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GROWTH MANAGEMENT TOOLS 
 
The preface presented the principal goal of the 
Leelanau General Plan.  Chapters 1 - 4 pre-
sented principal policy guidelines and explana-
tory text in support of this goal. This chapter 
explains a variety of existing and new tools 
that could be employed by the county and/or  
local  governments  in  the  county  to increase 
significantly the chances for successful imple-
mentation of the Leelanau General Plan.  
Part Two of the plan presents specific policies 
and action statements to give even clearer di-
rection on steps that can be taken to imple-
ment this plan. Part Three focuses on the insti-
tutional structure necessary for successful im-
plementation. 
 
Following is a description of the key growth 
management tools and techniques proposed 
to be used.  Many relate to elements included 

POLICY GUIDELINE: 
MANAGED GROWTH 
 
 
Local comprehensive plans and local develop-
ment regulations (including for example, zon-
ing and subdivision regulations) should be up-
dated and thereafter maintained, to include 
goals, objectives, policies and strategies for 
managing future growth compatible with the 
Leelanau General Plan. Local plans should 
include more specific land use and density 
proposals at the parcel-specific level. Local 
regulations should focus on design and other 
issues of local significance. Public facilities 
should all be constructed according to local 
capital improvement programs that are coordi-
nated at all governmental levels on the penin-
sula. 
 
 

Chapter 5 
 

GROWTH GUIDELINES AND DECISION MAPS 

The Homestead Resort in Glen Arbor Township 
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in the decision maps included in the last sec-
tion of this chapter.  Some of these tools can 
be used under existing statutes, others will 
require new enabling legislation.  Some can be  
implemented by individual actions of the 
county or local governments while others re-
quire coordinated actions by multiple units of 
government. 
 
 
COMMUNITY TYPES 
 
Identification of community types enables citi-
zens and officials to categorize areas of 
planned high, medium, and low density devel-
opment as well as to identify those areas most 
likely to need improved public services in the 
future and/or around which new development 
could be clustered.  The density classes re-
ferred to here are "average densities" for de-
velopment, a term not to be confused with 
"minimum lot size."  Average density refers to 
the density that results by dividing a total num-
ber of future dwellings by the total acreage of 
a large land area.  The number of dwellings on 
each parcel within the area in question may be 
a different size than the "average." In contrast, 
zoning ordinances  typically  establish  mini-
mum lot sizes below which no smaller parcel 

may be used.  The average density of an area 
is a better measure to use in the General Plan 
because many parcels of varying dimensions 
are already built upon and new dwellings could 
be clustered on a portion of a property to pro-
tect open space. Under clustering, the average 
density remains low while the density of the 
area with homes may by much higher. It is 
rather like the census-derived figure of 0.07 
persons/acre in all of Leelanau County.  This 
is an average density figure.  However, within 
Suttons Bay or Northport, the average density 
is much higher. 
 
The following community types have been 
identified and mapped in Leelanau County 
(See Map 5-1): 
 
 
Urban Center. The economic core of a region, 
characterized by a high concentration of activ-
ity that may be but is probably not coterminous 
with municipal boundaries. The urban center 
typically provides employment opportunities 
for a large number of people within the region. 
It also provides a significant portion of the re-
gion's economic and tax base. Urban centers 
are characterized by an average density of 
one unit per 10,000 square feet in platted ar-

Local farm and orchard 
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eas, to one unit per one-half (½) acre in un-
platted areas not serviced by a municipal sani-
tary sewer system. 
 
Rural Center. A local activity hub consisting of 
residential neighborhoods, a surrounding rural 
area, and a core of small businesses.  Modest 
in size, it may or may not be an incorporated 
municipality.  Some employment opportunities 
exist within the rural center.  Average parcel 
densities ranging from one dwelling unit per 
10,000 to 15,000 square feet are common, 
mostly the result of platted subdivisions. 
 
Resort Center. A seasonally active area with 
housing that is mostly geared to the needs of a 
transient population with limited public ser-
vices and limited commercial facilities like gift 
shops and restaurants.  Average parcel densi-
ties are similar to that of the rural center, but 
may range as high as one dwelling per two (2) 
acres in some areas. 
 
Settlement. A small, relatively isolated com-
munity which may not have an associated 
commercial center, typified by clusters of sin-
gle family residential parcels, that are each 
one-half (½) to five acres in size.  Minimal em-
ployment opportunities exist, if any. 
 
 
TDR AND PDR 
 
Transfer of development rights (TDR) and pur-
chase of development rights (PDR) are tech-
niques which involve the sale of development 
rights. A development right is a severable 
property right like an easement or mineral 
right.  Once all development rights are sold, 
the property can thereafter never be used for a 
structural development purpose (like a resi-
dential subdivision or commercial establish-
ment). In most cases, nonstructural use rights 
(such as for agriculture or forest management) 
remain. TDR and PDR have special value as 
growth management tools because they per-
mit landowners to capture the economic value 
of land for development purposes without ac-
tually developing it. Unfortunately, TDR is not 
currently a legally authorized technique for use 
by Michigan communities, although it is used 
in other states.  Legislation has been drafted, 
but not enacted, to permit its use in Michigan. 
The legislation was drafted under the auspices 
of the Intergovernmental Growth Management 

Consortium of which Leelanau County was a 
member. 
 
TDR is a technique which permits protection of 
sensitive resources, renewable resource 
lands, historic resources, or other areas of 
special community significance by reducing 
permitted development density in those areas 
while still allowing the landowner to capture 
the economic value of the development rights 
in the land. This is done through the creation 
of "sending" and "receiving" zones where de-
velopment rights in sending zones are sold to 
buyers (developers) for use in receiving zones. 
Buyers of development rights can then build at 
a higher density than without development 
rights.  See Figure 5-1. TDR will be most ef-
fective in Leelanau County if structured on a 
peninsula-wide basis.  Key agricultural lands 
and other sensitive lands could be placed into 
the sending zone.  Multiple receiving zones 
could be established.  They would largely be in 
villages and in the southeast corner of the 
county (near Traverse City) or in an area pro-
posed for a new town. 
 
PDR involves the purchase of development 
rights (or conservation easements) for perma-
nent retirement, thereafter forever protecting 
the land from development. PDR can be used 
to purchase development rights on key parcels 
throughout the county to protect viable farm-
land.  The program is run by the Leelanau 
Conservancy. 
 
P.A. 116 
 
The Farmland and Open Space Preservation 
Act (P.A. 116) provides an opportunity for 
farmers to enroll land in the program for peri-
ods from 10 - 99 years in return for tax credit. 
For many active farmers, the tax credit equals 
or exceeds property taxes.  Many farms in the 
county were enrolled. However, PA 116 is not 
as active as it used to be, primarily due to the 
aging of the farming community.  Many farm-
ers have opted out of the program and there 
are few new applications being processed.  A 
concerted effort should be made to encourage 
carefully considered enrollment as another 
growth management tool in those areas with 
prime orchard or prime farmland soils. Simi-
larly, an analysis will be made and periodically 
updated of parcels in which the P.A. 116  
enrollment will soon terminate in order to iden-
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tify parcels "at risk" of conversion to other 
uses.  
 
 
CONCURRENCY 
 

This growth management technique re-
quires that new development occur only when 
the public facilities and services necessary to 
meet its service needs are in place. Thus, if a 
paved road and/or sewer line were necessary 
to mitigate impacts of a proposed new use, 
they will have to be constructed before, not 
after the new use was established.  Currently, 
it is not easy to require new development con-
current with adequate public facilities. With 
good planning and consistent implementation, 
it is possible to require concurrency with some 

special land uses and planned unit develop-
ments. It is not possible to apply this require-
ment to a rezoning unless it is ‘conditional re-
zoning’.  In order for this technique to be effec-
tive, it needs to be used in conjunction with 
capital improvements programming. Consis-
tent county/local planning and coordinated 
capital improvement planning can give many 
of the same benefits as concurrency  without 
new legislation. 
 
 
VILLAGE AND RURAL  
SERVICE DISTRICTS 
 
The creation of village and rural service dis-
tricts allows communities to identify areas in 
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which specified public services will be provided 
during a planning period, areas in which partial 
or limited services will be provided, and areas in 
which few if any public services over and above 
current levels will be provided (rural service dis-
trict). An urban services district should be estab-
lished in the southeast corner of Elmwood 
Township in recognition of the urban character 
and service level of that area. The specific ser-
vices to be provided within the planning period 
for each services district must be identified. This 
approach helps direct growth into areas where 
necessary public services are adequate. It also 
permits the development of a long term public 
service strategy linked to a capital improve-
ments program (CIP). 
 
 
CAPITAL IMPROVEMENTS PROGRAMS 
 
A CIP is an annual listing of proposed public 
facilities or major improvements to be con-
structed in the next six years along with their 
proposed location, method of financing, when 
they will be constructed, and who is responsible 
for them. When each community in the county 
(including the county itself) prepares a CIP and 
coordinates public facility improvements consis-
tent with the established village and rural ser-
vice districts, a strong tool for guiding growth is 
created. 

OFFICIAL MAP 
 
This technique involves mapping the location 
of all new proposed public facilities to be con-
structed and all new public lands to be ac-
quired within a planning period. Both private 
and public development decisions can be im-
proved by common knowledge of public infra-
structure and facility improvements. This is 
most beneficial when mapped on a county-
wide basis. Each local government should pre-
pare and periodically update an official map 
and send it to the office of County Planning 
and Community Development. A single official 
map could then be prepared depicting all 
county agency-proposed public facilities with 
all the proposed local government facilities. It 
is best prepared and updated in conjunction 
with a coordinated CIP process. The inclusion 
of proposed state and federal public facilities 
would further strengthen the use of this tool. 

 
 

LINKED OPEN SPACE SYSTEM 
 
As new development occurs on the peninsula, 
the existing network of open spaces will 
become smaller and fragmented. By 
identifying the most important wildlife corridors 
and open spaces now, it is possible to create 
linkages that protect wildlife and permit wise 
recreational use. This should be a primary 
consideration in the development of new local 
plans and peninsula-wide open space plans. 
The Northwest Michigan Council of 
Governments prepared a Greenways report in 
1998 which identifies lands which may be key 
ecological corridors.  Efforts may be made to 
acquire fee simple interests or conservation 
easements across such lands where they are 
not already in public ownership. Other efforts 
to promote biodiversity should be encouraged 
whenever feasible. 
 
IMPACT ASSESSMENT 
 

Uniform procedures and checklists for 
evaluating projects in or near sensitive envi-
ronmental areas or with significant public ser-
vice impacts should be developed and widely 
distributed for use by all local governments in 
the county. This will permit equal treatment of 
projects while coordinating decisions on devel-
opments that may have impacts beyond the 
borders of a single jurisdiction. Source:  http://www.hrwc.org 

Figure 5-1 
TRANSFER OF DEVELOPMENT RIGHTS 
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MODEL ORDINANCES 
 
Similarly, model ordinances may be developed 
and made available for adoption and use 
throughout the county. The sample ordinances 
prepared as part of the Grand Traverse Bay 
Region Development Guidebook project  
have been revised into the New Designs for 
Growth Development Guidebook (2008). 
These sample regulations address land divi-
sion and access control issues, natural re-
source protection issues, and community char-
acter issues. 
 
OPEN SPACE ZONING 
 
Properties with non-prime agriculture or forest 
land soils that are not subject to more specific 
protection mechanisms could be developed 
without unnecessary loss of open space with a 
variety of open space protection techniques 
(see previous page). Sample zoning language 
has been developed as part of the New De-
signs for Growth project. A variation should 
be widely promoted for uniform use across the 
peninsula. The MSU Extension Service also 
prepared a guide in 2001 on Open Space Zon-
ing. 
 
 
LEELANAU GENERAL PLAN 
DECISION MAPS 
 
Following is a description of three maps which 
graphically illustrate key planning concepts 
promoted by the Leelanau General Plan. 
These maps are intended to help explain, and 
thereby improve understanding of these con-
cepts. It is expected that these maps will be 
used by decision makers when carrying out 
their responsibilities for future local or county 
planning or development regulatory decisions. 
 
 
Future Land Use Map 
 
Preservation of peninsula character is the cen-
tral focus of the Future Land Use Map. As pre-
viously mentioned in this plan, the visual char-
acter of familiar landscapes are important im-
age guideposts people use to find their way in 
daily activities. 
 
The Future Land Use Map presents a general-

ized pattern of uses. The Leelanau General 
Plan is not, nor should it be, a detailed dupli-
cate of a zoning map. Small-area land use de-
cisions should appropriately be made at the 
scale of township and village plans and in sub-
sequent zoning actions, each compatible with 
the policy guidelines of the Leelanau General 
Plan. 
 
The Future Land Use Map does not, nor 
should it, distinguish between existing and pro-
posed uses, or different levels of road im-
provement or "overlay" concepts such as envi-
ronmentally sensitive districts. The map blends 
them into the overall fabric of the plan.  The 
Future Land Use Map is prepared in a way to 
more accurately identify land use areas and 
designations. 
 
The various elements appearing on the Future 
Land Use Map are as follows: 
 

Agricultural Land (Map 5-2a) 
Agricultural lands depicted on the map 
include the central peninsula farms, 
ridge-top farms, and orchards. 
 
Important Natural Features (Map 5-2b) 
Major wooded areas including the south-
west forests, and Northport woods are 
among the important natural features 
shown.  Lakes, wetlands, key streams 
and drains are among the selected water 
features appearing on the map. Dune 
lands, including those classified by the 
Michigan Department of Environmental 
Quality as "critical dunes," are also 
shown. 
 
Urban Areas Incorporated Villages & 
Areas of Residential Population (Map 
5-2c) 
Commercial and residential areas are 
the primary urban classes delineated on 
the Future Land Use Map. Residential 
areas are classified as high, medium, or 
low density. 
 
Terrain (Map 5-2d) 
Three major topographic features of the 
Leelanau Peninsula are displayed in 
map form. These include glacial ridges, 
valleys, and the Northport Flats. 
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Open space zoning is a set of techniques 
which permit residential development while 
maintaining a strong sense of rural community 
character and protection of environmental re-
sources. Open space zoning establishes the 
protection of open space as the primary site 
development consideration of which the clus-
tering of dwelling units and/or lots is a funda-
mental component. In this context, clustering 
means the positioning or grouping of dwelling 
units or lots upon a small portion of the site. 
The term clustering is applicable to both single 
family dwellings on individual lots in a small 
group surrounded by open space, as well as to 
a group of dwelling units with shared wall con-
struction. 
 
Open space zoning developments differ from 
traditional planned unit developments (PUD's) 
in that PUD's often place priority upon the 
clustering of dwellings around common areas 
to minimize infrastructure costs, and the provi-
sion of open space is often a secondary con-
sideration. In particular, there is usually less 
open space in a traditional PUD than in open 
space development. In addition, traditional 
planned unit developments have been used 
more in urban and suburban locations as an 
alternative to a traditional subdivision rather 
than as alternative to strip-residential develop-
ment (a primary reason for its use in a rural 
area). The maximum provision of open space 
consistent with the rural character of an area is 
the priority consideration in open space zoning 
provisions. 

 
Open space zoning is characterized by three 
fundamental components. First, a significant 
portion of the site is protected as permanent 
open space. Second, residences are clustered 
to maximize the quantity and quality of open 
space on the site. Third, site development 
maintains a low visual impact, particularly 
along the public roadway. This is very impor-

Open Space Zoning 

The maximum provision of open space 
consistent with the rural character of an 
area is the priority consideration in open 

space zoning provisions. 

tant because the image a person has of the 
rural character of an area is typically formu-
lated largely based on the experience of that 
area from the roadway corridor providing ac-
cess to and through it. Consequently, if that 
corridor changes from a natural or indigenous 
rural character to one characterized more by 
intermittent large-lot single-family homes 
(often stripped adjacent to the county road), 
then the perception of the character of that 
area has been dramatically altered. 
 
Benefits of Open Space Zoning 
 
There are a variety of public and private 
benefits associated with open space zoning.  
Public benefits include: 
 
• Preservation of open space, preservation of 

rural character, preservation of 
environmentally sensitive areas, and 
preservation of significant vistas. 

 
• Close-to-home recreation opportunities. 
 
• Minimization of through traffic in residential 

areas. 
 
• Minimize public service costs. 
 
Private benefits include: 
 
• Allowing owners of large parcels, such as 

farmers, another option to develop their land 
through methods other than the large lot 
split option. 

 
• Often, farmers can still go on farming in pro-

tected open space areas, but the value of 
the land for residential purposes has been 
captured by the farmer—yet no houses are 
built. 

 
• Existing rural residents are assured of main-

tenance of the long term rural character of 
the area.  This also includes a greater as-
surance of minimized taxes for public ser-
vices since higher service levels are not 
needed.   

 
Source:  Planning and Zoning News, March 1992, Pgs 7 and 8. 
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waste disposal facilities consisting of the 
landfill and recycling drop-off stations. 
 
Recreation Facilities (Map 5-3d) 
The Sleeping Bear Dunes National 
Lakeshore, Leelanau State Park, Pere 
Marquette State Forest, local parks and 
golf courses are among the recreational 
facilities included on the Policies map. 
 
Other (Map 5-3e) 
Other elements of the Policies Map in-
clude illustration of the following: 
• Major "receiving areas" for Transfer 

of Development Rights (TDR) pro-
grams 

• Target areas for Purchase of Devel-
opment Rights (PDR) programs 

• Known mineral deposit areas 
 
Transportation Map (Map 5-4) 
 
The Transportation Map divides the road sys-
tem into functional classifications. Functional 
classification does not deal with either number 
of lanes or right-of-way. It deals with the func-
tion of roadway and addresses the degree to 
which the road serves to provide local access 
to abutting properties versus longer trips con-
necting more distant destinations by higher 
level roadways. Roads that run continuously 
for several miles and serve to connect several 
areas together, tie into other important road-
ways and are the most direct means of travel 
between communities and other highways 
would probably be shown as an arterial road-
way. Likewise, roads intended to serve only 
local travel would be classified as such. No 
State trunkline ("M" roads) has a classification 
under that of major arterial. 
 
Other features shown on the Transportation 
Map include airplane landing fields, marina 
facilities, and roads with improved shoulders 
that may be used for non-motorized transpor-
tation.  
 
A more formal definition of the road classifica-
tion scheme follows: 
 
Major Arterial:  The function of a major arterial 
is to convey traffic between municipalities and 
activity centers, and to provide connections 
with intrastate and interstate roadways.  Sig-

Policies Map and Chart 
 
The Policies Map is a combination of the vari-
ous summary maps included in the chapters of 
the Leelanau General Plan. The map high-
lights local government initiatives and specific 
land uses, policies or concerns, some of which 
are translated into land use designations on 
the Future Land Use Map. The Policies Map 
uses symbols and generalized patterns to sug-
gest its intentions. 
 
The Policies Map and Future Land Use Map 
are equally important elements of the Lee-
lanau General Plan and should be viewed 
together. The various elements appearing on 
the Policies Map are as follows: 
 

Community types (Map 5-3a) 
Community types shown in terms of 
"average density" are depicted on the 
Policies Map to allow citizens and offi-
cials to identify areas most likely to de-
mand certain public services. The five 
community types shown on the map are 
urban centers (within an urban service 
district or a rural service district), rural 
centers, resort centers, settlements, and 
scattered strip commercial areas.  Com-
munity service districts are also pre-
sented on the map. 
 
Sensitive Environments (Chart 5-3b) 
Habitats of unique and endangered spe-
cies, as identified by the Michigan De-
partment of Natural Resources, are 
shown on the Policies Map. Wetland ar-
eas, stream corridors, dune lands, and 
high risk erosion areas are among the 
sensitive environments rendered on the 
map. 
 
Public/Quasi-public Facilities (Map 5-
3c) 
Boating harbors, public water access 
points, and historic places are included 
in this category. Public water access 
points shown include designated Depart-
ment of Natural Resources access sites 
and public road ends. 
 
Institutional Facilities (Map 5-3c) 
Schools and government facilities are 
shown on the map, as are major solid 
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nificant community, retail, commercial and in-
dustrial facilities may be located along major 
arterials. Major arterials are intended to ac-
commodate higher speeds and levels of ser-
vice, not to provide access. Therefore, access 
management is desirable for preserving ca-
pacity. Of course, travel speed are reduced in 
heavily populated areas.  The state trunklines 
of the Leelanau Peninsula serve as major arte-
rials. Non-motorized traffic should be limited, if 
not prohibited on major arterials. 
 
Minor Arterial:  A minor arterial serves as a 
major "feeder" street. Signals may exist as 
needed, and side street traffic must yield to 
traffic on the minor arterial. Minor arterial inter-
connect residential, retail, employment and 
recreational activities within and between com-
munities. Operating speeds may be lower than 
those of major arterials, but seldom fall below 
forty-five (45) mile per hour. Some non-
motorized traffic can be accommodated in mi-
nor arterials. Most roads included in the county 
primary network are classified as minor arte-
rials. 
 
Major Collector:  A major collector carries and 
distributes traffic between access roads, minor 
collectors and minor arterials. The primary 
function of the major collector is free traffic 
flow, therefore, access to homes, parking, and 
deliveries should be somewhat restricted.  
Roads in this category can easily provide for 
non-motorized traffic. In some areas, minor 
retail or other commercial establishments may 
be present. Some county primary roads and 
longer local roads are classified as major col-
lectors.  Travel speeds range from thirty-five 
(35) to forty-five (45) miles per hour, but are 
higher on open stretches. 
 
Minor Collector:  Minor collectors provide ac-
cess to individual parcels and carry traffic to 
and from access roads. Traffic usually origi-
nates or has a destination point in the immedi-
ate area of the minor collector. Local county 
roads of one to five miles in length are typical 
of those classified as minor collectors.  Non-
motorized traffic makes greatest use of minor 
collectors.  Travel speeds range from thirty 
(30) to forty-five (45) miles per hour, but are 
higher on open stretches. 
 
Access Roads:  Access roads serve to provide 

access to any land use setting. Traffic having 
origin or destination on the street is typical of 
that found in this classification. Trip length is 
usually short and movement is incidental, in-
volving travel to and from collector facilities.  
Maximum travel speeds reach twenty-five (25) 
miles per hour and may be lower in certain 
circumstances, i.e. school zones. These 
roads, usually thought of as community resi-
dential and subdivision streets, are not condu-
cive to through traffic. 
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Chart 5-3b 
POLICIES CHART 

Sensitive Environments 
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Map 5-3e 
POLICIES MAP 
Other Facilities 
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