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Introduction 
 
Carlton’s character is defined by its people, rural setting, agricultural land, and natural environment. From the Lake Michigan shoreline to the farm fields 
and forests of its interior, Carlton is a beautiful and tranquil place to live. The community’s proximity to Green bay, Sturgeon Bay, and other urban areas 
provides for a highly desirable place to live for working families.  
 
This chapter provides the Town of Carlton Future Land Use Map. This map illustrates the goals, objectives, visions and policies expressed throughout this 
plan. More importantly, it seeks to reflect, to the greatest extent feasible, the desires, expectations and demands of residents and landowners in the Town 
of Carlton. 
 
 
Background�
 
The Town of Carlton Comprehensive Plan process was initiated with an extensive vision development effort and review of the historic and existing 
population characteristics. This information is described in Chapters 1 and 2 of the document. From there, the Planning Committee studied current 
conditions and future needs related to housing (Chapter 4), transportation (Chapter 5), utilities and community facilities (Chapter 6), and economic 
development (Chapter 8). The Committee also examined the natural environment and agricultural considerations in Chapter 7. Finally, existing land use 
patterns and regulations were considered in the Chapter 9. 

 
 
Understanding Development Desires 
 
Several activities were instrumental in understanding local development desires and expectations:  
 

·  Kick-off Meeting & Value Workshop 
·  Vision Meeting 
·  Community Survey 
·  Cognitive Mapping Exercise 

 

Land Use Vision�
 
In 2025, Carlton has retained its rural character by preserving natural resources and agricultural lands, while allowing for well constructed housing to meet the needs of a 
gradually growing population. Conservation subdivision design has become the most commonly used approach to accommodating single-family residential development in the 
Town. Local businesses are concentrated in the southwest portion of the community. Other areas in Carlton have retained their rural, low-density residential character with 
patches of farmland, woodlands, and Lake Michigan adding to the Town’s scenic charm. 
 
Carlton relies on effective, local land use ordinances to conserve the Town’s natural and cultural resources, promote quality residential development, and provide development 
options that are sensitive to the preservation of rural character.  The community has partnered with neighboring local governments to develop an extensive network of bicycle 
and pedestrian trails providing links to new and established neighborhoods, community centers, commercial areas, and the Ahnapee Trail. 
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COGNITIVE MAPPING 
 
Cognitive mapping is a planning tool used to determine desired future development. The two-part process provided participants with an opportunity to create a Composite Attitude Map to identify areas of the Town that, in 
their opinion, are attractive and unattractive. The map also indicates important local travel routes and places that have special meaning. The Composite Attitude Map is provided on the following page. It represents consistent 
patterns and ideas represented on the maps prepared by individual participants. It is not a direct translation of any single map created during the exercise. 
 
The Composite Attitude Map reveals: 
 

·  The Lake Michigan shoreline and Lake Shore Drive are attractive and scenic and valued by Town residents. 
·  STH 42, County Roads G and J, and Sandy Bay Road are the most frequently traveled routes for vehicular traffic in Carlton. 
·  STH 42 and CR BB pose traffic concerns in the community. 
·  Norman, St. Peters, and Woodside Roads are the routes most frequently used by residents for walking and bicycling. 
·  The crossroad community of Norman has special meaning for Town residents. 

 
Following the Composite Attitude exercise, participants developed Individual Future Land Use Maps based on their ideas, perceptions, experiences and beliefs. Following the completion of their base map, participants met in 
small groups to identify common ideas. OMNNI then compiled the Individual Future Land Use Maps into a Majority Opinion Map (presented on page 4).   
 
 

Special Considerations 
 
PROPERTY RIGHTS 
 
The issue of private property rights v. community needs underlies every comprehensive planning effort. Throughout the development of this plan, landowners have consistently expressed their desire to see property rights 
protected. This plan seeks to respect the property rights by illustrating planned development patterns for all property owners to understand and use to make their own personal development decisions. If a landowner disagrees 
with the Future Land Use Map, or another aspect of this plan, they have the right to petition the Town to amend the document. All amendments occur through a public process, including a public hearing. 
 
COMMERCIAL DEVELOPMENT 
 
The Cognitive Mapping Exercise revealed that residents are generally non-supportive of commercial development in the community, with the lone exceptions being in the CR B and BB corridors in the far southwest corner of 
Carlton.  Residents who responded to the Community Survey also indicated a lack of interest in commercial development in the Town.  The Future Land Use Map seek to present a pattern for development that respects the 
opinions and desires of residents, while accommodating market-driven economic activities to provide additional opportunities for local employment.  
 
RESIDENTIAL DEVELOPMENT AND POPULATION PROJECTIONS 
 
Population projections for the Town are provided in Chapter 3. The WDOA projections indicate the Town’s population is expected to increase from 1,000 people in 2000 to 1,007 people by 2025. WDOA projections tend to 
be conservative by nature. As discussed in Chapter 9: Existing Land Use, the population is expected to exceed these predicted growth rates. As such, the Town of Carlton Majority Opinion and Future Land Use Map reflect 
the desire of residents to limit future residential development by designating the majority of the community as agricultural and preservation lands. Future residential development, when it does occur, will most likely be 
located in the north central part of the Town adjacent to the CR B corridor and along the Lake Michigan shoreline. 
 



Kewaunee Communities Comprehensive Plan – Town of Carlton - Future Land Use Chapter                3

 



Kewaunee Communities Comprehensive Plan – Town of Carlton - Future Land Use Chapter                4

 



Kewaunee Communities Comprehensive Plan – Town of Carlton - Future Land Use Chapter                5

QUARRY AND LANDFILL OPERATIONS 
 
Quarries and landfills are intensive land uses. As such, they may create disturbances to neighboring properties including: vibration, odors, noise, and groundwater issues. The WDNR requires a 1,200-foot set back for private 
wells near landfills. To develop within this area, property owners are required to obtain a variance from the WDNR in order to drill a residential well (irrigation wells are not subject to this requirement). This process is 
intended to protect residents from potential environmental hazards, including groundwater issues. Since non-metallic mining operations are intensive land uses, and have the potential to affect groundwater quality, the plan 
recommends the establishment of a similar buffer around existing, operational quarry and sandpit sites. 
 
Over the 20 year planning period, as local quarries and pits are reclaimed, the Town of Carlton will support the redevelopment of these properties in accordance with their adopted reclamation plans. 
 
AGRICULTURAL LAND  
 
Agriculture is the second largest land use category in the Town (behind Woodlands) and represents a significant component of the Town economy. Through the Community Survey and other public participation components 
of the Comprehensive Plan process, residents have stated a desire to retain agricultural uses as a defining characteristic of the Carlton landscape (as shown on the Majority Opinion Map). Accordingly, the Comprehensive 
Plan encourages future farming.  
 
ENVIRONMENTAL CORRIDORS  
 
The Community Survey results clearly indicated residents consider natural features a very important part of the community. Likewise, resident support for protecting natural areas, including woodlands, wetlands and streams 
is very strong. To that end, the Future Land Use Map delineates waterways, recreational and preservation areas in addition to the Natural Features Map (Chapter 7) that shows environmental corridors and floodplains. 
 
DESIRED AMENITIES 
 
During the planning process, certain amenities were identified as desired in order to meet the future needs of the community:  
�

·  Trails. The Transportation Element includes a Transportation Plan Map that illustrates potential trail routes through the community. During the Visions exercise, participants indicated that walking, bicycling, and 
snowmobiling were the most desired uses for an integrated community trail network. 

·  Community Park Facilities. Community survey responses indicated a desire on the part of residents for the development of Town parks, particularly parks along the lakeshore with trails and public access for boat 
launching. The Utilities & Community Facilities chapter of the plan proposed the creation of an integrated, nature-based park system for the community. The system would entail a variety of park types including 
playgrounds, ball fields, bicycle and pedestrian trails, and passive open spaces. Future park locations will be identified when the Town begins implementation of the Comprehensive Plan. 

 
 
Community Design Approaches 
 
At this time, community design principals are anticipated to play a minor role in the future development of Carlton. The use of community design can ensure that new development blends harmoniously with existing 
development and the natural environment while providing profitable new development patterns that promote a high quality of living. The relatively low levels of future development anticipated for the Town may minimize 
the desire and necessity for integrated design and development principles in Carlton. 
 
CONSERVATION SUBDIVISION DESIGNS 
 
Carlton’s landscape provides an array of natural features including rolling hills, steep slopes, wetlands, woodlands, floodplains, stream corridors, and Lake Michigan’s shore. Preserving the character of the community, 
particularly its Lake Michigan shoreline, has consistently been identified as a necessary component of the Comprehensive Plan. To accommodate future demands for housing, while maintaining the integrity of Carlton’s 
natural environment, the Town may develop a Land Division/Subdivision Ordinance that requires conservation design for all subdivisions developed in unsewered areas of the community. Conservation subdivision design 
will allow the Town to: 
 

·  Protect rural character by maintaining natural areas, woodlands, scenic views, open undeveloped areas, and farm fields, while addressing housing needs; 
·  Lower the cost of development, to the Town and developers, by reducing the amount of impervious surface (roads, driveways, etc.), minimizing stormwater management requirements, shortening permit review 

timeframes, and dramatically decreasing the need for community park and open space lands; and, 
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·  Creating natural corridors of green space between developments that can be used by wildlife and also has the potential to be utilized as trail or walkway areas to improve connections between developments. 
 
TRADITIONAL NEIGHBORHOOD DEVELOPMENT (TND)1 
 
The comprehensive planning law defines “ traditional neighborhood development”  (TND) to mean:  compact, mixed-use neighborhoods where residential, commercial and civic buildings are in close proximity to each other.  
TND is a planning concept based on the principles of new urbanism to promote traditional small towns. TND is found in the older parts of Wisconsin’s cities, villages, and crossroad communities. Principles of TND include: 
 

·  Compact. TND areas have a higher density than traditional single-family subdivision (i.e. duplexes, apartments, etc. as well as single-family homes in a single area). Compact development also means that the 
developed area is designed for human scale, not always the automobile. This includes being sensitive to walking distances, heights of buildings, design of streetlights, signs, sidewalks and other features. Compact 
development includes parks, public buildings, and retail development within a close proximity. These features serve as destination points for surrounding residential areas in the immediate vicinity (1/2 mile or less). 

 
·  Mixed Use.  TND includes a mixture of land uses. This means that nonresidential land uses, such as commercial areas, are mixed with residential development. Mixing uses helps promote walking throughout the 

community. Mixing land uses can also broaden the tax base. Furthermore, mixed uses can mean that different means of transportation are promoted in the community (walking, bicycling, automobiles). Mixed use also 
means promoting varied housing types and sizes to accommodate households of all ages, sizes and incomes.  This translates into varying lot sizes and allowing varied types of housing such as attached single-family 
residences, townhomes, duplexes, and housing for seniors.  Mixed use may also mean that residential uses are provided above or in the same building as commercial uses such as shops or offices.  This environment 
provides housing for a lifetime.   

 
·  Street Patterns, Sidewalks, and Bikeways. TND provides for access through an interconnected network of streets, which facilitate walking, bicycling and driving.   

 
·  Cultural and Environmental Sensitivity and Design. TND can foster a sense of community identity. The design of buildings and their placement receives special attention. Provision of adequate open spaces, use of 

indigenous vegetation and the application of environmentally responsive stormwater management systems are equally important. 
 
The incorporation of TND principles in the Town of Carlton would be most appropriate within and adjacent to the crossroad community of Norman. 
 
 

Community Design Tools 
 
 
LAND DIVISION ORDINANCE

2 
 
Land division (or subdivision) regulations provide the procedures and standards for dividing a large parcel of land into smaller parcels for 
sale and development. Subdivision regulations require a developer to meet certain conditions in order to record a plat. As with zoning, 
subdivision regulation is a land use control used to carry out a community’s plan. However, the regulations governing the division of land are 
different from zoning regulations in two primary areas.  
 
While zoning regulations are meant to control the use of property, subdivision regulations address the quality of development (the availability 
of public services, services the subdivider must provide, the layout of the site, etc.). The way in which lands are divided plays a key role in 
the orderly development of a community. Properly administered subdivision regulations can be more useful in achieving planning goals than 
zoning ordinances. The impact of subdivision regulations is more permanent than zoning. Once land is divided into lots and streets are laid 
out, development patterns are set. Subdivision control ordinances often give a community its only opportunity to ensure that new 

neighborhoods are properly designed. Failure to plan for the subdivision of land is felt in many areas such as tax burdens, the high cost of extending utilities, street and traffic problems, overcrowded schools, health hazards 
caused by wastewater treatment systems unsuited to a particular area, and a loss of a sense of community.  
 

                                                           
1 A Model Traditional Neighborhood Development Ordinance is available from the UW-Extension.  This ordinance was developed in 2000 as a means to implement Smart Growth Comprehensive Plans. 
2 The first three paragraphs of this section were excerpted from Guide to Community Planning in Wisconsin, Brian Ohm, 1999. 

Conservation subdivision, Arendt, 1996. Conventional subdivision, Arendt, 1996. 
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Second, the requirements and procedures for regulating subdivisions provided under the Wisconsin Statutes are very different from the statutory requirements for zoning. Though it has three separate zoning enabling laws for 
cities/villages, towns, and counties (discussed in Chapter 5), Wisconsin has only one local enabling law for local subdivision regulation. That law is found in Chapter 236 of the Wisconsin Statutes. This single enabling law 
that provides the authority to adopt subdivision regulations is very different from the authority for zoning. For example, as discussed later in this chapter, towns do not need county approval to adopt subdivision regulations. 
Likewise, counties do not need town approval for the county subdivision regulations to apply within that town. 
 
The design standards included within a land division ordinance provide a community with the tools necessary to protect public health and safety, preserve natural resources, and enhance quality of life. Design standards may 
be included in narrative or graphic form to provide developers and other interested parties with examples of the types of development and design acceptable to the community. At a minimum, a land division ordinance will 
govern how a subdivision is laid out (lot size and shape, access, open space, etc.), and the design of necessary improvements (road widths, sidewalk locations, tree plantings, etc.). A land division ordinance may also 
incorporate a variety of design standards, including, but not limited to: 
 

·  Protecting Open Space – The ordinance can specify standards that limit construction on natural features that are unsuitable for development. 
·  Roads and Streets – The ordinance may specify the standards for the design and construction of streets and related improvements within the subdivision. These standards can include street widths, intersection design, 

maximum grades, and length of cul-de-sacs, among others. 
·  Configuration of blocks and lots – The ordinance can provide standards for the size and location of blocks and lots. Minimum and maximum lot sizes may be established regardless of existing County requirements. 
·  Parks and Open Space – The ordinance may specify the amount and type of open space dedication required for new development and the location and dimensional standards for different types of parks. 

 
In addition to the standards bulleted above, the ordinance can set requirements for: stormwater management and constructions site erosion control; wastewater treatment; potable water systems; lake and stream shore plats; 
trees and landscaping; and, lighting. 
 
HISTORIC PRESERVATION ORDINANCE

3 
 
Many Wisconsin communities have a rich assortment of properties with architectural, historical, archeological, and/or cultural significance. These properties may include Indian burial mounds, residences, public or 
commercial buildings, barns, or bridges. A community may only have one property of historic significance or it may have several historic properties that together may constitute an historic district. The presence of historic or 
prehistoric properties in a community provides community identity and helps foster a special sense of place and an association with the past. A growing number of communities have sought to protect and enhance historic 
structures in a variety of ways. 
 
SIGN ORDINANCE 
 
A sign ordinance is another design tool available to the Town to protect and preserve the rural character of the community. Sign ordinances can provide the mechanism for regulating the size, color, style, location, and lighting 
for signs and billboards located within Carlton. 
 

                                                           
3 The first paragraph of this section was excerpted from Guide to Community Planning in Wisconsin, Brian Ohm, 1999. 
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Smart Growth Area - Norman  
 
The crossroad community of Norman is located on CR G in central Carlton. Like many rural 
communities, Carlton lacks a typical “downtown;”  however, Norman serves as one of the focal 
points of the community.  The majority of future economic development within Carlton will occur in 
the southwest portion of the Town; however, some additional development will happen in and 
around Norman. Commercial development options within this Smart Growth area may include 
restaurants, gift shops, convenience stores, and agricultural services, among others. Additional 
housing is also a likely eventuality. The Comprehensive Plan recommends the establishment of 
design and signage standards, based upon desirable, existing architectural themes, for the crossroad 
community. These standards will be used to guide all future economic development within Norman. 
 
 
 
 

 
DEVELOPMENT CONCEPTS FOR NORMAN 
 
The following design standards are recommended for future development within Norman. 
 

1. Incorporate Sidewalks and Build to the Sidewalk  
Future development should respect the pedestrian scale (minimal setbacks, on-street parking to accommodate cars and also to serve as a buffer 
between the street traffic and pedestrians walking along sidewalks, etc.). 

2. Make the front of the building “ permeable”  (i.e., no blank walls, use windows, doors, material changes and other amenities to keep the buildings 
interesting). 

3. Prohibit parking lots in front of buildings, unless on-street parking.  Instead, encourage parking in the rear, but in doing so don’ t ignore this side of the 
building. Provide attractive rear entrances and landscape buffer to adjacent property. 

4.  Invest in streetscape improvements and encourage façade restoration. 
5. Encourage infill development based on TND and New Urbanism Principals.   

Infill development could include specialty/collectable retail stores, service businesses like beauty salons and exercise establishments, food for home 
businesses (i.e. bakery, winery, delicatessen, butcher), and local gathering places (i.e. coffee shop, ice cream parlor, etc.). 

6. Improve connectivity by building in a grid and using trails and sidewalks to make walking easy and safe. 
7. Provide a variety of housing types. 

Housing in Norman should accommodate the needs of residents of all ages. This in turn will provide a live-in market to frequent local businesses (i.e. apartments over retail, townhomes, single-family homes on 
smaller lots) and act as a buffer between small local commercial businesses and outlying rural country living. 
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How Was the Future Land Use Map Developed? 
 
The Future Land Use Map was developed using a very specific process:   
 
1. Natural resource areas were identified to understand development limitations. 
2. Future population and household projections, in conjunction with zoning requirements, were examined to understand the extent of future residential development needed in the Town. 
3. Utility and community facility capacities were reviewed to ensure new development would be adequately serviced. 
4. Existing development plans were considered as the plan map was developed, including applications received. 
5. Planned and anticipated road and trail network changes were incorporated into the plan map. 
6. The results of the community survey and cognitive mapping exercise were reviewed to emphasize resident desires and expectations. 
 
The result of this process is the detailed Future Land Use Map presented at the end of this chapter. 
 
 
How Is the Future Land Use Map Used? 
 
The Future Land Use Map is a planning resource for the Town of Carlton. In accordance with the Comprehensive Planning Law, it should be used to guide the following actions: 
 

·  Official Mapping 
·  Local Subdivision Regulation 
·  Zoning (in consultation with Kewaunee County) 

 
Town officials should use the plan map as a guide for making future land use decisions. Developers and residents should understand that the plan map is intended to direct development to certain areas where facilities and 
services are available. It is important to remember that a plan is not a static document. It must evolve to reflect current conditions. If not regularly reviewed and amended, it will become ineffective. Applications for rezoning 
and development that are inconsistent with the plan must still be considered. In some situations, it may be desirable to amend the plan (and map) to accommodate a compatible, but previously unplanned use. Likewise, a 
change in county or regional policy, technological changes, or environmental changes may also impact the plan.   
 
Any change to the plan (including the plan map) must be considered in the context of all nine required plan elements, including the visions, goals, objectives and policies expressed in this document. If an amendment is to be 
approved, the process must include a formal public hearing and distribution per the requirements of the Wisconsin Comprehensive Planning Law. Any amendment must be recommended by the duly sanctioned Planning 
Committee and approved by the Town Board before development is permitted. 
 
 
Relationship to Other Required Plan Elements 
 
Throughout this plan, important ways each of the required elements relates to the Land Use Element have been discussed. The Land Use Element will have a significant role in the two remaining elements of this plan, as 
described below. 
 
INTERGOVERNMENTAL COOPERATION ELEMENT 
 
Intergovernmental activities have the potential to impact the Town in many ways. Kewaunee County works to make sure the community is safe (i.e. Kewaunee County Sheriff’s Office) and that development respects natural 
resources (i.e. Kewaunee County Land Conservation Department). One example of an intergovernmental issue that has been discussed many times during the planning program is the potential impact of annexation on Towns. 
Annexation is not a concern for Carlton at this time (there are no incorporated municipalities bordering the community); however, the issue is applicable to the Towns of Casco and West Kewaunee and is addressed in 
Chapters 9 and 11 of this plan. It is expected that local school districts will look to this plan as a tool for projecting new residential development within their district boundaries. 
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IMPLEMENTATION ELEMENT 
 
It takes much more than simply adopting a plan to see the communities’  visions become reality. The Implementation Element outlines the goals and objectives from all required elements with milestone dates for achieving 
each item. In addition, the implementation element discusses the potential for the purchase/transfer of development rights, housing for life strategies, and zoning changes to achieve the visions expressed in this plan. 
 
 
Future Land Use Map  
 
The Future Land Use Map provided in this plan depicts a pattern for development of the entire community. 
 
FUTURE LAND USE CONCEPT MAP 
 
This map was created to illustrate a general pattern of desired development in the community. It is based on the Community Survey and Cognitive Mapping Results. It also is meant to reflect the information presented in the 
Agricultural, Natural and Cultural Resources Element related to development suitability.  
 
Residential Areas.  Subdivision development in accordance with the future Town subdivision ordinance is encouraged in this area. This pattern of development will provide residential infill between the existing subdivisions 
scattered throughout the area. 
 
Environmental Preservation (recreation and preservation areas).  Aside from parkland, some areas face environmental limitations that will limit their development potential. Development should be directed elsewhere in 
order to protect the bayous, rivers, wetlands, and wildlife habitat. 
 
Quarr ies / Gravel Pits.  These resources will meet the demand for rock and aggregates. 
 
Nuclear  Power Plant. The Kewaunee Nuclear Power Station will continue to be an important part of the community. 
 
Farmland/Large Lot Residential Areas.  It is expected that some farmland will remain in production   Residential development will also occur through CSM’s and individual lot splits.  More limited subdivision 
development with larger lots is also anticipated in these areas. 
 
Norman Crossroad Community.  This is the primary activity area of the community. The Town’s future commercial facilities (as well as alternative housing and some recreation) may be located in and around Norman, as 
well as in the southwest portion of the Town as indicated on the map. 
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