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1. WISCONSIN LOCAL GOVERNMENT: ITS PAST AND ITS FUTURE

“All Government Is Local”

Political scientists are fond of saying, “All government is local.” For most people, their only
realexperience with government is what they see in the cities, villages and towns where they live.
A housing program, for example, may be federally funded but administered and controlled by
alocal government; school programs may be mandated by state law but carried out by the school
district; and curbside recycling may reflect both state statutes and local ordinances. diter the
zen,the “faces” of these programs are those of neighbors, friends or at least recognizable com
munity members. The fact that the paychecks for these workers come from federal, state or local
funding,or a blend of sources, makes littlefeliEnce. @ the public, they all work for “the gev
ernment”. What happens at the community level is, therefore, very important to the citizens’ per
ceptionof how government works and whether they considefdtgve, fair or ethical.

The term “local government” has come to mean any unit of government other than state or
federalgovernment. While the local units enforce many federal and state laws and oversee var
iedfederal and state programs and services, they also make their own laws and deliver their own
services.This makes them important in their own right. Nationatigre are over 83,000 local
units of government, created by states to serve a particular population or meet a particular need.

Particular populations are serveddmneral purposeinits of government: counties, cities,
villagesor towns. These unitsfef a broad range of services, including street maintenance, pub
lic safety trash collection, libraries and public transportation, to people living in a defined geo
graphicalarea. Particular needs are served by special puggdse School districts serving
elementaryand secondary students are the most numerous of these. Other special purpose units
includelake districts, sanitary districts and park districts. Trgelaumber of local units of gev
ernmentreflects the deep-seated democratic belief that the people in the community know best
what they need and how to provide it.

Local Government and the State

TheU.S. Constitution is silent about local government, but it does speak about the responsi
bilities of state governments and assumes that state governments will control local units. Local
governmentsre created by the state legislature and, in a sense, exist at the pleasure of the state.
Leaders of local government may be loathe to admit their dependence on state government, but
it only takes one case, such as the 1989 state takeover of the Jerseggwidgrseyschool dis
trict, to illustrate the fact of this dependence. Implicit in this balance is the difficult question of
“homerule” — that is, the authority the state concedes to a local government to govern its own
affairs within its own boundaries.

Local units of government vary from state to state. They haterdift names, structures
and relationships from one section of the country to another. In some states, local governments
havefar more autonomy and authority than their counterparts in other states. Becaude-it is dif
cultto compare units across state lines, learning about local governmensinwnetate is only
the beginning to understanding how American democracy is expressed at the local level.

Thereare literally thousands of local government units isd&hsin: 72 counties, 189 cities,

395 villages, 1,266 towns, 426 school districts, 16 technical college districts and hundreds of
specialdistricts covering specific functions, such as flood control, soil and water conservation,
lake management, housing and community development, and sanitary or sewerage treatment.
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In Wisconsin, state government is vitally interested in local government functions for sever
al reasons. First, state government depends on local government to carry out its programs and
enforceits laws. In fact, mandates from state government provide much of the direction for the
work of local units of government.

Second,state government often becomes involved in local government becauses today’
problems are so large and complex, often crossing local government bounBariesample,
water pollution may involve many units of government, and it often requires a thirdguentty
as the state government, to evaluate conditions and enforce regional regulations.

Finally, state government has a direct interest in the property tax, which is authorized by the
legislaturebut levied and collected at the local level to finance many local senikreperty
taxesare growing more rapidly than inflation or the median income, and they have beceme a fo
cus ofvoter concern and legislative action. In fact, state legislators across the country have at
temptedin recent sessions to regulate local expenditures, to reduce local taxes, or to transfer the
tax burden from local to state government.

Many of the local challenges that are discussed in this article are the result of the growing
interdependencef state and local government and, by extension, of federal andytczit
ment. While some local governments deny or defy these intrusions into their local control, others
understandhe necessity and see the opportunities. Some municipalities, even quite small ones,
realize theadvantages inherent in this interdependent environment and actively pursue state and
federal grants to support local projects.

The Importance of Small Local Government

An important characteristic of the ¢ number of local government units inséénsin is
thatmost of them serve small numbers of people. @&t@dhsins 189 cities, only 43 have more
than10,000 people, and seven have fewer than 1,000 people. Only 1B6bth#lages have
more than 10,000 residents, and the Village of Stockholm in Pepin County has only 88 inhabit
ants. Only five towns have populations over 10,000, and less than 9% of the towns (111 out of
1,266)have more than 2,500 people. Of the 72 counties, 46 have fewer than 50,000 residents.
School districts also are small, even after several rounds of consolidation. Over three-quarters
of the426 school districts have fewer than 2,000 students, while only 25 have more than 5,000
students.

Therelatively small size of W¥consins governmental units should not be interpreted as a
sign of ineficiency. Studies of local government finance throughout the United States have
found that peicapita costs for delivering a variety of local services increase until the 1 million
populationmark is reached. Even above that point, decreases-pepan costs are small.
Smallerunits of government are, therefore, somewhat more cfesttige. They also tend to be
moreresponsive to the needs of their residents.

The trade-dffor having fewer problems than thedar cities, counties or school districts
is that smaller units have limited capacity to respond to service demands. Small units may have
difficulty attracting and retaining good employes or providing more than basic services. They
mayhave to rely on citizen volunteers or neighboring jurisdictions to meet their needs. However,
manyrecent innovations in service delivery do address the problems of smaller units. ntergov
ernmentalagreements, new approaches to financing, improved technology and alternative em
ployment strategies are but a few.

Functions of Local Government

Americansupport for democratic government is basegdlgron the extent to which citizens
see dfiective democracy at work in their hometowns. Perhaps itis for that reason, even more than
the particular services it delivers, that local government is so important in the United States.
Whatdo local governments do? They handle a wide variety of essential functions — activities
that happen around us every day and are often taken for granted. The fickceafrolling
on the cornerthe paramedic responding to an accident, and the streets worker collecting trash
representhe more visible local government activities. Other activities, which are not so visible,
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arealso important: inspection of buildings, establishment of zoning, support of local economic
developmentand the recording of births, deaths and marriages. All these services are vital to
public health and safety and the development of properly functioning communities. They may
belocally developed and controlled through home rule autharitthey may be provided in-re
sponseo state and federal requirements.

Local government is a key player in determining how a community perceives itself, how it
thinks about its future, and how it uses its resources to achieve that future. National magazines
havebecome fond of identifying the “ten best cities” for business, families, recreation, safety
or a host of other things. The elements which contribute to these ranking&areanging.
Whatkind of schools does the community support? Is there support for the arts and other cultural
events?How clean are the streets? What park and recreation facilities exist? How safe are the
citizens? The list is lengthy and the quality of life in a particular community depends, for the
mostpart, on the leadership of local publidicfls.

LOCAL OFFICIALS IN WISCONSIN

ACTIVITY COUNTY CITY VILLAGE TOWN

Executive Countv Executiveor Mavor or Presidentor Town Board Chair
County Administrator or City Manager Village Manager Town Administrator

Administrative Coordinator

Legislative County Board City Council Village Board Town Board
Financial Manage- Treasurer Treasurer Treasurer Treasurer
ment
Law Enforcement Sheriff Police and Fire Police and Fire Police and Fire
and Fire Control Commission Commission Commission
Chief of Police Chief of Police Chief of Police
Fire Chief
Legal System Circuit Court Judges Municipal Judge Municipal Judge Municipal Judge
Clerk of Circuit Court City Attorney Village Attorney Town Attorney
District Attorney
Coroner or

Medical Examiner

Records, Elections County Clerk City Clerk Village Clerk Town Clerk
Register of Deeds
Other Assessor A or A or Assessor
Surveyor Police and Fire Police and Fire Police and Fire
Commission Commission Commission
Fire Chief

Health Officer
Street Commissione

Note: Elected officials are listed in bold.
*Elected or appointed

Whoare these ditials? Itis typical to think first of electedfafials: mayors and city coun
cils; village boards and presidents; town boards; and county executivedssratitlerks. In
additionto these, there are numerous appointed administrators who make the day-to-day deci
sions. Some of them are highly visible, such as the police chief, fire ghibfic works director
or head librarian. Equally important are the thousands of career public servants wrautarry
the community’s business on a daily basis. Many professions are represented within the cadres
of public service, including police fiders, firefighters, attorneys, urban planners, social work
ers and nurses.

Despite some sizeable fluctuations, employment in local government has grown in the past
20 years, as shown in the accompanying table. Some of this growth reflects new services man
datedby the state or federal government, some relates to changes in society and the services de
mandedby citizens, and some results simply from the increase in population.
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WISCONSIN STATE AND LOCAL GOVERNMENT
EMPLOYMENT AND PAYROLLS
October 1974 — October 1994

October Payroll

Employes* (in thousands)

Year State Local Total State Local Total

1974 ... 50,438 157,003 207,441 $53,194 $136,100 $189,294
1975 ... 53,193 160,985 214,178 59,746 148,461 208,879
1976 ...l 53,350 161,414 214,764 62,980 157,453 220,433
1977 .o 54,549 167,915 222,464 67,798 172,410 240,208
1978 ...l 55,540 163,121 218,661 72,260 186,119 258,379
1979 ... 57,431 163,894 221,325 81,932 201,765 283,696
1980 ...l 59,531 166,382 225,913 92,794 232,371 325,165
1981 ...l 57,163 163,829 220,992 94,752 241,702 336,455
1982 ...l 57,317 156,525 213,842 97,256 252,603 349,859
1983 ...l 57,551 156,714 214,265 98,262 268,921 367,183
1984 . ... 61,540 163,815 225,355 117,378 296,199 413,577
1985 ...l 53,031 150,204 203,235 121,867 310,117 431,984
1986 ...l 73,736 168,044 241,780 146,971 329,451 476,422
1987 ... 63,580 170,725 234,305 139,147 336,480 475,627
1988 ...l 65,158 173,407 238,565 142,682 361,598 504,280
1989 ...l 64,974 177,781 242,755 143,330 384,909 528,239
1990 ...l 66,541 183,318 249,859 152,660 409,907 562,567
1991 ...l 69,302 186,720 256,022 188,084 434,037 622,122
1992 ...l 72,674 188,921 261,595 210,669 463,507 674,175
1993 ...l 69,577 189,886 259,463 192,481 480,703 673,184
1994 ... 68,688 200,179 268,867 194,641 528,605 723,246

*To make the figures comparable, the U.S. Census Bureau calculates “full-time equivalent” employment, based on wages paid
in each particular jurisdiction for a specific job.

Source:U.S. Department of Commerce, Bureau of the Census, Public Employment: 1994, September 1996, and previous is
sues.

Early Local Government in Wisconsin

In some respects, local government may be considered the oldest form of government in
Wisconsin. Even before the arrival of European settlers, the various Native American tribes es
tablishedgovernments for their people. Almost five centuries agsctsin tribes entered into
atype of federal union that still exists today for ceremonial purposes, but mossafnain’s
earlyinhabitants looked to the tribal village to determine the rules by which they lived.

Europeandegan to arrive in VWconsin in the 17th centuryThe French explorers, fur trap
persand missionaries were first. Their settlements remained, even afteetty af Paris in
1763ended hostilities between the French and British and established British control of North
America. The American Revolutionary War had little effect on Wiscamsiinabitants, but the
NorthwestOrdinance of 1787 set the stage for the development of a state where participation in
government was a fundamental right.

The Articles of Compact in the Northwest Ordinance guaranteed rights to prospective set
tlersin what came to be known as the Northwestifory (now the states of Ohio, Indiana,-llli
nois, Michigan and Wéconsin and part of Minnesota). Included among the guarantees of the
Articles were support for public education and free access to transportation routes. At the time,
the primary means of transportation in the territory was by lakes and rivers, but the principle of
free access later was extended to highways.

Local Government During Territorial Days

It was not until the end of theaiof 1812 that American control of the Northwestrifory
was assured. Betwed@87 and 1836 Wconsin was successively part of the Indiaeaiiry,
the lllinois Territory and the Michigarefritory; the successive territories shrank in size as por
tions became individual states and joined the Union. In 1818, three countiesstadkshed
in the western part of the MichigaefTitory that would become Mtonsin. In 1836, when Mieh
igan became a state, theistonsin Erritory was established. The new territorial government
wasfaced with establishing county and municipal government, schools and roads. Hokever
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sparsepopulation, great distances between settlements, aficlitif in traveling meant that
most government in Wisconsin was localized.

Between 1840 and 1850, as ig¢onsins population increased tenfold from 30,945 to
305,391, local governments tendededfiect the traditions of governing, which the new settlers
broughtwith them. About half of the new immigrants weanKees from New England and Mid-
Atlantic states, and the other half were Europeans — primarily Germans, Scandinavians, Irish,
English,Scot and Wlsh. The ¥nkees were highly ganized, and many took possession of the
townsites, waterpower sources and agricultural lands. They also were the editors, merchants and
politicians of the territory According to UW historian Robert C. Nesbit:

The Yankee settler was an activist. He expected his new wilderness home te be con
nectedshortly with the worlds markets, but he recognized that he would have to help

it along with community and political action. . He easily imposed his institutions,
ideas,and mores upon his new surroundings, for he assumed that he had never really left
home. His European immigrant neighbors were all too conscious that they had. (Nesbit,
pp. 152-153)

Europeanmmigrants tended to settle according to nationaityl these isolated settlements
developedyovernments similar to those of the European motherlands. By the middle of the 19th
century, there were significant settlements throughousddhsin. German settlements, like
thoseat Milwaukee and Mequon, reflected the settlers’ desire for self-expression and freedom
from bureaucracy. As Philip Beste of the founders of the Pabst Brewing Compamngte in
1847:

In Germany no one knows howappreciate the liberty to which every human being is
entitled.. . [E]veryone [here] may express his opinion in accordance with his knowledge
andjudgment. . . [H]ere the fifials . . . are dependent upon the people, and in Germany
the people are dependent upon the officials. (Nesbit, p. 157)

Scandinavians settled ini$¢onsin until the 1860s, when the newer arrivals began to move
on to Minnesota. Although more literate that the Germans, they also were much poorer and ten
ded to stayto themselves. They moved up the Rock Rivadtey into Wisconsin, establishing
communitiessuch as Stoughton.Government in Scandinavian communities had a strong
religious content.

Dutch and Swiss settlers also moved to Wisconsin and established their separate ecommuni
ties, where local politiceeflected their home country political experience. Later in the century
Polish settlers arrived. New immigrants were assimilated slowly and wittutlif into the
mainstream of Wisconsig'politics, which continued to be dominated tankees.

Thefirst municipal government inside the boundaries of the currétudfsin €rritory was
theBorough of Prairie du Chien, established in Crawford County in 1821. Prairie du Chien, and
otherterritorial boroughs which were incorporated in the next few years, featured the town meet
ing form of government that the New England settlers had brought with them. The borough
(town) government laid out streets and provided fire and police protection. Settlers from South
ernstates favored the county form of government, which was strong in that section of the country
Supervisors were elected to represent precincts in the camdtthe counfynot the municipali
ty, was the entity responsible for providing governmental services.

Thedisagreement betweenisfonsins settlers over which form of local government should
prevailcontinued throughout territorial history and well into statehood. This conflict of powers
and authority at various levels of local government can still be seen in Wisconsin today, and the
succesand failure of cooperativefefts among governmental units to some extent reflect the
continuing debate.

The Advent of Statehood

When Wsconsin became a state in 1848, the new state constitution contained several specif
ic provisions for local government. Article,I8ection 22, provides: “The legislature may confer
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uponthe boards of supervisors of the several counties of the state such powers of a local, legisla
tive and administrative character as they shall from time to time prescribe.”

Article IV, Section 23, originally required: “The legislature shall establish but one system
of town and county government, which shall be as nearly uniform as practicable.” Although this
sectionhas been amended three times to meet the changing needs of county government, the
town uniformity provision relating to towns still remains. Countfjagfrs, as well as the condi
tions of their election, removal and terms ofioé, are identified in Article VI, Section 4.

Citiesand villages also were mentioned in the originaddhsin ConstitutionIn its origk
nal form, Article XI, Section 3, empowered the legislature “to provide for tharozation of
citiesand incorporated villages”. In particulére legislature could restrict the local units’ pow
ers to tax, contract debt and assess prap@ities and villages were not granted home rule until
1924. Prior to that they were chartered and controlled by the legislature, at first by individual
specialacts of the legislature and then, after 1892, by general law

Wisconsin’s1870 population of just over one million was 80% rural. Only about 200,000
people lived in cities and, of those, 71,461 resided in Milwaukee. The populations of the next
two lagest cities, Fond du Lac and Oshkosh, numbered 12,765 and 12,673, respeldiaily
son, today the state’s second-largest city, was still a small community. When it was selected as
theterritorial capital in 1836, it was Igely uninhabited. It was incorporated in 1856 and in 1870
had 9,173 inhabitants.

By 1900, Wssconsins population had doubled, but the urban portion had increased more rap
idly than that of rural areas. Over 38% of the s5&2¢069,042 total population were urban-esi
dents. Milwaukee had grown to 288,923 and Oshkosh had 28,284 people. One in eight of all
Wisconsinresidents lived in Milwaukee Countyhis concentration led the legislature to-con
cludethat it must treat Milwaukee dirently from other counties; by 1885, it began to recognize
the diferences between Milwaukee County and “other counties” in the state laws it enacted.

Urbanareas, and Milwaukee in particularere diferent from rural areas in several ways.

In some cases, they had sizeable immigrant populations. (Milwaulkeeign-born made up
almost50% of its population.) The Iger cities often had surfaced streets, public transportation,
running watersewers, street lights and electricityligh schools developed in the cities, as did
vocational and technical schools.

Publicschools were an essential feature of urban government. Over 80% of all children at
tended publischools, and both public and private schools, along with newspapers, served to as
similate people of diverse backgrounds and experiences. While differences between eommuni
ties persisted and are celebrated yet tpd&figconsins new citizens began to learn how to
participate in government.

The Progressive Era and Its Impact on Local Government

Wisconsingovernment in the last quarter of the 19th century has been characterized by Pro
fessor Nesbit as the “politics of complacency”. In contrast, the politics of the first part of the 20th
centurywere the politics of protest. Led by Robert M. “Fighting Bah"Follette, Visconsin
becamen laboratory of democracy during this period of rapid economic change. Much has been
written about the impact of Progressive reform on national and state government, bigictise ef
were also felt in local government. State legislation that dealtthétincome tax, the highway
commission,waterpower conservation and forest reserves had repercussions for local ordi
nancesand decisions. Agricultural education was supported, enhancing the role of vocational
educatiorand leading to the authorization of vocational schools ih.181Board of Public Af
fairswas established, charged with studying state and local governments and making recommen
dations for their improvement.

For local government, two important legacies from the Progressive Era were the establish
mentof a state income tax and the provision for home rule. The income tax was seen as a more
efficient and equitable way to finance government. The proceeds of the income tax supported
stategovernment and a major portion of them were shared with the local units in which they were
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collected. It was assumed that leaving the property tax solely for the use of the counties; munici
palitiesand school districts would lower local taxes.

Home rule was finally authorized in 1924 by an amendment to Article XI, Section 3, of the
constitutionand passage of Chapter 198, Laws of 1925. The constitutional change permitted ci
tiesand villages “to determine their locafaifs and government, subject only to this constitution
andto such enactments of the legislature of state-wide concern as with uniformity fewall af
everycity or every village. The method of such determination shall be prescribedlbyitie
ture.”

This grant of home rule became important in the development of municipal government,
sinceit provided cities and villages greater leeway in determining their dainsafin 1925 and
1933the legislature strengthened home rule, substituting a comprehensive grant of power for the
long list of enumerated powers in the original lalinis flexible approach allowed municipalities
greatfreedom in making decisions about what services they would provide and how those ser
viceswould be delivered. dday for example, a city or village may decide whether or not it will
provide a public transportation system, public health care, or parks and recreational facilities.
Homerule is seen by municipal decisionmakers as central to their ability to govemngand
counties;to a lesser extent, have also been granted greater flexibility over the past decade, but
eachof their powers must be specifically authorized by statute or implied from existing autho
rization.)

Governmentateform, the centerpiece of the Progressive Movement, led to the codification
of statelaws afecting villages (in 1919) and cities (in 1921). Classes of cities, established by
law in 1871, remained intact, but special charter provisions establishing some municipalities
weresuperseded. Only the charter of the City of Milwaukee remained unchanged by these re
forms. Even todaystate laws reflect this special status of Milwaukee.

Local Government in the 20th Century

The 20thcentury has witnessed significant changes. Major economic shifts and technologi
cal innovations have beaccompanied by radical changes in the structure and function-of gov
ernmentat all levels. Wsconsins population has grown from 2,069,042 at the turn of the century
to an estimated 5,142,999 in 1996. While only about one-thirdigédNsin’s citizens lived in
urbanareas in 1900, almost two-thirds did at the time of the 1990 federal census. The major non
white population group was American Indians in 190@ddy there are almost three times as
manypeople of Hispanic origin living in Wconsin as therare American Indian residents, and
theAfrican-American population has grown from 2,542 in 1900 to 244,539 in 1990. Over 50,000
peopleof Asian origin were Wconsin residents in 1990. These newer immigrants, whether
comingfrom other states or from other countries, have shaped local government, as did-their pre
decessorghe European immigrants of the 19th century

Whatis important is that most of the statpopulation growth has taken place outside of the
majormetropolitan areas. Since 1970, the City of Milwaukee has lost population. It is the small
andmedium-sized cities, villages and towns which have grown. Suburbs around central cities
havegrown more quickly than the cities themselves, creating what some have termed “doughnut
cities”. Older central cities struggle to maintain ficient tax base to support necessary services,
while newer suburbs wrestle with providing those same basic services to a rapidly growing and
more dispersed population.

Townsalso have felt the changes of this centudntil 1960, many towns lost territory to
adjoining cities and villages by annexation, and some of them disappeared altogsities
1980, howevetthe growth in population around central metropolitan areas has changed-this pat
tern. Towns near these urban areas also have seen population growth and have been faced with
makingdecisions about zoning, taxation or service delivery that earlier would have beenthe con
cernthe neighboring cities. The 1993 Legislature, recognizing the changing nature of the popu
lation of rural areas near urban areas, explicitly granted towns many powers that cities and vil
lages already had, including testablishment of codes, the ability to set assessments to pay for
public projects, and the regulation of a wide variety of activities and services.
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Schools, too, have reflected the economic, demographic and political charige20th
century. School aids have been revised, and vocational schools have grown in number and en
rollment. In recent years, concern about educational achievement and preparation of the 21st
century workforce has led to legislation on charter schools, school choice and school funding
limits, as well as school-to-work programs intended to link secondary and vocational education
more closely.

Current Challenges and the Future of Local Government

Electedand career public fi€ials must deal with a vast number of demographic, social,
political and economic changes. The population diversity that characterizgednain’s early
historyis again becoming an important force, and it challenges government to respond and serve
in new ways. ®day the divegent groups may be native-born minority groups or new immi
grantsmostly from non-European countries. Their cultural expectations and traditions may dif
fer from existing norms, but they must, somehow, be understood and accommodated.

Changesn families and work patterns have strained governmental structures and resources.
Forexample, recreational programs for children and youth must recognize that in most families
thereis not an at-home parent to chiauf, chaperone and coach sports programs. As women
enterthe workforce full time, governments and communityanizations must hire help for ser
vices that were once provided by volunteers. When people move from central cities to suburbs
andbeyond, the link between workplace and home weakens, and the commuters may fail to real
ize the economic interdependence of the two communities. Rising expectations haveded to de
mandsfor increased services that local government must finance through increased taxes and
fees. Government employes have had to learn how to handle irate citizens demanding-more ser
vices for less money.

Another change encountered by today’s government officials is increased citizen participa
tion and oversight. Open meeting laws and open records laws, enacted by the state legislature,
areexamples of how government has responded to this demand. Some communities afre increas
ing citizen involvement in policymaking and service deliveffhey create electronic “town
meetings” citizen advisory boards and community task forces. They also rely on grassreots sup
port, such as “Friends of the Library” groups or neighborhood associations. These mechanisms
givecitizens a voice, increase their understanding and support for local government and improve
government responsiveness.

The changing role of the media reflects this political environment. Media have been both
supportiveand highly critical of government in the past. In recent years, howsedra leaders
havebegun to see themselves as participants in the political process, rather than merely observers
andreporters. For example,i¥¢onsin Public &levision has initiated a series of town hall meet
ings on various subjects, and the newspapers in many cities across the state are engaged in identi
fying community issues and supporting the search for answers.

Finally, economic changes havédeafted local government. The globalization of the eeono
my isnot just a private sector or federal concern. Cities and villages must grapple with ways to
keeplocal businesses and industries vital, and, if possible, attract foreign investors and compa
nies. Although some Wconsin communities have lost industries to other states and foreign
countrieswhere labor costs were supposedly Igereign business has also been attracted to
thestate. For example, the woddagest manufacturer of soy sauce is now locateddlwfth,
Wisconsin.

Recentreforms and challenges suggest that local government will continue to experience
rapidchange in the coming decade. More cities and villages, for example, are hiring professional
administratorsas the diiiculty of managing municipal activities increases. New systems for
managingemployes, including innovative methods for working with labor unions, aregérger
New state demands, such as recycling requirements or clean water regulations, force local units
to respond to a variety of economic, political, demographic and environmental pressures.

Fifty years ago, the problems encounteredigcdhsins communities probably would have
resultedn the demand for new state or federal programs. More receitidgns have exhibited
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agrowing distrust of and disenchantment with faceless big government. Smaller local govern
mentsnow find themselves challenged to provide services and assure quality of life while com
plying with costly state and federal mandates. This scenario requires highly qualified and com
mitted public employes. It also requires informed citizens who are involved in the government
of their community Assuring public participation in local government may be the greatest chal
lengeto the survival of democracy in the 21st century

2. COUNTY GOVERNMENT: THE LOCAL FACE OF STATE GOVERNMENT

The county system of government is part of our inheritance from England. On occasion, it
hasbeen accused of being powerless and irrelevant, and some have predicted its demise. Never
thelesscounties have survived and today play an important role in the delivery of governmental
services.

Wisconsin's72 counties perform double duserving and protecting local interests, while
alsoacting as the agents of state government. The ceuoty’ as the statagent is significant.

It administers a host of state programs — health and welfare services, the court system and state
highway maintenance, to name a few — but many courftgials contend this significant role

is not matched with state support or necessary autanbgpite these continuing debates over
authorityand finances, it is certain that the counties will continue to be an imppataatf Ws-
consin’spolitical makeup, as they have been since territorial days.

Development and Structure of Counties

Countygovernment in lconsin predates the establishment of tiec@dhsin Erritory. Be
ginning in 1818, while it was still a part of the Michigan Territory, what we know as Wisconsin
wasdivided by the Michigan territorial governdewis Cass, into three counties: Brown County
in the east, Crawford County in the west, and Michilimackinac County in the north. These three
large counties were subdivided as Wisconsin became a territory and then a state.

The Wisconsin Erritorial Legislature was authorized to create or consolidate counties,
basedn authority granted in the Northwest Ordinance, which was enacted by the U.S. Congress
onJuly 13, 1787. The Mtonsin Constitution implicitly gave the state legislature the same pow
er when it continued the application of most territorial laws at the time the state was created.
Although there is no explicit constitutional authority to create counties, the state constitution
doesprovide that a county with an area of 900 square miles or less cannot be divided and requires
thatthe location of the county seat cannot be changed without approval of the county voters.
In addition, the legislature has established procedures whereby county boards of adjoinring coun
tiesmay consolidate into a single county

FromApril 20, 1836, the date thei¥¢onsin Erritory was created, through 1901, the number
of counties grew from 6 to 71. The 72nd county was created in 1961, when the reservation of
the Menominee Indians of W&tonsin, located in Oconto and Shawano Counties, became Meno
minee County.

Countiesvary greatly in geographical size and population. Thyekrin land area, is Mara
thonin north central Méconsin, whildhe smallest is Ozaukee on the Lake Michigan shore. The
mostpopulous county is Milwaukee; the least populous is Menomineed\@ountyin the cen
tral part of the state, might be selected as the “averaggdisin countylts land area of 792.9
square miles and population density of 92.8 people per square mile are closest to the state aver
ages of 754.4 and 90.1, respectively.

At the time of statehood, the counties within thisédnsin €rritory were oganized in vari
ous ways. Settlers from New York and New England brought with them the supervisor form of
county government in which the board of supervisors specifically represented towns and incor
porated placesUnder this “unit system”, as it came to be known iis&dnsin, power was de
centralizedand most services were performed by town or municifialals. Settlers from other
partsof the country brought the more centralized commissioner plan, which called for a small
boardelected from precincts to represent the interests of the countget-aervices were pro
vided at the county level under this plan.
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The framers of the \lconsin Constitution, foreseeing problems with managirfgrdify
forms of county government, required the legislature to “establish but one system of town and
county government, which shall be as nearly uniform as practicable” (Arti¢l&d¥tion 23).

The meaning of this uniformity requirement was not settled until 1870, when aaienies of
courtdecisions, the supervisor (unit) system prevailed. As compared to the commissioner plan,
the supervisor systegave relatively more authority to town government and took away county
government'’s independent power.

The best dbrts of the writers of the constitution to achieve uniformity were confounded by
historical developments. First, Milwaukee County continued to outpace other areas of the state
in its growth, so that by 1885 the legislature recognized that it had to treat Milwaukeendiy.

New legislation spoke of two categories of counties — Milwaukee County and “other counties”.
Then, almos¥5 years later when the federal government terminated its supervision of the tribe,
the 1959 Legislature established a third category for “counties having one town” twitfeal
Menominee Countywhich it created, &ctive May 1, 1961. (The federal government restored
reservation status to the tribal lands in 1973, but the statutory definition for Menominee County
continuesand the area is governed under a combination of state, national and tribal laws.)

Overthe years, changes within counties and the demands placed on them led the legislature
to recognize that it could not treat all counties exactly the same. In 1972 a constitutional amend
mentdeleted the uniformity requirement for counties. (It still applies to towns.) While counties
havenot changed their structure dramatically since then, removal of the uniformity clause has
allowedthem flexibility in responding to the changing political and economic environment.

The Many Functions of Wisconsin’s Counties

Countygovernment has many functions. Article 8&ction 22, of the Wconsin Constitu
tion states: “The legislature may confer upon the boards of supervisors of the several counties
of the state such powers of a local, legislative and administrative character as they shall from time
totime prescribe.” Chapter 59,i¥¢onsin Statutes, which contains most of the state laws pertain
ing to county government, describes a wide variety of duties and permissive authority the legisla
ture has assigned to the county and ifefs. It is up to the individual county board to deter
mine how to use the powers delegated by the legislature.

Counties areften called agents of the state because they are required to carry out or enforce
certainstate laws. For example, the county sheriforces state laws in apprehending criminals,
andthe district attorney represents the state in legal actions brought against them. The county
clerk managestate elections, and the county register of deeds keeps certain state records, such
as birth andleath certificates, marriage licenses and property deeds. In each of these examples,
the county dicial is elected by the residents of the county but is carrying out or enforcing laws
made by state legislators.

In 1985, Wisconsin counties were given limited “home rule”, whereby they “may exercise
any oganizational or administrative powesubject only to the constitution and any enactment
of the legislature which is of statewide concern and which uniformly affects each county.” The
legislaturedeclared it wanted the powers granted to the counties to be “liberally construed” in
favor of the counties’ rights, powers and privileges in order to give the countiesgést larea
sureof self-government. How broadly the courts will interpret this grant remains to be seen.

Sincestatehood, the legislature has granted a long and wide-ranging list of permissive pow
ersto county boards: for example, defraying the costs of certain conventions and local entertain
ment, e.g., national air shows and Halloween parties for children; raising game birds; operating
apublic museum; contracting for federal prisoners; conducting transportation studies; and oper
ating airports. The exercise of these specific powers varies from county to county. One county
mayoperate parks and recreational facilities and provide mental health services. Another county
may also decide to operate parks but may choose to provide nursing care rather than mental
healthservices. When the legislature decides to mandate duties and grant permissive powers to
specificcounties, it often identifies the units by population size rather than by name, such as per
mitting a county “having a population of 500,000 [to] own and operate a professional baseball
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team” (a power Milwaukee County never exercisddgentification by population size, rather
than a county name, conforms with Article 1V, Section 18, of the Wisconsin Constitution which
prohibitsthe legislature from passing “private or local” laws.

Differences Count with Counties

Oneof the problems in discussing or managing local governmenisnonsinis that the
units vary greatly Counties are no exception, as the accompanying table illustrates.

VARIATIONS AMONG WISCONSIN COUNTIES

Land Area Cities, Villages and Towns in County
Number of Number of
Square Miles Counties Units in County Counties
1,500+. .. ...l O+ ...
1,251-1,500 ............. 5 41-50 ... ..o 2
1,000 -1,250 ............. 7 31-40 ... 15
751- 1,000 . ............ 24 21-30 ... 31
501— 750 ............. 20 11-20 ..o 19
301- 500 ............. 11 1-210....oiiinnn. 2
<300 .. 4
State Total 54,314 square miles State Total 1,850 units
County Average 754 square miles County Average 26 units

1990 Population

1990 Population Density

Number of Number of

Population Group Counties Persons Per Square Mile Counties
500,000+, ... ..o 1 3971 ... 1
300,001 -500,000 .......... 2 500-3,970 ........... 2
100,001 -300,000 .......... 8 301- 500 ........... 5

50,001 -100,000 .......... 13 201- 300 ........... 4

25,001 - 50,000 .......... 21 101- 200 ........... 7

10,001 - 25,000 ......... 22 51— 100 ........... 14

5,001 - 10,000 .......... 3 26— 50 ........... 21

<5000 ............iiinnn 2 10- 25 ........... 14
State Total 4,891,769 <10 4
Median County 33,528
County Average 67,941 State Average 90 persons per square mile

Sources:U.S. Department of Commerce, Bureau of the Census, 1990 Census of Population and
Housing,Summary Population and Housing Characteristicscghsin,Tables 3 and 16, August
1991.

The largest counfyas ranked by population, is Milwaukee Courfgpr most of statehood,
it has also been Mtonsins most urbanized area. Special laws that pertain to Milwaukee County
reflect this diference. Howevelin the past 20 years, urbanization has also characterized the
countiesof Kenosha, Racine, Brown and Dane, as well the counties surrounding Milwaukee
County. While these counties have grown atidiggled with the problems of urban government,
other counties, such as Crawford County on the southwest side of the state, which grew only
.03%, have had stable populations.

Anothermajor diference among the counties is the tax rate. According to a study by the
Wisconsin Taxpayers Alliance, the 1996 county tax rates ranged from $10.49 per $1,000 equal
izedvalue in Menominee County to a rate of $2.21 in Ozaukee Couihg/financing of county
serviceshas come under scrutiny as taxpayers seek ways to reduce Bebtte has also fo
cused on “unfunded mandates”, that is, semégeirements that the state imposes without pro
viding accompanying revenues to cover their costs. For years the counties have tried-with lim
ited success, to persuade the state to pay for these services, thus reducing the property tax burden.
A recent responsby the 1993 Legislature was to appropriate county mandate relief payments,
based on each counsypopulation. The program, which cost a total of $20.2 million statewide
in 1996, is designed to ease the cost of state-mandated services.

Finally, counties difier in their resources. The economic health of any county is tied, in part,
to its natural resources and geographlyich can help or hinder its development. The ungla
ciatedSouthwest Uplands, known as the Driftless Area, has unspoiled natura| besautygmall
ethniccommunities and, in earlier times, lead mining. SoutheistdMsin is characterized by
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rich agricultural lands and gently rolling hills. This is the area which made Wisconsin “Ameri-
ca’sDairyland”. Southeast &consin is the most heavily populated area and the site of the earli
estindustrial endeavors in the state. Most heavy industry is located there or in the Fox River
Valley. The Fox River ¥lley-Green Bay area in northeasis@énsin is a region of trade and
transportthat has experienced remarkable growth in the past 20 years. Northsesh3sv
comprisesnuch of the original lumbering areas ofsébnsin and today is a primary tourist-des
tinationin all seasons. Northwesti$¢onsin also relies on tourism, but its proximity to Minneap-
olis-St. Paul has led to the growth of commerce and indusimglly, the counties along the west

ern border of Wisconsin are tied to the Mississippi River, a major transportation and commerce
link.

The County Board

In most Wisconsin counties, the elected county board of supervisors performs both legisla
tive and executive functions. (Nine counties have an elected county executive and six have an
appointedcounty administrator to handle executive duties.) The board also serves as the link
betweerthe state and local units of government and their citizens.

Thenational and state models of government divide power among the legislative, executive
andjudicial branches, which respectively enact, administer and adjudicate the laws. This bal-
ance-of-powelapproach is considered central to democratic government, but there is no such
clear-cutdivision of power within county government as it was created by thedisin Consti
tution. The county board often has to balance its legislative and executive responsibilities. Su
pervisors, workinghrough various standing committees, may become so involved in their over
sight of the day-to-day operations of county departments and programs that they can lose the
perspectivenecessary for good policymaking. Some counties have managed this issue by using
the technical and professional skillstioéir employes to assure operation&etiveness, while
continuingto call upon board members to respond to or represent citizen concerns.

The manner in which supervisors are chosen has changed since statehood. Prior to 1965,
the law prescribed different county board representation for Milwaukee County, where-supervi
sorswere chosen from districts identical to the state assembly districts. In the other counties,
supervisors were elected by unit: one from each town, one from each village (or part of a village
locatedwithin the county) and one from each city ward. This latter formula ledy®, lanwieldy
and unrepresentative boards. By 1965, for example, Dane County had 90 supervisors on its
board, reportedly the lgest county board in the United States. The proportional disparity was
equallysurprising with one supervisor representing a village of 191 residents while another rep
resented 3,308 residents in a Madison city ward. In the nagifirst instance of a court mandat
ing the one person-one vote principle for county governing boards, iseohgin Supreme
Court inState exel. Sonneborn.\8ylveste6 Ws. (2d) 43 (1965) required that county supervi
sory districtanust be reapportioned to accord voters the equal representation to which they were
entitledunder the U.S. and Mtonsin Constitutions. The 1965 Legislature, in legislatitecef
tive for the 1966 county board elections, divided all counties (with the exception of Milwaukee
and Menominee) into four population groups and established the maximum number of supervi
sors allowed for each county category.

NUMBER OF COUNTY BOARD SUPERVISORS

By Statutory Grouping
Number of Counties Maximum No. of Actual Range
Population Within the Group Supervisors* of Supervisors
10,000-499,999 ............ 10 47 24-39
50,000-99,999 ............. 13 39 25-38
25,000-49,999 ............. 21 31 17-31
Less than 25,000............ 26 21 12-21

*If a county’s population is within 2% of the next highest grouping, it may use that maximum.

Today the county board is elected from supervisory districts drawn by the county board after
eachfederal decennial census so that each supervisor represents approximately the same number
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of residents. The ffct of this newer selection process with equalized districts and statutery con
trol of board size is twofold: more representative boards and smaller boards.

Countysupervisors are elected for two-year terms in the spring nonpartisan elections held
in the odd-numbered years, except in Milwaukee County where supervisors seryeafour
terms. When a vacancy occurs on the board, the board chairperson with board approval may
makean appointment to fill the vacancy for the unexpired portion of the term or until a successor
is elected and qualified. A county supervisor may be removed for cause by a two-thirds vote of
the board.

A county board carries out its duties and exercises its powers by passing resolutions and ordi
nances that have the effect of local.lalhe board is required by state statute to appoint certain
officials, such as the highway commissiaraerd it is authorized to appoint certain specifidi of
cersor create others as it chooses. It oversees and manages cfairstyppfadopting a budget,
authorizing and stéihg programs and levying the taxes needed to support them. Even in coun
tiesthat have chosen to create the elected administrafige of “county executive”, the county
boardretains sizeable power and has discretion regarding its @anigation and its operating
rules.

Thesupervisors conduct business at their board meetings and through their separate commit
teeassignments. The committees are expected to review problems in their areas of responsibility
work directly with employes of the county and propose legislative solutions. The personnel com
mittee,for example, is supposed to work with the appointed personnel director and develop per
sonnelpolicy. When functioning well, this system encourages open communication between
county employes, who carry out the work of the county, and the board, which decides what that
work will be.

Central Administrative Authority

In recent years, the state legislature has required the counties to create a single executive or
administrative dfcer who has centralized oversight of county functions and can assist in-coordi
natingthe complex system of elected and appointédials. The county board must choose one
of three statutory @iters: countyexecutive, county administrator or county administrative-coor
dinator.

Themost powerful and independent of the thrdeeials is the county executivBy statute,
the office of county executive is mandatory in Milwaukee Countlyere it was pioneered in
1960. A 1969 constitutional amendment empowered the legislature to authorize this position in
othercounties, and the statutes now give all counties the option. Eight counties besides Milwau
keecurrently have county executives, established either by resolution of the board or by petition
and referendum. This officer is elected at-large by county voters for a 4-year term in the spring
nonpartisarelections and is independent of the county board, much as mayors and governors are
independenof their legislative bodies. The county executive may be removed only by the gover
nor for cause or by the voters through a recall election. If a vacancy occurs, the chairperson of
the county board may name someone to fill tHie®iuntil the next election. By constitutional
amendment the county executive has the power to veto board resolutions and ordinances in full
andmay exercise a partial veto on appropriations measuggsed/can be overridden by a two
thirds vote of the county board.

Six counties employ a county administrator to coordinate county operations. County admin
istratorsare appointed by the board, rather than elected by the citizens. They are notindependent
officers, have no veto power and are not as powerful as county executives. Both executives and
administratorsare chaged with oganizing and operating the counitycluding developing an
annuabudget, appointing department heads and members of boards and commissions;and keep
ing the board informed on county issues.

SinceJanuary 1, 1987, state law has required counties without a county executive or county
administratorcurrently 57 in numbeto designate an elected or appointed courfiyialf asad
ministrative coordinatoof the county By law this officer is “responsible for coordinating all
administrativeand management functions of county government not otherwise vested by law in
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boards or commissions, or in other electditefs.” Typically, the chairperson of the county
boardor the county clerk fills this position, but some countiage established a separate-full
time position.

Elected County Officials

All counties are required to elect a specified group of execufiealsfwho carry out state
laws:a sherif, district attorneyclerk, treasureregister of deeds and clerk of circuit court. These
officers are elected for 2-year terms on a partisan ballot in November of the even-numbered
years.In addition, all counties, except Milwaukee, have been given a choice since 1972 between
theelected coroner or an appointed medical examifdecording to a 1988 decision of thasw/
consinSupreme Court, the position of county surveyor may be filled by an eledist,ain
appointed dfcer or someone hired on a temporary basis to fulfill the function as needed (Ripley
v. Brown,143 Ws. 2d 686). (The dites of elected surveyor and elected coroner were abolished
in Milwaukee Countyas the result of a 1965 constitutional amendment.)

The sheriff, district attorney, coronand register of deeds are specifically mentioned in the
Wisconsin Constitution, and the governor is required by statute to fill vacancies in these offices
until the next election and may remove any of theBeew$ for cause.

Thesheriffis the chief law enforcementfizfial for the entire countyalthough most enforee
ment is related tareas outside of incorporated cities and villages. The constitution does not re
quirethat a sherffhave police training or experience, but by tradition voters have come to expect
it.

Thedistrict attorneyprosecutes persons for crimes committed in the county and may also
serve as legal advisor to the coymtighough34 counties now appoint corporation counsels to
handlecivil legal matters. Each county has its own district attqreeyept for Shawano and Me
nomineeCounties which jointly elect one district attorney to serve the two-county prosecutorial
unit. In a few smaller counties the attorneys only serve part-time.

The coronerinvestigates sudden or accidental deaths and presides over the 'squoyer
thatdetermines the cause of death. Counties may choose to have an appointed medical examiner
instead of a coronerMilwaukee County is required by statute to have a medical exaniner

Theregister of deeds records most legal documents, including real estate sales and transfers,
mortgagesgcontracts, leases, marriage licenses, birth and death certificates, and soldiers’ dis
charges.The records of this fife are essential for many state functions, and, unlike the other
elected dicers, the register of deeds has little discretion in deciding how to carry out these du
ties.

Four other elected county fidials are not specifically named in the constitution but were
assumedo be a part of county government because they existed at the time of statehood: the
county clerk, clerk of circuit court, surveyor and treasurer. Except for the clerk of circuit court,
vacanciesn these positions are filled by the county board or county executive with board con
sent. The circuit court judge(s) must fill a vacancy in the clerk of court posit®milarly the
countyboard may remove any of theséadrs for cause by a two-thirds vote, with the exception
of the clerk of circuit court who can only be removed by the circuit court judge(s) for cause.

Theduties of the county cledre definedy state law and the individual county boards and
vary among counties. In some cases, the clerk is the key coticiplpEerving as a secretary
to theboard and its committees, general coordinator of county services and chief bfidget of
In all counties, the clerk oversees elections, maintains certain records and issues some licenses.

Thetreasurerwho is the custodian of county moneys, is required to collect property taxes
andfees and pay the bills, and may be responsible for investing any available funds.

The clerk of circuit court, like the treasurer and register of deeds, has little discretion in
executing official duties, most of which are prescribed by state law and relate primarily to han
dling court-related documents.

Theoffice ofsurveyorwas more important in early statehood, when it was necessaryto iden
tify land ownership carefullyin the past 50 years the need for a surveyor has declined. In most



THE CHANGING WORLD OF WISCONSIN LocAL GOVERNMENT 115

counties no one runs for the office, so the county board designates a registered land surveyor to
carry out any necessary duties.

3. MUNICIPALITIES: THE MOST LOCAL OF GOVERNMENTS

Towns, villages and citiesften referred to as municipalitiés Wisconsin laware the gov
ernmentalunits that relate most directly to citizens’ everyday lives. For muchisddfsin’s
early history as a territory and a state, towns were the most important unit of municipat govern
ment. When Wisconsin achieved statehood in 1848, there were only a dozen or so villages and
Milwaukee,which had been incorporated in 1846, was the statdy city.

In this centurycities and villages have gained importance. By 1997 there were 189 cities
and 395 villages, in addition to 1,266 towns. Cities and villages provide government to areas
wherepopulation is more concentrated and, as a result, generfallyrafre diverse and complex
serviceghan do towns. One principal flifence that accounts for this is that cities and villages
areincorporated by the state, and they are accorded “home rule”, that is, more flexibilityin deter
mining their own structure and the services they will undertake.

Resident®f a particular town may seek to incorporate as a city or village because they want
sidewalks street lights, full-time fire protection or other urban servicBsey may also desire
greaterindependence from state control. As cities and villages are incorporated, they are carved
out of the town territory and become independent units no longer subject to the tontrol.

The remainder of the town may take on a “Swiss cheese” configuration as its area is reduced.

Towns

Towns, like counties, were created by the state to provide basic municipal services. By
constitutionalrequirement, towns must be as uniform as practicable in their structure and can
performonly those duties specifically authorized by state |awe statutes relating to towns
spellout in detail the powers of townfiiers and how they will conduct day-to-day operations.

Rootedin New England and Nework tradition, town government came tasabnsin with
the settlers, but Wisconsin towns, which were first authorized under Michigan territorial law in
1827, were not like their Eastern counterparts that reflected the existing patterns of loeal settle
ment. In Wisconsin, towns were geographical subdivisions of counties, usually following the
boundaries of surveyors’ townships.

The differencebetween “township” and “town” often confuses the public. lisddhsin,
“township” refers to the surveyatownship which was laid out to identify land parcels within
acounty The typical township was a square, measuring six miles on a side for a total of 36 square
miles in the unit.Each square-mile unit within the township was called a “section”, so there were
36 sections in the typical surveystownship. In some cases, where the county bordered on
another state or a natural boundary, such as a river, the size of a particular township was altered
by those limitations.

“Town”, as the word is used in ¥&consin, denotes a specific unit of government. It may
coincidewith the surveyds township or it may look quite @#rent because the boundaries of
local governments have changed over the years. In some of the nortiseon#ih counties,
surveyor’'stownships were combined to formdar towns to facilitate governing more sparsely
settled areas.

Originally, towns could be created by the legislature, county boards or the courts, but today
because there is no unorganized territory left in the state, new towns can be created only by the
division of existing towns or by the reversion of incorporated territory to town status. In reality
theseevents rarelyif ever, happen. Instead a town may be dissolved through incorporation as
acity or village, annexed by an adjoining city or village, or attached to an adjoining town. These
optionsmust follow detailed statutory procedures.

The lagest town in area (with the obvious exception of T of Menominee which cev
ersan entire county) is Witer (Sawyer County) at 279.5 square miles and the smallest is German
town (Washington County) at 1.7 square miles.
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Townsoriginally served (and for the most part they continue to serve) rural areas. At first,
this was an important function, since most of Wisconsin was rural. As the population grew and
citiesand villages developed, the importance of town government declined. Someone,-obvious
ly not a town dficial, once remarked that a town was simply land that hagietdteen annexed.

This rueful statement reflects that, for most of this century, the key problem for towns has been
survival. Towns disappeared completely in Milwaukee County by 1957 when all the territory
within the county’s boundariesas either incorporated as a separate city or village or annexed
to an existing one.

Accordingto the oficial 1996 population estimates, about one-third of all addhsin’s
citizenslive in towns. Although towns vary greatly in size, population and wealth, most have
smallpopulations. For example, 13 towns have fewer than 100 residents, and the smallest of all
is Cedar Rapids (Rusk County) with 31 people (1996 estimate). Ths faegestown is Cale
donia(Racine County) with a 1996 population estimated at 22,187. Only about one-thisd of W
consin’stowns (468) have more than 1,000 population, and dilyhave more than 2,500 resi
dents. About three dozen towns have the population required to become a village andity
from time to time lage towns like these do incorporate, as happened most recently in 1996 when
the major portion of the dwn of Weston (Marathon County) became a village. Howdwer
causeincorporation must follow standards specified by, lashieving village or city status is
a difficult process.

Towns alsovary in their economic wealth as measured by property valuation. In general,
mosttowns are rural and their property values are |@m the other hand, towns in urbanized
areaswhich contain more residential and commercial development, usually have higher proper
ty values and a stronger tax base for funding services. Some towns are a mixture of rural and
developedareas, which may lead to conflicts when rural residents reject urban services and the
taxesnecessary to pay for them, while residents in the built-up sections seek additional services.
One solution is to form a “utility district” within the town where additional services are offered
andadditional taxes can be levied to perform those services. This utility district is sometimes
referredto unoficially as an “unincorporated village”, but it is still a part of the town, not asepa
rate government unit.

Town Government Structure. The oganization and functions of town government are
spelledout in the Visconsin Statutes, based on the requirement of tkednsin Constitution
thatthe legislature must provide the same basic form of government for all towns. An attempt
wasmade to abolish the uniformity clause through constitutional amendment in 1978, but the
votersdefeated it by a better than 2-to-1 giar

It should be noted that the statutes specifically provide for town government in Menominee
County. They state that if a county is not divided into several towns, the whole county will be
consideredne town. The dwn of Menominee, which is coterminous with Menominee Cqunty
is that countys only municipal unit; there are no cities or villages. The county board and the town
boardare made up of the same seven persons, some elected from wards and sgee at-lar

Some flexibility has beemmtroduced into town government through legislation. For exam
ple, state law permits the town meeting to authorize the town board to exercise the powers that
the statutes confer on a village board. 1993 Wisconsin Act 246 offered towns some parity with
city and village home rule by statutorily granting towns many of the optional powers given to
incorporated units.

Town Services.The towns$ primary activities focus on maintaining roads, providing public
improvementsand enforcing regulations as required by state and county government. Larger
townsmay establish fire and police services, create zoning and building regulations, p@vide
terand sewers, operate parks and recreation facilities, and enforce health regulations. As noted,
however, lager towns with specialized services are the exception.

The Town Meeting. State law requires each town to hold an annual meeting open to-all qual
ified electors who are age 18 or older and have resided in the town for at least 10 days. The town
meetingserves as the legislative body for the town, and it must convene at least annually on the
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second Tuesday in Apiibr within 10 days following that date). Special town meetings may be
called by the town board, the town meeting itself or at the request of a specified number of elec
tors.

Townshave been described as representative of true or “direct” democracy because all quali
fied electors may vote at the town meeting, rather than dependielgaird representatives to
makelaws for them. The annual meeting conducts all business required by state law and transacts
suchother business as the law permits and the electors desire. The major agenda item generally
is adoption of the annual budget. Through adopting the budget, residents vote directly at the
town meeting to levy town property taxes on themselves. In most towns, these taxes are used
primarily for public works, such as road building and repair and snow remoae¢s Thay also
supportpolice and fire protection and general government functions. For the most part, however
tax levies are low because services are limited.

It sounds appealing to be able to vote directly on the level at which one will be taxed. We
would expect town meetings to be populaell-attendedavents. In fact, town meetings usually
havesparse attendance, and the participation rate may be even lower than the voter turnout in
an adjoining municipality There are exceptions, howevéior example, major conflicts, either
within the town or between the town and another governmental unit, usually increase attendance
at the town meeting. Another problem with the town meeting is that, in very large towns, large
gatherings of voters are ifetive in debating issues or deciding palicy

The Town Board. The town board, elected in odd-numbered years at the spring election,
is the “executive branch” of town government. It handles the day-to-day decisionmaking and
mayadminister town services. The board usually consists of three supervisors, the chair and two
“side” supervisors. The chair presides at town meetings and board meetings and generally is seen
asthe key contact person in the town. There are two exceptions to the typical town board struc
ture. One is that towns exercising village powers may chose to have a three- or five-member town
board. The other is the statutory option that allows the town meeting in the case of a town with
a population of 2,500 or more to direct the town board to increase its size to five members with
staggered elections each year.

A variety of oficials and employes perform the work of town government. Almost one-third
of these may be elected, including the clerk, treasassesspconstable and municipal justice,
although towns have the option of combining some of these offices or making them appointive.
Theclerkacts as the secretary to the town board, conducts elections, maintains town records and
prepareshe budget and tax rolls. In many towns, the clerk also serves as a general administrative
officer. Thetreasurercollects taxes and other fees, pays bills and keeps financial acchats.
assessovalues all town property for tax purposes. (Many towns, howewgtract with private
firms for assessment services.pwins may combine thefafes of clerk and treasurer or clerk
and assessorThe constablés a police dicer, butin most towns this ditial has little if any
responsibilitybecause the county shépfovides police services to towns. Théa# is option
al, and the town may determine the number of constables it will use. fiteafmunicipal
justice has replaced that of justice of the peace, which was abolished by constitutional amend
ment in 1966. The municipal court has exclusive jurisdiction over municipal ordinance viola
tions that have monetary penalties, and it may rule on the constitutionality of municipal ordi
nances.

In addition to these electedfigfals who are chosen for two-year terms in the spring nenpar
tisanelections, lager towns have various appointedi@éls. Depending on the needs of the
town, these may include a highway superintendent, a police chief, a hdain, @ weed com
missionerzoning commissioners, and park and sanitary district commissioners. Excegein lar
towns, most town employes work part-time.

Cities and Villages

Currently, there are 189 cities and 395 villages in Wisconsin. Together they encompass al
most3.6 million residents, about 70% of the stf996 estimated population. Cities and vil
lages, often referretb as “incorporated areas”, govern territory where population is more con
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centratedand, as a result, they generallfeofmore diverse services than do counties and towns.
Theword “city” usually brings to mind places like Newrk, Chicago or Milwaukee. However
most cities in Visconsin, as in othesttates, are small. Only 30 have populations over 20,000 and
69%(131) have fewer than 10,000 residemssconsins lagest city is Milwaukee with a popu
lation of 620,609 (compared to almost 1.5 million in the Milwaukee metropolitan area); the
smallestcity is Bayfield with 678 people. iNages generally are smaller than cities, but more
than half of Wisconsin’s villages (208 of 395) are larger than Bayfield. According to 1996 esti
mates,population figures for \lgconsin villages range from Menomonee Falls at 28,620 resi
dents to Big Falls with only 77.

Althoughthere are some ganizational diierences between cities and villages, for the most
part,they exercise the same powevilages often remain villages rather than seeking city status
when they grow largenough to qualify because it typically does not make muédrelifce. In
1996, more than one-third of 1&tonsins villages (146 of 395) exceeded the 1,000 minimum
populationrequirement for becoming a cityMisconsins most recent incorporation was thée-V
lageof Weston (Marathon County) in 1996, but the majority of municipalities were incorporated
before1910. Latelythe efect of most urban population growth has been to gelexisting mu
nicipalities, rather than to create new ones.

The Process of Incorporation and AnnexationWhile incorporation may have been a ratu
ral, almost casual, process in the early years of statehood, in recent years it has béicaihe dif
anda source of conflict. Some town residents in an area may want to incorpeatallage
or city, while others do not. The incorporation process allows all town residents to participate
in the decision. If residents of particular areas of a town do not wish to be part of a municipality
their property can be excluded from the incorporated area.

Thoseresidents who want to incorporate must obtain the supporting signatures of a specific
numberof electors and property owners in the town. The incorporation petition must comply
with state statutes and be approved by the state Department of Commerce. If approved, it must
be submitted to a vote by all residents of the area seeking to be incorporated. If a majority of
theresidents voting approve the plan, a new city or village will be forrmbdse residents out
sidethe area — who do not vote on the plan — continue to be governed by town government.

GROWTH OF WISCONSIN CITIES AND VILLAGES

1990 — 1997
Cities Villages Total*
Year Number % Change Number % Change Number % Change
1900 ........... 99 — 145 — 244 —
1910 ... 124 25.3% 253 74.5% 377 54.5%
1920 ... 136 9.7 333 31.6 469 244
1930 ... 144 5.9 362 8.7 506 7.9
1940 ........... 149 35 365 0.8 514 1.6
1950 . ... 163 9.4 366 0.3 529 2.9
1960 ........... 178 9.2 381 4.1 559 5.7
1970 ... 186 45 385 1.0 571 2.1
1980 ...l 187 0.5 392 1.8 579 14
1990 ........... 187 0.0 394 0.5 581 0.3
1997 ........... 189 1.1 395 0.3 584 0.5

Althoughthere has been little increase in the number of cities and villages through incorpo
rationsin recent decades, existing units have shown significant growth, both in area and in popu
lation. Some of the population growth results from increasing density in inhabited areas, but
much can be attributed to annexation. Annexation is the procedure whereby a city or village
growsby attaching land which adjoins its boundaries. It c&er @fcity or village more control
over the kind of development that takes place at the edges of the comimutnéytending mu
nicipal services to annexed territory is expensive.

The annexation process requires the approval of the city common council or village board.
Unlessthe municipality is annexing uninhabited or municipally-owned land, it is usually-neces
saryto secure the formal agreement of a specified number of voters and property owners in the
areato be annexed. This agreement is important because being a resident of a city or village,
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ratherthan a town, can bring significant changes. More services may be provided, and these ser
vices usually mean higher taxes, as well as special assessmentséiwitioe of curbs and gut
ters, sidewalks and other improvements.

Annexation may be initiated by residents of an area adjoining a municipality or by the city
commoncouncil or village board. In either case, the annexation procedures are prescribed in
detail by state law and often require a referendum in the territory to be annexed.

Although most annexations involve land on the outskirts or edges of municipalities, land
within the municipal boundaries that is not yet incorporated — so-called “town islands” — also
may be annexed. All \igconsin annexations must follow the “rule of reason”. Unlike some
stateswhere cities can annex a six-foot-wide strip of land around the perimeter géataan
in order to prevent another municipality from annexing it, iisddhsin the annexation must
makesense and be in the public interest.

Classes of Cities.State law recognizes only one category of village, regardless of size, but
each Wsconsin city is assigned to one of four classes, a first-class city beinggbst |afhese
classes are intended to be population-based distinctions and, on the average, second-class cities
are lager than third-class cities and third-class cities agefathan fourth-class cities. A city
doesnot automatically move to a higher class as its population increases. The city common coun
cil must agree to the administrative changes required of a larger-classdity proclamation
mustbe issued by the mayor and published, stating that the city will change classes. Cities may
choosenot to change classification for a number of reasons. For example, Madison with 200,814
residents is large enough to meet the first-class city population requirement of 150,000 or more
people,but it has chosen not to seek that status becausestwlould subject the city to state
statutesoriginally written only for Milwaukee. As a result, Milwaukee issébnsins only first
class city.

Whena village reaches a population of 1,000, it can become a fourth-class city by a two
thirds voteof the board of village trustees if it fulfills certain statutory requirements. Sogee lar
villageshave chosen not to incorporate as cities. For example, the villages of Allouez, Ashwau
benonBrown DeeyGermantown, Greendale, Howard, Menomonee Falls, Pleasant Prairie, Sho
rewood and Whitefish Bayvhich are located in heavily urbanized areas, all exceed the 10,000
population requirement to become third-class cities but have not sought city status.

City Government. The administration of city government may lgaaized in several ways
in Wisconsin. The predominant form is mayauncil, which is used by 179 cities. State law
alsoprovides for the council-manager form of government, currently in use in 10 cities, and the
commissiornform, which has not been used since 1957.

In a mayofcouncil system, the mayor and council members are elected in the spring nonpar
tisanelections. The normal term office for an elected city &i€ial is two years, but the city
may provide by charter ordinance for longer terms up to four years. The mayor, who is elected
from the city at lage, serves as the chief executiviicef and directs the administration of the
city, muchas the U.S. President or a governor directs the executive branch. Hawndikerthe
President or governpthe mayor is a council member by state law and is authorized to preside
overthe council. (The mayor may vote on measures before the council in the event of a tie vote.)
The council passes ordinances, and the mayor can sign or veto those measures.

The mayor has a number of responsibilities: assuring that city and state laws are enforced
andthat city oficers and employes carry out their duties; providing information to the council
andrecommending actions; appointing citizens to commissions and boards (usually with council
approval);and serving as the ceremonial head of the digyors of larger cities may travel to
Madisonor Washington, D.C., to meet with state or federal legislators or represent their cities
atnational conferences. Some of the mé&yarost important work may involve conferring with
state or federal fitials or other mayors on issues of long-term importance to the city

Sometimes distinctions are made betwetstrang mayor” system and “weak mayor” sys
tem. These terms refer to the amount of independent power accorded to the office of mayor by
thecouncil. For example, a strong mayor can establish executive policies and independently hire
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and fireemployes and commission members, whereas a weak mayor must share power with the
electoratethe city common council or other cityficers.

In actual practice, the mayor in a “weak mayor” system can also be very powerful because
of the influence of the &te itself and the fact that the mayor is responsible for enforcing city
ordinancesand state laws and ensuring that city employes perform their duties. The popular
imageof the mayor is that of an upstanding citizen who is calledfiweahrough the efforts of
friendsand neighbors. NominaJlshe ofice may be part-time, but many incumbents invest their
energy full-time at the sacrifice of family and leisure. The public increasingly regards the mayor
asthe city’s spokesperson, coordinator and expediter in overseeing city activities. The mayor
is likely to be held responsible if the garbage is not collected, if the local bus drivers go on strike,
if new industry is sought, or if street improvements are needed. The list of things that should or
shouldnot happen is a long one that can consumega lzart of the mayor’s day.

The experience in \igconsin cities, according to the League aédnsin Municipalities,
is that many individual mayors, though part-time and lacking formal powers, do work diligently
to identify problems and seek solutions. Because of the paibfigering distrust of authority,
the mayor often must use popular education, persuasion and leadership, rather than resorting to
theuse of formal powerThe mayo's efectiveness as a government executive may be hampered,
however,by the compartmentalization of city government, state limitations and mandates, and
the independence of council members.

The city common council is made up of “alderpersons” who are elected at the nonpartisan
spring elections. The city may decide by charter ordinance to change the length of their terms
andto stagger the terms by electing half the council at alternate elections. In most cities, council
membersare elected to represent districts, rather than being electeddeat-feom the city as
awhole. Each district is made up of a number of wards whose boundaries are determined by pop
ulation numbers. \&td boundaries are established after each national census, and the wards must
bedrawn to contain approximately the same number of residents within the minimum and maxi
mumpopulations set by state statu@ties may determine the number of council members they
will have by grouping the wards into the appropriate number of districts. Some cities have as
manyas 32 council members, but the average ranges between 6 and 10. The council may also
designatecertain seats on the council to be filled by members electedyatimrepresent all
citizensof the city rather than a specific aldermanic district. The goal is to be sure that voters
from all parts of the city have a voice in government.

The city common council, which is required by state law to meet at least once a month, has
far more responsibility for the day-to-day affairs of the government than, for example, the state
legislature,which delegates most state operations to the full time administrators of state agen
cies. Most of the administrative work is carried out by standing committees of the council, which
supervise specific city services and activities. City common councils may create as many or as
few committees as they wish. Howevesmmittees must coordinate their work and report their
activity to the council as a whole, if there is to be accountability in city government. As cities
grow larger and their activities more complex, coordination and communication between the
committeesand the council become even more essential.

All city government meetings, whether of the council as a whole, individual committees or
citizenadvisory boards, are subject to the statglen meeting lawThis law which the legisla
ture has applied to all levels of i¥¢onsin government, requires that alli@él government
meetingse announced and be open to the public and that their minutes be filed for public review

With the exception of Milwaukee, city common councils operate on a part-time basis. Coun
cil members receiveominal compensation. Even in small cities, council members spend many
hourseach month on city business, reviewing informational materials, attending meetings, and
respondingdo citizens’ questions, complaints and demandghMt these citizens, who are will
ing to donate their time to serving the commuriitere would be no democratic local govern
ment as we know it.
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In addition to the council and the mayoities are served by a number of othdicils and
governingbodies. Each city is required to have: a clerk, a treasurattorney (full time or part
time), a health commissioner or board of health, a police and fire commission, a chief of police,
a chief of the fire department and a weed commissiofie city may combine or consolidate
these positions if it chooses.

The city must have the following officers (or provide for performance of their assigned du
ties): a board of public works, an enginean assesspa constable and a street commissioner
Underhome rule powera city may decide whether theséadrs will be elected or appointed
and whether the appointments will be by the mayor or the council or by the mayor with council
confirmation. The trend has been for cities to removcials from the ballot. Appointment,
ratherthan election, allows the selection diicérs with the necessary skills, education and train
ing to handle the increasingly complex tasks of city government. Many clerks and treasurers now
areappointed rather than elected and, in some cases, their authority encompasses many adminis
trative duties.

The mayorcouncil form of government was developed in egrhieuch simpler times. Its
aimwas to involve as many citizens as possible in the governing of théNeity demands have
challengedcity government, but the mayoouncil form has proven flexible enough to meet
those challenges.

Village Government. In general, villages are smaller than cities, and village government
structurereflects this diierence. Instead of a mayor and council, the village has a board of trust
ees elected at lge. Most villages elect six trustees, but villages with 350 or fewer residents are
entitledto only three trustees (including the president). A village may change its number of trust
ees byordinance, but such action canndeef the term of an incumbent.rubtees are elected
in the nonpartisan spring elections for two-year terms, with elections staggered between the
even-numbered and odd-numbered years.

All villages, regardless of size, elect a board president to preside at board meetings. Unlike
the mayorthe president is a village trustee who can vote on all matters before the board but has
no veto power. The president must “maintain peace and good order, see that the ordinances are
faithfully obeyed . . . and have charof the village jail” (unless that duty is delegated to a censta
ble or police oficer). More important is the presidemteadership role in coordinating the inter
nal work of village government, responding to citizens, and representing the village at state and
local events.

The village’s other elected €iters include a clerk, a treasuran assessoand a marshal
or constable. All of these officers are chosen annually unless the village board provides for ap
pointment. The village may also create the post of municipal judge who must be elected in the
spring election for a term of two to four years.

The Manager Form of Government. An alternate form of government currently used in
Wisconsinis the city council-manager or village board-manager plan, which may be adopted by
charterordinance or through a petition and referendum electiganizedby municipal resi
dents. Under this type of government, the incorporated municipality elects a small council, usu
ally on an at-lage basis, for 2-year terms. The council or board, which by statute must “exercise
all legislative and general ordinance powers”, then employs a manager who is recognized in state
law as “the chief executive fi¢er of the city [or village] and head of the city [or village] adminis
tration.” The manager must be selected on merit, based on professional training and experience
in municipal management.

The council-manager plan was first authorized by state law for cities in 1919 and villages
receivedsimilar authority in 1923. In 1922, Kenosha was the first city to install a manager plan,
following approval in a 1921 referendum, but it returned to a megoncil structure in 1958.

Over the years, acceptance of the approach has been limited. Only ten citiesearitiages
currently have managers. Most of the cities employing managers are medium-sized third- and
fourth-class citiesThe villages with managers are aflaént suburban communities near Mil
waukee.
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CITIES AND VILLAGES WITH MANAGERS — 1997

Cities S lmh D ey i Mooy Villages fgddey S S Bt s
Beloit 36,087 1929 Bayside 4,830 1956
Eau Claire 59,383 1949 Brown Deer 12,471 1957
Fond du Lac 40,389 1957 Elm Grove 6,210 1956
Fort Atkinson 10,783 1931 Fox Point 7,189 1946
Janesville 57,928 1923 Greendale 15,239 1939
Lake Mills 4,467 1954 Menomonee Falls 28,620 1970
Oshkosh 60,240 1957 River Hills 1,646 1947
Platteville 10,011 1971 Shorewood 14,083 1926
Two Rivers 13,396 1925 Whitefish Bay 14,158 1938
Whitewater 13,264 1955

The manager, wheerves at the pleasure of the council, acts as the chief administrétive of
cer, appointing and removing all nonelectediasrs, directing operations, and preparing the
budget. The law specifically states the manager does not have to be a resident of the city or state
whenappointed. This permits the municipality to recruit a professional who is removed from
the political environment.

In Wisconsin, there is no mayor or chief executiviécef in the manager form of govern
ment,unlike most other states in which cities with managers also have mayors. A member of the
councilmay assume the ceremonial duties of the mdordrthe manager still retains significant
power to run the cityNot having an elected mayor may be one of the reasons manager govern
menthas had only limited acceptance iiB@onsin, especially because the manager is most often
an “outsider”.

Commission Government. Though the commission form of government is not currently
used in Visconsin, it is an option for cities of the second, third or fourth class. It can be adopted
by enactment of a charter ordinance or through petition and a referendum election. The major
differencesin commission government are that a mayor and two council members are elected
from the city at-lage to serve for 6-year staggered terms in the spring nonpartisan elections.
Thesethree dficials are expected to serve the city on a full-time salaried basis. The law permits
secondand third class cities to modify the commission by increasing the number of couneil mem
bersbut salaries must be reduced to maximums set by@dhe 15 cities that adopted comimis
sion government, Eau Claire was the first city to use it in 1910; Fond du Lac was the last to aban
don itin 1958.

Municipal Administrators. As the need for full time municipal management becomes
greater, there has been a significant trend toward hiring professional administrators. Wisconsin
law and home rule provisions allows a ¢itiflage or town to hire an administrator to act as chief
administrative officer of the municipality. According to a Wisconsin Taxpayers Alliance study,
in 1995 administrators were employed in 64 cities, 60 villages and 26 towns. Unlike manager
plans,which modify legislative and executive functions, the addition of an administrator leaves
the duties of the elected governmenfi@éls unchanged. The administrattke the manager
brings an objective, professional perspective to municipiiraf but elected fitials retain
their power to hire and fire department heads and set overall municipal. policy

4. FINANCING COUNTY AND MUNICIP AL GOVERNMENT

Perhapghe biggest challenge facing local government is determining what servicées to of
andhow to fund them. This section focuses on hoisaghsin local governments make these
decisions within the context of the annual budget — how they raise money and how they spend
it.

The Budget Process

The budget process in which publidiofals determine their annual revenues and expendi
tures is basic to all government financindpether federal, state or local. The responsibility for
developing the budget document is usually shared with the executive departments and the chief
executive or administratpbut final approval requires a vote by the representative body-autho
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rized to levy the taxes — the U.S. Congress, the state legislature, or the local council or board.
At the local level in Wisconsin, the exceptions to this are town boards and common school dis
tricts where the taxpayers themselves vote directly on the budget in their annual meetings.

Trackinggovernment taxing and spending can be confusing. i$edffsin, the fiscal year
for local government is a calendar ydaut the fiscal year for state government starts on July
1. Adding to the confusion, the federal fiscal year begins on October 1. Because funding from
all three types of governments supports local spending, all these figures must be reconeiled. Tax
payers,on the other hand, pay their tax bills, e.g., property taxes and income taxes, by calendar
years, so the impact of the tax levies may be unpredictable.

The budget process is a blend of prognostication and negotiation. Munidipat®must
usethe data and stiafissistance at their command to forecast income and expenditures well in
advance of the fiscal year. If revenues fall short or unexpected spending is projected, they may
haveto approve unpopular budget cuts or tax increases. Although state statutes detail budget
elementsand timetables, the annual process of county or municipal budgeting may be as much
art as science.

Oncethe budget requests are prepared, they are submitted to the legislative body for review
andapproval. Many governments use a finance or budget committee to carefully preview all
requests. Department representatives may be asked to testify before the committee to provide
additionaldetails and respond to questions. When the committee has debated the requests and
developeda general budget proposal, the public is given a chance to review the budget. After
apublic hearing, the budget is submitted to the legislative body for adoption.

Sources of Local Government Revenue

In the United States, local governments depend on a variety of federal, state and local sources
of revenue. Revenue that is raised at one level of government often is spent at ahetferter
al government can raise ¢gg amounts of money from individual and corporate income taxes le
vied across the nation and then allocate funds to state and local governments for specific aid pro
grams, such as health or welfare.

1995WISCONSIN LOCAL GOVERNMENT REVENUE SOURCES

Towns Villages Cities Counties
Amount Amount Amount Amount
(in 000s) Percent  (in 000s) Percent (in 000s) Percent (in 000s) Percent
Taxes and Assessments . ...$177,915 35.5% $196,134 29.4% $1,016,028 27.3% $1,090,389 25.1%
Intergovernmental Revenues .203,219 40.5 126,729 19.0 1,036,578 27.8 1,393,971 32.1

Licenses and Permits. . . .. .. 8,947 1.8 9,508 1.4 38,455 1.0 9,841 0.2
Fines and Forfeitures. . ... .. 2,855 0.6 6,503 1.0 39,013 1.0 25,139 0.6
Public Charges for Services ...35,729 7.1 94,578 14.2 493,750 13.3 935,910 215
Intergovernmental Charges ... 3,955 0.8 9,521 14 62,216 1.7 234,655 5.4
Long-TermDebt ........... 34,985 7.0 103,665 15.6 269,344 7.2 181,746 4.2
Interest Income. . .......... 15497 3.1 27,101 4.1 147,219 4.0 86,289 2.0
Utility Revenues .. ......... 4,089 0.8 61,429 9.2 494,526 13.3 915 <0.1
Other ... 14,240 2.8 31,184 4.7 128,874 35 386,776 8.9
TOTAL .............. $501,432 100.0% $666,352 100.0% $3,726,004 100.0% $4,345,629 100.0%

Source: Wisconsin Legislative Fiscal BureRunicipal and County Financénformational Paper No. 16, January 1997.

Federal aidsupplied as much as 10% of local revenuesist@visin in the 1970s, but they
havesince declined to less than 3% with the demise of federal revenue sharing and cutbacks in
federal programs. Many municipalities have had to respond to increasing costs and decreasing
aids by increasing their own taxes and gbar

Thestate budget may appropriate state aids in the form of general shared revenue-which lo
calunits can spend as they choose, or as aid for specific purposess statsportation, forestry
and recycling. The state shares it revenues for a variety of reasons. In some cases, the services
thelocal government provides benefit a broader region, for instance city streets that are used by
commutersand outsiders. The state may try to equalize local revenues so all its citizens have
access to essential services. Finally, state legislators may be convinced that tax burdens should
be shifted from the local property levy to state income and sales taxes.

—
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In addition to the aids they receive from federal and state government, local governments
mustraise revenues from various local sources: the general property tax; optional taxes, includ
ing the room tax and the county sales and use tax; fees and licenses; fines and forfeitures; and
serviceor user fees. Other sources of income may include investments, rents, sales and payment
receivedfrom other governments for services rendered.

Counties and municipalities mayso raise funds by borrowing, but there are constitutional
andstatutory limits to their amount of debt. Borrowing is most often used to finance censtruc
tion, such as streets, water mains, parking ramps, city buildings and other projects that are too
largeto finance on a pay-as-you-go basis. In the long term, borrowed money must be repaid with
interest,and creditors assume the local government will use its taxing powers, if necessary
meet its obligations.

Local Revenue and the Property Tax

No legislative session in l&tonsin is complete without a debate over property tax relief, and
the property taxpayes burden is regularly discussed in the meetings of town boards, village
boardsgity councils and county boards. Many changes in state fiscal policy are rooted in “doing
something”about the property tax. Recent limitations placed on school district revenues, the
state’sassumption of two-thirds of public schools costs, and the tax rate limit on the county levy
for general operations are all engineered for property tax relief. The success and fairness of such
measures continue to be debated.

The property tax has its strengths. It has a direct relationship to many public services, such
aspolice and fire protection, trash collection and street maintenance. It is a tax on something
thatcan be easily identified, as distinguished from cash or portable wealth that can be hidden in
abank box. Itis a dependable producer of revenue, and it lends itself to incremental changes
andperiodic adjustment. Finallitis levied locally by locally electedfufials, who may be more
responsive to taxpayer demands.

Onthe other hand, property taxes are not necessarily based on ability Repsgns depen
dent on lower incomes often pay a higher percentage of their household budgets toward property
taxesthan do their wealthier neighbors, and those on fixed incomes, such as the etderly
difficulty keepingup with tax increases on their homes.f@&int kinds of property vary in their
capacityto generate revenue and they can credierdift demands for public services, e.g.,-agri
cultural land vs. commercial propertyin addition, taxable property is not distributed equally
acrosspolitical boundaries. School districts vary so much from one part of the state to another
that the state must weight its school aids formula to assist property-poor distritizvindéss
valueto tax in order to provide required services.

Administration of the Property Tax

Applicationof the property tax can be divided into three phases: assessment, apportionment
andcollection. Although much of property tax administration falls on local government, state
governmentlso plays an important role in the assessment and apportionment processes.

AssessmentThe assessor for each town, village or city must determine the value of property
locatedwithin the taxation district (municipality), except for manufacturing property that is as
sessedy the state Department of Revenue (DOR). The major assessment categories are “real
property” (which consists of the value of the land, attached buildings and fixtures, and the rights
and privileges associated with owning property) and “personal property” (which includes items
not attached to the land, such as furniture, equipment and machinery).

As part of the assessment of real propetgassessor has to classify each parcel according
to its use.Real estate is divided into seven categories: residential, commercial, manufacturing,
agricultural,swamp or waste, forest and oth&ithough limited by certain constitutional previ
sions,the legislature has treated these classificatiofierdiftly over the years. For example,

1995 Wisconsin Act 27 provided for “use value” assessment of agricultural land throughout the
state. Between 1996 and 2008, assessors will move toward assessing these properties according
to the income thewould generate if rented for agricultural use, rather than their value for other

—



THE CHANGING WORLD OF WISCONSIN LocAL GOVERNMENT 125

purposessuch as commercial or residential uses. Legislative debate over this law emphasized
helping farmers on the fringe of urban areas who want to continue in agriculture but are hard
pressedy rising property values due to nearby land development.

Realand personal property is assessed as of January 1 of eg@tygesting to its fair mar
ket value, that is, the amount it would bring in a sale on the open market. That value stands for
the entire yearegardless of actual increases or decreases in the prepestyh. A house that
is half built on January 1 but completed later in the year or a retail property that is destroyed by
fire in February both continue to be listed at their January 1 assessment.

Assessormay determine a propergyvalue through a variety of methods. One is to analyze
a propertys value by using the sale prices of properties that are similar in size, age, location and
relatedfactors. A second is to estimate the value of the land plus the replacssefdr any
attachedstructures. A third is to estimate the income that can be generated by a pfopery
ample,rent minus expenses. The sales method is the preferred approach.

Local assessors may be elected or appointed, and they can serve more than one municipality
on a part-time basis. In @r municipalities, assessors tend to be appointed government em
ployes,but much of the assessing in smaller units is done by comnfaroishired for that pur
pose. Since 1971, state laas permitted a county assessor system, in which county-appointed
assessorgalue the property in all towns, villages and cities in the cobotyno county currently
uses the systenfKenosha Counfyhe only county to adopt a county assessor plan, discontinued
it prior to 1995.)

SinceJanuary 1, 1974, the DOR has handled the assessment of all manufacturing property
in the state. The legislature assigned it this duty because of the need for statewide uniformity
anddue to the skills needed to determine the value of specialized equipment and facilities. Mu
nicipalitiesand manufacturers that disagree with the departmassessment may appeal to the
State Board of Assessors, then to tha Appeals Commission and finally to the courts.

Local assessoie expected to assess all property within the taxation district at fair market
value. In actual practice the local assessment may vary considerably from the full value deter
minedby the state. (In 1995 the assessments across the state ranged from 57.01% to 120.85%
of market value.) Over the years, however, the practice has been to move toward 100% assess
ments. Thisas occurred in part because the state has promoted certification and better training
for assessors and has taken on itself the responsibility of determining equalized values of certain
types of property.

In addition to assessing manufacturing propeftg DOR certifies local assessors and pro
videsdetailed assessment manuals and training for them, but its major role is to determine the
equalized(full market) value of all property in the state. The need for setting equalized value
ariseswhere the governmental unit that levies a tax on the property crosses municipal district
lines, as ighe case for schools, technical colleges, counties and special districts. For example,
if a school district contains a city and several surrounding towns and villages, all property that
will be taxed to pay the school levy must be assessed at full value to ensure that apportionment
of the levy is fair.

State law requiresvery municipality to assess property at full value at least once every five
years,and the ratio of assessed value to equalized full value for every major property classifica
tion, except agriculturenust be within 10% of full value at least once every four years. Failure
to meet this requirement by the fifth year means the municigafissessment stahust partici
patein a training program sponsored by the DOR. If the municipality does not meet the-require
mentsover a period of six years, the department will supervise the succeedilsgagsassment.

Propertyowners are notified each year when their propenglue is reassessed, if the
changeexceeds a statutory minimum. An individual owner who is dissatisfied about a reassess
mentmay appeal it to a local board of revielnosedissatisfied with the board of reviesxdeci
sion may request a review by the city common council or village or town board or may file a com
plaint with the DOR. Any of these decisions may be appealed to circuit court.
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Apportionment. In the fall of each yeaafter reviewing its budgeted expenditures and the
amounts it can expect to receive from other revenue sources, eaefilagg or town must de
termine the dollars it will need to raise through a tax levy. The municipal government bills and
collectsthe property tax for its own purposes, and it also acts as tax collector for the state, county
school district, technical college district and any special purpose districts that have levied taxes
on property within its boundaries. The overarching taxing jurisdictions apportion their levies
to the municipality, according to the municipality’s share of equalized value. Thus, if a city has
50%of the equalized value of property in a school district, it must collect 50% of the school dis-
trict’s levy. The municipality cannot alter the levies it receives from the other districts. When
taxpayers receive their tax noticd®y may not understand that the ciiflage or town, which
sendshe bill, has no control over the other taxing districts and their levies. It does no good to
complainto city hall about county or school taxes.

Overthe years, the legislature has enacted various tax credits to reduce the property tax bur
den. Unlike state aids, which the taxing unit categorizes as income dhertgudget process,
tax credits are applied to the tax bills as aisetfto the total tax levy. The remainder is the net
propertytax for which the property owner is obligatethe DOR must provide municipalities
theinformation necessary to calculate tax credits by December 1 of eacanetre state sends
the credit dollars directly to the taxing unit.

To summarize the preparation of a property tax bill, municigaliafs calculate the gross
taxeson each parcel of property by multiplying the pascaBsessed value by the applicable tax
rates— municipal, countyschool, etc. The state tax credits are then subtracted from the gross
tax total to arrive at the individual owriemet tax.

Collection. Municipal officials normally mail the individual property tax bills in December.
According to state law, the property owner has a choice of paying the real property taxes in full
by January31 or in two equal installments, one on or before January 31 and the second on or
before July 31.(Any special assessments, personal property taxes, specgé<had special
taxes that appear on the bill must be paid in full by January 31.) All taxes and assessments due
by January 31 are paid to the municipal treasémey payments made after January 31 are paid
to the county treasurealthough counties and municipalities may enter into agreements-that al
low the county to collect all taxes. Once the taxes are collected, they are distributed to the ap
propriate taxing unit.

Statelaw permits municipal governments to adopt ordinances allowing for the payment of
the municipal portion of property taxes and special assessments in three or more installments.
Forinstance, taxpayers in the City of Milwaukee may pay real and personal property taxes and
specialassessments in 10 installments. HoweWem installment is not paid by the due date,
the entire amount of unpaid taxes becomes due immediately

Municipalitiesand counties may impose monthly penalty gkaron taxes, special assess
ments or special charges that are delinquent. p&helties are calculated as a monthly percent
agebased on the delinquent amount. If taxes remain unpaid for two or more years, the county
may require that the property be sold to pay them.

Within the separatxing jurisdictions, the proportion of total property taxes levied on par
ticulartypes of property also has shown considerable change, in part because of taxation changes
enactedy the legislature. In 1970 residential owners paid half (50.6%) of municipal lbutes,
that portion rose to almost two-thirds (64%) in 1995. Commercial real estate tax increased from
16.3% to 19.4% in the same period. Agricultural estihte taxes declined from 10.4% to 6.7%,
andmanufacturing real estate taxes fell from 17.7% to 5.2%. Personal property tax dropped from
9.8% to 5.0%. The accompanying table shows the changes in net taxes on real and personal prop
erty in the same period.
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NET PROPERTY TAXES 1970 — 1995
By Property Type (in millions)

Residential Commercial* Manufacturing* Agricultural Other

Year Percent Percent Percent Percent Percent
Levied Amount of Total Amount of Total Amount of Total Amount of Total Amount of Total
1970..... $526.1 50.6% $202.0 19.4% $184.1 17.7% $108.6  10.4% $18.6 1.8%
1975..... 699.3 55.4 2794 221 119.3 9.4 148.1 117 16.8 13
1980..... 1,1241 59.1 361.2 19.0 128.0 6.7 2575 135 30.3 1.6
1985..... 1,617.5 58.9 573.8 20.9 173.4 6.3 335.5 12.2 44.2 1.6
1990..... 2,4589 604 971.3 239 239.2 5.9 342.6 8.4 56.9 1.4
1995..... 3,369.9 64.0 1,206.0 229 275.1 5.2 352.8 6.7 63.3 1.2

*Includes real estate and personal property.
Note: Some totals may not add to total due to rounding.
Source: Wisconsin Legislative Fiscal BureRtperty Tax Level in Wisconsimformational Paper No. 13, January 1997.

Thereare several reasons for these shifts. In 1974, the legislature exempted manufacturers’
machinery and equipment (M&E) from the property tax, and in 1977 it acted to phase out taxes
on farmers’ livestock and commercial and manufacturing inventories (known as “Line A” prop
erty) by 1981. Finallythere have been shifts in the types of existing prop@ttg vast majority
of new construction, especially since the early 1980s, has been for residential and commercial
uses. Manufacturing property has grown at a much slower pace, and some of it has been demol
ishedor converted to other uses. Likewise, farmland often has been converted to residential or
commercialuse as the number of farms declined from ab»0taDO in 1970 to 79,000 in 1996.

In recent decades, school tax levies have been the driving force for property tax increases
in Wisconsin. Itwas in 1963 that school taxes first accounted for more than half (50.8%} of prop
erty taxes levied statewide. Over the last 20 years, financing public education has been a major
issueand every session of the legislature in that period has witnessed the introduction of consti
tutionalamendments to phase out the use of the property tax to seppools. There were pro
posalgo raise the sales tax by one cent and dedicate those revenues entirely to property tax relief.
Proposaldrom the governor and the legislature and laws enacted in the 1993 and 1995 sessions
led to revenue caps on school districts, a decisive change in collectyairtiag laws for
schoolsand a commitment to have the state assume two-thirds of school costs.

Property Tax Reform and Relief

One means of reducing the property tax burden is for the state to provide tax credits to the
taxing unit itself which enables it to reduce the gross levy on the propéotyever, it should
beunderstood that, without reductions in other state spending, paying tax credits out of the state’
generalfund puts more burden on the income tax and the sales tax, which also must be paid by
the individual taxpayer.

The state has tried to grapple with property taxes by controlling or reducing the spending
thatdrives the tax levy or by placing limits on the size of the levy itself. In 1973, the legislature
imposedcontrols on municipal tax levies by limiting their increases to the annual rate ef state
wide growthin equalized values. The outcome of these controls illustrates the problems policy
makersencounter with them. The steep inflationary growth in equalized values in the late 1970s
did a lot to defeat the purpose of the controls, as did various exceptions which the law provided.
Meanwhile, the simultaneous influx of fedeaald state moneys meant many municipalities got
the additional revenue they needed without going to the referendum process for voter approval
of spending increases. Many local leaders viewed levy controls as an infringement on home rule.
They agued that it was unfair to mandate restraints on local spending but not place limits on state
spending. The limitations were removed by the end of the decade.

In recent times, the state has attempted to limit local government expenditures through in
centivesand various statutory limitations on revenues, expenditures or tax rates. Beginning with
the 1993 levythe state limited the county tax rate for the general operations portion of its budget
to no more than the 1992 rate. Although it did not limit taxes levied to service existing county
debt, it did curtail the counties’ ability to contract further debt. Municipalities are not currently
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subjectto mandatory fiscal controls, but the statehared revenue formula and its expenditure
restraintprogram operate to give municipalities incentives to limit budget growth.

Local Tax Options

In Wisconsin, the state legislature plays a predominant role in local finance, both in what it
contributes to local governments and in the legal controls it places on local government finance
administration.For all practical purposes, municipalities and counties may not levy a tax without
legislativeconsent. Besides the property tax, there currently are only three local tax options in
Wisconsin: the county sales and use tax, the room tax and the wheel tax.

County Sales and Use TaxCounties were first allowed to enact a sales tax in 1969, but be
causeall proceeds had to be distributed to their underlying municipalities, none of them did so.
In 1985, the law was changed to allow the counties to adopt a 0.5% sales and use tax imposed
on the same goods and services as the state sales tax. The countkepstsd@? of the tax
collectionswith the remainder going to state government and retailers to cover administrative
costs.It may share its tax revenues with its municipalities and schools if it chooses, but no county
hasdone so. State law requires that the county sales and use tax must be used to directly reduce
the property tax levy but there is no mechanism to monitor application of the salds the.
five years, 1991 to 1995, county sales tax revenues grew from $70.8 million in 40 counties to
$144.6million in 48 counties. As of January 1997, the sales tax was applied ith97& coun
ties.

Room Tax. In 1967, the legislature authorized a municipal tax on hotel and motel rooms
andshort-term lodging. The tax currently applies to sleeping accommodations but not food or
otherservices. Itis imposed in addition to the state and county sales tax. In 1994, the legislature
putan 8% ceiling on the room tax and stipulated that 70% of the proceeds must be used to pro
mote local tourism, although the law contained some exceptions for municipalities that already
hadthe tax. In the period 1984 through 1995, the number of municipalities collecting a room
tax has grown from 54 to 138 and the total tax collections from $8.3 million to $27.9 million.

Wheel Tax. The 1967 Legislature permitted a municipality to impose an annual registration
fee, called a “wheel taxn automobiles and station wagons kept within its jurisdiction. Coun
ties were given the same option in 197he fee was limited to 50% of the state registration fee
andwas to be collected by the local government unit. Since 1983, municipalitiesamiies
hadbeen allowed to impose a flat annual registration fee on automobile and trucks of not more
than 8,000 pounds (with certain exceptions created by the state). The fee can be any amount,
andit is collected by the state Department cdrisportation. viio cities, Beloit and Sheboygan,
each currently levy a $10 tax, and they collected $240,857 and $328,165, respectively, in 1995.
The cities of Kenosha and Amery and Marathon County levied the wheel tax for short periods
of time but have since dropped it. The Legislative Fiscal Bureau has estimated a-$4ligier
wheeltax applied statewide would have raised approximately $29.8 million in 1996.

Shared Revenues and State Aids

Sharedevenue is a type of state grant to local governments which may be spent at the discre
tion of the municipality or county within the limits of its authoritgtate aid, on the other hand,
is based on some need defined by state statute and must be spent for the purpose specified.

A limited form of state revenue sharing began in 1905 when revenues from state utiity taxa
tion were used to replace local revenues lost when utility property was téitee pfoperty tax
roles. General shared reverarginated in the 191 Legislature with the enactment of the state
incometax. Until that time, the state collected its revenue primarily by taxing railroads; life in
surance companies, and inheritances and through state property taxes, which were cellected lo
cally and forwarded to Madison. The state kept 10% of the income tax and returned 20% to the
countiesand 70% to the municipalities in which the revenue originafacer the next 60 years,
the percentage of the income tax returned to municipalities and counties underwent several
changes.In 1979, the state shifted to a needs formula for revenue sharing.
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The Current Shared Revenue Program.Today the state shared revenue program has two
separatealistributions and funding levels — one for municipalities and one for counties. Shared
revenuedistribution is calculated under a formula that consists of a number components:

1) Aidable Revenues Componenfidablerevenues are designed téset variations in tax
able property wealth. Payments are calculated according to per capita property wealth and net
local revenue éért (the amount of specified revenues the district raises to meet its expenses).
The lower a local government’s per capita property wealth and the higher its revenue effort, the
greater is its aidable revenues payment.

2) Per Capita Component for Municipalities Orhfhe per capita component is a straight
per capita paymenwithout adjustment for property wealth, expenditure needs, tax rates or any
other factor.

3) Public Utility Component — The annual payment to localities to replace revenues lost be
cause the state exempiilities from the local property tax and tdsgt municipal costs of pro
viding services to public utilities located within their boundaries.

4) Minimum Guarantee/Maximum Growth Componeiftheminimum guarantee and max
imum growth components serve to prevengéadecreases or increases in shared revenues in a
shortperiod of time. In 1995, the minimum guarantee ensured that a local government would
receiveshared revenue equal to at least 95% of the priots/payment. The maximum growth
limit is a floating limit determined annuallyFor 1995 it was 104.9% for municipalities and
102.1%for counties, based on the 1994 entitlement levels.

As the accompanying tables illustrate, ig@rernmental revenue constitutes theydast
sourceof revenue in municipal and county budgets, with the exception of villages wiemkst
second,and shared revenues make up 40% to 60% of municipag@viemnmental revenues.

In 1995, state aid to local governments totaled almost $2.5 billion statewide, and shared revenues
of $950 million accounted for 38% of that total.

1995 INTERGOVERNMENTAL REVENUES
TO MUNICIPALITIES AND COUNTIES

Towns Villages Cities Counties
Amount Amount Amount Amount
(in 000s) Percent  (in 000s) Percent (in 000s) Percent (in 000s) Percent
Direct Federal Aid $469.5 0.2% $669.5 0.5%  $125,401.8 12.1% $99,052.8 7.1%
State Aid* 196,095.0 96.5 122,039.0 96.3 892,834.4 86.1 1,287,866.7 92.4
Shared Revenue 81,309.0 40.0 75,733.7 59.8 604,256.9 58.3 189,140.1 13.6
Expenditure Restraint 2135 0.1 3,529.8 2.8 44,256.8 4.3 _—
Small Municipalities Shared 9,397.2 4.6 4,159.9 3.3 4429 <0.1 _ —
General Government _— — _— 171.2 <0.1 20,369.7 15
Public Safety 2,672.1 1,3 1,575.7 1.2 9,668.9 0.9 10,456.8 0.8
Health and Human Services _— — 1,2395 1.0 8,396.1 0.8 870,305.3 62.4
Transportation 87,9255 43.3 24,336.2 19.2 134,747.4 13.0 84,897.1 6.1
Sanitation 4,860.2 2.4 3,180.5 25 17,7706 1.7 8,369.6 0.6
Culture and Recreation _ 2615 0.2 2,705.1 0.3 22,619.2 16
Community Development 3,4709 1.7 4,132.1 3.3 12,6223 1.2 9,629.0 0.7
Forestry and Conservation  4,177.0 2.1 32.5 <0.1 27.6 <0.1 23,8614 1.7
Municipal Services 240.4 0.1 157.1 0.1 16,375.8 1.6 _ —
Other 1,829.3 0.9 3,700.4 2.9 41,3929 4.0 48,228.4 35
Local Aid 6,654.3 3.3 4,030.5 3.2 18,3419 1.8 7,051.2 05

TOTAL TRANSFERS  $203,218.8 100.0% $126.720.0 100.0% $1.036,578.1 100.0% $1,303,070.8 100.0%
*Includes federal aids paid through the state.
Source: Wisconsin Legislative Fiscal Bureklunicipal and County Financénformational Paper No. 16, January 1997.

Other General Aid Programs. There are two other programs that provide general aid to
municipalitieswhich meet certain criteria — the expenditure restraint payments program and
small municipalities sharevenue program. Both are considered general aid because-the mu
nicipalitiesmay spend the dollars on whatever activity they choose.

To be eligible for the expenditure restraint program (formerly the tax rate disparity program),
a municipality must have a full value property tax rate greater than 5 mills ($5 per $1,000 of prop
erty value). In addition, the municipality must restrict the rate of its annual budget growth to a
percentageletermined by statutory formula. The formula takes into account the inflation rate,
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asmeasured by the Consumer Price Index, and the percentage change in a mursi@pakty’

ized value due to new construction, with an adjustment for property removed or demolished.
Eacheligible municipality receives a payment based on its share of excess levies for all eligible
municipalities. In 1997, a total of 315 cities, villages and towns shared $48 million in payments.

Thesmall municipalities shared revenue program was created in the 1991 budget act but was
notfunded until 1994. It is tgeted at municipalities that have a population of 5,000 or less, ac
cordingto the most recent Department of Administration population estimatéae Eligible,
the municipality must have a local purpose tax rate of at least one mill and a total full value of
$40 million or less, except for municipalities with a land area exceeding 54 square miles. The
fundingfor this program is allocated to municipalities on a per capita basis with a minimum guar
anteeand a $10 million statewide maximum built into the formula. If the the entitlements exceed
the availabléunding, payments must be prorated. In 1997, there were 1,051 small municipalities
eligible to share state funding of $10 million, so payments were prorated at 77% of entitlement
levels.

State Aids for Programs. Local governments receive financial assistance from the state to
administera broad range of programs, including health and family services, transportation, re
cycling and community development. The proportion of aid relates to the responsibilities as
signedthe unit of government. For example, towns receive most of their state categorical aid
for road construction and maintenance. Counties get a high level of support for the health and
welfareservices the state requires them to perform.

Mandateshave long been a bone of contention between tferdift levels of government
—local, state and federal. f@fials who must administer programs and laws that have been en
actedat higher levels often complain that they are expected to do their job with inadequate fund
ing. In 1995, both the federal government and the state took action on these complaints. The
federalgovernment acted to curtail future enactment of unfunded state and local mandates and
to review financing of existing ones. i¥¢onsin adopted the County Mandate Relief entitlement
programwhich currently provides $20.2 million annually to make payments to each county pro
portionateto its share of the statewide population. Critics claim this is only nominal relief.

Local Government Expenditures

Local government expenditures reflect both local and state priorities. Counties spend
approximately half of their budgets on health and social service programs and have done so for
many years. This large category includes programs for mental health, income support and wel
fare, public health, assistance for the handicapped, and prevention of child and spousal abuse.
Transportation(14.4%) and public safety (10.5%) come in a distant second and third in the
county budgets.

Forcities, expenditures for public safety rank highest, followed by transportation, long-term
debtservice, public utilities and sanitationill&gesfollow a pattern roughly similar to cities.
Among towns, transportation accounts for 46% of expenditures and public safety ranks second.

1995WISCONSIN LOCAL GOVERNMENT EXPENDITURES

Towns Villages Cities Counties

Amount Amount Amount Amount

(in 000s) Percent (in 000s) Percent  (in 000s) Percent (in 000s) Percent
General Administration ....... $72,082 15.0% $54,815 8.6%  $255455 6.8%  $401,194 9.2%
Public Safety ............... 79,588 16.6 118,940 18.6 858,808 22.7 456,200 10.5
Health and Social Services . . . .. 1,779 04 2,286 0.4 81,089 2.1 2,050,773 47.2
Transportation ............. 221,841 46.2 110,024 17.2 591,481 15.6 625,389 14.4
Sanitation .................. 41,428 8.6 116,672 18.3 429,407 114 63,813 15
Recreation and Education .. ... 11,573 24 39,709 6.2 260,939 6.9 241,411 5.6
Conservation and Development . 8,474 1.8 25,174 3.9 244388 6.5 91,203 21
Principal and Interest ......... 34,487 7.2 97,523 15.3 463,247 12.2 179,656 4.1
Electric, Gas and Water Utilites 4,688 1.0 66,839 10.5 468,089 12.4 1,152 <0.1
Other ........ ... ... 4,467 0.9 6,499 1.0 129,805 3.4 236,661 5.4

TOTAL ............... $480,406 100.0% $638,483 100.0% $3,782,708 100.0% $4,347,452 100.0%

Source: Wisconsin Legislative Fiscal BureRunicipal and County Financénformational Paper No. 16, January 1997.
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Thesespending patterns are strongly correlated with state aid policies. For counties, nearly
68% of all state aid (including shared revenue) is devoted to health and human services. In the
caseof cities, villages and towns, transportation aid ranks highest among state categorical aids
received. ©wns draw almost 44% of their state aids for transportation. Cities and villages re
ceive over 60% of their state aid through shared revenue payments that can be used as the local
governments decide.

Auditing Local Spending. While local governments often have their own methods fer con
trolling andauditing expenditures, they are also subject to state supervision. The state requires
eachunit of local government to submit an annual financial report to the DepartniRevehue
for accounting and statistical purposeitate agencies that administer state aid programs may
auditlocal units to ensure the money was spent propévlyere federal funds are involved, fed
eralagencies may also conduct financial reviews and audits. Occasionally the legislature may
decide to audit local performance in administering specific programs supported by state funds.
If requested by the Joint Legislative Audit Committee, the Legislative Audit Bureau can audit
any county, city, village, town or school district.

Employment in Local Government

Personnetosts are the most expensive component of any local goversrbedget. In
someunits, they account for 80 to 90% of annual spending. This is to be expected, because gov
ernmentperforms many services that are, by nature, labor intensive. Salary levels for govern
ment employes reflect the fact that many jobs in local government require specialized training
andeducation. Police 6i€ers, firefighters, water and wastewater treatment operators and social
workers, for example, all are required to have special licenses, certificates, or training- In addi
tion to direct salaries and wages, local governments are required to cover a variety of associated
costs, including social securjtsetirement benefits, health insurance, life insurance and profes
sional training.

Wisconsin’slocal governments reported 200,179 full-time equivalent employes in 1994.
Schoolemployes, including administrators and support,stedde up 52.6% of all local govern
mentemployment in the state, with teachers alone accounting for 40% of the total.

LOCAL GOVERNMENT EMPLOYMENT IN WISCONSIN
October 1994

Total Payroll Full-Time Equivalent Employes U.S. Average FTE

Government Function (in thousands) Number Per 10,000 Pop. Per 10,000 Pop.
Administration. .. ........... ... .. ... $10,594 4,130 8.5 7.2
Judicial/lLegal. . . .................... 7,970 3,241 6.4 7.7
Police........... i 36,988 13,154 25.9 25.4
Fire Protection. .. ................... 13,733 4,563 8.9 10.4
Corrections. . .. ..o 5,823 2,304 4.5 7.7
Streets/Highways . .. ................ 20,883 8,824 17.4 11.2
PublicWelfare. ..................... 27,912 12,682 24.9 10.2
Health. . ... ... ... ... .. ... .. ... .. 10,474 4,306 8.5 7.8
Hospitals .. ............ ... .ot 6,109 5,705 11.2 21.3
Solid Waste Management .. ............ 4,133 1,843 3.6 4.2
Sewerage. . .. .. 7,071 2,501 4.9 4.6
Parks and Recreation. . .............. 7,220 3,885 7.6 7.8
Housing and Community Development . . . 3,154 1,431 2.8 4.0
Natural Resources . ................. 2,165 1,161 23 1.4
Water ... 5,028 1,997 3.9 5.8
Transit .. ... 7,373 2,389 4.7 6.6
Libraries. ............ ... ... .. 4,756 2,496 4.9 3.9
Public Schools — Instruction . .......... 245,420 80,507 158.4 141.6
Public Schools — Administration/Support . 50,515 24,841 48.9 61.4
AllOther ... ... 13,811 5,802 11.4 104

TOTAL ... $528,605 200,179 393.8 383.1

Source: U.S. Department of Commerce, Bureau of the Celfsbic Employment Data: 1994997.

The number of persons employed bysdbnsins local units of government has increased
21%in the past decade, while state employment has grown 27%. This growth reflects changes
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in population size and composition, as well as changing patterns in delivery of government ser
vices. In recent years, the federal government has emphasized greater state and local control of
the programs it supports. A major example was the 1996 creation of block grants to the states
to replace the federal Aid to Families with Dependent Children (AFDC) welfare program. In
addition,state government has passed laws, particularly in the areas of environmental protection,
that require local action. The new and redesigned programs may necessitate additional employes
at the local government level.

As the lagest single budget item, personnel costs always receive scrutingcent years
officials have turned their attention to improving the quality and quantity of the output of the
currentworkforce, rather than budgeting for new positions. Several management techniques are
being considered to improve productivi®ne has been to implement payqj@rformance sys
tems,i.e., employes arpaid based on their performance or the merit of their work. This can be
difficult if the outcomes depend on théoefs of many employes or when its easy to measure
quantitybut hard to determine the quality of the work.

Another approach is “gainsharingsi,which savings realized are distributed among all em
ployes. In private industryhis may take the form of bonuses. In government, the savings may
be distributed to individual employes or used to fund special programs, projects or equipment
for the benefit of all employes in the department.

A third approach focuses not on outcomes but on inputs. In total quality management
(TQM), employes work together to find ways to build productivity and better serve residents and
clientswithout budgetary increases. TQM emphasizes customer service through such tools as
customemresponse surveys to provide feedback, one-stigesfthat save a cliesttime and
money,and better use of technologlibraries and registers of deeds have improved the quality
andquantity of their services through technologybrary patrons in many communities can use
electronic access to find out what books are available on a particular subject, whether the materi
alsare checked out, or how to request and renew books. Registers of deeds are entering real estate
documents inton-line indexes and improving public access to land records through computers.

LOCAL GOVERNMENT EMPLOYMENT IN WISCONSIN, 1950 — 1994

Full-time Local Employes Local Government Payroll
Number Percent Increase Amount (in thousands)  Percent Increase
91,152 _— $17,475 _—
96,490 5.9% 25,491 45.9%
89,874 -6.9 37,060 45.4
115,221 28.2 56,891 535
136,735 18.7 94,178 65.5
160,985 17.7 148,461 57.6
166,382 3.4 232,371 56.5
150,204 -9.7 310,117 335
183,318 221 409,907 32.2
186,720 1.9 434,037 5.9
188,921 1.2 463,507 6.8
189,886 0.5 480,703 3.7
200,179 5.4 528,605 10.0

*Estimate by the Wisconsin Department of Administration, Demographic Services Center.
Source:U.S. Department of Commerce, Bureau of the Census, Public Employment: 1992, September 1994, and previous edi
tions; andPublic Employment Data: 1994nd previous editions.

The Changing Civil Service. Most public employes in ¥&tonsin ardired, promoted and
disciplined under theivil service. This system was developed to protect government agencies
from political pressure and to assure that the most qualified person was hitegl jfdy. Civil
servicedemands that the requirements for a job be specified, that there be open recruitment, that
the selectiorprocess follow specific guidelines, and that the employment contract contain cer
tain provisions. Over the years, the system has had it critics, who point out that the requirements
andregulations limit government when it tries to hire quickéspondo changing needs or ter
minateemployes who fail to meet job standards. In some parts of the United States there have
beenefforts to do away with civil service altogetheeplacing it instead with systems which
againare open to political influence and patronage. Iac®hsin, which was one of the early
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statesto adopt civil service, both state and local government have tried to improve the system,
therebykeeping it flexible and responsive, rather than replacing it.

Unions and Local Government Employment. Employe unions have long been a feature
of private sector employment. Federal and state laws have authorized private employes to band
togetherto negotiate wages, hours and working conditions. Similar authorization for govern
ment employes developed much later.

Wisconsinhas a longer history of unionization in state employment than other states. The
WisconsinState Employees Association wagaized in 1932 and four years later evolved into
what ultimately became the American Federation of State, County and Municipal Employees
(AFSCME),which today is one of the gest unions in the countrit is not surprising that public
serviceunions appeared early in Wisconsin because the state had a long history of strong unions
in the private sector.

Although local government employesfited with AFSCME began meeting informally
with employers, formal legislative authorization for the creation of public service unions did not
come until much later. In 1959, the legislature adopted the first state law in the country giving
local government employes the right to join unions and permitting themdaibasollectively
with their employers. Chapter 509, Laws of 1959, as amended over the years, forms the basis
of Wisconsins current Municipal Employment Relations Act, which is administered by ke W
consin Employment Relations Commission (WERC).

Unionshave come to be the voice of public employes. Almost every governmental unit has
atleast one union. In cities Ger than 30,000 people, 89% of all employes belong to a union.
Milwaukee hasalmost complete union representation (98.9% in 1991), and GreeR&8age
andMadison have more than 90% of their employes represented by labor unions. The police and
firefighters have the highest representation (93% and 94%, respectively). Most police are repre
sentedby the Wsconsin Professional Police Association (WRRnd virtually all firefighters
arerepresented by the International Association of Fire Fighters (IAFF). T8ekgin Educa
tion Association Council (WEAC) represents more than 95% of all teachers and the majority of
technicalcollege district employes. Other major labogasrizations in the public sector are
AFSCME, the International Brotherhood ofadmsters, the Labor Association ofsébnsin
(LAW), the International Brotherhood of Electricab¥iers, the Federation of Nurses and Health
ProfessionaldJnited Professionals for Quality Health Carefi€fand Professional Employees
International Service Employees International, Laborers International Union of North America
andthe International Union of Operating Engineers.

Unions represent employes in negotiations with local government management. The
lengthy negotiation process involves gaming on pay and fringe benefits, as well as nonpay
issuessuch as management rights, the grievance procedure, conditions of employmerié¢sand
regardingprobation, seniority and layfsf Salary and wage packages include the details of such
benefitsas sick leave, vacation leave, medical and dental insurance, and life insurance. Effective
unions also address broad-ranging issues about the training and education demands of workers,
the impact of technology, the needs of women in the workplace and the requirements for health
care.

In the case of collective bargaining in the government séttoanagement and labor can
notreach a contract agreement, they may ask for the help of a metfittiey still cannot agree,
the final ofers of both management and labor are submitted to an arbitfdterarbitrator re
views the two ofers and chooses only one; the arbitrator cannot choose part offenanf
anotherpart of the other é¢r. The contract resulting from the collectivedeining process gen
erally lasts two years, although by state law it can last up to three years.

Wisconsin’slaws regarding collective bgaining in government are designed to ensure that
public services are not interrupted by union action. Public employes are forbidden to strike, but
otherkinds of work stoppages (a “sick out” or the “blue flu” where employes claim they are “too
ill to work”) can threaten public services. In general, howéadsor relations between local gov
ernmentsand their employes have been constructive and peacefusooigin. For example,
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in recent years the WERC has begun to use consengasniag techniques, which focus on
issuesand interests, not personalities and positions. It works to create a common ground where
both labor and management can feel comfortable. Committees made up of representatives of
bothlabor and management attempt to develop a common long-range view ajaheation
thatcan produce “win-win” results for both parties.

5. LOCAL GOVERNMENT’S ROLE IN EDUCA TION

On any school day, almost a quarter of the state’s population will be enrolled as students in
locally supported and operated public schools. In 1995-96, there were 870,175 public elementa
ry and secondary students, and another 431,405 were enrolled in the local technical colleges.
In that same school ye&6.2 billion was spent on K-12 education, and tligc@hsin Technical
College Systens' district expenditures totaled $752.8 million.

Since statehood, education has legally been a state function, and throughout itstiéstory
State of Wsconsin has recognized the importance of education to citizens individually and the
state’seconomy as a whole. Every governor in recent times has emphasized school issues, and
thereview of school programs and spending is a major legislative concern in each session. Today
new educational initiatives typically originate with state government. On the other hand, al
thoughlocal school districts and school boards are creations of the state with only such powers
as the legislature directly or implicitly delegates to them, local officials are responsible for final
determination of school policy and day-to-day school operations, and the voters still value local
control of their schools.

In addition to state and local control, the federal government in recent years has increased
its role in elementary and secondary education. For example, federal initiatives have focused
on racial balance and integration in school systems, promotion of experiments in early education,
programgo reduce or eliminate sex discrimination, instruction for students with disabilities, and
some funding for nonpublic schools. ittWfederal funds have come federal obligations and re
quirements.

A History of Significance

Territorial Schools. Article Il of the Northwest Ordinance that governed tleerifory of
Wisconsinstated that “schools and the means of education shall forever be encouraged”. The
ordinancerequired that the sixteenth section (one square mile) of each susveyarship be
setaside for the support of education, and the proceeds from its sale were to be used for public
schools.

Early Wisconsin settlers saw education as a way to become part of the American culture and
to establish a sense of statehood. An 1839 territorial law provided that each town with 10 families
shouldconstitute a school district. In 1840, the territorial legislature required the county to levy
atax of not more than 2.5 mills, which was to be shared among the school districts that met mini
mum enroliment standards for at least three months a yiee following year, however, oppo
nents of the school tax had it changed to a discretionary levy. (Aversion to property taxes is not
a new phenomenon.)

Historically, public education had its first roots in the eastern part of the state. According
to the State Historical Societthe first public school is believed to have opened in Milwaukee
in the winter of 1836-37. It was not free; tuition was gbdr In 1849, Kenosha established the
first free, tax-supportednion school system with a graded school and a high school. Neighbor
ing Racine graduated the first high school class in 1853.

By 1846, the territorial secretary reported there were 14,000 students attending public
schoolin Wisconsin, and about three-quarters of the cost of their education was financed by taxa
tion, most of which came from local property taxes.

Schools Since StatehoodEducation was an important consideration in the framing of the
1848 Wisconsin Constitution. It was seen as necessary frdafvsin's economic development,
aswell as for the improvement of the workforce needed by the young state. Article X, Section
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3, of the new constitution directed the legislature to establish district schoolertreé public
educatiorfor children between the ages of 4 and 20.

Evenat this early date, federal aid to education supplemented local tax suppert).S.
government promised that 5% of the fuddsived from sale of the federal public lands located
in the new State of Wconsin would go to education. Since 1848, thscdhsin Constitution
hasrequired the secretary of state, the state treasurer and the attorney general to serve as the
Boardof Commissioners of Public Lands with responsibility for investing the funds generated
by these public land sales.oday the commissioners, assistedthg states Division of Tust
Landsand Investments, supervise more than $300 million in trust funds. Over the years, earnings
on the loans made to municipalities and schools from the trust funds have financed a variety of
public school and university projects.

In Wisconsin, as in other states in the Union, education was thought to be best left to local
control,and this outlook eventually led to extreme decentralization. The legislature established
statutory procedures for creating, altering and abolishing districts, but school districts generally
were created by local fifials and directed by elected boards of school commissioners.

Until 1907, the local municipal governments were required to levy annual taxes for-the sup
port of public schools. After that, schools wergamized as separate districts with their own
taxing and governing authorityA few districts remained part of city governments with the city
council having final control over school policies and budgets, but this model was abolished in
Wisconsin in 1981. Today, virtually all school districts operate separately from municipal gov
ernment. This distinction is not always understood by citizens because, although school taxes
areset independently by the school district, these taxes are billed and collected \ijlazy
and town governments.

After World War II, Wisconsin publischools came under critical scrutinyhe states Com
missionon the Improvement of the Educational System, made up of citizens and legislators, stu
diedthe needs of school districts, especially small rural ones. Their recommendations were acted
uponby the 1949 Legislature, which strengthened the county school committees and gave them
authorityto reoganize districts. Distribution of state school aids to education shifted from a per
studentalculation to an equalized formula. In addition, the authority of the State Superintendent
of Public Instruction — and thus the role the state played in local edueatias strengthened.
Thesechanges sought to increase educational opportunity for allisffonsing children, but
theywere especially important for children in rural areas and small towns.

District Consolidation. The next major f&frt by state government to strengthen and censol
idatelocal school districts came in 1959 with the requirement that all districts must contain an
operating high schodiy July 1, 1962. In combination with other state legislation, this led to a
significantdecrease in the number of school districts. In many urban areas, the result was that
municipalitiescooperated with adjoining areas, attaching territory for school purposes only

External factors also fafcted school consolidation. For example, motorized transportation
wasessential in rural areas. Once the districts could provide bus service, it was no longer neces
sarythat a child be within walking distance of a school. In 1900 there were 6,529 school districts;
6,320contained elementary schools only and, of those, 6,185 operated only a one-room rural
school. By 1960 there were 826 school districts, including 174 rural one-room school districts.
One-room schooldisappeared by 1970, and by 1997 the number of school districts had dropped
to 426.

Wisconsin’sschool districts are divided into four categories, based on the grades taught and
the governing structure. The st category is made up of 368 common school districts, 320
of which serve grades K-12 and 48 limited to K-8 instruction. The 47 unified school districts
generally operate K-12 schoolgith the exception of one K-8 system. There are 10 union high
schooldistricts serving grades 9-12. Milwaukee Public Schools district is unique as the only
first-class city school distridn the state.

CESAs. In combination with consolidation, the state sought to provide more effective and
efficient delivery of services. [Edctive July 1, 1965, the legislature created 19 Cooperative
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EducationalService Agencies (CESAS) to provide a link between local districts and the state’s
Department of Public Instruction and to coordinate regional services, such as the purchasing of
supplies or the provision of specialized programs. The number of CESAs was reduced to 12 in
1983,and currently all school districts, except Racine and Kenosha, are included in CESAs. Dis
trict consolidation, CESAs and moving teacher certification from the county to the state level
eliminatedthe need for a county superintendent of schools and county school committees, which
were abolished by the legislature.

Typically, almost 60% of all instructional service money spent by the CESAs goes for educa
tion programdor students with special learning or physical needs. Other CESA programs, such
asvocational education, media services, operating services (centralized purchasing, equipment
repair,data processing and student testing), and general instruction (driver education; environ
mentaleducation, and gifted and talented programs), receive between 4% and 8% each. In recent
years,CESAs have gained importance as they provide services to districts with limited financial
resource®r develop the highesost programs that are beyond the means of almost all districts
separatelyDemands for school improvement and fiscitesfncy may expand their role in cem
ing years.

CESAs are @ganized and governed according to state statute. The CESA board of control
is elected from representatives sent to an annual convention during the summer months. Each
schooldistrict in the CESA region is entitled to send one of its members as a rejtiegenta
tive. (Schools in a union high school district caucus among themselves to send a single delegate.)
Theboard of control may include up t@ nembers who serve 3-year staggered terms. It meets
monthlyand has no taxing authorityut it does select the CESAadministrator who coordinates
theservices that the districts purchase from the CESA. About two-thirds of CESA revenues come
from member districts, with the remainder provided by federal, state and miscellaneous sources.

The State’s Role in Education

The Superintendent of Public Instruction is the only state constitutiofeofvhose princi
pal responsibility is to manage a service delivered by local government agencies. In the early
daysof statehood, the superintendent had very specific duties in terms of local school operation
thatincluded traveling around the state to inspect schools, recommending textbooks and deter
mining how state moneys should be apportioned among the schools. Since statehood, state-ver-
sus-locakontrol of education has been a continuing debaith té strengthening of the super-
intendent’'spower in 1949, the state became more involved in what happened in local schools.
Today, the Department of Public Instruction (DPI), the state’s major educational agency, assists
the superintendent with the many tasks assigned by law

The superintendent does not have complete authority because the size of the DPI and the
scopeof its activities can be changed by the legislature through fiscal and statutory controls, but
thereare limits on the legislatuepower to alter a constitutionalfie. Recently Governor
Tommy Thompson proposed in his budget, and the legislature created, a Department of Educa
tion, headed by a secretary of education, who would be appointed by the governor with advice
andconsent of the senate (199%s@bnsin Act 27). The superintendsnile would have been
reducedo an advisory one. Thei¥¢onsin Supreme Court found this gamization unconstitu
tional, and the authority of the state superintendent was retained. Given theistatzising
impacton local education, this was an important decision.

In the past 10 years, much attention has focused on the issue of financing of public education.
The legislature has attempted to equalize the amount of money available to fund each public
schoolstudent; to shift the funding of schools from the property tax to state general revenues;
andto limit school district expenditures and the pay packages negotiated by the teachers. The
conflicting expectations that schools must increase student achievement but lower taxes has
challengedschool districts to find creative ways to deliver services.

As the state has increased its financial support for K-12 education, it has also assumed a
greaterrole in controlling local school operations through establishing teacher education and
certification requirements, setting the content of the school curriculum, requiring statewide
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achievementesting, determining the minimum high school graduation standards and establish
ing school board responsibilities. Despite this, the individual school districts have managed to
maintaina sizeable amount of local control. Other states mandate textbooks, special program
requirementsnd other elements of the educational process, but these decisions are, for the most
part, made at the district level in Wisconsin, which reflects this state’s tradition of local-autono
my.

Governing Schools

Public schools in Wisconsin are governed by school boatdsse members are elected at
largeon a nonpartisan basis for staggered 3-year terms. (In the case of the Milwaukee Public
Schoolsboard, the term is four yearsQtate law also permits plans of apportionment whereby
members’seats are apportioned among the specific municipalities of the district, but all voters
within the district, regardless of residence, may vote on all candidates. A district that uses appor
tionment may eleatp to 1L board members, but only a few districts have chosen to exercise this
option.

Common school districts (grades K-8 or K-12) and union high school districts (grades 9-12)
arelegally required to hold annual meetings, much like town meetings, that are open to all voters
of the district. A majority of the voters at the school meeting must approve the district property
tax levy and they also can designate building sites, sell property and approve transportation. The
district school board does, howeyéave authority to adjust the levy if the amount of money
raisedfails to meet the requirements for debt retirement and operating the schools.

Unified districts do not hold annual meetings, but they have school boards of 5, 7 oF 9 mem
berswith powers similar to those of the annual meeting. These boards choose theficaxs of
The unified school boarsl’key responsibility is the approval of an annual budget for operating
thedistrict schools. Its other major function is the selection of the superintendent, the chief oper
ating oficer of the district. Superintendents once were chosen from among the distrint’
teachersbut they increasingly are selected from a brqaughly educated pool of applicants,
sometimes after a national search. The school superintendent is the counterpart of a city or vil
lagemanager who brings specialized, professional knowledge to the position.

The Milwaukee Public Schools district is established separately in Chapter 119 of the Wis
consin Statutes as a “first class city school system”.

Working in Schools

Educationis a major enterprise in terms of the number of people it employs, as well as the
studentst serves. Schools are dtaf by a variety of professionals, including teachers, social
workers, physical or occupational therapists, guidance counselors, neighborhood liaion staf
librarians, curriculum specialists, reading specialists and nurses. School districts reported
90,432 full-time employes in 1992, which accounted for 55.5% of all the full-time employes of
local government. Almost 60% of local government salaries went to school district employes.

Theclassroom teacher remains the key component of K-12 education, and the responsibility
for assuring that teachers aréeefive is shared by the state and the local school district. The
local school board can select its own &thiit state law permits it to hire only licensed teachers.
The state establishes minimum standards for licensing of teachers. They must, for example,
graduate from a fowyear program that is approved by the state superintendent. In addition, as
classroonteachers, they must continue their education in order to retain their teaching licenses.
These standards, howeyare only minimum standards. It is up to the local school board to es
tablishjob requirements for the district and to ensure that the person hired is the best one for the
job.

Classroonteachers make up the major component (88%) of school personnel, while another
4% are principals and the remainder are nonsupervisory administrators or progfarilstaf
mentary schools employ 64% of Mtonsins public school teachers, and 78% of them are
women. In the case of middle schools and junior and senior high schools, 54%te&thers
are women.
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Salariedor teachers have increased significantly in the past 25 yeargeémplart due to the
growingpower and influence of teacher unions. According to estimates by the National Educa
tion Association, the averagei$tonsin teaches’salary was $38,571 in 1995-96, which ranked
Wisconsinl4th highest in the nation that yedrhe average salary for secondary teachers was
somewhat higher than that for elementary teachers: $39,424 compared to $38,043. Principals,
superintendentand other administrators tend to earn higher salaries, due in part to greater re
sponsibilities,advanced degree requirements and seniority

In earlier times, the terms of teachers’ contracts were individually negotiated. Now most
contractsare determined through collective faining between teacher unions and school
boards.As aresult, there may be less salary variation amasgdnsin teachers than previoysly
butthe pay in lagerurban districts is still somewhat higher. A variety of fringe benefits, includ
ing retirement plans, health insurance and payments for meeting additional education require
ments,can raise total compensation as much as 15% above the stated salary levels.

Among unionized employes, classroom teachers are one of the most highlyized
groups. Over time, various factors have contributed to this development. Prior low salary levels
wereonly one such factorTeachers have expressed increasing dissatisfaction as layers of ad
ministrationwere interposed between the school board and the classroom (particularyein
systems).In the process, they claim, the building principal has lost a good deal of autonomy and
canno longer respond fefictively to grievances. As a result, a variety of working conditions,
which werepreviously settled on a personal basis, have become part of teachers’ contract bar
gaining: number of working days; class size; tasks assigned to particular teachers; inservice
training opportunities; and grievance, seniority and lapodvisions.

K-12 contract negotiations have drawn the attention of the state legislature in recent years,
particularlybecause of the impact that salary and benefit settlements have on school costs and
ultimately the property tax levies. In Chapter 178, Laws of 1977, the legislature had authorized
mediationand binding arbitration procedures for teacher contract negotiations fetedifes
could not be settled through mediation, the finders from the district and the teachers union
went to an arbitrator or arbitration panel who had to pick one offer or the other without change.
Opponents of “med-arb”, as it was called, disputed its effectiveness in holding contracts to rea
sonablecost increases. In 1993is%onsin Act 16 the legislature provided thateetive July
1, 1993, school boards would not have to submit economic issues to binding arbitration if they
madea “qualified economic &r” to the teachers’ bgaining unit. A qualified dér was defined
by law as one that maintained existing fringe benefits but limited total additional cost for fringe
benefitsand compensation adjustments to an amount not to exceed 3.8% of existing annual costs.

Growing Schools, Growing Problems

Public school enrollments grew steadily for most ofs#énsins history but they mush
roomed after \Wrld War Il, when “baby boomers” began to attend school. K-12 enrollment
peakedn 1971-72 at 999,921 students and then fell to 767,542 in 1984-85. By 1995-96, there
were 870,175 students enrolled ins@bnsins public elementary and secondary schools.- (Ac
cordingto estimates, another 150,000 were enrolled in private schools or private instruction that
year.) The average per-pupil cost for public instruction and support services was $7,073, based
on total expenditures statewide of $6.2 billion. In that same tygaaverage district enroliment
was1,992, but half of the districts (49.5%) had fewer than 1,000 students. The Milwaukee Public
Schoolsdistrict with 99,12 students was the ¢gst district; the smallest was Linn J4, a K-8
schooldistrict in Lake Geneva with only 64 pupils.

Schools, whether lge or small, urban or rural, face many new challenges. Some of these
relateto problems in everyday societyiolence in schools, even at the elementary level, has
gainedgreater attention, and some districts now have explicit rules regarding weapons on school
property. Poverty can be found in rural and urban districts alike. Even affluent school districts
arefinding they must serve children whose parents are homeless and some, like the Madison
MetropolitanDistrict, have established separate programs for those children.
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Still other challenges relate to the nature of the student tsaayexample, migration to i/
consin’scities by African Americans, Hispanics and various Asian groups has tested traditional
methodof instruction that were developed for predominantly white, English-speaking students
of European descent.

Reaching All Children: Disabled or Disadvantaged. dday public schools educate many
childrenwho years ago would not have been able to attend class. Children with exceptional
educationalneeds, including physical disabilities, mental impairment, hearing or vision loss,
emotionalor learning disabilities or other special circumstances, are eligible for special services.
Wisconsinhas made a commitment tdefthese services, although they are cosiysonnel
intensive and require specially trained faculty

Shortly after it became a state, Wisconsin opened its residential schools for blind children
at Janesville in 1850 and for deaf children at Delavan in 1952. The 1973 Legislature required
school districts to develop local programs to serve students with disabilities, if possible. Both
federal and state financial aid is provided for these services. The public schools must identify
all children with special needs in their districts and develop programs for them, even if they are
enrolledin private schools A multidisciplinary team evaluates each child and, in consultation
with parents, recommends suitable programs. The goal is to place children in “least restrictive”
learning settings.

Teachingeducationally deprived children presents another challenge for sosiayools.
These are the students who lack diceht foundation in their homes and daily lives to stay on
theacademic track. The federal government, through Tof the Elementary and Secondary
EducationAct, provides funds to assist districts wittg@numbers of children from low-income
families, since these children often have more educational and social problems. The federal
fundsmust be used to supplement, not replace, local funding for reading, mathematics and lan
guage arts instruction.

Connecting School and Community.One challenge for all school districts, whethegéar
or small, urban or rural, is how to connect the school with the commuitgarlier times,
schoolswere often the community meeting placeeddy residents, and even parents, may nev
er see the inside of the school building, despite the fact that research shows parent involvement
to be a critical aspect of student achievement. Another problem is that taxpayers who never use
aschool facility or attend a school program are less likely to support the financial requests of the
district. Districts can connect with their communities in a variety of ways. For example, some
developrecreational programs that use school facilities; others promote citizen advisory groups
which may include nonparents.

Preparing Students for Work. High schools traditionally have readied students for their
roles as citizens through preparation for postsecondary employment and postsecondary educa
tion. There has been greater emphasis on vocational education within high schools in the past
10 years, as employers and educators have recognized the growing need for more highly skilled
graduates.Beginning in 1987-88, school districts were required terafn education-feem-
ploymentprogram, including applied basic skills instruction, school-supervised work experi
ence,instruction in economics, and training in skills and attitudes necessary for employment.
1991 Wisconsimict 39 created most of the current statewide school-to-work programs. The act
requiresghe Department of Public Instruction, thés@bnsin €chnical College System (WTCS)
and the Department of ®wkforce Development to cooperate in developing a youth apprentice
ship program. \th WTCS assistance, local districts must establish tech-prep programs that al
low high school students to earn high school credit for certain courses completed at postsecond
ary institutions and also permit them to gain advanced standing for associate degrees.

1993 Wisconsin Act 339 required that by 1997-98 school districts must incorporate a variety
of techniques into their educationfemployment programs: applied curricula, guidance and
counselingservices, technical and college preparation, youth apprenticeship or other job train
ing and work experience, and instruction in employment skills.
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Part of the school-to-work program emphasizes career development. It has funded career
centersin schools and established a career development site on the Internet that can be used by
both high school students and persons already out of high school. Another part of the program
focuses on work experience for youth, an area where Wisconsin is considered to be the nation’s
leader. Youth apprenticeship partnerships have been established with several industries. Simply
put, these are work-based training programs. The first partnerships feeeel @fi financial ser
vices and printing. Apprenticeships in health services, insurance, tourism, and aspects of
manufacturingare among the newer programs. The number of students who are participating
in youth apprenticeship programs has grown rapidly, from only 17 in 1993 to over 700 in 1996.
Theprogram hopes to fefr 18 differentyouth apprenticeships in 13 industry areas in the future.

In addition, funds have been provided to one school district, five technical college districts
and one CESA to conduct model projects in agriculture, business, family and consumer educa
tion, marketing, health occupations, technology education and protective services. These proj
ectswill broaden high school students’ career choices by demonstrating the alternatives to tradi
tional 4-year postsecondary programs.

Technical colleges and state universities also participate in these school-to-work initiatives
by providing teacher training, supporting curriculum revision, afefiofy certificates of oc
cupationalproficiency or advanced standing in degree programs.

Not all school-to-work programs grow out of state-directéartef. The Blue Hills Manufac
turing Partnership at Wyerhauser High School is a sefgowered lumber drying entrepreneurial
venturethat is managed and run by the students. Uniquégodisin, and perhaps one of only
two such student-run operations in the entire nation, Blue Hills Manufacturing allows students
to have a school-based work experience. This limited liability compemgh is an integral
componenbf the school, provides hands-on experience for a variety of students. Technology
educatiorstudents build the kilns and produced a video about the operation. Economics students
usethe partnership in their Junior Achievement projects. Math students use the plant to solve
problems,and English students write resumes, cover letters and other materials to support the
partnership.

Year-Round Education. Almostall schools in Wsconsin, and the United States generally
operatenine months a yeabasean the traditional agricultural model when children were need
edon the family farm during the growing season. Some states have begun to lookatiydar
schools,in part to maximize the use of school facilities and in part to increase the learning of
students.

In October 1993, Racine Unified School District became the firstigedkisin to approve
aplan for a voluntary yeaiound education program for elementary and middle school children.
Racinestudents, who are enrolled in selected schools, attend classes for 60 days (approximately
threemonths), then take a vacation of 20 school-days (approximately one mbmgh$equence
is repeated three times a ye@he program was started primarily to save moivéigh a growing
studentpopulation and aging buildings, the district faced the challenge of too many students and
too little space. By using existing buildings throughout the, yeardistrict can serve 33% more
students with the same number of classrooms and the same class size. Other districts are looking
at yeasround school, because they realize that such an approach lends itself tdfigiert efe
of space and it éérs continuous learning throughout the yéaereby avoiding the learning loss
thatoccurs over the extended summer break.

Planning for the 21st Century The Commission on Schools for the 21st Centalso
knownas the Fish Commission for its chairperson Ody Fish, was appointed by Governor Thomp
sonto review the status of public education and recommend goals$oolgins schools. The
commission’s 1990 repor, New Design for Education ini¥¢onsin: Schools Capable of Gon
tinuousimprovementidentified seven goals for education: measurement of school performance;
preparatiorof young children for school, including kindarten for four-year-olds and full-day
kindergartenfor five-yearolds; parental involvement through school choice, school councils
andparent education; community partnerships between schools and business, industry and gov
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ernment;professional development and training for teachersicgrft technology in schools
andclassrooms; and fair and adequate school financing.

Althoughthe problems in education seemed daunting, many of the recommendations of the
commissiorhave been implemented. School performance, for example, is measured annually
Since1991-92, individual schools and school districts have been graded on items such as staf
fing, attendance, dropout rates, graduation requirements and statewide test scores. Fhe test re
sults currently used include standardized reading and math tests for elementary students and 10th
graders, the ACT college entrance exams, and the ACT advanced placement tests for high school
juniorsand seniors. In 1995, ¥¢onsin students in the 8th aridiigrades scored fourth highest
in thecountry on language and math exams. In 1996¢®sin high school students who took
the ACT college entrance exams tied with Minnesota for first place nationally

Wisconsin’s schools generally are above-average, but some districts are facing severe chal
lenges. Although statewide almost 90% ofisonsins students graduate from high school, in
onedistrict almost 40% of the high school students fail to graduate. There is room for improve
mentin all districts when it comes to attendance. Absences, excused or unexcused, are a concern
becausehey represent lost educational opportunities. Habitual truancy is a particular issue in
somedistricts; urban districts may have a truancy rate of more than 15%, while other schools in
the state have a rate of less than 5%.

Technologicalimprovements have developed rapidly since 1990. Schools in the northern
tier of the state, for example, have been wired with fiber optics and can receive distance education
programsfrom other sites. Students in small or remote schools now have access to instruction
in subjects not previously available. Teachers and administrators also can participate-electroni
cally in professional development classes or statewide meetings. It is hoped that someday all of
Wisconsin’s schools will have this capability.

In addition, school districts are making significaribgs to put as many computers as-pos
siblein the schools. Recognizing that most workers in the next century will needdamipeiter
literate, some school boards have foregone building improvements or funding extracurricular
programsn order to provide computers. Students use the computers to complete projects, devel
op multimedia presentations and, more receatigess databases on the Internet. In some cases,
however,state revenue limits have curtailed computerization. More fortunate or enterprising
districtshave found private-sector partners who purchase computers for the schools or donate
usedcomputers, printers and other electronic equipment.

After many years of discussion, school financing was substantially changed by 995 W
consin Act 27, as a result of the Fish Commission report and pressure by property owners. The
demando control, or lowerproperty taxes led the legislature to make a commitment that; begin
ning in 1996-97, it would provide more than $4 billion to cover two-thirds of statewide K-12
schooloperating costs (an increase from the 1995-96 support level of $2.7 billion which covered
44%of costs). The proportion for a particular district will vary from 87.3% to 19.6%, depending
on the district shared costs and equalized value. For the first timésitownsins history school
financehas become primarily a state obligation. The importance of state financing is not only
in its efect on local property taxes. It also means that the state can plggm taore proactive
rolein local education in terms of school standards and expenditures.

Alternatives to Traditional Public Schools

Private Schools and Home Instruction. State law does make exceptions for several types
of instruction outside of the regular local public schools that can fulfill the compulsory school
attendanceequirements. Private schools, which are established by both nonprofit-gmnaffor
groups,have long played a major role in educatinigdnsins children. In the 1994-95 school
year,148,002 students, or 14.6% of the statdeémentary and secondary pupils, were enrolled
in private schools, most of which werdilgted with religious oganizations.(Three decades
ago,private school enroliments made up almost 25% of the K-12 total.) What sets most private
schoolsapart is that religious training can be incorporated into their daily curriculum, whereas
it is prohibited in Visconsins public schools (Article X, Section 3,i$onsin Constitution).
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Somenonsectarian private schools have been established to provide more rigorous or specialized
educationor to allow for smaller classes and more individualized instruction.

Another exception to compulsory public school attendance is the provision in state law for
home-basedhstruction, sometimes referred to as “home schooling”, which permits individual
families to teach their own children.

Charter Schools. Charter schools are publicly sponsored schools that have a great deal of
autonomy and are exemfpbm many of the rules and regulations traditionally imposed by state
law. Wsconsin was among the first eight states in the nation that created charter schoel legisla
tion between 1991 and 1993 (1993 Wisconsin Act 16). Now half of the states have such provi
sions. As of January 1997, there wetkedhartesschools operating in nineig¢onsin school dis
tricts. Most serve at-risk students, though several focus on technalmgyrts or foreign
languages.

In Wisconsin, local school boards are responsible for authorizing the establishment of char
ter schools. The board may create the school on its own initiative or in response to a petition
submitted by district residents. Although charter schools operate under fewer regulations, state
law does require that they be public, free and nonsectarian. They must abide by the health, safety
andnondiscrimination laws applicable to all public schools and must have a nonselective admis
sions policy Except for charter schools in the Milwaukee Public Schools district, faculty in the
schoolsare employes of the school board, and they must by licensed by the I®ieca DPI
permit to teach in charter schools.

The objective of charter schools is to create flexibility and permit innovation in the class
room. These programs may give students new choices, encourage parental involvement and of
fer challenges to traditional schools. Opponents express concern, hothetehe charter
schoolswill create discrimination by ability or race and weaken the regular schools. They ques
tion accountability and object that the rights and benefits of faculty arfievétaiot be protected
in these experimental schools.

Parental Choice. Perhaps the most notable attempt to change the delivery of school services
was theMilwaukee Parental Choice Program, enacted in 1988&sin Act 336. Also known
as“school choice”, the program, which allows Milwaukee low-income parents to send their chil
drento private schools at public expense, began operations in the fall of 1990. Parental Choice,
thefirst private school choice program in the nation, has served over 2,000 children in the 6 years
sinceits inception. Currentlyonly nonreligious schools are included in the program. 1985 W
consin Act27 attempted to broaden the program to include sectarian schools in Milwaukee, but
that provision has been held in abeyance until a court challenge as to its constitutionality is
settled.

Technical Colleges

Like the elementary and secondary school$sdtnsins technical colleges are considered
local education agencies because they are fundedge fert by local property taxes and their
boards are appointed from residents of the service area by committees made up of the district’
countyboard chairpersons (13 districts) or school board presidents (3 districts). tatheg
ceivestate and federal funding and must conform to standards set by those governments.

In 1911, Wisconsin was the first state to establish a system of state support for local vocation
al education. The Wisconsiredhnical College System (WTCS), which was renamed in 1994,
is the product of that early commitment. The state is divided into 16 districts, formerly known
as \ocational, &chnical and Adult Education (ME) districts. The main purpose of the techni
cal colleges is to prepare students for a wide variety of technical, paraprofessional, skilled or
semi-skilledoccupations. At the state level, thés@dnsin €chnical College System Board and
its staf of almost 100 employes approves district programs and monitors quality

The 1995-96 WTCS postsecondary and continuing education enrollments totaled 431,405
students. Because many technical college students are enrolled for only one or two courses,
anothemeans of comparison is full-time equivalent (FTE) enroliment based on a load of-30 cred
its per year The 1995-96 FTE total enrollment figure was 56,987 for the WTCS statewide. About
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8% of these were enrolled in college parallel programs; another 55% were studying for their two
yearassociate degrees; and approximately 28% were in one-year occupational certification pro
grams. In addition to these three types of postsecondary enroliments, almost 10% (approximate
ly 6,000 FTE students statewide) attended continuing education programs that cover
wide-rangingsubjects, such as woodworking, financial planning, history and literature.

College transfer credit courses aréeoéd at only three of the technical colleges: Madison,
Milwaukee and Nicolet. The college transfer enroliments have nearly doubled from 7,276 in
1985-86to 16,937 in 1995-96. Part of this growth may be due to the educational demands of
today’sjob market. Increased tuition and more restrictive admissions standards at the University
of Wisconsin campuses may also be responsible.

District level revenues for the technical colleges totaled $700.4 million statewide in
1995-96. The funding sources included: property taxes, $331.3 million (47.3%); state aid,
$123.5 million (17.6%); tuition and fees, $86.5 million (12.4%); federal aid, $58.4 million
(8.3%); and miscellaneous/self financing, $100.7 million (14.4%).

Concermabout the ééctiveness of secondary education in preparing graduates for the work
placehas led to increased cooperation between the technical colleges and local school districts
in order to provide better occupational training to high school students. Beginning in 1993,
WTCS district boards were required to establish technical preparation (tech-prep) programs in
eachpublic high school to &r studentsadvanced standing in the technical collsgessociate
degree program upon their graduation from high school. In addition, 11th and 12th graders are
offeredthe option of concurrent enroliment in classes at technical colleges or at university and
collegecampuses with the school district obligated to pay the students’ fees and tuition if the
courseis taken for secondary credit and if the high school does festaoEomparable course.

6. PROTECTING THE PUBLIC

Of all local government functions, perhaps the most widely recognized are police, fire and
emergencyescue services. These professions capture the imagination of children, whese earli
est field trips may be to the fire station or who hear poliiees§ speak to their school or youth
groups. Rarely a week goes by without a citizen seeing a police or stggfficle, a fire engine
or an ambulance.

Communitypolicing and firefighting make up a major portion of local budgets. Together
they accountetbr $1.5 billion (over 16%) of the $9.2 billion spent by local government in 1995.

In fact, policing was the single st operating cost in cities and villages (24.9%), and it is-grow
ing at a faster rate than any other municipal expenditbir@ protection was second highest at
14.3%.

Today,the objective of public safety is — as it has been since territorial days — the protection
of life and property from loss or harm, but public safety operations have changed dramatically
in the past 30 years. Some of these transformations are the result of population changes, includ
ing increasing urban population, more widespneselof illegal drugs, and changes in legal and
socialstructures. Other changes have resulted from technological innovations in transportation,
communicationsand computer applications. Today’s policéoafrs and firefighters must pos
sesssophisticated skills and training as they face more complex challenges.

Policing

Municipal police departments and county sHeddépartments provide a wide variety of-ser
vicesthat focus on law enforcement, crime prevention anéidredntrol. In a typical dayan
officer must be prepared to give directions and information, intervene in domestic arguments,
work with social service agencies to protect children, rendergamey or rescue services, deal
with stray animals or animal complaints, controlficaind crowds, manage the homeless or
street people, and provide crime or safety education programs. The service that officers give is
key to community support of the department.

Almost 86% of all sworn dfcers in Wisconsin serve municipalities or counties. The others
areemployed by the state in positions such as campus police, State Riatod of conservation
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wardens. (A sworn oficer hasarrest powers and must meet all state and local standards, such
as training, physical conditioning and background checks.) The size of any particular police or
sheriff's department reflectbe population being served. Small municipalities or sparsely-pop-
ulatedcounties have few employes, and the police chief or §neaif take on many of the-re
sponsibilitiesof a patrol diicer or deputy In lager jurisdictions, the departments are more-high

ly structured, and the shdrir police chief serves as chief administrator

Police and sheriff's departments support one another, and both are assisted by criminal jus
tice services provided by the state. Thist®@nsin Department of Justice aids local police in their
criminal investigations and administers training standards for all sworn pdizeref The State
Patrol,a unit within the Visconsin Department ofrdinsportation, assists local police, as do-a va
riety of other state agencies.

Municipal Police Services. Statutory requirements for police departments vary by type of
municipality. All cities must have a police chief, but there is no statutory mandate that they pro
vide police protection services. State law requires villages of 5,000 population or rfjome to
vide police protection services” through creation of a police department, by contracting with
anothermunicipality to ofer the service, or by creating a joint department with a neighboring
municipality. Towns are authorized to create their own police departments, join with another mu
nicipality for protection or contract for police services.

In fact, a September 1996 study by thisénsin Bxpayers Alliance found that most cities
andvillages over 2,000 population have their own police departments. Only 14 of the 205 munic
ipalitiesbetween 2,000 and 5,000 do not, and 12 of those either patrticipate in a joint department,
sharingresources and expenses, or they contract with the county for service.

Not surprisingly, the layest police department is that of the City of Milwaukee, with 2,131
sworn oficers in 1995. Next lglest are Madison (339), Racine (200) and Green Bay (173). On
the other hand, several small police departments have only one officer. Milwaukee County has
the most sherif§ deputies (614) and Pepin County has the fewest (10).

Police and Fire Commissions.All cities of 4,000 population and over and those villages
with populations of 5,500 and over that create their own police and fire departments are required
to have police and fire commissionsovihs, as well as the smaller cities and villages, are per
mitted, but not required, to create such commissioriBagés and towns may ganize separate
commissiondor fire or police, but a city commission must be a combined police and fire commis
sion.

These citizen commissions oversee the activities of paid professionals. They serve, for the
mostpart, as a personnel agency: appointing, evaluating, and suspending or terminating the fire
or police chief; certifying people who are eligible for appointment as police or ficersf con
ductinghearings on chges brought against the chief and othécefs; hearing appeals on dis
cipline cases; and handling other personnel-related matters.

Policeand fire commissions were first established to protect public safety departments from
thepolitical process. (In other states, appointment as police andffoereimay depend on fam
ily relationships or political parties.) As the circuit court in Marinette County noted in 1994:

Policeand Fire Commission laws . . . were enacted for the purpose of taking the adminis

tration of police departments out of city politics, in order that the test of fitness for the

positionof policeman might be ability to serve the citgther than ability to advance

the political interests of the administration in powRavet v. City of Marinette.

Attorney General James Doyle in a 1993 opinion concluded that:

It follows that the mayomwhatever the scope of his or her executive powers, may not

lawfully order the police chief to appoint, or not to appoint, a particular polfieiof

in the city with a police and fire commissiono onclude otherwise would defeat the

purpose of the Police and Fire Commission law. (81 OAG 1, 5)

Thus,police and fire departments are somewhat independent of the authority of the eity may
or and council or the village board. In personnel matters the police and fire chiefs are responsible
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to the commission, rather than to the municipal personnel department, a civil service-commis
sion, or the local council or board.

Thepolice and fire commission is composed of five citizen members appointed by the may
or, the village president or the town board chairperson, but no more than three may be members
of the same political partyOriginally, the commissions were intended to serve as feroé
tweenthe departments and community citizens, but more recently they have become more active
in reviewing disciplinary actions of the chief, hearing citizen complaints and overseeing-employ
mentpractices to assure a more diverse and better qualified workforce.

Countiesdo not have police commissions. Because the leaifi elected ditial, the sher-
iff's department has a built-in autonomy from the county board. A public safety committee of
the county board may review the departmeamtttivities and assist it in developing a budget, but
the committee lacks the gainizing and supervisory powers granted to a police commission.

Sheriff’s Departments. The ofice of sherif was established in \&tonsins territorial days
and continued in the 1848 state constitution. Eveiscvisin county has a shésfdepartment,
headed by a shefiivho iselected on a partisan basis every two years. Thefghest be a state
residentand a U.S. citizen but is not required to have law enforcement tralnipgactice, how
ever, most Wisconsin shesfdo have a background in law enforcement. The sheriff is assisted
by a chief deputy or an undershgrdther deputies and civilian personnel. The number of em
ployesin the department and its operating budget are determined by the county board, and this
gives the board some control over the sheriff’s office.

Sheriff’s departments legally are responsible for providing law enforcement throughout
their counties. In practice, they provide direct services primarily to those parts of the county not
servedby municipal police departments — small cities, villages and towns. They fesougd
port services to municipal police departments. A municipality may contract with &'shsif
partment to provide some or all law enforcement services within their communities. Fifty-nine
sheriff's departments do routine dispatching, at least part of the time, for municipalities, espe
cially in the evening and on weekends. They also may provide deputies on set schedules to mu
nicipalities. Most counties also engage in collaborative law enforcement efforts. For example,
all of Wisconsins counties have some kind of mutual assistance agreement with adjacent coun
ties, including those across state boundaries.

In some cases, shdt¥f departments receive state aid to provide specialized policing ser
vices,such as snowmobile law enforcement and water safety patrol. Thé'skepartment
is responsible for operation of the county jail and for providing assistance to the circuit court,
includingthe service of warrants, processes, writs and orders. These services are financed in part
by the state.

Police Officers and Their Duties. The most visible duty of the police, and the one which
may takeup two-thirds of police time, is patrolling streets, roads and highways, including mak
ing traffic stops for unsafe or illegal driving and investigating traffic accidents. The police also
comein contact with the community as they work to settle disputes between family members
neighbors.Noise complaints, backyard disputes or barking dogs may force pdicgg®fo use
their conflict resolution skills. In addition, in thedgr cities the police department, which eper
ates24 hours a daymay serve as the clearinghouse for nonpolice matters, such as complaints
aboutunsafe street or driving conditions, which it then passes on to the appropriate department.

Policeofficers also investigate crimes and violations of the law and make arrests of suspects.
These situations generally are considered the “dangerous” part of police work, as officers come
in contact with people who have abused alcohol or drugs, threatened other people or committed
crimes. In fact, every situation a policefiwer confronts may be dangerous. Stopping a vehicle
for a trafic violation may mean facing an angry motorist. Entering a home in responding to a
domesticviolence complaint may mean managing a dangerous person. Pdikegsoére
trainedto consider every situation, no matter how routine, as one which may require all of their
skills in conflict management, dispute resolution and behavior control.
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Policeofficers always have had to act with a great deal of discretion. They exercise the police
powerof government, whether doing their job independently or as part of a small teamotlt is
possible forcommand officers to supervise every action of every stréeeof Police depart
ments increasingly expect their officers to be street-level leaders.

Street-leveleadership means that individuafioérs have a choice over whether and how
to act. They exercise discretion when they decide whether to stop a particular vehicle or what
level of force to use in arresting a suspect. They use discretion when mediating disputes, issuing
friendly warnings or providing information. €@fers must balance competing pressures, goals
andvalues, as they apply legal and social standards to their choices. They must balance growing
demandor law and order with the need for community support of police actions. In sore com
munities, neighborhood dicers are becoming more common. Thed&efs are assigned to
work with a particular communifproviding a wide variety of services. They become communi
ty leaders, working to encourage collaboration and partnership, prevent conflict, increase sur
veillanceand build the capacity of the community or neighborhood to police and manage itself.

Staffing Police Services.One means of comparing police fitaf levels is by number of
officers per 10,000 residents. Theistonsin Bxpayers Alliance 1996 studyhich surveyed
citiesand villages over 2,000 population, reported the statewide ratisagoWsin was 21.4 full
time police oficers for every 10,000 residents served in 1995. (If Milwaukee is excluded, the
ratiofalls to 18.4 diicers per 10,000.) Across the state, the figures ranged from 61.0 per 10,000
in Wisconsin Dells to 8.2 for theiNage of Jackson. In reviewing the number ofiaefrs
employed by a municipalityt must be remembered that it takes 4.5 to 5 individuals to fill one
officer position for 24 hours a day throughout the year in order to allow for vacations, sick leave
and off-duty time.

AVERAGE POLICE STAFFING AND COSTS
FOR WISCONSIN MUNICIPALITIES — 1995

Officers Per Capita
Municipalities Per 10,000 Operating
Population Group in Group Population Expenditures
30,000+ ...l 21 23.0 $179.55
15,001-30,000 ........... 21 17.7 134.78
10,001-15,000 ........... 22 19.4 144.46
7,501-10,000 ............ 20 20.4 143.70
5,001-7500 ............. 27 19.8 134.70
4,001-5,000 ............. 20 20.4 143.02
3,001-4000 ............. 22 17.4 115.37
2,501-3,000 ............. 18 20.1 111.50
2,000-2500 ............. 20 21.8 122.18

Source: Wisconsin Taxpayers Alliandée Wisconsin Taxpay&eptember 1996.

Staffing variations ardue, in part, to local circumstances and preferences, suclieamdif
community crime factors and whetheecouncil or board is willing to pay for additional pretec
tion. Generally, more urban communities require more police officers, as do communities with
a great influx of vacationers, such ags@bnsin Dells or Lake Geneva. Some communities
chooseto hire civilians, rather than sworn policdicérs, to perform certain services, including
parkingcontrol, school liaison or community education. Civilians can also serve in dispatch cen
ters, receiving calls for police assistance and dispatching patrol officers. Some provide support
in education and public information programs. Others carry out a variety of police-related func
tions that do not require a sworn officer.

Personnetosts account for approximately $6 of every $7 spent in local police operating ex
pendituresand these costs have grown rapidly in recent yeamsaller communities in partieu
lar have seen costs escala@mmunities of 4,000 to 5,000 people, for example, had a 48% in
creasdn police costs from 1990 to 1995. har communities over 30,000 in population had a
28.8%increase. The high pefficer cost, plus the increased demand for police services, means
that policing is taking a larger anddar portion of municipal and county budgets.
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Training Wisconsin’s Police Officers. Because of their independence and discretion and
becauseofficers have considerable authority and powtlee selection and training of new re
cruitsand continued training for experiencefiagrs is extremely important. Applicants for-po
lice positions in most communities must pass a series of tests, including reading comprehension,
physicalagility, oral interviews, background checks and personality assessments. Applicants
who pass these tests must then successfully complete state-required training. State law requires
all newly recruited law dicers to have 60 college credits plus a minimum of 400 hours of basic
police training.

Requireduniversal training for local police is relatively recent. dearpolice departments
traditionally established their own training programs for neficefs, but others relied on loese
ly coordinated arrangements with technical colleges, the University of Wisconsin, and profes
sionalgroups. In 1970, a statewide program of recruit training was developed on a voluntary
basis. By 1974, all permanent policefigkrs (with certain exemptions) were required to eom
plete a state-certified training program. These programs generallyfeneddby the technical
collegesand must be accredited by the state Law Enforcement Standards Board, which deter
minesthe states police training standards. Igar police departments canfef the classes
throughtheir own academies. rdining covers legal issues, accident investigation, repor writ
ing, firearms operation, emergency vehicle operation, crisis intervention, defensive tactics, first
aid and other topics deemed necessdfsherif’'s deputies are assigned to duty in the county
jail, they are required by state law to take an additional 120 hours of traf@iivgian personnel
assignedo jails must take the same training.)

After they are hired, recruits participate in further probationary trainfiegeaf by their own
department.The length and content of that training depends on the size of the department and
whetherit serves a primarily rural or urban population. Particularized training for the recruits
may include instruction in the data management system used by the department or the basics of
a languagesed by a local immigrant group. New recruits also participate in field training, where
they serve under the direct supervision of a senificat

Sincel991, all persons with authority to act as polideefshave been required to complete
24 hours of in-service training annuallyhis may be technical training, such as appropriate use
of new weapons or computers in law enforcement. It may be supervisory or management training
that helps more senior officers to coach and lead younger officers. Or it may be policy training
which assists law enforcement leaders to develop and implement programs and policies to both
protect citizens and deter crime.

The Federal Government and Local Policing. Generallpolicing is considered a local
function, but the federal government circulates crime statistics and provides training opportuni
tiesfor police agencies, including the training of senidicefs at the FBI academyn recent
yearswith the growth of the drug problem and the increase in urban and juvenile crime;the fed
eralgovernment has looked for new ways to support local law enforcement.

Congress recently enacted thelgntCrime Control and Law Enforcement Act of 1994 (P
103-322). In addition to national law enforcement activities, the law provides $20 to $25 billion
to local governments across the country for police, county jails and anticrime initiatives. Title
| of the act authorizes funding to states and local governments for an additional 2,5001patrol of
cers. Most Wisconsin municipalities that have participated in the program have chosen to spend
this money for dfcers assigned to community policing, and an estimated 500 fieersfwere
hired across the state over the 3-year grant periatle M authorizes funding for local crime
prevention block grants, community schools, youth services and supervision grants, assistance
for delinquentand at-risk youth, and local partnership programs that focus on job training, youth
sports, drug education, literacy and family support. Likie T's provisions for community pol
icing, Title Il recognizes that crime prevention is more than just policing streets in search of
crimesin progress. Another part of the acgets funds for rural crime, evidence that crime is
not only an urban issue.
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Finding New Ways to Serve Citizens. The old image of a policéagr in a squad car is
changing. Police departments are experimenting with putting police on bikes, motorcycles or
evenhorses to allow them to provide better services. Bike patrols, for example, allow police of
cersgreater contact with the public. They are used in some cities to curtail the use of drugs and
alcoholand to arrest dealers in the middle of a drug deal. Police have found that citizens are more
likely to talk to an dfcer outside a car, thus increasing public understanding and communication
with police. Police on motorcycles can patrol areas ge las those covered by police in cars,
but they have greater maneuverability. Horses are used by a few departments, primarily for pa
radesand public events, park patrol and crowd control. In addition to these mechanized patrols,
foot patrols are also increasing.

Computersalso have changed police operations. They allow even very small departments
to access federal crime and fingerprint records, maintain records of arrests and police contacts
in the communityplan schedules and patrol routes, manage the budget and do other tasks that
makepolicing more dective. Computeaided dispatch identifies where patrol vehicles are at
anytime, allowing dispatchers to direct the closest vehicle to a call. Computers in patrol vehicles
permit individual oficers to obtain information on vehicles, individuals or incidents, thereby
giving them even more control and discretion in their worchihological changes are happen
ing so quickly that it is dffcult to identify all of them and their impact on policing. Just recently
for example, wanted posters became available on the Internet, which will allow police depart
mentsto communicate more rapidly and, it is hoped, apprehend criminals more quickly

Problem-Oriented Policing. New policing methods have redesigned the wigen$ patrol
their communitiesand provide services.raditionally, police work was incident-oriented. When
an incident occurred, police responded. Professor Herman Goldstein, of the University of Wis-
consin-MadisorLaw School, developed the concept of “problem-oriented policing”. Through
this method, a department investigates and analyzes factors common to a group of incidents and
thencreates a set of responses for those problems. This approach is applied both to criminal in
vestigationsand to societal problems, such as noise or crowd problems, youth disturbances on
publicbuses or public drunkenness. It seeks solutions that control the causes of the current prob
lem, thus aiming to prevent simils@cidents in the future. In problem-oriented policing, police
departmentsvork closely with public and nonprofit ganizations in education and rehabilita
tion programs. It does not eliminate problems but seeks their early identification and control,
muchas blood-pressure monitoring seeks to control hypertension.

Community-Oriented Policing. Some police departments have adopted “community-ori-
ented policing”, sometimes referred to as “community-based policing”. This approach changes
therelationship between thefiier and the citizens by focusing on close contact between police
officers and members of the community with the goal of preventing crime, rather than simply
reactingto it. Oficers establisla relationship with the communjtgometimes through a perma
nentwalking beat, and they cooperate with public and nonprofit agencies in programs-and ser
vices aimed at preventing crime. In turn, citizens become the “eyes and ears” of the police de
partment byidentifying criminals or potential criminal actions. Community-oriented policing
does not transform policefafers into social workers or citizens into policiadrs, but it aims
to establish a closer relationship between the police and the community they serve.

Financial Problems. The financial pressures facing local governments have had an impact
on police departments. Although federal funding for polide@fs has helped recentipany
communities have held sfimig levels constanbr even decreased them while population grew
At thesame time, the past two decades have seen increases in drug use, drug-related erimes, vio
lent juvenile offenders, the use of weapons and generally more serious crime.

Reducedstafing means that citizens must wait longer for police to respond to nogenogr
calls, and in some communities they may have to complete their own reports for less serious
crimes or misdemeanors. Commandinficefs, who should be supervising youngdicefs or
newrecruits or investigating crimes, must instead serve as pdtoaref Dispatch and 91cen
tersalso feel the pressure, as they must assign and queue calls to a smaller nurfibersof of
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Fire Services

Typically, we thinkof the fire department when we see firefighters at the scene of a fire or
an emegency vehicle hurrying to the scene of an accident. Howékedepartments do far
more. Much of fire service work today involves preventing fires and educating the public about
fire prevention and suppression.

Fire prevention was an early concern as¥énsin settlers because the wood-frame homes
in settled areas were susceptible to spreading fires. The tragic Peshtigo forest fire of October
1871killed over one thousand people and burned across a half dozen counties. In terms of loss
of life, it was far more devastating than the bekteown Great Chicago Fire, which ironically
occurredon the same dagnd it became the stark example of how easily fire could destroy entire
settlements.Milwaukee was one of the first cities in the nation to make fire prevention a part
of a firefightets responsibilities. Firefighters were assigned to building inspections in 1877, and
an inspection bureau was established in 1915.

Statutory Requirements for Fire Protection. In Wisconsin, the separate municipal gov
ernments are responsible for providing fire protection within their jurisdictions. All cities must
havea fire chief, but there is no statutory mandate that they provide fire protection serviees. Vil
lagesof 5,500 or more and all towns must provide fire protection service.

As mentioned in the previous section on police services, cities of 4,000 population and over
must have police and fire commission. The commission provides the same oversight to the fire
departmenas it does to the police department by appointing the chief and supervising personnel
activities and disciplinary actions.

Villagesof 5,500 or more must provide fire protection bgaoizing a fire department, con
tracting with another municipality to offer the service, creating a joint department with a neigh
boring municipality or using a private fire company. Villages with their own departments must
havea police and fire commission; those operating departments jointly with other municipalities
musthave a joint commission, sometimes referred to as a fire district. The joint provision of fire
servicess very common. According to figures from thés@énsin Department of Industiya-
borand Human Relations (DILHR), the state had 1,849 municipalities in 1993 but only 872 state
certified,local fire departments. Many departments served more than one municipaétgie
partmentdn villages and small cities typically provide fire protection to surrounding towns.

In order to provide required fire protection, towns may establish their own fire departments
or contract with other municipalities, persons gasizations for fire protectionA single town
may receive fire services from severalfdient providers; this happens in about 25% of the
towns. Dwn government can fund fire protection through a special assessment, the general tax
levy or by billing a property owner directly

Types of Fire Departments and Staffing. Wsconsin statutes identify six principal types
of fire departments, although only five of them currently operate in the state:

Full-time fire departments are stadl entirely by personnel who work full-time. Most of
thesedepartments also st&megency medical or paramedic services, provide fire prevention
programsand conduct building inspection and equipment maintenance services. In 2993, ac
cordingto DILHR, full-time fire departments existed in 39 municipalities, including all 18 of the
cities with populations over 35,000.

Combination or part-paid fire departmertiave some full-time firefighters and some paid-
on-call or volunteer members. The paid-on-call members are paid wages plus reimbursements,
andthe volunteers receive reimbursements for training expenses or per diem payment for the ac
tual suppression of fires. The part-time members usually assist only in suppressing fires, while
full-time firefighters are further involved in fire inspection, prevention and education, and main
tenanceof vehicles and equipment. Fifty-eight municipalities, most between 7,000 and 35,000
population, have this kind of department.

Volunteer fire departmentsave no full-time firefighters, but they may use paid-on-caH fire
fighters, as well as volunteers. Volunteer departments sometimes employ a fire chief or fire in
spectowho is paid an annual salary or stipend. Because a volunteer may not be available when
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neededthree volunteers need to be on the department roster in order to assure that at least one
volunteeris available to respond to a fire. Auxiliary firefighters offer an alternative to full-time

or volunteer stding. These are part-time firefighters who are paid on a part-time basis. They
may be employed full-time by another municipal department and leave those duties temporarily
when required to fight a fire.

Chapter213 fire departmentare based on a contractual relationship between a municipality
anda group of private individuals who have formed a fire department for the protection -of prop
ertyin rural areas. These privatgyanizations handle their own budgets, expenses, wages and
salaries,and general administration. They often were formed prior to the incorporation of the
municipality and continue to provide services after incorporation. While Chapter 213-depart
mentsmay depend on municipalities for some administrative services, they are not protected
from liability asare other municipal fire departments. They also are covered by federal OSHA
regulationsyrather than Mgconsins more liberal health and safety regulations, which were es
tablishedfor local fire departments by thei¥¢onsin Department of Commerce.

Chapter 181 nonstock nonprofit corporaticar® common in \igconsin, especially in more
rural areas served by fire districts. These departments are managed by a board of directors and
operate more independently from their municipalities than do Chapter 213 departments.

Chapter180 stock corporations are the fifth type of fire department. Their majerefice
from Chapter 181 ganizationss that they may issue stock and disburse profits to stockholders.
While private fire departments of this sort are popular in the southwestern part of the United
Statesthere is no such department currently operating istvisin.

Firefighter Training Requirements. The DILHR report estimated there were 23,400 fire
fightersin Wisconsin in 1993.Because othe variety of fire departments, there is no uniform
set of training requirements for firefighters, except in the case of full-time, career service fire
fighters who must be certified. Municipalities may provide their own training program, but the
smallerones usually rely on the ig¢onsin Echnical College System to train and certify their
personnel.Firefighter candidates must learn not only the science and mechanics of suppressing
fires and using fire equipment but also the basics of building inspection and of responding to
emergencyand hazardous materials situations. In addition, firefighter training includes eontinu
ing education in which senior firefighters improve their skills or learn more advanced ones.

Cities and villages individually establish their own selection and training requirements by
ordinance. In addition to determining the method of selection and responsibilities of the fire
chief, the ordinance must establish the process by which firefighters are selected and terminated,
how they will be paid and what training is required of them. The ordinance must also specify
municipalresponsibility for losses and claims resulting from the actions of firefighters.

Thework schedule for full-time firefighters is unique among municipal employes. Because
theytypically work a 24-houpn, 24-hour-dfshift, putting in 48 to 56 hours a week, fire stations
mustprovide housing accommodations for their personnelecbnomize, some municipalities
havetried to locate certain services, such as voter registration or bicycle licensing, at the fire sta
tions, where firefighters can handle them while waiting for eyeacy calls.

With the improvement in both fire prevention and fire suppression, full-time firefighters
spendless time actually fighting fires and more time in fire inspection and education, training,
and equipment maintenance. Municipalities establish commercial and residential building
codesto prevent fires or limit their spread, and the fire department is responsible for assuring
that those codes are obeyed.

Firefighting Equipment. Firefighting has become more sophisticated and more expensive
in recent years. Specialized equipment includes alarms, communicatitrar @$patch ser
vices), fire and emgency vehicles (pumpers, hook-and-ladder trucks, command vehicles, and
ambulancesr emegency medical service vehicles) and protective equipment worn by firefight
ers,such as self-contained breathing apparatus.

Fire trucks, which are generally custom-built by specialized companies, require 7 to 10
monthsto design and build at costs up to $500,000 per vehicle. Smaller departments, which rely
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on volunteers and have more limited §tafay need more expensive vehicles that can perform
a number of functions. Finding the money in a smaller municipal budget to purchase such spe
cialized equipment can be difficult.

The Cost of Fire Service. The cost of fire service varies among municipalities and accord
ing to the type of fire department serving the commurnittglso depends on the range of services
that department offers: for example, whether it provides ambulance/emergency medical service
or relieson a private providerin a 1992 WA study Green Bay reported the highest fire service
costof $143.33 per capita. For cities of greater than 30,000 population, the loweapitar
costwas in Greenfield at $57.86. Because salary and benefits for fire service employes make
up the major portion of a fire departmenifudget, per capita costs generally are linked to the
number of full-time employes. The average per-capita cost for departments with full-time staff
in 1992 was $99.01, while the cost for departments with part-time personnel was about one-third
of that at $36.02.

EmergencyServices and Disaster Planning. Local governments traditionally are the first
line of response in emgencies, even in the case of vergtadisasters, such as extensive flood
ing or tornado damage that can draw on state or federal government resources. Although various
municipal employes, including public works employes or administrative staff, may be called to
assistiin an emeagency,the police and fire department personnel are generally the “first respond
ers”, as the law describes those trained to provide geney medical care to the sick, disabled
or injured before the ambulance arrives. Increasjrthy must be trained to deal with a wide
rangingvariety of emegencies: fires and explosions; gas leaks or the potential danger from
transported hazardous materials; paralysmgwstorms, floods, tornadoes and other natural di
sastersjndustrial accidents; civil disorders; and medical assistance to accident or disaster vic
tims.

Many full-time fire departments in Wisconsin provide emergency medical services (EMS).
In smaller communities without a fire department, these services may be provided by the police
or sheriff's department or by private providers. An EMS program requires ambulances-and spe
cializedrescue equipment, plus extensive training for personnel. For example, advanced EMS
personnelalso known as paramedics, often have 1,000 hours or more of training. Access to ad
vanced emearency medical services increases the likelihood that victims of accidents or other
trauma incidents will survive.

Anothersignificant challenge for public safetyfioers is responding to hazardous materials
accidents. The train derailments in Superior in 1994 and in Weyauwega in 1996 were headline
stories,demonstrating the special performance requirements for hazardous materials (“hazmat”)
teams. On a day-to-day basis, hazmat teams respond to a variety of dangerous situations: the
spilling of petroleum products on a freew#he release of noxious gases in a university laborato
ry, the investigation of suspicious containers leaking an unknown substance and many others.
Theseteams are responsible for regions of the state, rather thandi@dual local government
units. Thus, they require the cooperation and support of the local governments served by the
teams. The highly specialized training and equipment required by the teams are funded by fees
collected and distributed by the state.

7. PROTECTING THE WELF ARE AND HEAL TH OF WISCONSIN'S CITIZENS

Local governments provide a variety of services thigicathe well-being of their residents,
particularlythe more vulnerable members of sociely Wisconsin, these human service fpro
grams are organized primarily at the county level, and they covered more than 380,000 persons
in 1995, including people who are eldeysically handicapped, or mentally ill and children
in needdf protection or services. They also include health programs designed to protect the pop
ulaceas a whole, as well as those who are unable to provide for their own care.

At $1.1 billion statewide, the cost of human services accounted for 47.2% of all county ex
pendituresn 1995, while cities spent 2.1% and villages and towns less than 1% on such services.
In most cases, the counties are acting as administrative agents for federal and state programs that
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arefunded by those governments and controlled by state and federdhiasounties may cen
tractwith private agencies to administer the services, but state and federal requirements still gov
ern the programs.

Administering County Human Services

Eachcounty board of supervisors must provide for the delivery of human services by select
ing one of the @anizational structures permitted by lav county may integrate its human-ser
vices under a singleuman services departmehgaded by a county human services board and
acounty director of human services. This option is currently exercised by 40 counties.

Theremaining 32 counties have separate social service departn@misties may choose
to create separate boards to oversee 1) social services, 2) mental health and substance abuse ser
vices(known by their statutory section number as 51.42 services) and 3) developmental disabili
tiesservices (51.437 services). Thirty counties combine their delivery of mental health-and sub
stanceabuse programs with services for the developmentally disabled. Rock and Lincoln
Countieseach operate two boards, one for mental health and substance abuse and the other for
the developmentally disabled.

Countiesmay also create multicounty departments to provide the services described, and
therecurrently are four multicounty boards that serve 13 counties for mental health and-develop
mental disabilities programs.

In Wisconsin’s early history, many of todayiuman services were left to families and pri
vatecharities. Those who were destitute or abandoned, especially the, eldghlybe assigned
to county farms or county poorhouses. Children who had nowhere else to go were sent to orphan
ages.In the late decades of the 19th centWisconsin developed public institutions to care for
the mentally ill, to ofer schooling for the blind and the deaf, and to provide homes for juvenile
delinquents. In the 20th centuryi$@ionsin proved to be a pioneer in programs tHated aid
to children and services for the elderly outside of institutiongh ¥We advent of the New Deal
in the 1930s, federal, state and local governments combined to assugee eolarin providing
serviceand income support to people in need of assistance.

Modern human services may be divided into three basic categndesie assistance pro
grams,which pay cash benefits or distribwieuchers to the needy for housing and food; social
serviceswhich provide nonhealth services to those who are elderly or disabled, children, fami
lies, and those with mental disorders or disabilities; jgudlic health functionghat protect the
population in general.

Income Assistance

In the 20th centurythe major change in public assistance came with passage of the Social
Security Act of 1935, a law initiated in part by a group of University &fcdhsin economists
who advised the Roosevelt Administration. In addition to the bkitewn program that pro
vided income assistance for elderly and disabled persons, the act created the forerunner of Aid
to Families with Dependent Children (AFDC). Originally titled Aid to Dependent Children, the
programwas designed to keep a family together in cases where the income from its principal
wageearner was lost through death, desertion or disabiltg program was expanded consider
ably in the 1960s as part of the federal governnsesnttipoverty campaign. Other antipoverty
programsincluded the federal food stamp program and Medical Assistance (commonly called
“Medicaid”).

General Relief.Between January 1, 1983, and January 1, 1996, the state required counties
to operate general relief programs to provide reasonable and necessary assistance through cash,
checks,vouchers, commodities or services to indigent individuals in need of food, clothing,
housingand medical care. Prior to 1983, countiesianicipalities had been entirely responsible
for organizing and funding their own general relief efforts, and with over 600 jurisdictions con
ductingthese services, the program standards and eligibility requirements varied considerably

In the period 1983-1996, the state provided partial reimbursement for general relief and
mandatedyreater uniformity in the prograséligibility standards and minimum benefits. In-cal
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endaryear 1995, the last year of the general relief reimbursement program, the state reimbursed
41.2% of general relief costs through a combinaticstate tax dollars and federal Medical As
sistance funding. Milwaukee Courdgcounted for 77% of the $28.0 million counties received
that year.

1995 Wisconsin Act 27 repealed the partial reimbursement program and replaced it with an
optionalblock grant program under which counties provide matching funds and require recipi
entsof nonmedical benefits to participate in a work component. (Milwaukee County may use
its grant money for medical care only; other counties can apply it to both medical and nonmedical
services.)Forty-three counties were participating in the block grant program as of January 1997,
with 39 providing both nonmedical benefits and nongymecy medical care. Eight other ceun
tieswere providing some form of general relief without state assistance.

AFDC and W-2. Welfare reform became a controversial political issue in the late 1980s and
early1990s. Policymakers and the public came to believe that the welfare system was niot work
ing. While many AFDC recipients stayed on the rolls for less than aiyappeared that an-in
creasinghumber were completely dependent on welfare and that it was becominggenetar
tional problem. Of the open cases in November 1996 istivisin, 35.6% of the households
hadreceived assistance for one year or less, but 17% had depended on the program for over five
years. These figures do not indicate the average length of time households received assistance
nor do they account for households that come and go from the assistance rolls. There was in
creasingconcern, howevethat AFDC was becoming a long-range support program, rather than
a means of transition.

Thenumber of AFDC cases inig¢onsin has been cut in half over the last decade. The case
load dropped from 96,900 cases in October 1986 to 47,088 in November 1996. Those 1996 cases
covereda total of 134,412 recipients, 54% of whom where under Agf liis drop was due to
acombination of factors, but the principal causes were changes in AFDC regulations and a strong
economy.

Following a partial veto by Governooimy Thompson, the 1987 budget cut AFDC bene
fits by 5.9%, effective September 1, 1988, and froze them at a specific dollar amount. Because
of inflation, the freeze meant the value of a monthly payment of $517 to a family of three in 1987
haddeclined by 28% in 1994 (when its purchasing power dropped to an equivalent of $396 in
1987 dollars).

After experimenting with a variety of pilot programs, thes®dnsin Legislature voted in its
1993session to repeal the AFDC program completely by the end of the decade. In its next session
it replaced AFDC with the Wconsin Works (W-2) program in 1995 Wisconsin Act 289. That
enactment is scheduled for full implementation by September 1, 1997.

A W-2 participanmust be a custodial parent who is at least age 18 years of agy@aktici
pantsare expected to seek unsubsidized employment in order to be eligible for assistance. If un
successfulthey will be required to work in V¥ jobs subsidized by government. Under the new
program, thenonthly cash benefit will depend on the type of placement and the number of hours
worked,unlike the AFDC payment which was determined by family size. (Food stamps,-howev
er, will continue to be distributed on the basis of income and family size.) The\gram pro
videschild care assistance, and some educational and transportation aid may be available. Wis-
consin’sprogram proposed to eliminate Medical Assistance fe2 participants and replace it
with a health coverage program in cases wher2 fdmilies lacked employgraid insurance,
butthe federal government refused to grant the waiver necessary to allow the change. A partici-
pant'sbenefits are limited to a lifetime total of 60 months, with extensions permitted in some
cases.

At the state level, the V¥ program is administered by the Department ofkforce Devel
opment(DWD), rather than the Department of Health and Family Services, which previously
handled AFDC. Initially, DWD must contract with the counties to administer W-2 if they meet
specifiedcaseload performance standarBach contract will cover a period of at least two years
from thedate the program is implemented in the county and will contain performance-based in
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centivesestablished by DWD. If a county has a JOBS ageheyounty must &r a subcontract
to it for administration of W2 employment programs. If a county decides not to becom&a W
provider,its program will be contracted to private providers.

W-2 ends the entitlement aspect of AFDC assistance. Participants will no longer automati
cally receive cash payments because they fit into certain categories and meet prescribed income
requirementsHuman or social service department case workers will be known as “finaneial em
ployment planners”, and they will assist participanmt¥nding jobs. This significantly changes
the case workers’ role in their serving clients.

After the initial contracts with the counties expire, the state is authorized to enter into con
tracts with any party wishing to become a W-2 agency within whatever geographic areas DWD
determines.This feature could permit a major rganization of income assistance administra
tion after the turn of the century.

FederalChanges in Assistance Rigrams. Shortly after Visconsin enacted V2, the feder
al government completely revamped AFDC nationwide. The federal Personal Responsibility
and Work Opportunity Reconciliation Act of 1996 replaced the AFDC and JOBS program with
a block grant program, callecefmporary Assistance to Needy Familie&F), that featured
manyof the elements contained in2yYwhich has become the national pilot for welfare reform.

In addition, the federal act added work requirements for food stamp recipients, made some
changes in allowable deductions from income, and added sanctions that would reduce food
stampallotments for program violations and failure to comply with employment and trairing re
quirements.

Social Services

Mostsocial services are provided by the counties. They vary from county to county and may
cover a broad range a$sistance. Countiedafhome services, such as in-home care, home-de-
liveredmeals, and transportation to permit the elderly and disabled to remain in their own homes.
Investigationsand protective services are provided in child abuse and neglect cases. Juveniles
who have been adjudicated delinquent berfgdin an array of community services, including
supervisionaftercare, counseling and restitution projects. Children in need of alternate care can
receive short-term shelter care, foster care, group home placements, or placements ir child car
ing institutions. Institutional and community-support services are available for the mentally ill,
the alcohol or other drug abuse dependent, and the developmentally disabled. Some federal
funding can be used for engemncy housing assistance for low-income families.

Most of the funding for social services comes from the federally and state-funded “eommu
nity aids” program, administered by thd@sabnsin Department of Health and Family Services
(DHFS). In fact, community aids constitute thegast source of state assistance to counties. In
1996, counties received $327.8 million in community aids, with about one-third of that amount
paid ouf federal block grant funds and two-thirds coming from state general purpose revenues.
(Thisamount exceeded 1996 state shared revenues, the gest Eupropriation to the counties,
by $139 million.)

The major portion (94%) of community aids are paid to a county in the form‘lodisic
county allocation'that can be spent on any eligible service. The rest is divided into categorical
aid allocations: substance abuse prevention and treatment (SAPT), the Alzheimer’s Family and
CaregiverSupport Program, the community mental health block grant, and the family support
program. (The state categorical grants for child care will be consolidated under-ghprgVv
gram.)

With some exceptions, counties are required by statute to match 9.89% of state and federal
communityaids funding. Most counties provide funds in excess of the required match. In 1995,
for example, all but four counties overmatched the state spending requirement.

Asidefrom funding received from state and federal aid and local taxes, counties sometimes
chargefees for certain services. Chas for adult family home care, foster and group home care,
detoxification,and child institutional care are mandatawhile fees for shelter care in domestic
abuseemegencies, juvenile supervision, and crisis intervention counseling are optional. In



THE CHANGING WORLD OF WISCONSIN LocAL GOVERNMENT 155

somecases, such as congregate or home delivered meals funded by the federal Older Americans
Act, nonmedical day care services and child abuse and neglect services, state or federal law pro
hibits charges.

Not all social services are delivered or administered by the counties. Some, such as family
planning, homeless shelters, and assistance for domestic abuse victims, are provided by private
nonprofitagencies under contract with DHFS. Other programs are funded through private con
tributionsand community fund-raising activitie$n addition, some cities fund other programs
through their own social service departments. For example, they may operate youth centers or
senior day care centersfafrecreational programs, or provide employment or financial-coun
seling.

Medical Assistance. DHFS administers the Medical Assistance program, which operates
accordingo federal law and currently is financed by federal (59%) and state (41%) funding. The
statemakes payments directly to medical providers, but counties must determine who is eligible
for MA and inform them of their rights. MA coverage is available only to low-income pregnant
women;members of low-income families with dependent children; and the aged, blind,and dis
abled. The counties are responsible for recovery of incorrect payments, authorization of pay
mentsfor certain mental health benefits, establishing a program of medical support Jiability
health insurance reporting.

Community Options Program. Counties administer the Community Options Program
(COP), whichscreens people at risk of entering a nursing home or state center for the-develop
mentallydisabled to see if their long-term care needs can be met through communitgérased
vicesinstead. In addition to these assessments, COP provides funding for certain services to low
income persons.

A county lead agencylesignated by the county board, conducts client assessments, pro
videscase management, and arranges for the COP services. As of Jari®®§, Imore than
10,600persons were receiving services from the state funded COP-R (regular COP) program and
its sister program COP-W, which is funded by state funds and federal MA moneys. Because of
limited funding, 8,834 more persons were on county lists awaiting COP services.

Child Support Payments. Asthe number of single-parent families has increased, the collec
tion of child support payments has become an important social service. According to the 1990
U.S.Census, 12% of Wconsin’s children undeage 18 and 16% of those under age 5 lived in
householdsvith income below the federal poverty level. In the case of households headed by
female single parents, the number of children in poverty rose to 43% of those under age 18 and
62% of those under age £ hild support enforcement is designed generally to provide adequate
financialand medical support for children. It also helps to reduce public assistance spending for
single-parent families.

Using federal and state funding, DWD contracts witis®dnsin counties to enforce child
supportat the local level. County responsibilities include determining pategstgblishing
child support and medical support orders, enforcing those orders, and collecting and disbursing
child support payments. Enforcement involves the cooperative efforts of corporation counsels,
private attorneys, clerks of court, shisibffices and other officials.

The federal government reimburses up to two-thirds of the costs incurred by the state and
counties in collecting childupport payments, and it rewards those programs that operate in a
cost-effective manneiState funding also fefrs incentives to county child support agencies that
increasetheir eforts to establish paternity and collect support in both AFDC and non-AFDC
cases.In the 1995 fiscal yeaR1 counties actually generated federal and state reimbursements
in excess of their enforcement expenditures, while 51 counties provided local funds to support
their child support enforcement programs.

Youth Aids. Counties are financially responsible for juvenile delinquency services, except
in cases involving certain juveniles adjudged as serious or viofentefs and juveniles under
DHFS guardianship at the time of adjudication. Under the Community Youth and Family Aids
program (commonly referred to as “youth aids”), each county is required to reimburse the state
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for any juvenile who is under the jurisdiction of the court of the county and receives services from
the Department of Corrections (DOC). Counties receive an annual allocation of state and federal
fundsto pay for services related to juvenile delinquency problems, including institutional place
ments,out-of-home placements and nonresidential community-based services. They may sup
plementthese youth aids with funding from other sources, including community aids, county tax
revenues and special grants.

Youthaids originated in the 1979 state budget. Prior to its creation, counties paid for commu-
nity-baseduvenile programs, but the state assumed the costs for juveniles sent to thesestate’
curedinstitutions. The youth aids program changed the stat#igation. The state now allo
cates thanoney to the countyvhich must, in turn, decide whether to spend it for institutional
commitmentor less costly community servicds. creating youth aids, the legislature expected
to decrease the counties’ incentive to use high-cost institutionalization for juveniles because the
stateno longer covered that cost directly

Youthaids allocations totaled $85.7 million in calendar year 1995. About 44.3% of the fund
ing ($38 million) was spent on placements in state-secured correctional facilities. The remaining
$47.7 was spent by the counties for supervision, alternate care in foster homes, group homes and
child caring institutions, counseling, treatment, institution and community service, and family
preservation programs.

Mental Health. Counties provide most of the services required by the mentally ill or mental
ly disabled. Since the 1960s, mental health advocates have opposed institutionalization of these
persons, and the proportion of the mentally ill or developmentally disabled admitted to hospitals
or state centers has declined. Many of these individuals now receive services within the commu
nity on an outpatient or short-term confinement bases. Others are placed in day care, halfway
houser group homes, and some are able to participate in sheltered employment.

Public Health

According to the DHFS Center for Health Statistics, county, city and villages paid approxi
mately60% of all local health expenditures insabnsin in 1995. Another 26% came from state
andfederal aids and grants, and most of the remainder was raised through fees for services. Local
health departments perform a number of functions, including disease prevention and education,
licensingand inspection of eating places, hotels, and motels; immunization and screening for
diseasestaboratory services; and services to mothers and infants. In addition to these public
healthservices, a number of countiegenfdirect health careln 1995, there were 10 county
ownedgeneral medical and gjical hospitals and at least 50 county-owned home health agen
cies,many of which include visiting nurse services. Although municipalige® health depart
ments,few operate hospitals or home health agencies.

Changingcircumstances may force counties and municipalities to meet new service de
mandsin the future.Medicare and Medical Assistance moved medical care of the poor from the
public sector to private medical providers, but if funding were cut, local governments might have
to resume part of the burden. Increased unemployment could mean more families without em-
ployer-financedealth insurance. For some time, rural areas have experienced shortages of phy
siciansand other health-care professionals. In these cases, the burden often falls on school
nurses, public health nurses and EMT personnel. Government responsibility in these situations
will have to be defined by the taxpayers and their representatives.

State Monitoring

In 1995 the counties served almost 380,000 clients in their human resources programs at a
costof $1.1 billion. Because both the state and federal government subsidize a major portion
of these services, they require local units to account for their spending through planning, annual
contractsand uniform reporting.The information filed includes the number of clients served,
servicesgendered and dollars spent. Often these reports are a prerequisite to further authoriza
tion of aids. Compiling required data has become a major task for Ificadlef but it does pro



THE CHANGING WORLD OF WISCONSIN LocAL GOVERNMENT 157

vide the necessary information for future planning, budgeting and program revisions at the state
and federal level.

8. LOCAL GOVERNMENT'S ROLE IN ENVIRONMENT AL PROTECTION

The debates that have surfaced in the 1990s about land use, water and ajrajebéittid
wastedisposal demonstrate that state-local cooperation is essential, but not easily achieved. Un
like the long-standing relationships in education or transportation, the links between state and
localgovernment are not as well established in environmental protettiaddition, the crucial
role played bystate and national regulators, as well as dependence on state and federal financial
commitmentshave become critical to local government.

Environmental concerns gained the attention of the Wisconsin Legislature in the late 1960s
asthe issues became too big for individual local governments to manage. The legislature began
to enact new environmental policies, including the creation in 1967 of the Department of Natural
Resource¢DNR), which combined the Department of Conservation and the Department of Re
source Development. The new department was given authority to regulate solid waste disposal
andair and water quality and was directed to develop an integrated program to protect the state’
natural resources.

Planning and Land Use

Localitiesuse many techniques to encourage or discourage specific types of development
andland use. Examples include public financing of street, sewer and water extensions; purchase
of park, recreation and industrial sites; tax and expenditure policies; enforcement of building,
sanitationand housing codes; central city revitalization; and housing improvement programs.
As the Wisconsin Strategic GrowthaEk Force noted, there are many options in land use, and
everyoption has an &ct on housing, the local tax base, municipal services, private property
rights and environmental quality.

State law authorizes Mtonsin cities, villages and certain towns to create a planning com
missionto prepare a master plan for development within its jurisdiction. Today, most cities and
villageshave established planning commissions, and some have developed comprehersive mas
ter plans for future community development. In recent years, a few municipalities have created
joint planning commissions to work toward cooperative boundary agreements.

Masterplans reflect not only future continuation of current uses, but also projected eommu
nity needs and related land use. For example, a rapidly urbanizing community may need to plan
for multiple-family or high-density housing, as well as educational, recreational and transporta
tion services. Master plans also establish zoning requirements for various parts of the eommuni
ty and thus influence future industrial, residential and public-use development.

Countiesalso may set up planning agencies. Most counties have a planning body of some
kind, but the majority do not have comprehensive plans to coordinate planning among various
municipalities(although some have plans for sewer and water facilities, recreational areas, or
streetsand highways). Achieving agreement among various governmental units as to the future
uses of land is a difficult process.

Land use planning was one focus of the legislatuegrliestenvironmental debates, espe
cially the states role in local land use decisions. Thididiflt problem, with its wide-ranging
political implications, led to the formation of a variety of commissions.

Reviewing the history of planning and land use, the Strategic GragthHorce concluded:

Currently,planning and zoning are voluntary tools for local government land use-regula
tion, and some units have opted not to employ these tools. There are no standards for
land use planning and mequirements that zoning follow planning. Although land use
reforms and aopdate of statutes have been strongly recommended several times in the
past 40 years, comprehensive revision @gadhsins land use legislation has never oc
curred. This reflects the fact that most direct regulation of land use occurs at the local
level and is decentralized among the various municipalities and counties.
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1967

1970

1971

1971

1972

1975

1977

1982

1990

1994

1995

30 Years of State Studies Covering Planning and Land Use

Task Force on Local Government Finance and Organization (Tarr Task Force) — Among

othergovernment changes, recommended creation of a Boundary Review Boafd
prove allmunicipal boundary changes and creation of a task force to review laws
to urban and regional planning.

LegislativeCouncil Interim Committee on Local Government — Reviewed urban af
gionalplanning laws, as recommended by TasKForce, and drafted statutory chan
(1971 Assembly Bill 162, which failed to pass).

Citizens’ Study Committee on Metropolitan Problems (Church Committee) — Re
mendedenhanced role for regional planning commissions, including required ap
for certain public and private projects; annual reporting to legislature; mandatory
bership for local units; increased state funding; and assessment of “social and eq
impact” of individual developments.

Wisconsin Land Resources Committee (Knowles Committee) — Recommended g
of statewide standards and regulatory criteria for planning in cases where land
volves significant state concerns, while respecting local governments’ concerns 3
tiatives. Proposed creation of a quasi-judicial state land appeal and review boarg
Assembly Bill 882, which failed to pass).

Governor’s Study Committee on Mass Transit — Recommended creation of a stal
ning agency in the governsroffice; statewide and regional coordination of land use
transportation planning; and requiring local governments to adopt land use plans i
to receive state transportation aids.

AssemblyCommittee on Municipalities, Subcommittee on Regional Plannirah(iéf
Committee) — Recommendedunty government as the building unit for regional p
ning because counties, as general purpose units of government, could impleme
andwould be responsible to the voters. State should mandate planning, but nota p
plan or type of planning @anization. State should create a single statewide plal
agencyand provide support to local planning agencies (1977 Assembly Bill 1305,
failed to pass).

Commissioron State-Local Relations and Financing Polica(#te Commission) — Re
ommendationsncluded required local planning with plans submitted to county; cg
plans reviewed by state; and revision of municipal zoning.

LegislativeCouncil Special Committee on Interrelationship of Urban and Rural Po
—Recommended reform of tax laws to discourage urban sprawl and preserve agri
land.

Legislative Council Committee on Municipal Boundary and Related Issues — R¢
mendedstatutory changes to allow municipal boundary change by cooperative pl
agreement.

Statelnteragency Land Use Council — Recommended creation of a permanent,-g
levelinteragency land use council to promote state-local cooperation and coordina
tweenstate agencies; creation of a statewide land use information system; county |
plans and municipal plans consistent with county plans; and independent zoning a
for towns.

WisconsinStrategic Growth sk Force — Created by the State Interagency Land
Council toassist it by recommending processes for coordinating land use activiti
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RegionalPlanning Commissions. When land use problems are greater than individual mu
nicipalitiesor counties can handle, a regional planning commission (RPC) may be formed. RPCs
werefirst authorized in the 1950s and they serve an advisory function. They may conduct stud
ies, develop plans for their areas, and assist county and intergovernmental planning efforts. An
RPC’smain statutory task is to propose a master plan for the physical development of the region,
which the individual county or municipality may adopt in whole or in part.
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Nine RPCs currently serve 67 ofi¥¢onsins 72 counties, and they are funded from federal,
state and local sources. An RPC is created by executive order of the governor upon petition by
thegoverning body of a local governing unit within the region. A public hearing is required un
lessall governing bodies within the region have joined in the petition, and an RPC cannot be
createdunless the governing bodies signing the petition represent more than 50% of both the re-
gion’s population and its equalized valuation.

Cooperative Planning. In addition to formaplanning commissions, 1991i¥¢onsin Act
269 permits municipalities to agree on boundary changes based on a cooperative plan that must
be approved by the Department of Commerce. The purpose of a cooperative plan, according to
theact, is to provide “coordinated, adjusted and harmonious development of the territory” that
will best promote public health, safety and general welfare, as wefl@snéfand economic
development. The agreements have proven useful in coordinating planning and land-use be
tweengovernmental units. The first two such plans were established in Portage County by the
Town of Plover and the City of Stevens P@intl in Rock County by theoiWwn of Rock and the
City of Janesville. The PlowStevens Point agreement extended municipal sewer and water ser
vice toan existing residential subdivision in the town. The Rock-Janesville agreement grew out
of concerns about highway construction and was designed to help Janesville expand “in an order
ly, sequential, no gaps, no leapfrogging manner”.

Cooperativeplanning also may occur as a result of court stipulation. If any two adjacent
municipalities are involved in a court action related to incorporation, annexation, consolidation
or detachment, they may cooperatively settle upon a common bouaddhe court may enter
ajudgment dirming that boundary (A referendum may be necessary if the required number
of electors request it, and a negative result would void the court)ofelging boundaries by
court judgment isnore flexible than the procedure for cooperative boundary agreements. This
flexibility, plus the power of the court to apply some pressure in the process, encourages coopera
tive planning.

Zoning

A local government can exercise its police powers to tell landowners what they can or cannot
do with their propertyprovided its action complies with federal constitutional limitations. (A
government'spolice power” is its authority to pass laws or ordinances that will provide for the
generalcomfort, health and prosperity of the commupityhrough zoning, local government
dividesits territory into districts or zones where particular uses or activities are permitted or pro
hibited. Zoning thus becomes an integral part of land use planning because it establishes the lim
its within which land can be developed. For example, if you live in an area that is zoned residen
tial, you can be prevented from operating certain kinds of businesses out of your home.

Thefour major zoning types are residential, commercial, industrial and agricultural. Within
azone, a particular use may be permitted, conditional or nonconforming. “Permitted use” is con
sistentwith the type of zone, such as housing in residential areas or farming in agricultural areas.
A “conditional use” may be inconsistent but compatible with the zone: a stable on agricultural
land or a nursing home or day care center in a residential area, for example. “Nonconforming
use”is both inconsistent and incompatible with the zone but may be allowed because it existed
at the time the land was zoned. For example, a tavern or gasoline station might be allowed to
remain ina new residential zone on the conditions that it cannot be developed or improved and
thatthis exception terminates if the property is sold to another ovidming ordinances some
timesare amended to change allowable uses within a zone or for a particular parcel of land.

Any development of a parcel of property, even the addition to or remodeling of a heme, re
quires a permit from the municipality tire county to ensure that property owners comply with
existing zoning requirements. If the permit is denied, the owner may appeal the decision to the
city or village board of appeals or the town or county board of adjustment. These quasi-judicial
citizenboards act to balance the interests of the community as a whole with thosedif/ibe-
al property owners. The board may uphold or reverse the decision of the zoning agdrtbg
board’sdecision, in turn, may be appealed to the circuit court.
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Zoning initially wasdesigned to manage growth within urban areas, so that residential areas
and areas of business and commerce could be kept separate. The City of Milwaukee adopted the
first comprehensive zoning ordinance in the state in 1986ayfvirtually all cities have zoning
ordinances. Three-quarters of the villages have zoning ordinances, and those without are small
units.

Counties are authorized to enact a general zoning ordinance that applies only to unincorpo
ratedareas, i.e. towns. Howeyéhe ordinance can apply to a particular town only if the town
board approves it. The town must enact the ordinance without change and it may not withdraw
its approval at a later date. Eighty percent of all counties have established general zoning ordi
nancesthose that have not are generally located in more heavily urbanized areas (southeast W
consin or the Fox Riveralley) or are sparsely populated (northerisa¥nsin).

Statelaw does not give towns zoning authority unless they are located in a gotiyt
a county-wide zoning plan and follow a complicated statutory process. (There are some excep
tionsin the case of town boards authorized to exercise village powers, but the town’s proposed
zoning ordinance must be approved by the county board.)

The state also hastablished both general and specific standards for zoning. For example,
the state requires a flood plain ordinance in municipalities and counties to prevent construction
in areas that are subject to flooding. All counties and municipalities must protect wetlands,
which are identified as areas where there ifigaht permanenivater to support aquatic vegeta
tion. They must enact ordinances that place wetlands of five or more acres in a shoreland-wet-
landzoning district. Concern about water quality has led to debate about the type of septic system
to permit in zoning unsewered areas.

Allowing a governmental unit to zone its territory makes sense, fieatieé zoning requires
coordinatiorbetween neighboring communities to be sure that land use is consistent and compat
ible. This can become ditult if there are a laye number of adjacent government units with in
dependent zoning authorityn the past 20 years, regional zoning has become increasingly im
portantas a tool to manage suburban and rural growth and development. Counties have used
zoningto discourage isolated settlement; preserve agricultural or recreational land; or control
development within endangered ecosystems.

Brownfields

In some cases, prudent land use may call for reclamation as wedlsEsvation, and &
consinhas recognized thesefats through “brownfield” legislation. “Brownfields” are sites
that have been contaminated by leaking gasoline storage tanks or industrial wastes. They are
often located in urban industrial corridors that are now abandoned or underutilized. A corner
gasstation or an abandoned manufacturing facility can be a brownfielthinirban areas,
brownfieldscreate problems for adjoining neighborhoods and may even result in urban sprawl
asresidents seek to move away from this undesirable land. Most developers are unwilling to
renovate such properties because they fear environmental remediation required by the state and
federalgovernments will be costly and time-consuming and they are attracted to new develop
ment in suburban or rural areas.

The Wisconsin Legislature understood the importance of recycling these properties, and in
1994it passed the Land Recycling Law (199&Wénsin Act 453). This legislation encourages
environmentakleanups in preference to further development of “greenspaces”. The state en
couragedocal governments to take title to environmentally contaminated land and restore it to
productive use by exempting municipalities from remedial action in certain cases. State efforts
now have the backing of the federal government, which supports local government cleanups
through its EPA Brownfields Initiative.

Solid Waste Recycling

Solid waste management includes both the disposal of garbage and trash in landfills and the
reduction or recycling@f waste by removing material from the solid waste stream. Some cities
beganrecycling before it was required by state.laWhe City of Madison has been recycling
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newspapefrom the curbside since September 1968, reportedly longer than any other city in the
nation. Statewide action dates from 1990, wheis&nsin began to apply regulation and finan

cial incentives to encourage or require all municipalities and counties to recycle (1989-Wiscon
sin Act 335). It progressively banned certain materials from landfills across the state: lead acid
batterieswaste oil and major appliances, beginning January 1, 1991; yard waste, begirning Jan
uary 3, 1993; and aluminium containers, steel and bimetal cans, foam polystyrene packaging,
glassand plastic containers, newspapers, magazines, corrugated gfpempaper and tires,
beginningJanuary 1, 1995. By 1997, the Department of Natural Resources estimated that the
state’srecycling law had reduced the solid waste that reachiedonsin’s landfills by 40%.

UnderWisconsins recycling laws, a cityillage or town, or in some cases a couistidentt
fied as the “responsible unit” for developing and operating recycling programs. As an-alterna
tive, several municipalities may combine to form a single responsible unit. Each responsible unit
mustoperate an &ctive recycling program that is approved by the DNR and providekdor
separationpreparation and collection of recyclables. A unit without such a program may be re
fusedaccess to landfill or incinerator disposal and is not eligible for state recycling ghants.
of November 1996, there were 1,080 responsible units, including 34 counties, 1,015 municipali
ties or tribes, and 31 joint municipal operations. Thgdsirunit was the City of Milwaukee and
the smallest the Town of Kingston (Juneau County), population 58.

Beginningin 1997, the law requires that a volume-based fee, rather than a flat feegee char
for garbage collected from individuals or businesses, but counties and municipalities that collect
atleast 25% of their solid waste as recyclables are not required gecharvolume-based fee.
Volume-based fees, which are user fees based on the amount of garbage generated, are difficult
toimplement and enforce. Although there are approximately 300 volume-based programs oper
ating currently, Visconsin communities traditionally prefer to rely on the simpler flat fees and
propertytaxes, so it is expected they will be motivated to meet the 25% recycling minimum.

Responsibleinits must provide for the separation and processing of the recyclables they col
lect from local residencies at the curbside. (In 1995, nearly half thesgiafmilation was served
by curbside collection.) Some communities ask the individual resident to separate the various
metal, plastic and paper recyclables, and they often provide specific containers for the different
types. Other communities collect co-mingled recyclables and then separate them at a eentral fa
cility. Owners of industrial, commercial and government buildings and multifamily dwellings
of more than four units must contract privately for pickup and recycling.

Responsibleunits may collect and separate recyclables on their own or may contract with
a private company to provide these services. In fact, recycling has turned out to be a testing
ground for manynew governmental activities, including privatization, cooperative agreements
anddeveloping new competencies, such as marketing through private companies.

The financing of local recycling fefts is uncertain. Because state aids do not cover all the
coststhe responsibility for recycling is a partially unfunded state mandate, and if the state ceases
to provide financial assistance to municipalities, as envisioned, recycling will become a com
pletely unfunded mandatéMunicipal costs can vary significantly depending on the market for
recycledproducts. These markets have been very volatile in the past several years, ard munici
palitieshave found it necessary to subsidize their own recycling.

Managing Landfills and Hazardous Waste

Anotherimportant issue in solid waste management is the disposal in landfills of materials
not covered by recycling mandates. Throughout most of this cetlene were hundreds of
small landfills, generally known as “dumps”, operated by municipalities or groups of private
landowners. In the last decade, state and federal laws have set strict limits on landfill-construc
tion and operation in order to protect the groundwater near the landfills. As a result, most small,
local landfills have been closed, and local governments must either spend considerable money
to build new landfills or contract with other governmental units or private contractors forthe dis
posalof solid waste. According to the DNR, 1,025 landfills were licensed to operate in the period
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October1984 to October 1986, but only 95 landfills were licensed for October 1996 to October
1998.

State regulation of landfillwas made more di€ult by the U.S. Supreme Court decision in
City of Philadelphia v. New Jerse§5 S.Ct. 2531 (1978). The court held that a state could not
prohibitthe importation of solid waste from outside the state, because to do so would be regulat
ing interstate commerce, a power reserved to the U.S. Congress. This can have sigfiéatant ef
on municipal landfills near the state’s borders. For example, lllinois is one of five states which
exportsmore than 1 million tons of municipal solid waste per.y€&ar the other hand, some land
fill operatorssee the move to fewer landfills, which operate under stricter state and federal guide
linesand accept waste from both in-state and out-of-state handlers, as an opportunity to protect
the environment while encouraging local industrial development.

Hazardous householdaste also has become a concern to local governments. Businesses
andindustries must conform to state and federal hazardous waste laws, but materials picked up
from individual residences are harder to control. The disposal of motor oil, paints, solvents, pes
ticidesand household cleaning agents in landfills are of particular concern. Inappropriate dis
posalcan harm the biological environment or contaminate water supplies. Local governments
haveattempted to respond to this problem either by implementing “Clean Sweep” dayscbn
theycollect hazardous household waste at the curbside, or by providing convenient gitgs-of
throughouthe year Local governments may decide téset the costs of disposing of hazardous
wastesby increasing either general refuse collection fees or the fees for depositing hazardous
wastesat the landfill. In any case, education of citizens remains a key part of controlling this
problem.

Protecting Water Quality

In 1962 marine biologist Rachael Carson, in her bestseller Silent Spring, highlighted the
damage donéo the animal food chain by the use of pesticides. This work launched extensive
researctand focused public attention on the damage to Ameriural resources from indus
trial and agricultural development. The federal government responded with legislation intended
to protect air, water and biological resources. Wisconsin, long a national leader in conservation
efforts, also moved to the forefront in environmental protection.

Unlike Western states, Wisconsin has always had an abundance of water, most of it of high
quality. In the 1960s, howevethe legislature recognized that this supply was threatened by
wastewatefrom industries, businesses and private residences, as well as agricultufalBenof
causemost water resources cannot be controlled by a single local governmental unit, the state
hasestablished statewide standards for water quality and waste disposal.

Used water (wastewater) may be collected, treated and djechtarough either a sewage
or septic system. Sewage systems are established by municipalities or geryolammercial
concernshut individual residences and businesses outside sewered areas treat and dispose of
wastewateithrough separate septic systems regulated by theovsin Department of Com
merce. Municipalities may own their own systems, including the hook-ups to residences and
businesses and wastewater treatment plants; they may contract with a neighboring community
to treat wastewater; or they may be a part of a metropolitan sewerage district. There are seven
metropolitansewerage districts in Mtonsin that treat and discharthe wastewater collected
by member municipalities.

Wastewateguestions can pose problems for all parties involved. When state rules were pro
posedin 1995 to allow new kinds of septic systems, urban counties and municipaiiesl ar
that the plannedhanges would cause groundwater pollution and promote urban sprawl. Towns
arguedhat fewer state restrictions on septic systems would allow them to manage their own land
use. The debate was another illustration of the continuing struggle between state and local gov
ernmentsand between urban and rural areas of the state.

Theissue of water quality also surfaces when businesses or industries attdocpte in
particularareas. The building of a printing factory or the creation of a mine have, in recent years,
been rallyingooints for citizens who were concerned about the protection of their natural waters.



THE CHANGING WORLD OF WISCONSIN LocAL GOVERNMENT 163

Unlike the 1960s, today'debate centers on how to protect the environment, not whether it needs
protection.

Protecting Air Quality

Issuesof air quality generally must be managed at the state or federal levelisdanain,
this responsibility is given to the DNR, and it may enlist local assistance, where appropriate.
Countiesmay establish air pollution control programs and enforce air pollution ordinances
throughadministrative and judicial processes. They may also consult with municipalities and
their regionablanning commissions about air pollution issues. If a county air pollution control
program does naheet state or federal standards, the DNR can require corrective action; if this
fails, the DNR can step in and take over implementation and management of the program.

Monitoringand control of automobile emissions is a recent example of the interaction of fed
eral, stateand local government in air pollution control. Automobile emissions cause a build-up
of ozone in the atmosphere, which endangers general public health. One response has been to
use reformulated gasoline to reduce emissions of volatile organic compounds and toxic air pol
lutants. Beginning in 1991, the fedegalvernment required the state to identify those areas of
the state where air quality necessitated the use of reformulated gasoline. The DNR initiated the
gasoline changes in southeast Wisconsin on January 1, 1995.

Anotherair pollution problem, which is managed at both the municipal and county levels,
is radon. Radon is an invisible, radioactive gas found in all parts of the United States. ltaccumu
latesin private residences and businesses and has been identified as the second-leading cause
of lung cancer in the countryFortunatelyit is one cancer agent that can be avoided or-elimi
nated,and local government has become a key partner in assuring that this happens. Local gov
ernmentscan test homes in the communiaglopt building codes or publish public service an
nouncementsThey also can be more proactive by requiring testing for radon prior to real estate
transactionsselling do-it-yourself testing kits at discounted prices and publicizing the radon
problemat health fairs. While governments in urban areas have been more active in adopting
solutions,radon is not an urban or rural issue. Any local government can play an important role
in protecting its citizens.

9. STRATEGIC DEVELOPMENT FOR THE 21ST CENTUR'Y

While protecting the environment is a relatively newdincreasingly important, task of-lo
calgovernment, building the commungyeconomic infrastructure is a task that has always been
aresponsibility of local leaders. This function includes all those things that are necessary for
economicsurvival: public works projects, such as roads, ports, waterways, dams, bridges and
tunnels; government administrative buildings; health and public safety facilities; business and
economicdevelopment projects; and any other activities or programs that support physical de
velopment of the community.

As Wisconsins urban population grevihowevey public works became a necesgsitpt a
luxury. If citizens were to have clean watsafe streets, fefctive transportation, protection from
fires,and the resources necessary for economic development, governments had to engage in pub
lic works projects and community-wide planning for those projects.

When Wsconsin became a state in 1848, decisions by local governments to build reads, wa
ter systems or school buildings were somewhat eadierthose days, the question was not
“whether” there would be development, but “where” and “how” it would be undertaken.

Today,“whether” has become the crucial question. Many local governments are faced with
expandingdemands for services, citizens who are unwilling to pay higher taxes, and a growing
concernabout the impact of development on the environment. Local decisionmakers must
“think strategically” and consider the long-range impacts of their decisions. Where to build a
fire station, whether to improve local roads, how to extend water and sewer lines — the answers
to thesequestions will shape the future of a communiBfficials in larger, more urban school
districts must decide whethtrbuild new schools in developing areas or improve existing ones
in older parts of the community in order to revitalize those areas.
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Quality of Life

Infrastructureplays an important role in forming a commurstyquality of life”, a term that
encompassephysical, educational, economic, cultural and recreational resources, as well as
otherless tangible features. i¥¢onsins municipalities, both lge and small, regularly rank
highon national surveys of the best places to live. Some of these ratings are developed by private
groups. Others are given by professional or nonprofit associations. Achieving such recognition
reflects the ongoing efforts by elected and appointed decisionmakers and the citizens in general
to make their communities livable places.

In some cases, the federal, state and local governments have combined forces to preserve
quality of life and encourage communities to protect their historic roots. On the proactive side,
for example, both the federal and state governmefes taix credits for rehabilitating historic
propertiesand they fund the Main Street program to assist municipalities in tfeitsdb re
vitalize historic downtown areas.

1993Wisconsin Act 471 requires a municipality with properties listed on the national or state
registerof historic places to adopt an historic preservation ordinandecowsin was the first
state to mandate such ordinances, but even before the law was passed, some communities had
alreadymade significant commitments of time and energy to assure that their historic nature
would not be lost in the pressure to develop and grow

Therevitalization of the downtown areas in smaller municipalities may be one of the high
lights of economic development in the 1990s. The central changes are due in part to the Main
Street program thabaches communities seeking revitalization regarding the various aspects of
organizationpromotion and marketing, as well as the actual physical renevistolgins lag-
estMain Street project is located in Green BMost are much smallem 1995, Sheboygan Falls
wasnamed one of five winners of the Great American Main Stneetd\ recognizing its change
in the last decade from a community in decline to one where business is booming and job growth
has increased by nearly 20%.

A program sponsored by the League @$&nsinMunicipalities acknowledges that a com
munity does not become a good place to live, work and go to school by chance. It requires the
conscientiougttention of many people. Communities that meet the specific program standards
in four areas (@anization and administration, municipal services, municipal facilities and com
munity development) receive thei¥¢onsin Avard for Municipal Excellence (AME). The
WAME and other awards sponsored by state and national grdupsthét with thoughtful and
dedicatedeadership local governments of all sizes can achieve excellence.

Planning for the Economic Infrastructure

Local economic planning focuses on strengthening current businesses and attracting new
ones. It seeks a desirable mix of businesses that will provide well-paying jobs, protect the envi
ronmentand maintain citizens’ quality of life.

Soundplanning and development begin with careful economic analysis of a community’
strengthsand weaknesses. This allows a community to support busifieds #fat are not du
plicatedin nearby metropolitan areas. Analysis can assist new and existing businesses in devel
oping business plans and attracting new customers. It can describe the type of labor force the
communityneeds in order to attract new employers, and it can provide a basis for working with
the district'stechnical college to upgrade workers’ skills. Finglgnning can ensure the proper
developmenbr improvement of physical resources: roads, public transportation, water utilities,
librariesand schools, for example. Planning must be followed by specific development activi
ties, such as building public facilities and necessary transportation links. Some communities
havecreated an dite of economic development, separate from the planning department, to
move from planning to action.

Transportation Development

Throughoutworld history transportatioas always been an important part of economic de
velopment. Major cities grew up along seacoasts or major rivers because water transport was
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theeasiest and most economical. The pattern was similaistovsin. The Articles of Compact

in the Northwest Ordinance assured that “the navigable waters leading into the Mississippi and
St.Lawrence . . . shall be common highways and forever freestaffsins first territorial settle
mentswere on Lakes Superior and Michigan and along the Mississippi and Fox Rlieysy

The Great Lakes and the Mississippi River still are major commercial waterways.

Later,roads connected cities to one anathgiost were little more than paths through the
wilderness,but others, which connected important population centers, were more developed.
The Military Road, the first public road across Wisconsin, was constructed by the U.S. Army in
1835to connect Fort Howard in Green Bay with Fort Crawford in Prairie du Chien. After the
adventof the automobile, many of these original wagon roads were paved and bridges were built.

In the early years of statehoodisgbnsinites were hesitant to invest in roadbuilding. In fact,
after watching their neighboring states get into financial trouble with internal improvements,
they approved a constitutional clause in 1848 that prohibited thesstatetracting debt for or
carryingout of internal improvements, including transportation projects. Road construction in
the 1800s was left to town governments and private turnpike and plank road companies.

The 20th century saw a reversal of these attitudes. In 1907, counties were given authority
to levy special property taxes for roads, elect a cobighway commissioneand create sys
temsof county highways. By 1908, state voters had approved a constitutional amendment to al
low the state to appropriate tax money “for the construction or improvement of public high
ways”. In 1911, the state road aid law and the creation of the State Highway Commission
acceleratedhe development and improvement of roads and highways throughout the state.

Until 1925, the development of roads and highways was a local nietéerced by local
propertytaxes, but as the public demanded improved highways to accommodate commercial
traffic and private automobiles, the state played an increasingly larger role. The State Highway
Law of 1925 made the administration of roads and highways a cooperative effort between state
andlocal governments. Financing was shifted from the general property tax at the local level
to state motor vehicle registration fees and state taxes on gasoline. In 1931, the state assumed
full responsibility for the state trunk highway system. Federal involvement in highway planning
and finance also grew during this period.

After World War ll, a segregated highway fund was established to finance highway censtruc
tion and repair At the end of each fiscal yedhe balance of the fund was divided, with 60%
distributedto local governments. In 1955, the state identified a system of heavily traveled roads
as the arterials in the state trunk system and focused state funding on those transportation links.
Thefollowing year the state began to build its portion of the federally financed interstate high
way system.

Initially, the state directed its roadbuildingcefs at rural areas, building connections be
tween farms and rural communities and larger metropolitan areas. In the 1960s it refocused on
urbanstreets and roads. Inthe 1977-79 state budget the segregated highway fund was broadened
to the “transportation fund” that covered mass transit and airport aids. A new formula was
createdfor distributing state-collected revenues to local governments, based on road mileage,
constructionand maintenance costs, and shared responsibility between state and local govern
ments.

This trend, from rural to urban concerns and from highway-only to general transportation
issueswas reflected in fanslinks 21, the Wconsin Department ofrdnsportatiors 1994 blue
print for the statewide transportation system in the 21st cenAltlyough this was a state-level
report,its impact on local government is significant. It responded to federal laws and regulations,
including the federal Clean Air Act Amendments (CAAA) of 1990 and the Intermodal Surface
Transportation Hiciency Act (ISTEA) of 1991. Reflecting federal initiatives, the state plan fo
cuses transportation resources of all kinds on the urban areas. Metropolitan planning-organiza
tions in Wisconsin’s 14 areas with populations over 50,000 must develop integrated transporta
tion plans. Because federal clean air standards require the reduction of ozone from automobile



166 WisconsINBLUE Book 1997 — 1998

emissions in much of southeastern and south cenisdonsin, non-highway modes of trans
portationreceive more attention in these plans.

Wisconsin has a long tradition of excellent roads. The accompanying table, based on 1990
data, compares Wisconsin's roads, drivers and traffic to those of its neighboring states.

WISCONSIN ILLINOIS IOWA MINNESOTA
Area (square miles) 56,153 56,345 56,275 84,402
Population 4.9 million 11.4 million 2.8 million 4.4 million
Road Mileage 109,900 miles 136,000 miles 112,600 miles 129,300 miles
Interstate Miles 640 miles 1,961 miles 782 miles 905 miles
4 + -lane Highways 2,129 miles 4,808 miles 1,354 miles 2,227 miles
Registered Motor Vehicles 3.8 million 8.0 million 2.8 million 3.6 million
Licensed Drivers 3.3 million 7.3 million 1.9 million 2.5 million

The financing of streets and roads involves funding from federal, state and local sources,
which, inturn, means that standards and regulations are imposed by each of those levels of gov
ernment. “User fees” from the federal highway trust, collected primarily through federal gaso
line taxes, are distributed to states on a formula basis. In 1996o#%in received $1,991 per
mile in federal aids(In that same year the state distributed state aids totaling $10.54 per person.)
Theamount of federal aid awarded tasébnsin relates to the stateural/urban mix and its vol
ume of vehicle trdfc. Of Wisconsins 3,528 miles of federal highways, 2,982.6%) are rural.

Local Government’s Role in Transportation

County highway departments maintain interstate, federal, and state highways, as well as
countytrunks and roads in some towns. In terms of employes and budgets, county highway de
partments rank second only to county human services departments. In most cases, highway op
erationsare directed by the county highway committee, which consists of three to five county
board supervisors elected to the committee by the county board for one-year terms, and the
countyhighway commissionewho is elected by the board for a 2-year termwrTboard chair
persons act as members of the committee on matfecsiad road construction in their respec
tive towns. The committee administers the highway departsientiget and, depending on the
size of the countymay be involved in a variety of other policy issues or administrative tasks,
including equipment purchases, construction oversight and financial audits. In counties with a
countyexecutive or county administratéinat oficial appoints the county highway commission
er (usually subject to confirmation by the county board). The commissioner directs the highway
departmentwhile the highway committee serves as a policy-making.body

The highway department oversees road construction contracts and performs a variety of
maintenanceservices: mowing and snowplowing, repairing minor pavement damage, keeping
drainageditches and culverts open, picking up litter and assuring the safety of the roadway
Countiesalso contract to do highway work for other local government units. Milwaukee County
has a special expressway and transportation commission that supervises the maintenance of the
interstate expressways and plans for highway design and expansion.

Townsmaintain more than half of all the highway miles in the state, but many rural towns
contractwith their counties for road construction and maintenance. Cities, villages ged lar
townstend to operate their own streets or public works departments, which perform regular
maintenancand repair work, as well as snow plowing and ice control. Municipalities often have
traffic engineering and control departments to handle the traffic signals, signs, pavement mark
ings and street designations that affect the capacity and safety of the streets. In populous areas,
engineersnust consider the needs of pedestrians and bicycles, as well as automobile and truck
traffic. Most municipalities construct sidewalks, and some add bicycle paths or bicycle lanes to
protectpedestrians and bicyclists from motor vehicles. Municipal engineers and planners may
alsohave to plan for mass transit, parking and storm water drainage, collection of solid waste,
andaccess to water mains, sewers and other utilities.
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Financing Local Streets and Roads. The construction and maintenance of streets and roads
hasbecome a major budget item for local government. Statewide in 1990, total expenditures for
all local roads averaged $6,159 per mileisénsins cities and villages spent $21,300 per mile
to build and maintain their streets and roads; towns spent $4,231 per mile. City and village ex
penditures for streets and roads account for close to 20% of their annual budgets.

The state government, recognizing the burden on local governments in maintaining streets
and roads, has increased state aids and revised the aid formula several times. Concern that the
statewill not be able to pay for required roadwork has led municipalities to explore new ways
of financing road construction and repair. Local governments are looking at ways in which the
private sectorespecially developers, builders and others who profit from road construction, will
bear more of the cost.

County highway operations are financed by a combination of county funds and state aids,
andthey are distributed on the basis of either a percentage of costs or a+aitepahichever
is higher Although state aids have continued to grow in total dollars over the past decade, the
counties’ portiorof aids has decreased. For example, in 1988 state aids covered 28.5% of county
highwayexpenditures, but in 1992 they accounted for only 25.6%.

Alternative Transportation. The development of mass transit, notably buses, has become
importantfor larger urban areas. In 1996j3&bnsin had 24 urban buslines, most of which were
publicly owned and operated with the help of state and federal subsidies. Because building and
maintainingdowntown parking lots and structures is expensive, tge launicipalities consider
the subsidizing of mass transit a cosfteefive way to move workers, shoppers and others be
tween suburbs or outlying areas and the central business districts. Some employers cooperate
by offering passes or subsidies to their employes who use mass transit.

Anotheralternative is the development of bikeway systems to promote bicycle commuting.
Madisonis perhaps the Wtonsin city best known for its promotion of bicycling. That sity’
transportatiorplanning unit always includes bicycles in its plans, and new developments are re
quiredto include bicycle parking. Communities supporting bicycle travel recognize that dis
tancework requirements, traf safety, weathestorage and shower facilities, and employer and
peer support are important considerations.

Finally, local governments have developed programs to discourage the use of motor ve
hicles. Ridesharing programs, for example, provide incentives to increase the number of people
per vehicle and thus decrease the number of vehicles on the road. Like other alternatives, these
programsseek to reduce tria congestion and air pollution. Some employers support rideshar
ing by ofering van services to cut down on commuter vehicles.

Water, Sewer and Other Utility Systems

In terms of health and environmental protection, a critical part of any comnsunityg:
structure arets water and wastewater (sewerage) systems. Local governments are responsible
for assuring that the communigyivater is potable, under fiofent pressure, and of adequate
supplyfor residential, business and firefighting useatét/towers, the hallmark of many small
er communities, provide equalized pressure throughout the system and allowfifoerguta
pacityfor fire protection. Hective water management also requires appropriate billing systems,
efficient financing, and treatment processes that meet state and federal standards.

Seweragesystems collect ganic waste from residences, businesses and industries and
carryit to a treatment plant or other disposal site. Municipalities usually operate these systems
themselveshut occasionally they may own the system and contract with an independent agency
or authority for its operation. Ultimately, however, the municipality is held accountable for the
quality of the liquid dischared from a treatment facility or site.

Developingtreatment facilities to provide for safe disposal of wastewater according to envi
ronmentalstandards is an expensive undertaking, even when federal and state funds-are avail
able. In some cases, communities have agreed to share costs and build a joint treatment facility
This shared approach has proven cost-effeétivboth smaller communities that canndbed
to build their own facilities and for Iger, metropolitan areas.
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Other Community Facilities and Services

Governmentsnust provide facilities to house a variety of functions, including general gov
ernment, police andire services, and public works. Some of these are built to meet temporary
needs. Other structures, such as county courthouses and city halls, can be handsome edifices,
built to last decades and be a source of civic pride.

Local governments sometimes decide to build facilities and provide services not because
theyare required but because citizens desire or expect them. The planting of trees is a relatively
simpleexample; it is expensive but improves the appearance of the community and generally is
in great demand by residents. The establishment of libraries is another service that is provided,
but not required. @day, Wisconsin is ganized into 17 regional library systems, which cover
theentire state. Services aréeved to patrons through local library systems which may operate
asseparate municipal units (339), joint municipal units (24), consolidated county libraries (7)
or joint city-county systems (3).

Marinas,airports, convention centers and golf courses are other examples of supplemental
facilities and services. Generallyhen these facilities are built, it is intended that they befinan
cially self-supporting; sometimes they are. For example, golf courses have been able to pay their
operating costs in recent years, but marinas have been less successful. Even when these facilities
arenot self-supporting, the benefits theyeofto the community in general may be worth their
cost. The cities of Racine, Kenosha and Sheboygan built marinas in an effort to revitalize their
waterfrontsand support further economic development. Though these marinas have not been
self-supportingcommunity leaders believe that the investment has led to the redevelopment of
previously decaying waterfront downtowns.

Tax Incremental Financing

In 1975, Wsconsin enacted a mechanism by which cities and villages (but not towns) could
assistprivate concerns in financing new development and redevelopment projects. Known as
“tax incremental financing” (TIF), the law was structured so that all the overlying taxing jurisdic
tions (municipal, countyschool and technical college) that would ultimately benefit from the
improvedtax base would bear part of the improvement costs.

In TIF financing, the city common council or village board may pass a resolution to create
atax incremental district (TID) if 50% or more of the district is blighted, in need of rehabilitation
or conservation, or suitable for industrial sites. Public hearings are required prior to creation of
the TID regarding the projects it will include and geographical area it will co¥goint review
board, which includes representation from all the related taxing jurisdictions, must also approve
the TID by a majority vote. State law limits the duration of TIDs and the percentage of a city’s
or village's equalized value that can be included in its TIDs.

Whena TID is created, the Mtonsin Department &evenue determines a tax incremental
base valudor all taxable property it contained at that time. The base value is used for the dura
tion of the project to calculate the value imerentwhich is the diference between the base value
andthe equalized value of the TID as the project progresses. That portion of taxes collected on
the valueincrement of the TID is considered a tax incremdiite tax increments are deposited
in a special fund to pay back project costs incurred by the city or village that created the TID,
ratherthan being distributed to the taxing jurisdictions. It is estimated that since 1976 over $1
billion in taxes have been contributed to cover TIF project costs incurred by cities and villages,
including property acquisition, relocation, site preparation and public improvements (lighting,
streets, sewers, etc.)

Preliminaryestimates for 1996 indicated that over 900 TIDs had been created in Wisconsin
in the past 20 years and about 70% are still in existence. TIDs are used througicousiV
andalmost half of its cities and villages have or have had at least one. Greatest growth was in
1979-1983when about one-third (288) of the districts were created.

In the March 1998Visconsin Taxpayethe Wisconsin Taxpayers Alliance summarized the
20-year growth of TIF financing and the role it plays in urban renewal and development:
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Tax incremental financing in Wconsin is a readily available and flexible mechanism
for funding local development or redevelopment projects. It can be used by any city or
village, regardless of its size, economic condition or income level. Since there is no fed
eral regulation and only minimal state oversight, municipalities have considerable
discretionin planning for and implementing projects. As a result, the program is widely
utilized and TIF financing has grown to be an important source of municipal develop
ment funding in the state.

Coordinating Resources for Community Development

In summary effective community development coordinates the construction and mainte
nanceof local facilities with strategies for attracting, retaining and expanding commerce and in
dustry. Local activities may include:

Plans and programs for community promotion.

Financingstrategies: tax abatement, loans, tax-exempt financing, tax-increment financing

and special taxing districts.

Landuse strategies: use of eminent domain, appropriate zoning and building codes, property

rehabilitation,historic preservation and relocation assistance.

Assistancen project planning: analysis of the availability of sites for development, the labor

force, the resources available and other technical assistance.

Providingtransportation facilities: roads and highways, airports, access to railroads, parking

facilities and port/marina facilities.

Providing community-enhancing facilities, including water and wastewater treatment sys

tems,parks and recreation sites, civic and trade centers, and libraries.

Supportingcommunity oganizations, including the school system and the local technical

college,in providing trained employes and support for employes’ families.

Economicdevelopment requires good information about the commani&yid, people,
schools,natural resources and facilities. In the past several years, this kind of inforhregion
become more accessible and accurate though the adoption of Geographic Information Systems
(GIS). GIS is a computebased system that can identify geographical units of land according
to boundaries selected by the user and then provide information about the areas from various da
tabases.For example, the developer may select a zip code area, a commercial zone or a high
schoolattendance area within a particular city and then call up data on ages, incomes, housing
andfamily size. GIS information can be updated regularly and can be used for a wide variety
of purposes. Access to the system is usually available at the county goverrfioesit of

Communitiescan follow many paths to economic well-being. Some have seen sports as an
economic development element. Green Bay, for exampleg isnly American city with a pfo
fessional sports franchise that operates as a nonprofit corporation; today the Packers have 1,898
owners,who hold 4,634 nondividend-paying shares. Other communities that hope to develop
their economitase by attracting senior citizens have upgraded their retirement community ser
vices. Since 20% of the U.S. population will be over 65 by the middle of the next cehiary
strategymay have long-term impact. Howeyselecting a retirement focus can diminish the im
portanceof other economic development activities, such as school construction.

Some communities encourage the development of the arts, which not only increases the at
tractivenes®f a municipality but generates jobs and investment in the commuihers look
to the developmerdf natural resources to strengthen their economic well-being, in some cases
by promoting mining to strengthen their economic base and in other instances focusing on the
attraction of yearound tourism. GenerallWisconsin'scommunities have been successful in
their economic development efforts.

Mostcommunities recognize that economic development and growth management-are com
panionissues. Growth can lead to an expanded tax base, a diversified local economy and the
possibilityof improved municipal services. It also can have environmental, social and economic
costs. Growth on urban fringes entices businesses away from older downtown areas, leaving
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whatare known as “doughnut cities”. Unplanned, poorly coordinated growth leads to litigation
with other communities over annexation, conflicting land use patterns, traffic congestien, envi
ronmentalproblems, inadequate municipal services and urban sprawl. Fortunatedycorn
munitiesare finding ways to preserve green space at thegingipromote regional cooperation
with neighboring municipalities and support renewal of their downtown areas.

10. WISCONSIN’S LOCAL GOVERNMENTS LOOK T O THE FUTURE

Throughoutthis article we have seen howidtbnsins local governments have adapted to
the changes that confronted themihe first 150 years of statehood. The challenges of the next
centurypromise to be even morefitlt. It is clear there will be sfitompetition for the dollars
neededo carry out the services that citizens expect.

Statesupport of many programs and revenue sharing maydsted by changing priorities.

For example, the commitment to finance two-thirds of K-12 public school costs may limit the
funds available for generavenue sharing and for categorical aids, such as human services and
transportation assistancelthough local financing still depends primarily on property taxes, the
authorityof local governments to levy further taxes is constrained by state law. In some cases,
the ability to chage fees for services can also be limited by state law

Local governments are not entirely without recourse. The state legislature has access to the
factsneeded to make critical decisions about local problems. A significant number of legislators
have had experience in local government gained through serving on city common councils, vil
lage or town boards, county boards or school boards. In addition there are several statewide
associationshat represent local governments at the State Capitol. T$eokigin Alliance of
Cities,the League of l8consin Municipalities, the Wisconsiowns Association, and theisV
consinCounties Association are strong advocates of local government.

With the shifts in state priorities and given taxpayer resistance to tax increases, local govern
ments will have to consider the alternatives to higher leviesgRe@ation may include discon
tinuing or privatizing certain programs or improving their administration.

Somegovernments may decide services which they have undertaken in recent years should
revertto the private secto~or example, curbside pickup of brush and recyclables may become
the responsibility of property owners. Local units may decide to privatize services by eontract
ing with private companies. Itis assumed cost savings are realized through privatization because
theprivate firms, rather than the government, will be responsible for paying employe wages and
benefits. Many believe that competitive bidding for such contracts may hold down costs. Con
tractswith private firms already are common in such areas as trash removal and street repairs.
A major shift toward privatization could occur if counties exercise the option provided in the new
W-2 program to let private concerns administer welfare assistance as a job placement program.

Whenlocal governments continue to administer programs direb#y may try to @anize
them more diciently or combine services with other units. Computer technotagy planning
methodsand management techniques may help to deliver services riciendf.. One solution
availablein state law for many years permits municipalities to form special district governments
to act cooperatively Current examples of special districts include sewerage districts, farmland
drainagedistricts and inland lake protection districts. Municipalities may combine their police,
fire and ambulance services, and some have also found it advantageous to purchase fire and po
lice services from their neighbors, rather than operating their won departments. Counties have
joinedto provide mental health services across muti-county areas for purposes of cost savings
and improved care.

Economic development may increase a municipali&conomic and social resources- At
tractingnew industry or promotion of the tourist trade could bring added dollars to lofsakcof
Yet, economic development can be a mixed blessing. Adding indlestrg retail establish
ments and population may result in increased costs for existing residents. New businesses tend
to locate on the periphery of established settlements which change the nature of the community
itself and produce conflict with neighboring municipalities.
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Some of the most serious challenges facing local governments, now and in the future, stem
from changing land use. How much green space needs to be maintaiillet®Wilevelopment
contaminategroundwater or &ct rivers and stream negatively? Many of those who move to
new developmentsre accustomed to city or suburban services. What impact will their demands
have on local governments?

Local governments have proven their versatility since the birthis€d¥sin in 1848. With
thesupport of their citizens, they will continue to master the day-to-day challenges of public ser
vice.

RESOURCESAND REFERENCES ON WISCONSIN LOCAL GOVERNMENT

A variety of resources and references have been consulted during the preparation-of this ar
ticle. Because local government changes constah#ymajor sources are listed below to assist
the reader in future research.

History of Wisconsin Government

Donoghue James R. “Local Government inis&onsin”, feature article of thé/isconsin Blue

Book 1979-198Qqublished by the Legislative Reference Bureau.
Nesbit,Robert C. and Wiam F. Thompson. \¥consin: A History(2nd edition). Madison: Uni

versity of Wisconsin Press, 1989.
Raney, William H. Wisconsin: A Story of Progres#&ppleton: Perin Press, 1963.

The Wsconsin State Historical Society (816 State Street Madison WI 53706) has a wealth
of information about both present and past government activities and also publishes the Wiscon
sin Magazine of History.

Resouces on Local Government Published by State Agencies

Virtually every state agency publishes information relative to local government. The De
partmenbf Public Instruction (125 Southéflister Street Madison WI 53701) publishes reports
on elementary and secondary education. ThscdMsin Technical College System Board (310
PricePlace Madison WI 53705) publishes statistics on technical and vocational education. The
Departmenbf Revenue (125 Southélister Street Madison WI 53701) produces serial publica
tions such asown, \lage and City &ixes; Poperty Bx; andAids and ShadTaxes in Wsconsin
Municipalities.

Informationalso is available from legislative agencies, notably thectvisin Legislative
Fiscal Bureau (1 East Main Street Madison WI 53701), which reports on fiscal issues; and the
WisconsinLegislative Reference Bureau (100 North Hamilton Street Madison5$701),
whichissues bulletins and reports on specific state and local government topics, as well as pub
lishing the bienniaWisconsin Blue BookThe Legislative Reference Bureau’s library contains
many documents related to state and local government.

TheState Historical Societthe Legislative Reference Bureau library and the DPI Reference
andLoan Library are depositories for public documents issued by these and other state agencies,
aswell as copies of reports of state study commissions.

Publications by Other Wisconsin Organizations

RobertM. LaFollette Institute of Public Adirs, University of Visconsin-Madison, 1225 Obser
vatory Drive,Madison WI 53706, publishes the quarterly LaFollette Policy Report, as well
asbooks and monographs. See also Dollars and Sense: Policy Choices aisdahehV

BudgetVol. | (1990); Vol. 1 (1991) and Vol. 11l (1994).

Leagueof Wisconsin Municipalities202 State Street, Suite 300, Madison WI 53703-2215, pu
blishesa monthly newsletter and a monthly magazine, The Municipality
WisconsinCity/County Management Association, U@shkosh, Oshkosh W1 54901, publishes

a monthly newsletteews and Notes
WisconsinCounties Association, 100 River Place, Madison WI 53716, publishes a monthly

magazineCounties
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WisconsinTaxpayers Alliance, 335 ¥gt Wison Street, Madison WI 53703, publishes a month
ly pulication, The Wisconsin Taxpayavhich focuses on Wisconsin government.

WisconsinTownsAssociation, W7725 Hwy 29, Shawano WI 54166, publishes a monthly news
letter.

Publications by National Organizations

Governing,published by Congressional Quartethc., 2300 N. St. N\WWSuite 760, \&shington
DC 20037.

Phi Delta Kappan, published by Phi Delta Kappa International, Inc. (honorary educatgseal or
nization), 408 N. Union, Bloomington IN 47402.

Public Administration Reviewpublished by American Society for Public Administratiot2d
G Street NW, Suite 700, Washington DC 20005.

Public Managementpublished by the International City/County Management Association, 777
North Capitol Street, NE Washington, DC 20002.
Other Resources
The US Census Bureau publishes statistics on local government finance, employment and
operations. These now are available electronicadly well as in print format.

The US Bureau of Justice Statistics publishes data related to law enforcement and correc
tionsfor federal, state and local governments.
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