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Memorandum  
Date: September 15, 2022 

To: Donna Keeler, Planning Director – Town of Coupeville  
Molly Hughes, Mayor 

From: Jessie Hartmann, Senior Associate – BERK Consulting 
Lisa Grueter, Principal – BERK Consulting 

RE: Town of Coupeville Population Forecast and Land Capacity Analysis – Methodology and Findings 

Introduction 
To support preparation of the Town of Coupeville’s Comprehensive Plan Update, BERK Consulting 
prepared a residential Land Capacity Analysis (LCA) to assess the Town’s supply of land available for 
residential development and ability to meet its forecasted population growth. This memorandum 
describes the analysis methodology, documents key assumptions, and presents BERK’s findings regarding 
2045 population projections, available capacity, and long-term planning implications for the Town of 
Coupeville. 

Key Findings and Implications 

 Coupeville’s projected 2045 population is between 2,160 – 2,252 depending on the projection 
method used, an increase of 210-302 people over the 2021 population of 1,950. BERK 
recommends planning for a projected population of 2,175 for consistency with Island County’s 
2016 Buildable Lands Analysis and recent population trends. This is 225 more people than the 
current population and would require approximately 111 new housing units.1 

 Coupeville has remaining capacity to accommodate approximately 244 housing units or 495 
new residents within town limits under current zoning if utility services are available. This is enough 
capacity to accommodate projected 2045 population under any of the population projections 
methods used. 

 Without additional investment or incentives to extend the Town’s sewer service in eastern 
Coupeville, remaining capacity is less likely to accommodate future population growth. About 
one quarter of the vacant or redevelopable parcels are located in eastern Coupeville outside the 
Town’s current sewer service area. This means they are less likely to redevelop during the planning 
period because of the added cost to developers. If these parcels are considered undevelopable, 
housing capacity is reduced to 173 units or 351 new residents. 

 
1 Assumes an average household size of 2.04 per the US Census 2016-2020 American Community Survey (Table S1101). 
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Data Collection 

BERK collaborated with the Town of Coupeville and MAKERS to acquire and process data from the Town, 
Island County, and Washington State Office of Financial Management (OFM), including the following: 

 OFM 

 Island County historical population (1970-2021) 

 Island County long-range population forecasts (2017 GMA projections) 

 Town of Coupeville historical population (1990-2021) 

 Island County 

 Property size (acreage) 

 Assessed property value (land and improvements) 

 Current land use classification from Assessor records 

 Ebey’s Contributing Structures 

 Town of Coupeville 

 Town of Coupeville zoning classification 

 Town boundary 

 Designated historic properties 

 Vacant parcels and planned projects 

 Current sewer service area 
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Population Forecast 
This section addresses the methods to establish 2045 population projections for Coupeville. The analysis 
considers countywide population projections published by OFM, the analysis used to support Island 
County 2036 (the County’s 2016 Comprehensive Plan Update), and past population trends in the county 
and Town of Coupeville. 

Countywide Population Projection 

OFM updates county and state long-range population forecasts every five years to support Growth 
Management Act (GMA) planning. The most recent GMA forecasts out to 2040 with supplemental 
projections to 2050 were issued in 2017.2 Historical April 1 population estimates for Island County from 
1970-2021 and low, medium, and high forecasts through 2050 are shown in Exhibit 1.3 OFM considers 
the medium projection the most likely (RCW 43.62.035) because it is based on assumptions that have 
been validated with past and current information. The high and low projections represent the range of 
uncertainty to be considered when using these projections for planning purposes.  

Exhibit 1. Island County Population, Historical (1970-2021) and Projected (2022-2050) 

 
Note: Historical estimates in census years are a count while intercensal years are estimates. 
Sources: OFM Historical April 1 Intercensal Estimates of Population, last revised November 30, 2021; OFM GMA Population 
Projections for Counties 2010-2040 with 2050 Supplemental, December 2017; BERK, 2022. 

Counties must select a population projection that falls within this range to determine their GMA planning 
projection. Island County used OFM’s 2012 medium forecast as a base for the County’s 2016 

 
2 The 2017 supplemental county projections extend the OFM GMA projections from 2040 to 2050. These projections are 
meant to provide some informational data for counties that need to establish their population growth targets beyond 2040. 
The 2050 projections are not the official OFM GMA population projections mandated by state statutes. They only provide a 
scenario of what the population for each county would look like if the GMA 2040 demographic assumptions were extended 
ten years. 
3 OFM’s historical intercensal population estimates are estimates that are bracketed on both sides by decennial census or 
state-certified special census counts. As such, they yield a more consistent series than postcensal estimates which only reference 
the prior census point. 

https://app.leg.wa.gov/rcw/default.aspx?cite=43.62.035#:%7E:text=The%20office%20of%20financial%20management,the%20population%20for%20each%20county.
https://ofm.wa.gov/washington-data-research/population-demographics/population-estimates/historical-estimates-april-1-population-and-housing-state-counties-and-cities
https://ofm.wa.gov/washington-data-research/population-demographics/population-forecasts-and-projections/growth-management-act-county-projections/growth-management-act-population-projections-counties-2010-2040-0
https://ofm.wa.gov/washington-data-research/population-demographics/population-forecasts-and-projections/growth-management-act-county-projections/growth-management-act-population-projections-counties-2010-2040-0
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Comprehensive Plan Update and adjusted it down slightly based on an examination of demographic 
characteristics, economic conditions, and past growth trends. The County estimated a 2036 population 
projection of 87,917 people but the actual population has grown faster than anticipated since the 
County’s analysis. OFM estimated a 2021 population of 87,100, about 800 less than what the County 
projected by 2036. 

Since countywide growth is occurring faster than was projected in the 2016 Island County Comprehensive 
Plan Update, this analysis uses OFM’s 2017 GMA medium forecast as a base for determining the Town 
of Coupeville’s population projections. OFM’s 2017 medium series projections more closely match recent 
trends in the county (as compared to the 2012 medium series used by Island County). A summary of 
OFM’s 2017 medium series population projections and 2050 supplemental projections for Island County 
is presented in Exhibit 2 (see also the graph in Exhibit 1). While the 2017 medium series projections 
were low compared to April 1 population estimates from 2018-2021, the projections were consistently 
closer to historical estimates than either the low or high series projections (especially in 2020 and 2021; 
see Exhibit 3). For purposes of this analysis, the projected 2045 population for Island County is thus 
96,470 people. 

Exhibit 2. OFM Population Projections for Island County (2025-2050) 

Island County 
Census 
2020 

Projections 
2025 2030 2035 2040 2045 2050 

Low 86,857 75,077 74,641 73,921 73,240 72,531 71,822 

Medium 86,857 87,297 89,848 92,133 94,461 96,470 98,967 

High 86,857 104,278 112,194 119,859 127,581 131,083 134,582 

Note: Historical estimates in census years are a count while intercensal years are estimates. 
Sources: OFM Historical April 1 Intercensal Estimates of Population, last revised November 30, 2021; OFM GMA Population 
Projections for Counties 2010-2040 with 2050 Supplemental, December 2017; BERK, 2022. 

Exhibit 3. Historical April 1 Population Estimates (2018-2021) vs. OFM’s 2017 GMA Low, Medium, and High 
Series Population Projections 

 2018 2019 2020 2021 
 

2018 2019 2020 2021 

Historical Estimate 85,072 85,847 86,857 87,100 
 

85,072 85,847 86,857 87,100 

GMA Projections Projected Population 
 

Difference Between Projected and Historical 

Low 80,134 77,477 74,822 74,807 
 

-4,938 -8,370 -12,035 -12,293 

Medium 83,283 83,698 84,044 84,910 
 

-1,789 -2,149 -2,813 -2,190 

High 87,076 91,363 95,644 97,308 
 

2,004 5,516 8,787 10,208 

Note: Historical estimates in census years are a count while intercensal years are estimates. 
Sources: OFM Historical April 1 Intercensal Estimates of Population, last revised November 30, 2021; OFM GMA Population 
Projections for Counties 2010-2040 with 2050 Supplemental, December 2017; BERK, 2022. 

  

https://ofm.wa.gov/washington-data-research/population-demographics/population-estimates/historical-estimates-april-1-population-and-housing-state-counties-and-cities
https://ofm.wa.gov/washington-data-research/population-demographics/population-forecasts-and-projections/growth-management-act-county-projections/growth-management-act-population-projections-counties-2010-2040-0
https://ofm.wa.gov/washington-data-research/population-demographics/population-forecasts-and-projections/growth-management-act-county-projections/growth-management-act-population-projections-counties-2010-2040-0
https://ofm.wa.gov/washington-data-research/population-demographics/population-estimates/historical-estimates-april-1-population-and-housing-state-counties-and-cities
https://ofm.wa.gov/washington-data-research/population-demographics/population-forecasts-and-projections/growth-management-act-county-projections/growth-management-act-population-projections-counties-2010-2040-0
https://ofm.wa.gov/washington-data-research/population-demographics/population-forecasts-and-projections/growth-management-act-county-projections/growth-management-act-population-projections-counties-2010-2040-0
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Coupeville’s Portion of Growth 

This analysis compares three methods for determining what portion of the County’s projected population 
is likely to occur in Coupeville: 

 Method 1: Use Coupeville’s average percent share of countywide population from 1990-2021 
(data years available from OFM) to calculate the projected population in Coupeville. 

 Method 2: Use Coupeville’s current (2021) percent share of countywide population to calculate the 
projected population in Coupeville. 

 Method 3: Mimic the analysis used in Island County 2036 which considers the anticipated percent 
share of population by Planning Area and urban vs. rural split within each Planning Area. 

Each of these options is described below and is followed by a comparison and BERK’s recommended 
approach. 

Method 1: Average Percent Share of Countywide Population 

OFM’s historical population estimates for Island County and Coupeville from 1990-2021 are shown in 
Exhibit 8. Coupeville’s percent share of Island County population has remained relatively consistent, 
ranging from 2.24% to 2.42%, with an average percent share from 1990-2021 of 2.33%. The highest 
percent shares during this period occurred in the mid- to late-1990s (2.40-2.42%) while the lowest 
generally occurred in the last 10 years (2.24-2.35%). The average percent share from 1990-2010 was 
2.37% and from 2011-2021 was 2.27%. See Exhibit 5. 

Exhibit 4. Island County vs. Coupeville Historical April 1 Population Estimates (1990-2021) 

 1990 1991 1992 1993 1994 1995 1996 1997 1998 1999 2000 2001 

Island County 60,195 62,176 63,289 64,303 65,139 66,378 67,308 68,536 69,609 70,629 71,558 72,062 

Coupeville 1,377 1,459 1,534 1,531 1,557 1,590 1,627 1,650 1,681 1,701 1,723 1,730 

Percent Share 2.29% 2.35% 2.42% 2.38% 2.39% 2.40% 2.42% 2.41% 2.41% 2.41% 2.41% 2.40% 
             

 2002 2003 2004 2005 2006 2007 2008 2009 2010 2011 2012 2013 

Island County 73,151 73,630 74,549 75,951 77,189 78,225 78,544 78,737 78,506 82,783 83,515 83,560 

Coupeville 1,725 1,736 1,731 1,759 1,790 1,816 1,869 1,854 1,831 1,852 1,877 1,886 

Percent Share 2.36% 2.36% 2.32% 2.32% 2.32% 2.32% 2.38% 2.35% 2.33% 2.24% 2.25% 2.26% 
             

 2014 2015 2016 2017 2018 2019 2020 2021     

Island County 80,810 81,684 82,759 84,125 85,072 85,847 86,857 87,100     

Coupeville 1,895 1,898 1,908 1,912 1,914 1,939 1,942 1,950     

Percent Share 2.35% 2.32% 2.31% 2.27% 2.25% 2.26% 2.24% 2.24%     

Note: Historical estimates in census years are a count while intercensal years are estimates. 
Sources: OFM Historical April 1 Intercensal Estimates of Population (Island County), last revised November 30, 2021; OFM 
Historical April 1 Intercensal Estimates of Population (Coupeville), 1990-2000 prepared March 2002; 2000-2010 last revised 
June 23, 2016; 2021 last revised November 30, 2021; BERK, 2022. 

https://ofm.wa.gov/washington-data-research/population-demographics/population-estimates/historical-estimates-april-1-population-and-housing-state-counties-and-cities
https://ofm.wa.gov/washington-data-research/population-demographics/population-estimates/historical-estimates-april-1-population-and-housing-state-counties-and-cities
https://ofm.wa.gov/washington-data-research/population-demographics/population-estimates/historical-estimates-april-1-population-and-housing-state-counties-and-cities
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Exhibit 5. Coupeville Historical Population Estimates and Percent Share of Island County Population (1990-
2021) 

 
Note: Historical estimates in census years are a count while intercensal years are estimates. 
Sources: OFM Historical April 1 Intercensal Estimates of Population (Island County), last revised November 30, 2021; OFM 
Historical April 1 Intercensal Estimates of Population (Coupeville), 1990-2000 prepared March 2002; 2000-2010 last revised 
June 23, 2016; 2021 last revised November 30, 2021; BERK, 2022. 

Based on Coupeville’s average percent share of Island County population from 1990-2021 (2.33%) and 
the OFM 2017 medium series population projection of 96,470 for Island County, Coupeville’s projected 
2045 population is 2,252 under the method 1 approach. 

Method 2: Current Percent Share of Countywide Population 

Coupeville’s population accounted for 2.24% of Island County population in 2021 (the most current 
population information available; see Exhibit 8). Based on the town’s current share of the county’s 
population (2.24%) and the OFM 2017 medium series population projection of 96,470 for Island County, 
Coupeville’s projected 2045 population is 2,160 under the method 2 approach. 

Method 3: Island County 2036 Planning Areas and Urban vs. Rural Split 

Island County divides the county into four distinct planning areas to account for regional geographic, 
social, and economic characteristics – Camano Island, North Whidbey, Central Whidbey, and South 
Whidbey. The County’s 2016 Comprehensive Plan Update divided the 2036 population projection into 
regional components representing the four Planning Areas and then further subdivided those into urban 
and rural allocations, with the urban component representing the expected Urban Growth Area (UGA) 
growth. The Town of Coupeville UGA is within the Central Whidbey Planning Area and is considered the 
urban portion of the Planning Area. 

Per the County’s 2016 Comprehensive Plan Update, the share of countywide population living in each 
Planning Area has remained relatively stable since 1970. As such, the County allocated population to 

https://ofm.wa.gov/washington-data-research/population-demographics/population-estimates/historical-estimates-april-1-population-and-housing-state-counties-and-cities
https://ofm.wa.gov/washington-data-research/population-demographics/population-estimates/historical-estimates-april-1-population-and-housing-state-counties-and-cities
https://ofm.wa.gov/washington-data-research/population-demographics/population-estimates/historical-estimates-april-1-population-and-housing-state-counties-and-cities
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each of the Planning Areas based on a strict proportional allocation. The County assumes approximately 
13% of countywide population will be in the Central Whidbey Planning Area by 2036 and that 15% of 
that population growth is expected to occur within Coupeville. Exhibit 6 shows the projected population 
for the county, Central Whidbey Planning Area, and Town of Coupeville under the same assumptions 
extended out to 2045. 

Exhibit 6. Coupeville Population Projections, Method 3 (2025-2045) 

 
Current 
2021 

Projections 
2025 2030 2035 2040 2045 

Island County 87,100 87,297 89,848 92,133 94,461 96,470 

Central Whidbey Planning Area 
(13% of Countywide) 11,038* 11,349 11,680 11,977 12,280 12,541 

Coupeville 
(15% of Central Whidbey Growth) 1,950 1,997 2,046 2,091 2,136 2,175 

*Based on the 2021 OFM medium series projection for Island County of 84,910. This is slightly lower than the historical 
estimate of 87,100 but is used to avoid showing negative growth in the first few years of the planning period. 
Sources: OFM Historical April 1 Intercensal Estimates of Population, last revised November 30, 2021; OFM GMA Population 
Projections for Counties 2010-2040 with 2050 Supplemental, December 2017; Island County 2016 Comprehensive Plan 
Update Appendix B, 2016; BERK, 2022. 

Based on Island County’s anticipated percent share of population by Planning Area, the County’s 
anticipated urban vs. rural split within the Centra Whidbey Planning Area, and the OFM 2017 medium 
series population projection of 96,470 for Island County, Coupeville’s projected 2045 population is 
2,175 under the method 3 approach. 

Comparison of Methods 1-3 and Suggested Approach 

Coupeville’s 2045 projected population ranges from 2,160 – 2,252 depending on the projection method 
used, an increase of between 210-302 people over the current population of 1,950 (see Exhibit 7 and 
Exhibit 8). 

Exhibit 7. Comparison of Coupeville Population and Change in Population by Projection Method (2025-2045) 

 
Current 
2021 

Projections 
2025 2030 2035 2040 2045 

Method 1 
Average Percent Share  
of Countywide Population 

1,950 
 

2,038 
(88) 

2,098 
(148) 

2,151 
(201) 

2,205 
(255) 

2,252 
(302) 

Method 2 
Current Percent Share  
of Countywide Population 

1,950 
 

1,954 
(4) 

2,012 
(62) 

2,063 
(113) 

2,115 
(165) 

2,160 
(210) 

Method 3 
Island County 2036 Planning Areas 
and Urban vs. Rural Split 

1,950 
 

1,997 
(47) 

2,046 
(96) 

2,091 
(141) 

2,136 
(186) 

2,175 
(225) 

Sources: OFM Historical April 1 Intercensal Estimates of Population, last revised November 30, 2021; OFM GMA Population 
Projections for Counties 2010-2040 with 2050 Supplemental, December 2017; BERK, 2022. 

https://ofm.wa.gov/washington-data-research/population-demographics/population-estimates/historical-estimates-april-1-population-and-housing-state-counties-and-cities
https://ofm.wa.gov/washington-data-research/population-demographics/population-forecasts-and-projections/growth-management-act-county-projections/growth-management-act-population-projections-counties-2010-2040-0
https://ofm.wa.gov/washington-data-research/population-demographics/population-forecasts-and-projections/growth-management-act-county-projections/growth-management-act-population-projections-counties-2010-2040-0
https://ofm.wa.gov/washington-data-research/population-demographics/population-estimates/historical-estimates-april-1-population-and-housing-state-counties-and-cities
https://ofm.wa.gov/washington-data-research/population-demographics/population-forecasts-and-projections/growth-management-act-county-projections/growth-management-act-population-projections-counties-2010-2040-0
https://ofm.wa.gov/washington-data-research/population-demographics/population-forecasts-and-projections/growth-management-act-county-projections/growth-management-act-population-projections-counties-2010-2040-0
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Exhibit 8. Coupeville Population, Historical (1990-2021) and Projected (2022-2045) 

 
Note: Historical estimates in census years are a count while intercensal years are estimates. 
Sources: OFM Historical April 1 Intercensal Estimates of Population, 1990-2000 prepared March 2002; 2000-2010 last 
revised June 23, 2016; 2021 last revised November 30, 2021; OFM GMA Population Projections for Counties 2010-2040 
with 2050 Supplemental, December 2017; Island County 2036 Appendix B: Population Growth Analysis & Accommodations, 
2016; BERK, 2022. 

BERK recommends planning for a projected population of 2,175 in Coupeville – or 225 more than 
the current population – for consistency with County planning efforts and recent population trends in 
Coupeville (method 3). As discussed above, the share of countywide population living in each Planning 
Area has remained relatively stable since 1970 and is not anticipated to shift significantly over the 
planning period. While projected population under method 3 is slightly higher than assuming the current 
percent share of 2.24% will continue (method 2), method 3 results in a projection which is closer to trends 
over the last 10 years.  From 2011-2021, Coupeville’s percent share of countywide population has 
ranged from a low of 2.24% to a high of 2.35% with an average percent share of 2.27%. Applying this 
average to Island County’s projected 2045 population of 96,470 results in a projected population of 
2,190 people in Coupeville. 

 
  

https://ofm.wa.gov/washington-data-research/population-demographics/population-estimates/historical-estimates-april-1-population-and-housing-state-counties-and-cities
https://ofm.wa.gov/washington-data-research/population-demographics/population-forecasts-and-projections/growth-management-act-county-projections/growth-management-act-population-projections-counties-2010-2040-0
https://ofm.wa.gov/washington-data-research/population-demographics/population-forecasts-and-projections/growth-management-act-county-projections/growth-management-act-population-projections-counties-2010-2040-0
https://www.islandcountywa.gov/Planning/Pages/CompPlan.aspx
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Capacity Analysis 
This residential LCA began by establishing a baseline property inventory. Parcels were sorted by zoning 
designation and classified as vacant, undevelopable, redevelopable, or developed based on the 
Assessor’s current use data, Island County and Town land use records, and Town of Coupeville staff input. 
BERK applied a market discount factor to the potential buildout of redevelopable parcels to account for 
land that is unlikely to be used for housing development due to market conditions. BERK also applied 
deductions to vacant and redevelopable parcels to account for critical areas and land needed for public 
purposes (roads and infrastructure). This resulted in an estimate of remaining housing unit capacity within 
the town, which was compared to the 2045 population estimate to determine if the town contains enough 
land to accommodate projected housing growth. 

General Steps 

 Establish a baseline property inventory. Sort parcels by zoning designation and classify each as 
vacant, undevelopable, redevelopable, or developed based on the Assessor’s parcel data, Island 
County and Town land use records, and Town of Coupeville staff input. Remove undevelopable 
parcels from the analysis (land which is tax exempt, historic properties, and parcels identified by the 
Town as undevelopable during the planning period because of existing agreements). 

 Determine locally appropriate deductions to apply to the development potential of vacant and 
redevelopable parcels to account for market conditions, critical areas, and land needed for public 
purposes: 
a. For redevelopable parcels, apply a market factor discount to account for potential market-based 

impediments to development during the planning period (discount depends on the underlying 
zoning and parcel size as discussed below). 

b. For vacant and redevelopable parcels, deduct a critical area constraint factor of 39% based on 
the overall percentage of acres in critical areas in Coupeville. 

c. For vacant and redevelopable parcels, deduct 15% to account for land needed for public 
purposes (roads and infrastructure). 

 Based on available zoning information, sort all parcels into four groups as follows: (a) parcels zoned 
for single family home development (freestanding homes, townhomes, or other forms of individual lot 
development); (b) parcels zoned for multifamily development (apartments, condominiums, mobile 
home parks, and other forms of multi-unit per parcel development); (c) other residential zones 
(parcels zoned Planned Unit Development or MOA Special Planning Area); and (d) non-residential 
zones. Each of these groups should then be analyzed separately as described below to calculate 
estimated housing and population capacity. 
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(1) Baseline Property Inventory: Land Use and Buildable Land Classification 

Town of Coupeville staff, BERK, and MAKERS combined Island County and Town land use records for all 
parcels within the Town to establish a baseline property inventory. Based on the property records, Town 
staff and BERK classified each property in the Town as either vacant, undevelopable, redevelopable, or 
developed: 

 Vacant land consists of properties assigned a land use classification code of greater than 90 but less 
than 100 (considered undeveloped by the Assessor) or if the improvement value is less than $4,000.4 
Parcels with a mobile or manufactured home are not considered vacant regardless of the 
improvement value. 

 Undevelopable land includes properties which are tax exempt, historic properties, and parcels 
identified by the Town as undevelopable during the planning period: 

 Tax exempt properties include parks, schools, churches, and public facilities/land.  

 Historic properties include those on the State or National Historic Register of Historic Places and 
Ebey’s Contributing Structures. Parcels within Ebey's Landing National Historical Reserve 
generally allow new construction in coordination with other regulations but are subject to the 
Reserve’s Design Guidelines and review process (with more stringent review requirements and 
standards in Review Area 1). It is possible some of the parcels in residential areas with Ebey’s 
Contributing Structures may subdivide during the planning period, but existing site conditions 
(including critical areas), improvement to land value ratios, and the Reserve’s Design Guidelines 
limit opportunities to develop many of these at higher densities than what currently exists. For 
the purposes of this analysis, these properties are assumed unlikely to redevelop and thus have 
no additional development capacity. 

 The Town identified specific parcels as undevelopable because of existing Memorandum of 
Agreement (MOA), HOA, or Planned Unit Development (PUD) agreements. Parcels in the 
agricultural or open space program (land use codes 81, 82, 83, 87, 94, and 95), water areas 
(land use code 93), and land assessed at under $500 are also considered undevelopable.  

 Redevelopable land represents properties that are currently under-utilized for development. This 
category includes properties that could be further subdivided to allow additional residential 
development, properties where the current use could be expanded without subdivision, and 
properties that could be converted for residential development that is more intensive than the current 
use. For purposes of this analysis, the development potential of non-vacant redevelopable parcels 
varies based on whether the underlying zoning is considered a single family, multi-family, other 
residential, or non-residential zone (see step 3 below for additional detail). In addition, the two 
parcels currently in the forest land program in Coupeville (land use code 88) are considered 
redevelopable because they are likely to be taken out of the program and redevelop within the 
planning period based on conversations between the Town and current property owners. 

 Developed properties do not meet any of the above criteria and are assumed to have no additional 
development capacity for the purposes of this analysis. 

 
4 The Washington State Department of Commerce’s (DOC) Urban Growth Area Guidebook defines vacant land as “land which 
has no structure or has a building improvement value of less than $500.” Local governments have a degree of discretion in 
terms of assumptions used for the land capacity analysis. According to the Island County Assessor’s office, an improvement 
value of less than $4,000 generally represents a septic system, well, or other minimal improvement on the parcel and is not 
likely a habitable structure. 
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(2) Determine Locally Appropriate Deductions 

To accurately assess development capacity, BERK worked with Town of Coupeville staff to establish 
locally appropriate deductions to apply to the development potential of the town’s vacant and 
redevelopable parcels. The following deductions account for land that is unlikely to be used for housing 
development due to market conditions, land constrained by environmentally critical areas, and land that 
will be needed for public purposes: 

 Market Factor. For redevelopable parcels, apply a market discount factor to account for potential 
market-based impediments to development during the planning period. This is a common approach 
in land capacity analyses in Washington State per the Department of Commerce’s Urban Growth 
Area Guidebook (2012) which recommends using a higher market factor for redevelopable land 
than for vacant or undeveloped land.5 This analysis varies the deduction for redevelopable parcels 
based on the underlying zoning and parcel size as follows: 

 Discount parcels in single family zones on a sliding scale to account for parcels which are 
physically large enough to be subdivided but can't because of the placement of the existing 
house on the parcel: 

 75% reduction for parcels ≥2 and ≤2.5 times the minimum lot size 

 50% reduction for parcels >2.5 and ≤3 times the minimum lot size 

 25% reduction for parcels >3 and ≤3.5 times the minimum lot size 

 0% reduction for parcels >3.5 times the minimum lot size    

 Discount parcels in multi-family zones by 50%. 

 Environmentally Critical Areas. For vacant and redevelopable parcels – after applying the market 
discount factor – deduct a critical area constraint factor of 39% based on the overall percentage of 
acres in critical areas in Coupeville.6 Critical areas include wetlands and associated buffers; streams, 
waterbodies, and associated buffers; flood hazard areas (designated floodways); SMP setback 
minimums for residential development; and geologically hazardous areas (erosion hazard areas and 
landslide hazard areas and any associated buffers).  

 Roads and Infrastructure. For vacant and redevelopable parcels – after applying the market factor 
and environmentally critical areas deductions – deduct 15% to account for land needed for public 
purposes (roads and infrastructure). 

  

 
5 The market factor deduction is applied only to redevelopable parcels, while the critical areas and public land deductions 
are applied to both vacant and redevelopable parcels. This results in a higher deduction factor for redevelopable land than 
vacant land. 
6 While a parcel-by-parcel deduction of critical areas would be more precise, detailed spatial data on the location of 
environmentally critical areas in Coupeville is not available at this time. This analysis uses the same flat percentage deduction 
for critical areas as the County’s 2016 Buildable Lands Analysis for consistency. To determine this critical area constraint 
factor, the County compiled all available critical area mapping information and merged these layers into a single layer to 
determine the total quantity of constrained acreage in the Town. The County then compared the number of acres constrained 
by critical areas to the total number of acres in Coupeville to calculate the percentage of land area within Coupeville that is 
constrained by critical areas. 
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(3) Calculate Housing and Population Capacity 

After establishing a baseline property inventory and appropriate deductions, BERK calculated housing 
and population capacity using the following steps: 

 Apply residential density assumptions for each zone to estimate development potential (in housing 
units) by zone. 

 For redevelopable parcels, subtract existing dwellings and apply the appropriate market factor 
deduction. 

 Summarize combined development potential (sum of vacant and redevelopable) by zone and 
apply the critical areas and public land deductions to estimate total net housing unit capacity by 
zone. Add these together to determine the town’s total combined housing unit capacity. 

 Apply the town’s average household size of 2.04 to estimate net population capacity.7 

Development Density Assumptions 

It is necessary to set assumptions about future housing density (housing units per acre of land) to calculate 
potential housing development capacity. BERK used the density assumptions by zone in Exhibit 9 based 
on allowed uses and maximum density limits established in the Town’s land use code. Chapter 16.08 and 
16.12.040 of the Coupeville Town Code (CTC) establish allowed uses and development standards for 
residential zones in town limits (RR, LDR, RM-9600, RH, PUD, and MOA). Non-residential zones (HLC, TC, 
and GC) are not included in this analysis – while multifamily residential development is generally allowed 
in these commercial zones (either as mixed-use or pure residential depending on the location), most 
parcels that are not currently tax exempt, historic, or undevelopable for other Town identified reasons 
are currently developed with non-residential uses. 

Exhibit 9. Residential Density Assumptions by Zone 

Zone 
Minimum Lot  

Size (sqft) 
Minimum Lot  

Size (ac) 
Maximum Density 

(du/ac) 

Single Family 
Residential 

Residential Reserve (RR) 87,120 2 1 du / 2 ac 

Low Density Residential (LDR) 21,780 0.5 2 

Medium Density Residential (RM-9600) 9,600 0.22 4.5 

Multi-Family 
Residential 

High Density Residential (RH) 4,000 0.09 10.9 

Other 
Residential 

Planned Unit Development (PUD) The Town considers all parcels zoned PUD unlikely to redevelop 
during the planning period. See the discussion below. 

Memorandum of Agreement (MOA) Varies based on the Special Planning Area. Per Town of 
Coupeville Staff, the undeveloped MOA areas have remaining 
capacity for 38 units. See the discussion below. 

Sources: Coupeville Town Code, 2022; BERK, 2022. 

 
7 US Census 5 Year ACS, 2016-2020 (Table S1101). 
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Steps by Zoning Group 

For the purposes of this analysis, BERK categorized residential zones in Coupeville into three groups: 
single family, multi-family, and other residential zones. The three single family zones (RR, LDR, and RM-
9600) do not allow multi-family housing as a principal use while the RH multi-family zone does (CTC 
Chapter 16.08). The other residential zones (PUD and MOA) are considered separately because of their 
unique development requirements and agreements in place. The steps used to calculate capacity for each 
group are detailed below. 

Single Family Residential Zones (RR, LDR, RM-9600) 

 Consider parcels currently used for non-single family housing – such as multi-family housing, 
residential condominium, etc. (land use codes 13-19) – and parcels currently used for non-residential 
(land use codes 20-87 and 89) as developed. Consider parcels currently developed with a single 
family home (land use code 11) that are less than twice the minimum lot size and parcels currently 
developed with 2 to 4 households (land use code 12) that are less than 3.5 times the minimum lot size 
as developed.8 

 Calculate the development potential within each zone: 
a. Vacant parcels: Divide the parcel acreage by the minimum lot size and round down to the nearest 

whole number to determine potential build out of the parcel. If the parcel is less than the minimum 
lot size, assume one additional dwelling unit can be built. 

b. Redevelopable parcels: If non-vacant, divide the parcel acreage by the minimum lot size, round 
down to the nearest whole number, and subtract one to account for the existing dwelling unit. 
Identify all parcels that are 2 to 3.5 times the minimum lot size and apply the following market 
deductions: 
i. 75% reduction for parcels ≥2 and ≤2.5 times the minimum lot size 
ii. 50% reduction for parcels >2.5 and ≤3 times the minimum lot size 
iii. 25% reduction for parcels >3 and ≤3.5 times the minimum lot size 
iv. 0% reduction for parcels >3.5 times the minimum lot size 

c. Add all vacant and redevelopable land to determine the combined development potential in 
number of dwelling units. 

 Determine the total net capacity in number of dwelling units within each zone: 
a. Deduct 39% to account for critical areas. 
b. Deduct 15% to account for land needed for public purposes. 

 Add the resulting total net capacity for each residential single family zoning designation together to 
determine the total development potential for all single-family zones in Coupeville. The result of this 
step will be the total combined capacity of all single-family zones in the town in number of dwelling 
units. 

 The total net capacity by zone or the total combined capacity can be multiplied by Coupeville’s 
average household size of 2.04 to determine population capacity in the single family zones. 

 
8 Parcels in single family zones currently developed with one single family home are unlikely to redevelop at a higher density 
if the parcel is less than two times the minimum lot size as redevelopment at a higher density would require a variance or 
change in zoning. In contrast, if a lot is at least twice the minimum lot size, it could be subdivided to form two or more lots 
provided that the division does not result in a lot entirely constrained by critical areas. Parcels currently developed with two to 
four units are unlikely to redevelop at a higher density if the parcel is less than 3.5 times the minimum lot size. 
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Multi-Family Residential Zones (RH) 

 Consider parcels currently used for non-residential (land use codes 16, 20-87, and 89) as developed. 
 Calculate the development potential within each zone: 

a. Vacant parcels: Multiply the parcel acreage by the maximum density in the RH zone 
(1du/4,000sqft) and round down to the nearest whole number to determine potential build out of 
the parcel. If the parcel is less than the minimum lot size (4,000sqft), assume one additional 
dwelling unit can be built. 

b. Redevelopable parcels: If the improvement value is less than half the land value, consider the 
parcel redevelopable.9 Multiply the parcel’s acreage by the maximum density in the RH zone 
(1du/4,000sqft), round down to the nearest whole number, and subtract one to account for an 
existing dwelling unit.10 Deduct 50% to account for the redevelopment factor. 

c. Add all vacant and redevelopable land to determine the combined development potential in 
number of dwelling units. 

 Determine the total net capacity in number of dwelling units within each zone: 
a. Deduct 39% to account for critical areas. 
b. Deduct 15% to account for land needed for public purposes. 

 Add the resulting total net capacity for each residential multi-family zoning designation together to 
determine the total development potential for all multi-family zones in Coupeville. The result of this 
step will be the total combined capacity of all multi-family zones in the Town in number dwelling 
units. 

 The total net capacity by zone or the total combined capacity can be multiplied by Coupeville’s 
average household size of 2.04 to determine population capacity in the multi-family zones. 

Other Residential Zones (PUD and MOA) 

All parcels zoned PUD in Coupeville are considered unlikely to redevelop for the purposes of this 
analysis and therefore have no additional residential capacity. These parcels were rezoned PUD when 
a specific application was submitted. A Development Plan and Program was agreed upon by the 
applicant and Town prior to development that used the underlying future land use to provide density and 
use guidelines. All areas zoned PUD are currently developed with improvement values greater than the 
land value or as open space per the development agreement. 

Per Town of Coupeville Staff, the only two remaining areas in the MOA Special Planning Area with 
capacity to develop are Areas B and F with a combined capacity for 38 dwelling units. Area F has a 
current long plat application for 7 single family dwellings which reduces the remaining capacity to 31. 
Per the requirements in the MOA, no more than 20 of the 31 remaining units can be developed as high 
density. There is therefore remaining capacity for 38 units, including 20 high density units (which 
could include cottage housing), 11 single family homes, and 7 single family units in permitting.  

 
9 A common method to identify redevelopable properties is to examine assessed property values, specifically the ratio of 
assessed improvement value to overall property value. If the improvements on a property account for a relatively small 
proportion of the overall assessed value, this indicates a higher potential for redevelopment. For purposes of this land 
capacity analysis, parcels zoned multi-family residential whose assessed improvement value accounts for 50% or less of the 
total property value are classified as redevelopable. 
10 In the RH zone, only one non-vacant, potentially redevelopable parcel has an improvement value that is less than half the 
land value. This parcel is currently a single family residence and so one is subtracted from the potential buildout to account for 
the existing dwelling unit. 
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Residential Capacity 

Exhibit 10 presents net housing unit capacity by zone after applying the density assumptions in Exhibit 9 
to vacant and redevelopable properties, subtracting existing units on redevelopable properties, and 
applying the appropriate market, critical area, and public land deductions. Net population capacity is 
also listed, which is calculated by applying the average household size of 2.04 to the estimated net 
housing unit capacity.11 To avoid fractional households or persons, calculations in Exhibit 10 round values 
down to the nearest whole number. Per Exhibit 10, Coupeville has capacity to accommodate 
approximately 244 housing units or 495 new residents within town limits under current zoning. It is 
important to note that this section of the analysis assumes adequate utilities will be available (or included 
as part of a proposed development) for all vacant and redevelopable parcels at some point during the 
planning period. 

Exhibit 11 maps the locations of identified vacant parcels, vacant parcels with a lot size less than current 
minimum lot size requirements, redevelopable parcels, and undeveloped MOA parcels included in the 
analysis (a total of 213 parcels). A total of 196 parcels are considered vacant or redevelopable outside 
of the MOA. 

Exhibit 10. Residential Housing and Population Capacity 

Zone 

Development Potential Combined 
Development 

Potential1 

Net 
Housing 
Capacity2 

Net 
Population 
Capacity3 Vacant Redevelopable 

Single Family Residential Zones      

Residential Reserve (RR) 28 11 39 20 40 

Low Density Residential (LDR) 49 128 177 91 185 

Medium Density Residential (RM-9600) 70 107 177 91 185 

Multi-Family Residential Zones      

High Density Residential (RH) 7 2 9 4 8 

Other Residential Zones      

Planned Unit Development (PUD) — — — — — 

Memorandum of Agreement (MOA) 384 — 38 38 77 

Total 192 248 440 244 Units 495 People 

Note: Values are rounded down to the nearest whole number to avoid fractional households or persons. 
1 Combined development potential = vacant + redevelopable development potential. 
2 Total net housing capacity is the expected future housing capacity in each zone after applying the critical area constraint 
factor of 39% and public lands deduction of 15%. 
3 Net population capacity is based on an average household size of 2.04 in Coupeville per the 2016-2020 5 Year ACS. 
4 Of the 38 vacant MOA units, 7 are currently in permitting. No additional critical area or public lands deductions are taken 
from the remaining capacity of MOA parcels per Town staff calculations discussed above.  
Source: US Census Bureau 5 Year ACS, 2016-2020 (Table S1101); Town of Coupeville, 2022; BERK, 2022. 

 

 
11 US Census 2016-2020 American Community Survey (Table S1101). 
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Exhibit 11. Residential Buildable Lands 

 
Note: Per Town of Coupeville Staff, the undeveloped MOA areas have remaining capacity for 38 units, including 20 high density units, 11 single family homes, and 7 single 
family units in permitting. 
Sources: Island County, 2022; Town of Coupeville, 2022; BERK, 2022. 
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Findings 
As shown in Exhibit 10, Coupeville has capacity to accommodate approximately 495 new residents 
within town limits under current zoning. The projected 2045 population ranges between 2,160 – 2,252 
depending on the projection method used, an increase of between 210-302 people over the current 
population of 1,950 (see Exhibit 7 and Exhibit 8). BERK recommends planning for a projected 2045 
population of 2,175 (225 more than the current population). However, Coupeville has sufficient capacity 
to accommodate the projected population within existing town boundaries under any of the population 
projection methods used assuming utilities will be available for all vacant and redevelopable parcels at 
some point during the planning period. 

Vacant or redevelopable parcels are generally concentrated in eastern Coupeville. About one quarter 
are outside the Town’s sewer service area and are instead on private septic systems (52 of the total 213 
parcels; Exhibit 12). Per the Town’s Sewer Plan, any application for a subdivision of parcels in these 
areas would trigger a review for the requirement for installation of a sewer collection system. This means 
they are less likely to redevelop during the planning period because of the added cost to developers. 
Without additional investments or incentives to extend sewer service, these parcels could be 
considered undevelopable which would reduce the remaining housing capacity by 71 units (to 173 
units or 351 new residents; Exhibit 13). 

Exhibit 12. Areas Not Presently Served by Sewer Service Compared to Residential Buildable Lands 

 
Note: Per Town of Coupeville Staff, the undeveloped MOA areas have remaining capacity for 38 units, including 20 high 
density units, 11 single family homes, and 7 single family units in permitting. 
Sources: Island County, 2022; Town of Coupeville, 2022; BERK, 2022. 
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Exhibit 13. Comparison of Residential Housing and Population Capacity With and Without Sewer Service Area 
Expansion 

Zone 

Net Housing Capacity Net Population Capacity1 

With Sewer 
Expansion 

Without Sewer 
Expansion 

With Sewer 
Expansion 

Without Sewer 
Expansion 

Single Family Residential Zones     

Residential Reserve (RR) 20 0 40 0 

Low Density Residential (LDR) 91 40 185 81 

Medium Density Residential (RM-9600) 91 91 185 185 

Multi-family Residential Zones     

High Density Residential (RH) 4 4 8 8 

Other Residential Zones     

Planned Unit Development (PUD) — — — — 

Memorandum of Agreement (MOA) 38 38 77 77 

Total 244 Units 173 units 495 People 351 People 

Note: Values are rounded down to the nearest whole number to avoid fractional households or persons. 
1 Net population capacity is based on an average household size of 2.04 in Coupeville per the 2016-2020 5 Year ACS. 
Source: US Census Bureau 5 Year ACS, 2016-2020 (Table S1101); Town of Coupeville, 2022; BERK, 2022. 
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