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INTRODUCTION
The Trust for Public Land is a national nonprofit land conservation organization that creates parks and
protects land for people, ensuring healthy, livable communities for generations to come. In Florida, the
Trust for Public Land has protected more than 165,000 acres of waterfront, greenways, archaeological
sites, and key wildlife habitat areas, and has assisted with funding and acquisition of many parks, trails,
and historic sites.
To help public agencies or land trusts acquire land, the Trust for Public Land’s Conservation Finance
program assists communities in identifying and securing public financing. The Trust for Public Land
offers technical assistance to elected officials, public agencies and community groups to design, pass and
implement public funding measures that reflect popular priorities.
Since 1996, The Trust for Public Land has supported more than 560 successful ballot measures and
twenty successful legislative campaigns that have created $74 billion in new funding for parks, land
conservation, restoration, and more.1 Voters have approved 82 percent of the ballot measures supported
by the Trust for Public Land. This includes 30 of 36 measures in Florida that went to ballot since 1996.
Most recently in Florida, The Trust for Public Land supported a successful measure in Sarasota County in
2018 and three measures in 2016: Alachua County, Brevard County, and Lee County, all of which
passed.2
Funding parks and conservation priorities is a very tangible step communities take to improve quality of
life, guide land use, manage growth, provide recreation amenities, and protect natural landscapes and
critical ecosystems. This study provides an analysis of potential public finance mechanisms available to
Manatee County to fund parks, recreation, and natural areas. This research provides a fact-based reference
document that can be used to evaluate options from an objective vantage point.3 The report does not
directly address prioritizing park or recreation amenities. As a next step, The Trust for Public Land
recommends conducting a public opinion survey that tests ballot language, tax tolerance, and program
priorities of voters in the county.

1

The Trust for Public Land, Conservation Finance program.
The Trust for Public Land, LandVote, www.landvote.org
3
The contents of this report are based on the best available public information at the time of research and drafting, May-July 2019.
This feasibility study is not a legal document and should not be relied upon as a legal opinion.
2
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EXECUTIVE SUMMARY
The Trust for Public Land has undertaken a feasibility analysis to explore public funding options to
provide parks and recreation facilities. In Florida, local government funding for parks and land
conservation has primarily taken the form of budget appropriations, property taxes, general obligation
bonds backed by property taxes, and local option sales taxes.
Given the substantial investment of time and resources required for a successful conservation finance
measure campaign, preliminary research is essential to determine the feasibility of such an effort. This
report provides a brief examination of the options for generating and dedicating local revenue for
conservation. In order to understand what would be an appropriate funding source or sources, this report
first reviews the county’s background, including its fiscal status and governance. Next, the report
analyzes possible alternatives for funding conservation, parks and trails, including their legal authority
and revenue raising capacity. Finally, since most revenue options require approval by voters, this report
provides pertinent election information, such as voter turnout history and election results. This study
focuses on the following mechanisms, which are also summarized in Appendix A:


General Obligation Bonds: Manatee County is authorized to issue debt for capital improvement
purposes including parks and open space in the form of general obligation bonds. For example, a
bond issue for $50 million would add roughly $3.7 million to the county’s annual debt service
and cost the typical single family homeowner an average of $21 per year in additional property
taxes. Voter approval is required.



Bonds with Additional Property Tax Authority for Operations: A single ballot question may
authorize bonding authority and a millage levy, the excess of which can be used for operations
and maintenance. A 0.15 mill levy, for example, would generate approximately $5 million
annually at a cost of roughly $29 a year to the average single family homeowner in the county. A
$50 million bond would require roughly $3.7 million of this annual revenue stream for debt
service, leaving approximately $1.3 million per year to support operations and maintenance.
Voter approval is required.



Sales Tax: Manatee County is currently levying its local government infrastructure surtax at 0.5
percent. The infrastructure surtax can be levied at 0.5 or 1 percent, so the county could increase
its tax to 1 percent. If the infrastructure tax was increased to 1 percent, it could be expected to
generate an additional $30 million per year and cost the median income family an additional $5
per month. Voter approval is required.

Next steps should include matching the funding options to the needs of the county to support conservation
and testing voter attitudes toward a specific set of funding proposals. The Trust for Public Land
recommends conducting a public opinion survey that tests ballot language, tax tolerance, and program
priorities of voters in Manatee County.
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OVERVIEW4
Background on Manatee County
Manatee County encompasses 740 square miles and has six incorporated cities within its borders: Anna
Maria, Bradenton, Bradenton Beach, Holmes Beach, Longboat Key, and Palmetto. The county provides a
full range of services including police, health and social services, emergency medical services, water,
sewer, garbage and recycling services, mass transportation services, and cultural and recreational
programs.
Located in the central part of Florida’s west coast, Manatee County has historically been one of the fastest
growing regions in the nation. The 2.45 percent growth experienced in the current year is greater than the
county’s ten-year average growth rate of 1.44 percent per year.
The county’s industry base is diversified with the three largest industry sectors by employment being
trade, transportation and utilities; leisure and hospitality; and education and health services.5 The county
has a strong tourism base. Tourism numbers continued to climb to new record levels in 2018, with Tourist
Development (“bed”) Tax revenues topping $14.7 million, despite the effects of red tide on tourism for a
portion of the summer along the Gulf Coast.
Manatee County Employment by Industry
% of All Establishments

Average Annual Employment, % of All Industries

Professional & Business Services
20.6% Trade, Transportation and Utilities
Trade, Transportation and Utilities
19.2% Leisure and Hospitality
Construction
13.7% Education & Health Services
Financial Activities
11.1% Professional & Business Services
Education & Health Services
10.1% Government
Leisure and Hospitality
8.8% Construction
Other Services
8.4% Manufacturing
Manufacturing
3.7% Financial Activities
Information
1.5% Natural Resource & Mining
Natural Resource & Mining
1.0% Other Services
Government
0.9% Information
Source: Florida Office of Economic and Demographic Research County Profiles

21.2%
16.1%
15.5%
10.4%
10.1%
8.0%
6.7%
4.3%
3.4%
3.3%
0.9%

Population Growth and Land Use Changes
Manatee County has experienced substantial population growth in recent history. Appendix B provides
visual documentation and other information regarding historical and projected population growth in
Manatee County. Over the past 70 years the population in the county has increased from 34,704 in the
1950s, to 394,855 in 2018. Current population projections estimate population growth to 545,700 by year
2045.
Manatee County has also undergone substantial changes in land use as population has increased.
Appendix C provides a snapshot of land use changes in the county with two maps. These maps were
created using Southwest Florida Water Management District (SWFWMD) Land Use Data from 1990 and
2017. Between 1990 and 2017 there is a notable increase in coverage of the “Urban & Built Up” category,
4
5

Largely excerpted from FY 2019 Adopted Budget and 2018 Comprehensive Annual Financial Report, unless otherwise noted.
Florida Office of Economic and Demographic Research (http://edr.state.fl.us/Content/area-profiles/county/index.cfm)
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which include neighborhoods and mined areas. In 1990 this category accounted for 7 percent of the
county’s acreage, and in 2017 increased to 26 percent of the county’s total acreage. There is also an
observed decrease in the “Agriculture” land use category. In 1990 63 percent of the county’s total acreage
was in an agricultural land use, and by 2017 that had decreased to 35 percent.

Demographics
Manatee County Demographics
Manatee
County
Population estimates, July 1, 2018
Population, percent change - April 1, 2010 to July 1, 2018
White alone, percent
Black or African American alone, percent (a)
American Indian and Alaska Native alone, percent (a)
Race &
Asian alone, percent (a)
Hispanic
Native Hawaiian and Other Pacific Islander alone, percent (a)
Origin
Two or More Races, percent
Hispanic or Latino, percent (b)
White alone, not Hispanic or Latino, percent
Median value of owner-occupied housing units, 2013-2017
Median gross rent, 2013-2017
Housing &
Households, 2013-2017
Families
Language other than English spoken at home, percent of persons age
5 years+, 2013-2017
High school graduate or higher, percent of persons age 25 years+,
2013-2017
Education
Bachelor's degree or higher, percent of persons age 25 years+, 20132017
Median household income (in 2017 dollars), 2013-2017
Income &
Per capita income in past 12 months (in 2017 dollars), 2013-2017
Poverty
Persons in poverty, percent
Source: US Census QuickFacts
(a) Includes persons reporting only one race
(b) Hispanics may be of any race, so also are included in applicable race categories
Population

Florida

United
States

394,855
22.30%
86.20%
9.10%
0.50%
2.30%
0.10%
1.80%
16.70%
70.90%
$197,200
$1,057
140,255

21,299,325
13.30%
77.30%
16.90%
0.50%
3.00%
0.10%
2.20%
26.10%
53.50%
$178,700
$1,077
7,510,882

327,167,434
6.00%
76.50%
13.40%
1.30%
5.90%
0.20%
2.70%
18.30%
60.40%
$193,500
$982
118,825,921

16.50%

28.70%

21.30%

88.90%

87.60%

87.30%

29.10%

28.50%

30.90%

$53,408
$30,477
10.80%

$50,883
$28,774
14.00%

$57,652
$31,177
12.30%

The table below shows the populations for each of the incorporated cities within Manatee County and an
estimate for the number of residents in the unincorporated areas of the county.
Manatee County Incorporated Cities
City

Population

Bradenton
Palmetto
Longboat Key (part)
Holmes Beach
Anna Maria
Bradenton Beach
Unincorporated (approx.)
Source: censusreporter.org

53,654
13,363
7,179
4,134
1,011
933
314,581
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Budget and Fiscal Health
Manatee County uses a balanced budget approach, which means that the revenues and expenditures must
be equal. In FY 2019 Manatee County adopted a budget of $737,805,948.
The county’s largest source of revenue is charges for services, followed closely by property taxes. The
largest expenditures are public safety, physical environment, and capital outlay.

Source: Manatee County FY 19 Citizens’ Budget in Brief
Manatee County continues to demonstrate outstanding creditworthiness with credit ratings performed by
Moody’s and Fitch. The county’s non-ad valorem revenue bonds and Port Manatee’s revenue bonds have
ratings of AA+ and Aa2 from Fitch’s, Inc. and Moody’s. Manatee County’s general obligation bonds
were rated AAA from Fitch, and Aa1 from Moody’s. In 2014, Manatee County issued $7.275 million in
G.O. refunding bonds in order to retire the county’s 2003 bonds at a lower interest rate. On September 30,
2018 these bonds were fully matured and retired. The county has no general obligation debt outstanding.
In the 2019 Adopted Budget, Manatee County has
$673,110,750 in debt outstanding of which
$457,307,644 is in principal and $215,803,106 in
interest. This debt primarily consists of refunding bonds,
a school board loan for the extension of a road for a new
high school, and Public Utilities revenue bonds for
additions and improvements to the utility system.

Governance
Manatee County is a non-charter county established
under the Constitution and the laws of the State of
Florida. The Board of County Commissioners is the
legislative body for Manatee County and is made up of
seven residents elected by county voters; one from each
of five districts and two at-large.
10 | THE TRUST FOR PUBLIC LAND | CONSERVATION FINANCE DEPARTMENT
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Manatee County Commissioners
Name

Seat

Next Election

Priscilla Trace
Reggie Bellamy
Stephen R. Jonsson
Misty Servia
Vanessa Baugh
Carol Whitmore
Betsy Benac

District 1
District 2
Chair, District 3
Second Vice-Chair, District 4
District 5
Third Vice-Chair, At Large
First Vice-Chair, At Large

2020
2022
2020
2022
2020
2022
2020

The Board performs the legislative function by developing policy of the management of Manatee County.
The County Administrator, a professional appointed by the Board, and his staff are responsible for the
implementation of those policies. The Board is responsible for functions and services delivered
throughout the county including municipalities and for municipal services to residents and businesses in
the unincorporated area.

Parks and Natural Resources6
The Parks and Natural Resources department has five programs: Natural Resources, Environmental
Protection and Mining Regulation, Recreation Programs, Agriculture and Extension Service, and
Programming, Education and Volunteer programs.

6

Largely excerpted from Manatee County Adopted Budget 2019
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The Natural Resources program restores and maintains over 30,000 acres of county conservation preserve
lands and coastal resources. It is also responsible for environmental land acquisitions and land restoration;
including passive recreational development and maintenance of boat ramps, artificial reefs and
waterways, aids to navigation, and abandoned vessel removal.
The Environmental Protection and Mining Regulation program protects surface water by managing:


Manatee County's State/Federal Management;



Storage of Surface Waters Permit;



Groundwater through the Small Quantity Hazardous Waste Generator;



Water Well Construction Permitting activities; and



Enforces the Manatee County Fertilizer Ordinance.

The Environmental Protection and Mining Regulation program also administers the county's Phosphate
Mining and Reclamation Code, providing regulatory oversight on major earthmoving projects with a
primary focus on phosphate mining and shell pit operations.
The Recreation program provides opportunities for Manatee County residents and visitors to enrich their
lives by providing quality, safe, and beautiful parks. Staff supervise, coordinate, and implement county
recreational programs at over 40 parks and facilities to enhance the quality of life for over 500,000
participants annually. There are two 18-hole golf courses (Manatee County Golf Course and Buffalo
Creek Golf Course) owned by Manatee County and operated by Pope Golf, LLC. They offer year-round
play with clubhouse and pro shop facilities. The program also has contracts with United Parks Service,
Inc., to manage two beach concessions at Manatee Beach and Coquina Beach.
The Programming, Education, and Volunteer program provides a variety of educational and volunteer
opportunities. Age appropriate classes, trainings, and special events help foster a connection to the natural
world and establish a sense of wonder in program participants. It manages and develops interpretive
signage in the county's parks system and oversees two environmental classrooms, two visitors' centers,
and one nature center. This program issues permits for special events within the county's parks and
preserves. It also plans and hosts a number of special annual signature events such as the Goblin
Gathering, the Robinson Preserve 5/10 K race, and the Night Before Christmas, servicing thousands of
participants each year.
The Agriculture and Extension Service program consists of the cooperative extension service and the soil
and water conservation programs. These units provide educational programs, materials, and services
relevant to the needs and desires of citizens, which enhance their economic status and/or quality of life.
The Parks and Natural Resources department is also responsible for beach renourishment projects on
Anna Maria Island, the county's Federal legislative program, the West Coast Inland Navigation District
program, and Restore Act.
The department has an operating budget of $10.4 million for FY 2019. The largest source of revenue is
general fund/general revenue, and the largest expenditure is the Natural Resources program.

12 | THE TRUST FOR PUBLIC LAND | CONSERVATION FINANCE DEPARTMENT

MANATEE COUNTY, FLORIDA | CONSERVATION FINANCE FEASIBILITY STUDY | OCTOBER 2019

Parks and Natural Resources FY 2019 Adopted Budget
Sources of Funds
Gen Fun/General Revenue
Utilities System Charges
Charges for Services
Program/General Revenue
Phosphate Severance Tax
Tourist Development Tax
Total

$3,052,269
$2,225,144
$1,941,541
$1,783,798
$1,019,493
$400,626
$10,422,871

% of Total
29%
21%
19%
17%
10%
4%
100%

Uses of Funds

% of Total

Natural Resources
Recreation Programs

$3,651,784
$3,414,577

35%
33%

Environmental Protection & Mining
Regulation

$1,503,924

14%

$1,394,980
$457,606
$10,422,871

13%
4%
100%

Agriculture & Extension Service
Programming, Education and Volunteer
Total

Parks and Natural Resources has 28 projects totaling $18,891,374 budgeted for FY 2019 in the FY19-23
Capital Improvement Plan. This represents 9.09 percent of the county’s total capital budget for FY 2019.
The majority of funding for Parks and Natural Resources capital projects comes from impact fees,
followed by the county’s 0.5 percent Infrastructure Sales Tax.

Source: Manatee County FY 19 Citizens’ Budget in Brief
The department does not have any projects for FY19 that have a significant impact on the operating
budget. These projects provide low-maintenance preserve recreation areas that require minimal
operational resources and/or result in lower maintenance costs. Several projects will bring a significant
impact in the upcoming operational budget for operating expenses starting in FY20. These projects
include:
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Robinson Preserve Expansion
Environmental Center
Moody Branch Preserve
Lincoln Park Pool
John H Marble Renovations Phase 1
John H Marble Park Gymnasium
East Bradenton Park Master Plan and
Improvements
Braden River Dog Park with Amenities
John H Marble Park – Pavilion
Lakewood Ranch Park – Destination
Playground










Blackstone Park – Soccer Concession &
Restrooms
G.T. Bray Park – Enlarge Existing Dog
Park
Bennett Park Master Plan Update
Lincoln Park – Artificial Turf
Kingfish Boat Ramp – New Restrooms
and Upgrades
Gateway Greenway Trail
Premier Sports Multi-Purpose Building
Jiggs Landing Master Plan Update and
Improvements

Manatee County Conservation Lands
Per March 2019 data from the Florida Natural Areas Inventory (Appendix D), Manatee County is 474,240
acres in total, and conservation land makes up 13 percent or 61,700 acres. Management of the 61,700
acres is broken down as follows:





26,040 acres managed by local entities (Manatee County government and cities)
32,910 acres managed by state entities (mostly state parks and SWFWMD lands)
1,090 acres managed by federal entities (USDA lands near Myakka SP and national parks)
1,660 acres managed by private entities (mitigation banks)

At 22,000 acres, Duette Preserve makes up most of the 26,040 conservation acres managed by local
entities. Duette Preserve was acquired in the 1980s through several referendums where citizens voted to
tax themselves to secure the property that is now Duette Preserve for watershed protection, as this land
lies upstream of Lake Manatee, a source of potable water for hundreds of thousands of people. Most other
county conservation lands (preserves) were acquired fully or in part by funding derived from past local
conservation land acquisition funding initiatives.
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CHOOSING A LOCAL FUNDING STRATEGY
Generally, there are three broad-based types of revenue sources available to local governments to pay for
parks and land conservation: discretionary annual spending (i.e. budget appropriation), creation of
dedicated funding streams such as voter-approved special taxes, and the issuance of bonds. The financing
options utilized by a community will depend on a variety of factors such as taxing capacity, budgetary
resources, voter preferences, and political will. While most local governments can create funding for park
and recreation through their budgetary process, this either happens infrequently or does not yield adequate
funding.
In the Trust for Public Land’s experience, local governments that create funding via the budget process
provide substantially less funding than those that create funding through ballot measures. As elected
officials go through the process of making critical budgetary decisions, funding for land conservation
tends to lag behind other public purposes and well behind what voters would likely be willing to support.
It is often quite difficult to raise taxes without an indisputable public mandate for the intended purpose.
Conservation finance ballot measures provide a tangible means to implement a local government’s vision.
With their own funding, local governments are better positioned to secure scarce funding from state or
federal governments or private philanthropic partners. Having a predictable funding source empowers the
municipality, county, or special district to establish long-term conservation priorities that protect the most
valuable resources, are geographically distributed, and otherwise meet important community goals and
values.
Nationwide, a range of public financing options has been utilized by local jurisdictions to fund parks and
open space, including general obligation bonds, the local sales tax, and the property tax. Other
mechanisms include real estate transfer taxes, impact fees, and income taxes. The ability of local
governments and special districts to establish dedicated funding sources depends upon state enabling
authority.
Conservation finance measures are not right for every local government or they might not be the best
approach at the moment. Budget appropriations and other revenue mechanisms that can be implemented
by the local government, such as developer incentives, may well serve as short-term funding options
while parks and conservation proponents develop a strategy and cultivate broad support for longer-term
financing options.

Local Conservation Finance in Florida
The State of Florida authorizes local communities to use various revenue sources for parks and recreation
purposes including property taxes, sales taxes, and general obligation bonds. The sales tax and general
obligation bonds require approval by the electorate, and in various communities in the state, they have
enjoyed widespread support.
Florida voters have approved 76 of 93 local conservation finance measures (82 percent) from 1996 to
2018. General obligation bonds are the most popular public finance mechanism in Florida for parks and
open space. More than two-thirds of the 76 successful ballot measures were bonds.
The table on the following page illustrates the number and type of local conservation finance measures
that have gone before Florida voters since 1996. The following pages present a few public funding
mechanisms that could be used for parks, trails, and land acquisition in Manatee County. A list of all
county conservation finance measures in Florida is included in Appendix E.
THE TRUST FOR PUBLIC LAND | CONSERVATION FINANCE DEPARTMENT | 15
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Local Conservation Finance Measures in Florida, 1996-2018
Finance
Mechanism

# of Measures

# Passed

% Passed

Bond
59
52
88%
Sales tax
23
15
65%
Property tax
9
7
78%
Other*
2
2
100%
Total
93
76
82%
Source: The Trust for Public Land's LandVote Database, www.landvote.org.
*Budget allocations
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Conservation
Funds Approved

Total Funds
Approved

$1,603,240,000
$882,139,705
$547,953,920

$3,751,510,000
$9,292,392,992
$613,071,020

$3,033,333,625

$13,656,974,012
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GENERAL OBLIGATION BONDS
Florida counties and municipalities are authorized to issue debt for capital improvement purposes
including parks and open space in the form of general obligation bonds. The state statutes do not place
specific limits on the amount of debt that can be incurred by a community, but do limit the duration of the
bonds to a period not exceeding 40 years.7
In the 2019 Adopted Budget, Manatee County has $673,110,750 in debt outstanding of which
$457,307,644 is in principal and $215,803,106 in interest. Manatee County continues to demonstrate
outstanding creditworthiness with credit ratings performed by Moody’s and Fitch. The county’s non-ad
valorem revenue bonds and the Port’s revenue bonds have ratings of AA+ and Aa2 from Fitch’s, Inc. and
Moody’s. Manatee County’s general obligation bonds were rated AAA from Fitch, and Aa1 from
Moody’s. In 2014, Manatee County issued $7.275 million in G.O. refunding bonds in order to retire the
county’s 2003 bonds at a lower interest rate. On September 30, 2018 these bonds were fully matured and
retired. The county has no general obligation debt outstanding.

Issuing Debt for Conservation and Parks
The table below illustrates the debt service and millage required for bond amounts that could be issued for
parks, recreation, and natural areas in Manatee County. For example, a bond issue for $50 million would
add roughly $3.7 million to the county’s annual debt service and cost the typical single-family
homeowner an average of $21 per year in additional property taxes.
Manatee County Bond Financing Estimates
Bond Issue

Interest
Rate

Maturation
(Years)

Annual Debt
Service

Total Taxable
Value*

Mill
Increase

Annual Cost for Average
Single Family Home**

$25,000,000
4%
20
$1,839,544
$33,338,703,000
0.0552
$11
$50,000,000
4%
20
$3,679,088
$33,338,703,000
0.1104
$21
$75,000,000
4%
20
$5,518,631
$33,338,703,000
0.1655
$32
$100,000,000
4%
20
$7,358,175
$33,338,703,000
0.2207
$43
*Manatee County CAFR Fiscal Year Ended September 30, 2018
**Average single family residential taxable value = $193,378 (Florida Department of Revenue Ad Valorem Valuation and Tax Data
Book, Parcel Count Report)

The Trust for Public Land’s bond cost calculations provide a basic estimate of debt service, tax increase,
and cost to the average homeowner in the community of potential bond issuances for parks, recreation,
and land conservation. Assumptions include the following: the entire debt amount is issued in the first
year and payments are equal until maturity; 20-year maturity; and four percent interest rate. The property
tax estimates assume that the jurisdiction would raise property taxes to pay the debt service on bonds. The
cost per household represents the average annual impact of increased property taxes levied to pay the debt
service. The estimates do not take into account growth in the tax base due to new construction and
annexation over the life of the bonds. The jurisdiction’s officials, financial advisors, bond counsel and
underwriters would establish the actual terms of any bond.

7

Chapters 100 and 130, and Section 200.181, Florida Statutes
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Implementation
The Board of County Commission must call a referendum election prior to the issuance of bonds.8 There
must be at least 30 days’ notice published in the local newspaper of general circulation.9 Bond elections
may be held concurrently with any general or primary election.10 Bonds must be approved by a majority
of county voters voting in the election (50 percent plus 1). If any bond order fails at referendum, then no
other referendum for the approval of bonds for the same purpose may be called for at least six months.
General elections are held on the first Tuesday after the first Monday in November of each even
numbered year.11 Special elections may also be called after the supervisor of elections consents.12 In any
special election or referendum not otherwise provided for there shall be at least 30 days' notice of the
election or referendum by publication in a newspaper of general circulation in the county. The publication
shall be made at least twice, once in the fifth week and once in the third week prior to the week in which
the election or referendum is to be held.
Ballot Language
The ballot for bond referenda must be printed on plain white paper with a description of the bonds to be
voted on as prescribed by the local government calling the vote. A separate statement of each issue of
bonds to be approved, giving the amount of the bonds and the interest rates, and “other information
necessary to inform the voters,” must also be on the ballot. The body of the measure must not exceed 75
words in length. The ballot title shall consist of a caption, not exceeding 15 words in length, by which the
measure is commonly referred to or spoken of.13 This information must be followed by the choices: “For
Bonds” and “Against Bonds.”14
In addition, county and municipal bond measures in Florida must abide by the “single subject” rule, such
that funding for distinct purposes must appear as separate questions on the ballot unless they are
sufficiently related.15 As such, it may be advisable for the County Commissioners to seek legal counsel
regarding a bond that could fund a variety of potential projects.

8

F.S. § 100.201
F.S. § 100.342
10
F.S. § 100.361
11
F.S. § 100.031
12
F.S. § 100.151
13
F.S. § 101.161
14
F.S. § 100.341
15 State v. Dade County, 39 So.2d 807 (1949); Winterfield v. Town of Palm Beach, 455 So.2d 359 (1984); State v. City of St.
Augustine, 235 So.2d 1 (1970); Grapeland Heights Civic Ass'n v. City of Miami, 267 So.2d 321 (1972). The single-purpose rule was
adopted by the Florida Supreme Court in Antuono v. City of Tampa, 87 Fla. 82, 99 So. 324 (1924). The rule was stated as follows: If
there are two or more separate and distinct propositions to be voted on, each proposition should be stated separately and distinctly
so that a voter may declare his opinion as to each matter separately, since several propositions cannot be united in one submission
to the voters so as to call for one assenting or dissenting vote upon all the propositions; and elections are invalid where held under
such restrictions as to prevent the voter from casting his individual and intelligent vote upon the object or objects sought to be
obtained.
9
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BONDS WITH ADDITIONAL PROPERTY TAX AUTHORITY FOR
OPERATIONS
A single ballot question may authorize bonding authority and a millage levy, the excess of which can be
used for operations and maintenance. The portion of the voted millage necessary to pay debt service must
be treated as debt service millage and the excess portion must be treated as general millage. The portion
treated as general millage must be included within the millage levied under the county or municipal 10mill limitation.
The statutory authority comes from F.S. 200.18:
“200.18 Bond payments; tax levies; restrictions.—
(1) None of the provisions of this chapter or of any other law, whether general, special or local or
of the charter of any municipality or county, shall limit or restrict the rate or the amount of the ad
valorem taxes levied for the payment of the principal of and the interest on any debt service
whether secured by revenue certificates or by bonds for which the full faith and credit of any
county, municipality or taxing district may be pledged, and such taxes shall be in addition to all
other taxes authorized or limited by law.
(2) Nothing in this section shall prevent any municipality, county or school board from levying at
least 5 mills of ad valorem tax during any fiscal year.
(3) A county or municipality may levy voted millage at the maximum millage rate approved by
referendum even if the levy would raise revenue in excess of that necessary for debt service as
authorized by a vote of the electors pursuant to s. 12, Art. VII of the State Constitution. The county
or municipality may use the surplus revenue for any lawful purpose solely related to the capital
project for which the voted millage was approved, including operations and maintenance. For
purposes of this chapter, the portion of the voted millage necessary to pay debt service must be
treated as debt service millage and the excess portion must be treated as general millage. The
portion treated as general millage must be included within the millage levied under the county or
municipal 10-mill limitation.”

Examples of bonds and operations backed by property tax
Voters in Miami-Dade County used this authority and approved an ad valorem tax of 0.075 mills for a
two-year period from 1990 to 1992 to fund the acquisition, protection and maintenance of
environmentally endangered lands. A total of $90 million was raised for land acquisition. The county
established an Environmentally Endangered Lands (EEL) program to administer the funds and set aside
$10 million of the $90 million to pay for site management. Each year, the interest from this $10 million is
used to secure, restore, and care for the sites acquired by the EEL program.
Additional examples include:
1. November 2006 bond in Collier County, Florida

CONSERVATION COLLIER: ACQUISITION AND MANAGEMENT OF ENVIRONMENTALLY
SENSITIVE LANDS, WATER RESOURCES LANDS, PUBLIC OPEN SPACE
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SHALL COLLIER COUNTY CONTINUE TO ACQUIRE, PRESERVE AND MANAGE
ENVIRONMENTALLY SENSITIVE LANDS FOR THE PROTECTION OF WATER RESOURCES,
WILDLIFE HABITAT, AND PUBLIC OPEN SPACE BY CONTINUING TO LEVY ONE QUARTER OF
ONE MIL IN AD VALOREM TAXES THROUGH THE YEAR 2013, AFTER THE $75 MILLION DOLLAR
BOND ISSUE AUTHORIZED BY REFERENDUM IN NOVEMBER 2002 FOR SUCH ACQUISITION
AND MANAGEMENT HAS BEEN SPENT?
This was fundamentally a straw ballot to assess whether voters would support the Commission using its
budgetary authority to raise the property tax by 0.25 mills to continue to purchase and manage land. The
measure passed with 82 percent support.
2. November 2008 Bond in Flagler County, Florida

Flagler County, Florida Clean Water and Environmentally Sensitive Land Preservation
Clean Water and Environmentally Sensitive Land Preservation
To continue to acquire and improve land to protect drinking water sources, preserve wildlife habitat and
environmentally sensitive lands, reduce risk of wildfires, improve water quality of lakes, streams and the
Intracoastal Waterway, and seek matching funds, shall Flagler County be authorized to levy 0.25 mill ad
valorem tax for twenty years and issue bonds not exceeding $40 Million at interest rates not exceeding
the legal maximum, subject to an annual independent audit?
The measure passed with 65 percent support.

Imposing a mill levy with bond authority in Manatee County
The table below illustrates the revenue potential from levies ranging from 0.1 mills to 0.3 mills. A 0.15
mill levy, for example, would generate approximately $5 million annually at a cost of roughly $29 a year
to the average single family homeowner in the county. A $50 million bond would require roughly $3.7
million of this annual revenue stream for debt service, leaving approximately $1.3 million per year to
support operations and maintenance.
Manatee County Estimated Revenue & Cost of Millage Increase
Mill Levy
Increase

Total Taxable
Value*

Annual
Revenue

Annual Cost for Average
Single Family Home**

0.10
$33,338,703,000
$3,333,870
0.15
$33,338,703,000
$5,000,805
0.20
$33,338,703,000
$6,667,741
0.25
$33,338,703,000
$8,334,676
0.30
$33,338,703,000
$10,001,611
*Manatee County CAFR Fiscal Year Ended September 30, 2018
**Average single family residential taxable value = $193,378 (Florida Department of
Valorem Valuation and Tax Data Book, Parcel Count Report)
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SALES TAX
Each sale, admission, storage, or rental in Florida is taxable, unless the transaction is exempt. Sales tax is
added to the price of taxable goods or services and collected from the purchaser at the time of sale.
Florida's general state sales tax rate is 6 percent with the following exceptions: 4 percent on amusement
machine receipts, 5.7 percent on the lease or license of commercial real property, and 6.95 percent on
electricity.
Manatee County currently levies a local government infrastructure surtax of 0.5 percent, which will
expire in 2031, and a school capital outlay surtax of 0.5 percent, which will expire in 2032. The county
also levies a 5 percent local option transient rental tax (tourist development tax) on accommodations
rented for six months or less. The infrastructure surtax may be levied at 0.5 or 1 percent, and Manatee
County could increase its local government infrastructure surtax to 1 percent.16 Revenues can be used to
acquire land for public recreation, conservation, or protection of natural resources. Revenues may not be
used for operations and maintenance.
In November 2016, Manatee voters approved the half-cent sales tax for infrastructure with 56.8 percent
support. The half-cent Infrastructure Sales Tax (IST) took effect on January 1, 2017 and is expected to
raise an estimated $30 million a year, $5 million of which will be distributed to Manatee County's six
municipalities. Funding will be spent on local projects based on a percentage:




71 percent of the funding for roads and transportation-related improvements to relieve congestion
throughout the county;
15 percent for equipment for Manatee Sheriff’s Office and Manatee County Public Safety;
14 percent for parks and community amenities;

A citizens’ oversight committee oversees the sales tax expenditures each year and reports to the Citizens
Financial Structure Advisory Board on whether the tax is being spent on the county’s list of projects. The
sales tax is not collected on food, clothing or services.17
Manatee County could increase the infrastructure tax to 1 percent. The Florida Department of Revenue’s
Office of Tax Research estimates that a 0.5 percent infrastructure sales tax increase could generate more
than $32 million per year. The additional funds could be used for parks, conservation, and protection of
natural resources. The Trust for Public Land estimates this tax increase would cost the median household
$67 per year and spending by residents would account for 29 percent of the revenues. The remaining
revenues would come from visitor and business spending.
Manatee County Sales Tax Revenue & Cost Estimates
Sales Tax
Rate
Increase

Annual
Revenue*

Median HH
Spending on
Taxable Items**

Annual
Cost per
HH

Total Revenue
Attributed to
Resident Spending***

% Revenue
Attributed to
Resident Spending

0.5%

$32,852,435

$13,352

$67

$9,363,424

29%

*Florida Department of Revenue's Office of Tax Research
**Assumes 25 percent of household income is spent on taxable items; median household income = $53,408 (US Census
QuickFacts).
***Total revenue from resident spending based on median household spending multiplied by number of households = 140,255
(US Census QuickFacts). The remaining revenue comes from purchases of taxable items by businesses and visitors.

16
17

The surtax may be levied at the rate of 0.5 or 1 percent.
https://www.mymanatee.org/halfcent

THE TRUST FOR PUBLIC LAND | CONSERVATION FINANCE DEPARTMENT | 21

MANATEE COUNTY, FLORIDA | CONSERVATION FINANCE FEASIBILITY STUDY | OCTOBER 2019

Counties are required to share revenues of a local infrastructure surtax with its municipalities. The table
below estimates what the county and each of the municipalities would receive from an additional 0.5
percent infrastructure surtax, according to the default formula in s. 218.62, F.S.
Local Discretionary Sales Surtax Revenue Estimates
for FY Ending September 30, 2020
Local Government

Distribution %

Estimated Distribution

Manatee County
81.7%
$26,852,202
Anna Maria
0.4%
$122,170
Bradenton
13.1%
$4,287,486
Bradenton Beach
0.3%
$91,227
Holmes Beach
0.9%
$300,573
Longboat Key (part)
0.6%
$185,509
Palmetto
3.1%
$1,013,270
Countywide Total
100%
$32,852,435
Source: Florida Department of Revenue's Office of Tax Research

Implementation
The Local Government Infrastructure Surtax may be levied at the rate of 0.5 or 1 percent pursuant to an
ordinance enacted by a majority vote of the county’s governing body and approved by voters in a
countywide referendum. Generally, the proceeds must be expended to finance, plan, and construct
infrastructure; to acquire land for public recreation, conservation, or protection of natural resources; or to
finance the closure of local government-owned solid waste landfills that have been closed or are required
to be closed by order of the Department of Environmental Protection (DEP).
A statement which includes a brief general description of the projects to be funded by the surtax and
which conforms to the requirements of F.S. § 101.161 shall be placed on the ballot by the governing
authority of any county which enacts an ordinance calling for a referendum on the levy of the surtax. The
following question shall be placed on the ballot:
FOR the __-cent sales tax
AGAINST the __-cent sales tax
There is no state-mandated limit on the length of levy for surtax ordinances enacted after July 1, 1993.
The levy may only be extended by voter approval in a countywide referendum. During the 2019 calendar
year, nine counties will be levying at the 0.5 percent rate and 19 counties will be levying at the 1 percent
rate. This surtax is one of several surtaxes subject to a combined rate limitation. A county shall not levy
this surtax and the Small County Surtax, Indigent Care and Trauma Center Surtax, and County Public
Hospital Surtax in excess of a combined rate of 1 percent. In the 2019 regular session of the Florida
Legislature, the Legislature passed and Governor DeSantis signed HB 5. HB 5 changes the choices for
election timing for elections for the Local Government Infrastructure Surtax, allowing such question to be
placed before county voters at a general election only.
Revenues must be shared between the county and its municipalities according to either a locally
determined interlocal agreement or the default formula methodology based on the Local Government
Half-cent Sales Tax formulas provided in s. 218.62, F.S.18

18

F.S. § 212.055(2)
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Ballot Language
The ballot language from November 2016 for the 0.5 percent infrastructure sales tax is reproduced below:
HALF CENT SALES SURTAX FOR PUBLIC INFRASTRUCTURE
To provide for safer neighborhoods, reduce traffic congestion, and improve roadways and public
facilities, shall Manatee County levy a half cent sales surtax for a period of fifteen years to fund
roadways, sidewalks, intersections, street lights, infrastructure for law enforcement, emergency
response, libraries, parks, waterways, public buildings and stormwater, all projects located
exclusively in Manatee County, with citizen oversight?
_________FOR the half cent sales tax
_________AGAINST the half cent sales tax
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ELECTION ANALYSIS
Election History
Since most local public finance mechanisms require voter approval it is useful to look at election history
for the county. A review of the Manatee County election canvass record of the past few years revealed a
number of local finance propositions before voters by which to gauge current voter attitudes toward
public spending measures.
In 2001 and 2002, The Trust for Public Land worked with Manatee County to explore the possibility of
creating a new source of dedicated county funding for land conservation. In March 2002, The Trust for
Public Land completed a Manatee County Feasibility Report that identified land conservation funding
options for the County. In June 2002, The Trust for Public Land commissioned a telephone survey of
Manatee County voters, testing voter support for both a ½-cent sales tax increase and a ¼-mil property tax
increase for a $25 million bond to protect natural areas and open space. The June 2002 poll revealed that
neither the ½-cent sales tax increase nor the ¼-mil property tax increase for a $25 million bond would
receive the majority of support necessary for passage and that if the vote were held at that time, both of
these measures would likely fail. Therefore, The Trust for Public Land recommended not proceeding with
either ballot measure at that time. In November 2004, the Manatee County Board of County
Commissioners placed a ten-year ½-cent sales tax referendum for environmental and recreational lands
and other infrastructure on the ballot. The sales tax measure would have funded purchase and
improvement environmentally significant lands and County parks and recreational facilities, as well as
city projects for stormwater, water and wastewater facilities, transportation, public transit, parks, boat
ramps and recreational facilities, public buildings, erosion control, and public safety vehicles. The sales
tax measure was defeated by Manatee County voters, with 48 percent voting “Yes” and 52 percent voting
“No.”
In March 2018 county voters approved a 1-mill property tax increase for schools. In November 2016,
voters approved two local half-cent sales taxes, one for infrastructure and one for school capital expenses.
In 2014, county voters approved the state Land and Water constitutional amendment with 76 percent.
Manatee County Election Results
Election Date

Description

% Yes

3/20/2018
11/8/2016
11/8/2016
11/4/2014
6/18/2013

School board 1-mill increase
Infrastructure half-cent sales tax
School capital outlay half-cent sales tax
Florida Water and Land Conservation Initiative, Amendment 1
Indigent care half-cent sales tax

51%
57%
59%
76%
39%

Public opinion polling of county voters could provide insights to the political feasibility of mechanisms
requiring voter approval. Next steps should include narrowing funding options to those that match the
needs identified by the county and testing voter attitudes toward a specific funding proposal. TPL
recommends conducting a public opinion survey that tests ballot language, tax tolerance, and program
priorities of voters in Manatee County.
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Voter Registration and Turnout
As of March 2019 Manatee County has 249,123 registered
voters. Recent voter turnout ranged from a low of 18 percent
in a June 2013 special election to a high of 79 percent in the
November 2016 general election, as illustrated in the graph
on the following page.

Manatee County Voter Registration
Party

Voters

% of Total

Republican
107,466
43%
Democrat
75,513
30%
Other
66,144
27%
Total
249,123
100%
Source: Manatee County Supervisor of Elections

% Voter Turnout
90%
80%
70%
60%
50%
40%
30%
20%
10%
0%

11/6/2012 6/18/2013 8/26/2014 11/4/2014 3/15/2016 8/30/2016 11/8/2016 3/20/2018 8/28/2018 11/6/2018
73%
18%
21%
57%
53%
27%
79%
24%
32%
67%

Upcoming Elections and Timeline
The general deadlines to place a measure on the ballot are:


To be placed on the Presidential Preference Primary Election (3/17/2020): Measure should be
submitted by the end of December 2019.



To be placed on the Primary Election (8/25/2020): Measure should be submitted by the end of the
qualifying period (usually in May/June).



To be placed on the General Election (11/3/2020): Measure should be submitted no later than the
Primary Election (this date will need to be confirmed).

However, the Florida Legislature is considering bills that might impact the timeframe for placing a
measure on the ballot. A local infrastructure surtax may only be placed on the general election ballot.
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APPENDICES
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Appendix A: Summary of Revenue Options
Summary of Revenue Options
Mechanism

General
Obligation
Bonds

Bonds with
Additional
Property Tax
Authority for
Operations

Sales Tax

Description & Revenue
Generating Potential

Implementation

Manatee County is authorized to issue
debt for capital improvement purposes
including parks and open space in the
form of general obligation bonds.
For example, a bond issue for $50 million
would add roughly $3.7 million to the
county’s annual debt service and cost the
typical single family homeowner an
average of $21 per year in additional
property taxes.
A single ballot question may authorize
bonding authority and a millage levy, the
excess of which can be used for
operations and maintenance.
A 0.15 mill levy, for example, would
generate approximately $5 million
annually at a cost of roughly $29 a year
to the average single family homeowner
in the county.
A $50 million bond would require roughly
$3.7 million of this annual revenue stream
for debt service, leaving approximately
$1.3 million per year to support
operations and maintenance.
The infrastructure surtax can be levied at
0.5 or 1 percent, so the county could
increase its tax to 1 percent.
If the infrastructure tax was increased to
1 percent, it could be expected to
generate an additional $30 million per
year and cost the median income family
an additional $5 per month.

Comments & Considerations
Bonds raise substantial amounts of money,
enabling the county to make important
acquisitions now while land is available.

Voter approval
required.

Costs would be spread out over a long time
horizon, and therefore, are borne by both
current and future residents.
Bond funds may not be used for operations
and maintenance.
Bonds raise substantial amounts of money,
enabling the county to make important
acquisitions now while land is available.

Voter approval
required.

Costs would be spread out over a long time
horizon, and therefore are borne by both
current and future residents.

Bond funds can be used for capital
purposes and excess levy can be used for
operations and maintenance.
A sales tax would allow the county to collect
revenues from visitors.
Voter approval
required.

Residents’ spending on taxable goods
would generate roughly 29 percent of sales
tax collections; the remaining revenue
would be attributable to visitors and
commercial/business spending.
Infrastructure sales tax funds may not be
used for operations and maintenance.
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Appendix B: Population Growth
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Appendix C: Land Use Changes
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Appendix D: Conservation Lands Data
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Appendix E: Florida County Conservation Ballot Measure History
Florida County Conservation Finance Measures, 1996-present
Jurisdiction Name

Date

Finance
Mechanism

Alachua County
Alachua County
Alachua County
Alachua County
Brevard County
Brevard County
Brevard County
Broward County
Charlotte County
Collier County
Collier County
Collier County
Collier County
Escambia County
Flagler County
Flagler County
Hillsborough County
Indian River County
Lake County
Lake County
Lee County
Lee County
Leon County
Manatee County
Martin County
Martin County
Martin County
Martin County
Martin County
Miami-Dade County
Miami-Dade County
Miami-Dade County
Miami-Dade County
Orange County
Osceola County
Palm Beach County
Palm Beach County
Palm Beach County
Pasco County
Pasco County
Pinellas County
Pinellas County
Pinellas County
Polk County
Sarasota County
Sarasota County

11/7/2000
11/2/2004
11/4/2008
11/8/2016
11/4/2003
11/2/2004
11/8/2016
11/7/2000
11/7/2006
11/5/1996
11/5/2002
11/2/2004
11/7/2006
11/5/1996
11/5/2002
11/4/2008
11/4/2008
11/2/2004
11/6/2001
11/2/2004
11/5/1996
11/8/2016
11/7/2000
3/9/2004
3/12/1996
3/12/1996
11/3/1998
11/2/2004
11/7/2006
11/5/1996
11/2/2004
11/2/2004
11/2/2004
11/4/1997
11/2/2004
3/9/1999
11/5/2002
11/2/2004
3/9/2004
11/6/2012
3/25/1997
3/13/2007
11/7/2017
11/2/2004
11/4/1997
3/16/1999

Bond
Sales tax
Sales tax
Sales tax
Sales tax
Bond
Sales tax
Bond
Bond
Sales tax
Bond
Bond
Property tax
Bond
Bond
Property tax
Bond
Bond
Sales tax
Bond
Property tax
Other
Sales tax
Sales tax
Sales tax
Bond
Sales tax
Sales tax
Sales tax
Bond
Bond
Bond
Bond
Sales tax
Bond
Bond
Bond
Bond
Sales tax
Sales tax
Sales tax
Sales tax
Sales tax
Property tax
Sales tax
Property tax

Total Funds
Approved

Conservation Funds
Approved

$29,000,000

$29,000,000

$40,000,000
$119,200,000

$20,000,000
$41,918,061

$60,000,000
$340,000,000
$400,000,000
$77,000,000

$60,000,000
$200,000,000
$77,000,000

$75,000,000
$40,000,000
$123,000,000

$63,750,000
$40,000,000
$123,000,000

$6,700,000
$40,000,000
$200,000,000
$50,000,000
$30,000,000
$36,000,000
$119,000,000

$6,700,000
$40,000,000
$200,000,000
$50,000,000
$15,000,000
$36,000,000
$119,000,000

$728,000,000

$400,000,000

$12,100,000
$7,700,000
$27,189,522

$3,630,000
$7,700,000
$19,056,954

$60,000,000
$200,000,000
$680,258,000
$255,070,000
$552,692,000

$30,000,000
$25,000,000
$90,000,000
$30,000,000
$10,000,000

$60,000,000
$150,000,000
$50,000,000
$50,000,000
$145,500,000
$502,000,000
$1,138,203,470
$1,437,000,000
$2,000,000,000

$60,000,000
$150,000,000
$6,000,000
$50,000,000
$36,375,000
$45,180,000
$81,856,690
$75,123,000
$64,000,000

$513,200,000
$104,171,020

$93,753,920
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Status

% Yes

Pass
Fail
Pass
Pass
Fail
Pass
Pass
Pass
Pass
Fail
Pass
Pass
Pass
Fail
Pass
Pass
Pass
Pass
Pass
Pass
Pass
Pass
Pass
Fail
Pass
Pass
Pass
Fail
Pass
Pass
Pass
Pass
Pass
Fail
Pass
Pass
Pass
Pass
Pass
Pass
Pass
Pass
Pass
Fail
Pass
Pass

60.5%
49.1%
51.5%
60.5%
35.0%
69.0%
62.4%
73.6%
53.1%
34.9%
59.2%
72.8%
82.5%
49.0%
74.1%
65.0%
78.7%
67.5%
63.2%
71.1%
54.1%
83.7%
59.9%
48.4%
52.2%
56.6%
51.2%
48.5%
55.1%
67.0%
66.1%
58.3%
65.4%
44.0%
67.2%
66.1%
62.4%
67.6%
52.0%
69.9%
64.5%
57.1%
82.6%
47.7%
60.5%
65.0%
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Sarasota County
3/16/1999
Bond
Sarasota County
11/8/2005
Property tax
$170,000,000
Sarasota County
11/8/2005
Bond
Sarasota County
11/6/2018
Bond
$65,000,000
Seminole County
11/7/2000
Bond
$25,000,000
Seminole County
11/7/2006
Property tax
St. Johns County
11/3/1998
Sales tax
St. Johns County
11/4/2008
Sales tax
St. Lucie County
11/5/2002
Property tax
$56,900,000
Volusia County
11/7/2000
Bond
$40,000,000
Source: The Trust for Public Land's LandVote Database, www.landvote.org

$170,000,000
$30,100,000
$25,000,000

$2,200,000
$40,000,000

Pass
Pass
Pass
Pass
Pass
Fail
Fail
Fail
Pass
Pass

67.6%
79.9%
77.7%
70.6%
58.0%
48.7%
44.4%
44.6%
51.8%
61.3%
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With any questions or for more information please contact:

Will Abberger
Vice President, Conservation Finance
The Trust for Public Land
(850) 222-7911, ext. 23
Will.Abberger@tpl.org

or
Jessica Welch
Senior Conservation Research Analyst
The Trust for Public Land
(206) 274-2907
Jessica.Welch@tpl.org

www.tpl.org
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