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8.1 Background 
 
This is the eighth of nine elements that comprise the Adams County 
Comprehensive Plan.  This element is based on the statutory requirement for a 
“compilation of objectives, policies, goals maps and programs for joint planning 
and decision making with other jurisdictions, including school districts and 
adjacent communities, for siting and building public facilities and sharing 
public services.   
 
The element shall analyze the relationship of the County with area school 
districts and adjacent local units of government, the state and other 
governmental agencies.  In addition, this element shall identify existing or 
potential conflicts between the County and other governmental units that are 
specified in this paragraph and describe processes to resolve such conflicts. 
 
The Comprehensive Planning Legislation also establishes 14 state planning 
goals.  Of these 14 goals, one relates directly to intergovernmental cooperation: 
 

1) Encouragement of coordination and cooperation among nearby units of 
government. 

 
This Comprehensive Plan provides overall recommendations for relationships 
with local and overlapping jurisdictions to achieve visions for future growth, 
avoid inefficient or conflicting development patterns, and promote 
intergovernmental agreements.  
 
 
A. Previous Studies 
 
1. Adams County General Development Plan 
 
This document, completed in 1977, provides an overview of the county at that 
time.   The Plan contains very detailed inventories of county assets and 
procedures, and in its final chapters provides a Development Plan.   The Plan 
lays out a set of policy prescriptions that are seen as preparing the County to 
face the challenge of the future.  “Ultimately, the planning process in the 
county must be carried out by the local government of the county.”  This 
formulation might be extended to include all the local governments within the 
county, or as the Plan puts it, “the structure of local governmental units, the 
bodies of laws and procedures through which they function, and the financial 
allocation mechanisms which they administer.”  These are seen as a possible 
obstacle to the efficient allocation of resources to address needs identified in 
the Plan. 
 
One way in which Adams County is identified as reliant on other counties in 
this Comprehensive Plan is in terms of employment.  “A major employment 
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pattern in the county is for residents to be employed in the cities located not 
far from but outside the county itself.”  So coordination with surrounding 
counties, particularly related to economic development, is prudent.  Because 
land use planning can affect areas that are in more than one jurisdiction, “it is 
also important that this activity be coordinated with the work of similar 
agencies in the incorporated municipalities of the county.”  The Comprehensive 
Plan discusses at length the County’s actions in setting up a countywide solid-
waste disposal system to replace the individual “town dumps” that served 
residents at that time.   
 
This report provides a view into how Adams County provided services thirty 
years ago.  Some of the change that has taken place, establishing a County 
Landfill, a County Zoning Ordinance with nine of 17 towns participating, 
replacement of one-lane bridges on town roads, have required a degree of 
cooperation between the County and the Towns.  Meanwhile the pattern of 
county residents commuting to surrounding counties to work has not changed, 
and has probably increased, so the need for coordination with these counties 
has not reduced in the last three decades. 
 
2. Regional Comprehensive Plan: A Framework for the Future, 2000 – 2020 
 
This updates a 1981 Regional Development Plan for the North Central 
Wisconsin Region, which includes Adams County.  It addresses several issues 
having to do with intergovernmental cooperation.  Consistency is perhaps the 
most pressing of these issues because of its central role in the 1999 revision of 
the Wisconsin comprehensive planning statutes that have inspired the creation 
of this and many other comprehensive plans since then.   
 
The Regional Comprehensive Plan (RCP) is only advisory and seeks to provide a 
backdrop for local planning efforts, informing local governing bodies about the 
context for their planning.  Although at this time the need for consistency 
between plans of governmental bodies at various levels is not yet entirely clear, 
the degree to which planning efforts in various jurisdictions can be coordinated 
makes subsequent problems of inconsistency less likely.  The RCP also looks at 
annexation, extra-territorial review and zoning, cooperative agreements and 
revenue sharing, and other methods that local governments can use to address 
common issues.  Not all conflicts between local governments can be settled 
through the use of these methods, but by looking at problems that transcend 
local boundaries in a regional context, solutions are more likely to be 
discovered. 
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3. Kettl Commission 
 
One of the most essential and basic forms of inter-governmental cooperation in 
Wisconsin is the shared revenue program.  A significant portion of the final 
report of the Wisconsin Blue-Ribbon Commission on State-Local Partnerships 
for the 21st Century (Kettl Commission) is devoted to the shared revenue 
program.  Although the reforms proposed in the report have not been enacted, 
with the continuing pressure on the State budget they can provide valuable 
insight into how inter-governmental cooperation can provide a basis for cost 
savings in the future. 
 
The report recounts the origins of the shared revenue program when the State 
began to pay local governments for property tax income lost by the removal of 
utility property from the tax rolls.  The program was broadened when the State 
income tax was enacted in 1911.  At that time ninety percent of the money was 
returned to the jurisdiction where it was collected.  In 1972 a formula based on 
needs measured by revenue, property value and population was introduced.  
These formulas established equalization of revenues as an important goal of 
the program. 
 
One of the flaws of the program, as presently constituted, that the report points 
to is that under the current formula a municipality increases its shared 
revenue funding by increasing its revenues and spending.  “Higher 
expenditures…produce a higher shared revenue payment.  Not only does this 
create an incentive to increase municipal spending to receive higher state 
shared revenue, it distorts municipal strategy.” The report proposes a way that 
the system might be improved, by removing this perverse incentive to increase 
spending, and still maintain the commitment to equalization among 
communities that is such an important part of the program’s history.  At the 
same time it would attempt to increase accountability and improve 
performance as well as promoting economic development by rewarding growth. 
To do this the report advocates greater collaboration among neighboring 
jurisdictions. 
 

“Too many communities unnecessarily duplicate public services… 
(we should) create strong incentives for municipalities to work 
together to identify those services where significant savings are 
possible…whoever can do the job best ought to do the job… 
(through) a performance-driven mechanism for purchasing specific 
services instead of providing unspecified support”. 
 

In providing a basic level of service, what the report calls Badger Basics, a 
number of alternatives are explored, but the common thread is a “focus on 
funding services instead of spending…eliminate the incentive…to spend more 
money to receive more state aid.”  To replace the per capita component of the 
current program, which in the 2000-2001 fiscal year amounted to $142 
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million, the report advocates what it calls area-wide growth sharing.  These 
would be geographic areas with significant economic common interests;  “small 
enough to encourage collaboration among the governments within them…(and) 
on a large enough scale to encompass substantial economic activity and to 
prevent large financial disparities among the regions.”  It goes on to suggest 
that in constructing these areas they should be based on existing geographic 
and economic relationships: they should conform to actual functional units.  
“The boundaries ought to be drawn to capture service-delivery areas and to 
encourage the interactions with which local governments are used to dealing.”  
The report suggests funding such a program through a .25 percent of sales tax 
revenues designated to it.  In the current climate such a development seems 
unlikely, but that does not diminish what the report says about how 
cooperation between jurisdictions can potentially improve services while 
lowering costs. 
 
In 2002 Governor McCallum appointed the Wisconsin Task Force on State and 
Local Government (Sheehy Commission) to revisit issues examined by the Kettl 
Commission, especially the shared revenue program.  The final report of the 
Commission looks at six issues and makes a number of major 
recommendations for reform that will make the program more cost effective.  
Much of this report, as with the Kettl report, is directed at how State law 
should be reformed.  These concerns are well beyond the purview of the Adams 
County Comprehensive Plan, but there is valuable guidance to be gleaned from 
the work of both the Kettl and Sheedy Commissions that can be applied by 
local governments to providing services, even in the absence of reforms at the 
State level. 
 
The first of the major recommendations made by the Sheedy Commission is to 
authorize regional tax base growth sharing, a concept introduced by the Kettl 
Commission.  Such a policy would “strongly promote these agreements, 
especially in troubled economic times like these or in troubled regions and 
counties be they urban or rural.”  These areas should be drawn to “reflect that 
Wisconsin’s economic strength begins in the communities and regions, and 
that regions compete globally…Growth sharing also can be tied to support for 
regional services and infrastructure and therefore encourage service sharing.” 
Major recommendations 4 & 5 deal with protecting service equity, penalizing 
inefficiency, and providing incentives in the shared revenue program for 
jurisdictions that enter into shared service agreements.  Incentives for this kind 
of cost savings that are made a part of the shared revenue program would 
make it much easier for local jurisdictions to enter into this kind of agreement, 
but it is not necessary to wait for the State before these efficiencies are realized. 
 
Local governments can enter into inter-governmental agreements to provide 
shared services now.  Major recommendation six provides something of a 
roadmap for how these agreements should be designed. 
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“Local governments should create functional service delivery lines 
without regard to their political boundaries…Cost-saving 
opportunities may exist in providing and paying for services or 
facilities, including schools, in developing areas within one or 
adjacent jurisdictions.  Laws authorizing fees against property 
owners and/or developers should be expanded to more easily allow 
for the recovery of direct costs to affected properties, with 
emphasis on cost management, inter-jurisdictional cooperation 
and fairness.” 
 

It is crucial to the success of these agreements that they be based on carefully 
drawn areas.  This is especially true for the proposed tax base growth sharing 
areas.  It is necessary to “create functional service lines that support integrated 
decisions and systems approaches… jurisdictional lines and service delivery 
systems that make sense in today’s world.”  Greater integration within regions 
that share common economic interests is the fundamental building-block of 
the growth sharing concept.  But just as important is the idea of performance-
based assessment of possible cooperative agreements: “a best practices 
function…(that) evaluates examples of service delivery based on: customer 
service, costs, efficiency, effectiveness and other factors such as rural-urban 
differences.”  The quality of service delivery must be the primary criteria for any 
inter-governmental agreement.  Just as jurisdictional boundaries should not 
pose an obstacle to efficient service delivery, an inter-governmental agreement 
is not an end in itself.  The determining factor should be how to provide the 
highest quality services at the lowest possible cost. 
 
One way to ensure this happens is by making sure that those who are served 
by such agreements, and those who pay for them be represented in their 
implementation.  “By local decision, communities should share the costs of 
museums, recreational facilities, airports, zoos, etc. that are presently paid for 
by central cities but used by citizens regionally.  Communities that share the 
cost of these facilities should have a voice in their construction and 
management.” Each inter-governmental agreement is different and must take 
into consideration all the ways in which each community is unique, but these 
reports do offer insight into how such agreements might be designed.  The 
focus of these reports is, however, reform at the State level that would 
restructure the shared revenue program to provide incentives for this kind of 
cooperative agreement. 
 
As mentioned earlier it is not the task of this Plan to focus on what State policy 
should be, but inter-governmental cooperation and shared service delivery is 
equally in the interests of local governments and of the state generally.  Where 
structural incentives to foster cooperative agreements would be helpful in 
facilitating this approach there is ample justification for local governments to 
enter into such arrangements, even in the absence of incentives.   
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Returning to the work of the Kettl Commission, there is a clear imperative for 
inter-governmental cooperation as the best way to serve citizens in many cases.  
“Putting citizens at the center provides a way of focusing everyone on problems 
we must effectively solve…the strongest existing partnerships in the 
governmental system took their first steps by concentrating on real problems of 
real people – and determining how best to solve them.”  The reason for doing 
this goes beyond simple questions of lowering the cost of government it involves 
ensuring that citizens receive the kind of government service that prepares 
them for a brighter future.  “Growing the 21st century economy, on the other 
hand, demands unprecedented partnership between the state and its local 
governments and between local governments in every region.” 
 
 
B. Intergovernmental Issues 
 
1. Shared Services 
 
Adams County presents opportunities for local governments sharing services.  
Whether this involves one town contracting with another for fire or EMS 
service, or the County agreeing to work with an adjacent county to solve a 
common problem, the goal is to maximize the benefit from the expenditure of 
public dollars.  The economies of scale that result from a single entity providing 
service to a number of jurisdictions can benefit all by reducing cost and at the 
same time improving the quality of services received.  The Adams County 
Volunteer Fire District is a good example of how services are being provided to 
a number of jurisdictions to improve service and reduce costs to all.  Likewise 
the agreement between the Towns of Lincoln and Easton and New Chester, or 
Monroe and Big Flats, or the Town of Jackson and the Village of Oxford, or 
Colburn and the Village of Hancock to contract fire service show how shared 
service agreements can work to the benefit of each party to the agreement. 
 
2. Overlapping Jurisdiction 
 
Corporate boundaries of towns and counties often do not coincide with the 
boundaries of other functional units set-up by service-providing agencies, most 
notably school districts.  This overlapping of service boundaries can often 
cause problems and be an obstacle to providing services in the most cost-
effective manner. 
 
The school districts within the county offer a particularly clear illustration of 
how functional boundaries do not always coincide with established units of 
government.  Of the five school districts that operate in Adams County only the 
Adams-Friendship District is in only one county.  The others include at least 
three counties, and the Wisconsin Dells District is in four counties.  School 
district boundaries are set based on the location of school buildings, where the 
students live and the efficiency of transporting children to any given school. 



 

 
Intergovernmental Cooperation - 7 - Adams County 
2006  Comprehensive Plan 

 
In planning for intergovernmental cooperation it is important to remember that 
jurisdictional boundaries can present an obstacle to efficient service delivery.  
There can also be inconsistency between service delivery districts and other 
entities.  All of these overlapping jurisdictions must be taken into consideration 
when considering how best to effectuate intergovernmental agreements and 
how best to deliver services to citizens. 
 
3. Consistency of Plans 
 
It is required that, after 2010, land-use control actions be consistent with an 
adopted plan.  An attempt should be made to make policies between adjoining 
jurisdictions consistent with one another, to the greatest degree possible.  The 
consistency requirement in the comprehensive planning statutes deals with the 
need for land use decisions to be consistent with the plan, but there is no legal 
requirement that plans be consistent one with the other, except that where a 
town is under county zoning the adopted plan of the town should be consistent 
with the county plan, so that decisions that affect the town reflect a common 
policy direction. 
 
Inconsistency between town and county plans would put those charged with 
making land use decisions in the difficult position of choosing between 
competing visions for the proper policy course.  Although the ultimate 
responsibility for defining the extent to which local plans must be consistent 
will fall to the courts, prudence would demand an attempt to resolve conflict 
between plans, especially where more than one level of government has a say in 
a single land use decision.  An obvious example is rezoning, where the town 
has the ability to reject a decision made by the county.  If the town and the 
county plans are significantly different in terms of the vision for land use that 
they express it will be hard for decision makers to be consistent with each. 
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8.2 Overview 
 
A. Current Levels of Cooperation 
 
This section looks at the existing inter-governmental cooperation agreements in 
effect in Adams County. 
 
1. Cross-jurisdictional Service 
 
a. Adams Volunteer Fire District 
 
Six volunteer fire departments are located in Adams County and another five 
located outside of the county operate within it under joint service agreements 
with Adams County towns.  There are two volunteer fire departments in the 
county (Big Flats and New Chester) that contract with adjoining towns (Monroe, 
Lincoln and part of Easton) to provide fire services.  Fire service is one of the 
most common types of cross-jurisdictional services.   
 
This kind of joint service arrangement is fairly standard.  What is more unique 
to Adams County is a free-standing fire district that provides service to a 
number of municipalities, but is independent of them.  The City of Adams and 
much of the central and western area, encompassing about one-third of the 
County, receive services from the Adams Volunteer Fire District.  The 
department maintains stations in the City of Adams and in Arkdale.  The 
Adams Fire District covers an area of 195 square miles, including all of the 
city, the Towns of Adams, Easton, Preston, Strongs Prairie, and Springville 
north of WI-82.   
 
Each Town and the City contract for services individually with the Adams 
District.  The district has no taxing authority.  It owns its equipment, but rents 
the space to store it from the City of Adams and the Town of Strongs Prairie.   
Mutual Aid agreements exist also with the volunteer forces in New Chester, Big 
Flats and the Village of Friendship.  The Adams County Fire District offers one 
model for how an essential service normally provided by municipalities can be 
provided by a separate entity    
 
b. Adams-Friendship School District 
 
It is not uncommon in rural areas for school district boundaries not to conform 
to other local government units.  All or parts of nine towns are served by school 
districts that are headquartered outside of Adams County.  The remainder of 
the county is served by the Adams-Friendship School District.  The district has 
seven schools: a high school, middle school and elementary school, all located 
in the City of Adams; and Castle Rock Elementary in White Creek (Town of 
Easton), Grand Marsh elementary (New Chester), Roche a Cri Elementary 
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(Strongs Prairie), and Pineland Elementary (Big Flats).  Thanks to successful 
school bond issues all of the schools are in good condition and up-to-date.   
 
Like all school districts the Adams-Friendship District has taxing power.  The 
administration of the District is totally separate from any of the municipalities 
where it operates and from the County.  Especially in attracting families to a 
community the quality of the schools is a crucial factor, so the District must be 
considered to be bringing a primary public service to the municipalities where 
it operates.  In the unincorporated places of White Creek and Grand Marsh the 
school is certainly one of the defining landmarks.  In the City of Adams, and to 
a lesser degree in the village, the Adams-Friendship School District is both a 
large landowner and a major employer.   
 
All of these factors argue for a high level of cooperation between local 
governments and the school districts that serve them.  The location of a school 
can have a large impact on land use and development patterns.  The quality of 
education is a major factor in creating a competitive workforce.  Schools are 
often, especially in rural communities, the site of the most visible recreational 
facilities and a focus of community identity. 
 
c. Adams County Solid-waste Department 
 
How Adams County deals with solid-waste has changed significantly over the 
last thirty years.  In 1976 there were 13 landfills in Adams County operated by 
the towns.  A 1979 solid waste study for Adams County concluded that at least 
50 percent of the existing landfills would be closed in the next three to four 
years because of more restrictive federal and state criteria.  The report 
recommended the development of transfer stations and handling of the waste 
material to an alternative site in Juneau or Marquette County. 
 
In 1989 Adams County opened its own sanitary landfill that serves the majority 
of the county.  There are 19 transfer sites staffed by the towns.  The County 
currently does garbage pick-up in the City of Adams and the Town of Jackson.  
Up till only a few years ago private companies did this pick-up, but lost these 
contracts to the County.  Private companies still do trash collections at some 
industrial operations. 
 
The majority of funding for the department’s operation comes from tipping fees.  
Although the department receives some funding from the County general fund, 
to cover free services such as tire collection that are offered to county residents, 
the goal is for the department’s operations to be self-sustaining.  County 
residents are charged for loads that they bring to the landfill personally and 
towns are charged for disposal of materials left in the County-provided 
containers at transfer site operated by several of the towns. 
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The fact that the Solid Waste Department of County government was able to 
secure the contract for curbside collection in the City of Adams and the Town 
of Jackson, which had previously been provided by private companies, offers a 
different view on the debate about privatization of government services.  The 
County was able to offer a competitive proposal that allowed them to win the 
bid to provide services that had previously been provided by the private 
companies that operated a landfill in Wood County.   
 
The argument in favor of privatizing government services is that private entities 
are able to provide the same services as local governments more efficiently, and 
therefore more cheaply.  For a County department to be able to secure a service 
contract in competitive bidding against private operators indicates that the 
efficiencies that are the justification for privatizing public services has 
successfully been implemented by the department.   
 
d. Adams County Drainage District 
 
Drainage districts have a long history in Wisconsin.  Laws dealing with the 
drainage of agricultural lands predate the founding of the State, the earliest 
laws dating from 1839.  There was considerable activity in drained land 
agriculture during the 1890s and early 1900s.  Between 1900 and 1905 twelve 
drainage district were established, draining 320,000 acres 
 
There are three Drainage Districts in Adams County: in virtually the whole of 
the Town of Leola, in the northern half of the Town of Colburn and in Widow 
Green in the Town of Jackson.  These districts have the power to levy 
assessments on property within the district, apportioned based on the benefit.  
The Colburn District extends into Waushara County, and the Leola District 
extends into both Waushara and Portage Counties.   
 
All three districts are governed by the Adams County Drainage Board, which is 
not directly a part of County government.  This provides a model of how a 
district that crosses jurisdictional boundaries to provide a very specific purpose 
can be structured. 
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2. Annexation and Extra-territorial Jurisdiction 
 
An often contentious issue between local governments, annexation and the 
related power of extra-territorial jurisdiction (ETJ) has led to conflicts between 
towns and incorporated municipalities around the state.  It has also become 
the basis for cooperation and boundary agreements that have served the 
interests of both cities and towns.  Under state law, a city or village has certain 
land use authorities within its ETJ.  These areas are 1½ to 3 miles depending 
on the size of the community.  Extraterritorial plat review is required within the 
ETJ of a city or village.  This gives cities and villages the right to review and 
approve any land division within its ETJ.  In order to exercise extraterritorial 
zoning it is necessary for the city or village to form a committee with the 
adjacent town, in which both parties have three representatives.  A majority of 
committee members must agree and the governing body of both jurisdictions 
must adopt whatever agreement is reached in order for extraterritorial zoning 
to go into effect. 
 
Annexation is the statutory process for transferring lands from unincorporated 
areas (towns) to incorporated areas (cities and villages).  Annexations are 
typically designed and initiated by landowners, and not by villages or cities.  
Landowners can petition a city or village to have their land annexed.  
Landowners can shop around for the best deal on public services and 
regulations, including bringing in unwilling landowners.  Cities and villages 
can only accept or reject the petition.  As a result, cities and villages often have 
to rely upon incremental annexation to address local needs.   
 
Annexations often provide the trigger for lengthy and expensive legal struggles 
between competing community land use visions, and for tax base and 
community identity.  A more constructive approach may be to explore 
intergovernmental agreements. The methods of inter-governmental cooperation 
available to address annexation-related issues include:  general 
intergovernmental agreements; municipal boundaries fixed by court judgment; 
boundary change by cooperative plan agreement; and revenue sharing 
agreements. 
 
a. Wisconsin Dells-Dell Prairie Extra-territorial Zoning  
 
The City of Wisconsin Dells and Town of Dell Prairie have developed a three-
year agreement on an extraterritorial plan.  A committee with representatives of 
the City of Wisconsin Dells and the Town of Dell Prairie has met regularly over 
the past three years, but has been unable to reach agreement.  The recent 
annexation by the City of five hundred acres of land in Dell Prairie, including a 
large section of the Dells of the Wisconsin State Natural Area (SNA) and the 
Chula Vista resort, has added another dimension to these discussions.  If as 
the pre-annexation agreement between the City and the landowners calls for, 
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sewer and water service is extended along WI-13 this will have the effect of 
creating development pressures within Dell Prairie.     
 
Although an agreement has not been reached as a result of the current extra-
territorial zoning effort and the term of the current committee has expired it 
could be very much in the Town’s interest to continue to pursue some form of 
boundary agreement with the City.  Once utility service is in place along WI-13 
it seems almost inevitable that further annexation will take place in the area on 
either side of the highway.  If the Town of Dell Prairie is to have some control of 
its future it would be prudent to engage the City in a way that seeks the 
common interest of both jurisdictions.  
 
b. Adams-Friendship 
 
As the only incorporated municipalities within Adams County the City of 
Adams and the Village of Friendship have authority to provide extraterritorial 
review of subdivision requests in the towns within one and one-half mile of 
their corporate limits.  There is also the potential for extra-territorial zoning to 
be implemented in this area.  To do this, however, requires the lengthy three-
step process, described above.  
 
The Village and the City cooperate on the sewer and water facilities they share.  
As described in the Utilities and Community Facilities Element, the City water 
system, consisting of two water towers and four wells and wastewater 
treatment plant (located in the village) provides service to the Village.  Each 
separately owns and maintains a system of distribution lines.  The two systems 
are connected at three points.  The City provides service to the Village at 
wholesale rates, and has recently negotiated a new agreement covering the 
expanded capacity of the City treatment plant. 
 
It is anticipated that in coming years there will be need to extend sewer and 
water service beyond the existing corporate limits.  This is particularly true in 
the area surrounding Friendship Lake, where older septic systems are likely to 
fail.  There is also the possibility of growth along State Highway 13 south of the 
City, especially in the area around the new industrial park.  Both the City and 
Village have policies requiring annexation (where it is possible) as a condition 
of extending utility service to a property.  In the areas where annexation is 
possible, especially in the already developed areas on Friendship Lake, 
discussions between the affected towns and the City or Village about possible 
boundary agreements would be helpful to all parties.  
 
As part of this planning process, the City of Adams, the Village of Friendship, 
and each of the surrounding towns were shown the future land use map 
prepared first by the Village and then the City.  During the mapping exercise 
the Planning Commissions in both the Village and the City were encouraged to 
imagine the future land use within its one and a half-mile extraterritorial 



 

 
Intergovernmental Cooperation - 13 - Adams County 
2006  Comprehensive Plan 

jurisdiction. When the Towns of Adams and Preston prepared their future land 
use maps they did so having seen what the Village and the City thought should 
occur in the areas of the town that border them. 
 
Having become aware of one another’s thoughts on future land use in their 
respective jurisdictions perhaps it will be easier for the Village, the City and the 
surrounding towns to reach consensus on development proposals, particularly 
those that fall within the mile and a half ETJ.  This is a very preliminary 
exercise in joint planning, but hopefully it can provide a basis for 
intergovernmental cooperation in the future.   
 
 
3. Joint Planning Efforts 
 
a. Adams-Friendship Consolidation 
 
Over the years there has been some discussion of the idea of consolidating the 
Village of Friendship and the City of Adams into a single unit of government.  
The duplication of services and resources is the most obvious argument in 
favor of such a policy.  Issues of local control and identity are most commonly 
raised in opposition to such a move.   
 
The primary advantage of consolidation is seen to be efficiency and cost saving.  
The primary objections include concern about the effect on taxes and water & 
sewer rates, the possible loss of one of the post offices, and a general concern 
about loss of identity and history.  There is also concern about how 
consolidation would affect current Village and City employees.  There are 
examples of cooperative effort such as the Chamber of Commerce, joint road 
projects, and sharing of staff resources.   
 
Real cost savings are the primary justification for going ahead with 
consolidation.  But there is concern about the lack of a detailed idea of the 
effects of such action.  More information to the public is necessary before a 
decision can be made. 
 
More study is required of the fiscal impact of consolidation, whether the 
existing ordinances of the two municipalities can be made compatible, the 
effect of consolidation on employees and labor agreements, and ways to protect 
community identity and the level of representation within the resulting 
consolidated government.  Public education and outreach is the crucial 
component if the consolidation effort is to be pursued. Incremental steps 
toward consolidation may be the most productive course to take toward a long-
term goal of a single government.  Cooperative effort and the sharing of 
resources, if they yield savings or higher levels of service will be a positive 
outcome even if they never lead to full consolidation. 
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b. Dells of the Wisconsin State Natural Area 
 
Located adjacent to the center of the large visitor market of the Dells, this area 
offers enormous potential for nature-based visitor activities that could draw a 
new cohort of tourists to Adams County.  The Dells of the Wisconsin River 
encompasses over 5 miles of Wisconsin River corridor with a spectacular gorge, 
cliffs, tributary canyons, and rock formations carved into Cambrian sandstone. 
Formed between 510-520 million years ago, some cliffs rise over one hundred 
feet above the water and have been shaped by the erosive processes of water 
and wind.  Various Native Americans, ranging from early Paleo-Indian people to 
the more recent Ho-Chunk, Sac, and Menominee, were attracted to the scenic 
waterway, and left behind archeological evidence such as effigy and burial 
mounds, camps and village sites, garden beds and rock art. Dells of the 
Wisconsin is owned by the DNR and was designated a State Natural Area in 
1994. 

Because the State Natural Area is located in four counties what happens to 
this area necessarily involves cooperation between a number of government 
bodies.  The need for cooperation is not made less important by the recent 
annexation of sections of the SNA into the City of Wisconsin Dells.  Although 
this will change the dynamics of development in the area, it should not change 
the status of the SNA, nor make it a less important asset for Adams County. 
 
c. County Trail System 
 
Adams County has a number of trails: snowmobile trails, horse trails, off-road 
motorcycle and ATV trails, and hiking trails; including the Van Kuren Trail, 
county park trails, the Roche a Cri State Park, and on Nature Conservancy 
land at Quincy Bluff.  But at this time there is no unified system of trails in the 
county.  When the Community Resource Team (discussed elsewhere in this 
report) made its recommendations for how tourism could be improved in the 
county they suggested that tourism assets need to be inventoried and assessed 
by the Department of Tourism.   
 
An ad hoc committee on county issues that grew out of the Community 
Resource Team visit has been pursuing just such a goal over several months, 
including submitting a grant application to the University of Wisconsin to 
assign a graduate student to the task of developing a countywide trail system.  
The goal of the project is the development of a plan for on-road and off-road 
bike and hiking/running trails which connect existing cultural, economic, and 
natural resources throughout Adams County.   
 
The committee points to the health risk of obesity as an arguments in favor of a 
coordinated approach to trail development, and also to the predominance of 
older persons in the population and their need for exercise and non-automobile 
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transportation options.  They also emphasize the opportunity to expand the 
county’s appeal as a visitor destination.  They point out that there are currently 
no on- or off-road non-motorized biking trails in the county.  A comprehensive 
approach to trail planning could address both the needs of Adams County 
residents to easy access to transportation and exercise options and the 
potential to increase the variety of visitor activities within the county.   
 
The County is in the process of revising its Outdoor Recreation Plan, which 
looks at the range of recreational facilities in the county.  The Plan inventories 
existing trails.  In its proposal to UW (which was approved) the ad hoc 
committee lists a number of steps that should be taken to arrive at creating a 
unified trail system within the county including linking the existing trail 
segments and park facilities in the county, major developments along the 
lakefront, and points of interest throughout the county.  Beyond the steps that 
would fashion a trail system in the county it suggested specific options that 
should be considered. 
 

• Future sidewalk development in the City of Adams and the Village of 
Friendship to ease mobility for seniors and the handicapped 

• Creating a hard-surface, off-road route from Friendship Park to 
Roche-a-Cri State Park  

• Expanding the use of the county’s two current rustic roads to include 
marked bike trails with car parking areas for the public 

• The progress on the Wisconsin River waterfront plan by the DNR in 
southern Adams County and possible links to this project 

• Linking proposed Adams County trails to planned or existing trails in 
adjacent counties. 

 
The effort to create a countywide trail system and link it to other resources 
within and outside of the county will necessarily involve cooperation between 
the County, Village and City as well as the towns, surrounding counties, and 
various government agencies.  Such a unified trail system would be a great 
asset to the county, and the process to achieve it may represent a model that 
could be applied to other problems and projects. 
 
 
4. Regional Efforts 
 
a. JAM Development Zone 
 
The JAM Development Zone includes Adams, Juneau and Marquette counties.   
The Development Zone offers a number of tax credits.  These include a non-
refundable job credit of up to $8,500 for new full-time jobs for certain target 
groups such as W2 participants, dislocated workers and children from low-
income families, or up to $6,000 for new full-time jobs being created and filled 
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by Wisconsin residents who are not members of target groups.  A credit of 50% 
of all remediation costs affected by environmental pollution in a brownfield is 
also available.  Twenty-five percent of all credits allocated to a business must 
be for creating full-time jobs.  One-third of the allocated job credits must be 
claimed for jobs that are filled by target group members. 

The fact that the three counties of Adams, Juneau and Marquette have worked 
together to seek designation as a development zone to create economic 
opportunities indicates a level of cooperation between the counties on economic 
development issues.  The zone was originally governed by an Advisory Council 
made up of three representatives from each county.  From the beginning the 
lead agency for the zone has been the Adams County Rural and Industrial 
Development Commission (ACRIDC).  The director of ACRIDC functions as the 
zone manager who reviews and forwards applications to the Department of 
Commerce for certification.  On the local level, criteria for project approval were 
set by the Advisory Council and it is the job of the zone manager to be sure 
that applications meet the established criteria, but it is up to the Department 
of Commerce to make the final determination that a business qualifies for the 
tax credits. 
 
By working together the three counties were able to secure designation as a 
Development Zone and they have continued to jointly administer the program, 
with Adams County taking the lead.  This is an illustration of how multiple 
local governments can combine their efforts to secure mutual benefits.  There 
is even an anti-pirating clause in the statute that prevents the counties from 
“stealing” businesses from one another.  Although local governments 
sometimes compete for business, economic development does not have to be a 
zero-sum game.  By working together the three counties in the JAM 
Development Zone have each benefited with their neighbors.  
 
b. North Central Advantage Technology Zone 
 
One of eight such development districts in the state, the North Central 
Advantage Technology Zone is directed at businesses engaged in research, 
development or manufacture of advanced products or materials used in a 
variety of identified fields.  In the North Central Advantage Technology Zone the 
high-technology clusters that have been identified for assistance are 
Paper/Forestry, Financial Services, Health Care, Agriculture/Food Production, 
Information Systems, and Business Services.   
 
The Zone offers tax credits to businesses involved in high-technology 
enterprises.  Five million dollars in credits are available in each zone.  The local 
zone has a board which reviews applications and recommends a total, three-
year tax credit allocation to the Department of Commerce based on how well a 
business meets the criteria set for the zone.  The allocation is based on:  
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1. The property taxes paid directly by the business over the three-year 
period; 

2. A portion of the capital expenditures paid by the business during the 
three-year period; and 

3. A portion of the first-year wages paid to employees filling new positions 
created through the project.  

 
The businesses that might qualify are not strictly limited to the designated 
clusters, but may also be certified if they are identified as part of a target 
cluster and as knowledge-based businesses or businesses that utilize advanced 
technology production processes, systems or equipment in more traditional 
manufacturing operations. 
 
Businesses are designated as Technology Zone participants for three 
consecutive years, but the period can be extended for an additional two years if 
certain criteria are met.  The tax credit can be taken over a period of up to 
fifteen years.  There is a minimum allocation to each county in the Technology 
Zone, and a maximum allocation to any one project to ensure that the credits 
are spread throughout each zone.  A minimum investment of $100,000 is 
expected of participating businesses, which are expected also to pay a 
minimum of $13 per hour for qualified jobs. 
 
Like the JAM Development Zone, the North Central Advantage Technology Zone 
is governed by a board – this one made up of one representative from each of 
the nine member counties – that reviews applications and certifies businesses 
to receive the tax credits.  Although the mission of the two zones is different 
and the scope of the Technology Zone is much broader than the JAM Zone they 
both show how counties working together can increase the impact of their 
economic development efforts by banding together to provide incentives for 
targeted businesses to locate and expand within their member counties. 
 
 
B. Potential areas of Cooperation: 
 
This section looks at the areas where there is the potential for additional 
cooperation. 
 
1. Cross-jurisdictional Service 
 
There are a number of opportunities for cross-jurisdictional service delivery 
arrangements in the county.  One area where such arrangements can be 
successful is road maintenance and snowplowing.  By making agreements to 
share the expense of equipment or by contracting out this kind of work 
substantial cost savings are possible for towns. 
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As mentioned above, shared services that increase efficiency and reduce cost 
could be the foundations for continuing government consolidation discussions 
between the City of Adams and the Village of Friendship.  In a similar manner, 
with the City of Wisconsin Dells increasing its presence in Adams County both 
the County and the Town of Dells Prairie should engage in serious talks with 
the City about how all parties can work together to maximize the benefit of 
integrating the SNA into the City of Wisconsin Dells, and plan for growth and 
development that is likely to result from the extension of sewer and water 
service to the Chula Vista resort. 
 
Although not generally defined as a service, the creation of a trail system is 
something that will bring a benefit to citizens throughout the county.  
Cooperation between the governments of all the jurisdictions where the trails 
would pass through would be required for the system to be successful.  An 
integrated system of trails in the county would offer the possibility of increased 
visitor traffic, but it also would provide an amenity to all the towns that it 
would pass through, expanding the recreational alternatives for residents as 
well.  To put together a trail system that truly tied the county together would 
require coordinated action from many local units of government. 
 
 
2. Annexation and Extra-territorial Jurisdiction 
 
Development around Friendship Lake has taken place over the last several 
decades and the oldest of the homes on the lakeshore are nearly fifty years old 
and most depend of private septic systems.  As these aging waste disposal 
systems near the end of their useful life there is an increasing chance that they 
will have a negative effect on water quality in the lake.  Homeowners in these 
areas may opt to petition for annexation by the Village of Friendship in order to 
receive sewer and water service.   
 
Even if landowners around the lake do not seek annexation there is a 
possibility that DNR, in an effort to protect water quality from the effects of 
failed septic systems may mandate the extension of utility service to these 
homes.  There is a general awareness among the affected units of government 
that this annexation is likely to take place in the future, and at least in the 
Town of Adams, there seems to be no significant opposition, but it would be 
prudent for the Village and the adjacent towns to enter into discussions about 
how this transition might be made easier for the parties. 
 
Another more imminent annexation involves the City of Wisconsin Dells.  
Resulting from a petition by the Chula Vista resort in the Town of Dell Prairie 
and encompassing a section of the Dells of the Wisconsin SNA an agreement 
has been reached between the parties and ratified by the Wisconsin Dells City 
Council.  An area of some five hundred acres has been annexed to the City and 
a new TIF district created.  Sewer and water service will be provided to the 
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resort, approximately three miles north of the current city limits.  An extension 
of the Riverwalk from the current short section in the downtown will be 
constructed to Chula Vista through the SNA.  In order to secure the 
participation of DNR an agreement was reached that will provide for the City to 
guarantee that it will construct an interpretive center somewhere along this 
path.  The developer (Chula Vista) also agreed to donate land, containing the 
feature known as Elephant Back to DNR and to restore the Cambrian Lodge, 
owned by DNR on the west side of the Wisconsin River, along with several other 
considerations. 
 
Annexation of such a large tract of Adams County land into the City of 
Wisconsin Dells significantly focuses an important aspect of the visitor 
population, those interested in nature-based activities, into the county.  To 
make the most of this opportunity the County, and the Town of Dell Prairie 
should actively engage the City of Wisconsin Dells to determine how mutually 
beneficial arrangements can be made that will ensure that the natural 
resources and quality of life within the county are protected and at the same 
time the economic development potential of this annexation can be realized. 
 
3. Joint Planning Efforts 
 
The City of Adams and the Village of Friendship already have an extraordinary 
level of intergovernmental cooperation, most notably in the degree to which 
they share sewer and water facilities.  Although full consolidation may never 
take place, serious consideration should be given to how the City and Village 
can work more closely together to provide services to residents in the most 
cost-effective manner.  In some cases this will involve combining the operations 
in each government that duplicate the efforts of the other.  In some cases a 
higher level of cooperation between existing departments or personnel will be 
the right solution.  But in other cases it may be that there is no direct 
advantage for either the City or the Village in combined operations, and that 
the way a service is provided is the most efficient method.  In those cases 
consolidation for its own sake makes no more sense than keeping the two 
governments separate just for the sake of preserving personal fiefdoms. 
 
An honest appraisal of the most efficient and effective way to deliver essential 
services is the best starting point for any consolidation effort, followed by a 
sincere effort to inform the public on all the implications of consolidation.   
Public education and outreach is the crucial component if the consolidation 
effort is to be pursued. It may be that incremental steps toward consolidation 
are the most productive course to take toward a long-term goal of a single 
governmental entity.  Cooperative effort and the sharing of resources, if they 
yield savings or higher levels of service will be a positive outcome even if they 
never lead to full consolidation. 
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4. Regional Efforts 
 
With annexation of Chula Vista resort and sections of the Dells of the 
Wisconsin State Natural Area in Adams County by the City of Wisconsin Dells 
a new aspect has been added to the intergovernmental cooperation required to 
plan for the future use of this important asset.  The State Natural Area is a 
tremendous asset for the entire Dells area and the fact that part of it is now a 
part of the city may lead to the resources and natural amenities present there 
being more actively promoted as part of the “Dells experience.”  The promotion 
of more nature-based activities in the Dells has the potential to expand its 
appeal as a destination for a different type of visitor.  
 
Annexation of such a large area (five hundred acres) within Adams County by 
Wisconsin Dells means that the City and County have a common interest in 
how this area, and especially the SNA develop.  Located as it is at the very 
center of the Dells area and encompassing some of the most important scenic 
resources, the SNA offers the potential for a substantial expansion of the 
recreational alternatives available in the Dells.  The Dells of the Wisconsin SNA 
is a precious resource for all the people of the state, both for the natural beauty 
and resources it contains, but perhaps even more for its location at the center 
of one of Wisconsin’s most identifiable tourist areas.  Great care must be taken 
in the coming years that this resource is developed to maximize benefit to the 
public while safeguarding the fragile environment along the Wisconsin River.  If 
properly planned the SNA has the potential to be a kind of natural gateway to 
Adams County – a taste for visitors of the nature that awaits them to the north. 
 
The four counties that contain parts of the SNA and the City of Wisconsin Dells 
all have a stake in what happens to this extraordinary resource in the future.  
The Dells of the Wisconsin SNA offers the opportunity to remake the Dells as 
an attraction in significant ways.  To do that all the players with a stake in that 
future deserve a voice in its planning.  Adams County and the Town of Dell 
Prairie must be among the stakeholders at the table. 
 
C. Planning Efforts in Surrounding Counties: 
 
This section reviews the status of comprehensive plans in counties 
surrounding Adams. 
 
1. Columbia County 
 
The County has embarked on a planning process, fifteen towns are 
participating in the effort.  The County Planning & Zoning office is assisting the 
towns in preparing plans on a town-by-town basis.  County and town plans are 
being assembled in tandem and County staff is preparing the County Plan to 
provide a framework for local town plans.  Both the Towns of Newport and 
Lewiston, which border Adams County, are participating in the County 
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planning process.  The Towns of Newport and Lewiston both are under County 
zoning.   
 
2. Juneau County 
 
At this time the County is considering the preparation of a comprehensive plan 
in anticipation of the 2010, but no action has been taken at this point.  Juneau 
is one of very few counties in the state with no zoning, but several of the towns 
in the county have zoning ordinances, including the Towns of Armenia, 
Germantown, and Lyndon, all of which border Adams County across the 
Wisconsin River. The Town of Lyndon has an adopted comprehensive plan, 
which provides the basis for their zoning.  The Towns of Necedah, Marion and 
Kildare do not have zoning. 
 
3. Marquette County 
 
Marquette County received a planning grant from the state in the same funding 
cycle as Adams County.  Seventeen local governments participated with the 
County in the planning process.  The County has worked through a private 
consultant in preparing these plans. 
 
The Towns of Douglas, Oxford, and Springfield have all participated in the 
County planning process.  The Town of Westfield has not participated.  The 
Towns of Douglas and Westfield have County zoning, and the Towns of Oxford 
and Springfield do not have zoning. 
 
4. Portage County 
 
The County and all 27 units of government were awarded a State planning 
grant.  Subsequently some of the local units dropped out of the process.  The 
Portage County Planning and Zoning Department has acted as the lead agency 
for the project, responsible for providing primary staffing for the various 
committees.  Some local plans have been adopted, while others, like Grant and 
Pine Grove that adjoin Adams County, are  “in progress”.  The Town of Grant 
has its own zoning ordinance and the Town of Pine Grove does not have zoning. 
 
5. Sauk County 
 
The County and twelve municipalities received a State planning grant in 2003.  
Each municipality has been responsible for the preparation of its own plan.  
The Planning and Zoning Department has provided assistance in the 
consultant selection process, grant administration and coordination between 
the contracted consultants and each municipality. 
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Map 1 – Area Planning Efforts 
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6. Waushara County 
 
Eleven of the fifteen towns in the county have Land Management Plans 
prepared by ECWRPC. Plainfield, Hancock, Coloma all have plans, but they 
contain the disclaimer that: “The community should also be aware that it will 
be necessary to amend the plan by 2010 to bring it into compliance with the 
Smart Growth laws.” 
 
The County plans to apply for a state planning grant to upgrade existing town 
land use plans to comply with the revised comprehensive planning statutes, 
prepare a County plan and plans for the towns that currently have none.  The 
Towns of Coloma, Hancock, and Plainfield are all under County zoning. 
 
7. Wood County 
 
The County has opted to take an incremental approach to preparing a 
comprehensive plan.  County Planning and Zoning staff is concentrating on the 
elements of the County plan.  When that is completed they intend to lend 
assistance to the towns to complete their plans.  The intention is to formulate 
plans for the entire Wisconsin Rapids area, which includes the Town of 
Saratoga adjoining Adams County, as a unit so that issues affecting the metro 
can be addressed together.  The Town of Saratoga does not have zoning. 
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8.3. Goals, Objectives & Policies  
 
 
Goal 1: Encourage coordination and cooperation among units of 

government. 
 
Objectives 
 
1. Promote communication with other units of government, including 

adjoining towns, the county, the region, the state, and federal 
government. 

  
2. Work together with other units of government, and others, to provide 

services in a more cost-effective manner. 
 
 
Policies 
 
1. Pursue dialogue with and between the Towns in the county to seek areas 

of cooperation. 
 
2. At least annually, meet with adjoining units of government to discuss 

issues of mutual concern. 
 
3. Periodically review existing shared service agreements, and explore 

additional agreements. 
 
 
Goal 2: Coordinate activities across jurisdictional boundaries to improve the 

quality and efficiency of services. 
 
Objectives 
 
1. Identify alternative solutions to existing or potential land use, 

administration or policy conflicts that may hinder inter-governmental 
cooperation. 

 
2. Coordinate the planning effort of the County with the City of Adams, 

Village of Friendship, the City of Wisconsin Dells, adjacent towns, 
NCWRPC, WI-DOA, DOT, and DNR, and any other governmental unit 
that can facilitate the planning process. 
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Policies 
 
1. Encourage cooperative agreements regarding annexation, expansion of 

public sewer and water services, growth management and boundary 
agreements between the Towns and with the City/Village. 

 
2. Encourage towns to explore joint service agreements with neighboring 

towns and municipalities where consolidating and coordinating services 
will result in better services and/or cost savings. 

 
3. Continue the exploration of consolidation of services and facilities 

between the City of Adams and the Village of Friendship with the goal of 
full consolidation in mind, but not necessarily held out as the object of 
any particular action. 

 
 
Goal 3: Encourage countywide and regional planning efforts to address 

issues that will affect the future of Adams County. 
 
Objectives 
 
1. Encourage regularly scheduled meetings and on-going communications 

between County departments, local governments, state agencies, and 
surrounding governments. 

 
2. Engage in and support processes to resolve conflicts between the plans of 

governments with overlapping jurisdictions. 
 
3. Encourage the sharing of information between departments, local 

governments and citizens. 
 
Policies 
 
1. Engage DNR, the City of Wisconsin Dells, the Town of Dell Prairie and 

the surrounding counties in long-range planning for the Dells of the 
Wisconsin State Natural Area. 

 
2. Create an effective County website that communicates services available 

and information about County operations.  
 
3. Involve all school districts that serve the county in the planning process, 

to assist them with facility planning and site selection. 
 
4. Encourage  coordination with surrounding counties and the North 

Central Wisconsin Regional Planning Commission to address issues that 
cross jurisdictional boundaries or involve the larger region. 


