, 2008). It also 

must account for statutory requirements such as class size mandates, meeting the 

designated level of service as outlined in the concurrency plan, and be financially 

feasible. The above program is to be developed based on district demographics, 

community input, staff data and feedback, school board input, and recommendations 

from district departments and is provided to all local governments before adoption by the 
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Broward County School Board per Fla. Stat. 1013.35(3). Once the need for capacity is 

identified, possibilities for meeting the projected need include:  

1. Boundary changes. 

2. Multi-track scheduling. 

3. Changes to grade level organization. 

4. Block scheduling. 

5. Other alternatives including magnet schools and charter schools. 

6. Building additional schools. 

7. Adding classroom space to additional schools. 

The first six options are considered before proposing the need for the building of 

additional classrooms or schools. Each of the alternatives is less costly than school 

construction but none offer additional classrooms for students. They do, however, attempt 

to shift students from one overcrowded school to another school with available seats 

(boundary changes, magnet and charter schools), make more efficient use of current 

space (multi-track scheduling), or make changes to grade level organization or student 

scheduling. If none of these options prove to be feasible, the need for additional 

classroom space at an existing school or the need for an additional school is entered into 

the five-year capital plan and the process for planning begins. 

Concurrency. According to the Broward County School District (2007b), 32 

schools opened the 2007-2008 school year critically overcrowded (20% plus over 

capacity). This statistic exemplifies the critical need for Broward County to complete and 

implement a successful school concurrency plan to address this concern. Therefore, the 

school district is currently participating in discussions with the county and municipalities 



 79

and developing a school concurrency plan to meet SB 360.  It is critical that the 

committee involved in developing this plan address the previously discussed roadblocks 

and pitfalls of the first school concurrency plan. In the 1990s, the School Board of 

Broward County and the Broward County Board of Commissioners embarked on a 

mission to create a school concurrency plan that was never implemented. Following five 

years of legal battles with developers, the County and the School Board halted plans for 

school concurrency. Based on document analysis, school concurrency in Broward County 

ended for two major reasons: The county and the school district could not agree on 

implementation nor could the county produce a plan that the FDCA could deem 

financially feasible (FDCA, 2000). When the current Broward County Facilities Director, 

who did not work for the district at that time, was asked about the plan, he reported, “It 

was not approved, we did not get concurrency. Whatever the governing entity that would 

have allowed concurrency, it failed, I was not here at the time.” (SDBC Planner, lines 45-

46 and 48-49) The tone indicated this was a sore spot.  

Right now (July 2006) we do not have concurrency. We tried to implement 

concurrency when the county commission adopted it in cooperation with the 

school board, but it was optional. The developers challenged and challenged and 

eventually there was some issues that the school board and county could not agree 

on and concurrency was rescinded. It was never implemented – it was adopted but 

not implemented. (SDBC Growth Manager, lines 44-50) 

A county planner, who was the county liaison to the school board for the initial 

concurrency plan remembers the development of the plan as a lengthy process that ended 
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in disappointment without the implementation of a concurrency plan for Broward 

County. He recalled,  

School concurrency was a voluntary thing and we were the first county in the 

state to try and make it work. I guess to make a long story short; it was vigorously 

opposed by the local building industry but also statewide building industry. We 

ended up in a long drawn out hearing process and law suits and I then ultimately, 

it just kind of wore us down. We had adopted two different plans and proposals 

and those were abandoned around 2000. (Broward Planner, lines 42-49) 

The county planner also recalled that the concurrency plan was popular with the public 

and the arguments focused on technical components related to the financial feasibility of 

the plan. Creating a financially feasible plan is a strong focus of the current efforts in 

Broward.  

In order to impose a school concurrency requirement you have to have a plan for 

meeting your existing deficiencies and we have always had existing deficiencies 

as far as schools go, those were the arguments that took place in the 

administrative hearings if we had a financially feasible plan to address those 

deficiencies or not and I think there were two go arounds and the first we ended 

up in an administrative hearing process and the hearing officer found that we did 

not.  The school board did not have a plan to address the current needs. (Broward 

Planner, lines 56-64) 

The school district and county planners will not make the same mistake twice. According 

to the Broward County planner, the developer concern with concurrency was that “They 

didn’t feel like they should be on the hook to delay their development or pay higher fees 
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to address existing deficiencies” of the school district. In other words, a critical 

component of any plan must be the ability to address the existing deficiencies 

(construction plans for renovations or remodeling). According to school district officials, 

this will be accomplished through the five-year capital plan to assure that the needs 

identified by builders and developers will be met with the revised concurrency plan; 

existing deficiencies (need for renovations or remodeling or current school 

overcrowding) will be included in the five-year capital plan.  

An additional lesson learned by the county planner was that only financially 

feasible plans may be included in the school district’s five-year plan. The plan cannot be 

a wish list of items but must include available budget, timelines, and guidelines for 

addressing current construction issues. These are requirements of the district five-year 

capital plan and decisions concerning land purchase, addition of new schools, and 

renovation projects will be made from data included in this five-year plan. The 

responsibility for such a plan rests solely with the Broward County School District and a 

team of district administrators is assigned to this task. Team members include the 

facilities staff, planning and zoning staff, as well as the real estate department staff.   

The plan is one critical component of the Broward County School Concurrency 

process. The Broward County School District and the Broward County Board of County 

Commissioners are in the process of amending their policies concerning public school 

concurrency and representatives including demographers, planners, real estate experts, 

and others are finalizing the policies contained in the County Comprehensive Plan. The 

collaborative effort with the Broward County Board of County Commissioners, the 

School Board of Broward County, and Broward County municipalities is designed to 
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ensure that public school facilities will not exceed the accepted level of service, cause 

school overcrowding, or exceed available financial resources (SDBC Planner, 2007). 

Broward County School Board Policy 1161, Growth Management, was in conflict 

with the state mandated requirements for school concurrency (SDBC, 2007). Therefore, 

this policy was revised to comply with the state mandated school board obligations for 

concurrency. The policy states that applicants whose proposed comprehensive plan 

amendments are determined to affect schools in which the enrollment is 110 % of 

capacity may mitigate the impact in one of five ways:  

1. Pay the cost per student station for each anticipated student. 

2. Dedicate land for construction of needed school and donate funds toward 

construction. 

3. Pay for the projected cost of school(s) or additions. 

4. Pay for needed classroom additions or provide permanent classrooms. 

5. Other options as proposed and School Board approved. (SDBC, 2008) 

According to Broward County School Board Policy 1161 (2008), the School Board is 

required to continue to participate with Broward County in the maintenance of the land 

use plan to monitor the impact of developments proposed in Broward County. This 

monitoring is critical to ensuring that impact is mitigated before proposed projects are 

approved. 

School officials in Broward County have been focused on creating a new 

concurrency plan, one that will be adopted, implemented and will meet the requirements 

of SB 360. Through the use of lessons learned the first time and a concentrated effort of 

district staff working almost exclusively on the new plan, a draft of the Broward County 
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School Concurrency Plan became public in June 2008. According to planners from the 

school district and the county, stakeholders are optimistic that Broward County will have 

a better process than before. The 2003 legislative requirement requiring an interlocal 

agreement with every county and municipality and school board joining to address 

coordination of school planning and land use permitting laid the groundwork for the new 

concurrency plan. According to a county planning official, “several years ago we were all 

required; all of the counties and municipalities and the school board were required to 

enter into this interlocal agreement that provided for the coordination of the planning 

activities and we adopted ours in 2004.” In 2004, two committees were created.  

It created a staff working group committee and it created a policy group that was 

responsible for monitoring the agreement. So that set up a planning framework 

that we did not have the last time around so that is the group that works through 

all the issues with the new requirement for concurrency and I think it is making it 

a much more open process and I think by the time we get to the end, we should 

have something to comply with the statutes and be generally acceptable to all of 

the interested parties. (Broward Planner, lines 89-96) 

The school district growth manager reported on the current progress and was optimistic 

about completing a concurrency plan for Broward County. This time, he is convinced, 

Senate Bill 360 is driving the creation of the plan and the possibility of facing sanctions is 

putting pressure on each municipality as well as the school board to have a plan in place.  

I don’t see any resistance on the part of the school district and well, they can resist 

all they want but the reality of it is it is a state mandate and they will have to 

comply. The reality is it has to be implemented or you are going to face sanctions 
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but I think that getting from here to an amendment to the interlocal agreement that 

will get us to is going to take a very involved and cooperative effort on the part of 

the county, cities and the school board. We expect that at the end of the day we 

will achieve what we need to achieve and the cities will sign off on it…. I believe 

we have 28 (entities included in the new concurrency plan draft). The way this 

works is that all the cities in the county would sign on unless they apply for and 

receive exemptions based on the fact that there are no schools in their city. 

(SDBC Planner, lines 55-63 and 64-67) 

The School District Planner added, “So right now, Senate Bill 360 requires 

concurrency and Broward County will become effective February 1, 2008 and 

right now we are working toward putting everything together. Right now we have 

what is called the voluntary mitigation process” (SDBC Planner, lines 51-54). 

Even with a new concurrency plan and the input and commitment of the stakeholders in 

the near future, Broward County faces a challenge not provided for in the new policy.  

Vacant land is scarce in Broward County. According to a member of the county planning 

department, “land has gotten scarce and expensive and we haven’t had any recent land 

donations. Historically, we had quite a few donations, and it was part of our evaluation 

and appraisal report.” To assist with this challenge, planners rely on accurate data and 

population projections. According to a County Planner, the county conducts county-wide 

population projections, takes the state projections and breaks them down by small areas. 

The school board relies on these projections, as set up in the first interlocal agreement.  

The county also collects data on the issuances of certificates of occupancy for new 

dwellings.  
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The cities send us yearly reports and what they are anticipating as far as new 

developments go and we compile that and provide it for the school board. We also 

annually update our own population projection. Your data has to be very accurate 

data. We have had a fairly good history of that with the school board. The state 

provides information, the county provides information and so does the school 

board. The state makes countywide projections, we break them down and we also 

get information from the cities and it is a cooperative effort. (SDBC Planner, lines 

155-158 and 161-166) 

Stakeholders in Broward are optimistic about the implementation of the new plan which 

is under public review and awaiting approval from the School Board.  A Broward County 

planner said,  

Essentially what concurrency is all about is that you shouldn’t issue new 

development permits unless you have plans in place; financially, feasible plans, a 

five-year financially feasible plan to meet your level of service. So far all the 

counties, all the planners I have seen; the level of service, you are given some 

level of flexibility on what that should be, but so far what everyone is saying is 

that it is one permanent seat for every student. So that is the goal. Get away from 

using portables and crowded classrooms. And then the mandate for classroom size 

and that is something that has to be looked at. So that is what concurrency is all 

about; if a permit comes in and you can’t meet that level of service then the 

permit can’t be approved or they can mitigate their impact. So in other words, 

they could provide enough money to buy new classroom or buy new school sites, 
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or somehow ensure there are school facilities to address their impact. (SDBC 

Planner, lines 101-115) 

Broward’s draft plan addresses the previous issue of lack of financial feasibility as a 

school district through their five-year capital plan. Further impact on the set level of 

service, 110% of capacity as defined by proposed Broward County School District Policy 

16.2.3, will be the responsibility of the builder or developer who proposes development 

that will exceed the concurrency policy’s level of service (SDBC, 2008). Essentially, 

concurrency mandates that proposed development that causes a situation where the set 

level of service cannot be met cannot be approved. Approval will be granted dependent 

upon the developer’s ability to mitigate the impact, their ability to provide the acceptable 

level of service, proposed to be 100% of capacity. At the conclusion of this researcher’s 

data collection (2008), school district employees and county employees were awaiting 

approval of the plan that was designed to meet the intent of the law and also bring 

Broward County Schools within an appropriate level of service.  

 Coordinated efforts/key actors. As previously stated, there are 262,000 students in 

212 schools in the county, 32 of which are 20 % or more over capacity (SDBC, 2008). To 

address the issue of overcrowding and bring all schools to the acceptable level of service, 

schools are divided into categories: over capacity and critically over capacity (capacity 

defined as one seat for each student). If a developer proposes a project that will send a 

school into either category, mitigation is recommended to the developer. Developers have 

agreed to ease the strain on schools to the best of their ability until a final concurrency 

plan is adopted. According to a Growth Manager with the Broward County School 

District, 
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We’ve had an agreement and the interlocal agreement process when a developer 

has a development that is going to impact overcrowded schools; we typically look 

at the levels: 20% over capacity or 10%. Ten percent is overcrowded, 20% is 

critically overcrowded, and we typically look at the critically overcrowded 

schools in our five-year plan and budget. To ease the overcrowded, we typically 

recommend mitigation and it is a recommendation and, of course, you don’t have 

concurrency so developers have agreed to do mitigation and that is what we have 

until February 1, 2008. (SDBC Growth Manager, lines 61-69) 

The February date was the expected date of the adoption of an official school 

concurrency plan, but as of June 2008, the plan had not yet been school board adopted. 

Voluntary mitigation remains in effect until the approval and implementation of the 

school concurrency plan. 

In order for the school district to purchase land for schools in areas projected to be 

over capacity or critically over capacity, the school district follows its five-year capital 

plan. Many departments join efforts to revise the plan annually as required by the Florida 

Department of Education to meet the current and projected needs as identified through 

proper planning. A School Planner for the school district described the process of finding 

and purchasing land as one that is initiated as a result of the planning process.   

[The] boundaries and research department indicates where new schools are going 

to be needed and schools are identified and placed in our five-year capital plan. 

Then our real estate department, which reports to the executive director, is 

responsible for identifying potential sites. Once they have been identified, they 

are then presented to the Superintendent’s Site Review Committee which is 
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composed of both staff and representatives of the cities where the sites are located 

as floating members and other community members. At that meeting, a 

determination is made as to the most acceptable site and then the results of that 

committee are presented to the Superintendent and if he agrees with that 

recommendation, he will look to the Board for approval. Upon approval, the real 

estate department is empowered to pursue acquisition. (SDBC Planner, lines 4-16) 

The school district’s land acquisition process for new school sites or additions to 

current sites mainly rests with the school district but does include input from the 

local government planners and officials of the area in which the land proposed for 

sale is located. Once the planning process is complete and the need for additional 

classroom seats is identified, the real estate department identifies site, brings them 

forward for approval by district staff and local government officials and receives 

final approval from the superintendent and school board. 

A school district growth manager briefly explained the process for choosing and 

purchasing sites for new schools: 

The staff is involved, the community of involved, we have what we call the 

Superintendent’s Site Review Committee and the committee consists of local 

government representatives, the city where the site will be located and maybe 

adjacent cities. Then you have people from key departments in the district and 

their recommendation goes to the Superintendent who takes it to the school board.   

Basically that’s how it works. We have a real estate department and typically they 

are the ones that go out and looks for the property and after that it done, the 

review committee looks. (SDBC Growth Manager, lines 3-12) 



 89

A critical component of the land acquisition process for new schools is the Site Review 

Committee which allows all community stakeholders to give input into the decision to be 

made. The real estate department considers all information and possible sites and makes 

purchases on behalf of the school board in order to maintain the integrity and timelines 

set forth by the five-year capital plan. 

The lines of communication between the county and school district are technically 

open, but a Broward County Planner involved in the process views the county role as 

advisory and the communication as interesting.  

The school board has a committee that selects sites and that committee has 

representation from the school board, from the county and floating representation 

from various municipalities depending on where the school site to be proposed is. 

We are part of that committee. It is an interesting committee, in theory they act by 

consensus, and well, it is just interesting. We serve as a technical advisory role. 

(SDBC Planner, lines 3-9) 

A local builder/developer who has worked in the area for more than 14 years 

shared his interpretation of the communication, “ideally I think it should be a strictly 

school board staff process which has an approval by the Board with some kind of public 

comment.  It should be determined scientifically, which it’s not.” (Broward Builder, lines 

12-15). 

The coordination between the county, municipalities, school district and builders 

is complex. On the surface, the appearance is that the relationships are cordial and there 

is an attempt to involve all possible stakeholders in the process of choosing sites for 



 90

schools. However, the depth of the relationships and the level of trust between the groups 

have been questioned by the researcher. A long-time builder-developer shared: 

What I have seen occur when working on land use issues where there is an 

analysis for school concurrency is there is a mathematical process for how many 

students are created from housing that I do not know if it is accurate at the end of 

the day. In other words, there is a report is done by an expert that would be hired 

by us or by the school district, depending, and it says, generally by us and 

reviewed by the school district that says this development will create the need for 

22 students and 3 will be in this age and we will add one student per class and 

that’s not going to effect the school. I don’t know if there is any review after the 

fact to see the accuracy of these reports so I really can’t say…. I find it the math 

challenging; it does not seem it is hard to believe to be accurate. It seems to favor 

the developer, honestly, but not always. It’s just, I don’t think there is a follow up 

analysis. If I build housing, the question is really who is really moving into it?  If 

I build it in a city, are the people moving in my housing already moving into my 

house, were they already living in that same city and then what happens in the 

house they moved out of? … Or are these people not living in the city at all and 

moving in and adding to the total number of people living there. It’s a mix, so the 

math process is not straight forward, and it may be accurate but it is so convoluted 

that it’s just hard to understand and follow and what I think would be appropriate 

would be reviewing some of these reports after the fact to see if they are accurate. 

(Broward Builder, lines 24-47) 
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The researcher agrees that the unease surrounding the accuracy of data pertaining to 

student forecasting is an issue critical to the success of the five-year capital plan. This 

concern for accurate student counts is shared by all stakeholders since it is that data and 

forecasting that drives the five-year plan for capital needs. Since the five-year plan 

essentially drives the entire school construction process, including identifying critically 

overcrowded and overcrowded schools, the success of the entire process is riding on this 

data which is in essence an educated guess about student counts. According to the builder 

who was interviewed, the data received through the current system of student forecasting 

is questionable. Although there is a system of checks and balances in place in terms of 

using state, district and county data to determine projected student counts, the variables 

are often uncertain and change with the economy, unemployment levels and cost of 

housing.  Natural causes such as hurricanes can also be a source of unaccounted for 

circumstances that cause discrepancies in projections of students. Understandably, 

builders do not want to be held accountable for situations not under their control.  This 

poses a question: Who should be accountable for unexpected increases or decreases in 

student populations? The state? The school district? The builders? The county? Though 

the answer to this question is outside the scope of this researcher’s study, it is one for 

further investigation.   

What will change and has changed in 2008 when a concurrency plan is required to 

be implemented? A Broward County School District Growth Manager (SDBC Growth 

Manager) believes the plan will hold water.   

The local governments or the county commission can accept or reject our 

recommendation now but once we have concurrency, and we are at capacity, then 



 92

we can move forward. Our recommendations will become mandatory. The local 

governments will have to honor our recommendations. Senate Bill 1906, to adopt 

the level of service, it will affect every entity so when we say we are at capacity, 

we are at capacity and they can’t just agree to allow the developments to move 

forward. There’s also mitigation and it’s called proportionate share so if we give 

the proportionate share to the group, then they can move forward. (SDBC Growth 

Manager, lines 73-82) 

Essentially, what concurrency provides that was not part of the voluntary mitigation is the 

ability for proposed development to be denied, withheld, or postponed due to potential 

overcrowding of schools caused by the proposed growth.  The current system 

recommends mitigation but the new plan requires mitigation. 

Broward County, Florida Summary 

The Broward County School District has the longest history of work in the field 

of concurrency of any county in Florida. Although they are to be commended for their 

efforts as the first to attempt to undertake the writing and fulfillment of such a plan, the 

history is one that began as discussion in 1985 and has not yet been fully implemented 

after over 20 years. Despite the legal battles and failure of the first ever attempt at school 

concurrency in Florida, Broward’s attempts led to discussion, investigation and policy 

changes at the state level. For the past several years, county officials, school district 

employees and local government officials have been meeting, planning and preparing a 

concurrency plan to meet the requirements of Senate Bill 360. Community input is also 

received in a variety of ways through meetings and public forums. The School Board is 

continuing to revise its policies to comply with all aspects of 1013, Florida Statues, and 
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recently revised District Policy 1161 to address the Board’s obligation in the amended 

Interlocal Agreement for Public School Planning (BCSD, October 23, 2007). The entire 

Public School Concurrency document, part of the Comprehensive Plan, has not yet been 

Board approved. 

Palm Beach County, Florida 

The Palm Beach County School District works in coordination with members of 

the Palm Beach County School Board,  schools, municipalities, parents, expert 

committees, and business community members to create a Five-year Capital 

Improvement Program Plan and Capital Budget to fund the plan which serves as a 

blueprint for scheduled construction projects based on expected revenues (PBCSD, 

2007a). The planning process is a year long process that begins each September and is 

amended throughout the year based on need (see Figure 1).  



 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

Figure 1. Five Year Plan and Capital Budget Cycle.  

 

The last decade (1996-2006) has been a time of tremendous growth, with an 

increase in residents from 992,840 to 1.2 million (PBCSD, 2008b). In 159 schools, the 

Palm Beach County school district serves 167,000 students (PBCSD). Palm Beach 

County relies on accurate enrollment forecasting to develop a feasible Five-Year Capital 
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Plan (see Figure 1). Using birth trends, historical enrollment trends, demographic 

composition if neighborhoods, current and proposed new housing developments, local 

and regional housing trends and additional factors such as class size reduction 

implications, school choice programs, grade level retentions and clustered services sites 

(Exceptional Student Education and English Speakers of Other Languages) the district 

demographer annually prepares enrollment forecasts for each of the district’s schools 

(PBCSD).  

Additional data from Palm Beach County, local governments, individual schools 

and the Florida Department of Education are used as a test of reasonableness for the 

target enrollment numbers determined by the district demographer. The county provides 

data including cost of housing, building permit data, unemployment rates, and types of 

employment in the county that are critical components of student forecasting. The Florida 

Department of Education provides Florida Inventory of School Houses (FISH) 

information for each school. FISH data are based on a Florida Department of Education 

formula to determine the capacity or number of students that may be housed in each 

school based on the number of student stations present (PBCSD, 2007b). While the Palm 

Beach County School District is required to use the FISH capacity on all planning and 

school concurrency documents for state purposes, the district additionally develops its 

own program capacity. This capacity relates to realistic numbers based on class size 

factors and use of specialized and supplemental classrooms (PBCSD, 2007b).  

Total student enrollment is expected to increase at a much slower rate than 

experienced during the last five-year capital plan period by 4,238 students by 2012 

according to the Palm Beach County School District (2008b). Planning to have adequate 
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space for these students while maintaining current schools and classrooms is the focus of 

the district school planning department. District officials plan to capitalize on the slowing 

rate of student population to catch up on projects and provide a better level of service to 

the District.  

Chapter 1013 of State Requirements for Educational Facilities (SREF) requires all 

Florida school districts to prepare five-, ten-, and twenty-year tentative educational plans 

which the School Boards adopt each September. The approved plans must coordinate 

with local government and are consistent with each municipality’s Comprehensive Plan.  

Palm Beach County’s approved School Concurrency Interlocal Agreement (ILA) 

provides for close, ongoing communication, fundamental to school planning and 

construction. The planning cycle begins each January with a discussion of lessons learned 

from the previous year. Local governments provide data and input and in March, five-

year student enrollment projections are made. These projections are compared to 

available seats and the data is shared with the public through board meetings and 

workshops where possible solutions are discussed. Possibilities for meeting the projected 

need include: 

1. Program shifts. 

2. Boundary changes. 

3. Capacity needs. 

4. Capacity locations. 

Additional public input and board meetings are held before assessing the capital needs 

and financial feasibility and focusing on equity, meeting mandates, providing new 

programs and ongoing maintenance. Before the disbursement of the July draft to local 
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government for review and comment, additional Board and public input is received. Each 

September, the five-year plan is adopted and a community meeting is held to evoke 

public comment on the implementation. The October FTE (full-time equivalent) period 

offers a check on concurrency monitoring with actual student counts. In December, 

annual enrollment projections are made to be presented in January as the cycle starts 

again (see Figure 1). 

The needs of the district are established and put into the comprehensive plan. 

According to the a Palm Beach County School District Real Estate Planner (SDPBC Real 

Estate Planner), the School Board gives the facilities department their budget and when 

they pair that budget with the established needs, the number one priority is to line up 

projected dollars needed to match the timelines of new school construction to meet the 

five-year plan deadlines. It also goes into several other areas for modernization of 

existing schools and the purchase of adjacent land to do an addition.  

We know, through planning, that new schools and modernizations will be done on 

a timeline and we’ll go to the site to see if we need anything. We’ll put together a 

SWAT team to look and see if we can do it on site, and we will see if we can 

accommodate additions or expansions. It’s really four-fold: 

1 being the new school sites,  

2 being the modernization and additional land needs,  

3 a study for support facilities; if you don’t have good support: 

maintenance, transportation, plant operation, to support the growing 

schools, you are going to get out of sequence. 
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4 looking further into land banking to have some money where the 

team can look at growth patterns so we can get ahead, especially in 

this market, where we can buy land in the path of progress and put 

it on a shelf until we need it.   

The land is disappearing so we look for money for all four of those. (SDPBC, 

Real Estate Planner, lines 98-102) 

Once the determination is made that a new school is needed, the Palm Beach County 

School District team goes to work. A Palm Beach County School District school planner 

(SDPBC Planner) summarized the process: 

Once we identify the need for a new school, we identify search parameters based 

on the schools that need enrollment relief. The ideal location is a site that is at the 

crosshairs of the school enrollment boundaries of the schools that need relief. 

Occasionally, we get lucky and we can find a site right in the crosshairs, but 

typically we have to establish a larger search parameter for our real estate 

department to begin with. Our real estate department then takes the baton in the 

search, get input from a lot of different sources, many right here in the school 

district, environmental control office because we want to ensure we are not 

picking a site with contaminants on it or other health concerns. We are careful 

about the airport flight paths and things like that so we get expertise from that. 

The program management department, our construction department, of course, 

has input as to the buildable nature of the site and then the municipality that we 

are searching in. Before we acquire a site, we send a notice to the jurisdiction that 

has control over the property we are looking at and we ask for their input about 
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that site from a zoning and land use perspective as well as transportation. Then 

the county or city departments, a multitude of them get involved and then 

ultimately the school board approves the land. (SDPBC Planner, lines 9-28) 

As described in detail under Broward County, Senate Bill 360 makes school concurrency 

a requirement for all Florida school districts and Palm Beach’s concurrency plan which 

was adopted on June 27, 2002, meets this requirement (PBCDS, 2007). The Palm Beach 

County School Board, Board of County Commissioners, and 26 Palm Beach County 

municipalities all approved the implementation of the plan, making it the first of its kind 

in Florida. This means the criteria set are incorporated in each municipality’s 

comprehensive plan and allows the school district to review and have input on 

comprehensive plan amendments. A concurrency oversight committee (Technical 

Advisory Group, TAG) was established to ensure ongoing implementation of the 

concurrency plan. This group meets frequently and members rotate to include 

representatives from any group (district, county, or municipality) possibly impacted by 

proposed changes or discussions.  

During interviews, a county planner, as well as a school planner and a real estate 

planner, all shared the desire to include as many stakeholders in the process as possible 

and as soon as they identify another group that should be involved, they pull them in and 

each year the process improves itself. A Palm Beach County planner recalled,  

When we created the school concurrency system, we created a technical advisory 

group that is made of appropriate people from the private and public sector and 

staff by the school district and county planning staff and that group meets 

monthly and discusses what is happening and provides recommendations to the 
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school board or county commission or the local governments in terms of changes 

that need to adjust. (Palm Beach Planner 2 lines 75-82) 

There are several standing committees established by the school district, typically with 

representatives appointed by school board members. According to the district, these 

committees have been established to “challenge, inform, and help” make the school 

district the best it can be. The Construction Oversight Review Committee (CORC) meets 

monthly and consists of citizens who provide the board with oversight, review and 

recommendations of the district’s performance in building quality schools on time and 

within budget. District policy 6Gx50-1.093 outlines the membership, authority, 

responsibility and mission of the committee. The Advisory Boundary Committee (ABC) 

also meets monthly and uses information provided by the district to recommend proposed 

school boundaries to the superintendent who uses the data to make a recommendation to 

the school board. School principals and district facilities staff comprise the School 

Facilities Committee; it conducts private, monthly meetings to provide communication 

between the school users and those responsible for school planning, designing, building 

and constructing. Additional committees designed to support facilities decisions include 

the Independent Sales Surtax Oversight Committee (ISSOC), the Building Committee, 

and the Technical Advisory Group (TAG) established by the interlocal agreement that 

created the school concurrency program. All of these groups were formed to facilitate 

communication and garner support for the school planning and construction decisions 

made. 

Probably the most important of the committees established to foster 

communication through school concurrency is the Intergovernmental Plan Amendment 
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Review Committee (IPARC). According to a school district representative, it is a group 

comprised of all of the planning directors for cities that have them. Palm Beach County 

has 37 municipalities plus the county government, totaling 38 jurisdictions and all but 

about five of them have a full-time planning director. Those that have a full-time 

planning director have a seat on IPARC and they meet quarterly to discuss issues of 

countywide concern and through that vehicle, discuss the various stages of the planning 

process of schools. A member of the committee who works for Palm Beach County said, 

“since we started school concurrency, this group has had recommendations that have 

helped us in our planning. There is simply an agreement to share the information to 

oversee the whole process.” (Palm Beach Planner 1, lines 27-28) To further outline the 

work of the committee, a population subcommittee was included to involve everyone in 

identifying land use trends and changing demographics. A committee member stated that 

the IPARC population subcommittee includes the demographer, statisticians and others 

and they specifically focus on populations and student enrollment at a particular time.  “It 

is a permanent subcommittee that works very well,” he commented. The information 

gained from these meetings is used to collaborate on school planning issues and create 

effective five-year goals.  

It is important to note that the researcher noticed a collegial feeling, a genuine 

respect for those involved in what has been described by all stakeholders as a 

collaborative process of school planning and concurrency. The words “we,” “trust,” 

“respect,” and “sharing of information” were used by all who were interviewed in Palm 

Beach County. A county planner summed up the unique situation well,  
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It helps having these permanent groups (IPARC, etc.) working together because 

as agencies evolve, there have been movement of people between agencies and 

the school district. Everybody knows everybody. The school district director here 

used to be our executive director, a board member who works with concurrency 

was a director here and there is movement of people from one agency to another 

and that helps understand the roles and what we have to do to get the jobs done. 

The lines of communication and trust are there. (Palm Beach Planner 2, Lines 

105-113) 

 District and county policies: Concurrency. According to a real estate planner, 

concurrency in Palm Beach County started out a little differently than it ended.  

When it started out, it was a partnership with the 38 municipalities and 

school district and there was a lot to get the 38 to agree and concurrency 

needs 100% buy in. Some municipalities are adult oriented and some are 

child oriented and some have different socio economic groups so everyone 

has a different interest in education, so when it started, to get all the 

municipalities to buy in was a monumental feat. What ended up happening 

is more of the obligation ended up on the school district. Some of the 

municipalities help us more than others; the burden of concurrency really 

falls on the school district. I would say it is a good thing because if 

nothing else, it created an awareness and the school board has more of the 

obligation and as you can see, we have a lot of schools built and mostly 

the working with the county has helped because they are involved with 

almost everything and certain municipalities are growth areas and some 
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have no schools, so I think it was and is good and has served us well. 

(SDPBC Real Estate Planer, lines 66-88) 

A builder in Palm Beach County who was interviewed is well aware of the concurrency 

requirements and works with the school district staff so often, he knows them by name. 

There is concurrency in Palm Beach County for school construction and I believe 

largely it boils down to what their demographics are showing. Palm Beach 

County is difficult because in and of itself the square area of Palm Beach County 

is about the same size of the state of New Jersey where they have western 

communities that are starting to develop, the developers are starting to develop 

4,000 or 5,000 acres with somewhere around 10,000 homes and the school board 

construction plan is going to have to start to include those areas and those 

demographics where really their five-year plan to date does not include that. With 

the concurrency, there is also a big heavy emphasis with the school district and 

the county to have interlocal agreements with the school district so that they are 

monitoring development plans for large residential communities that are going to 

show their populations growing and impact the schools. (Palm Beach Builder, 

lines 7-19) 

 School concurrency was also described by a planning official in Palm Beach 

county who said,  

There are policies with the county and the 26 municipalities and the school 

district plan in this process. The school district, when they are looking for new 

sites for schools, we would make sure they were consistent with the 

comprehensive plan and based on that we would make recommendations to the 
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school board. In the case of Palm Beach County, we (the County) are allowing the 

schools in every land use designation as long as they are consistent with 

conditions of the plan. It would be difficult to have schools in industrial areas 

unless they met some conditions like a magnet school that is industry related or 

something like that. In general, the position we have taken is that schools are 

allowed in any land use designation. Since we stated school concurrency and that 

was more than five years ago, we have a problem with one location, other than 

that, all of the other locations went through. (Palm Beach Planner 2, lines 6-19) 

He further described the positive results of concurrency and his rationale for its success.   

With my experience, school concurrency has been very effective. It has 

been effective because the local agreement we signed kind of forced the 

school district to keep up their efforts to keep up with the growth but also 

at the same time there was an agreement for population projections. There 

was a contribution from different local governments, particularly the 

county, to review the population projection and kind of disaggregate them 

by school concurrency service area and that was a basis for the school 

district. Then they use the cohort survivor model and the other criteria to 

finalize the process. The projections are very accurate and the verification 

of those projections take place twice a year and they are very close to each 

other. Now, there are demographic situations that cannot be projected. In 

the last two years the projections that the Palm Beach County School 

District had were much higher than the actual enrollment and this was 

simply because of the market situation in the county. Market prices are 
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going through the sky and people are not moving in; they are moving out 

and this has caused a tremendous drop in the enrollment of students but 

this is not what we thought would happen. But the positive thing here is to 

arrive at a very accurate projection of student enrollment and try to follow 

them as you go. The second one is that it forced the school district to keep 

up with things and to reorganize. The department reorganized at the 

district and it became one of the most efficient departments in the district 

and the administration, they reorganized the construction, their funding 

and financing and became very efficient and basically and they built in 

five years 42 new schools and renovated a similar number of schools and 

kept up with the population. I think it is very positive even with the high 

rate of development in the county. (Palm Beach Planner 2, lines 28-56) 

The Palm Beach County School District is implementing policies and goals to meet their 

needs for classroom space for students. A district planner shared that  

There are a lot of great minds involved in choosing a location and the birth of the 

need for a location occurs in the planning process. We’ll identify schools that are 

overcrowded and after exhausting all of the other remedies that we have to 

provide enrollment relief such as program changes or an addition at existing 

schools, changing of boundaries, once we have exhausted all of those remedies, 

then we identify the need for a new school. (SDPBC Planner, lines 3-9) 

When asked how school concurrency has impacted this process, the planner replied,  

Certainly it has been beneficial. Probably not in the ways most people 

perceive it to be. I think the general public perceives concurrency to be a 
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growth regulatory tool and I see it as a planning collaborative tool. It is a 

politics neutral way of measuring level of service, establishing a 

community approved level of service and adhering to it countywide and 

basing your capital plans on that. It is a lot more objective than the way it 

was done in the past. I think it has improved the planning process, it has 

improved the communication between the school district and the 

municipalities- we are required to communicate to develop the capital 

plan- the interlocal has a lot of provisions in it that speak to cooperation.  

Those have been the greatest benefits- improved planning and improved 

communication. (SDPBC Planner, lines 78-90) 

This communication is evidenced by the types of committees established and the 

frequency with which they meet (as described above). It is also supported by local 

builders who were interviewed.  

The six goals for fiscal years 2007 through 2011 are summarized in Table 13. 
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Table 13 

School District of Palm Beach County FY 2007-2011 Goals 

1. Build space for students and programs to meet school concurrency 

commitments. 

2. Modernize the oldest schools on a systematic schedule to guarantee safe, up-

to-date facilities. 

3. Provide funding for maintenance and security to that all buildings are secure 

and efficient. 

4. Implement the District’s Instructional Technology Plan to provide all 

students and staff access to state-of-the-art technology. 

5. Provide for the systematic replacement of equipment and materials to support 

the education and transportation needs. 

6. Develop a long-range facilities plan that is fiscally responsible. 

Note. From Palm Beach County School District Five-year Plan and Capital Budget Chapter 3, page 1- 

Long Term Goals and Recommendations. 

 

These goals essentially set the stage for The Palm Beach County School District to 

implement its school concurrency plan to meet its identified and adopted level of service. 

Palm Beach County’s level of service is 110% of a school’s student capacity and a 

further stipulation to the policy prohibits any school from operating at 120% or more 

while concurrency is in effect (PBCSDFD, 2007a). By following the adopted five-year 

plan and capital budget, amending it as needed and allowed, working in concert with the 

county and local municipalities, the Palm Beach County School District expects to meet 

the facility needs of students. Because its capital program is so extensive, it is touching 

64%of the schools through various projects that were already on the books. Over the next 

five years, the district will be looking at where the deficits continue to be and at the end 
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of the five-year period, the school district planner expects to be back in good shape again. 

The fact that the Palm Beach County School district was able to open three new schools, 

complete five modernization projects, six additions and two renovation projects to begin 

the 2008-2009 school year is an indication that district is on track.   

 According to the District Planning Director, one of the many benefits of school 

concurrency is that it is an objective measure the level of service that is targeted in the 

capital plan. The district planner shared, 

You don’t have this moving target that you are trying to get as you create your 

capital plan. We do an analysis of the enrollment projections and their projected 

impacts of our schools and identify those schools that are going to be overtaxed.  

We go through all of that process of different strategies we could use to provide 

enrollment relief and we have exhausted all of those and have identified those that 

need relief to meet that level of service so we have to develop a capital plan that 

meets that level of service. That’s how we decide which projects get budgeted 

from a capacity standpoint. We have made a commitment to not ignore our older 

schools. When a school turns 35 years of age, it becomes eligible for an analysis 

to determine whether or not it is in need of renovation. You’ve got your capacity 

projects and at the same time, you’ve got your schools that are called equity 

projects to keep those schools state of the art so you might have technology 

upgrades, additions for class size reduction classrooms, you might want to 

upgrade the auditorium to comply with the current educational specifications, so 

you have that balancing act between the two. We are actually at that point in the 

process now where we have identified all of the projects we need to meet our 
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level of service and all of the projects at existing schools but we have to balance 

so we are in that process of determining if there are any projects we can move out 

a year or two to balance the budget while at the same time meeting our level of 

service. It is a balancing act. (SDPBC Planner, lines 137-160) 

 The balancing act can be broken down into six major areas that must be balanced 

to have an effective capital plan:  

1. The implementation of the school concurrency program and maintenance of the 

adopted levels of service. 

2. The construction of projects identified to be funded by the half cent sales tax 

referendum. 

3. A data-driven school modernization program. 

4. A focus on instructional programs as the cornerstones of facility planning and 

design. 

5. Constitutional Amendment 9, requiring adherence to the class size reduction 

standards. 

6. Recognition of external requirements that have impacts on facility planning, 

construction, and maintenance. (From Palm Beach County School District Five-

year Plan and Capital Budget Chapter 3, page 2- Long Term Goals and 

Recommendations, Palm Beach County School District, 2008). 

A builder shared his perspective that the district is doing a good job of balancing 

the needs and issues,  

I think from our perspective it seems like concurrency plan has worked well. The 

school district does review all residential applications and has a strong 
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accountability for that work. Prior to the acceptance of the concurrency plan in 

Palm Beach, which I believe was in June 2002, more than half of the schools in 

the county were overcrowded based on the Florida Inventory of School Houses. 

And I believe they have really made great strides to balance that load. (Palm 

Beach Builder, lines 84-90) 

According to another local builder,  

It appears in Palm Beach County the concurrency has worked well the interlocal 

agencies and the agreements between them has been beneficial to everybody and 

it really seems like for the students in the district it is eliminating the 

overcrowding quite rapidly. (Palm Beach Builder 2, lines 91-94) 

Funding and challenges. Over half of the funding for schools in the Five-Year 

Capital Plan is collected through property taxes collected from local taxpayers (real estate 

taxes, impact fees, interest income on capital fund balances); state funds (including 

PECO bonds and class size reduction funds) amount to five percent of the capital funds 

required in Palm Beach County (PBCSDFD, 2007).  The remaining 38% of funds come 

from Certificates of Participation (COPS) and the Palm Beach County voter-approved 

half cent sales tax Referendum which is expected to generate approximately $100 million 

in revenues each year (PBCSDFD, 2007). The sales tax which started in January 2005 

will be in effect for a total of six years and is projected to raise $560 million when the 

additional half-cent tax ends in December 2010 (PBCSD, 2008b).  

Rising construction costs are a challenge being faced across the country and 

certainly by the Palm Beach County School District. A Palm Beach County home builder 

shared in 2006 that the district is facing a situation where land prices and construction 
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prices are skyrocketing so much so that the school districts are really having a difficult 

time trying to get their construction costs in line with the (state) student station funding. 

He said,  

Last year (2005), they passed a half-cent sales tax to try to help to fund what they 

saw as their deficits in their five-year construction plan. Passing that half-cent 

sales tax took a really good reach out program to get the community to understand 

where exactly that money was going to go, what schools they were going to 

modernize and how many schools are they going to build in what areas to help 

alleviate the overcrowding and then shortly, within a year after hurricanes hit, it 

really had such a huge impact on us. They are trying to get a handle on it and then 

they had to find out real quickly how are they going to go back out to the public 

and tell them that the money they got is not going to go nearly as far as first 

predicted because of these unforeseen events and it is a real challenge they got 

right now. 

The Palm Beach County Facilities Department (2007) cites increasing costs for 

fuel, road-based material (50% increase), fill dirt (20% increase), liquid asphalt (42% 

increase), copper piping (80% increase) concrete (13% increase) and other building 

materials as a negative impact on meeting school construction needs. An additional 

burden is the fact that the Florida Department of Education (FLDOE) requires that 

districts build schools for less than the maximum cost per student station allowed by the 

FLDOE or dollars are lost from the operating budget (Fla. Stat.1013.64).   

Another challenge is meeting the demands of Amendment 9, which requires 

student class size reduction (CSR); 11 new schools and at least 60 remodeling or 
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expansion projects are needed to add 10,258 student stations before 2011. According to 

the Palm Beach County School District planner,  

Effectively, overnight, the CSR reduced our enrollment capacity by 20%. We 

needed 20% more seats than we needed prior to CSR. After 5 years of school 

concurrency being implemented and catching up on all of the backlog that we had 

and being at 100% of our level of service, we lost 20% of that. We are now in a 

new backlog where we are trying to get caught up again. (SDPBC Planner, lines 

163-169) 

A home builder saw the new law’s impact on the school district and said, 

“Unfortunately the class size amendment was passed and that put an additional burden on 

the school district” (Palm Beach Builder, lines 90-91). 

Approximately 13% of the capital funds are expected to be needed to meet the 

new class size standards (PBCSDFD, 2007). A related issue is the growing use of schools 

to provide early childhood programs such as the Voluntary Pre kindergarten program 

approved in Florida (Augenblick & Silverman, 2002). This use of space and need to 

provide seats for younger students impacts the total available in the district. 

A third challenge occurs during modernization or renovation projects. Options for 

the housing of staff and students during construction include moving students to an 

alternate facility, using relocatable classrooms, or rebuilding on another part of the school 

site. 

Operating expenses begin accruing during the construction of new schools, 

presenting a fourth challenge. Yearly operating costs for schools range from $1.3 million 

to $3 million, depending on school size. Because there is no operating money generated 
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until students begin attending school (collected from the FLDOE through FTE), this 

expense poses a challenge to budgets. 

In order to provide sufficient student capacity where and when it is needed, the 

Palm Beach County School District has focused on three essential components of school 

concurrency to coordinate planning with the County and municipalities for the 

constriction of new school: coordinated planning, five-year capital planning, and 

participating in regulatory review (PBCDSFD, 2007a). Coordinated planning takes place 

with local governments regarding population projections, school sitting, projections of 

developments and infrastructure required for new schools. The five-year capital plan is 

prepared based on student projections and facility needs and must be financially feasible 

and meet all statutory guidelines (i.e., class size reduction). The regulatory review 

component is in place to review the impact from new residential development on students 

in the public schools, ensuring school capacity will be available when needed.   

Clark County, Nevada 

Nevada’s Clark County School District has demonstrated the ability to 

accommodate the fastest growing school district in the nation by funding and 

constructing an average of 11 to 14 schools each year. Therefore, Clark County, Nevada, 

was included in this study since it showed the largest population boom in the country, 

increasing its public school enrollment by 94% between 1988 and 1998 (CCSD, 2008a).  

In 2003, the district served over 250,000 students and over 300,000 by 2007 

(CCSD, 2008). Today, the district serves nearly 309,000 students in 341schools, making 

it the country’s fifth largest school district with an enrollment projected to climb to 

473,000 by 2018 (CCSD; Planas, 2006). According to the school district’s website 
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(2008b), the Clark County School District operates one of the nation’s largest school 

construction and modernization project, having spent approximately $4.9 billion on new 

schools and improvements in the last 10 years (CCSD). 

While it was expected that there were policies and procedures implemented in 

Clark County that could be applied to districts in Florida that was not necessarily the 

case. As the researcher investigated Clark County by analyzing documents and 

interviewing local builders, county officials, and school district officials, she realized that 

Clark County enjoys some “perks” that the two large Florida districts in the study do not. 

These include a much shorter history, larger expanses of undeveloped and available land, 

and a relative lack of rules or regulations regarding school construction from the Nevada 

Department of Education. Most interestingly, she found Clark County’s successful, 

lucrative bond issues continue to fund their extensive growth and modernization projects. 

The Clark County School District covers almost 8,000 square miles of Nevada, 

including Las Vegas and its surrounding communities (CCSD, 2007). It was formed just 

50 years ago when 1955 legislation mandated consolidation of school districts into 17 

county school districts (CCSD, 2003a). Under state law, each of Nevada’s counties has 

one school district responsible for K-12 education. When the district began in 1956, Las 

Vegas had about 47,000 residents and public school enrollment was just over 20,000 

(CCSD, 2008). Now, approximately 50,000 new residents move to the area each year 

(Furger, 2004). The school district has seen tremendous growth due to the large number 

of families moving into the Las Vegas area. This tremendous growth brings issues of 

classroom space and the need for new schools to accommodate the growing student 

enrollment. In some years, as many as 16 new schools have opened to meet this demand. 
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According to recent statistics, the Clark County School District operated 326 schools in 

2006 and 15 additional schools during the 2007 school year (CCSD, 2008a). 

 History of school construction and funding. In contrast to the Florida districts in 

this study, Nevada is not a state that provides financial assistance to school districts for 

school construction and renovation. Rather, school districts in Nevada rely almost solely 

on voter-approved bond initiatives to fund projects. Clark County has a relatively 

successful history of approved bonds and support from residents for school construction 

funding. The first bond for school construction was passed in 1974 during a special 

election in May of that year. The initiative passed with 67.1% (16,734) in favor, and the 

program built eight schools and supplied money for school additions at a cost of 

$39,400,000. To continue to prepare for large increases in student population, the district 

initiated a school construction and modernization program and issued a $600 million 

bond (Cenziper & Grotto, 2003; CCSD, 2003b). After a $668 million bond issue in 1988, 

new schools were built all over Clark County. From that bond money, 57 new schools 

were constructed in seven years producing 85% of the expected student seats and 94% of 

the anticipated square footage (CCSD, 2008). Then voters approved Part A of the 1994 

initiative for $605 million to acquire land and complete new construction and 

modernization projects (CCSD, 2008). Voters, however, voted down Part B of the same 

initiative that would have increased taxes slightly but would have provided an additional 

$300 million for new schools (CCSD, 2008).  

According to the Clark County School District Facilities Department (2008a), 

several additional bond programs were passed before 1997 when the district sought the 

enactment of laws to provide more effective methods of supplementing bond funds for 
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school construction. Assembly Bill 353 was approved allowing changes for financing 

school construction, authorizing two new funding sources for school construction: a real 

estate tax and a hotel tax. In 1998, a lofty 10-year Capital Improvement Program was 

approved by voters, designed to raise funds for public school construction and 

renovation, calling for 88 new schools and 190 modernizations (CCDS, 2008). The 

program established a growth-based formula that generates funds necessary to ensure that 

all Clark County students have a place in a school. This 1998 program was funded by the 

formula which combines a 1.58% hotel-room tax, a real estate transfer tax of 60 cents per 

$500, and a 10-year property tax freeze. In the first six years of this effort, 57 schools 

were built (Furger, 2004) To date (2008), 83 schools are complete, 8 more are under 

construction, and 10 more are in the planning or design process. Table 14 below outlines 

the total success of this bond effort. 

Table 14 

Progress of the Clark County 1998 Capital Improvement Program 

 
Elementary 
School 

Middle 
Schools 

High 
Schools 

Total 

Total Promised 50 22 16 88 

Total Completed 50 22 11 83 

Total Under Construction 4 0 4 8 

Total Sited and in Design 4 0 3 7 

Total Remaining to be Built 3 0 0 3 

Total at Completion 61 22 18 101 

In addition to the 101 new sites, the program also included 11 replacement 

schools, renovations and upgrades at 228 school and three transportation centers, with 

renovations alone totaling approximately $1.5 billion (CCSD, 2008). Although 10 years 
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ago, the bond was expected to raise $3.5 billion, it has been revised to reflect revenues of 

$4.9 billion with $3.9 billion spent on new construction. 

Because of the funding provided through this program, in an average year, an 

average of 10 to 14 schools open each year; 11 new schools were opened during 2005, 

with 11 more under construction and in 2007, 9 new schools and 2 replacement schools 

were opened (CCSD, 2007). An impressive 172 were built in the past 17 years in Clark 

County (CCSD Facilities Division, 2005; Cenziper & Grotto, 2005; CCSD, 2008). 

How did Clark County build so many schools so efficiently? Building more than 

10 schools each year is an incredible feat.  In accordance with Nevada Revised Statutes, 

the Clark County Board of County Commissioners directed the Department of 

Comprehensive Planning to create a new general plan for the county (CCSD Facilities 

Division, 2003). On January 2, 2002, the County of Clark and the City of Las Vegas 

entered into a new interlocal agreement establishing a joint position on planning and 

provisions for public facilities (CCSD Facilities Division, 2003). Since there is no 

facilities department in the State Department of Education in Nevada, there are few 

policies and guidelines coming down from the state level; the school district is able to 

work with the city and county to develop and implement policies that meet their needs. 

According to a Clark County planner, “There are people who are in growth management 

who are involved and they communicate with the school district, but the school district is 

the one who [sic] chooses where to build the schools.” It is the role of the county planners 

to know exactly where the new developments are going to be. That information is passed 

on to the school board and the board is part of the development review process; they 

provide school capacity in the areas in which the students live. According to the Clark 
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County School District Facilities Department website (2008a), the planning process was 

recently refined to include enrollment projections, new school projections, a list of 

existing sites needed and the cost of land, new schools, replacement schools and 

modernization. These estimates provide the total need for the district. According to the 

facilities department (2008), several variables play a part in the planning: 

1. Birth rates. 

2. New home construction. 

3. Growth enrollments in elementary schools.  

4. 40,000 new hotel rooms projected over three years 

5. Significant increases in employment opportunities, and, 

6. Concern for housing deficits since the number of people moving in will 

surpass the current vacancies. 

These data are analyzed by demographers and facilities department experts who 

combine information with data provided by the county to provide accurate information to 

school planners in order to stay on top of the tremendous growth. According to a Clark 

County facilities employee (CCSD Facilities),  

We have a department of demographics, zoning and realty that used to be a single 

unit and we broke it into two separate pieces but they reside in the same building. 

They work together. The demographics and zoning people are quite good at 

picking the total need number, that’s the expected growth of how much is the 

expected growth for the year will be and how many new schools we will need to 

build and they are pretty good at prioritizing which will be the hot spots that we 

should program first. The realty portion of that takes a farther look ahead and it is 
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looking at the acquisition of property far enough ahead that as the developers in 

that area start to put down their homes, we’ve already got the spot reserved. 

(SDCC Facilities, lines 9-18) 

He added,  

The demographics and the realty folks work very closely with local government 

entities in tracking maps for housing developments because that’s what is going to 

drive it is where the houses are going, where the apartments are going to be built 

and where the condos are going to be built. They are getting data from all of the 

major builders in the valley as well so it really goes all the way back to them in 

determining where to have those sites and the realty folks can go out and get land 

acquired. (SDCC Facilities, lines 24-30) 

To assist with this process and ensure accurate projections, the Clark County school 

district enjoys a cooperative relationship with the members of the Comprehensive 

Planning Department of Clark County. This relationship allows for timely decision-

making and planning for schools. According to a Clark County planner,  

When a development comes to us for approval, we make that information known 

to the school district and allow them to negotiate for land. When there are larger 

developments and they want to have their projects move ahead and want to 

sweeten the deal, they give donations for schools. The school district knows in 

advance where they will need school sites and they plan accordingly and build 

about a dozen or so schools a year. (Clark Planner, lines 44-50) 

The school district facilities department employee, who works specifically with the 

construction of schools, shared,  
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We have a demographics and zoning department. They basically try to keep ahead 

of the curve by seeing where the new developments are being built and who is 

acquiring property in those areas. It is basically a separate department that handles 

that and tries to stay ahead of the curve. There is a process by which they forecast 

how many students there are going to be based upon five years of history and they 

forecast five years out and where that trend is going to be. They figure out what 

size the homes are and what they may bring in terms of students. (SDCC Builder, 

lines 3-11) 

The lack of specific state regulations allows the Nevada school districts to work with 

local governmental agencies to plan for schools. The communication coming to the 

district in terms of new residential developments from local government who 

communicate with builders and also in house demographers allows for accurate 

forecasting and planning for new schools. “The county people talk to the builders and 

they give that information. The demographics, realty and zoning folks meet with the 

county on a regular basis” (CCSD Builder, lines 37-41). 

Although there is not involvement from a State Facilities Department, there have 

been a few examples of mandates passed on to districts from the Nevada legislature. In 

1999, the Nevada State Legislature passed a law requiring school districts to develop 

policy to determine when a building should be replaced rather than renovated. Later, in 

2001, another bill required Clark County to reconstruct at least five schools and that was 

later expanded in 2003, requiring 10 schools to be replaced (CCSD, 2008). No funds 

were allocated by the State, and bond dollars were used to meet this purpose. 
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According to district projections, 73 to 140 new schools (depending on the 

implementation of year round schooling or traditional calendars) are needed by 2011 to 

meet the goal of providing space for all students in Clark County. The projected cost, 

excluding land, is over $4.2 billion. New school costs are projected to range from $43 

million for elementary schools to $157 million for high schools. Renovation costs are 

estimated at an additional $3.2 billion for a total current need of $9.5 billion for all 

required projects (including land acquisition) (CCSD, 2008). Property taxes will support 

the majority of the need ($7 billion) and room and transfer taxes should provide the rest 

of the $2.5 billion. An additional $3.5 billion would be needed to build schools to avoid 

year round schooling. 

The district that currently serves 316,000 students and is projecting 343,677 

students enrolled in 2011 and 442,772 students by 2018, was looking to place another 

bond question before voters in 2008 to meet the expected shortfall by 2011 (CCSD, 

2008). In 2007, an official in Clark County was quoted, “We’re right on schedule based 

on all the planning we’ve been doing” but the school construction money from the 1998 

bond is almost gone and the need for schools still remains. “The Clark County School 

District will be on the ballot in November of 2008 asking voters to support an ongoing 

construction project,” she said in 2007. However, in July 2008, the superintendent and 

some members of the board of trustees decided to pull a $7 billion bond issue from the 

November ballot (CCSD, 2008b). The bond will likely return to the table in 2010 and the 

remaining funds from the last bond will be used in the meantime to try to avoid delays. 

Board members cited sluggish enrollment growth (1.5%, a four-year low), the economic 

downturn, and reductions in state funding as rationales behind the change of plans (Haug, 
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2008). While Board documents indicate officials did not fear voters would reject the 

bond, newspaper articles still question why this initiative was stopped. There is 

speculation that due to the current state and national budget crisis, voters might have 

rejected the bond. Because district construction department personnel maintain that 

without the money, some necessary projects will have to be put on hold, there is question 

about this recent CCSD decision. Why did the school district temporarily abandon plans 

to extend the current tax formula set in 1998? 

District policies. Unlike many other counties with fast growing populations, Clark 

County utilizes a policy of prototype designs for new schools. “The prototypes have been 

invaluable in keeping up with the growth,” according to a Clark County School District 

employee (2006). Input from educators, architects, and facilities experts mold the current 

prototypes for elementary, middle, and high schools that are used repeatedly for almost 

all new schools. According to the school district (2007), there are three major benefits of 

using prototypes: economical to operate and maintain, time-saving in the planning stages, 

and money saving in terms of design and construction fees. To reduce construction costs, 

most schools are being built to standard designs. These designs are adapted to the various 

sites to deal with different topographies and site sizes. While most elementary schools are 

single story building, the district has built some schools using two-story plans so that 

smaller sites could be used allowing schools to be located in built up areas that do not 

have space for a traditional single story design. 

Like the Palm Beach County model, the CCSD building program has several 

oversight committees responsible for the monitoring and oversight of the practices and 

progress of the school district. The two most prominent are the Bond Oversight 
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Committee and the Oversight Panel for School Facilities. The Bond Oversight Committee 

is made up of community members who are appointed by the board of school trustees 

(school board) based on their individual expertise related to construction. They meet 

monthly to monitor expenses and make recommendation to the board. The Oversight 

Panel, required by Nevada law, includes community representatives as well as elected 

officials from the six cities and suburbs located in Clark County. This group meets 

periodically throughout the year and approves the district’s proposals to issue general 

obligation bonds for school construction. All building expenses are approved by the 

board of school trustees who has final approval. 

Challenges. Ann Lynch, a longtime Las Vegas resident and cofounder of the 

Clark County Public Education Foundation was quoted, “Clark County schools have 

more challenges than Heinz has pickles” (Fuger, 2004). The greatest challenge is to stay 

one step ahead of the growth while providing current students with the support and 

services they need and deserve. Buying land, then building, furnishing, and staffing 

almost a dozen new schools each year is an enormous task; one that requires a team of 

over 300 facilities department members to accomplish the construction piece alone. The 

facilities department in Clark County is divided into eight departments, each providing 

support to the common goal of providing classroom space for students. An associate 

superintendent heads the facilities administration department and, as determined during 

the interview by his depth of responses to questions and ease with which he spoke about 

the construction process in Clark, is actively involved in the entire construction process.  

Because there is such rapid growth, even 10-14 new schools per year sometimes 

cannot meet the student enrollment needs. For this reason, some of the district elementary 
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schools are on a 12-month schedule. At these schools, the student body is divided into 

five groups. Four of the groups are in school and the fifth is on a break. This allows the 

school to hold 33% more students without overcrowding. When students are assigned to 

groups, some preference is given to families with children in middle or high school so 

that they are assigned to the track that most closely matches those schedules to ease the 

burden on families. Obviously, having students on various schedules, following various 

school calendars is a challenge that requires organization, patience, and cooperation from 

families. 

In some parts of this large county, finding adequate acreage to site schools is 

becoming a challenge. In areas that are built out, the district is finding multiple families 

living in single-family homes, making existing schools overcrowded due to the change in 

local living conditions (Kollie, 2007). According to the school district (2008), a typical 

elementary school prototype requires 12.5 acres of land and a middle school requires 20 

acres. In areas of diminishing vacant land, small-site prototypes have been used to reduce 

the required acreage by 50% or more. This use of the prototype has not been popular, 

though, since it requires two-story buildings, which are atypical in the area. They are also 

more expensive to build, since they require more concrete and steel and additional 

mechanical equipment such as elevators and accommodations for individuals with 

disabilities. Still, this alternative is necessary for areas with minimal vacant land and 

increasing populations. 

Although the district has done an accurate job of predicting the number of new 

students it will have, an additional challenge is the inability to forecast where the new 

students will be located. To meet these unexpected needs as they arise, the use of portable 
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or relocatable classrooms is necessary. Although the goal is to provide a traditional brick 

and mortar building for all students, these moveable classrooms are a necessity. In a 

typical year, 150 portable classrooms are moved throughout the county to accommodate 

needs (Kollie, 2007). According to a district planner (2006), “we take the total number of 

students broken into grades K-5, 6-8, 9-12 and subtract that from the total number of 

available seats.” These calculations are compared to the location and number of seats 

coming on line for the new school year (due to new construction) and when there is a 

shortfall, students are rezoned to other schools or portable classrooms are brought in. 

These modular buildings provide additional space for classes but are not desirable to the 

district because they usually reduce the outdoor play areas and parking. However, their 

use is required because the high mobility rate of students in Clark County makes student 

enrollment projections at individual schools a moving target. 

A final challenge is one that has also been faced by the Florida districts.  

Construction costs have soared over the past several years. According to a Clark County 

School District employee,  

On our 1998 bond, I don’t think we accounted for as much inflation as we 

experienced. That took a toll on us in terms of modernization. Fees went up 

astronomically, and we weren’t able to do as much rehab as we had planned 

because of the cost. That was a real whammy. (Kollie, 2007, n.p.)    

Clark County, Nevada has successfully constructed 11-14 schools per year, funded their 

construction, and opened their doors to students in the fastest growing school district in 

the nation. While it was expected that there were policies and procedures from Clark 

County that could be applied to districts in Florida, that was not necessarily the case Due 
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to the previously explained perks that apply to Clark Country, but not to the Florida 

counties.  

Chapter Summary 

 As illustrated by the data, each of the three counties attacks the challenge of 

providing classroom space in a different way. In Florida, Palm Beach County has made 

strides far surpassing those of their counterpart to the south and has seen success through 

collaboration, communication and school concurrency. Broward County continues to 

struggle despite the efforts of district employees and county planners who continue to 

push forward with its work in the area of school concurrency, though at the time of this 

publication, had not Board approved a final school concurrency plan. Clark County, not 

bound by Florida’s requirements for concurrency or limited in resources to the extent of 

Florida counties, focuses its efforts on building significant numbers of new schools each 

year and paying for them with bond issues approved by voters. The policies and plans of 

these three school districts differ, as do the results they see in terms of meeting classroom 

building needs. 
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CHAPTER 5 
 

CONCLUSIONS, RECOMMENDATIONS, IMPLICATIONS 

 Chapter 5 presents the conclusions, recommendations and implications for this 

study. It includes proposed changes for future studies as well as a recommended new 

model for school planning. 

Specific District Differences and Findings 

In the previous chapter, case study data were used to describe how each of the 

three school districts, Palm Beach, Broward, and Clark sought to provide classroom 

space for students during an era of unprecedented growth. The original plan called for a 

study of Florida counties with rapidly growing student populations in order to compare 

their methods and levels of success for ensuring classroom space for their students. 

Specifically, the purpose of the study was to analyze how school districts finance 

classroom construction by reviewing growth management policy options and capital 

building projects. A study of three fast growing school districts, Clark, Palm Beach, and 

Broward Counties, would provide descriptive data on how each met its classroom 

building needs, which policies promoted – or not - classroom building, and how each 

district interacted with government and private building agencies. An original intent was 

to discover whether the Florida districts might learn from Clark County. Guiding the 

analysis was the hypothesized model that effective school board planning and 

construction policies plus effective county growth management policies equals timely 

and adequate classroom space for students. 
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Conceptually and methodologically, Bardach’s (2000) eightfold path to policy 

analysis (2000) formed the basis for identifying policies, practices, and key actors to 

study decisions made by the three school districts. Bardach’s framework included (a) 

defining the problem, (b) assembling the evidence, (c) constructing alternatives, (d) 

selecting the criteria, (e) projecting the outcomes, (f) confronting the trade-offs, (g) 

deciding, and (h) telling the story. The assumption, of course, is that policy analyses are 

applicable to this framework and that, for purposes of this study, a case study of each of 

the three districts would be instructive. 

As was evidenced from the case study data presented in Chapter 4, the 

overarching problem of providing adequate classroom space under conditions of growth 

was addressed with alternative policies and decision-making practices which indicated 

that each school district met the needs of the counties’ student growth differently. Before 

highlighting the differences, however, it is important to review the research design as 

described in the previous chapters. 

The first step in the analyses was the selection of counties and school districts. 

Palm Beach County was selected because it met the fast growing criteria and also was the 

only Florida county to have a fully adopted and implemented school concurrency plan; 

that is, concurrency is thought to be a solution to the problem of growth and school 

building. Broward County, too, met the fast growing population criteria and had 

attempted to implement the policy of concurrency; but after a concurrency plan was 

crafted, the municipalities in Broward prevented the county from successful 

implementation. Nevertheless, the outcomes – student classrooms – were successfully 

met in Broward. This contrast highlights the contradictory effects of concurrency as a 
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policy and suggests that other intervening dynamics affect policy outcomes. No other 

Florida school district fit the study’s requirement with respect to growth and 

concurrency.  

During the course of studying district growth and school/classroom building, 

references to school building successes in Clark County, Nevada, continually surfaced. 

After further consideration regarding the criteria of population growth and school 

building, it was determined that Clark County should be included in the study. In fact, 

during the time of this study’s data collection, Clark County was the fastest growing 

school district in the nation. It also appeared to build more schools each year than any 

other school district in the nation. Therefore, encouraged by these conditions and 

outcomes, it was hypothesized that Clark’s apparent success could be a possible link to 

solutions that might benefit the state of Florida. It was based on this assumption that all 

three districts were part of the study’s design. 

This addition of Clark County proved interesting, but not as initially designed. 

During the investigation, which included an on-site visit to Clark County, it was 

confirmed that Clark was indeed living up to its reputation of building many more 

schools per year than either Florida county and providing many more additional 

classroom spaces for students than Palm Beach or Broward (CCSD, 2008). However, 

Clark County, a relatively new county, was able to achieve this, in part, due to several 

significant policy differences that gave it incomparable advantages over the older, more 

established Florida counties.  

For example, because Clark County is just over 50 years old, its oldest schools 

were newer than many of Palm Beach and Broward’s schools. Therefore, while the 
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Florida districts were building new schools to meet population growth, they were also 

faced with adding classrooms to already built schools as well as continuously renovating 

older school buildings. Another significant difference was that the Nevada Department of 

Education does not provide guidelines, building specifications, or requirements for school 

construction in the state. That means that essentially, each Nevada school district sets its 

own building specifications such as classroom size, amenities including gymnasiums and 

auditoriums, the number of resource rooms, and student capacity. This local control 

allows Clark County to determine the services to be offered as well as the method of 

providing space to deliver them. In contrast, the Florida Department of Education (FDE) 

requires each Florida county to abide by the FDE adopted specifications and 

requirements. Florida Statute 1013.35 (2008) requires a District Educational Facilities 

Plan and an annual capital outlay budget to be prepared and adopted; plans are subject to 

approval by the FDE. According to the Broward County District Educational Facilities 

Plan 2008-2013 (2008, p. 1), “the purpose of the District Educational Facilities Plan is to 

keep the School Board and the public fully informed as to whether the District is using 

sound policies and practices that meet the essential needs of students.” Further, the statute 

requires that the plan be developed in coordination with the local governments and be 

consistent with their local comprehensive plans.  

Additionally, Florida districts are faced with state requirements for school 

concurrency (which includes limitations on levels of service for schools), requirements 

for meeting the class size reduction amendment, as well as regulations on classroom size 

including the types and numbers of resource rooms. Although not specifically included in 

this study, the class size amendment has taken its toll on school districts. The net effect of 
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the legislation is a need for more classrooms for the current number of students 

(withstanding enrollment increases). For example, Alachua County calculated the current 

classroom capacity of its school district as 32,877, but using the class size amendment 

changes, the calculation dropped to 26,982 classrooms (Rebmann, 2007). Essentially, 

school capacity drops with the class size amendment. In May 2008, House Bill 5083 

delayed the class-by-class calculation of class size for one year and allowed the current 

method of calculating on a school wide average to stand for the 2008-2009 school year, 

creating some relief. However, additional changes in legislation will certainly play a 

factor in each district’s ability to provide adequate space for its students. 

These stringent regulations provide structure, yet much less flexibility than the 

Clark County School District enjoys. Flexibility is a key factor in the ability to meet 

needs as they arise in Clark County. Another significant difference is that the Clark 

County School District has been extremely successful in having voters approve school 

construction bonds. The district has presented the needs to the public and the voters have 

responded favorably and supported the bonds for new Clark County schools. The two 

Florida districts have not met with the same success. These three significant differences 

are distinct advantages Clark County Nevada enjoys that would benefit and positively 

influence the ability of Broward and Palm Beach County School Districts to meet the 

growing need for classroom space for its students. For that to occur, however, Florida 

would need to revise its state school construction policies and begin to work toward  

building a different voter attitude – statewide culture - toward population growth and the 

passage of school bonds to fund construction. 
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School District History, Land, and Population 

In order to make sense of the findings presented in Chapter 4, a deeper contextual 

understanding of the three counties is necessary as they differed markedly in history, size, 

and total population. Henry Morrison Flagler first came to the Palm Beach area in 1893, 

and set out to turn Palm Beach into a resort and build a commercial city across the lake 

for his workers (West Palm Beach, Florida, 2008). The area began to develop and grow 

and on July 1, 1909, Palm Beach County became the forty-seventh county in Florida 

sprawling 1,974 square miles (PBCSD, 2008c). As Flagler’s efforts unfolded, the area’s 

population quadrupled from 1920 to 1927; everything grew, including the schools (West 

Palm …). In 1950 there were 114,688 residents, growing to almost 1.3 million by 2005 

(PBCSD, 2007a).  

The first school in what would become the Broward County School District 

opened in 1899. Broward County and the Broward County School District were formed 

in 1915 and had only two public schools. Ten years later, the district had 3,000 students 

enrolled in its schools and by 1940, there were over 30,000 students enrolled (BCSD, 

2007b). The end of the First World War marked a period of rapid growth that ended 

suddenly in the mid 1920s. From the end of the Second World War until the present, the 

population has multiplied many times and had reached nearly 1.3 million by the early 

1990s. Today, with 262 schools, centers and charter schools and 258,000 students, the 

Broward County School District is the sixth largest in the nation. To date (2008), at least 

73 schools have been modernized, replaced, or received a major addition (PBCSD, 

2008a). Recently, yearly enrollment increases of 5,000 students have not been uncommon 
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(BCSD, 2008). Broward County, 1,209 square miles, was home to 333,946 residents in 

1960 and exploded to over 1.8 million in 2005 (BCSD, 2007a). 

In contrast, Clark County did not actually become a school district until 1955 

when the Nevada State Legislature mandated the consolidation of the state school 

districts into 17 county school districts, merging 14 separate districts within Clark County 

into one school district (CCSD, 2003a). The Clark County School District encompasses 

7,910 square miles, with almost 2,000 square miles of undeveloped land making it more 

than four times larger than Palm Beach County and more than six times the size of 

Broward County. In 1950, the total population of Clark County was 48,589, growing to 

1,796,380 by 2005 (CCSD, 2003a). Clark County is the largest and most populated of the 

three districts but it lacks the population density of Broward. Over the last decade, 

Clark’s student enrollment has increased 85% or by an average of 12,303 students per 

year. Every new school that opens is filled almost instantly and the growth trend was not 

predicted to slow anytime soon. 

The history, land area, and population of the three counties are all significant in 

understanding the problem of building classroom space for several reasons. Broward 

County’s population density is a detriment to providing classroom space due to the lack 

of space available. Allocating land for new schools becomes challenging when vacant 

land does not exist and tearing down or renovating existing schools becomes a primary 

alternative or policy option. This decision then creates another problem, that is, the issue 

of housing of students during the renovation or reconstruction, compounding the already 

overcrowded conditions. Palm Beach County is less dense than Broward, with the 

majority of vacant land available in the western part of the county. Renovation or 
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rebuilding becomes an option in the eastern part of the district, posing the same concerns 

facing Broward County. Palm Beach is much more populated per square mile than Clark 

County. Clark’s availability of undeveloped land far exceeds that of each of the studies 

Florida counties. This is a clear advantage to providing classroom space. In fact, 

according to one Clark County builder, schools seem to pop up in the middle of nowhere 

and before the school opens, the homes and the children have moved in around the 

school. It appeared to that builder that if the district built a school, the students and 

families would come. “Sometimes we build schools in places where there are no houses 

and you think why are they putting a school way out here in such a remote area and then 

by the time they open the school, there are all these kids and houses in the area and they 

have what they need for the school. I don’t know how they do it. That is really a school 

question” (Clark Builder 2, lines 21-25).  

The Clark County school district answered this question with two words: accurate 

projections. Correct, specific data regarding the students living in or moving into an area 

at any given time are paramount to the construction planning process. In Clark County, 

“Everything is driven by our population projections. We are very, very good at predicting 

the total number of students in the valley.” (SDCC Facilities, lines 21-25) The 

demographics department and those in the realty department work very closely with local 

government entities in tracking maps for housing developments; they receive data from 

all of the major builders in the valley as well. These data are analyzed and used by the 

realty department who is responsible for acquiring needed land. Accurate projections in 

terms of where students will be located and when they will be there are key. 
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Because of these unique qualities that Clark County, Nevada, possesses its 

solutions for building classrooms would not be viable for large fast-growing Florida 

counties. In other words, the inclusion of Clark County in the research design introduced 

many different variables that were not applicable to the state of Florida. To reiterate, the 

significantly shorter history of Clark County (at least 40 years younger than the two 

Florida districts in the study), fewer schools in need of renovation or replacement due in 

part to climactic differences, fewer state regulations, and their use of bonds to pay for 

school construction) are benefits to its ability to provide classroom space because its 

school buildings are significantly newer than those in Palm Beach and Broward Counties. 

Though renovations and enhancements to school facilities are outside the scope of this 

study, it is logical to conclude that the fewer renovation projects in the five year capital 

plan, the more resources that can be dedicated to new construction, thereby increasing the 

number of seats for students. Therefore, because Clark County is so vastly different from 

the school districts in Florida, the study of its policies, growth planning, and building 

decision-making yielded few findings that could be replicated in Florida. A member of 

the facilities department shared this information:  

We were visited not long ago, 1993, by a district in Washington DC area and they 

wanted to see an example of our best school and our worst school and coming up 

with the best school was easy, we were building 10-15 of them a year so for the 

worst school, we picked what was Madison Elementary School (we have since 

replaced it; it is now Williams Elementary School) and we picked that as our 

worst school and we took these folks on a tour of it and spent about two hours 

there and got back on the bus and they said “thank you very much, now will you 
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show us your worst school” and all of a sudden it dawned on us that our worst 

school was better than their best. We just don’t have the climactic conditions that 

beat the begeezus out of schools. (SDCC Facilities, lines 312-321)  

In contrast, Broward County, with school buildings in need of replacement or 

repair, schools that experienced significant hurricane damage in recent years (as well as 

the continued threat of hurricane and tropical storm damage to schools), and limited 

unbuilt land, is at a distinct disadvantage. Its capital budget contains millions of dollars in 

needed renovations, repairs, and replacements in addition to funds for new school 

construction to meet the district’s level of service BCSD Educational Facilities Plan, 

2008). Additionally, as mentioned in the Broward section of Chapter Four, Florida has 

significant mandates from the Department of Education including mandatory school 

concurrency, FISH regulations, and class size reduction mandates. In contrast, Clark 

County works with its local county planning department who described the school 

construction process as the responsibility of the school district: “The school district takes 

care of that. They have a demographics and zoning department. They basically try to plan 

where they think the new homes will be that will bring students and acquire property for 

schools; that is their responsibility. We don’t tell them where to put schools.” (Clark 

Planner, lines 3-6). Moreover, Clark County’s history of voter approved school 

construction bonds and its ability to raise needed funds is extensive.  

According to a school construction employee, there are three funding sources.   

If I go back to the original three to five billion dollars prior to1997, everything 

was bonding against the property tax with no funding from the state and no other 

funding sources. In 1997, our legislature passed two other funding sources and 



 137

that was an increase in the hotel room tax and a real property transfer tax. Of 

those sources, about $2.3 billion comes from the property tax and the other billion 

comes from the hotel room tax and real estate transfer tax. (SDCC Builder, lines 

61-67) 

Florida counties, as detailed in the Broward and Palm Beach sections of Chapter 

Four, have seen significant less success with voter-approved bonds and have had 

significant fewer dollars to fund capital projects. These three distinct advantages give 

Clark County’s policies a limited chance of providing success for Florida’s counties.  

Another example of the unique difference between Clark County and Florida is 

how the former analyzes six critical areas for providing projected future classroom needs. 

In Table 15, these six factors are compared for the three counties in the study and 

exemplify the major differences facing Florida counties compared to a county outside the 

state.  
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Table 15 

Comparison of Critical Factors Used in Determining Classroom Needs 

 Clark County Broward County Palm Beach 
County 

Birth Rates Recent increases have 
been significant 

14.1 live births per 
1,000 persons 

13.5 live births 
per 1,000 
persons 

New home 
construction rates 

Slowdown projected Slowdown projected Slowdown 
projected 

Growth enrollments in 
elementary schools 

Enrollment slowed 
but still growing 

Enrollment decreases Enrollment 
decreases for 
last three years 

New hotel rooms 
projected over three 
years 

40,000 new over the 
next 3 years 

Not a significant 
factor 

Not a 
significant 
factor 

Employment increases 100,000 new jobs 
projected in five to 
seven years 

2% increase in 
unemployment since 
2000 

Unemployment 
rate slightly 
higher than 
state and 
national level 

Potential housing 
deficits 

Significant concern: 
the number of people 
moving in will 
surpass the current 
vacancies 

Limited land for new 
construction 

Limited land 
for new 
construction in 
the east with 
some land 
available in the 
west county 

Note. From CCSD Progress Report and Capital Improvement … (2008); U.S.Cities Online Broward County Report 
(2008); Economagic, (2008); Business Wire, 2007; Jenkins, 2008. 
 

Table 16 

Comparison of School Construction Funding  

 Clark County Broward 

County 

Palm Beach 

County 

Bonds $4.9 billion generated 
from the 1998 Capital 
Improvement Program 

  

Total Funds    

  

All three counties studied are attempting to meet the same goal: provide 

classroom space for all students within the district. As identified in the two tables above 
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and the findings included in Chapter 5, Clark County, Nevada, was more successful in 

meeting the classroom building goal than either Florida district (determined by the 

building of more schools). In contrast, Florida’s legislative mandates (unfunded) and the 

significantly lagging construction funds (compared to Clark) overshadow the policies and 

practices available in Clark and make them improbable solutions for Florida schools. 

Although Clark’s model for providing schools for students clearly produced the best 

outcome, these differences indicate that any policy recommendations for Florida must 

emerge from Florida data analysis alone. Thus, the seventh step of Bardach’s model, that 

is, deciding on the best alternative, the one that yields the best outcomes, requires that I 

reject the best alternative based on the evidence provided in Table 15 and 16 above. 

Rather, the initial hypothesized model: effective school board planning and construction 

policies plus effective county growth management policies equals timely planning and 

adequate classroom space for students should be refined to emphasize the overarching 

best practices of Clark County’s success: accurate projections and adequate funding as 

well as Palm Beach County’s implementation of school concurrency which focuses on 

alliance and collaboration between the school district and local governments. Therefore, 

the new model for effectively meeting the needs of growing student populations 

becomes: timely planning based on accurate student projections plus alliance between the 

school district, local governments, and state regulations plus ample school construction 

funding equals adequate classroom space for students. As for future research designs, the 

rationale for a future single district case study takes precedence over a multi-case analysis 

of classroom building. 
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New Model 

The revised model for use with school planning: timely planning based on 

accurate student projections plus alliance between the school district, local governments, 

and state regulations plus ample school construction funding equals adequate classroom 

space for students was developed based on the data uncovered in this study. It is 

important to note, however, that this model was devised to meet the needs in Florida, 

based on current Florida laws and policies concerning school planning and construction, 

including concurrency. Due to these specific requirements, the alliance between the 

school district, local governments, and state regulations includes current requirements for 

school concurrency as well as requirements for annual reviews of capital plans. These are 

critical components of effective planning and assumed in the model. Further, the model 

requires ample school construction funding. School funding is a complicated issue that 

not only encompasses capital expenses for the actual construction of school buildings and 

infrastructure, but also assumes funding for furniture, staffing, and operating of the new 

building. This, too, is implied as a component of the model. To apply the model in states 

other than Florida or under new legislative conditions in Florida would require 

adjustments to the model to ensure both the stated and implied components are met. 

It is also critical to note that this model is really a tri-level model, meaning there 

are three main components that are interdependent on one another and allow this model 

to be effective. First, the legal requirements assumed are those in effect in December 

2008, most importantly the requirements for school concurrency, setting and meeting a 

level of service, and implementing a five year capital plan for school construction. 

Second, there is a level of technical efficiency implied which refers to the cooperation 
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among the school district, local governments, and state regulations. The policies of all 

three must coincide and communication must be open among the stakeholders to 

facilitate the planning and implementation. Finally, a component that is always a part of 

policy work is the power balancing that takes place among the stakeholders in each 

instance of policy development. For example, oversight committees provide collaborative 

communications needed to meet the requirements of and facilitate the implementation of 

state policies for school concurrency. Because of the tri-level nature of this suggested 

model, an annual review of data and the effectiveness and efficiency of the model is not 

only suggested, but required. 

The researcher’s proposed model for effective school planning: timely planning 

based on accurate student projections plus alliance between the school district, local 

governments, and state regulations plus ample school construction funding equals 

adequate classroom space for students is summed up in the following table: 

Table 17 

Proposed Model for Effective School Planning 

Component Critical Subcomponents 
Timely planning based on 
accurate student projections 

Accurate data: demographics, projections, planning with 
time to implement 

Alliance between the 
school district, local 
governments, and state 
regulations 

Relationships between members of the planning teams 
from the school district, local governments, and builders 
and developers, open forums for public input, oversight 
committees, timely communication of ideas and needs 

Ample school construction 
funding 

Funding to purchase land, construct new buildings and/or 
renovate and open space with new seats for students 

Adequate classroom space 
for students. 

Ensuring that the adopted level of service is met and/or 
there is a space in a safe, appropriate classroom to meet 
student need 

Note. These components also assume all Florida policies and regulations concerning school construction 
and funding are met.  
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Methodological Issues and Problems of Validating Data 

Initially, the intent had been to interview the same key actors from each of the 

three areas (i.e., district facilities administrators, county planners, and school builders).  

Based on the review of literature, it was concluded that school districts handled the 

majority of the issues and decisions surrounding school construction (rather than local 

governments or builders). Thus, it was decided to interview school district personnel first. 

However, gaining access to these district personnel was more complicated than 

anticipated. Each county had a process to complete in order to conduct research in its 

district. Understandably, each of the three school districts has policies regarding research 

studies involving its staff and each has an application for research approval that must be 

completed and approved by the Research Review Committee of the district. The process 

required identifying by title the employees to be interviewed. Unfortunately, with respect 

to school construction, job titles and functions did not overlap from district to district. 

Employees who serve relatively the same job function have different job titles in different 

districts. For example, in Clark County, the two interviewees worked as a team to help 

make decisions in the department that completes the essential functions of locating and 

building school. In Palm Beach County, the planning department had several employees 

who work within the facilities division planning for schools, providing a number of 

potential interviewees for this study. Critical to the planning is the real estate group 

which researches and recommends locations for future schools. In Broward, the growth 

managers and the other members of the facilities department appeared to be the best 

contacts. Until a researcher is immersed inside of a school district, is the exact identity of 

the best possible interview candidates known.  
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The varied structures each district was further complicated by the different 

hierarchical structures. Palm Beach County has a Facilities Management Department 

comprised of separate departments. Broward County has a Facilities Management 

Department and a Facilities and Construction Management Department. Clark County 

has one Facilities Department with many employees in various roles. Knowledge of the 

topic of this study could not be correlated to job titles, thus, a number of interviews did 

not lead to fruitful data. Table 18 identifies the critical job responsibilities of those who 

were interviewed in each school district. 

Table 18 

School District Interviewees’ Roles 

District Interviewee I Interviewee II 

Broward School Planning Growth Management 

Palm Beach School Planning Real Estate Planning 

Clark Facilities Oversight School Construction 

 

In Palm Beach County, the Facilities Management Department was split several 

years ago to create a Real Estate Department. A member of that department was selected 

as an interviewee based on the mission of the department: to acquire land to meet the 

district’s five-year capital plan requirements for new school construction, modernization, 

and concurrency (PBCSD facilities website, retrieved July 2008). A member of the 

planning department was included based on her involvement in the crafting and 

implementation of school concurrency planning as well as his daily involvement with 

school facilities planning. 
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In Broward County, a member of the school planning team was interviewed as a 

member who is responsible for providing the actual facilities for the school district. 

Additionally, a growth manager was interviewed based on his charge of monitoring 

growth management and related legislative activities within the state, county, and 

municipalities for potential impact on Broward County public school facilities and 

providing written reports regarding anticipated student impact from the residential 

development applications. 

In Clark County, the two interviewees were selected based on their roles in the 

district with regard to school planning and construction. A member of the facilities 

oversight team and a member of the school construction team both play key roles in 

ensuring classroom space for students in Clark. Interestingly, the school construction 

interviewee formerly held a position in the facilities department for the district and left 

that position to take a more active, hands-on role in the actual construction process.    

Even with the necessary district approvals to proceed with the research, not all 

interviewees were comfortable with providing detailed answers to some of my questions. 

After receiving information, the interview questions and forms and receiving the signed 

consent, each interviewee was accommodating and willing to make time for me. 

However, as the interviews proceeded, the researcher found, for example, that an 

interviewee responded to questions about his experience with school concurrency using 

terms such as “reasonably successful,” and “it failed,” and “I was not here at the time.” 

Such statements led the researcher to question his comfort level with responding to 

delicate policy issues, his participation in policy development and implementation as well 

as his providing of valid responses. In terms of policies that failed, great care was taken 
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to disassociate himself with the failure of the district. It is unknown if he had more 

information and did not wish to share a sensitive issue or if he truly had no additional 

knowledge. Another interviewee at the district level responded that his district had been 

successful with the implementation of concurrency. “When a developer has a 

development that is going to impact overcrowded schools, we typically look at the levels- 

20% over capacity or 10%. Ten percent is overcrowded, 20% is critically overcrowded 

and we typically look at the critically overcrowded schools in our five-year plan and 

budget.” (SDBC Growth Manager, lines 61-66). In this case, the interviewee was 

knowledgeable of policy, but his candor regarding success had to be questioned. Can a 

school that is 20% over capacity wait five years for assistance and a system that allows 

schools that are 20% over capacity to be impacted by new development be considered 

successful where concurrency is concerned? Although the interviewees shared their 

thoughts, some of the responses raised additional concerns of truthfulness and validity.  

Though the interviews were productive and the interviewees gave insight into 

critical issues of school construction, in hindsight, future researchers should interview 

more personnel from each district based on actual knowledge, not district titles. It was 

concluded across all three districts, that the school districts are those primarily 

responsible for ensuring classroom space for students; thus, they are the key players, not 

county politicians or real estate developers. Builders and county officials play a role 

providing support, guidelines, information and assistance, but the responsibility to build 

schools truly lies on the school districts themselves. 

Specifically, future researchers should interview the district’s demographer. 

Although the review of literature did not reveal the importance of the work of 
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demographers, through my interviews, it was discovered that the district demographers 

play a key role in forecasting numbers of students projected to be in the district each year. 

The information they provide is critical to the mission of ensuring classroom space; 

without their numbers, the other departments are uncertain as to what and who they are 

planning for. For example, the Palm Beach County School District has a demographer, 

who, according to the district planner, is very highly regarded in the school community of 

professionals. He worked for Broward before moving to Palm Beach and does very 

extensive demographics analysis. According to the district planner, he uses a lot of 

different inputs to those projections:  

The state projections- they come in so late in the process, though, that they 

don’t have much utility on the front end of our planning process, but we 

use them to check for reasonableness, BEBR, Bureau of Economic and 

Business Research, from the University of Florida, they put out some 

numbers, not in the same age cohorts we use, but our demographer 

manipulates them to use as a check for reasonableness. He looks at the 

number of building permits issued, he looks at the county’s projections, 

again they are not in the same age cohorts that we need- we use our 

population subcommittee input. He uses the cohort survivor method as his 

basis and he looks at progression trends. (PBCSD Planner, lines 241-252) 

  An additional example of the importance of the work of a demographer came 

from a Clark County School District Builder, “We’ve stayed ahead of the curve and 

there’s a reason for that and we’re already looking out into the future. We’re looking 

through 2018 projecting ahead and trying to get good demographics: how many kids 
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you’re going to have and how many schools that is going to equate to” (CCSD Builder, 

lines 197-200). For this reason, future studies would have to expand the number of 

interviewees from the school districts and include the district demographer to gain the 

additional insight into their processes and collaboration with others.  

With respect to how the interview questions were developed and Bardach’s 

(2000) eighth step, that is, to tell the story, future policy researchers cannot be 

constrained by pre-determined questions. This is a difficult situation given the 

requirements for conducting research and gaining approval from universities and school 

districts; interview protocols must be submitted and approved upfront. While such 

standardization is not only required, it also allows for validity testing under ideal or 

standardized conditions. As stated above, the policy contexts for studying school and 

classroom constructions vary district to district. Therefore, in the case of the real estate 

director, for example, a varied set of questions would have yielded more valuable 

information given his role in school building development. A question eliciting the 

workings of the departments, the amount of direction or leeway the Board provides his 

department, or obstacles to obtaining needed space would have provided new insight. For 

the growth manager, questions about demographic studies, reliability of the formulas 

used for calculations and Board policies addressing growth would have been beneficial. 

Additionally, given the scant previous research on this topic, my review of literature did 

not uncover the critical role played by demographers in this whole scenario. Through 

interviews, it became apparent that clear, correct, specific data regarding the students 

living in or moving into an area is a critical component underlying any decision about 
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school placement of building. Interviews with demographers would have shed new light 

on this study. 

In light of policy differences across the three school districts, a single and more 

in-depth case study of one district might have revealed better data. In that the Florida 

mandated policy of school concurrency is still held to be the ideal conditions for 

school/classroom construction, then a case study of only Palm Beach County, Florida – 

the one and only district with a successful record of school concurrency – would be 

recommended. Such a study would provide a framework for implementation and reveal 

actual successes, failures, and possible changes to be made to the already mandated 

process of concurrency in Florida. Rather than comparing three separate districts with 

different needs, issues, and regulations (i.e., Clark County), studying Palm Beach alone 

would have focused on Florida’s issues and yielded policies and procedures that fit the 

mandatory concurrency framework established in the state. 

A problem similar to the one experienced with school districts emerged with 

respect to county personnel. That is, the county bureaucracy was not as transparent as one 

might hope to find. Finding county employees who would potentially be knowledgeable 

about school construction and related issues was a difficult task for three main reasons:  

1. Building schools is the responsibility of the school districts and the counties 

have limited input into the decisions. 

2. The interviewees personally had limited knowledge of school construction. 

3. Political barriers limited the accessibility of employees or limited the free 

release of information and candid conversation about what takes place at the county level. 
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In Broward County, the researcher initially contacted a County Commissioner 

who was willing to help but was either unable or unwilling to answer specific questions 

about school concurrency. She provided broad answers to my questions. Whether it was 

that she was not a commissioner at the time of the non-implementation of the first school 

concurrency effort, that she did not want to share what she knew, or that she preferred to 

direct the questions to another person, cannot be assumed. She politely referred the 

researcher to a county planner who was helpful, knowledgeable, and able to assist. The 

researcher was pleased that she knew to whom to direct the inquiries.  

In Palm Beach County, the interviews yielded the most detailed information. 

From interviews conducted at the school district, it was known that the director of 

planning was a former county employee and there was a strong, established, respectful 

relationship established between the two agencies. A county planner shared, “as agencies 

evolve, there have been movement of people between agencies and the school district.  

Everybody knows everybody. The school district director here used to be our executive 

director, a board member who works with concurrency was a director here and there is 

movement of people from one agency to another and that helps understand the roles and 

what we have to do to get the jobs done.  The lines of communication and trust are there.” 

According to a county planner, “we (the county) participate in concurrency and work 

with the school district. The role is not to provide the classroom space but making sure 

that schools can be built in any location and also another thing we have done is relaxed 

the rules a little bit” (Palm Beach Planner 2, lines 61-63). This flexibility and working 

relationship was not recognized through the Broward interviews. This relationship 
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appears to be a key factor to the success of the Palm Beach County school concurrency 

plan. 

In Clark County, one interview arranged prior to the visit did not take place. The 

appointment was scheduled and confirmed but no one in his office could locate the 

interviewee. Understanding the researcher traveled from Florida to meet with him, 

another member of his team offered to be interviewed. Limited information was gathered 

from him and from the other scheduled appointment with a county planner because the 

school district really controls the decisions when it comes to school planning in Clark.   

Analysis of county documents yielded information that confirmed statements 

made during interviews. This affirmation gave the researcher confidence in the 

explanations given by those interviewed in each county and, more importantly, by those 

interviewed in the school districts. Although the county interviews revealed no more than 

uncovered from documents and meeting minutes and the researcher left each meeting 

feeling like the interviewee wondered what he/she had to offer to the study; the validation 

each provided was significant. The Palm Beach County example of the open 

communication and sharing between the county and the school district (shared 

previously) is one illustration. Representatives of the school district touted a positive 

working relationship and this relationship was confirmed by a county planner. Document 

analysis is powerful for indicating that there is correspondence, but the positive mood, 

tone, and camaraderie among the key players that was shared during personal interviews 

would not have been substantiated by documents. This cross-reference of policy data and 

personal accounts could be accomplished with a review of county documents and an 

interview with one key county planner.  
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Meeting with builders and developers, the third of the key actors identified 

through the review of literature, posed an additional source of frustration and resulted in 

limited information. Although builders and developers build the actual school facility 

structures or the houses that are home to the school students, there are few decisions that 

fall under their control; builders do not make decisions concerning school location, size, 

or programming. Requests for interviews were declined by several builders in each 

county for two main reasons: 

1. admitted lack of knowledge about the subject; and 

2. company policies that prohibit discussion of this nature. 

Though there were roadblocks, six builders did consent to the interview and most 

were from small local construction companies that were building schools in the counties 

under investigation. Only one builder was from a large land development company, but 

his role was head of the firm’s school construction division. During the interview, it 

became evident that prior to the interview he spoke with representatives from other 

divisions to assist with his comprehensive answers. The other builders were located on 

school sites and spoke to me from the field or from the office. Their candid answers were 

appreciated but the depth of information they were willing or able to provide was 

disappointing. When one builder was asked about his involvement with school funding 

and construction, he responded, “I think that is up to the school district. We don’t get 

involved in that here” (Broward Builder, lines 7-8). When asked about financing new 

schools, builders referred that question to the school districts and generally commented 

on fundraisers they participate in and ways they try to become active in the community. 

This experience could have been predicted by the review of literature in Chapter 2, as 
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builders and developers are mentioned frequently in the literature, but mainly in two 

ways: as builders of schools or as builders of developments causing the need for more 

student seats in schools. Although these roles are supports to the process and causes that 

support the need, the role of the builders is not directly related to the planning, policy and 

decision making that was the focus of this study. 

Based on their limited knowledge of the issues surrounding this study and the 

rationale for interviewing one key planner from each county, the researcher recommends 

interviewing one school builder from each county to focus on the relationship between 

the builder, the county, and the school district to determine if any policy changes would 

be recommended for expediting plans, cutting costs, and providing schools in a timely 

manner. In this study, at least one interview served to confirm points made by other 

interviewees and independent research. However, in order to elicit the type of 

information that would propel the study, the questions asked to builders should have been 

different than those asked to the other key players. Questions specifically geared to 

unveiling this type of information from builders would be used rather than the questions 

asked of all 18 interviewees. Because the questions we generic and the same for all three 

groups interviewed, little information of this sort was gained from builders through the 

interviews I conducted. As previously stated, though, having a varied set of questions was 

not possible within the constraints of research protocol. 

Changes Since the Beginning of the Study 

At the beginning of this study (2003), south Florida’s economy and housing 

market were booming and student populations in Broward, Palm Beach and other Florida 

counties were soaring. By the end of the study (2008), the economy had taken a 
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downturn, the housing boom had ended, and South Florida was impacted greatly. Voters 

approved Proposition 1 in January 2008 for property tax reform to lower property taxes; 

the result was less school tax dollars collected. In an attempt to offset the declining 

revenues in the Florida Education Finance Program, the Florida Legislature approved the 

2008-2009 budget that reduced from 2.0 mils to 1.75 mils the amount a district can levy 

for capital outlay programs (BCSD, 2008). The net result of the economic impact for 

Broward County schools is a five-year plan for $2.9 billion in capital revenues over the 

five-year period ending 2013, a decrease of $600 million from the August 2007 plan 

(BCSD, 2008). 

Since the start of the study, the Florida school districts have seen a decline in 

enrollment, an anomaly for these previously fast-growing school districts. In fact, 

between 2006 and 2007, statewide public school enrollment was projected to grow by 

almost 50,000 students; instead the net increase was only 477 students (PBCSD, 2008c). 

Broward lost almost 6,500 students and Palm Beach lost more than 3,200 students, the 

first time the Palm Beach district saw a decline in enrollment since the 1970’s (PBCSD, 

2008a). Contributing factors to this decline and issues that will continue to play a role in 

student enrollment include:  

a) dramatic increase in the median home price, pricing many families out of the 

market 

b) changes in the demographic made up of home buyers 

c) a large number of investors in the market 

d) increasing numbers of properties in foreclosure 

e) higher inventory of new units yet to be sold or occupies 
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f) relatively high insurance rates and property taxes and 

g) the impact of multiple recent hurricanes on affordability and family decision 

on where to live. (PBCSD, 2008a) 

Although growth had declined to less than one percent, a rebound in growth is 

expected according to Florida’s Bureau of Economic and Business Research (BEBR, 

2008). By 2012, Broward’s enrollment is expected to reach over 260,100 students and 

Palm Beach County’s enrollment is expected to reach 170,400 students. However, recent 

drastic enrollment fluctuations and uncertain economic times provide significant 

challenges for demographers and planners.  

According to the Broward County School District and the review of literature 

(2007), Broward County is rapidly approaching “build-out” with nearly all existing 

vacant property owned by developers. However, the population continues to grow in non-

traditional methods including increasing household size and decreasing seasonal or 

vacant units (BCSD, 2007). There is little local governments can do to control these 

issues and impacts and school concurrency policies do little, if anything, to mitigate the 

impact of these population increased. With the projected population increase of Broward 

County expected to grow by more than 525,000 from 2006 to 2030, this is an issue 

Broward County will continue to face for years to come (BCSD, 2007).  

In Clark County, 2008 student enrollment growth slowed to just 1.5%, the lowest 

in four years and down from the five percent norm (Haug, 2008). An additional 

unexpected change for the district was the exodus of 4,000 students during the last school 

year. The district cited these and other reasons for pulling the anticipated $9 billion bond 

program from the November 2008 ballot. Crowding is expected to ease in the next few 



 155

years with the opening of new schools and the additional capacity for 16,000 more 

students; under the current projections, enrollment may only grow by 10,000 (Haug). As 

in Florida, these enrollment changes are not expected to remain. Clark County projects 

and anticipates that the district could grow by almost half a million students by 2021 due 

to new casinos in the area (Haug). 

In 2004, district demographers were able to predict future enrollment, up to three 

years out, within half a percentage point (Haug, 2008). Knowing how many students 

would be enrolled was a critical component to their efforts to provide adequate classroom 

space with actual enrollment numbers and birth rates. With the current changes in 

enrollment, decrease in growth, the near build-out situation in Broward County and 

uncertainly of the economy which largely drives the community, these projections are not 

likely to be as accurate as in past years.  

The statistics of limited or negative growth in each of the school districts impacts 

the new model of timely planning based on accurate student projections plus alliance 

between the school district, local governments, and state regulations plus ample school 

construction funding equals adequate classroom space for students. As previously stated, 

accurate projections of students (how many and where they will be located) is one of the 

key elements of successful planning which is the rational for its inclusion in the new 

model. With the uncertainty of future projections due to relatively new factors of the 

downturn in the economy, and a new phenomenon of limited or negative growth in these 

counties, it may not be possible to project accurately which will not allow districts to plan 

with the timeliness and accuracy necessary to make the model a success. Interviews with 

demographers would be recommended for further clarification of this issue. 



 156

Methodological Changes 

Through years of research, interviews, data collection and analysis, the researcher 

had the opportunity to reflect on the methodology used to complete this research. Based 

on the knowledge gained, three changes would be suggested:   

1. Study Palm Beach County only (single case study). 

2. Include Florida Department of Education interviews. 

3. Employ the assistance of a research team. 

Palm Beach County 

The Florida Department of Education has sent a clear message and has sent a 

directive that concurrency is the direction all districts must travel. The reality for districts 

is that they must comply and must make the process work to meet the needs of each 

district.  Palm Beach County has the only complete, adopted and implemented 

concurrency plan; it is the lighthouse district for school concurrency. They also have 

policies and systems in place for gaining public input and support. The relationship 

between the school district and the local government is one that has assisted this fast 

growing school district through its journey to successful implementation of mandated 

school concurrency and meeting the classroom space needs of the student population.  

Palm Beach County is doing it right and holds lessons learned that can benefit other 

Florida districts. 

Selecting a school district in another state that is facing similar challenges to those 

faced in Florida was a consideration as a possible change. However, until research is 

conducted in the actual district, with interviews documenting the real issues, challenges, 

and attempted alternatives to meeting classroom needs, a true match to Florida cannot be 
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guaranteed. It was determined by the researcher that the time needed to identify a state 

with similar challenges would be better spent identifying and understanding the actual 

issues in a Florida county and throughout the state. 

Florida Department of Education 

The inclusion of study of the Department of Education (DOE) would focus on 

requirements for local districts, interviews with comprehensive planners, facilities 

department members, and demographers. It would also focus on addressing funding 

shortfalls and providing viable means to successful meet legislative mandates. 

Additionally, the inclusion of the Department of Education as a critical component of a 

future study would allow a full study of the class size reduction requirements and the 

impact on the number of students at each school. Repealing or altering the current 

requirements for class size might be a viable alternative solution to the issue under 

investigation. Understanding the link between the state legislation (school concurrency, 

school size regulations, class size reduction) and the limited assistance and funding from 

the state for meeting these mandates would yield data critical to confirming or amending 

the new model for providing adequate classroom space for students: timely planning 

based on accurate student projections plus alliance between the school district, local 

governments, and state regulations plus ample school construction funding.  

Research Team 

The additional interviews, documents and in-depth study suggested would 

necessitate the employment of a research team; one researcher would not be able to 

handle this comprehensive approach. The team would conduct an in-depth case study of 

Palm Beach County including: 
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1. Increasing the number of interviews to include the Manager of School 

Enrollment and Demographics, district demographers, planners, and facilities managers. 

2. Attending IPARC, School Board and other public meetings during discussions 

of school concurrency and other issues related to school planning and real estate 

purchases. 

3. Studying the effect of state mandates such as class size reduction. 

4. Studying the comprehensive plan amendment process (Section 163.3184, 

Florida Statutes) to analyze the impact of the relationship of local governments with 

school concurrency. 

5. Analyzing the benefits of the relationships that exist between members of the 

school district and governmental agencies as it relates to the history of personnel 

movement among these agencies. 

The team would also study the impact of the mandates from the Florida 

Department of Education as it relates to the case study of Palm Beach and its ability to 

provide classroom space for all students. Task would include: 

1. Interviewing members of the Florida Department of Community Affairs 

(DCA) to gain insight into the school concurrency plan for Florida including proposed 

changes to the current plan. 

2. Interviewing members of the DOE’s Department of Educational Facilities to 

uncover methods employed to meet their mission of providing technical support and 

information for all issues related to educational facilities planning, funding, construction 

in Florida. 
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3. Interviewing legislators who serve on committees or support school 

concurrency mandates to uncover potential motives, concerns or support for school 

concurrency. 

4. Studying the effect of class size reduction legislation and its impact on 

providing sufficient classroom space for all Florida students. 

5. Understanding the funding system and potential for raising funds for Florida 

school construction. 

The goal of the researchers would be to collaborate to unveil a real solution for 

Florida by understanding the circumstances, mandates, rationales, relationships and 

policies that support a successful system for providing adequate classroom space for 

Florida’s school-age population.  

As was the focus of this study, and still remains a question facing all Florida 

school districts and the state as a whole, the questions to be answered by future research 

are: 

What policies positively affect the ability to meet the demand for classroom 

space? How can school districts work with governmental agencies or groups to meet 

population needs? What can other Florida school districts learn about providing enough 

classroom space to meet the increasing public school enrollment in Florida? 
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