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Introduction 
 
Land use is the central element of a comprehensive plan.  Previous elements have discussed: 

·  Projected population growth, 
·  The quality housing available in the Town and potential future housing needs, 
·  Transportation network challenges with increasing population growth,  
·  Available utilities and community facilities,  
·  Local business choices and economic growth opportunities, and 
·  Carlton’s abundant natural resources.  

 
This element assesses land use trends by pulling together the recommendations from the previous chapters. 
The Land Use Element it is divided into two chapters in this plan.  This chapter discusses existing land uses, regulations, trends and opportunities.  The next chapter discusses desired development patterns, community design 
standards, and coordination with other required plan elements. Chapter 10 ends with the Future Land Use Map and a discussion of how it was created and how it is to be used. 
 
Of the 14 local planning goals provided in the Comprehensive Planning Law, Carlton believes that the goals listed below specifically relate to planning for land use: 
 

·  Promotion of the redevelopment of lands with existing infrastructure and public services and the maintenance and rehabilitation of existing residential, commercial and industrial structures. 
·  Encouragement of neighborhood designs that support a range of transportation choices. 
·  Protection of natural areas, including wetlands, wildlife habitats, lakes, woodlands, open space and groundwater resources. 
·  Protection of environmentally productive areas. 
·  Encouragement of land uses, densities and regulations that promote efficient development patterns and relatively low municipal, state governmental and utility costs. 
·  Preservation of cultural, historical and archaeological sites. 
·  Providing adequate infrastructure and public services and an adequate supply of developable land to meet existing and future market demand for residential, commercial and industrial uses. 
·  Balancing individual property rights with community interests and goals. 
·  Planning and development of land uses that create or preserve varied and unique urban and rural communities. 
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Existing Land Use Inventory 
 
The Existing Land Use Map was created from information provided by the Town citizens and the Town’s Consultant. Town elected officials, the Town Plan Commission, and residents provided additional updates and 
changes during the planning process. What follows is a description of the land use categories illustrated on the Existing Land Use Map. 
 
AGRICULTURE / WOODLANDS 
These are the default land covers. When speaking in general terms, agricultural lands include farm residences, farm fields and buildings, pasture, orchards, and rented cropland. For additional information about the local 
agricultural land uses, refer to Chapter 7 and Chapter 8.  
 
SINGLE-FAMILY HOMES 
Single-family residential uses are scattered throughout the Town. For more information about housing, please refer to the Housing Chapter, Chapter 4.  
 
NUCLEAR POWER PLANT 
The Kewaunee Nuclear Power Station is owned by Dominion Resources Inc. of Richmond, Virginia. The plant generates 568 megawatts of power and provides valuable jobs to the area. For more about the plant, refer to 
Chapter 8: Economic Development. 
 
RECREATION 
State, county and local parks, privately owned forest reserves, some state-owned wetland areas, golf courses, camping, sportsmen clubs, etc. are grouped in this category. For more information on these areas, see Chapter 6. 
 
QUARRIES 
Quarries and non-metallic mining activities are shown in dark gray. Refer to the Agricultural, Natural and Cultural Resources Element (Chapter 7), as well as the Economic Development Element (Chapter 8) for more 
information. 
 
WATER FEATURES 
Water features include ponds, streams, creeks, and drains. To learn more about surface water see to Chapter 7.   
 
The table to the right is a numerical breakdown of the existing land uses in Carlton. This table is required by 1999 WI Act 9, Wisconsin’s Smart 
Growth Law. 
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Land Use Regulations 
 
TOWN OF CARLTON ZONING ORDINANCE 
 
The Town of Carlton has adopted and enforces its own local zoning ordinance. The zoning ordinance organizes the community into different districts. Within each district 
specific uses are permitted subject to certain requirements.   
 
The Town of Carlton is fortunate to have its own zoning code to use as a tool to permit development in a fashion that is compatible with the local rural setting.  Not all towns have their own zoning ordinance. In many Towns, 
the only zoning regulations available are adopted and enforced by the county. This limits local autonomy. The Town of Carlton is free to update and modify its local zoning ordinance as it deems necessary to promote public 
health, safety and community welfare. 
 
Carlton’s zoning ordinance follows a traditional Euclidean1 model that seeks to segregates uses by type and establishes dimensional requirements related to lot size, setbacks and building height. As new uses are created over 
time, they are listed specifically in the zones in which they are permitted. To be most effective, this type of ordinance must list every possible use and establish a zone in which that use would be appropriate. Euclidean 
ordinances are based on a philosophy that separation of uses will create a safer, healthier environment. In recent years, the planning profession has developed alternative zoning models based on performance standards and 
building form.   
 
Form-based zoning codes regulate a community based on the appearance (i.e. building line, landscaping, lighting, signage, building size, building materials, building design) rather than the type of use. Ordinances based on 
performance standards seek to regulate based on a particular set of operation standards rather than on particular type of use.   
 
Performance standards provide specific criteria for limiting noise, air pollution, emissions, odors, vibration, dust, dirt, glare, heat, fire hazards, wastes, and traffic and visual impacts of a use. In this approach, the proposed use 
is not a factor in development. If all operation standards can be met, any use can be permitted adjacent to another. Some communities are also using hybrid-zoning codes that combine performance and form-based zoning 
criteria to regulate land use.  
 
These two new approaches offer the advantage of regulating the impact and design characteristics of different uses, rather than limiting the types of uses allowed in a community. As a result, communities relying on these 
newer models are creating mixed-use communities with a variety of different land uses established in close proximity. This pattern of development provides a walkable environment in which a person can walk to 
neighborhood shopping, school, and employment destinations as opposed to a Euclidian model that either separates uses and results in the need to drive to different destinations, or requires multiple variances to gain approval.  
More information about walkable communities is provided in Chapter 5 and Chapter 10.  
 
Table 27.0 provides a breakdown of the different zoning districts found in the Town of Carlton. For additional information refer to the Town of Carlton Zoning Ordinance.   
 
EXTRATERRITORIAL ZONING 
 
At this time, there are no municipalities located adjacent or near the Town of Carlton. If areas of land in and around Carlton become incorporated in the future, the Town will work with those municipalities to ensure 
appropriate growth.   
 
KEWAUNEE COUNTY FLOODPLAIN AND SHORELAND ZONING ORDINANCES 
 
The current Kewaunee County Floodplain ordinance was adopted on April 14, 1992, as the Kewaunee County Floodplain Zoning Ordinance. The floodplain areas in all townships surrounding Carlton are regulated by the 
Kewaunee County ordinances. The Kewaunee County Floodplain Zoning Ordinance is characterized by the provision of a floodway district, a flood fringe district, and general floodplain district which protect floodplain areas 
by regulating proposed developments within the 100-year recurrence interval floodplains as delineated in the federal Flood Insurance Rate Map Study, Flood Boundary and Floodway Map, County of Kewaunee, Wisconsin, 
September 3, 1980.   
 

                                                           
1 Reference to Euclid vs. Amber Realty Company, 1926 U.S. Supreme Court Decision, which serves as the foundation for zoning practice in the United States. 
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The Kewaunee County Shoreland Zoning Ordinance regulates “shoreland”  areas, defined as those lands lying within 1,000 feet of the ordinary high-water mark of natural lakes, ponds, or flowages, or 300 feet of the ordinary 
high-water mark of navigable rivers or streams or to the landward side of the floodplain, whichever distance is greater. Lakes, ponds, flowages, rivers, and streams are presumed to be navigable if they are listed in the 
Wisconsin Department of Natural Resources publication, Surface Water Resources of Kewaunee County, or are shown on the United States Geological Survey quadrangle maps. 
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Subdivision Regulations 
 
The Kewaunee County Subdivision Ordinance outlines procedures for land divisions, technical requirements, design standards for plats and certified survey maps, and outlines reuqired improvements (i.e. stormwater 
detention, public and private sewage, land dedication, etc.). The County ordinance also includes provisions for planned unit developments (i.e. conservation subdivisions), but provides little guidance for such development 
design and objectives. To obtain a copy of the County ordiannce, contact the Kewaunee County Zoning Deparment.  
 
The Town of Carlton does not have its own subdivision ordinance. As a township with “village powers,”  the Town has the authoity to establish its own subdivision ordinance. Such an ordinance could only be enforced if it 
were more restrictive than existing Kewaunee County Subdivision Ordinance. The purpose of a Town subdivision oridnance would be to further regulate and control the division of land to: 
 

·  Support the development pattern presented on the Future Land Use Map; 
·  Prevent the overcrowding of land; and, 
·  Lesson the congestion on streets and highways. 

 
Carlton’s current Zoning regulations preclude major land divisions (subdivisions). Considering the Department of Administration’s low population growth projections for the community, it is unlikely that the Town will need 
to seriously consider the development of a subdivision ordinance during the tnure of this plan. 
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Trends in Supply, Demand, and Price of Land  
 

The Town of Carlton covers 22,819 acres of land. The Existing Land Use Map shows the current land uses in the Town. A good portion of the Town is undeveloped, allowing for some form of future development. Potential 
areas for development include all lands, beyond wetland and floodplain areas, that are currently either undeveloped (but not part of a residential subdivision or park area), and lands that are being used as cropland.  
 
RESIDENTIAL DEVELOPMENT 
 
The Town has a strong desire to carefully regulate the location of future residential development to ensure that future growth will not have a negative impact on the Town’s rural character, interfere with farming operations, or 
result in significant increases in service needs and costs. Scattered rural development translates directly into increased potential for conflicts with adjacent farms (i.e. odors, lighting, etc.), and interrupts scenic views and 
character of rural areas. It also costs more for the Town to provide road maintenance (including snowplowing), garbage collection and other amenities to residents that are scattered through the Town that it does for residents 
living in a single area.  
 
Current population projections show an anticipated increase in the population for the next 25 years, with a population of 1,007 in 2025. Currently, there are 363 households in the Town. Official household projections through 
2025 estimate the number of households in the Town will increase to 395. That translates into roughly 2 new single-family homes being constructed each year. The Town of Carlton has experienced slightly higher growth 
rates the past five years as demonstrated by the figures below: 
 

   
Some of the economic visions for the Town are concentrating business developments in Tisch Mills. When increased economic growth occurs, an increase in the housing 
supply will also be required. Given this information, it is likely that the actual number of new homes built and the accompanying population will be greater than official 
projections for the Town over the next 20 years.  
 
 
 
 

 
FARMING 
 
There is a strong desire to retain farmland, especially family farms, in the Town of Carlton. This priority was clearly expressed in the community survey and during the planning meetings. However, the challenging local 
farming economy has continued to result in a reduction in the number of local farm operations. This can be attributed to diminished farm product returns and aging farmers seeking retirement. Also, the low value of farmland, 
as compared to residential land, has an impact on the number of farms and the long-term sustainability of farming.  
 
As local farmers age, the supply of farmers willing and able to purchase land for farming is diminishing. Unlike the past, when children of a farmer would takeover the land, children of today’s farmers are seeking jobs with 
401K and other benefits a farm life cannot provide. Farmers wishing to retire need to find ways to raise money to sustain their lifestyle in retirement. This leads to pressure to sell and convert farmland to other more profitable 
uses.  
 
Retaining farmland areas is important to maintaining the Town’s rural character. However, it is unreasonable to require farmers to continue farming. To balance landowner interests and the rural character the community 
desires, several strategies are availing including:  
 

·  The opportunity to partner with land trusts charged with protection of natural areas and farmland; 
·  The opportunity to consider conservation-based development approaches that can provide a balance of farmland and residential development;  
·  Educating residents about the realities of rural living; 
·  Establishing a Town Agriculture Committee to minimize farmland conflicts through negotiation and open communication with nearby residential development; 
·  Establishing networks, through a Town Agriculture Committee, to connect farmers who are considering selling their property with other farmers who would like to acquire additional property; and,  
·  Development rights program opportunities.  
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COMMERCIAL AND INDUSTRIAL DEVELOPMENT 
 
Commercial and industrial development is concentrated primarily along STH 42 and in Tisch Mills. This pattern is expected to continue, but there are some opportunities for more commercial development in Tisch Mills. If 
commercial land uses are included within future residential subdivisions, the commercial locations should be explicitly noted on the subdivision plats, so potential purchasers of nearby residential lots will have notice.  
 
DEMAND 
 
Given the Town’s desirable country living setting, close proximity to Lake Michigan and nearby employment centers, and being an ideal retirement location for many, the demand for additional housing is expected to 
increase in the future. Land remains available to accommodate new development. Current Wisconsin Department of Administration population projections show only a slight increase in population in the next 20 years. The 
Town feels these numbers are low and is anticipating a larger population increase in the future due to continued residential demand.   
 
TRENDS IN LAND PRICES 
 
Historical trends have demonstrated that land prices have steadily increased in the Town of Carlton. This trend is expected to continue as the community continues to be discovered by people moving out to the area. 
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It is anticipated that most remaining farmers will seek to continue farming their acreage for the next twenty years (refer to the Economic Development Chapter for more information). This is not to say that farming will stay 
exactly the same. It is anticipated that hobby farms, niche farms and other operations will expand.  
 
One potential concern that does exist with respect to land prices in the Town is the fact most new housing is of similar value, which may over saturate the market and affect resale values.  To offset this, the development of 
some alternative housing choices (i.e. condos, townhomes, senior housing) could be pursued to provide a greater balance in the community. 
 
 
Annexation�
 
In Wisconsin, cities and villages cannot instigate annexations. Town landowners have to petition for annexation; then cities and villages have to determine whether or not they are willing to annex those parcels.   
 
On April 22, 2004, the Governor signed SB 87 (2003 Wisconsin Act 317), which prohibits a city or village from annexing any town territory unless the city or village agrees to pay the town, for five years, an amount equal to 
the property taxes that the town imposed on that land in the year in which the annexation was finalized.   
 
If the Town of Carlton is concerned about annexations, the Town should study why residents decide to petition for annexation: 

·  Do residents want services the Town is unable to provide?   
·  Does annexation increase the marketability and value of their property?   
·  Is the annexing municipality more willing than the Town to address their concerns?   
·  What other issues are involved?   
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From time to time the concept of incorporation has been raised as a means to prevent annexation. Sections 66.0201 through 66.0211 of the Wisconsin Statutes regulate municipal incorporation -the process of creating new 
villages and cities from town territory. The Department of Administration (DOA) is the administrative agency charged with facilitating the incorporation process. The DOA determines the ability of the territory petitioning for 
incorporation to meet certain minimum statutory standards and advises the circuit court to either accept or reject the incorporation petition. 
 

Deciding whether or not to attempt incorporation is a decision to be collectively undertaken and financed by citizens residing in the territory under consideration. Citizens need to consider not only whether or not the 
standards to be initially reviewed by the circuit court can be met, but also whether the territory, level of proposed services and budget, and other relevant issues meet the more difficult statutory standards required to be 
evaluated by the DOA.    

 
REQUIREMENTS FOR INCORPORATION  
 

·  Character istics of the Terr itory.  The entire territory of the proposed village or city shall be reasonably homogenous and compact, taking into consideration natural boundaries, natural drainage basins, soil 
conditions, present and potential transportation facilities, previous political boundaries, boundaries of school districts, shopping and social customs. An isolated municipality shall have a reasonably developed 
community center, including some or all of such features as retail stores, churches, post office, telecommunications exchange and similar centers of activity.  

·  Terr itory Beyond the Core. The territory beyond the most densely populated one-half square mile specified in s. 66.0205 (1), or the most densely populated square mile specified in s. 66.0205 (2), shall have an 
average of more than 30 housing units per quarter section or an assessed value, as defined in s. 66.0217 (1) (a) for real estate purposes, more than 25% of which is attributable to existing or potential mercantile, 
manufacturing or public utility uses. The territory beyond the most densely populated square mile as specified in s. 66.0205 (3) shall have the potential for residential or other urban land use development on a 
substantial scale within the next 3 years. The Department may waive these requirements to the extent that water, terrain or geography prevents such development.   

Beyond these two basic criteria, any application submitted to the DOA will also be evaluated based on: 

·  Tax Revenue.   The present and potential sources of future tax revenue must appear sufficient to defray the anticipated cost of governmental services at a local tax rate that compares favorably with the tax rate in a 
similar area for the same level of services. 

·  Level of Services. The level of governmental services desired or needed by the residents of the territory compared to the level of services offered by the proposed village or city is also considered.   

·  Impact on the Remainder of the Town. The impact, financial and otherwise, upon the remainder of the town from which the territory is to be incorporated is considered in the application.   

·  Impact on the Metropolitan Community. The effect upon the future rendering of governmental services both inside the territory proposed for incorporation and elsewhere within the metropolitan community is a 
factor to determine incorporation. There shall be an express finding that the proposed incorporation will not substantially hinder the solution of governmental problems affecting the metropolitan community. 

Based on these standards it is not a realistic option for the Town of Carlton to become a village.  The underlying problem is that if the Town were to see a portion of the community incorporate, outlying areas would not meet 
the DOA criteria. Moreover, there is not a desire on the part of residents to see the density and type of development needed to meet the DOA criteria in outlying areas. 

�
� � � � � 	 � � 
	 

 � �� � � �� 
 � 
 � 
 �� � � 
 � 	 �
 
The Smart Growth Law requires that communities examine opportunities for redevelopment of blighted, underdeveloped, or other areas of a community. This is different from opportunities for new development on farm 
fields or lands that have never been built upon. Given the nature of the Town, opportunities for redevelopment are limited. Most areas are classified as undeveloped or farmland. The opportunities for redevelopment are found 
in the crossroad community area of Tisch Mills. For example, if others purchase existing commercial or industrial establishments, redevelopment of some buildings may occur. Infill opportunities are also available in the 
crossroad community of Tisch Mills.  When any redevelopment opportunity arises, the Town will rely on zoning requirements, site plan review, and this plan as tools to oversee these activities.  

                                                           
2 Text from this section taken from the Wisconsin Department of Administration Web Site, www.doa.state.wi.us 


