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INTRODUCTION 
 
In managing access to the state highway system, it is sometimes difficult to achieve interagency 
coordination on decision-making, due to the separation of authority over access and land 
development decisions. The Florida Department of Transportation (FDOT) has authority over 
connection permitting decisions on the state highway system, and local governments have 
authority over land use and site design. Together, these factors make coordination difficult but 
essential.  
 
The Center for Urban Transportation Research (CUTR), under a grant from the Florida 
Department of Transportation, was asked to review intergovernmental coordination practices in 
access management in Florida and to identify strategies for improved coordination. Interviews 
were conducted with planning and engineering staff in selected local governments and District 
offices around the state to identify coordination issues in current practice, as well as strategies and 
techniques to improve coordination. This report reviews the results of this research and provides 
recommendations to strengthen state and local government coordination in Florida on access 
management issues. Some of the coordination strategies in this report were suggested at access 
management workshops conducted by CUTR throughout Florida between 1995 and 1998.1   
 
 
COORDINATION ISSUES 
 
Local governments and District representatives noted that coordination problems sometimes arise 
in managing access to the state highway system.  These problems tended to relate to the following 
issues or activities:  
 
Inconsistency Between State and Local Standards. Local governments sometimes adopt access 
management standards different from those of the state.  More restrictive local connection 
spacing standards not only create coordination problems, but could also be open to legal 
challenges. This is due to 1992 amendments to the State Access Management Act by the Florida 
legislature that removed language authorizing local governments to adopt standards for state 
highways that are more restrictive than those of the state. Local connection spacing standards that 
are less restrictive than those of the state create administrative and coordination issues as well.  
Property owners may design to local standards only to find that the connection fails to meet state 
requirements.  
 
Coordinating Connection Permitting and Development Review.  A frequently mentioned 
coordination issue relates to confusion over the proper procedure for coordinating state 
connection permitting and local development review.  Inadequate communication and 
coordination early in the development review process increases the potential for inconsistencies 
between state and local permitting.  It also causes frustration and expense for applicants, where 
site plans fail to meet state and/or local requirements. Early concept review and pre-application 
conferences with applicants enable property owners to incorporate needed changes without 
substantial expense and delay.   
 
Another example of procedural confusion relates to the Notice of Intent to Permit a Connection 
on the state highway system – a mechanism established in Rule 14-96.  Rule 14-96 does not 
provide for a final connection permit until an applicant has received local development approval, 
yet fails to specify a procedure for coordinated state and local decision-making in these matters.  
                                                 
1 “Land Development Regulations That Support Access Management,” An FDOT Training Program, 1998. 
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Property owners and some local governments perceive the Notice of Intent to Permit a connection 
from the District as an indication that access is approved, regardless of local development 
approval. In these cases, the Notice of Intent to Permit is sometimes used by an applicant as 
leverage to obtain local development approval.  
 
Local Development Orders Involving Access Management Conditions on State Highways.  
It is essential that local governments coordinate closely with their District when applying access 
management conditions to proposed projects on the state highway system. For example, a local 
government that has required consolidation of site access as a condition of development approval 
should inform the District permitting representative as early as possible.  This will help avoid 
conflicts between the notice of intent to permit and the local development order. 
 
Local Access Management Plans for the State Highway System.   Local access management 
plans for state highways should be developed in close coordination with the FDOT District to 
avoid unforeseen conflicts with state rules and procedures, and to establish a process for 
coordination with state connection permitting decisions.  Otherwise property owners may 
pressure the District for direct connections to the state highway system, even where a service 
drive or joint access policy is in place locally.  This can lead to approval of direct connections 
where such approval would not otherwise be necessary, and creates unnecessary tension between 
the District and the affected local government.   
 
Local access management plans that are consistent with the state access classification and 
standards could be prepared and adopted by the local government through coordination with the 
District.  More specialized local access management plans for a state highway would need to be 
developed in conformance with the procedural requirements of Rule 14-97.004(5). Rule 14-
97.004(5) provides for the development of corridor access management plans by the Department, 
in cooperation with affected local governments, for specific segments of the state highway 
system. These plans allow for site-specific classifications based on engineering analysis, special 
circumstances of the roadway, and adjacent land use characteristics. When completed, the plans 
are to “specify the highway, termini, and the specific standards for connections, medians, 
intersections, and signals that shall apply.” 
 
The Rule establishes the following procedural requirements.  The Department must formally 
notify the affected local governments and abutting property owners prior to adoption of the plan 
and hold a public hearing. After consideration of public input, “the Department shall, in 
cooperation with the affected local government, finalize the plan.”  When the plan is adopted, 
through signature of the District Secretary, then the Department must notify each of the affected 
local governments that it has been adopted. Upon adoption, the plan would serve as the official 
set of access management standards for that section of the state highway system and would guide 
District connection permitting decisions accordingly. 
 
The corridor access management plan rule has not been widely applied in Florida, in part because 
the classification system and standards offer sufficient flexibility and opportunities for 
coordination.  In addition, the rule adds another layer of standards, property owner notifications, 
and public hearing requirements.  Adherence to the rule is suggested, however, where a local 
government is seeking to develop a service road plan or special access requirements for a state 
highway that would differ substantially from the connection spacing standards of the existing 
access classification. This would provide a clear legal mechanism to enable the District to diverge 
from statewide connection spacing standards for that roadway classification.  The absence of such 
a mechanism can lead to approval of direct connections that conflict with the local plan. 
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Legal Uncertainty.   Coordination problems sometimes occur due to differences between state, 
local, and private sector legal opinions or assertions on access management issues.  For example, 
some District representatives expressed concerns that under current rules they may be obligated 
to permit connections to properties that fail to meet connection spacing standards, even where a 
local access management plan is in place that provides for the development of alternative access 
to serve these properties.  Further clarification of the legal effects of state and local coordination 
on access management along the state highway system is needed. 
 
 
COORDINATION EFFORTS  
 
Some agencies are engaged in aggressive strategies to coordinate land development and 
connection permitting decisions to accomplish their overall access management objectives. 
Efforts include engaging in joint concept review and establishing standard intergovernmental 
review procedures. Some Districts have also made special efforts to identify and reinforce any 
supporting local policies and regulations. The following sections highlight examples of ongoing 
efforts to improve interagency coordination in the permitting and development approval 
processes for sites along the state highway system. 
 
District One 
 
District One is actively working to become aware of local regulations and plans to control access, 
which in turn facilitates making corresponding decisions of how and where to approve 
connections.  Issues considered include:  
 

• Does an access management plan exist?  
• Are there supporting local regulations in place?  
• Is there an available frontage road or service drive in place that would enable the 

applicant to acquire reasonable access?   
 
The District has adopted a corridor access management plan in cooperation with the City of Cape 
Coral and Lee County. The City of Cape Coral is currently pursuing the adoption of an access 
management ordinance that calls for service roads and parcel interconnection to further the plan. 
FDOT District One representatives are also invited to engage in monthly meetings with staff of 
the Lee County Development Services, Community Development Department, in an effort to 
coordinate decisions on median cross-overs, turn lanes, and access locations for proposed 
developments, as well as to discuss connection permits currently being reviewed.   
 
Although there is no formal procedure, the agencies share information and keep each other 
abreast of current issues.  The local government reviews development proposals, and the District 
shares connection applications that are currently being considered.  Lee County is beginning to 
initiate a process of joint review in which the local government will forward to the District, 
copies of the site plan for any development or redevelopment activity which would require a 
connection to the state highway, along with local recommended changes or revisions, prior to 
issuing a development order.  
 
District Four 
 
The District Four traffic operations office holds regularly scheduled meetings to discuss access 
management issues within the Fort Lauderdale region. The person directly responsible for 
platting decisions within Broward County typically attends these meetings whenever an 
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application is being proposed in the County that has an impact on a state highway.  In the past, 
other municipalities within District Four were invited to attend, but over time, participation and 
willingness of the smaller local governments to send a representative to these meetings steadily 
declined.  As attendance dropped off, the District reduced its efforts to regularly involve the 
municipalities.   
 
When permitting controversies arose around the region (they invariably did), the District would 
use those issues as a platform to encourage renewed coordination. The District suggested that the 
local governments name a designee who could be notified by telephone or fax when an 
application was submitted within their jurisdiction.  Some of the municipalities – Palm Beach 
County, Boca Raton, Port St. Lucie, Stuart, Vero Beach, Hollywood, Pembroke Pines, Deerfield 
Beach, Fort Lauderdale, and a few others – agreed and have appointed a local contact, who is 
then engaged in discussions during the pre-application phase.  Port St. Lucie actively seeks FDOT 
review and comment on all development site plans where the lot has highway frontage.   
 
The District noted that this process has proven extremely important in advancing access 
management objectives by enabling them to become familiar with local issues. These issues may 
relate to regulatory standards for driveway throat length, circulation, or other site-related access 
requirements, as well as neighborhood or community concerns. In one instance, a major home-
repair retailer was attempting to locate its business on the edge of a residential neighborhood. By 
working with the local government and planners in that community, the District was able to 
respond to neighborhood concerns and accommodate local government requests for greater 
access control and shared driveways on the site.  By consistently apprising the District of the 
local political and regulatory climate, the local government is making great strides in coordinating 
its access management efforts.  
 
District Seven 
 
District Seven in the Tampa Bay region is an active participant in the review of site plans and 
redevelopment plans under consideration by the local governments in the region.  During 
development review, there is also a combined effort on the part of the District and Hillsborough 
County to encourage property owners to reserve right-of-way along state highways. 
 
For several years, the District has held meetings on each Tuesday of the month to discuss various 
permit applications currently under consideration. Each local government in the area is mailed a 
meeting agenda that describes the connection permit applications being reviewed.  While many of 
the local governments do not attend each meeting, there is a consistent presence by Hillsborough 
County at these meetings. In fact, Hillsborough County addresses the issue in its land 
development code, which specifies that FDOT involvement in any development review process is 
required (see Appendix B). The District also works with other municipalities in the same fashion, 
although no written mandate exists. 
 
Several years ago, District Seven initiated a process for coordinated review and met with local 
elected officials, commissioners, and development directors from Hillsborough County and its 
municipalities to devise a system of intergovernmental coordination.  One result of this effort was 
that reciprocal agreements were signed between the District and each of the local governments to 
waive the fees normally associated with access connection permits, for each governmental 
agency. Another result was the commitment to engage in joint review of proposed site plans. The 
District has been made an active part of the review process for all proposed development in the 
County requiring a connection to the state highway system. 
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Hillsborough County  
 
The coordinated state and local review process in Hillsborough County begins with the 
applicant’s submittal of a proposed development site plan to the local government. When a site 
plan is received (during concept review), the site plan is also sent to the District Seven access 
management/permitting office for concurrent review. After the District representative has 
reviewed the site plan for access considerations, it is returned with comment to the local 
government, which can then opt to incorporate the suggested changes as conditions of approval, 
and proceed with the development order. Often, this process is handled concurrently with the 
property owner’s submittal of a connection permit to the District. When the permit application is 
reviewed and found to be in compliance with Rule 14-96, the District will issue its Notice of 
Intent to Permit.  Final permit issuance remains contingent on final local development approval. It 
is the regular participation in the District’s weekly access management meetings that keeps local 
governments fully apprised of all connection permit applications currently under consideration.   
 
Pasco County 
 
Pasco County, also within District Seven, engages in a coordinated review between the District’s 
access management staff and the County Department of Development Services.  The County’s 
policy is to refrain from issuing a building permit until a Notice of Intent to Permit has been 
issued by FDOT.  When a proposed site plan along the state highway system is submitted to the 
County, a copy is immediately sent to the District permitting office for staff review and comment.  
Generally, a response is given within a ten-day period, at which time the County addresses and 
incorporates District comments into its recommendations. The District’s weekly access 
management meetings help facilitate a rapid response. If a property owner or developer fails to 
comply with the conditions of the permit, the County may withhold the certificate of occupancy, 
until the changes are made.  Both the County and the District indicated that this voluntary system 
of coordination has been effective in advancing their access management objectives.   
 
 
RECOMMENDED STRATEGIES 
 
There is a clear need to coordinate the local development review process with the state’s 
procedure for granting a connection permit to the highway system. Joint planning and a 
coordinated intergovernmental review process for applicants could be achieved through 
intergovernmental agreements between the FDOT District and city and county planning agencies. 
These and other strategies for improved state and local coordination in access management are 
described below. 
 
Improve Interagency Communication.  Timely communication between reviewing agencies is 
the key to an effective review process. Informal or formal meetings, telephone conference calls, 
electronic mail correspondence, faxing, and standard mail are all commonly available 
mechanisms to improve communications between local governments, the state DOT, and 
applicants.  Where geographic constraints hinder face-to-face meetings between the affected 
parties and regulatory agencies, simply faxing a copy of the proposed plat or site plan to all 
involved participants and following up with a phone call can help improve coordinated decision-
making. Today’s far-reaching computer capabilities also enable applicants and government 
agencies to send information quickly via the Internet and electronic mail servers.  Computer files 
can be easily attached and sent to multiple recipients, at very low cost, with rapid responses 
possible. Development of a computer tracking system for permits with Internet access could 
enable both government agencies and applicants to gauge the progress of permits.  
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Develop a Coordinated Review Process.  A coordinated review process for development 
applications requiring access to state highways with a streamlined application procedure would 
help minimize inconsistencies between state permitting decisions and local development orders. It 
would also prevent applicants from effectively using a Notice of Intent to Permit from the District 
to pressure local governments for development approval. This could be achieved by structuring a 
tiered review process. The first stage could consist of an informal meeting to discuss the 
development concept, in which District officials and local regulatory staff can advise the 
developer or property owner of what is required to process a development application. This might 
include information on the state and local permits, as well as any special environmental or 
regulatory considerations for the development site. Local government and District representation 
at pre-application meetings with the developer would be especially beneficial on larger or more 
complex projects.  For smaller projects, the communication strategies noted above could be 
sufficient.  
 
After the preliminary plan is drafted, it could be reviewed by both the District and local 
government to determine if additional changes or conditions are needed, prior to approval. By 
recommending necessary changes during concept review, the developer can best ensure that 
subsequent preliminary and final site plan submittals will meet with approval.  Failing to seek 
early review could result in costly changes to the developer, if the site plan needs to be amended 
much later in the process. When the plan has been reviewed and meets with both local approval 
and District preliminary approval, the applicant could then submit a final site plan and completed 
application to FDOT, to secure a connection to the state highway system. If all other criteria have 
been met to satisfy the requirements for a permit, FDOT could issue its Notice of Intent to Permit 
to the local government.  Final review by the local government should be streamlined and a 
development order issued, followed by FDOT’s final connection permit. Inherent in this process 
is the early and on-going communication between the two agencies and the developer.  
 
Expand Involvement in Meetings. Local government participation in connection permitting and 
median-opening committee meetings could improve communications and broaden the decision-
making process.  This might necessitate a standard meeting time and/or early notification of local 
officials of the date and time. An agenda could be mailed to local governments in the region 
indicating which applications will be reviewed, so they can determine whether or not to attend. 
 
Involve FDOT in Subdivision Review. Currently, Florida’s Plat Act (Chapter 177, F.S.), does 
not require FDOT review of subdivision applications along the State Highway System. Early 
FDOT review of subdivision proposals along the State Highway System will help ensure 
conformance with FDOT access management requirements and provide the District with an 
opportunity to suggest changes where needed. Although such measures would be voluntary, it is 
strongly suggested that local governments notify FDOT of all plat proposals that affect the state 
highway system.  The legislature should consider amending Chapter 177 to require FDOT review 
of plats that require access to the state highway system.   
 
Notify FDOT of Proposed Land Use Changes. Local governments could request a response 
from the FDOT prior to approval of land use changes or redevelopment activities on the state 
highway system. This should occur as early as possible, preferably during conceptual review.  
Applicants could be required to send a copy of their redevelopment application to the District, 
whether or not a connection permit is being requested. Early monitoring of changes in land use 
activity would also allow the District an opportunity to identify potential problems and work on 
acceptable alternatives.  It would also allow the District to stay apprised of changes in 
development along the state highway system, even when a new driveway is not being sought.  
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Develop Intergovernmental Agreements. Consider developing intergovernmental agreements 
or resolutions to facilitate coordination between the state and local governments on access 
management.  Such agreements can establish state and local responsibilities for managing access 
to designated corridors and clarify review procedures. A sample agreement providing for state 
and local sign off on temporary access in coordination with the development of a service road is 
included in Appendix A. 
 
Condition Certificates of Occupancy.  Section 14-96.008 [3] of the state’s permitting rule states 
that the Department will negotiate with the applicant over whether it will require a security 
instrument to cover the construction and inspection costs of the connection.  The requirement can 
be waived if there is agreement by the local government that the certificate of occupancy will not 
be issued until any problems with the construction are corrected (and if there is a clear indication 
that no other requirements of this provision will be violated).  Such coordinated agreement will 
benefit the applicant, who can avoid having to post the security instrument, and it will benefit the 
Department, which will be certain that construction guidelines will have been met prior to 
certificates being issued. 
 
Provide Effective Public Involvement. Decisions that affect property access tend to be 
controversial.  Without a clear process for involving the public and addressing public concerns, 
state and local governments will have difficulty achieving their access management objectives.  
Efforts to collaborate on access management plans and objectives will need to be accomplished in 
coordination with the affected public.  In addition, lack of interagency coordination and 
incongruous decision-making creates frustration for affected parties and often creates a negative 
image of the government agencies involved and the access management program.  Early and 
continuing public involvement is essential to both state and local access management programs 
and such efforts should be coordinated where a local access management plan is developed for 
the state highway system. 
 
 
SAMPLE COORDINATION PROTOCOL 
 
Local Government Role: 
 
• Designate a point person within each local government who will serve as the liaison to the 

District DOT office for development review. The name, position title, address, telephone 
number, fax number, and email address (if available) should be furnished to the District 
office. Changes in personnel should be shared with the District so that representatives may be 
properly contacted.  

• Notify the appropriate Florida Department of Transportation District representative whenever 
a development or plat application is submitted for local government approval, that impacts 
the state highway system.  

• Request early notification by the District of all connection permit applications within the 
local jurisdiction, where a connection to the state highway system is being sought. 

• Solicit feedback from the District when preparing plans, ordinances, or overlay districts that 
incorporate access management requirements or will affect property access along the state 
highway system. 

• Forward copies of these ordinances, plans, zoning districts to the Department, following 
adoption, so that they can cross-reference permit applications against existing local 
government land development controls.  

• Engage in discussions and early shared review of applications with the District and 
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developer. 
• Participate in meetings, teleconferences, or other consistent methods of coordination on 

permitting and development issues.   
 
Role of the Florida Department of Transportation: 
 
• Designate a point person within each District DOT office who will serve as the liaison to the 

local governments for permitting connections to the state highway system. The name, 
position title, address, telephone number, fax number, and email address (if available) should 
be furnished to the local governments.  Changes in personnel should be shared with the local 
government, so that representatives may be properly contacted. 

• Notify the local government whenever a connection application is submitted for District 
approval within that jurisdiction.  

• Solicit feedback from the local government on whether any specific technical or political 
circumstances surround the proposed development, before the decision is made to issue a 
Notice of Intent to issue permit. 

• Request and review any locally adopted ordinances, plans, or amended zoning districts, to 
avoid adoption of local standards inconsistent with those of FDOT and so that they may be 
cross-referenced in the connection permit where appropriate. 

• Request notification of any and all proposed development or redevelopment applications near 
or adjacent to a state highway, whether or not the development meets the thresholds requiring 
a new or revised permit. This will help the District stay apprised of land use changes that 
impact the state highway system. 

• Engage in discussions and early shared review of applications with the local government and 
developer. 

• Participate in meetings, teleconferences, or other consistent methods of coordination on 
permitting and development issues.   

 
 
CONCLUSIONS 
 
Coordination issues in access management tend to arise on three levels – legal, procedural, and 
political.  Legal concerns relate to uncertainty over the extent of authority to deny or condition 
access permits where alternative access is or will be available, as well as differences between 
state and local practices as they affect the state highway system. Procedural issues tend to be 
caused by inadequate communication, as well as confusion over the appropriate timing of 
connection permit review and local development review procedures. The tendency for developers 
to use the Notice of Intent to Permit from the District to pressure local governments for 
development approval is a symptom of this confusion. Political issues in coordination can emerge 
from the legal and procedural issues, as well as from concerns over property rights or perceived 
lack of responsiveness. The push and pull of competing interests can create pressure on agencies 
to make decisions that are inconsistent with access management objectives. Previous research 
indicates that concerns over the impacts of access management decisions tend to escalate in areas 
lacking a clear public involvement strategy.2  
 
Inadequate coordination between state and local agencies can impede their ability to manage land 
development and access along the state highway system. Consistent standards, early and ongoing 
communication, a coordination protocol for connection permitting and development review, and 
                                                 
2 K. Williams and M. Marshall, “Public Involvement Handbook for Median Projects,” prepared for the 
Florida Department of Transportation by CUTR, 1995. 
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careful coordination in the development of access management plans for state highways are 
strategies for improved state and local coordination on access management issues. In addition, 
ongoing and meaningful public involvement, administrative flexibility, and a fair and open 
process for considering requests for variances help to build agency credibility and reduce conflict.
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