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Appendix A: Land Use and Environment Background 
Appendix A provides background information that supports land use and environment strategies in the 
Core Plan for the Land Use and Environment Chapter. It offers additional details and policy guidance for 
specific actions in the chapter, as well as supplemental maps to support the Future Land Use Map and 
other policies. 

Additional Details for Core Plan Actions 
This section expands on specific strategies and actions presented in the core plan, offering examples, 
implementation ideas, and relevant policy models. These details are intended to guide future zoning 
updates and help translate high-level goals into practical steps. 

Additional details for Strategy 1, Future Land Use Designations: 

Land Use 
Category Intended Land Uses Additional Details 

Urban 
Residential 

Residential areas that support a mix 
of high and low density housing 
types located near core services, 
transit, and infrastructure to 
promote efficient land use and 
walkability. 

All residential areas connected to public sewer 
systems are included in this designation, 
where smaller lots and higher housing 
densities are feasible. 

Rural 
Residential 

Residential areas outside of core 
service areas that may have limits to 
infrastructure, lot size minimums 
and where development patterns 
are shaped by access, terrain, and 
the capacity of on-site water and 
wastewater systems. 

All residential areas not connected to public 
sewer systems are included in this designation. 
This designation reflects areas where lot sizes 
are expected to be larger due to soil suitability, 
topography, and separation distances required 
for safe and effective onsite wastewater 
treatment. 

Recreation 
and Open 
Space 

Areas designated for parks, 
conservation and recreation as a 
principal use, not managed by State 
or Federal governments. 

These areas are derived from the 2023 Master 
Parks and Playgrounds Plan and the State of 
Alaska designated recreation and parks areas. 
Federally managed parks are not included. 

Public 
Management 

State, federal and other lands with 
multiple uses, including but not 
limited to flood protection, habitat 
value, traditional use, recreation, 
tourism, and timber extraction.  

Ketchikan Gateway Borough, residents, and 
community organizations will collaborate with 
state and federal agencies on development of 
related area plans. 

Unspecified 
Future Use 

Large, vacant private lands where no 
specific future land use pattern has 
been identified at this time.  
  

These areas lack infrastructure, access, and may 
require further planning, community input, and 
infrastructure feasibility studies before future 
land use decisions are made. 
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Additional details for strategy 2, action a: 

Replace discretionary permits with administrative permit processes where feasible. 

The Borough processes dozens of setback variance applications each year and nearly all are approved. 
This trend suggests that certain dimensional standards, especially front and side yard setbacks, may no 
longer reflect built conditions or community goals. Instead of requiring a public hearing, the Borough 
could shift some permits to an administrative process, where staff review and approve applications 
based on clear, pre-written rules. Many communities use this approach—often called a Type II permit—
when the project meets objective standards but still allows for a public appeal if needed.  

Conditional Use Permit Approval Process Administrative Permit Approval Process (Type II) 

Apply  Staff Review  Public Hearing  

On appeal, decision moves to Assembly 

Apply  Staff Issues Public Tentative Decision  

On appeal, decision moves to Planning Commission 

According to the American Planning Association, moving away from case-by-case approvals toward 
consistent, rule-based decisions increases transparency, reduces processing time, and improves public 
trust in the zoning system1. Clear criteria and well-structured administrative reviews can help the 
Borough reduce delays, lower costs for applicants, and ensure decisions are applied fairly and efficiently. 

Additional details for strategy 2, action b: 

Introduce flexible zoning tools, such as form-based standards or mixed-use overlays in areas targeted for 
infill and redevelopment. 

Many infill-supportive zoning strategies are already in place within Ketchikan Gateway Borough, 
including by-right Accessory Dwelling Units (ADUs), reduced PUD lot sizes, and administrative approval 
for small-scale multifamily development. To build on these foundations, the Borough could consider 
introducing additional flexible zoning tools, such as form-based codes, mixed-use overlays, pattern 
zoning, or adaptive reuse standards. These tools can expand housing options, reduce regulatory barriers, 
and ensure that new development reflects community character—especially in areas targeted for infill 
and redevelopment. 

 
 

1 American Planning Association, Equity in Zoning Policy Guide v2 (2022), https://planning-org-uploaded-
media.s3.amazonaws.com/publication/download_pdf/Equity-in-Zoning-Policy-Guidev2.pdf. 

Form Based Code regulates 
the physical form of 

buildings to shape the 
public realm, rather than 

separating land uses.

Pattern Zoning offers pre-
approved building designs 

that fit neighborhood 
character and speed up 

permitting.

Adaptive Reuse allows 
existing buildings to be 

converted to new uses with 
relaxed zoning and code 

requirements.
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Additional details for strategy 2, action c: 

Reform the use of special limitation (SL) zoning to improve zoning consistency and reduce precedent-
driven spot zoning. 

The Borough has developed dozens of individualized Special Limitation (SL) areas – or spot zones – 
through stand-alone ordinance amendments without consistent mapping or policy basis. These zones 
contribute to zoning complexity and reduce transparency. To resolve this, the Borough could conduct a 
comprehensive inventory and map of all SL/spot zones, then institute a sunset and public-review process 
alongside consolidation into standard or overlay zoning categories. The American Planning Association 
recommends such measures to restore clarity, fairness, and strategic consistency in zoning practice2. 

Example: Kenai Peninsula Borough – Local Option Zoning Cleanup 
For many years, the Kenai Peninsula Borough allowed resident-initiated Local Option Zoning Districts 
(LOZDs), which enabled rural neighborhoods to adopt stricter, customized land use regulations. While 
initially useful for tailoring standards to local preferences, the LOZD system resulted in a patchwork of 
hyper-specific zoning districts with inconsistent rules and unclear enforcement procedures. Over time, 
these localized zones began to resemble spot zoning in function and effect, complicating 
administration and undermining code consistency. Recognizing this, the Borough began repealing or 
streamlining LOZDs, including the formal repeal of the Kalifornsky Center R-1 LOZD in 2022. This 
example illustrates how tailored zoning mechanisms—while well-intentioned—can lead to long-term 
fragmentation and eventually require cleanup to restore a more predictable and transparent zoning 
framework. 

 

Additional details for strategy 2, action d: 

Evaluate the feasibility and community support for adopting a basic building code in all Borough areas to 
enhance life safety, structural integrity, and resilience, while considering local needs and capacities. 

The Borough currently lacks mandatory building and site development standards outside of municipal 
areas, which has contributed to recurring drainage issues, slope failures, and potential flood and seismic 
vulnerabilities. Local and national guidance—from the Borough’s floodplain management program to the 
Alaska Seismic Hazards Safety Commission—recommends adopting a basic building code to enhance life 
safety, structural integrity, and resilience3. FEMA highlights that local code enforcement can notably 
improve resistance to flood damage, while Alaska’s experience shows that most post-earthquake 
building failures occurred in areas without enforced codes.  

To explore the potential benefits and challenges of adopting a basic building code in the Borough, start 
with these key considerations: 

 
2 American Planning Association. (2016). Zoning Practice, Issue 7: Rethinking Spot Zoning. Chicago, IL: APA. 
Retrieved from https://planning-org-uploaded-media.s3.amazonaws.com/document/Zoning-Practice-2016-07.pdf 
3 Alaska Seismic Hazards Safety Commission. (2020). Policy Recommendation 2020-1: Improve Building Code 
Adoption & Enforcement. Retrieved from https://seismic.alaska.gov/download/ashsc_meetings_minutes/pr_2020-
1_code_adoption_and_enforcement.pdf 
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1. Community Engagement: Conduct surveys and public meetings to gauge resident perspectives 
and concerns regarding building code adoption. 

2. Resource Assessment: Evaluate the Borough's capacity to implement and enforce building 
codes, including staffing, training, and funding requirements. 

3. Model Codes: Review simplified or "building code lite" models that focus on essential safety 
standards, which may be more acceptable to the community. For example, the City of Homer is 
currently exploring the provision of requiring certification from a licensed inspector that new 
dwelling units (single-family, duplex, and triplex) meet the requirements of the Residential 
International Building Code. 

4. Incremental Implementation: Consider phased approaches, starting with voluntary compliance 
or limited scope regulations, to ease the transition. 

Potential Benefits Challenges 
- Improved safety and resilience of structures. 
- Eligibility for certain grants and funding 
opportunities. 
- Enhanced community preparedness for natural 
hazards. 
- Increased resilience for public infrastructure 
- Long-term reduction of costs to private 
homeowners 
 

- Potential resistance from residents valuing 
autonomy. 
- Increased building costs 
- Resource constraints for enforcement and 
administration. 
 

 

Additional details for strategy 2, action e: 

Continue to improve the usability, applicability, and accessibility of Ketchikan Gateway Borough Code, 
Titles 17 Subdivisions and 18 Planning and Zoning. 

In 2023, the Ketchikan Gateway Borough adopted a major rewrite of Title 18 (Planning and Zoning), to 
address years of incremental amendments that had made the code difficult to navigate for both the 
public and Borough staff. The new code consolidated fragmented provisions, simplified terminology, and 
enhanced usability by integrating all zoning districts and land uses into a single, comprehensive table. 
Key improvements also included clearer application procedures, more transparent standards for 
variances and conditional use permits, and a consistent format across chapters. Overall, the update 
promoted greater clarity, efficiency, and public accessibility in land use decision-making. 

While the code rewrite was substantial, continued refinements can support implementation of 
comprehensive plan priorities such as infill development, hazard mitigation, and equitable permitting. 
Additionally, the Borough should revise Title 18.80 (Signs and Advertising Devices) to ensure consistency 
with Reed v. Town of Gilbert (2015), a U.S. Supreme Court decision that prohibits content-based sign 
regulations under the First Amendment. Although some changes were made in the 2023 rewrite, 
portions of the sign code may still raise legal concerns and lead to enforcement challenges.  
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Additional details for strategy 3, action b: 

Strengthen floodplain management policies through code updates, interagency coordination, and 
community outreach. 

The following code revisions and procedures are recommended for this action: 

• Codify flood protection standards for critical facilities to minimize long-term risk. See model 
code from the City of Valdez. 

• Require Base Flood Elevation (BFE) data on subdivision plats in Special Flood Hazard Areas 
(SFHAs) when the development meets the federal 50-lot or 5-acre threshold. 

• Establish a formal mechanism for tracking substantial improvement and damage 
determinations, particularly for pre-FIRM structures, and ensure appeals are recorded by the 
Borough Clerk. 

• Pursue participation in FEMA’s Community Rating System (CRS) to reduce flood insurance 
premiums for residents and incentivize higher standards. 

• Coordinate with the City of Ketchikan and utility partners to review building permit applications 
for compliance with floodplain requirements, especially where development spans jurisdictional 
boundaries. 

• Develop and deliver public education and outreach programs about SFHA regulations, grading 
limitations, and building standards to reduce post-construction violations and protect residents. 

• Explore creation of a simple site development permit or review process—even outside the 
SFHA—to address uncontrolled grading or fill that could exacerbate flooding or erosion. 

Additional details for strategy 4, action a: 

Develop and implement a Ketchikan Gateway Borough Land Management Plan to guide the acquisition, 
disposition, leasing, and use of Borough-owned lands in alignment with land use, housing, recreation, 
and conservation goals. 

The land classification system is outlined in Ketchikan Gateway Borough Code §11.40.060, which allows 
Borough land to be classified or reclassified by resolution as either enterprise land or economic 
development land. While this provides a foundational framework, it is relatively broad and may not fully 
capture the diverse land management needs of the Borough. Consider expanding the classification 
system to include more nuanced categories that align with plan goals. Other implementation guidance 
is as follows: 

1. Comprehensive Inventory 
Conduct a detailed inventory of all Borough-owned lands, noting current classifications, uses, 
and any existing encumbrances. 
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2. Assessment Criteria Development 
Establish clear criteria for evaluating land parcels, considering factors such as location, 
accessibility, environmental sensitivity, and market demand. 

3. Stakeholder Engagement 
Engage with community members, developers, and other stakeholders to gather input on land 
use priorities and needs. 

4. Classification Assignment 
Assign each land parcel to one of the recommended categories based on the assessment criteria 
and stakeholder input. Possible classifications include: 

a. Enterprise: Land intended for revenue generation or economic development purposes. 
b. Economic Development: Land designated to support economic growth initiatives. 
c. Public Use: Land reserved for public facilities, such as schools, community centers, and 

government buildings. 
d. Residential Development Land: Land suitable for housing projects, including affordable 

and workforce housing. 
e. Recreational: Land designated for parks, trails, and other recreational uses. 
f. Conservation: Land preserved for environmental protection, including wetlands, wildlife 

habitats, and other sensitive areas. 
g. Future Development: Land held for potential future use, pending further planning and 

community needs assessment. 

5. Policy and Procedure Updates 
Update Borough policies and procedures to reflect the new classification system, ensuring 
consistency in land management decisions. 

6. Monitoring and Review 
Implement a regular review process to assess the effectiveness of the classification system and 
make adjustments as needed. 

Additional details for strategy 4, action b: 

Update and implement a consistent framework for area/neighborhood plans in the Borough, building on 
past policy commitments to guide development, public investments, and community character in 
neighborhoods and areas identified on the Future Land Use Map Area Planning Overlay. 

Plans should include land use designations, infrastructure needs, transportation considerations, design 
guidance, and an implementation strategy. Prioritize planning in areas experiencing growth or land use 
pressure. Consider revising the code to formalize when and how neighborhood plans are initiated. 
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Additional details for strategy 4, action c: 

Develop an area plan for Herring Cove to guide land use, infrastructure improvements, and visitor 
management strategies that balance tourism activities with resident quality of life, public safety, and 
habitat protection. 

Herring Cove is a unique and 
ecologically sensitive area at Mile Post 
8 on South Tongass Highway that has 
become a hotspot for wildlife viewing, 
particularly bears, by both 
independent travelers and cruise-
based tours. The area lacks the 
infrastructure necessary to support 
high seasonal visitation and safety 
concerns have increased due to the 
absence of formal pedestrian 
walkways, limited parking, and growing 
conflicts between visitors, residents, 
and wildlife. The 2022 Tourism Strategy 
Situation Analysis identifies Herring Cove as a “dispersed tourism node” experiencing impacts from 
unregulated growth and the 2023 Ketchikan Alaska Tourism Strategy calls for site-specific management 
plans in high-use areas like Herring Cove. The Borough’s 2024–2028 Strategic Plan also suggests the use 
of Commercial Passenger Vessel (CPV) funds and interagency coordination to mitigate congestion, 
improve public safety, and invest in visitor infrastructure.  

No cohesive land use or infrastructure plan currently exists for the area. An area plan can respond to 
these recurring issues with community-backed solutions and proactive strategies that balance tourism 
activity with the needs of residents and habitat protection. The plan can ensure real, on-the-ground 
improvements that reflect community input and respond directly to long-standing safety, infrastructure, 
and tourism pressure points. Implementation should focus on identifying fundable projects—such as 
pedestrian infrastructure, designated viewing areas, and improved tour staging—and setting clear 
management and monitoring protocols to address congestion and wildlife impacts. Coordinating early 
with DOT&PF, private landowners, and tour operators will help define responsibilities, align funding 
sources like CPV funds, and establish a framework for monitoring progress and adjusting strategies over 
time. 

Additional details for strategy 4, action e: 

Subject to Borough priorities and funding availability, collaborate with partners to develop an area plan 
for Ward Cove that addresses land use, infrastructure, and redevelopment opportunities, with a focus on 
improving access, coordinating utilities, supporting compatible mixed-use development, and guiding 
reinvestment in the former industrial site. 

Figure A-1: Herring Cove Area 
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Ward Cove is a former industrial site and evolving tourism node in the unincorporated Borough that has 
experienced significant redevelopment since the closure of the Ketchikan Pulp Mill and the construction 
of a large private cruise ship dock. Although located outside City limits, the site directly impacts 
transportation networks, visitor flows, and land use across the greater Ketchikan area. The Borough’s 
2024–2028 Strategic Plan 
identifies Ward Cove as a priority 
area for long-range planning and 
redevelopment, while both the 
2022 Tourism Strategy Situation 
Analysis and the 2023 Ketchikan 
Alaska Tourism Strategy 
emphasize the need to 
coordinate land use, 
infrastructure, and tourism 
management in locations 
experiencing cruise-related 
growth. Key issues in Ward Cove 
include fragmented land 
ownership, limited public 
oversight of tourism 
infrastructure, environmental 
monitoring, and the need to 
integrate industrial, residential, 
and commercial redevelopment opportunities.  

A focused area plan can help resolve these long-standing challenges by establishing a clear land use 
vision, identifying infrastructure priorities, and addressing public-private coordination gaps that currently 
hinder cohesive development. The plan can also respond to growing calls for more consistent oversight 
of cruise-related impacts and land-based reinvestment strategies. Borough participation will be key to 
aligning zoning, infrastructure planning, and interagency coordination in a way that ensures local 
benefits from private redevelopment and cruise activity. 

Supplemental Maps 
The maps in this section illustrate current land use conditions, zoning patterns, infrastructure coverage, 
and environmental constraints. Together, they provide a visual foundation for understanding 
development trends and planning priorities across the Borough. 

Figure A-2: Ward Cove Planning Area 
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Figure A- 3: Land Ownership, Public Hearing Draft - Overview 

 

Of the 4,899 square miles of land 
within the borough, 96.7% is Federal 
land, 1.2% is State land, 1% is Alaska 
Mental Health Trust Authority land, 
0.7% is Tribal Corporation Land, and 
0.5% is Borough land. Other lands 
account for less than half of one 
percent and the rest of the share is 
distributed to private owners. 
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Figure A-4: Road Jurisdictions, Public Hearing Draft - Overview 

 

This map illustrates the 
patchwork of road management 
responsibilities across the 
Ketchikan Gateway Borough. 
The variability in road 
jurisdiction has important 
implications for transportation 
planning, maintenance 
responsibilities, and 
infrastructure funding. Data 
sources for this map include the 
Alaska Department of 
Transportation and Public 
Facilities (DOT&PF), the U.S. 
Forest Service, and Ketchikan 
Gateway Borough GIS records. 
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Figure A-5: Assessed Uses, Public Hearing Draft - City of Ketchikan 

 

To better understand how land is 
 currently being used across the Borough, 
an Assessed Use Map was created  
using property data from the Borough’s  
2025 tax roll. Each parcel was categorized based on its  
assessed use—such as duplex, warehouse, or  
community building—and grouped into general land  
use categories. This analysis helped identify mismatches between current  
zoning and actual use, revealing patterns of underutilization, nonconforming  
development, or emerging land use trends. The results directly informed updates  
to the Draft Future Land Use Map by highlighting areas where zoning may need to  
be realigned with on-the-ground conditions or evolving development patterns. 
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Figure A-6: Service Areas of the Ketchikan Gateway Borough, Public Hearing Draft 

 

Service areas are special 
districts in the Borough’s 
unincorporated areas that 
provide specific services like 
roads, fire protection, or 
utilities. Each area offers a 
different mix of services based 
on local needs and resident 
approval. 
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Figure A-7: Ketchikan Gateway Borough Zoning, Public Hearing Draft 

 

The Borough has 15 distinct base 
districts and five overlay districts, 
which guide allowable uses, 
density, and development 
patterns throughout the 
Borough. The Borough’s zoning 
map is available as a GIS layer 
online and helped inform the 
Future Land Use Map. 
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Figure A-8: Future Land Use Map, Public Hearing Draft – Area Overview   
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Figure A-9: Future Land Use Map, Public Hearing Draft - City of Ketchikan
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Figure A-10: Future Land Use Map, Public Hearing Draft - North Tongass  
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Figure A-11: Future Land Use Map, Public Hearing Draft - South Tongass
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Figure A-12: Environmental Constraints Overlay, Public Hearing Draft - City of Ketchikan 

 

This overlay identifies areas with 
significant natural development 
limitations, including flood hazards  
and steep slopes. Flood hazard data is 
based on the Federal Emergency 
Management Agency’s (FEMA) 2024 
Flood Insurance Rate Maps, while 
slope data is derived from elevation 
models available through Esri’s Living 
Atlas. The overlay is intended to inform 
land use decisions by highlighting 
areas where environmental constraints 
may limit future development or 
require special mitigation measures. 
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