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Memorandum #8 

DATE: March 7, 2017, Revised 11/15/17 PROJECT NO.: 527116089 

TO: Lisa Barrett, Planning Manager 

FROM: Patricia Tyjeski, AICP, Project Manager 

SUBJECT: LDC/Plan Consistency – Future Land Use Categories 

 

S&ME has been tasked to review the Manatee County Comprehensive Plan (Plan) and Land Development Code 

(LDC) and identify changes that would facilitate the implementation of the adopted future land use categories 

and policies through the zoning map and LDC.  This memorandum contains the analysis and recommendations 

for Plan amendments to facilitate the implementation of the FLUM. 

Background: 

Comprehensive Plan: 

The Future Land Use Element of the Manatee County Comprehensive Plan established a total of twenty-six (26) 

future land use categories listed below and depicted on the Future Land Use Map (FLUM) (see Figure 1). 

Conservation (CON) 

Agriculture/Rural (AG/R) 

Estate Rural (ER) 

Residential 1 (RES-1) 

Residential- 3 (RES-3) 

Urban Fringe-3 (UF-3) 

Residential -6 (RES-6) 

Residential - 9 (RES-9) 

Residential -16 (RES-16) 

Low Intensity Office (OL) 

Medium Intensity Office (OM) 

Retail/Office/Residential (R/O/R) 

Industrial Light (IL) 

Industrial Heavy (IH) 

Industrial Urban (IU) 

Mixed Use (MU) 

Mixed Use – Community (MU-C/AC-1, MU-C/AC-

2, MU-C/AC-3; MU-C/R; MU-C/RU) 

Recreation-Open Space (R/OS) 

Public/ Semi-Public (1) (P/SP(1)) 

Public/ Semi-Public (2) (P/SP(2)) 

Major Attractors (AT)  

Major Recreation/Open Space (R/OS) 

 

In addition to the future land use categories, the FLUM also depicts twelve (12) overlay districts to address 

“targeted geographic areas, within which the application of highly specialized policies can be implemented.”1  

Historic Resources (HR) 

Watersheds (WO) (3) 

Coastal Evacuation Area (CEA) 

Coastal High Hazard Area (CHHA) 

Historic Resources Overlay District (HR) 

Airport Impact (AI) 

Regional Activity Center (RAC) 

                                                           
1 Objective 2.2.2 

Florida International Gateway (FIG) 

Whitfield Residential 

Manufacturing Development (MDO) 
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The FLUE also includes several maps intended to differentiate areas of the county that are envisioned have 

different character: 

 Future Development Boundary Area (FDBA) – mentioned in Objective 2.1.2 and depicted on the 

Potable Water/Wastewater Service Areas Map, located in the Water & Wastewater Element of the Plan 

(see Figure 2). The FDBA line runs north-south approximately 4 miles east of I-75 measured along the 

north county boundary line. 

 Adopted Land Use Concept – mentioned in Objective 2.1.2 and included in the Technical Support 

Document (TSD) (see Figure 3). This graphic has not been updated since the update of the TSD in 1989. 

 Urban Core Area – depicted on Map H of the FLUM Series and depicted on Figure 4. The Urban Core 

Area includes Bradenton and Palmetto, and excludes the area south of Cortez Road and west of 34th 

Street West. 

 Urban Service Area – depicted on Map K of the FLUM Series and on Figure 5. The Urban Service Area 

includes the area south of Cortez Road and west of 34th Street West, but excludes Palmetto and 

Bradenton. 

 Character Vision Graphic – depicted on Map L of the FLUM Series and on Figure 6. This graphic was the 

result of a study conducted in 2005 (Manatee Council of Governments, Character Compatibility Study). 

The graphic depicts character areas in the County. The study also addressed urban corridors. 

 Urban Corridors – depicted on Map M of the FLUM Series and on Figure 7. 

This collection of maps, together with the goals, objectives and policies of the Plan offer a vision of the County’s 

future. The FDBA map shows that the land east of it will be preserved for rural/agriculture use (Objective 2.1.2) 

directing new development to the west of the boundary. The Concept Map (and Objective 2.1.2) delineates the 

various part of the County as appropriate for different levels of development. The Urban Core and Urban 

Service Area (Objective 2.1.3), and the more recent Urban Corridors maps reinforce the vision of concentrating 

the higher density and intensity in the southwest part of the County. 

In theory, the Future Land Use Element provides clear direction of where the various levels of development 

should go and the land use categories seem to provide for the implementation of this vision. The AG-R future 

land use category protects the rural/agricultural lands east of the FDBA.  The UF-3 category covers the area of 

the county that is intended to develop gradually, from west to east, as utilities are available. The mixed-use 

categories provide an opportunity to establish sustainable communities with centers/nodes of activity. The 

residential categories provide for residential development ranging from 1 to 16 dwelling units per gross acre (20 

along designated urban corridors), and 2 to 20 units per net acre. And the miscellaneous retail, office, industrial, 

public and recreation categories accommodate such uses. The overlay categories serve to protect unique areas 

of the county (watersheds, historic areas, coastal zones, airport impact areas, and others). 

The County, however, has struggled with the implementation of such vision. The urban core, where higher 

densities and intensities are supposed to occur is suffering as development prefers to locate on the east part of 

the County, where there is more vacant land available, land is cheaper and development is easier. The growth 

area has gradually created sprawling subdivisions that have been getting closer and closer to the rural area and 

have impacted transportation mobility. The development review process is cumbersome and subjective. Many 

development activities are required to undergo reviews based on subjective criteria, leaving it up to the approval 

authority to impose “conditions” to protect the neighbors, the environment and public facilities. And many, if 

not most, of those review requirements are mandated by the GOPs of the Plan. The Land Development Code, 

which is supposed to be the tool used to implement the Plan, has not been effective in doing so. 
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Land Development Code: 

The LDC contains the standards for development. Chapter 4 establishes 27 zoning districts, 15 overlay zoning 

districts, and 14 Planned Development districts, which are intended to implement the future land use categories. 

They include: 

1. Conservation District (CON). 

2. General Agriculture District (A). 

3. Agricultural Suburban District (A-1). 

4. Village Districts (Myakka City, Parrish, Rubonia) (VIL). 

5. Residential Single Family Districts (RSF-1, RSF-2, RSF-3, RSF-4.5, and RSF-6). 

6. Residential Single Family Mobile Home Districts (RSMH-4.5, and RSMH-6). 

7. Residential Duplex Districts (RDD-3, RDD-4.5, RDD-6). 

8. Residential-Multi-Family Districts (RMF-6, RMF-9). 

9. Professional Small and Medium Office Districts (PR-S and PR-M). 

10. Neighborhood Commercial Small and Medium Districts (NC-S and NC-M). 

11. General Commercial District (GC). 

12. Heavy Commercial District (HC). 

13. Recreational Vehicle Park District (RVP). 

14. Light Manufacturing District (LM). 

15. Heavy Manufacturing District (HM). 

16. Extraction District (EX). 

17. Master Planned Institutional District (MP-I). 

18. AI: Airport Impact Overlay District 

19. EW: Entranceways Overlay District 

20. FIG: Florida International Gateway Overlay District 

21. PCV: Parrish Commercial Village Overlay District 

22. HA: Historical and Archaeological Overlay District 

23. HV: Historic Vista Protection Area Overlay District 

24. DA: Duplex Access Overlay District  

25. CH: Coastal High Hazard Area Overlay District 

26. ST: Special Treatment Overlay District 

27. WPE: Evers Reservoir Watershed Protection Overlay District 

28. WPM: Lake Manatee Reservoir Watershed Protection Overlay District 

29. WPR: Peace River Watershed Protection Overlay District 

30. NC: North Central Overlay District 

31. WR: Whitfield Residential Overlay District 

32. RV: Restricted Vehicle Overlay District 

33. PDA—Planned Development Agriculture.  

34. PDR—Planned Development Residential.  

35. PDRV—Planned Development Recreational Vehicle.  

36. PDC—Planned Development Commercial. 

37. PDRP—Planned Development Research Park.  

38. PDW—Planned Development Waterfront.  

39. PDMU—Planned Development Mixed Use.  

40. PDUI—Planned Development Urban Industrial.  

41. PDGC—Planned Development Golf Course.  

42. PDI—Planned Development Industrial. 

43. MDO – Manufacturing Development Overlay  

44. PDMH—Planned Development Mobile Home.  

45. PDO—Planned Development Office.  
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46. PDPI—Planned Development Public Interest. 

While there are zoning districts for every type of use imaginable, there are no districts offering the mix and 

diversity called for in the Plan. This issue was recently resolved for the urban corridors in the southwest part of 

the County. However, if a developer proposes to do a mixed-use community anywhere in the county, the site 

would have to be zoned for Planned Development. The dependency on PD is such, that almost half of the 

County has been rezoned to PD. Another problem with the implementation of the land use categories is that 

there are no zoning districts (other than PD) available to achieve the highest densities and intensities allowed in 

the Plan. 

Another issue the LDC presents is in Chapter 5.  This chapter contains a long list of uses that even though are 

required to meet the standards of the zoning district, have additional requirements. Most jurisdictions have a list 

of such uses, but the list does not have to be as long and detailed. It is not only cumbersome and difficult to 

follow and enforce, but it creates conflicts between sections. 

The following section contains an analysis of these and other issues related to the consistency between the Plan 

and LDC that have been identified. 

 

Analysis 

Analyses and recommendations for implementing clustering mechanisms for the protection of the environment 

and agriculture, the implementation of the UF-3 and mixed-use future land use categories, and the requirements 

for Special Approval and PD rezone, have been addressed in separate memorandums. The following topics are 

addressed in this section: 

1. FLUM Implementation through Zoning 

a. Manatee County Vision 

b. Development Size and Commercial Locational Criteria (activity nodes) 

c. Achieving Maximum Density 

d. FLUM to Zoning 

e. Net Densities 

2. Permitted versus Non-conforming Uses 

3. Recreational Vehicle Parks 
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1. FLUM Implementation through Zoning.  

a. Manatee County Vision. Objective 2.1.2 of the Comprehensive Plan states, “Limit urban sprawl 

through provision of locations for new residential and non-residential development consistent with the adopted 

Land Use Concept, to that area west of the Future Development Area Boundary (FDAB) thereby, preserving 

agriculture as the primary land use.” The Land Use Concept figure dates back to 1989 and is included in 

the Comprehensive Plan Technical Support Document (TSD). This graphic is an important part of the 

Plan as it is supposed to set the stage for the distribution of future land use classifications on the Future 

Land Use Map. 

When the comprehensive plan was adopted in 1978, the County prepared a “Background Paper for the 

Manatee County Comprehensive Plan” containing the data and analysis for the preparation of the Plan. 

The document was updated in 1989 changing the name to “Technical Support Document for the 

Manatee County Comprehensive Plan” (TSD) and then updated it again in 1997. The 1989 TSD 

contained a map called “Land Use Concept.”  

 

This map is still referenced today in Objective 2.1.2. However, the map was not carried over when the 

TSD was updated in 1997. The 1997 update includes a similar map titled “Residential Distribution Map” 

and refers to four areas: Urban Core, Developing Urban Core, Future Development, and Rural Area. 
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Both maps show a boundary line dividing the rural area from the “development” area. That line is now 

depicted on the Potable Water/Wastewater Service Areas Map, included in the Water & Wastewater 

Element of the Comprehensive Plan.  
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The area shown on the 1996 Residential Distribution Map as the 1990 Urban Core has been adopted as 

Map H in the Comprehensive Plan. 

The current Plan also includes a map showing the Urban Service Area, which is similar to the Urban 

Core Area but extends south of Cortez Road and west of 34th Street West, and excludes the cities of 

Palmetto and Bradenton. 

 

In 2005, the County conducted a study (Manatee Council of Governments, Character Compatibility 

Study). The study also addressed the existing and desired character of different areas in the county. The 

Land Use Operative Provisions chapter of the Comprehensive Plan addresses this study and includes the 

vision graphic. 
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Action: S&ME recommends updating the 1989 Future Land Use Concept to depict a combination of 

what the 1996 Residential Distribution Map and the Character Compatibility Vision show. The map 

could be added to the TSD and not adopted in the GOPs, but the TSD is not readily available. Instead, 

the map can be adopted as part of the Plan map series. Map M on the next page shows the proposed 

vision map. 

The County should consider updating the entire TSD at a later time. The population projections 

(through 2020), housing figures, and service data are outdated, and the figures are not legible. The TSD 

is not typically adopted with the Goals, Objectives and Policies, so it can be amended at any time. 

Map 1. Proposed Updated Character Vision Map 
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b. Development Size and Commercial Locational Criteria (CLC): The Future Land Use Element 

restricts the size of commercial development to three sizes (Small: 3,000 sq. ft., Medium: 50,000 sq. ft. 

and Large: 150,000 sq. ft.) depending on the future land use category of the site.  The caps may be 

increased to 30,000 sq. ft., 150,000 sq. ft. and 300,000 sq. ft. if approved through the Special Approval 

process.  Additionally, the FLUM in conjunction with the and Land Use Operative Provisions chapter of 

the comprehensive plan allow the location of small, medium or large commercial nodes in residential 

areas to serve the commercial needs of the immediate neighborhood, in the case of the lower density 

areas, or to serve the community, in the case of the more intensive categories. This system requires the 

location of such nodes at major intersections and has been implemented by rezoning those sites to PD. 

S&ME is proposing to make a few changes to this system: 

i. Reduce the size of activity nodes allowed in the lower categories (RES-1 and RES-3) from 

Medium (30,000-150,000) to Small (3,000-30,000); 

ii. Slightly increase the FAR at nodes (UF-3 and up); 

iii. Specify which traditional zoning districts are eligible to implement the CLC (to minimize reliance 

on PD); 

iv. Require SP (instead of SA) for developments that exceed 3,000 sq. ft. (Small), 50,000 sq. ft. 

(Medium) and 150,000 sq. ft. (Large); and 

v. Allow multi-family residential at nodes in the higher density future land use categories (UF-3 and 

up). 

As the County tries to make the community more sustainable by encouraging a mix of uses, reducing 

reliance on the automobile, creating safe pedestrian environments, it would be important to continue 

implementing the CLC, but relying more on traditional zoning and streamlined permitting. See Table 3 at 

the end of this document. 

c. Achieving Maximum Density: The Future Land Use Categories are supposed to be broad and 

implementable through zoning districts. There are future land use categories in the Plan that offer a 

maximum density/intensity (e.g. 16 units per acre in RES-16), but to reach that level developers have to 

rezone to PD because there are no standard zoning districts that would allow such density/intensity. 

The idea behind requiring PD is that the Board will have control on what gets developed on those sites. 

While that review may be desirable when there are no development standards in place, PD creates a 

series of other issues that can be avoided by rezoning to a standard zoning district. 

Listing zoning districts as consistent with the future land use categories does not guarantee that an 

applicant will get the zoning district they are applying for. Normally, there are several zoning districts 

implementing each future land use category and they all vary in purpose and density/intensity. The 

rezoning application still needs to be reviewed by the Planning Commission and the Board for 

compatibility with the surrounding area (see LDC Sec. 342.3, Review Criteria for Zoning Map 

Amendments). This review is done without a proposed development program as the rezone application 

has to assume the highest density and/or intensity that could occur under the regulations of the 

requested zoning district. If the rezone application is approved, the individual developments within the 

district will still be subject to zoning restrictions and review processes to ensure compatibility (through 

Administrative or Special Use Permit, Platting, and/or Site Plan Review). 

S&ME is proposing to allow current residential districts to maximize the density in all future land use 

categories and has developed new residential zoning districts (and standards) to address the density gaps 

currently addressed by rezoning to PD. 
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d. FLUM to Zoning: As noted in the introduction section, Manatee County has an extremely long list of 

Future Land Use Categories (FLUC). The list competes with the list of zoning districts and makes it 

difficult to identify the range of zoning districts intended to implement each FLUC. Ideally, the Future 

Land Use Map should identify the residential FLUCs as low, medium and high density residential 

categories. However, the current system (RES-1, RES-3, RES-4.5, RES-9, RES-12, RES-16), which ties the 

FLUC name to a density range, would be difficult to trim down to fewer, more general categories as the 

potential maximum densities in some areas would be increased causing the residents to feel that their 

neighborhoods are being threatened with increased development intensity. This is not necessarily the 

case, as the current zoning would not change and, if someone requested a change, the request would be 

reviewed by the Board at a public hearing. 

In an effort to facilitate the implementation of the Future Land Use Element and Map without major 

changes as suggested above, S&ME proposes the creation of a matrix showing which zoning districts may 

be used to implement the future land use categories. In the past, the effort has been avoided because 

there are numerous variables that prevent a straight correlation between the FLUM categories and the 

zoning districts, and the belief that once a matrix is created, people may think that rezoning to a district 

listed under a FLUC would be automatically approved. That is not the case as requests for changes in 

zoning have to be reviewed based on criteria that include factors such as compatibility with surrounding 

areas. A future land use category represents the future use of that land, which may not be realized in the 

short term. 

The following text and table show the incorporation of the proposed matrix into the LDC. The blue 

highlight reflects districts proposed to be allowed to implement the commercial locational criteria 

without the need to rezone to PD. The yellow highlight shows districts that are currently not allowed 

or require Special Approval within a specific land use category due to the policies that restrict achieving 

the maximum density in the FLUC. The green highlight reflects zoning districts that S&ME  is proposing 

to create to allow the implementation of maximum densities allowed in the FLUC without the need for 

Special Approval or PD (see Section 1.b, above). S&ME proposes to show only the traditional zoning 

districts in the matrix. The PD districts do not need to be listed as Section 402.2.A states, “PD Districts 

are allowed within all Comprehensive Plan Future Land Use Map categories; however, the proposed PD 

shall be consistent with the Comprehensive Plan.”  

 

400.8. Future Land Use Categories and Zoning Districts.  

No property shall be rezoned unless it is to a district that implements the future land use designation of the site 
and is consistent with the policies of the Comprehensive Plan. In no event shall the density or intensity in a given 
zoning district exceed the maximum permitted in the Future Land Use designation of the site. Properties with a 
zoning designation not consistent with the future land use category are not required to rezone to continue using 
the property as it exists. However, if the property owner wishes to rezone the property, it shall be eligible to be 
rezoned to a designation that is consistent with the assigned future land use category. 

The following table correlates individual zoning districts with future land use categories. Not all the zoning 
districts shown under a future land use category, however, are presumed to be appropriate for a site with that 
particular future land use designation. The factors listed in Section 342.3 4 need to be met in order to approve 
the zoning map amendment request.  

Planned Development (PD) Districts are allowed within all Comprehensive Plan Future Land Use Map categories, 
provided the rezoning request meets the requirements of Section 342.4. 
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Future Land Use Category Zoning Districts 

CON (Conservation) CON 

AG/R (Agriculture/Rural)  CON, A, EX 

NC-S* 

ER (Estate Rural) CON, A, EX, MP-I 

NC-S* 

RES-1 (Residential-1) CON, A, A-1, RSF-1, RVP, MP-I  

NC-S*, NC-M*, PR-S*, PR-M* 

RES-3 (Residential-3) CON, A-1, RSF-1, RSF-2, RSF-3, RVP, RDD-3, MP-I  

NC-S*, NC-M*, PR-S*, PR-M* 

UF-3 (Urban Fringe-3) CON, A-1, RSF-1, RSF-2, RSF-3, RVP, RDD-3, MP-I  

NC-S*, NC-M*, PR-S*, PR-M*, GC* 

RES-6 (Residential-6) CON, VIL, RSF-2, RSF-3, RSF-4.5, RSF-6, RVP, RSMH-4.5, RSMH-6, 

RDD-3, RDD-4.5, RDD-6, RMF-6, MP-I 

NC-S*, NC-M*, PR-S*, PR-M*, GC* 

RES-9 (Residential-9) CON, VIL, RSF-3, RSF-4.5, RSF-6, RSF-9, RVP, RSMH-4.5, RSMH-6, 

RDD-3, RDD-4.5, RDD-6, RMF-6, RMF-9, MP-I 

NC-S*, NC-M*, PR-S*, PR-M*, GC* 

RES-12 (Residential-12) CON, RSF-4.5, RSF-6, RSF-9, RVP, RSMH-4.5, RSMH-6, RDD-3, RDD-

4.5, RDD-6, RMF-6, RMF-9, RMF-12, MP-I 

NC-S*, NC-M*, PR-S*, PR-M*, GC* 

RES-16 (Residential-16) CON, RSF-6, RSF-9, RVP, RSMH-6, RDD-3, RDD-4.5, RDD-6, RMF-6, 

RMF-9, RMF-12, RMF-16, MP-I 

NC-S*, NC-M*, PR-S*, PR-M*, GC* 

OL (Low Intensity Office) CON, RSF-3, RSF-4.5, RSF-6, RSMH-4.5, RSMH-6, RDD-3, RDD-4.5, 

RDD-6, RMF-6, PR-S, PR-M, MP-I 

OM (Medium Intensity Office) CON, PR-S, PR-M, NC-S, NC-M, MP-I 

R/O/R (Retail/Office/ Residential) CON, RSF-3, RSF-4.5, RSF-6, RSF-9, RSMH-6, RVP, RDD-3, RDD-4.5, 

RMF-6, RMF-9, RMF-12, RMF-16 

NC-S, NC-M, GC, HC, MX, PR-S, PR-M, MP-I 

IL (Light Industrial) CON, LM, HC, NC-S*, NC-M*, MP-I 

IH (Heavy Industrial) CON, LM, HM, HC, NC-S*, NC-M*, MP-I 

IU (Urban Industrial) Requires rezoning to PD 

MU (Mixed Use) CON, RSF-1, RSF-2, RSF-3, RSF-4.5, RSF-6, RSF-9, RVP, RMF-6, RMF-9, 

RMF-12, PR-S, PR-M, NC-S, NC-M, GC, MX, LM, MP-I 

MU-C/AC-1 (Mixed-Use Community) CON, RMF-6, RMF-9, RMF-12, PR-S, PR-M, NC-S, NC-M, GC, LM, MP-I 

MU-C/AC-2 (Mixed-Use Community) CON, RMF-6, RMF-9, PR-S, PR-M, NC-S, NC-M, GC, LM, MP-I 

MU-C/AC-3 (Mixed-Use Community) CON, RSF-3, RSF-4.5, RSF-6, RMF-6, PR-S, PR-M, NC-S, NC-M, GC, LM, 

MP-I 

MU-C/R (Mixed-Use Community) CON, RSF-1, RSF-2, RSF-3, RSF-4.5, RSF-6, RMF-6, RMF-9, PR-S*, PR-

M*, NC-S*, NC-M*, MP-I 

MU-C/RU (Mixed-Use Community) CON, RSF-1, RSF-2, RSF-3, RSF-4.5, RSF-6, RMF-6, RMF-9, PR-S*, PR-

M*, NC-S*, NC-M*, MP-I 
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Future Land Use Category Zoning Districts 

P/SP(1) (Public/Semi-Public) Requires rezoning to PD 

P/SP(2) (Public/Semi-Public) Requires rezoning to PD 

AT (Major Attractors) Requires rezoning to PD 

R/OS (Major Recreation/Open Space) Requires rezoning to PD 
* Subject to Commercial Locational Criteria 

e. Net Density:  

Gross density generally refers to the number of units allowed based on the acreage of an entire site 

(with certain exceptions). Net density determines how many units can be built after the acreage of lakes, 

wetlands, common areas, and other areas not used for residential use are subtracted from the total site 

acreage. The following graphics show two subdivision designs utilizing the same gross density (1 unit per 

6 acres), but different net densities (1 unit/5 acres on the left, and 1 unit per net acre on the right). 

 

The Manatee County Comprehensive Plan includes both gross and net density restrictions for its 

various future land use categories that permit residential development. Gross density is the primary 

controlling factor in setting the overall dwelling unit yield in the Manatee County Comprehensive Plan.  

Despite net residential density allowing a higher number of units, the gross density caps the maximum 

potential lot yield.   

Gross density is most useful to calculate the maximum residential holding capacity of an area or the 

entire county to estimate public facility and service needs (including utilities, traffic and other services) 

to serve the future population of the county. However, gross density alone cannot determine the size of 

the lots in a subdivision or ensure compatibility between developments. The examples shown above 

depict very different designs that meet the same gross density.  Communities have relied on two other 

tools to ensure compatibility of design: maximum net density and/or minimum lot size. 

Net density and minimum lot size provisions are used to determine how the dwelling units are grouped 

or “clustered” on the property. Manatee County’s LDC already contains minimum lot sizes and 

dimensions for all agricultural, single family, duplex and multi-family zoning categories.  Requiring 

maximum net densities for these zoning districts is not necessary as the dimensional requirements 

already control the size of the lots to ensure they met the net density restrictions imposed by the Plan.  

In this way, net density calculations are rendered duplicative and unnecessary when considering 

conventional zoning districts. Some of the reasons why some communities keep both metrics include 
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the fact that the LDC can be amended in less time than the comprehensive plan, so including the 

provision in the Plan seems “safer;” and that anybody can apply for a variance from a provision in the 

LDC, while the Plan is not subject to variances. 

For planned developments, however, net densities are an important tool, since the minimum lot 

dimensions are typically varied through the PD approval process.  By eliminating net density, developers 

would be allowed to pursue planned development to create groupings of units which may be 

incompatible with adjacent uses. 

Deleting the net density requirements would result in easier development review (staff would not have 

to do separate calculations to make sure the development meets both the lot size and net density 

requirements), less conflicts between the LDC and the Plan, and streamlined regulations (easier for 

property owners to visualize and developers/designers to apply), On the other hand, the net density 

provisions help scale planned developments to achieve compatibility with surrounding development. 
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2. Permitted versus Non-conforming Uses 

The Future Land Use Element (FLUE) includes a brief description of the intent of each future land use category, 

and lists a range of uses to be allowed in each. FLUE Table 2-1 shows a compilation of the “range” of uses 

allowed in the various future land use categories. As written the “range” of uses gets into much detail and risks 

functioning as a table of uses typically found in a zoning code. Table 1, at the end of this section, presents the 

same information in a different format to prove this point. The comprehensive plan is supposed to provide 

guidance for future growth, and the LDC is used to implement the directives of the Plan. The Future Land Use 

category policies should be amended to provide the “desired character” of each future land use classification 

instead of providing a list of uses. 

Additionally, while most uses listed are consistent with the intent of the FLUC, there are some that are not. For 

instance, while the AG/R category allows all types of agriculture uses and the ER category allows agriculture and 

farm-worker housing (uses that would be expected), all the residential and mixed-use categories allow “short-

term agriculture” and Agriculture-compatible residential.” Even the categories that allow 16 and even 20 units 

per acre. Conversely, Rural residential is only mentioned in AG/R, but should be allowed in ER and maybe even 

in RES-1. Farm-worker housing is mentioned in UF-3, but not in ER or RES-3. Suburban residential is mentioned 

in all categories other than AG/R. There are many other instances where there are discrepancies in the uses 

allowed. These conflicts can be avoided by ensuring that the “uses mentioned in the Plan are generalized uses. 

The zoning districts and land development code are the implementing mechanism and can go into those details. 

The rural nature of a large part of the county and the extension of the urban area into those rural areas has 

resulted in cases where urban development is occurring within areas that are still used for farming. The LDC 

contains provisions allowing the merging or urban/suburban development with the rural activities.  They include: 

1. Short-Term Agriculture. This use, which is intended to allow the continuation of a limited agricultural 

use, is allowed in all future land use categories, except CON, AG/R, ER, OL, OM and IU.  The LDC 

states that the use is allowed in all the residential districts and in the PR, NC and GC zoning districts. 

While it is a valid provision wanting to allow such uses as areas transform from rural to suburban/urban, 

it does not make sense to allow such uses in areas that are distinctively intended for high density or 

commercial development. The Plan and LDC should be amended to eliminate the use from the OL, OM 

and IU future land use categories, and the residential zoning districts that allow more than 3 units per 

acre. 

2. Agriculturally-compatible residential. The term “agriculturally-compatible residential” is not defined in 

the Plan or the LDC, but according to the FLUE, it is allowed in the AG/R, ER, all residential and MU 

categories. The intent of listing such a use may be to ensure a new residential development will not have 

a negative effect on an existing agricultural operation, or vice versa. Since the term is not defined 

anywhere in the Plan or LDC, it is hard to determine what it refers to. Recommend deleting the term 

from the comprehensive plan. The LDC already has buffer requirements to ensure development 

compatibility. 

3. Single family homes in very urban areas. While it is not advisable to start prohibiting uses where 

previously allowed, the County needs to be careful when establishing new land use categories or zoning 

districts so that certain uses are not listed as permitted only because they already exist in the area. The 

nonconforming use regulations allow legally existing nonconforming uses to continue operating 

indefinitely as long as certain changes are not made. Once the use is changed, or discontinued, or the 

building is modified, the provisions of that section trigger code compliance, with a few exceptions. 

4. Suburban residential in high density residential areas. Similarly, the idea of concentrating development in 

certain areas of the County would be easier to implement if the land use categories direct suburban 

growth to the transitional areas rather than allowing it in the urban areas. 
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Most communities avoid assigning specific uses in the future land use categories. This avoids conflicts between 

the LDC and the policies. S&ME proposes to revise the text for all the future land use categories similar to the 

following examples: 

 

* * * 



[11/17, DRAFT #3]  Page 16 
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Table 1. Future Land Use Categories and Range of Uses 
 CON AG/R ER RES-1 RES-3 UF-3 RES-6 RES-9 RES-12 RES-16 

Max. Gross Density NA 0.2 0.2 1 3 3 6 9 12 16 

Max. Net Density NA 2 1 2/6 6 9 12 16 16 20 

Max. Intensity NA 0.23 0.23/0.352 0.23/0.35 1 0.23/0.351 0.23/0.351 0.23/0.351 0.23/0.351 0.23/0.351 0.23/0.351 

Open Space/Nature Parks X          

Environmental Recreation X          

Rural Recreation  X         

Low Intensity Recreation  X X X X X X X X X 

Agriculture X3 X X        

Ag Service  X         

Agro-industrial  X         

Ag-compatible Residential  X X X X X X X X X 

Short Term Ag    X X X X X X X 

Farm-worker housing  X  X  X     

Caretaker Residence X          

Rural Residential  X         

Suburban Residential   X4 X X X X X X X 

Urban Residential    X X X X X X X 

Dormitories         X X  

Lodging          X 

Office      X     

Neighborhood Commercial  X (30k) X (30k) X (150k) X (150k) X X (150k) X (150k) X (150k) X (150k) 

Community Commercial      X5 (300k)     

Regional Commercial           

Wholesale       X     

Intensive Retail           

Industrial Light           

Industrial Heavy           

Mining  X         

Public/Semi-public  X X X X X X X X X 

Schools  X X X X X X X X X 

Water-dependent Uses  X X X X X X X X X 

 

  

                                                           
2 Second number for mini-warehouses 
3 Selected 
4 Clustered 
5 At intersections of arterial/collector 
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 OL OM R/O/R IL IH IU MU AC-1 AC-2 AC-3 R RU 

Max. Gross Density 6 NA 9 1   9 9 9 3 3 9 

Max. Net Density 12 NA 16 1   20 20 20 9 9 16 

Min. Density NA NA      6 6    

Max. Intensity 0.23 0.3/0.56 0.35/1.07 0.75/1.02 0.5 1.25 1.0 1.0  0.23 0.23 0.23 

Min. Intensity NA NA       0.35    

Open Space/Nature Parks             

Environmental Recreation             

Rural Recreation             

Low Intensity Recreation X            

Medium Intensity Recreation  X           

Recreation    X X X X X X   X X 

Agriculture             

Ag Service             

Agro-industrial             

Ag-compatible Residential       X      

Short Term Ag   X X X  X X X X X X 

Farm-worker housing          X8 X3 X3 

Caretaker Residence             

Rural Residential             

Suburban Residential X   X*   X X X X X X 

Urban Residential X  X    X X X X X X 

Dormitories              

Lodging   X X   X X X X   

Hospitals        X X X X   

Office X (30k)  X X X  X X X X   

Retail  X (5-10k)     X X     

Neighborhood Commercial   X (300k) X (30k) X (30k) X (30k)  X X (300k) X (150k) X (150k) X (150k) 

Community Commercial   X (300k)     X X (300k) X   

Regional Commercial   X (300k)     X X (300k) X    

Service Uses    X X        

Research/Corporate Uses  X  X X  X X X X   

Wholesale Commercial     X X  X X X X   

Warehouse/Distribution    X X  X X X X   

Intensive Commercial     X X        

Industrial Light    X X X X X X X   

Industrial Heavy     X X       

Mining             

Airport - Private    X X        

Public/Semi-public X X X X X X X X X X X X 

Schools X X X X X  X X X X X X 

Water-dependent Uses X X X X X  X X X X X X 

                                                           
6 Second number for Urban Core 
7 Second number for hotels 
8 Interim 
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3. Density and Intensity Levels (FLUM and Zoning). 

FLUM 

Density refers to the number of dwelling units divided by the acreage of the site. It does not dictate the type or 

character of development. A certain density may accommodate a development with detached single family units, but 

may also accommodate apartments or condominiums. The following graphic shows the various forms that a 42-unit-

per-acre development could take: 

 

The two graphics below also show the same number of units on the same site, demonstrating that density alone 

makes it difficult, if not impossible, to visualize the potential development on a site. 

 

 

Floor Area Ratio refers to the proportion of a building to the site. It is a useful tool to calculate potential square feet 

of uses in a community, but just like density it does not offer a good representation of the maximum size, height and 

placement of a new building. Planners use FAR to calculate future demand for parks, utilities, and roads, but rely on 

bulk regulations to regulate the physical form of the building. The following graphics shows potential development 

scenarios on a site that has an FAR of 1.0. An FAR of 1.0 would technically allow the building to cover the entire 

site, which would not be possible because of other code requirements such as setbacks, parking, stormwater, open 

space, etc.  

 

The future land use categories in Manatee County specify the maximum gross and net densities (UPA=units per 

acre) and maximum Floor Area Ratios (FAR) allowed. Some categories also note a minimum. As noted above, these 
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parameters do not indicate the type of development expected in each part of the County, but only regulate how 

many residential units and/or square feet of nonresidential uses could potentially be built. 

Looking at the density and intensity levels by future land use category, it can be observed that the residential 

categories allow anywhere from 0.2 in the Agriculture/Rural areas, to 16 units per acre, not including the 40 

maximum units per acre that could be built along urban corridors (subject to meeting certain design and bonus 

criteria). The FARs range from 0.23 in most categories to 1.0 in the MU future land use category. There are several 

exceptions based on use or location, as follows: 

 Most FLUCs list a 0.35 FAR for mini-warehouses, while the maximum permitted for all other uses in the 

same category is 0.23.  

 In some categories, hotels are allowed to build at an FAR of 1.0, which is higher than the maximum allowed 

for all other developments.  

 Policy 2.3.1.5 states that the net densities allowed may be increased “where such densities effectively reduce 

the percentage of impervious surface within the WO District.” The policy does not indicate a cap. 

 Just recently, the County increased the densities and intensities for development located along designated 

Urban Corridors to a maximum of 30 upa (40 with a bonus) and 1.0 FAR (2.0 with a bonus) in the ROR 

category. 

The first two exceptions listed seem to have been adopted in response to specific development proposals. The 

exception for mini-warehouses should be eliminated and instead, the FAR for all those future land use categories 

should be increased to 0.35. An FAR of 0.23 seems counteractive to the County’s efforts to encourage infill and 

redevelopment in urban areas, to make the provision of infrastructure more efficient, and to encourage sustainable 

development in the fringe areas. The lower the densities and intensities are, the worse sprawl and traffic gets. Also, 

the road and water/sewer infrastructure needs to be extended to serve less uses than in areas with more compact 

development. The Land Development Code will still have varying zoning districts to limit the intensity of 

development if necessary in certain areas, and zoning regulations to ensure development compatibility (through 

setbacks, buffers, building height restrictions, etc.). The ratio of 0.35 works well for individual sites. Developments 

that are designed with a coordinated approach may use other future land use categories intended for that, such as 

MU and MU-C. 

Chapter 4 of the LDC restates that the FAR for min-warehouses is limited to 0.35. This note may have been added 

when the FAR was changed for all the categories that allow 0.23. However, it inadvertently imposed a tighter 

restriction for mini-warehouses located in future land use categories that allow higher FARs.  Therefore, S&ME 

recommends deleting that provision from section 531.31.A. 

The third exception listed above was adopted in an effort to reduce development impacts on the watershed 

districts. A maximum net density is not necessary as the gross density would still apply, and the land development 

code contains provisions for lot size and setbacks to prevent the creation of unbuildable lots. S&ME is also 

proposing specific cluster development standards. 

The fourth exception was adopted in an effort to facilitate infill and redevelopment in the urban core of the county, 

which was becoming deteriorated as development has moved to the fringe, near the interstate.  The levels adopted 

are only appropriate in areas that do not have environmental constraints, are already urban in nature and have the 

infrastructure in place. Even if Traditional Neighborhood developments are built in the transitional area, as 

encouraged by the County, the presence of environmental features and mix of uses would bring the density levels 

down. The Baldwin Park development in Orlando, a true TND example, has a gross density of approximately 4.66 

units per acre, and a net density of 10.43. The development has a total of 1,003.33 acres, of which 311.18 are major 

roads and lakes, leaving a developable area of 692.15 acres.  Approximately 204 acres of the developable acreage 

were dedicated as public parks, an important component of any community. 
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Density/Intensity Calculation: One factor that was considered in conjunction with the urban corridor 

amendments was the calculation of density for mixed-use developments. An exception was adopted to allow the 

“stacking” of FAR and density for vertical mixed-use projects. S&ME is proposing to apply such methodology to any 

development in the County that proposes vertical mixed use. As noted numerous times in this report, density and 

intensity are not the only variables shaping the future development in the County. The LDC contains provisions to 

ensure the resulting development is compatible with the surrounding areas. 

Building Height: While the densities and intensities (as proposed to be adjusted) are appropriate for the various 

future land use categories, many of those levels may not be feasible on a site due to site restrictions or land 

development regulations including, but not limited to maximum building height. The County currently restricts 

building height to 35 feet throughout most of the County. The exceptions are: 

 Urban Corridors: 5 stories (7 with the approval of a bonus)  

 Manufacturing zoning districts: 45 feet in LM; 55 feet in HM plus 1-foot of additional in height for each 

additional foot of setback (no cap). 

 Master Planned Industrial Zoning District (MP-I): 7 stories or 84 feet. 

 Planned Development: Rezoning a site to PD opens the doors to requesting additional height (with no limit 

stated in the LDC). 

Having a restriction such as 35 feet and allowing an exception through a rezone to PD may have unintended 

consequences. As discussed in the Planned Development memorandum, PD is not something that the County 

should be promoting. It makes it difficult for staff to implement regulations, for the public to understand the 

development potential on a site (predictability), and for developers to know if their time and financial investment on 

developing plans and submitting applications would pay off. The most common objection to building height has to do 

with compatibility. Nobody wants to have a tall building next to a single family home. This objection can be 

addressed in different ways: 

 The County can adopt development compatibility standards to ensure there is a minimum distance between 

the tall building and single family homes (see Section 902.6 of the LDC).  

 The height may only be offered to sites that are not adjacent or across the street from a single family zoning 

district. 

 The additional height can be reviewed through a hearing process (requiring SP approval) 

S&ME is proposing a combination of the first and third bullets, and proposes to continue using feet for some 

categories (Mobile Homes) and the number of stories for most other categories. The definition will specify minimum 

and maximum floor to ceiling heights to ensure adequate spaces are developed.  
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4. Recreational Vehicle Parks and Subdivisions 

Chapter 4 of the Manatee County LDC lists RV Parks and Subdivisions as permitted in the RVP and PDRV 

zoning districts. Table 4-6 lists the bulk and dimensional requirements for the RVP district, Section 531.42 

restates some of the same requirements, and Section 402.9 includes some of the same requirements for the 

PDRV district. 

Recreational Vehicle Parks, which are deemed to be a commercial use, are defined in the LDC as follows: 

“Recreational Vehicle Park shall mean a place set aside and offered by a person, for either direct or indirect 

remuneration of the owner, lessor, or operator of such place, for the parking, accommodation, or rental of 

five or more recreational vehicles or tents; and the term also includes buildings and sites set aside for group 

camping and similar recreational facilities pursuant to Section 513.01, F.S.” 

S&ME researched several jurisdictions to determine the most common method to address the location of 

RV parks. We found out that out of 12 jurisdictions, six had special zoning districts to accommodate the RV 

parks. The others allowed them in other zoning districts (typically rural or mobile home districts), 

sometimes as a Special Exception use. Most communities, however, maintain development standards specific 

to RV parks. 

The County can continue offering the option to rezone to either RVP or PDRV for new RV parks. The main 

difference between the two, is that a rezoning to RVP would not require a site plan to be presented to the 

Board, while the rezone to PDRV would require a plan to be approved in conjunction with the rezoning. 

The standards listed in Section 402.9 are so specific that the flexibility typically offered by a PD is minimized. 

We would, however, recommend consolidating the standards in one place so that there are no conflicting 

regulations (there are some already). Table 4-6 should list the dimensional requirements and sections 402.9 

and 531.42 should only list the additional standards,  
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Table 2. Current Land Use and Zoning Categories 
Zoning 

Districts 
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D
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M

 

P
D

R
 

P
D
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P

 

P
D
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V

 

P
D

U
I 

P
D

W
 

CON X                                        

AG/R X X                    X   X                

ER                                         

RES-1 X   X                         X  X     X     

RES-3  X  X X                        X  X     X     

UF-3  X  X                         X  X     X     

RES-6     X X X  X  X X                 X  X     X     

RES-9      X X X X X                   X  X     X     

RES-12       X X X X X X X X X              X  X     X     

RES-16        X  X X X X X X              X  X     X     

OL      X X X X X X X X X X X X                X        

OM          X X X  X X X X                        

R/O/R                  X X X         X  X X X   X     

IL                       X X      X     X  X    

IH                        X      X     X  X    

IU                                       X  

MU                           X  X X X  X   X X    

P/SP(1)                                  X       

P/SP(2)                                  X       

AT                                  X       

R/OS                             X            

MU/C                                         

Blue columns/rows depict future land use categories with no compatible zoning districts 
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RESEARCH 

City of Melbourne: 

Policy 1.3.2: Estate Residential. Areas delineated on the FLUM for Estate Residential shall be 
comprised primarily of single-family detached homes, including mobile homes on large lots. The City 
may apply the Estate Residential Land Use classification to annexed agricultural lands, which shall 
maintain that category until such a time that urban growth is contiguous to these sites and agricultural 
activities are no longer economically sustaining. 

Policy 1.3.3: Low Density Residential. Areas delineated on the FLUM for Low Density Residential shall 
be comprised primarily of single-family detached or attached homes on individual lots. Mobile homes 
may be allowed within this category on large residential lots. Supportive community facilities, 
supportive neighborhood uses, such as churches and schools (as conditional uses), minor public 
utilities (i.e., telephone switching stations, lift stations, drainage infrastructure and similar facilities), 
parks and open space, municipal facilities and other civic and cultural uses may be located within areas 
designated for low density residential uses. The maximum intensity for such supportive uses shall be 
0.5 FAR. The City land development regulations shall provide development criteria including height 
requirements, land coverage standards, setbacks, minimum lot size requirements, traffic and 
circulation standards, and landscaping and breezeway requirements for considering such uses. 

Policy 1.3.4: Medium Density Residential. Areas delineated on the FLUM for medium density 
residential development may accommodate single- and multiple-family structure types, and mobile 
home parks. Supportive community facilities and supportive neighborhood uses, such as churches and 
schools (as conditional uses), minor public utilities (i.e., telephone switching stations, lift stations, 
drainage infrastructure and similar facilities), parks and open space, municipal facilities and other civic 
and cultural uses may be located within areas designated for medium density residential uses. The 
maximum intensity for such supportive uses shall be 0.5 FAR. The City land development regulations 
shall provide development criteria including height requirements, land coverage standards, setbacks, 
minimum lot size requirements, traffic and circulation standards, and landscaping and breezeway 
requirements for considering such uses. Sites for medium density residential developments should be 
located so that they provide a smooth transition between lower density residential areas and areas 
developed and/or designated for other more dense/intense uses.. 

Policy 1.3.5: High Density Residential. Areas delineated on the FLUM for high density residential are 
intended to accommodate multi-family development and supportive community facilities and 
neighborhood uses. The maximum intensity for such supportive uses shall be 0.5 FAR. The land 
development regulations shall contain development criteria including height requirements, land 
coverage standards, setbacks, minimum lot size requirements, traffic and circulation standards, and 
landscaping and breezeway requirements to effectively screen multi-family developments from low 
density residential zoning districts. 

* * * 

Policy 1.4.1: Mixed-Use (MU). The Mixed-Use Corridor land use category is intended to provide a 
mixture of residential, commercial, recreational and institutional uses generally along major 
transportation corridors in the City. The City estimates that by 2025, the mix of uses in the MUC will be 
about 70 percent non-residential and 30 percent residential. Accordingly, the Mixed Use future land 
use designation will accommodate a City-wide land use mix consistent with the following table: 

* * * 

Policy 1.5.1: General Commercial Land Use. The General Commercial land use category shall 
accommodate activities such as: general retail sales and services, professional and business offices, 
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personal services, and limited medium to high density residential. The following criteria shall be used 
for determining appropriate uses within the general commercial land use category. 

 Regional and community level commercial areas shall be located in areas easily accessed from 
major thoroughfares, while neighborhood-serving commercial areas may be allowed closer to 
the residential neighborhoods. 

 High density residential uses may be allowed along major transportation corridors or as part of 
mixed-use developments (commercial/office and residential mix). 

 Medium density residential uses may be allowed in transition areas between commercial and 
established residential uses to provide a gradual change between residential and 
nonresidential areas. 

 The City estimates that by 2025, the overall mix of uses in the Commerce Land Use category 
throughout the City will be a minimum of 75 percent commercial/office and a maximum of 25 
percent residential, public/institutional and recreational. Accordingly, the General Commercial 
future land use designation will accommodate a City wide land use mix consistent with the 
following table: 
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RESEARCH (NET DENSITY) 

The following table indicates if the surveyed Florida counties include net density restrictions in their 

comprehensive plans.  A third of the 15 counties do not use net density.  Of the two-thirds which had provisions 

for net density, many of them limit its application to specific uses (see notes), while other uses were regulated 

by gross density. 

County Net Density? Notes 

Sarasota Y In Villages land use only 

Hillsborough Y Clustering for Planned Village & Wimauma Village -2,  

Pasco Y Town Center (Connerton New Town), Village 

Palm Beach  Y TDR 

Brevard Y Viera DRI 

Lee Y Main Street Town Center 

St. Lucie Y Towns, Villages and Countryside 

Hernando Y Quarry Preserve PDD, Town Center, 

Pinellas Y 
All max densities expressed as net densities (site minus submerged 
lands and pre-existing rights-of-way) 

St Johns Y 
All max densities expressed as net densities (site minus wetlands and 
conservation) 

Charlotte N   
Martin N  
Volusia N  
Indian River N  
Collier N  
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Table 3: Activity Nodes 

Activity Nodes Description  FLUC Zoning Examples 

SMALL COMMERCIAL  

Commercial establishments, or groupings 

that serve the commercial needs of the 

immediate neighborhood (e.g. food stores, 

convenience stores, drug stores, 

restaurants).  The uses may also include 

personal or professional services. 

Small (AP) 

Up to 3,000 sq. ft. 

AG/R 

ER 

RES-1 

RES-3 

IL 

IH 

IU 

NC-S 

PR-S 

   

   

Small (SP) 

Up to 30,000 sq. ft. 

AG/R 

ER 

RES-1 

RES-3  

IL 

IH 

IU 

NC-M 

PR-M 

MEDIUM COMMERCIAL  

Commercial establishments or groupings 

that supply the needs of neighborhood (see 

examples of uses above) or community (e.g., 

home improvement centers, furniture 

stores, movie theaters, bowling alleys, junior 

department stores, automobile sales).  The 

uses may also include office uses. 

Multi-family units above non-residential 

uses are encouraged. 

Medium (AP) 

Up to 30,000 sq. ft. 

UF-3 

RES-6 

RES-9 

RES-12 

RES-16 

NC-M 

PR-M 

   

    

Medium (SP) 

Up to 150,000 sq. ft. 

UF-3 

RES-6 

RES-9 

RES-12 

RES-16 

GC 

MX 

LARGE COMMERCIAL  

Commercial establishments or groupings 

that serve any or all commercial needs of a 

broadly distributed population and work 

force (e.g., regional malls, major 

recreational facilities) The uses may also 

include wholesale trade uses, all office uses, 

and office showroom uses or similar uses.  

Multi-family is encouraged as part of vertical 

or horizontal mixed-use. 

Large (AP) 

Up to 50,000 sq. ft. 

[CONSIDER 

INCREASING TO 

150,000 SF] 

UF-3 

ROR 

MU 

GC 

MX 

   

   

Large (SP) 

Up to 300,000 sq. ft. 

ROR 

MU 

GC 

MX 
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