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The Florida Housing Coalition (the Coalition) is a non-profit, mission-driven organization. We 

believe access to housing that is decent, safe, affordable, and of a person’s own choosing is a 

fundamental right. We work with communities across the state to administer housing programs, 

address land use and financing barriers to the development and rehabilitation of housing that is 

affordable and offer strategic planning services for cities and counties. Fundamental to 

everything we do is a belief in equity and justice, and we recognize that past and present actions 

disproportionately impact people of color, minorities, and the underrepresented. For more 

information on the Coalition, go to www.flhousing.org.  
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Every Winter Haven resident needs access to a high-quality, safe, and affordable home. 

Unfortunately, the cost of housing in Winter Haven has risen to the point where many residents, 

from full-time service workers to emergency first-responders, cannot afford a home in the city. 

The result is resident flight to neighboring municipalities or unincorporated Polk County, housing 

insecurity and increased risk of homelessness, and frustrated employers struggling with 

employee attraction and retention.  

Facing these pressures, City Commissioners and City management requested assistance from the 

Florida Housing Coalition to develop a Workforce Housing Action Plan in March 2021.  

Our principal charge was straightforward: develop a set of recommendations that could be used 

as a roadmap for improving access to housing that is affordable to the Winter Haven workforce.  

This work included a review of all operative planning documents, land development regulations, 

and an analysis of the land use patterns, available land, and interviews with key stakeholders in 

the community.  Throughout this work, we witnessed the collaborative partnerships in Winter 

Haven between the public and private sector.  Every person we spoke with was on board with 

improving housing opportunities in Winter Haven.  Moreover, every person we spoke with was 

genuinely interested in being part of the solution. 

Tackling housing costs requires work on multiple fronts – a commitment from leadership, 

sustained funding, and tackling thorny issues like land use, land disposition strategies, and even 

building the capacity of private and public sector staff to deliver on recommendations. Many of 

the recommendations in this report require sustained commitment and key policy decisions in 

the years ahead. The work is difficult, but the results are well worth it.  It is clear to us that the 

professional staff working on this project for the City of Winter Haven are up to the task and the 

Commission clearly has the political will and the support of the private sector.  

 

Respectfully,  

 

 

President and CEO, Florida Housing Coalition 

  

Introduction 
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This Workforce Housing Action Plan details current housing cost burden rates in the City of 

Winter Haven and lays out a set of recommendations that will have a meaningful impact on the 

availability of housing that is high quality, safe, and affordable to households at all income levels.  

No single plan can predict and address every possible shift in priorities, changes in leadership, 

budget constraints, fluctuations in global to local economic conditions, or other exogenous event. 

Recognizing this reality, the recommendations in this report are founded on four fundamental 

principles:  

1) The City has a responsibility to support the continuum of housing needs for all residents. 

2) Affordable housing should be viewed as a community asset/infrastructure. 

3) Long-term affordability is critical for preserving an adequate supply of housing. 

4) Transparency and accountability are key for meaningful public participation and 

widespread support.  

If elected officials, policymakers, and residents of Winter Haven adhere to these principles, 

Winter Haven’s housing market will be positioned to support all residents, no matter their 

circumstance.  

Our research for this report identified numerous highly encouraging examples of policies already 

in place. For instance, Winter Haven leadership proactively targeted federal Coronavirus fiscal 

relief funds for supporting affordable housing, the city’s land use code is remarkably supportive 

of accessory dwelling units (ADU), and the R-3 zone is a model for flexibility in housing types. 

Our recommendations are based on data analysis, input from the community, stakeholder 

interviews, and industry standards for improving access to workforce housing.  

The following recommendations are fleshed out with strategies, supporting data, and narrative 

within the report. 

1. Embrace workforce housing as a community asset and/or infrastructure. 

2. Establish a local affordable housing trust fund.  

3. Incentivize development of affordable housing. 

4. Fund projects with long-term affordability. 

5. Build capacity of housing leadership, including AHAC and City staff.  

6. Support high quality affordable housing developments throughout the city. 

7. Incorporate affordability requirements for PUDs and up-zonings.  

Executive Summary 
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8. Update the land development code to facilitate more housing units of 

various types. 

9. Access additional federal funding sources. 

10.  Avoid displacement from redevelopment.  

11.  Integrate economic development with affordable housing. 

12.  Support Florence Villa CRA master planning. 

13.  Support an employer assisted housing program (EAH). 

14.  Create a dedicated position with the charge to facilitate the 

implementation of this plan. 

 

Once the recommendations in this report are implemented, the City of Winter Haven and its 

residents can expect: 

1. A revised zoning and land use approach that supports diversity in housing options.  

2. More funds dedicated to affordable housing. This includes: 

a. Dedicated general revenue allocation of at least $250,000 per year to support new 

construction and rehabilitation of housing that is affordable to households earning 

80% or below area median income (AMI).  

b. Allocation of approximately $7.8 million in American Rescue Plan Act fiscal relief 

funds to support affordable housing.  

c. Increased reliability of HUD CDBG and HOME funding in the City. 

3. A City-led program for preventing displacement from gentrification, including a high-

capacity community land trust.  

4. An adopted affordability framework for the City’s approach to large-tract developments 

and re-zonings.  

5. Increased transparency and accountability for funding and policy decisions. 

6. A resident-led master plan for Florence Villa with a vision for redevelopment, investment, 

and access to job and housing opportunities. 

7. An integrated approach between economic development and affordable housing 

activities.  
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Recommendation #1. Embrace workforce housing as a community 

asset/infrastructure 

The City is obligated to implement the Housing Element of the Local Comprehensive Plan 

pursuant to the Community Planning Act in Chapter 163, Florida Statutes. The law is far reaching. 

It does not require local governments to build affordable housing, but it does require local 

governments to create an environment in which the private sector will produce and preserve 

affordable housing. 

Viewing workforce housing as a community asset and/or infrastructure would help shape the 

vision of a successful workforce housing policy. Creating an atmosphere that encourages 

workforce housing development is essential for the long-term economic outlook of the area. 

Budget decisions, land use, and permitting decisions are the purview of local elected City 

Commissioners and these decisions are front and center for creating an environment in which 

workforce housing will or will not be produced. Thus, local officials should exercise their political 

leadership to ensure that successful workforce housing policies are implemented and enforced. 

Recommendation #2. Establish a local affordable housing trust fund 

The City can expect to receive $300,000-350,000 in annual SHIP funds directly and approximately 

$250,000 in CDBG funding per year through a partnership with Polk County. Despite the 

availability of these funds, the City’s housing needs demand additional funding. Local funds are 

inherently flexible and can be utilized independent of federal or state regulations. Funds in the 

local affordable housing trust fund should be used solely for the purpose of increasing access to 

housing that is affordable to lower-income residents. The following sources of revenue and 

strategies should be considered for implementation. 

Strategy. Adopt an ordinance to establish a Supplemental Winter Haven Local Housing Trust 

Fund. Using revenues generated by Winter Haven that do not have other government 

restrictions, the new local housing trust fund would be separate from the SHIP trust fund and 

would not be used for the deposit of CDBG fund or any other funds with program restrictions. 

• Start: Q4 2021 

Strategy. Use a variety of funding sources to seed the trust fund.  

• Use general revenue. General revenue funds are unrestricted local funds used for a 

variety of traditional government services such as parks and recreation, police, fire, and 

administrative departments. Ad valorem taxes, fees, and various taxes support the City’s 

Recommendations 
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General Fund. The most recent budget for the City did not contain specific provision of 

general funds directly towards affordable housing production, but the FY 19-20 budget 

did devote $110,000 for a homelessness study by Heart for Winter Haven.  

Hillsborough County offers an example of how local funds can be allocated to affordable 

housing. In 2019, Hillsborough County passed the HOPE Affordable Housing Act which 

dedicates at least $10 million annually in general revenue funds for the “Hillsborough 

County Local Affordable Housing Fund Program.” The Act provides for eligible uses, 

program administration, and a requirement to produce a biennial plan that contains 

priorities and strategies for the funds. Orange County also has committed at least $10 

million annually in general revenue over the next ten years for affordable housing as part 

of the region’s “Housing For All Task Force” initiative.   

To right-size a local housing trust fund appropriation from general revenue for a City of 

45,000 in population, we suggest allocating $250,000 or more per year from general 

revenue to support the development and rehabilitation of, and programming for, 

affordable housing. 

• Generate revenue from the sale of city-owned property. The City could deposit proceeds 

from the sale of City-owned property in the affordable housing trust fund. This could 

include the sale of land or other assets the City owns. Section 166.0451 of the Florida 

Statutes provides the model for using proceeds from the sale of land for a local affordable 

housing fund. 

 

• Generate revenue from a linkage fee. A city-wide linkage fee on large scale non-

residential development should be adopted. This affordable housing tool is authorized by 

s. 166.04151(3) of the Florida Statutes for cities. Revenue should be deposited into the 

trust fund. 

A linkage fee is a local government tool to raise revenue for affordable housing. Linkage 

fees are typically charged on a square foot basis on new office, commercial, and industrial 

development and typically do not apply to small “Mom and Pop” businesses. A linkage 

fee is akin to a housing impact fee and “links” new commercial and industrial 

development with the workforce housing needs generated by the new development. This 

type of fee is completely directed by local ordinance, is flexible to meet local needs, and 

is a recognition that the lower-paid members of the workforce needed to work in the 

commercial or industrial development need financial assistance  to afford housing in the 

community. 

Cities such as Jupiter, Winter Park, and Coconut Creek have implemented linkage fees. 

Since 2015, as of this writing, Jupiter collected over $180,000 in linkage fee payments and 

Coconut Creek committed $330,000 from their linkage fee for a Sustainable Home Repair 

Program.  
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The steps to establish a linkage fee include:  

• Nexus and Feasibility Studies – in accordance with case law, local governments 

must first complete a nexus study to determine the actual impact of new 

development of various types on demand for affordable housing as well as the 

maximum feasible fees development types can support considering existing fees 

and other factors.  

• Implementation Plan – this can be tied to the local government trust fund, 

detailing how the fees will be used, administration, timing for collection and other 

matters.   

• Adoption - Draft and adopt the ordinance and regulation governing the fee. The 

ordinance and regulations should be reviewed regularly and modified as needed. 

• Start: Q4 2021 

Strategy. Establish an annual reporting process on trust fund activity. The implementing 

ordinance for the local affordable housing trust fund should establish, at minimum, an annual 

reporting process on program implementation and a local workgroup to monitor progress and 

make recommendations. The annual report could be presented at a City Commission meeting 

and contain items relating to total funds expended, housing activities support, demographics of 

households served, and other indicators. The local workgroup could either be the existing 

Affordable Housing Advisory Committee (AHAC) or other organization with a formal relationship 

with the City, such as the Winter Haven EDC.   

• Start: Q4 2021 

Recommendation #3. Incentivize development of affordable housing.  

The existing city land development code provides a tremendous opportunity to secure affordable 

housing commitments from the private sector. Winter Haven’s Land Development Code at 

section 21-31(b) provides the template for a robust incentive zoning program as it states:  

“A property shall not necessarily be entitled . . . the most dense or intense (highest 

and best) use or zoning for his or her property. The appropriate zoning district . . . 

shall be decided on a case-by-case basis dependent upon the location and 

characteristics of the subject property and upon determining that such zoning 

would promote the public health, safety, general welfare, convenience, aesthetics 

and economic order.” 

The City can use this language to satisfy its obligation to plan for the provision of future housing 

for all income levels. This language provides the groundwork for approving favorable zoning 

standards that promote the general welfare and economic order through affordable housing 

development. All development standards affecting the cost of development and number of 

potential housing units should be on the table for the incentive program. 
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Local governments contribute to private land value through public-works projects, zoning 

changes, and other interventions. The principle of land value capture is that when public 

intervention occurs, such as a land use or zoning change, the public body should ensure that a 

portion of the increase in land value resulting from the intervention is used to meet community 

needs. When local government makes a land use change that increases the value of a particular 

landowner’s property, it is not only appropriate that a portion of that increase in value return to 

the community for affordable housing, but indeed, the local government obligation under 

Section 163.3177(6)(f) may make land value capture for affordable housing an imperative. 

Strategy. Provide land use incentives to developers who commit to affordable housing units. A 

flexible option for the City would be to negotiate affordability requirements on a case-by-case 

basis depending on the development standards sought by the developer. An incentive zoning 

program should reserve favorable development rights for projects that provide affordable 

housing. Implementation of this strategy will reduce the cost of both rental and owner housing.  

• Start: Q4 2021 

Strategy. Provide a land use incentive package in exchange for affordability . For example, the 

City could establish a preset zoning matrix where all standards, such as density, minimum lot size, 

setbacks, and parking, could be made more beneficial to the developer if the developer provided 

a set percentage of affordable housing. For example, if a developer wished to reduce minimum 

lot sizes for a project, they could look at the zoning matrix to understand available options for lot 

size reductions and the share of affordable units they would need to provide in return.  

• Start: Q1 2022 

Recommendation #4. Fund projects with long-term affordability.  

The City should commit to long-term affordability. For instance, if a developer is asking for 

funding or other items of value from the City, it should come with a requirement for at least a 

50-year term of affordability. Additionally, the City should commit to supporting a mix of incomes 

to ensure that lower-income households are included. The City of Winter Haven has high-capacity 

developers with a demonstrable track record in developing and supporting very low-income 

households, including the Winter Haven Housing Authority. 

When evaluating projects with potential to improve access to high-quality, safe, and affordable 

housing, staff should consider the benefits provided by each development and evaluate what 

additional incentives, if any, are needed for the success of the development.  

• Start: Q4 2021 

Recommendation #5. Build capacity of housing leadership.  

The City should build the capacity of committees responsible for the administration and oversight 

of the City’s affordable housing programs,  
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Strategy. AHAC training. such as the Affordable Housing Advisory Committee (AHAC). This could 

be training on best practices for operating an affordable housing advisory committee (AHAC), to 

include statutory responsibilities of the AHAC and best practices. 

• Start: Q4 2022 

Strategy. Staff capacity to negotiate PUDs. The Coalition also recommends City proactive support 

for training and technical assistance for designated staff responsible for housing, land use, and 

economic development activities with a nexus to affordable housing. Pursuant to 

recommendation #2, City staff responsible for negotiating development rights for PUDs should 

have a working knowledge of real estate development. The objective of training on real estate 

development principles is to prepare key staff positions to understand the development process 

and public benefit requests for any development.  

• Start: Q2 2022 

Recommendation #6. Support high quality affordable housing developments in 

all areas of the city.  

Affordable housing developments supported by a local government should not be exclusively 

located in high poverty or low-income neighborhoods. Such concentrations suggest the 

possibility of a local government unwilling to support developments in higher “opportunity” 

neighborhoods or a land use and zoning framework with insufficient incentives for development 

in higher cost areas. Any jurisdiction with de facto segregated affordable housing exposes itself 

to legal liability concerns under the federal Fair Housing Act of 1968.  

Strategy. Consider proposed project location. The City should affirmatively prioritize support for 

affordable housing activity in higher opportunity neighborhoods by subsidizing affordable 

housing developments located near employment centers, transportation networks, high quality 

education opportunities, and other services. The City can use the “Opportunity Atlas,” a product 

developed by the Census Bureau, Harvard University, and Brown University to identify high 

opportunity areas. A link is provided to Winter Haven’s Opportunity Atlas under “Interactive Data 

Dashboards.” 

• Start: Q4 2021 

Strategy. Target infrastructure investments. In addition to local government contribution, 

through land disposition or other direct financial contribution to individual projects, integrative 

housing activities should include supporting infrastructure developments in high-poverty 

communities. In this context, infrastructure includes intensive streetscaping to improve the 

character and appeal of neighborhoods, investment in sewer and water infrastructure to attract 

private capital in undercapitalized neighborhoods and supporting master planning efforts from 

neighborhood leadership to build resident consensus on the future of target neighborhoods.  

• Start: Q1 2022 



11 
 

 

Strategy. Support small-scale development in the City’s downtown. An additional integrative 

housing approach the city should adopt is small-scale development in its downtown. Such small-

scale development could include funding support for development of accessory dwelling units 

(ADU) in established neighborhoods, infill development of income-restricted housing on vacant 

lots, and proactive “up zoning” of single-family housing detached lots to allow duplex, triplex, 

and quadplex developments. Options for ADU funding support include grant funding for 

predevelopment costs, forgivable loans, or other financing options conditioned on occupancy by 

low-income households.  In some markets the financing of an ADU can be accomplished by 

accessing equity in the primary home and repaying that loan with the rent collected on the ADU, 

a win-win for the primary homeowner and the household renting the ADU.   

• Start: Q2 2022 

Strategy. Repurpose vacant/abandoned commercial, retail, and industrial properties when 

appropriate for affordable housing. The City should support the conversion and redevelopment 

of underutilized properties along commercial corridors. This “adaptive reuse” approach requires 

the City ensuring land use and zoning frameworks allow for mixed-uses (commercial and 

residential, for instance), and relatively high-density residential to support the financial feasibility 

of such property conversions. The City could use its statutory authority recently enacted in 

section 166.04151(6) of the Florida Statutes to allow affordable housing development on any 

parcel zoned for residential, commercial, or industrial use. This authority allows the City to 

facilitate adaptive reuse projects without needing a rezoning or comprehensive plan 

amendment. 

• Start: Q2 2022 

Recommendation #7. Incorporate affordability requirements for Planned Unit 

Developments (PUDs) and up-zonings.  

Development standards for Planned Unit Developments (PUD) are negotiated on a case-by-case 

basis, allowing developers to build to standards independent of established zoning regulations. 

A PUD designation often provides tremendous value to a developer if they are allowed to build 

above the existing density and intensity restrictions for a zone district. 

Strategy. Condition favorable development rights for affordable housing. There is a high rate of 

PUD designations in Winter Haven. With the number of developments opting for the PUD 

designation, the City can increase the amount of affordable housing produced in Winter Haven 

by requiring that affordable homes be produced in exchange for increasing the value of the land 

created through the PUD process.. This approach is especially appropriate when the City rezones 

agricultural land to residential uses. This form of negotiated land value capture will ensure the 

City of Winter Haven retains public benefit when increasing the value of the developer’s 

property.  

• Start: Q1 2022 
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Strategy. Encourage a diversity of housing types. The City could leverage its land use authority 

and encourage affordability by requiring a range of housing types, such as duplexes and triplexes, 

that may be more naturally affordable. This type of policy aligns with the City’s obligation under 

the Housing Element at s. 163.3177(6)(f) of the Florida Statutes to plan for the “provision of 

adequate sites for future housing, including affordable workforce housing . . . , housing for low-

income, very low-income, and moderate-income families.”  

The City should start by adding affordable housing to its non-exclusive list of unique/innovative 

design techniques that justify the PUD designation at section 21-373(d) of the Land Development 

Code. Further, the City could establish bonus development rights in the Comprehensive Plan or 

Land Development Code for developers that provide a set number of affordable units which will 

be preserved long term or in perpetuity.  

For example, the City could amend its Comprehensive Plan to allow developers to build above 

the maximum densities established by the Future Land Use designation if they set aside a certain 

percentage of units as affordable housing long term or in perpetuity. In this case, when a 

developer seeks a PUD designation, the City can use the financially beneficial additional density 

to require affordability. Brevard County’s Land Development Code provides a good model in how 

to structure this language.1  

• Start: Q2 2022 

Recommendation #8. Update the land development code to facilitate more 

housing units of various types.  

Most of the residential land is zoned for single-family, or PUDs and the city’s land is dominated 

by detached single-family housing. The majority of households in Winter Haven have two or 

fewer persons, yet the majority of homes contain three or more bedrooms. This indicates a need 

for a broader range of housing types and sizes. 

The City’s land development code can facilitate and encourage a broader range of housing types 

and sizes. Missing middle housing types, such as duplexes, triplexes, and townhomes, can be 

more naturally affordable to households in Winter Haven and can be more suitable to the 

household demographics of the City. The following land use policies can help increase the City’s 

affordable housing stock and housing diversity. 

Strategy. Use the R-3 Zone district as a model. The City’s R-3 Zone District is a model for allowing 

a wide range of housing types. This district allows single-family homes, multi-unit residential 

buildings, duplexes, patio homes, townhouses, garden apartments, zero-lot line homes, and 

accessory dwelling units. Winter Haven should allow this breadth of flexibility throughout the 

 
1 Brevard County, FL, Land Development Code, § 62-6305. 
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City. By allowing this level of housing diversity, residents and private developers have more 

housing options to build without needing a time-consuming and costly rezoning.  

• Start: Q2 2022 

Strategy. Support housing near transit. The City’s R-3 and R-4 Zone Districts permit additional 

housing density if the proposed development is within 1,320 feet from a transit route. This type 

of policy can be expanded to other zone districts and incorporated in the PUD process. Allowing 

density near transit routes is good public policy that can make public transit more convenient to 

users, improve ridership, and lower overall transportation costs. The City should consider 

allowing similar density increases whenever a proposed development is near transit. The City 

could also extend this concept to areas near centers of employment, grocery stores, school, 

parks, and other areas of opportunity. 

• Start: Q2 2022 

Strategy. Allow zero-lot line and flexible development. Zero-lot line development enables a more 

efficient use of space by allowing developers to construct housing to the edge of a given lot line. 

This flexibility allows the construction of smaller units on a single parcel and allows smaller lots 

to legally contain homes. Flexible lot configurations can be a creative way to encourage the 

development of affordable units, especially for infill parcels that may be unique in shape and size. 

Flexibility in minimum lot size, maximum lot coverage, open space, and setback requirements 

can facilitate the production of more affordable housing. 

Zero-lot line development is only allowed by-right in the R-3 Zone District and as a special use in 

the R-4 Zone District. Winter Haven should consider allowing zero-lot line development and 

flexible lot configurations generally in more areas of the City. This can be accomplished by 

allowing zero-lot line development in the R-2 Zone District, at minimum, and through the PUD 

process.  

• Start: Q2 2022 

Strategy. Provide flexibility for parking requirements. Parking requirements can impose relatively 

high costs on development and prevent the most efficient use of limited land. Flexibility in these 

requirements can help lower costs and ensure that more of the buildable land is available for 

housing development. 

The R-5 Zone District is a model for allowing parking reductions by-right. Section 21-40(g) of the 

Land Development Code provides automatic parking reductions based on the proposed 

development’s proximity to a transit route. This type of predictable, by-right parking policy 

should be expanded to more parts of the City. The City could also explore automatic parking 

reductions specifically for affordable housing units, developments serving the elderly or persons 

with disabilities, and for developments that can show sufficient on-street parking.  

• Start Q2 2022 
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Recommendation #9. Access federal funding sources.  

Winter Haven is not currently a direct grantee for HUD-funded programs; the City receives 

funding from Polk County as a Municipal Partner. In recent years, Community Development Block 

Grant (CDBG) funds have been used largely for public facility and community renovation projects. 

The City could consider working with Polk County to use a portion of CDBG funds for housing-

related activities within City limits. Housing-related activities could include development 

subsidies, purchase assistance, and infrastructure expenses for affordable developments. 

Strategy. Elect to receive direct allocation of CDBG. The City could consider electing to receive a 

direct CDBG allocation as an entitlement jurisdiction. The City was a direct grantee for the CDBG 

program but gave up its entitlement status in 2017.  Operating its own CDBG program would give 

the City more control over the CDBG dollars spent within city limits.  

• Start: Q2 2022 

Strategy. Access HOME funds. The City should also explore partnering with the County on 

administering the HOME Investment Partnerships Program (HOME). Participation in HOME is an 

opportunity for the City to be a part of the decision-making process for HOME funds granted to 

Polk County. HOME funds can be used for construction, acquisition, or rehabilitation of 

affordable housing, purchase assistance, gap financing, tenant based rental assistance, and other 

beneficial housing activities. Implementation of this strategy would result in a strengthened 

partnership between the City and neighboring communities. 

• Start: Q2 2022 

Strategy. Dedicate Coronavirus funds for housing. Finally, the City should dedicate its Coronavirus 

Local Fiscal Recovery Fund (CLFRF) dollars received through the American Rescue Plan (ARP) Act. 

The City can expect to receive around $7.8 million in CLFRF. Although these funds do not have to 

be used for housing, the City can and should use these dollars for housing purposes. The ARP 

Fiscal Recovery Funds present a valuable opportunity to use a one-time influx of federal dollars 

to address the city’s affordable housing needs. A memo from the Florida Housing Coalition on 

how to use CLFRF for new affordable housing construction and related housing activities is 

provided as an appendix to this Report. 

• Start: Q3 2021 

Recommendation #10. Avoid displacement from redevelopment.  

The housing market in Winter Haven has become so costly that once naturally affordable 

neighborhoods are out of reach for most hard-working residents. While some neighborhoods in 

the city (including Florence Villa) are relatively affordable in comparison to regional prices, they 

are also proximate to the revitalized downtown and are attractive to private investors seeking a 

high return on investment through rehab and resale or renting strategies. These conditions 

present a definite displacement risk now and in the future. The City should actively pursue 
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programmatic strategies that support long-term affordability and prevent displacement of 

existing residents.    

Strategy. Remove land from the speculative market by using a community land trust. The City 

should actively support a community land trust (CLT). A CLT is a nonprofit tax-exempt corporation 

that removes land from the speculative market and retains public subsidy forever, providing 

more affordable housing that is preserved for the benefit of the community.  The CLT uses a 99-

year ground lease, and for homeownership provide an opportunity for wealth building that is not 

available to renters 

A CLT could be started by Winter Haven, or the City could use an existing CLT that operates within 

the region or statewide. Municipal support for a CLT typically takes the form of donation of land 

and operating support. There are many opportunities for using a CLT, including for the 

preservation of businesses in gentrifying areas.  The Florida Housing Coalition operates the 

Florida Community Land Trust Institute and can provide training and assistance on all aspects of 

CLTs.  

• Start Q4 2021 

Strategy. Support communication with residents of the Winter Haven Housing Authority. As the 

Winter Haven Housing Authority (WHHA) pursues redevelopment of housing authority property, 

the City should work in partnership with the WHHA to facilitate transparent communications to 

WHHA residents to ensure all residents understand available housing options and redevelopment 

plans.  

The long history of redevelopment and “urban renewal” in this country is one of devasting 

displacement. Even with housing vouchers, lack of available units can lead to families having to 

move away from their neighborhood support structure.  Community input during the 

development of this Housing Action Plan revealed concerns about displacement from the PHA 

redevelopment plans.  

• Start Q4 2021 

Strategy. Support low-income households with CRA down payment assistance. The City’s 

Community Redevelopment Agency (CRA) operates two affordable housing programs: a 

Residential Improvement Grant Program and a Homeowner’s Down Payment & Closing Cost 

Assistance Program. These programs are making a positive impact and should continue. 

However, the CRA should tailor its down payment assistance program to prioritize lower-income 

households that cannot afford to access homeownership, especially in neighborhoods 

experiencing home value increases. This strategy could be accomplished through a scoring 

system that awards points to lower-income households relative to other applicants or by setting 

an AMI eligibility threshold.  

• Start: Q4 2021 
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Recommendation #11. Integrate economic development with affordable 

housing.  

Support for affordable housing should be an integrated enterprise in the City of Winter Haven. 

There is a natural synergy between affordable housing and economic development initiatives. 

For instance, employers considering locating headquarters or other operations in Winter Haven 

want a sufficient supply of housing that is affordable to their workforce because stably housed 

residents have considerably more flexibility in their household budget to spend at local 

businesses in the community. Long-term, a stably housed population is more likely to engage in 

entrepreneurialism, civic participation, and remain committed to the long-term success of the 

City. People with access to housing they can afford near work are less likely to be late or miss 

work, and stably housed workers are less likely to quit or be fired. Having the Winter Haven 

Economic Development Council as the home for the Housing Ombudsman is an ideal way to 

integrate economic development with affordable housing. 

We see multiple strategies for integrating economic development and affordable housing 

initiatives. 

Strategy. Lead a collaborative planning process to support wages and job training initiatives. 

Housing that is affordable is based on two factors: a) the cost of housing, and b) household 

income. Many residents in the City cannot obtain a living wage job with sufficient income to pay 

for basic necessities and afford the cost of housing. The City should establish a collaborative 

group to explore options for job training, job placement, and financial literacy programs. The 

group should consist of major employers, job training providers, financial literacy counselors, 

institutions of higher education, Florence Villa resident leadership, public housing residents, city 

staff, and other groups as considered beneficial to the success of the group.  

• Start: Q1 2022 

Strategy. Consider OZ equity as a source of capital. The Coalition heard from stakeholders that 

there is interest in Opportunity Zones (OZ) as a source of capital for economic development, 

affordable housing, and neighborhood revitalization activities. The City can pursue OZ equity by 

actively supporting the creation of an OZ prospectus document that details investment 

opportunities in the City’s designated OZ Census Tracts. The City should also actively support 

identification of national, state, or local investors interested in realizing a financial return on 

investment with positive community benefits including funding local businesses and supporting 

development of affordable housing. The Winter Haven EDC is the natural partner for this work. 

The OZ tax incentive was created in the 2017 Tax Cuts and Jobs Act (TCJA). It is an incentive to 

attract investment in designated census tracts called OZs, with over 8,000 designated across the 

country. To be designated as an OZ, a census tract must have high rates of poverty and a large 

share of low-income households. Former Governor Rick Scott nominated a list of census tracts 

for OZ designation in Florida, and the U.S. Treasury designated them with no changes. In total, 
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Florida has 427 designated OZs, with at least one in each county in the state. There are five 

designated OZ census tracts that overlap with Winter Haven:  

1. Tract 130.02 in the City’s northwest, 

2. Tract 135 in the City’s northwest, 

3. Tract 137.01 overlapping the Downtown CRA boundary, 

4. Tract 128.04 in the City’s northeast, 

5. Tract 145.01 in the City’s southwest. 

 

• Start: Q4 2021 

Recommendation #12. Support Florence Villa CRA master planning.  

Residents and leaders in Florence Villa see economic development as the primary neighborhood 

concern. We are confident in making this assertion based on conversations with the Florence 

Villa CRA Advisory Committee, stakeholder interviews, and review of the Florence Villa CRA plan 

developed in 2020. The City should support, through a combination of funding and technical 

assistance, a master planning effort to detail the vision for future development in Florence Villa. 

Strategy. Master planning for Florence Villa. a master planning exercise with the Florence Villa 

community. Such an exercise should be driven by residents of the community with the purpose 

of envisioning neighborhood character and built environment features, funding priorities, and 

expected outcomes from private and public investment in the community. Such a master 

planning exercise would attract private investment, support land assembly, if necessary, target 

effective public infrastructure investments, and strengthen applications for funding with 

philanthropy, state, and federal entities. The Florence Villa CRA Advisory Board should be at the 

table when development decisions are made about land within the Florence Villa CRA.  A new 

master plan that is driven by the residents in Florence Villa is an important step toward 

redevelopment without displacement.  The Florence Villa community investments could return 

this area to a flourishing community which could serve as an additional gateway to the City of 

Winter Haven. 

• Start: Q2 2022 

Strategy. CRA support for ADU development. As either a component of the master planning 

exercise or as a separate planned process to support Florence Villa, the Florence Villa CRA should 

consider developing an ADU program. While ADUs are supported through the City’s zoning code 

in theory, there has been relatively little ADU development in practice. The CRA could support 

ADU development through educational material, financing assistance, and even supporting a 

local ADU builder with a headquarters and primary operations in Florence Villa.  

• Start: Q4 2021  

  



18 
 

 

Recommendation #13. Support an employer assisted housing program (EAH).  

The City should support an employer assisted housing program (EAH) to leverage private sector 

interest and investment in affordable housing opportunities in the City.  

An EAH program can be tailored to conditions and priorities in the City. For instance, a program 

where major employers match CRA down-payment assistance would expand access to 

homeownership in neighborhoods across the city. Some EAH programs encourage ownership by 

offering down payment assistance to employees if they purchase a home within a certain 

distance of their place of employment. Alternatively, employers could use buildable land to 

construct new multifamily apartment buildings affordable and accessible to employees at certain 

pay scales.  

• Start: Q1 2022 

Recommendation #14. Create a dedicated position with the charge to facilitate 

the implementation of this Plan.  

To assist in the implementation of the recommendations, the City should fund a (city staff or 

contracted) position with lead responsibility for identifying priorities on affordable housing, 

coordinating City activities pursuant to the priorities, and communicating with the public and 

stakeholders on all affordable housing activities.  

Strategy. Use the Winter Haven EDC as the lead entity.  To its credit, the City has already 

formalized a relationship with the Winter Haven Economic Development Council (WHEDC) to 

serve in this role. See executed MOU in the appendix to this report. The WHEDC is in an excellent 

position to carry out this role.  

• Start: Q3 2021 

Strategy.  Include representation on the WHEDC board from the Florence Villa Community. As 

the City’s identified lead entity on affordable housing, it is incumbent on the WHEDC to be 

responsive to community needs.  We recommend that the WHEDC include representation on its 

board of directors from areas of the city with a stake in housing and redevelopment, notably the 

Florence Villa community.  

• Start: Q3 2021 

Strategy. Meet requirements for public records and Sunshine laws.  The MOU between the City 

and the WHEDC includes a great many potential activities.   The WHEDC should either avoid 

taking on roles for the City that would subject the WHEDC to public records and Sunshine laws, 

or make whatever changes are needed in its operations to comply with public records and 

Sunshine laws.     

• Start: Q3 2021  



19 
 

 

 

 

This section details the current environment in the City of Winter Haven across two dimensions: 

1) financial resources available for affordable housing and community development, and  

2) land use and zoning.  

Each of these components were used to inform the list of recommendations offered in this 

report.   

Financial Resources  
This section reviews resources available to the City by cataloguing federal, state, and local 
resources for affordable housing.  

The table below summarizes the primary federal and state funds available for housing that 
Winter Haven has received over the past five years.2  These numbers do not include the one-time 
influx in federal fiscal relief funds through the American Rescue Plan Act, bond allocation, locally 
sourced funds, or program income – these are reviewed later in this section.  

The data below illustrates funding expected in the next five years and helps plan for long-term 
housing goals. It should be noted that local funds are needed to supplement these resources.  

 
2 For purposes of this report, the “primary” federal funds available to Winter Haven for housing are funds 

granted through the Community Development Block Grant (CDBG) program. The “primary” state funding 

source is the State Housing Initiatives Partnership (SHIP) program.  

Current Environment 
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Source: 1. FHFC revenue estimates, Polk County Action Plans, U.S. Department of Housing and Urban Development. 
Figure 1. Available Federal and state funds by fiscal year, City of Winter Haven. 
 

 Community Development 
Block Grant (CDBG) 

State Housing Initiatives Partnership 
(SHIP) 

5-year annual average $243,047 $123,621 

5-year total $1,215,235 $618,108 

5-year annual average 
(Federal & State) 

$366,668 

5-year total Federal & State $1,833,343 

Source: 2. Florida Housing Coalition calculations based on FHFC revenue estimates and HUD Action Plans. 

Table 1. Winter Haven’s federal and state funds available for housing. *Winter Haven received CDBG funds as a 
direct grantee until 2017. In 2017, the City entered into an agreement with Polk County as a Municipal Partner. 

This chart shows that based on these federal and state funds received over the past five years, 
the City of Winter Haven can expect around $366,668 in federal and state housing funds annually. 
While funding for the SHIP program has historically been less predictable than federal funds due 
to the state legislature’s appetite for funding sweeps, Senate Bill 2512 passed during the 2021 
legislative session should provide more predictability for SHIP funding Therefore, the City can 
expect SHIP funding to be closer to FY 21-22 numbers than the previous four years. 

In the past five years, CDBG funds have not been used in the City for housing activities, although 
housing activities are allowable under the program. Instead, CDBG funds are used for 

$251,650 
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$250,000 $250,000 $250,000 
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$59,314 
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Available Federal and State Funds by Fiscal Year

Community Development Block Grant (CDBG) State Housing Initiatives Partnership (SHIP)
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infrastructure and community renovation projects. In Fiscal Year 2018-19, as stated in the 2018 
HUD Annual Action Plan, $213,585 in CDBG funds were used to make “Park Facilities” 
improvements. According to an email with City Staff, the City receives approximately $250,000 
in CDBG funds annually through an agreement with Polk County as a Municipal Partner. In the 
past two years, funds have been allocated to the Winter Haven Recreation and Culture Center 
renovation project.  Prior to that, the City used CDBG funds to make improvements to the Winter 
Haven Senior Center, place a roof on the Neighborhood Service Center, and build a new dock on 
Lake Howard.  

The chart above does not include the Coronavirus Local Fiscal Recovery Fund (CLFRF) dollars 
Winter Haven will receive through the American Rescue Plan (ARP) Act. The City can expect to 
receive around $7.7 million in CLFRF. Although these funds do not have to be used for housing, 
the City can and should use these dollars for housing purposes. The ARP Fiscal Recovery Funds 
present a valuable opportunity to use a one-time influx of federal dollars to address the city’s 
affordable housing needs. A memo on how to use CLFRF for new affordable housing construction 
and related housing activities is provided as an appendix to this Report.  

Federal Funding  
The City is not a direct grantee for HUD-funded affordable housing programs because it 

relinquished its direct grantee status in 2017.  

Community Development Block Grant. The City receives Community Development Block Grant 

(CDBG) funds from Polk County as a Municipal Partner. According to an email with City Staff, the 

City receives approximately $250,000 in CDBG funds annually through an agreement with the 

County as a Municipal Partner. In the past five years, CDBG funds have not been used in the City 

for housing activities, although housing activities are allowable under the program. Instead, 

CDBG funds in Winter Haven are used for infrastructure, public facility, and community 

renovation projects. See Table 1 above for a breakdown of funding over the past five years.  

CDBG funds can be used for a wide range of programs that meet at least one of three national 

objectives: 1) Benefit to low- and moderate-income persons, 2) Prevent or eliminate slums and 

blight, or 3) Meet urgent community needs. At least 70% of a local government’s CDBG award 

must benefit low- and moderate-income persons. A community’s housing activities using CDBG 

funds often qualify under the low/moderate-income national objective but can qualify under the 

other two national objectives as well. Primary uses of CDBG include gap financing, property 

acquisition, emergency repairs, home rehabilitation, slum and blight clearance, infrastructure, 

and public services.  

In sum, these funds can be used for housing, but they do not have to specifically be used for 

housing.  

HOME Investment Partnerships Program. The HOME Investment Partnerships Program (HOME) 

is a HUD-administered federal program that provides funding for local communities to provide 

affordable housing for low- and very low-income residents. HOME funds can provide 

construction or acquisition/rehabilitation subsidies for affordable housing developers, purchase 
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assistance and gap financing for homebuyers, rehabilitation assistance for homeowners, and 

tenant-based rental assistance, among other activities.  

The City of Winter Haven does not receive HOME funds in its partnership with the County as the 

direct grantee. For reference, Polk County received $1.40 million, $1.34 million, and $1.20 million 

in HOME funds for Program Years 2021, 2020, and 2019, respectively. City staff should explore 

the possibility of partnering with Polk County to use a portion of these dollars within City limits 

on City-led affordable housing projects. 

Emergency Solutions Grants Program.  The ESG program provides funding to assist persons 

experiencing homelessness with a variety of housing activities. ESG funds may be used for the 

following:  

1) street outreach;  

2) emergency shelter;  

3) homelessness prevention;  

4) rapid re-housing assistance; and  

5) Homeless Management Information System (HMIS).  

Under homelessness prevention and rapid re-housing, ESG grantees can provide funds for rental 

assistance (including security deposits, utilities, moving costs), housing relocation and 

stabilization services, and other activities.   

As with HOME funds, the City of Winter Haven does not receive ESG funds directly or through its 

partnership with the County. For reference, Polk County received in $1.40 million, $1.34 million, 

and $1.20 million in ESG funds for Program Years 2021, 2020, and 2019, respectively. The City 

could explore partnering with the County on targeted projects using ESG within City limits.  

American Rescue Plan Coronavirus Local Fiscal Recovery Funds. The American Rescue Plan 

(ARP), passed by Congress in March 2021, provided over $7.7 million to the City of Winter Haven 

through the Coronavirus Local Fiscal Recovery Fund (CLFRF) program. These funds must be 

expended by December 31, 2024, and can be used to:  

• Respond to the public health emergency with respect to COVID-19 or its negative 

economic impacts, including assistance to households, small businesses, and nonprofits, 

or aid to impacted industries such as tourism, travel, and hospitality;  

• Provide premium pay to essential workers performing essential work during the COVID-

19 public health emergency;  

• Provide government services to the extent of the reduction in revenue due to COVID-19 

(replenish revenue shortfalls); and   

• Make necessary investments in water, sewer, or broadband infrastructure. 

The U.S. Treasury Department issued an Interim Final Rule which expressly allows grantees to 

use CLFRF funds for affordable housing development, services to address homelessness, and 
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housing vouchers, among other housing-related items. The Treasury Department justifies these 

housing-related activities because they address the negative economic impact of the pandemic, 

an eligible use of the funds from the text of the American Rescue Plan. Winter Haven can use a 

portion of these funds for new affordable housing development.  

State Funding 
State Housing Initiative Partnership (SHIP) program. Codified at part VII of section 420 of the 

Florida Statutes and administered by the Florida Housing Finance Corporation (FHFC), the SHIP 

program is the state’s primary source of funding for local affordable housing initiatives. All 67 

counties and 52 entitlement cities receive SHIP funding from the state of Florida. To participate 

in the program, local governments must establish a local housing program by ordinance, develop 

a local housing assistance plan (LHAP) and housing incentive strategy, provide an annual report 

summarizing SHIP-funded activities, and follow state law and FHFC rules relating to the program. 

At least 65 percent of funds must be used for homeownership activities, 

• A minimum of 75 percent of funds must be spent on eligible construction activities, 

• No more than 25 percent of funds can be spent on rental activities, 

• At least 30 percent of funds must be reserved for very-low-income households (up to 50% 

area median income) and at least another 30 percent for low-income households (up to 

80% area median income), and  

• At least 20 percent of funds must be reserved for persons with special needs.  

SHIP funds can be used to fund new home construction, emergency repairs, rehabilitation, down 

payment and closing cost assistance, impact fees, construction and gap financing, mortgage buy-

downs, acquisition of property for affordable housing, matching dollars for federal programs, 

homeownership counseling, and other activities as approved by FHFC.   

This chart shows SHIP funding Winter Haven received over the past five years. This does not 

include program income. Due to recent legislation, Winter Haven can expect annual SHIP funding 

to be similar to FY 21-22 numbers. 
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Figure 2. SHIP funding by fiscal year, City of Winter Haven. 
Source: Distribution of SHIP and FHFC revenue estimates. 

 

5-year average $123,621 

5-year total  $616,108 

 

Local Funding 
General Revenue. Winter Haven’s FY 20-21 budget did not include use of general revenue funds 

for affordable housing production. However, the FY 19-20 budget did devote $110,000 for a 

homelessness study by Heart of Winter Haven. The City’s past budgets show the City is willing to 

devote general revenue towards Community Investment priorities, such as affordable housing.  

This analysis does not consider other local government expenditures that indirectly affect the 

production of affordable housing include funding for water, sewer, waste, and other 

infrastructure projects. To the greatest extent feasible, the City should allocate or prioritize 

infrastructure and other local funding for projects with affordable housing.  

Community Redevelopment Agencies (CRAs). The Winter Haven Community Redevelopment 

Agency governs two Community Redevelopment Areas - the Downtown CRA and the Florence 

Villa CRA. CRAs are primarily funded through tax increment financing (TIF), a process of capturing 

property tax revenues that would normally go to Polk County and the City. As stated in the CRA’s 
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FY 2021 budget, “TIF funds are deposited into a Redevelopment Trust Fund that can then be 

spent on specific projects or used to leverage additional financing for larger projects.”3 For 

reference, the Downtown CRA reported $1.94 million, $2.10 million, and $2.28 million in TIF 

revenues for the 2019, 2020, and 2021 budgets, respectively. The Florence Villa CRA reported 

$345,169, $394,409, and $449,836 in TIF revenues for the 2019, 2020, and 2021 budgets, 

respectively. 

All public redevelopment activities expressly authorized by the CRA using TIF funding must be set 

in a Redevelopment Plan. The Downtown CRA and the Florence Villa CRA are governed by 

separate redevelopment planning documents.  

CRAs can use revenue for affordable housing initiatives. State law requires that the CRA 

Redevelopment Plan shall “[p]rovide for the development of affordable housing in the area, or 

state the reasons for not addressing in the plan the development of affordable housing in the 

area.”4 The annual budget of the CRA can provide for the following activities related to affordable 

housing in the redevelopment areas:  

1) acquisition of real property;  

2) clearance and preparation for redevelopment and relocation of site occupants within or 

outside the CRA;  

3) development of affordable housing; and other eligible expenses as necessary to carry out 

affordable housing activities.5  

The Downtown CRA and the Florence Villa CRA currently operate two separate programs directly 

relating to affordable housing: a Residential Improvement Grant Program and a Homeowner’s 

Down Payment & Closing Cost Assistance Program. The Residential Improvement Grant Program 

provides up to $5,000 to property owners within the two CRAs for the rehabilitation of single-

family homes, duplexes, and townhomes. The Down Payment & Closing Cost Assistance Program 

provides up to $10,000 as a grant to encourage homeownership within both CRA districts.  

Land Use 
This section provides an overview of issues regarding Winter Haven’s land development 

regulations related to affordable housing production. Land development regulations should be 

designed to encourage and facilitate the production of affordable housing by striking a balance 

between allowing more housing supply generally and by conditioning favorable development 

rights specifically on deed-restricted affordable housing production. 

 
3https://www.mywinterhaven.com/wp-content/uploads/BudgetBook_Complete_FY21_ADA-CRA-
ONLY.pdf 

4 Fla. Stat. § 163.360(2)(c). 

5 Fla. Stat. § 163.387(6)(c) (2020). 
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Land Value Capture Principles.  

Winter Haven’s Land Development Code at s. 21-31(b) notes an important principle in planning 

for affordable housing. This section states that “a property owner shall not necessarily be entitled 

nor be automatically permitted the most dense or intense (highest and best) use or zoning for 

his or her property. The appropriate zoning district among the range of eligible zoning districts 

within a specific future land use classification shall be decided on a case-by-case basis dependent 

upon the location and characteristics of the subject property and upon determining that such 

zoning would promote the public health, safety, general welfare, convenience, aesthetics and 

economic order.”6  

The City of Winter Haven, through its home rule authority to act to the benefit of the public 

health, safety, and general welfare of the people of Winter Haven, can use the zoning process to 

require or encourage affordable housing production. The City recognizes that a property owner 

is not necessarily entitled the highest and best use of the property. The City can condition 

favorable re-zonings and development rights on a market rate developer’s set-aside of deed-

restricted affordable housing. This principle is called land value capture.  

Local governments contribute to private land value through public-works projects, zoning 

changes, and other interventions. The principle of land value capture is that when public 

intervention occurs, such as a land use or zoning change, the public body should ensure that a 

portion of the increase in land value resulting from the intervention is used to meet community 

needs. When local government makes a land use change that increases the value of a particular 

landowner’s property, it is not only appropriate that a portion of that increase in value return to 

the community for affordable housing, but indeed, the local government obligation under 

Section 163.3177(6)(f) may make land value capture for affordable housing an imperative.  

Allowable Housing Types & Densities. Flexibility in housing types and densities is a key 

strategy to encourage and facilitate the production of more affordable housing units. Allowable 

housing types and densities in the land development code affect the legal number of housing 

units that can be developed. If too much land is preserved for larger and low-density single-family 

housing units, less land is available for smaller housing types that allow more persons to live in 

the City at a more affordable price. 

The table below details permitted housing types and densities allowed in residential zones in 

Winter Haven. This table guides our final recommendation regarding flexible in allowable housing 

types. 

 
6 Winter Haven Land Development Code § 21-31(b) (italics mine). 
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Zone District Housing Types Allowed Densities 

AG 
Agricultural 

• Single-family (standard 
construction, modular and 
manufactured 

• Accessory dwelling units (ADUs) 

• Up to 0.20 units/acre 

RE 
Residential Estate 

• Single-family (standard and 
modular) 

• Up to 2 units/acre 

R1 
Single-family 
Residential – 
Large Lot 

• Single-family (standard and 
modular) 

• ADUs  
• Up to 3 units/acre 

R2 
Single-family 
Residential – 
Small Lot 

• Single-family (standard and 
modular) 

• ADUs 
• Between 2-5 units/acre 

R3 
Multi-family 
Residential – Low 
Density 

• Single-family (standard and 
modular) 

• ADUs 

• Multi-unit Residential Building 

• Zero-lot line house 

• Duplex, twin house 

• Garden Apartment, atrium house 

• Patio house 

• Townhouse 

• Up to 10 units/acre 

• Up to 12 units/acre for parcels 
within 1,320 feet of transit route 
or within Central Urban Core 

• Minimum densities range from 2-5 
units/acre based on Future Land 
Use Designation 

R4 
Multi-family 
Residential – 
Medium Density 

• Single-family (standard and 
modular) 

• ADUs 

• Multi-unit Residential Building 

• Zero-lot line house (special use 
approval required) 

• Dormitory 

• Duplex, twin house 

• Patio house 

• Rooming house/Boarding house 
(special use approval required) 

• Townhouse 

• Based on Future Land Use 
Designation  

• Minimum densities range from 6-
10.01 units/acre 

• Maximum densities based on 
proximity to transit and range from 
15-20 units/acre 

R5 
Multi-family 
Residential – High 
Density 

• Multi-unit Residential Building 

• Dormitory 

• Rooming house/Boarding house 
(special use approval required) 

 

• Based on Future Land Use 
Designation 

• Maximum densities range from 15-
35 units/acre 

RM 
Manufactured 
Home Park 

• Single-family (manufactured 
home) 

• Up to 8 units/acre 

Table 1. Residential zoning districts, City of Winter Haven. 

 



28 
 

 

The Florida Housing Coalition finds three main takeaways from the table above:  

1) the R-3 district is a model for flexibility in housing types;  

2) the City already allows increased densities near transit, which is considered a best 

practice; and  

3) the City allows ADUs in all single-family districts, another best practice.  

First, the City should view the R-3 district as a model for allowing a wide range of housing types. 

This district allows single-family homes, missing middle housing types such as duplexes and 

townhomes, and allows for zero-lot line development. The City should either make it a goal to 

zone more parcels as R-3 or allow this same flexibility in housing types in more areas of the City. 

This will be discussed more in the recommendations section.  

Second, the City already shows a willingness to allow greater densities for housing near transit 

centers and in Future Land Use Designations for the Central Urban Core. The City could extend 

upon that concept and allow even greater densities if the developer provides a set percentage or 

number of affordable housing units.  

Finally, it is encouraging that the City allows accessory dwelling units in all single-family districts. 

ADUs are a smart growth tool for infill housing development and allows policymakers to capitalize 

on the prominence of the single-family home. ADUs are a valuable tool for affordable rental 

housing, elderly care, family flexibility, and enriches the property rights of landowners. The City 

could continue to shape its ADUs policies through favorable fee policies, homeowner education, 

and possibly a low-interest loan program for affordable ADU development.  

Lot Design Requirements.  

In addition to allowable housing types and densities, lot design regulations such as minimum lot 

size, maximum impervious surface coverage, setbacks, and parking requirements impact housing 

affordability. Flexible lot design regulations can encourage and facilitate the production of 

smaller housing units on more lots – units that, due to their relative size, can be more affordable.  

Minimum lot size provisions are used to control the size of lots within zoning districts to build a 

certain type of structure. Minimum lot size rules determine how small a developer can subdivide 

a lot into smaller parcels. A high minimum lot size requirement decreases the possible density of 

a given area, legally caps the number of buildable lots, and therefore lowers the number of 

potential housing units. In effect, a relatively high minimum lot size requirement encourages 

larger housing units. The lower the minimum lot size requirement, the greater potential to build 

smaller units, like duplexes, triplexes, and townhomes, on smaller sized lots. Well-crafted 

minimum lot size requirements can increase the number of developable homes.  

Impervious surface ratios, setback requirements, and parking standards also affect the amount 

of buildable land and housing type within the City. A zone district with a high impervious surface 

ratio may be able to contain more parcels with multiple housing units like duplexes and 
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townhomes, for example. Similarly, a zone district with a low impervious surface ratio and large 

setback requirements from neighboring lots will likely only produce lots with single-family houses 

of a certain size. It is important to assess what types and what size of housing are incentivized 

through the existing lot design requirements and what requirements can be amended to facilitate 

smaller unit development.  

This table provides an overview of the minimum lot size requirements, as well as notable setback 

and parking standards. In addition to a minimum lot size requirement for each zone district, the 

City also has a minimum living area requirement.  

Zone District 
Min. Lot Size 
(square feet) 

Min. Living Area  
(square feet) 

Notable Setback 

Requirements 

Notable 

Parking 

Standards 

AG 
Agricultural 

217,500  900   

RE 
Residential 
Estate 

21,750 1,300   

R1 
Single-family 
Residential – 
Large Lot 

7,500 1,000   

R2 
Single-family 
Residential – 
Small Lot 

5,000 750   

R3 
Multi-family 
Residential – 
Low Density 

Central Urban Core: 

• Single-family: 
4,500 

• Townhouse: 
2,000 

• Apartment/ 
Condo: 7,500 

Urban Core: 

• Single-family: 
5,000 

• Townhouse: 
3,000 

• Apartment/ 
Condo: 8,500 

• Single-family: 
750 

• Townhouse/ 
Apartment/ 
Condo: 400  

 

Allows zero-lot 
line for 
townhouses and 
patio homes. 

 

R4 
Multi-family 
Residential – 
Medium 
Density 

Urban 
Development: 

• Single-family: 
4,500 

• Townhouse: 
2,000 

• Single-family: 
600 

• Townhouse/ 
Apartment/ 
Condo: 400 
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Zone District 
Min. Lot Size 
(square feet) 

Min. Living Area  
(square feet) 

Notable Setback 

Requirements 

Notable 

Parking 

Standards 

• Apartment/ 
Condo: 6,000 

Suburban 
Development:  

• Single-family: 
5,000 

• Townhouse: 
2,500 

• Apartment/ 
Condo: 7,500 

R5 
Multi-family 
Residential – 
High Density 

10,000 400  

Allows parking 
reductions for 
proximity to 
transit 

RM 
Manufactured 
Home Park 

3,200 500   

Table 2. Zoning districts in Winter Haven. 

  
The Florida Housing Coalition finds three primary conclusions from the table above:  

1) minimum lot sizes are low compared to similarly situated jurisdictions;  

2) the City codifies parking reductions for the R-5 district, a practice that can be expanded 

for affordable housing developments; and  

3) the City allows zero-lot line development in the R-3 district, another practice that can be 

expanded. 

First, the City’s minimum lot sizes for the single-family and multi-family districts are relatively low 

compared to similar jurisdictions. For reference, the City of Ocala has an 8,000 and 6,000 square 

foot minimum lot size requirement for its R-1 and R-2 equivalent districts, respectively, and the 

City of Lakeland has a 9,000 and 5,000 square foot minimum lot size for its R-1 and R-2 equivalent 

districts. At a high-level view, the City’s minimum lot sizes appear to encourage housing 

development on smaller parcels. The City could explore conditioning an even lower minimum lot 

size requirement on the production of affordable housing in R-1 and R-2 districts.  

Second, the City should consider expanding the parking reduction provision that applies to the 

R-5 district. Section 21-40(g) of the Land Development Code provides by-right parking reductions 

for any permitted use near a fixed transit route. For example, if a proposed development is 

adjacent to a transit route it receives a 25 percent parking reduction and if it is within 350 square 

feet of a transit route it receives a 20 percent parking reduction. This type of parking policy should 

be expanded to other zone districts as of right. The City could also explore parking reductions 
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specifically for affordable housing developments. This will be discussed more in depth in the 

recommendations section.  

Third, the City could expand upon the zero-lot line development option provided in the R-3 

district. Zero-lot line development allows housing to be constructed up to or very near a property 

line which allows more housing units to be developed per parcel. The City could explore offering 

zero-lot line development rights to affordable housing developers. 

Significant utilization of Planned Unit Developments (PUD).  

The City’s PUD process provides a tremendous opportunity to secure affordable housing units. A 

high-level overview of the City’s Zoning Map shows a high prevalence of Planned Unit 

Developments. These are developments that vary from the uniform requirements of the 

established zone districts and are approved on a case-by-case basis. With a number of these 

developments straying from the established zone district regulations, a focus solely on the 

established zone districts as described above will not cover the scope of the issue. A study of the 

PUD process is warranted when looking at the whole picture of the City’s relationship between 

land use planning and housing affordability.  

Section 21-371 of the Land Development Code states that the “PUD district provides the means 

by which to vary from the uniform requirements of other districts in order to respond to special 

circumstances and site characteristics.” All development regulations, such as lot area, setbacks, 

height, density/intensity, are established by a governing ordinance passed by the City 

Commission on a case-by-case basis as long as the regulations are consistent with the 

Comprehensive Plan.  

Section 21-373(d) states that the “general intention of a PUD is to provide for a unique/innovative 

development design . . . Applicants shall use at least one (1) unique/innovative design within their 

development. Examples of unique/innovative design techniques may include, but not limited, to 

the following: clustered lot layout, boulevard/landscaped entrances and streets, recreational 

facilities, natural resource/lakefront preservation, multiple vehicle and pedestrian connections 

to adjoining developments, various housing types, and mixed uses where permitted by the 

Comprehensive Plan.”  

This non-exclusive list of unique/innovative design techniques provides an opportunity for the 

City to require or encourage affordable housing as part of the PUD process. The PUD process 

provides tremendous value to developers, especially when developers are allowed to build 

greater densities than the existing zone district. Using the land value capture ideas discussed 

above, the City can use the PUD process to incentivize affordable housing development. This will 

be discussed more in depth in the recommendations section.  
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The Florida Housing Coalition created a series of interactive visualizations of the city using the 

best available data from the U.S. Census and the Opportunity Atlas. These graphics review 

citywide data and tract-level data. Tracking housing costs, cost burden, household and housing 

size, unimproved land, race, age, and housing type, the maps and charts provide a broad 

overview of the secondary data available for Winter Haven.  

First, a definition of housing cost burden. The industry standard considers a household “housing 

cost burdened” if 30% or more of income is spent on rent or mortgage payments. If a household 

spends more than 30%, it is assumed other necessary budget items will be constrained, including 

groceries, gas, insurance, and emergency funds. 

Second, it is important to note that affordable housing programs are often targeted to household 

income thresholds based on the area median income (AMI). Some housing programs target 

households earning anywhere from 140% to 30% of AMI. A complicating factor is the size of a 

household. The 50% AMI earning threshold for a four-person household in Polk County (two 

parents and two children) is $30,850 a year, but a one-person household at the same threshold 

makes approximately $21,600 per year.  

%AMI 1 person 2 3 4 5 6 7 8 

30 12,950 17,420 21,960 26,500 31,040 35,580 38,300 40,750 

50 21,600 24,700 27,800 30,850 33,350 35,800 38,300 40,750 

80 34,550 39,500 44,450 49,350 53,300 57,250 61,200 65,150 

120 51,840 59,280 66,720 74,040 80,040 85,920 91,920 97,800 

140 60,480 69,160 77,840 86,380 93,380 100,240 107,240 114,100 

Source: U.S. Department of Housing and Urban Development, 2021. 
Table 3. 2021 Income limits by area median income, Polk County.  

 

Key Data Takeaways 
To make it easier to absorb all the data, interactive maps, charts, and narrative in this section, 

we include key “takeaways” that highlight the most pressing housing issues in Winter Haven.  

1. How much do people make?  

Median household income: $46,669 ($59,227 in Florida). 

 Number of people in household 

% Area Median 
Income 

1-person 2 3 4 

30% $12,950 $17,420 $21,960 $26,500 

Demographic and Housing Data 
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50% $21,600 $24,700 $27,800 $30,850 

80% $34,550 $39,500 $44,450 $49,350 

120% $51,840 $59,280 $66,720 $74,040 

140% $60,480 $69,160 $77,840 $86,380 

 

2. How many households are housing cost burdened? 

(cost burden is spending 30% or more on rent or mortgage, severely cost burdened is 

spending 50% or more) 

Renter: 2,964 cost-burdened, 1,398 severely cost-burdened. 

Owner: 1,967 cost-burdened, 906 severely cost-burdened. 

3. How much do households earn?  

Renter household median income: $32,739; owner median income: $58,180. 

4. Is race/ethnicity a factor in household income?  

Yes. White headed households earn $51,029 (median income), Hispanic headed households 

earn $45,819, and Black headed households earn $38,945. 

5. Is race/ethnicity a factor in homeownership?  

Yes. The homeownership rate is 66% for white headed households, 52% for Hispanic, and 46% 

for Black.  

6. Has the cost of rent risen?  

The cost of rent has doubled since 2014 in the 33881 and 33880 zip codes, rising from 

approximately $746 in January 2014 to $1,413 in January, 2021. 

7. Is there a diversity of housing options in Winter Haven?  

Winter Haven’s housing market is dominated by single-family detached housing.  

Home inventory by number of units in dwelling 

1-unit 
detached 

20+ 
Mobile 
home 

3 to 4 5 to 9 
1 unit 
attached 

10 to 19 

9,117 homes 2,148 1,681 1,082 832 824 802 

 

High rate of housing cost burden 

Of the approximately 15,520 households in Winter Haven, nearly a third are cost burdened 

(4,931), including over 400 cost burdened households earning between 80-100% AMI.  
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Source: University of Florida Shimberg Center, CHAS based on 2015-2019 ACS. 
Figure 3. Household housing cost burden by income, City of Winter Haven. 

 

Rates of housing cost burden are concentrated by geography and tenure type  

Cost burden in the city is higher in two Census tracts encompassing Winter Haven’s 

downtown/central core (Tract 137.01 and 139.01) and in the semi-rural, majority Hispanic tract 

on the edge of the city to the south (145.02). These high costs in the relatively limited urban areas 

of Winter Haven might suggest an unmet demand for higher density living. 

288
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Figure 4. Cost burden by tenure and household income, City of Winter Haven. 
Source: University of Florida Shimberg Center, CHAS based on 2015-2019 ACS. 

 

The chart above shows the number of households by tenure (renter or owner) and income. Of 

particular note is acute pressure on renter households earning 50-80% AMI resulting in 

approximately 800 families paying too much in rent. Such a spike is indicative of a shortage of 

quality, lower-cost rental options in the City. 

The disparity between renter and homeowner cost burden has two primary causes: renters have 

far lower incomes than homeowners ($32,739 compared to the area median income of $46,669 

and a median homeowner income nearly twice as high at $58,180) and owning without a 

mortgage is the lowest cost housing option. To target low-income renters, the city will have to 

target much lower income levels (the median renter is at the 70% percentile for area median 

income) and might consider building homeownership opportunities at these lower incomes for 

renters to transition into homeownership.   
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Source: US Census, 2019 1-Year ACS 
Figure 5: Median Income by Tenure, City of Winter Haven 

 

Rent has doubled in six years 

Perhaps due to the success of revitalization and broad economic surge in Florida, rental rates in 

zip code 33881 in Winter Haven nearly doubled since 2014, rising from $746 in 2014 to $1,413 in 

2021 on average.  

$46,669 

$58,180 

$32,739 

Total Owner occupied Renter occupied

Median Income by Tenure
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Figure 6. Estimated rent by year in January, 33881 and 33880 zip codes. 
Source: Zillow Observed Rental Index (ZORI). 2018 33881 data absent from ZORI index. 
 

Geography of race, unequal incomes, and concentration of affordable units in 

low-income and majority minority neighborhoods 

While over half of Winter Haven’s population is white (22,506 out of 41,248 people), the city also 

has substantial Black (10,262) and Hispanic (6,738) populations. However, these populations are 

not integrated across the city, with Black and Hispanic residents concentrated in a few 

neighborhoods. Census Tract 136 in North Winter Haven is majority Black while Census tract 

145.01 is majority Hispanic. These areas represent among the lowest incomes in the city, with 

the median household in Tract 136 making $31,063 per year, just 67% of the citywide AMI. 

Households in majority Hispanic 145.01 making even less ($28,843, 62% AMI). Subsidies will have 

to be aimed at 60% AMI rather than 80% AMI just to serve the median households in these 

neighborhoods.  
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Source: US Census, 2019 1-Year ACS 
Figure 7: Homeownership Rate by Race, City of Winter Haven 

 

Cost burden in most of these ethnically concentrated areas of poverty is relatively low (with the 

exception of tract 145.02), reflecting very low housing costs and home values. Existing and new 

affordable housing developments are overwhelmingly concentrated in these areas. The 

concentration of poverty in these areas is hurting Winter Haven’s children, particularly in the 

majority Black area in and around tract 136, an area inclusive of the Florence Villa neighborhood, 

and better integrating affordable housing across the city could reduce segregation and improve 

the lives of children in low-income families.  

46%

66%

52%

Black White Hispanic

Homeownership rate by race/ethnicity, Winter Haven



39 
 

 

 

Source: US Census, 2019 1-Year ACS 
Figure 8: Median Income by Race, City of Winter Haven 

 

Mismatch between home and household size 

The vast majority of households (10,772 out of 15,592, or 69%) contain two or fewer people, 

while the majority of homes in Winter Haven (9,461 out of 18,746, 50.5%) have three or more 

bedrooms. Even accounting for a spare bedroom or office, most homes in Winter Haven are likely 

larger than what most households need. This suggests there is a need for smaller housing options 

that tend to be more naturally affordable. 

Lack of housing diversity  

Almost half of homes in Winter Haven are single family detached, with the majority of residential 

land in the city zoned for single family or PUD. Outside of the denser downtown areas, 

characterized by a mix of large apartments and mid-sized missing middle units, almost all areas 

of the city are dominated by single-family housing. 

As with housing size, there is nothing wrong with a household that prefers a single-family home. 

However, builders and buyers should be allowed to build and buy housing of a variety of types. 

Denser housing types reducing land and development costs may provide lower cost homes 

located close to services and amenities.  

 

$38,945 

$51,029 
$45,819 

Black White Hispanic

Median Income by Race, Winter Haven



40 
 

 

Lack of Government Owned Land, Many Small, Vacant Residential Lots, Large 

Tracts of Agricultural or Unplatted Land 

There are a handful of city- owned properties suitable for affordable housing. However, far more 

developable land is currently held in private hands as agricultural or unplatted land.  

There are several hundred small residential lots scattered in the historic downtown, with an acute 

concentration of such properties in the city’s north and northwest, including in Florence Villa. 

These lots are prime opportunities for CRA development or an affordable housing infill program 

but are scattered enough that they are not likely to generate large new developments.  

Usable unimproved land, mostly located in the northeast and south of the city, will most likely 

be developed using a Planned Unit Development (PUD). There are several thousand acres of 

undeveloped land in the city that will likely be converted into housing. Making sure these areas 

are developed with high densities and a mix of types, as well as ensuring some units will be set 

aside as affordable for low-income households can ensure the long-term affordability of the city’s 

housing stock.  
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Interactive Data Dashboards  
The Coalition developed a set of interactive maps as an accompaniment to this report. These 

maps allow a user with an internet connection to examine data by geography and examine 

detailed data by Census tract and parcel in and around the City of Winter Haven.  

To examine the maps, ensure you are connected to the internet and click the hyperlinks below.  

Data set Hyperlink 

Housing costs Link 

Housing types Link 

Median Income Link 

Household size Link 

Home size Link 

Vacant properties Link 

Racial demographics Link 

Age demographics Link 

Housing cost burden Link 

Opportunity Atlas Link 

   

 

  

https://public.tableau.com/views/WinterHavenHousingCosts_16262816863610/Dashboard1?:language=en-US&:display_count=n&:origin=viz_share_link
https://public.tableau.com/views/WinterHavenHousingType/Dashboard1?:language=en-US&:display_count=n&:origin=viz_share_link
https://public.tableau.com/views/WinterHavenIncome/Dashboard1?:language=en-US&publish=yes&:display_count=n&:origin=viz_share_link
https://public.tableau.com/app/profile/blaise.denton/viz/WinterHavenHouseholdSizeandNumberofRooms/Dashboard1
https://public.tableau.com/app/profile/blaise.denton/viz/WinterHavenHouseholdSizeandNumberofRooms/Dashboard1
https://public.tableau.com/app/profile/blaise.denton/viz/WinterHavenVacantLand/Story1
https://public.tableau.com/app/profile/blaise.denton/viz/WinterHavenRace/Dashboard1
https://public.tableau.com/app/profile/blaise.denton/viz/WinterHavenAgeandPopulation/Dashboard1
https://public.tableau.com/app/profile/blaise.denton/viz/WinterHavenCostBurden/Dashboard1
https://www.opportunityatlas.org/?%7B%22mapping%22%3A%22kfr%22%2C%22dataToggles%22%3A%7B%22parentIncome%22%3A%22p25%22%2C%22childRace%22%3A%22rP%22%2C%22childGender%22%3A%22gP%22%2C%22cohortTimeline%22%3A%22e%22%7D%2C%22compareDataToggles%22%3A%7B%22parentIncome%22%3A%22pall%22%2C%22childRace%22%3A%22rP%22%2C%22childGender%22%3A%22gP%22%2C%22cohortTimeline%22%3A%22e%22%7D%2C%22compareFeatures%22%3A%22subgroup%22%2C%22selectedFeatureByID%22%3A12105014501%2C%22filters%22%3A%5B%5D%2C%22mode%22%3A%22standardMode%22%2C%22mapBounds%22%3A%5B%5B-81.93098790827565%2C27.920968005437842%5D%2C%5B-81.5535541718325%2C28.10543688081269%5D%5D%2C%22floatingPanelIsMinimized%22%3Afalse%2C%22showStoryMarkers%22%3Atrue%2C%22showHistogram%22%3Afalse%2C%22propertyShownOnMap%22%3A%22kfr_rP_gP_p25_e%22%7D
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Attachment A – Memorandum on Coronavirus Local Fiscal Recovery Funds for affordable 

housing 
Memorandum 

To: Mike Herr, City Manager, City of Winter Haven, Florida 

From:  Kody Glazer, Legal Director, Florida Housing Coalition 

Re: Using Coronavirus Local Fiscal Recovery Funds for Affordable Housing 

Date: August 10, 2021 

Subtitle M of the American Rescue Plan Act (ARP), passed by Congress and signed by President 
Biden in March 2021, created the Coronavirus Local Fiscal Recovery Fund (CLFRF).7 Codified at 42 
U.S.C. § 803, the CLFRF legislation directs the U.S. Treasury Department to make payments “to 
metropolitan cities, nonentitlement units of local government, and counties to mitigate the fiscal 
effects stemming from the public health emergency with respect to the Coronavirus Disease 
(COVID-19).8  
 
The CLFRF statute and the accompanying Treasury Final Interim Rule9 gives local governments 
flexibility to choose from a broad variety of eligible uses. The Treasury Final Interim Rule expressly 
authorizes local governments to use CLFRF dollars for a number of affordable housing activities 
within stated guidelines.  
 
The City of Winter Haven is set to receive $7,776,962.00 through the Coronavirus Local Fiscal 
Recovery Fund. This memo serves to address how the City of Winter Haven can uses its CLFRF 
dollars for affordable housing purposes.  
 

Ideas for using CLFRF funds for Affordable Housing 
 

These are ideas for how the City of Winter Haven could use its CLFRF funds for affordable housing 
purposes. All CLFRF funds must be used to address the negative economic impacts due to COVID-
19. The remainder of the memo will explain how the City can justify these various expenditures: 
 

• Affordable housing development costs for eligible populations and communities including 
hard costs, soft costs, land acquisition, demolition, site clearing; 

• Permanent supportive housing for persons experiencing homelessness; 

• Direct assistance to households for rent, mortgage, and utility assistance; 

• Loans or grants to nonprofit housing organizations negatively impacted by the pandemic; 

 
7 https://www.congress.gov/117/bills/hr1319/BILLS-117hr1319enr.pdf. 

8 42 U.S.C. § 803(a). 

9 Coronavirus State and Local Fiscal Recovery Funds, 86 Fed. Reg. 26786 (May 17, 2021). 

Appendix 



43 
 

 

• Loans or grants for home repair or down payment assistance to households negatively 
impacted by COVID-19; 

• Housing vouchers and relocation assistance to areas with higher levels of economic 
opportunity; and 

• Technical assistance to housing organizations to recover from the economic effects of the 
pandemic. 

 
 

Summary of Findings 
 
First, CLFRF funds can be used for “programs or services that address housing insecurity, lack of 
affordable housing, or homelessness” for “disproportionally impacted populations and 
communities”.10 This allows CLFRF funds to be used for affordable housing development within 
certain geographies. A disproportionally impacted population or community is one within a 
Qualified Census Tract (QCT) or a geography the City is able to justify as being disproportionally 
impacted by the pandemic, or a household identified to have suffered a negative economic impact 
due to COVID-19.11 A QCT is a census tract in which either “50 percent or more households have 
an income which is less than 60 percent of the area median gross income . . . or which has a poverty 
rate of at least 25 percent.”12 A non-exclusive list of eligible affordable housing programs or services 
for disproportionally impacted populations and communities include: 
 

• Supportive housing or other programs or services to improve access to stable, affordable 
housing among individuals who are homeless; 

• Development of affordable housing to increase supply of affordable and high-quality living 
units; and 

• Housing vouchers and assistance relocating to neighborhoods with higher levels of 
economic opportunity and to reduce concentrated areas of low economic opportunity.13 

 
Notably, the Treasury Interim Rule and accompanying guidance are both silent as to what specific 
costs are defined under “development of affordable housing.” Developments costs could possibly 
include hard costs, soft costs, land acquisition, demolition, and site clearing, among other activities. 
The City could justify a broad range of development costs as eligible because Treasury generally 
allows for a broad use of CLFRF funds and does not ban any specific development-related cost. 
However, the City could wait for additional guidance from the U.S. Treasury Department for 
specifics on what development costs are eligible as the commentary for the Interim Final Rule 
suggests Treasury is open to creating a specific list of eligible development uses.14  
 

 
10 31 C.F.R. § 35.3(12). 

11 Id. 

12 31 C.F.R. § 35.3 (definition of “Qualified Census Tract” has the same meaning given in 26 U.S.C. § 42(d)(5)(B)(ii)(I). 

13 31 C.F.R. § 35.3(12)(ii)(A-C). 

14 86 Fed. Reg. 26786, 26797. 
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CLFRF legislation and Treasury guidance do not set income limits or affordability periods when 
using CLFRF funds for affordable housing development. Although development funds must be 
spent in Qualified Census Tracts or geographies that are disproportionally impacted by the 
pandemic, there is not a specific Area Median Income (AMI) requirement for individuals ultimately 
served by CLFRF.  
 
The main requirements for using CLFRF funds for affordable housing development are to ensure 
funds 1) are used for disproportionally impacted populations and communities; and 2) respond to 
the negative economic effects of COVID-19. Although Treasury does not set specific income limits 
or affordability periods, Winter Haven can require that developments assisted by CLFRF remain 
affordable for 50 years or longer and primarily serve households at 60% or below AMI. Because 
Qualified Census Tracts are defined as tracts either with a high poverty rate or have a large 
percentage of households at 60% of AMI or below, the City should focus on households that are 
either in poverty or at 60% or below the Area Median Income. 
 
The use of CLFRF for down payment assistance can be justified as “assistance relocating to 
neighborhoods with higher levels of economic opportunity.” The City could provide DPA grants or 
loans to persons within QCTs, disproportionally impacted areas, or to households identified as 
suffering from a negative economic impact from COVID-19.  
 
Additionally, CLFRF dollars can be used to provide assistance to small businesses15, nonprofits16, 
households17, and for-profit affordable housing developers18 who have been negatively impacted by 
the pandemic or provide affordable housing and housing stability services relating to the negative 
economic effects of COVID-19. For example, the City could use CLFRF funds to provide an 
operating support grant to a nonprofit housing organization who experienced financial hardship in 
the past year. The City would need to justify how its expenditures relate to the negative economic 
effects of COVID-19. Other eligible affordable housing-related uses expressly allowed by the 
Treasury department include: 
 

• Rent, mortgage, and utility assistance; 

• Counseling and legal aid to prevent eviction or homelessness; 

• Home repairs; 

• Internet access assistance; 

• Loans or grants to housing organizations to mitigate financial hardship due to COVID-19; 
and 

• Technical assistance, counseling, or other services to assist with business planning needs. 
 

 
15 31 C.F.R. § 35.6(b)(6). 

16 31 C.F.R. § 35.6(b)(7). 

17 31 C.F.R. § 35.6(b)(8). 

18 31 C.F.R. § 35.6(b)(9). 
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CLFRF dollars must be obligated by December 31, 2024, and must be expended by December 31, 
2026.19 
 

Analysis 
 

I. General Uses of the Coronavirus Local Fiscal Recovery Fund 
 
Local governments can use Coronavirus Local Fiscal Recovery Fund (CLFRF) dollars to: 
 

• Respond to the public health emergency with respect to COVID-19 or its negative 
economic impacts, including assistance to households, small businesses, and nonprofits, or 
aid to impacted industries such as tourism, travel, and hospitality; 

• Provide premium pay to essential workers; 

• Provide government services to the extent of the reduction in revenue due to COVID-19; or 

• Make necessary investments in water, sewer, or broadband infrastructure.20 
 
A local government can transfer CLFRF funds to a private nonprofit organization as defined in the 
McKenny-Vento Homeless Assistance Act, a public benefit corporation involved in the 
transportation of passengers or cargo, or a special purpose unit of State or local government.21 
Funds must be obligated by December 31, 2024, and must be expended by December 31, 2026.22 
 
The U.S. Treasury Department is the federal agency responsible for administering the CLFRF 
program. In its Final Interim Rule23 and accompanying guidance24, Treasury has expressly confirmed 
that various affordable housing activities are eligible under 42 U.S.C. § 803(c)(1)(A), or the first 
bullet point above. Certain affordable housing activities are eligible when responding to the negative 
economic impacts of COVID-19, and assistance can be provided to households, small businesses, 
nonprofits, and impacted industries, of which affordable housing can be considered an impacted 
industry. To use CLFRF funds for affordable housing activities, the City needs to connect the 
expenditure with tangible negative economic effects of COVID-19.  
 
 
II. Affordable Housing Activities 
 

 
19 31 C.F.R. § 35.5. 

20 42 U.S.C. § 803(c)(1). 

21 42 U.S.C. § 803(c)(3). 

22 31 C.F.R. § 35.5. 

23 Coronavirus State and Local Fiscal Recovery Funds, 86 Fed. Reg. 26786 (May 17, 2021). 

24 See the Treasury Department’s Website on the CLFRF program at https://home.treasury.gov/policy-
issues/coronavirus/assistance-for-state-local-and-tribal-governments/state-and-local-fiscal-recovery-funds. 
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The U.S. Treasury Department’s Interim Final Rule lists several provisions in the “Eligible uses” 
section25 that allow affordable housing and housing stability activities. Affordable housing activities 
can be justified under subsections (b)(6), (b)(7), (b)(8), (b)(9), and (b)(12)(ii) of 31 C.F.R. § 35.6. These 
subsections allow CLFRF funds to assist small businesses, nonprofits, households, and impacted 
industries that are negatively affected economically by COVID-19 and specifically allow CLFRF 
funds to be used for affordable housing development and housing stability services for 
disproportionately impacted populations and communities. This section of the Memo describes each 
of those subsections starting with how to justify CLFRF funds for affordable housing development. 
 

A. Affordable Housing Development and Related Activities in Disproportionally 
Impacted Populations and Communities 

 
The Final Interim Rule for the CLFRF program states that funds can be used to support 
“[p]rograms or services that address housing insecurity, lack of affordable housing, or 
homelessness” in “disproportionally impacted populations and communities.”26 These programs or 
services include: 
 

• Supportive housing or other programs or services to improve access to stable, affordable 
housing among individuals who are homeless; 

• Development of affordable housing to increase supply of affordable and high-quality living 
units; and 

• Housing vouchers and assistance relocating to neighborhoods with higher levels of 
economic opportunity and to reduce concentrated areas of low economic opportunity.27 

 
Affordable housing development can be funded by CLFRF dollars for disproportionally impacted 
populations and communities. Affordable housing development funded with CLFRF dollars is 
presumed to be eligible if provided in a Qualified Census Tract (QCT).28 A Qualified Census Tract is 
“any census tract . . . , either in which 50 percent or more of the households have an income which 
is less than 60 percent of the area median gross income . . . or which has a poverty rate of at least 25 
percent.”29 If a proposed affordable housing activity is not within a QCT, the City can still use 
CLFRF funds if the City is “able to support their determination that the pandemic resulted in 
disproportionate public health or economic outcomes to the specific populations, households, or 
geographic areas to be served.”30 All procurement guidelines must conform with federal standards. 
 

 
25 31 C.F.R. § 35.6. 

26 31 C.F.R. § 35.6.(12)(ii). 

27 31 C.F.R. § 35.3(12)(ii)(A-C). 

28Coronavirus State and Local Fiscal Recovery Funds, supra note 3 at 26795. The Treasury Department “will presume that 
certain types of activities, [as outlined in the Final Interim Rule], are eligible uses when provided in a QCT, to families and 
individuals living in QCTs, or when these services are provided by Tribal governments.” 

29 31 C.F.R. § 35.3 (definition of “Qualified Census Tract” has the same meaning given in 26 U.S.C. § 42(d)(5)(B)(ii)(I). 

30 Coronavirus State and Local Fiscal Recovery Funds, supra note 3 at 26795. 
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Neither the CLFRF legislation or accompanying Interim Rule or Treasury guidance specially define 
what costs are eligible under “Development of affordable housing.”31 Therefore, given the program 
is designed to be flexible if a grantee justifies that an activity addresses the negative economic effects 
of COVID-19, the City can reasonably plan for funding a wide range of development costs 
including hard costs, soft costs, land acquisition, demolition, and site clearing.  
 
However, the City of Winter Haven can decide to wait for further clarity from Treasury as to what is 
an eligible development cost as the commentary for the Interim Final Rule suggests Treasury is open 
to creating a specific list of eligible development uses. In the Interim Final Rule, Treasury asked the 
following question for the community development industry to comment on: 
 

“Question 9: The interim final rule includes eligible uses to support affordable housing and 
stronger neighborhoods in disproportionately impacted communities. Discuss the advantages 
and disadvantages of explicitly including other uses to support affordable housing and stronger neighborhoods, 
including rehabilitation of blighted properties or demolition of abandoned or vacant properties. In what ways 
does, or does not, this potential use address public health or economic impacts of the 
pandemic? What considerations, if any, could support use of Fiscal Recovery Funds in ways 
that do not result in resident displacement or loss of affordable housing units?”32 

 
It is unclear at the time of this writing as to whether Treasury will explicitly include housing-related 
uses but asking the question can be illustrative of what the City could expect in a future iteration of 
the Rule. For now, given that Treasury does not state what development costs are ineligible, the City 
could plan for broad variety of different costs including land acquisition, demolition, and site 
clearing. 
 
Additionally, CLFRF funds can be used for supportive housing or other programs for persons 
experiencing homelessness and assistance for housing vouchers and relocation assistance. The City 
can use funds for down payment assistance grants to households living in QCTs or 
disproportionally impacted areas. 
 

B. Aid to Small Businesses, Nonprofits, and Households for Housing-Related 
Purposes  

 
CLFRF dollars can be provided to small businesses33, nonprofits34, households35, for-profit 
affordable housing developers,36 and disproportionally impacted populations and communities37 for 

 
31 Similarly, the statute, rule, and related do not state that certain development costs are ineligible. 

32 Coronavirus State and Local Fiscal Recovery Funds, supra note 3 at 26797 (italics mine). 

33 31 C.F.R. § 35.6(b)(6). 

34 31 C.F.R. § 35.6(b)(7). 

35 31 C.F.R. § 35.6(b)(8). 

36 31 C.F.R. § 35.6(b)(9). 

37 31 C.F.R. § 35.6(b)(12). 
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eligible affordable housing activities. Assistance to small businesses and nonprofits can be in the 
form of a loan, grant, in-kind assistance, technical assistance, or other service.38 All assistance must 
be used to respond to the negative economic impacts or public health impacts of COVID-19. Here 
are eligible housing-related activities to households and businesses that have been expressly stated by 
Treasury: 
 

• Rent, mortgage, and utility assistance; 

• Counseling and legal aid to prevent eviction or homelessness; 

• Home repairs; 

• Internet access assistance; 

• Loans or grants to housing organizations to mitigate financial hardship due to COVID-19; 
and 

• Technical assistance, counseling, or other services to assist with business planning needs. 
 
For example, to use CLFRF funds for rental assistance, home repair, or down payment assistance to 
an individual, the City would need to justify the particular household was negatively impacted by 
COVID-19. The City could use these provisions to justify providing operating support to a housing 
nonprofit or small business that provides affordable housing that was negatively impacted by the 
pandemic. Similarly, the City could justify providing technical assistance to a housing nonprofit to 
help them recover from the pandemic to ultimately produce more affordable housing units.  
 
 C. Income Requirements and Affordability Periods 
 
The CLFRF legislation, Interim Final Rule, and accompanying guidance are silent as to any specific 
income requirements or affordability periods of housing units assisted by CLFRF dollars. All that 
Treasury requires for affordable housing development, housing stability services, and homelessness 
assistance is that funds must be spent on “disproportionately impacted populations and 
communities” as described above. Other funds that are justifiable under separate provisions of the 
Final Interim Rule to small businesses, nonprofits, and households, and impacted industries only 
require that grantees prove the assistance supports entities that suffered a negative economic impact 
due to COVID-19.  
 
Although the relevant rules are silent as to income requirements, the City should consider 
supporting affordable housing activities for persons in poverty or at 60% or below the Area Median 
Income. These two standards find their support in the fact that affordable housing development 
activities are presumed to be eligible in Qualified Census Tracts. Because Qualified Census Tracts 
are defined as tracts either with a high poverty rate or have a large percentage of households at 60% 
of AMI or below, the City should focus on households that are either in poverty or at 60% or below 
the Area Median Income. 
 
In terms of an affordability period, the City should require the longest possible affordability period 
for units assisted by CLFRF funds. These funds provide a once-in-a-generation influx of federal 
capital for affordable housing and therefore should be used to support housing units that are 

 
38 31 C.F.R. § 35.6(b)(6-7). 
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affordable in the community long-term. The City should ideally support units that are permanently 
affordable.  
 
 

Conclusion 
 

A number of affordable housing activities can be justified under several provisions of the Interim 
Final Rule that implements the Coronavirus Local Fiscal Recovery Fund program. When using 
CLFRF dollars for affordable housing development, the City must use funds for disproportionately 
impacted populations and communities and strive to support permanent affordable housing. For 
assistance targeted to households, small businesses, and nonprofits, it is key for the City to connect 
its affordable housing expenditures with a negative economic impact due to COVID-19.  
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Attachment B – MOU between City and WHEDC 
Memorandum of understanding (MOU) between City of Winter Haven and Winter Haven 

Economic Development Council, dated June 15, 2021. 
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