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SECTION 1 – BACKGROUND  

In August 2024, Ehlers was engaged to prepare the Village’s second 
comprehensive Five‐Year Financial Management Plan (“FMP”) to continue to guide 
future financing decisions. This document summarizes the results of that planning 
effort and is intended to be used as an analytical framework for making future 
financial decisions. Because conditions can change rapidly and assumptions may 
or may not be borne out over time, it is recommended that this plan continue to be 
updated annually or at other key times prior to making long‐term financing 
commitments.  

SECTION 2 – OBJECTIVES 

During the FMP, Ehlers, Village staff, and elected officials identified the following 
objectives for the planning effort: 

• Monitor historical and projected use of and eligibility with Expenditure 
Restraint Program and Levy Limit statutes. 

• Identify impacts of personnel initiatives. 
• Identify effective use of additional non-levy revenue sources including Act 12 

County and Municipal Aid. In addition, leverage financial forecasting to 
project continued compliance with Act 12 stipulations to maintain eligibility 
status. 

• Identify effective use of remaining ARPA dollars for capital needs. 
• Identify a 10-year plan for projected utility rate adjustments that maintain 

affordable, fair, and equitable rates for users. In addition, understand 
effective use of the Public Service Commission of Wisconsin’s windows of 
opportunity for water rate adjustments. 

• Analyze “all-in” capital funding scenario and identify appropriate use of cash 
versus debt financing. 

• Maintain healthy Fund Balances during forecast period for all funds.  
 

SECTION 3 – PROCESS 

Development and refinement of the financial plan model was completed during a 
series of planning workshops with the Village Board and FMP Committee. These 
workshops were held on August 27th (CIP & TID Funds), September 24th (General & 
Operating Funds), and October 29th (Water & Sewer Funds). During these 
workshops, Village officials were briefed on: 

• the status of the Village’s financial position;  
• historical and projected valuation trends;  
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• capital financing options;  
• tax rate projections for operating, capital, and debt service expenditures;  
• and cash flow projections for Water and Sewer Utilities and the Tax 

Incremental Districts 4, 5, 6 & 7 (“TID 4, 5, 6, or 7”). 

In addition, there were several planning meetings with staff to identify several 
scenario based financial models and to refine assumptions built into future 
projections. 

SECTION 4 – CURRENT FINANCIAL POSITION 

As part of the planning process, the current financial position of the Village was 
reviewed. This review included an analysis of current general obligation debt 
structure, and a comparison of credit and financial indicators of the Village to 
statewide medians and to selected communities in Wisconsin with similar 
demographics in terms of location or size. 

4.1 General Obligation (G.O.) Debt Schedule 

Table 1 provides a schedule of existing Village G.O. debt and associated payments. 
G.O. debt is secured by the “full faith and credit” of the issuer, meaning the Village 
has an irrevocable duty to annually levy a property tax in an amount sufficient to 
ensure timely repayment of the debt. While the debt is ultimately secured by the 
ability to levy a property tax, the Village can, and does, abate portions of the levy 
with other sources of revenue available for debt payments. These other sources of 
revenue include: 

• Payments from entities associated with the EMS department 

• Tax increments from TID 6 

• Tax increments from TID 7 

Collectively, these non‐property tax revenue sources are expected to repay 
approximately 24% of the scheduled debt service of all Village G.O. debt issued as 
of January 1, 2025. 
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Wisconsin State Statues limit the amount of G.O. debt principal that a community 
may have outstanding to 5% of its equalized value (including the value of any tax 
increments). Based on Chart 1 below, the Village’s equalized value as of January 1, 
2024 was $1,308,958,400 with a corresponding debt principal limit of 
$65,447,920. The Village’s outstanding debt principal as of December 31, 2024 was 
$24,128,587 which is 37% of the limit. The following chart identifies future 
amortization of existing debt against the projected valuation and corresponding 
debt limit annually.  

Table 1
Existing G.O. Debt Base Case
Village of Jackson, WI

Year G.O. Debt Less: Less: Less: Change in DS Year
Ending Expense EMS TID #6 TID #7 To Prior Year Ending

2024 1,905,606 800 (71,454) (290,535) (126,435) 1,417,982 2024
2025 2,163,024 1,600 (71,454) (309,910) (128,565) 1,654,695 236,714 2025
2026 2,154,050 1,600 (71,454) (323,610) (130,701) 1,629,885 (24,811) 2026
2027 2,172,717 1,600 (71,454) (341,968) (132,693) 1,628,202 (1,683) 2027
2028 2,118,092 1,600 (71,456) (345,100) (134,541) 1,568,595 (59,607) 2028
2029 1,932,640 1,600 0 (292,975) (136,245) 1,505,020 (63,575) 2029
2030 1,714,340 1,600 (285,675) (149,445) 1,280,820 (224,200) 2030
2031 1,737,099 1,600 (288,055) (148,566) 1,302,078 21,258 2031
2032 1,717,998 1,600 (289,995) (147,593) 1,282,010 (20,068) 2032
2033 1,697,721 1,600 (281,535) (146,524) 1,271,263 (10,747) 2033
2034 1,666,260 1,600 (272,895) (145,357) 1,249,608 (21,654) 2034
2035 1,653,728 1,600 (269,138) (145,673) 1,240,517 (9,091) 2035
2036 1,631,335 1,600 (260,075) (145,851) 1,227,009 (13,508) 2036
2037 1,609,340 1,600 (250,825) (145,889) 1,214,226 (12,783) 2037
2038 1,610,895 1,600 (266,000) (145,782) 1,200,713 (13,514) 2038
2039 1,566,158 1,600 (265,400) (136,046) 1,166,311 (34,402) 2039
2040 920,275 1,600 0 0 921,875 (244,436) 2040
2041 608,700 1,600 610,300 (311,575) 2041
2042 592,200 1,600 593,800 (16,500) 2042
2043 575,500 1,600 577,100 (16,700) 2043
2044 499,800 1,600 501,400 (75,700) 2044
2045 0 0 0 (501,400) 2045
Total 30,341,870 32,000 (285,819) (4,343,155) (2,119,470) 23,625,427 Total

Total G.O. 
Debt 

Payments Net Tax Levy

Existing Debt
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Projected  Existing  
Year Equalized Principal

Ending Value (TID IN)1 Debt Limit Outstanding % of Limit

2024 1,308,958,400 65,447,920 24,128,587 37%
2025 1,341,614,717 67,080,736 22,669,893 34%
2026 1,375,085,754 68,754,288 21,158,713 31%
2027 1,409,391,837 70,469,592 19,583,171 28%
2028 1,444,553,800 72,227,690 18,015,000 25%
2029 1,480,592,995 74,029,650 16,585,000 22%
2030 1,517,531,307 75,876,565 15,330,000 20%
2031 1,555,391,168 77,769,558 14,015,000 18%
2032 1,594,195,569 79,709,778 12,685,000 16%
2033 1,633,968,075 81,698,404 11,340,000 14%
2034 1,674,732,838 83,736,642 9,990,000 12%
2035 1,716,514,614 85,825,731 8,615,000 10%
2036 1,759,338,775 87,966,939 7,225,000 8%
2037 1,803,231,327 90,161,566 5,820,000 6%
2038 1,848,218,924 92,410,946 4,375,000 5%
2039 1,894,328,887 94,716,444 2,935,000 3%
2040 1,941,589,215 97,079,461 2,110,000 2%
2041 1,990,028,610 99,501,430 1,575,000 2%
2042 2,039,676,486 101,983,824 1,035,000 1%
2043 2,090,562,994 104,528,150 490,000 0%
2044 2,142,719,035 107,135,952 0 0%
2045 2,196,176,281 109,808,814 0%
2046 2,250,967,196 112,548,360 0%
2047 2,307,125,053 115,356,253 0%
2048 2,364,683,953 118,234,198 0%

Notes:
1) Projected TID IN EV based on 5-year average at 2.49% annual inflation.

Chart 1. Existing Debt
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4.2 Financial Indicators 

Investors in municipal bonds/notes and other forms of public debt may rely on 
ratings assigned by credit rating services as one determinant in judging the risk of 
a particular investment. As such, an issuer’s rating affects the price and interest 
rate that will be paid when debt is issued. Bond ratings are provided, for a fee, by 
firms such as Moody’s Investors Service, Standard & Poor’s, and Fitch Ratings. 
Table 2, found below, defines the rating codes used by Moody’s Investors Service 
and Standard & Poor’s in evaluation of “Investment Grade” securities. 
 

 
 

 
 
The Village is rated A1 by a Moody’s Investors Service. The most recent credit 
opinion was released June 5, 2024. Credit strengths identified were above average 
resident income levels, favorable location near Milwaukee with growing tax base 
largely due to new construction, and healthy fund balance as a result of financial 
management practices. Credit weaknesses identified were elevated overall 

Table 2 
Bond Ratings and Description 
Village of Jackson WI 
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leverage and limited revenue raising flexibility due to state-imposed levy limits. In 
addition to current strengths and weaknesses Moody’s reports also indicate factors 
that could lead to an upgrade and downgrade. The latest report indicated the 
following factors that could lead to an upgrade including  

• a material growth in the village's reserves, and  
• significant moderation of overall leverage.  

On the other hand, the latest report indicated the following factors that could lead 
to a downgrade including  

• weakening of tax base or resident incomes, 
• growth in leverage beyond planned debt issuances, and  
• material declines in reserves. 

 
Beyond the recent credit opinion, the typical financial indicators that are used by 
the rating agencies to determine credit quality are useful when gauging the 
financial position of a community. In assigning a rating to a bond, credit rating 
services examine various measures designed to assess the debt issuer’s financial 
condition. Local governments can calculate these same measures for themselves 
and use them as the basis for self‐evaluation, and in the development of formal or 
informal financial management policies. Typical financial indicators include: 

• Equalized Value of Community – One of the most significant factors 
considered by credit rating services is the total value of all taxable property 
in the community.  The size of a community’s tax base is a reflection of its 
ability to pay, and accordingly, its creditworthiness.  An additional qualitative 
indicator is the composition of the local tax base.  A diverse property tax 
base of residential, commercial and industrial land uses that is not 
concentrated in a particular segment of the economy or in several large 
employers is considered more resilient to economic fluctuations. 

• Average Annual Growth – An indicator of economic health and ability to 
repay existing and future debt, this calculation represents the average 
percentage growth in equalized value over the most recent five-year period 
for which data is available. 

• Per Capita Equalized Value – Total equalized value, divided by population, 
this measure reflects the concentration of value relative to population.  High 
value per capita may be an indicator of a large non-residential commercial or 
industrial base, or a community with comparatively large and high valued 
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homes.  In general, a greater value per capita is a positive indicator of ability 
to repay debt. 

• Direct Debt Burden – The total principal amount of debt outstanding, 
expressed as a percentage of the issuer’s total equalized value, and as a total 
per capita.  As opposed to Overall Debt Burden (see below), Direct Debt 
Burden calculations consider only that debt which is issued as an obligation 
of the municipality. 

• Overall Debt Burden – Similar to Direct Debt Burden but includes the total 
principal amount of debt outstanding for all entities that have taxing 
authority within the community’s boundaries, including the local 
government, the school district, the county, the technical college, and any 
special taxing jurisdictions.  Both direct and overall debt burden reflect the 
tax effort required of individual taxpayers, and the community, to repay 
incurred debt obligations. 

• Payout Over Ten Years – Expressed as a percentage, this indicator reflects 
the amount of debt principal of the issuer that will be retired within ten 
years.  While various considerations must be considered when determining 
the appropriate term over which to repay a debt obligation, a rapid 
amortization of debt is a favorable credit indicator. 

• Undesignated General Fund Balance – Expressed as a percentage of annual 
operating revenues, this indicator reflects the local government’s financial 
flexibility and capability to deal with contingencies such as unexpected 
losses in revenue or emergency expenditures.  Depending on the purpose for 
which it has been reserved, some portion of the undesignated reserved fund 
balance may also be included in this calculation. 

• Percentage of Expenditures for Debt Service – The total of a local 
government’s gross general obligation debt service payment expressed as a 
percentage of the sum of all operating and debt service fund expenditures.  
This measure assesses what proportions of a community’s resources are 
being utilized for debt repayment, and the relative reliance on debt 
financing.  In some cases, non-tax levy resources such as tax increments 
(TIF), special assessments and impact fees may be paying for a significant 
portion of the annual debt service payment.  In these instances, it is also 
useful to calculate the percentage based on the net levy amount for debt 
service to reflect the application of these other resources. 
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• Adjusted Gross Income Per Tax Return – The total reported gross income 
within a political subdivision divided by the number of returns filed.  This 
indicator provides a measure that can be used to assess relative wealth as 
compared to communities with similar characteristics. 

• Adjusted Gross Income as a Percentage of State Average – Similar to 
Adjusted Gross Income per Tax Return, this indicator reflects the relative 
wealth of the community as compared to the Statewide average. 

Table 3 reflects the calculated factors for the Village based on information 
contained in the financial statements and other available sources.  These factors 
are compared to various cities and villages of similar rating levels in the 
surrounding area where information was available. 
 
When compared to like-rated peers. the Village is in good standing with the 
following factors: 

• Overall Debt Burden 
• Payout, 10-years 
• Annual Average Growth 
• Equalized Value 

 
When compared to like-rated peers, the Village could improve the following 
factors: 

• Undesignated General Fund % of Total Operating Revenues 
• % of Exp. For Debt Service 
• Population 

 
 
 
 
 
 
 

[INTENTIONALLY LEFT BLANK; TABLE 3 ON NEXT PAGE] 
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It should be noted that as a fast-growing community, it is typical to see a correlated 
increase in debt obligations to provide necessary infrastructure for expansion. However, 
increased debt burden should be taken on carefully and with measure in place where 
growth can pay for growth. Therefore, as noted earlier in this plan, the Village expects 
that 24% of all current G.O. debt service payments will be paid from other revenue 
sources such as TIF. Since the financial indicators discussed in this section do not 
distinguish between G.O. debt that is repaid from general property taxes, and G.O. debt 
repaid with tax increments or other non-property tax sources, the Village’s indicators 
reflected above should be considered in the context of how debt is being repaid. Table 4 
provides a breakdown of two key indicators including and excluding G.O. debt allocated 
to abatement sources. When TID and Utility related debt is excluded, the Village’s percent 
of direct debt burden and direct debt per capita drops significantly. GO debt outstanding 
increased in 2024 due to the Jackson Community Center borrowing.  
 

Table 4 
Rating Factors Adjusted 
Village of Jackson, WI 
   
 Direct Debt Burden Direct Debt per Capita 
All Current Village GO Debt 2.04% $3,077 
Excluding Abatements 1.52% $2,482 

 

4.3 Current Financial Position Conclusion 

The analysis presented in this Section provides one way in which to benchmark the 
current financial health of the community.  The remainder of the financial management 
plan will use future projections to investigate ways to maintain and improve the financial 
position.  The Village presently has formal financial management policies that establish 
targeted Unassigned Fund Balance equal to 35% and a maximum Unassigned Fund 
Balance equal to 75% should be maintained of total General Fund Expenditures.  The 
Village has adopted a financial policy to limit the Village’s G.O. Debt Capacity to 60% of 
the statutory limit (3% of TID In Equalized Value). While the Village can further develop 
policies or guidelines designed to control some of the measures discussed in this section, 
other variables, such as growth rates, personal income levels, and debt plans of other 
overlapping taxing entities are largely outside of the ability of the Village Board to 
influence or control. 
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SECTION 5 – FINANCIAL PLAN DATA TABLES 

5.1 Equalized Value 

Projection of the tax rate impact of operating, capital and debt expenditures over time 
requires that assumptions be made as to the pattern of future growth in the Village.  
Projections developed for the Village’s financial model utilize equalized (fair market) 
values, which provide for more accurate forecasting by eliminating the need to account 
for changes in assessment ratios and revaluation.  During the period from 2020 through 
2024, Village equalized value increased by an average of 13.71% per year.  This average 
includes value increases that occurred within TID 4, TID 5, and TID 7.  A total of 8.09% of 
the average annual value increase was the result of economic (inflationary) change, with 
new construction and other changes accounting for the balance (see Table 5). 

 
 
Based on historical value trends, a model was developed to forecast future valuation 
growth for purposes of projecting tax rates.  The model (see Table 6) projects values 
using the following techniques:  1) an assumption that TID OUT and TID IN values will 
continue to increase year over year based on historical indications; 2) an assumption that 
TID OUT & IN Economic and New Construction values will increase by discounted 
straight-line method. This method is conservative as it projects that the Village will grow 

Table 5
Equalized Value Projection Model
Village of Jackson, WI

I. Five-Year Historical TID IN Growth by Category (Data Per Wis. Dept. of Revenue)

Vaulation
Year

Budget
Year

2020 2021 785,455,400
2021 2022 916,555,900 16.69% 44,860,300 5.71% 14,270,300 1.82% 71,969,900 9.16%
2022 2023 990,140,900 8.03% 123,271,000 13.45% 23,577,300 2.57% 5,876,900 0.64%
2023 2024 1,182,093,600 19.39% 88,548,400 8.94% 25,567,500 2.58% -1,303,400 -0.13%
2024 2025 1,308,958,400 10.73% 50,259,300 4.25% 6,979,500 0.59% -2,617,600 -0.22%

AVERAGE CHANGE 13.71% 76,734,750 8.09% 17,598,650 1.89% 18,481,450 2.36%

II. Five-Year Historical TID OUT Growth by Category (Data Per Wis. Dept. of Revenue - Breakdown Assumes Same Ratios as TID IN)

Vaulation
Year

Budget
Year

2020 2021 725,985,500
2021 2022 852,019,000 17.36% 43,126,461 5.94% 13,718,757 1.89% 69,188,282 9.53%
2022 2023 1,069,281,100 25.50% 363,961,627 42.72% 69,612,743 8.17% 17,351,738 2.04%
2023 2024 1,089,204,200 1.86% 9,190,590 0.86% 2,653,695 0.25% -135,282 -0.01%
2024 2025 1,215,652,500 11.61% 50,094,298 4.60% 6,956,586 0.64% -2,609,006 -0.24%

AVERAGE CHANGE 14.08% 116,593,244 13.53% 23,235,445 2.74% 20,948,933 2.83%

Historical TID IN        
Equalized Value

Economic Change New Construction Other & Personal Property

Historical TID OUT      
Equalized Value

Economic Change New Construction Other & Personal Property
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at a slower rate than it has over the past five years.  The equalized value projections do 
include the anticipated closure TID Closures (value transferring from IN to OUT) and 
therefore approximately $160 million has been added to the value projections. 
 
 
 
 
 
 
 
 
 
 
 
 
 

[INTENTIONALLY LEFT BLANK; TABLE 6 ON NEXT PAGE]  
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  Table 6
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5.2 Operating Budget Projections 

A five-year projection of the Village’s general fund budget revenues and expenditures is 
included as Appendix A to this report.  Specific assumptions as to rates of increase or 
decrease in revenues and expenditures are detailed within the Appendix.  The following is 
an overview and summary of these assumptions.  

5.2.1 General Fund Expenditures 

While non-tax levy sources of revenue for most communities have remained stagnant, 
expenditures have not.  Increases in the cost of employee health insurance, wages and 
increase in the cost of commodities such as fuel and salt have significantly outpaced net 
new construction. Based on these historical trends and Village staff’s expectation for 
categorical increases to expenditures, Table 7 reflects the assumptions used in projecting 
operating expenses.  

 

 

 

Table 7
Forecast
Village of Jackson, WI

CODE DEFINITION EXPLANATION
Z Zero Sets the value in all five years of the forecast period to zero.

L Last
Sets the value in all five years of the forecast period to the value in the most recent 
budget or actual column.

5YRAV Average
Sets the value in all five years of the forecast period to the average of the prior five 
year's values.

ACTUAL AV Average
Sets the value in all five years of the forecast period to the average of the prior three 
year actual results values.

T Trend Sets the value to trend year over year 

CODE DEFINITION INCREASE EXPLANATION

C Commodities 2.00%
Fuel & Mileage, Office Supplies, Operating Supplies, Utilities, Uniforms, Office 
Furniture & Equipment

E
Employee 
Insurance

7.00% Health, Dental & Life Insurance, Post Employment Health Plan, Long Term Disability

I Insurance 7.00% Property & Liability

S Services 3.00%
Advertising & Printing, Communications, Contractual Services, Dues & 
Memberships, Janitorial Services, Maintenance Agreements, Meetings & Training, 
Professional Services, Publications & Subscriptions, Repairs & Maintenance

W Wages 3.00%
Regular & Seasonal Wages, Overtime, Holiday & Misc. Compensation, Longevity, 
Premium Pay, Social Security, Retirement, Unemployment Compensation

GENERAL CODES

EXPENDITURE CODES
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Note that there is an exception to the above assumptions for police department wages as 
a result of recent contract updates with the union. This resulted in an increase in all police 
department wages by 4% annually, effective from the 2025 budget through 2028 budget. 
In 2029, the police department will revert to following the same trend for wage increases 
as all other departments. 

On average, Village expenditures for operations (excluding debt and sinking fund reserve) 
are expected to increase by an average of 4.48%, or $308,632 annually for the next five 
years. 

In the state of Wisconsin local governments are allowed additional state shared revenue if 
they stay under expenditure restraints. To qualify for ERP payments, the Village must limit 
increases in its annual general fund expenditures to a percentage that does not exceed 
the sum of 60% of its net new construction factor plus an inflationary adjustment based 
on the Consumer Price Index. Currently, a budget amendment is necessary to ensure the 
Village will qualify for ERP payments in budget year 2025.  The contingency revenue and 
expense will need to be part of future planning periods in order to qualify in future years.

5.2.2 General Fund Revenues 

To reflect the trend experienced by most local governments today, non-tax levy revenues 
were generally projected to remain flat at their 2025 budgeted levels. This amount 
includes the County and Municipal Aid provided by Act 12 (approximately $208,000). The 
one exception to this is the Police Department wages increasing at 4% due to contract 
changes with the Union. The agreement for said increases is in effect for the next 4 years, 
moving back to inflationary wage increase of 3% in 2029 budget year. With no 
assumptions for increases in revenues, an increase in the tax levy for operating purposes 
would be required unless expenditures are further curtailed, additional revenues are 
found, or additional growth and development occurs that can help absorb future levy 
gaps. 

Under the current law a municipality is allowed to levy the prior year’s actual levy may be 
increased by a percentage equal to net new construction in the preceding year (or zero, if 
none). This amount is labeled as base levy and should cover operating expenditures that 
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are not tied to any levy limit exclusions. Therefore, the base levy should be examined 
annually for future expectations against projected operating expenditures. As mentioned, 
the levy limit is subject to numerous adjustments that may reduce or increase allowable 
levy. Currently the only levy limit adjustment applicable to the Village on an annual basis 
is the debt service adjustment. 

Table 8 summarizes the projected annual tax levy required for operations, capital, and 
debt service. 

 

 

5.3 Capital Finance Plan 

For the 2025 – 2030 planning period, the Village’s Capital Improvement Plan (CIP) 
identifies total project costs of $42,834,780.  Appendix B summarizes the projected 
funding sources. The various projects funding mechanisms were chosen based on their 
service life, project amount and ability for applicable fund to cash finance the project. The 
Village has also adopted a fund balance policy which set targets for the unassigned fund 
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balance. See Chart 2 below. Other benchmarks to consider would be GFOA 
recommendations. GFOA recommends, at a minimum, that governments, regardless of 
size, maintain unrestricted budgetary fund balance in their general fund of no less than 
two (2) months of regular general fund operating revenues or regular general fund 
operating expenditures (GFOA's Executive Board: September 2015). 

 

 

 

The Village should evaluate the balance between reducing its fund balance for capital 
needs with maintaining appropriate balances. The Village could use an annual year-end 
appropriation to transfer funds above a targeted amount to the Capital Projects Fund. As 
seen in Chart 3, for this plan, the distribution of funding source is slightly weighted 
towards debt and this could be reduced with further appropriation of General Fund 
Surplus Reserves to the Capital Projects Fund. Appendix B provides a summary 
breakdown of these project costs by category and year. Consideration should be given to 
any debt issuance recommended after 2024, at the time planning to finance the projects, 
as other debt instruments may be more attractive to the Village at that time. 
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Other considerations when looking to fund projects should be the G.O. Debt Limit as 
discussed in Section 4.1. Although the Village has residual capacity under the debt limit, 
future funding pledged on a G.O. basis should look to leave capacity for emergency 
funding. Table 9 below depicts the Village’s current and projected percentage of its debt 
limit and the residual capacity. Starting with year-end 2025, the Village is at 39% of its 
debt limit. Based on the projected financings the average percentage of its statutory limit 
for the planning period 2025-2030 is 42% and the maximum percentage of its statutory 
limit is 45%. Based on the Village’s current G.O. rating Ehlers recommends staying below 
50% of its statutory limit (or 2.5% of its equalized value) to maintain this rating while other 
rating factors improve. In 2024, the Village adopted an internal policy to maintain G.O. 
debt within 3% of its equalized value as a best practice.  
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SECTION 6 – PROJECTED PROPERTY TAX IMPACTS 

The concluding exercise of the Five-Year Financial Management planning process 
is a projection of the tax levy, and corresponding tax rates, for all levy supported 
purposes. Development of the forecasts discussed in the previous sections allows 
for a projection of the future tax levy and corresponding tax rates needed to 
support Village’s operations, capital, and debt service.  Since 2005, the amount by 
which the Village is permitted to increase its tax levy has been limited by State 
law.  The current version of State levy limits allows the Village to increase its levy 
over the preceding year’s actual levy by a percentage equal to its prior year net 
new construction increase.  Additionally, any amounts needed to pay General 
Obligation debt service authorized after July 1, 2005 is exempted from the limits.   

The Village’s total levy is comprised of the General Fund, Recreation Fund, 
Fire/EMS Fund, Capital Project Fund and the Debt Service Fund.  Table 10 
includes the Village’s projected tax levy and tax rate from 2025-2030. 
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Since expenditures are projected to increase at a faster rate than sources of non-
tax levy revenue, increases in the Village’s tax levy would be required. With the 
levy limitation, the Village would be allowed to increase its base levy from 2024 
levels by an assumed Net New Construction (“NNC”) increase of 0.517% annually.  
Allowance for debt service increases as proposed would continue to be outside 
this levy limit per state statute. Table 10 identifies a few key results (noting the 
assumptions used) as follows: 

 Tax Rate and Tax Bill 
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o The Village plans to issue additional debt in 2025 and would not have 
the required structured capacity in its existing debt structure. At the 
point of executing the 2025 financing Ehlers can present options for 
structuring. Additionally, the 2025 budget includes additional 
expenditures beyond the inflationary forecasts to account for the 
expectation of an additional police officer as well as increases in wages 
due to recent union contract updates. 

o Budget Year 2026 projects a decrease tax rate and tax bill as a result 
of added TID OUT assessed value from the expected TID #4 closure. 
This is projected to add 58M to TID OUT assessed value. 

• Levy Limits 
o Starting with Budget Year 2026, the forecast model projects annual 

shortfalls in allowable base levy when compared to budgeted 
operating expenditures net debt service. The Village will need to 
either: 
 Overperform the 0.517% Net New Construction assumption 
 Reduce expenditures 
 Use additional debt service adjustment capacity due to abated 

debt. However, this should not be completed regularly or for 
recurring expenditures as the debt adjustment will be subtracted 
out in the following year’s worksheet. Therefore, if the portion 
for abated debt is decreased this additional debt service levy 
limit capacity decreases. 

 

SECTION 7 – TIF DISTRICTS & ECONOMIC DEVELOPMENT 

Updates to the cash flow projections for each Tax Incremental District (“TID”) were 
prepared to monitor the performance of each TID. Appendix C includes an update 
to the TID increment projections and a cash flow projection for all active TIDs of 
the Village. Below is a summary of the status of each TID.    

7.1 TID No. 4 

TID Type:      Pre-1995: No Type Required 

Expenditure Period Ended:    September 28, 2017 

Maximum Life Ends:     September 28, 2025 

Final Revenue Collection year:  2026 
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The Village adopted the Affordable Housing Extension on April 9, 2024 in order to 
use the last year of increment for TID #7. The Village also adopted the termination 
resolution December 9, 2024 to close the District.  

7.2 TID No. 5 

TID Type:      Industrial 

Expenditure Period Ends:    May 20, 2029 

Maximum Life Ends:     May 20, 2034 

Final Revenue Collection year:  2035 

The district is tied to developer payments on a percentage basis and based on 
current valuations it will take the maximum life to satisfy the agreement. 

7.3 TID No. 6 

TID Type:      Industrial 

Expenditure Period Ends:    November 14, 2033 

Maximum Life Ends:     November 14, 2038 

Final Revenue Collection year:  2039 

The district has outstanding debt related to the developments and eligible project 
costs. Additionally, the Sewer Utility is advancing funds to TID 6 in order to make 
payments owed to a Developer per the existing Developer Agreement. Based on 
current valuations, it will take the maximum life to payoff the debt and to repay the 
advance to the Sewer Utility. 

7.4 TID No. 7 

TID Type:      Mixed-Use 

Expenditure Period Ends:    June 11, 2034 

Maximum Life Ends:     June 11, 2039 

Final Revenue Collection year:  2040 

The district is still in its early stages and has not completed all of the project costs 
identified in the original project plan. The future performance will be dictated by 
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future valuations. Ehlers recommends each proposed development be analyzed on 
its own merit that its projected increment can pay for its required project costs.  

7.5 Economic Development Initiatives 

The Village should continue to promote development and redevelopment in and 
outside of its tax increment districts.  Net new construction within the tax 
increment district will help support the recovery on TIF obligations, reducing any 
required support from the Village as well as providing the ability for the districts to 
close sooner.   Net new construction provides for growth in the tax base and 
allows for increases in the Village’s levy limit. 

SECTION 8 – WATER AND SEWER UTILITIES 

Utilities have a foundational goal of providing safe and reliable service at the most 
appropriate cost. This often becomes a balancing effort when making capital 
investment and growth decisions. Within the fundamental goal of providing 
reliable service lies the need for maintaining adequate reserves to cover the 
operating, maintenance and capital needs of a utility that provides around the 
clock service. Reserves for utilities generally fall within two categories: restricted 
and unrestricted. Restricted reserves are most commonly created in conjunction 
with a revenue debt obligation where the issuer is required to establish a Debt 
Service Reserve Fund to generally guarantee one year’s principal and interest 
payment in the event utility revenues were not adequate to make the payment. 
The restricted reserve amount will be established and known within the issuing 
documents. Meanwhile, unrestricted reserves are determined by the utility and 
therefore are often monitored by external entities to measure the fiscal 
sustainability of the utility.  

Outside of the foundational goal of utilities it is important to acknowledge their 
nature as an enterprise. Utilities are capital intensive in nature, meaning it costs a 
lot of money to produce revenue when compared to other businesses with lower 
asset needs. In addition, the costs to maintain the assets causes annual fluctuations 
in operating costs as it relates to maintenance expenses. Therefore it is imperative 
to analyze historical performance greater than one or two years when developing 
future projections for utilities. Detailed historical and future projected cash flow 
analyses were developed for both the water and sewer utilities as part of the 
Financial Management Plan. The Capital Improvement Plan was examined for both 
utilities and a funding plan developed based on maintaining fiscal sustainability. 
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Appendix D is the Water and Sewer Utility Analysis for the Financial Management 
Plan.  

8.1 Water Utility 

Section 1 of Appendix D outlines the 5-year (2020-2024) historical performance of 
the water utility. To understand whether rates have been sufficient it is important 
to analyze their ability to recover costs of operating the system under the two 
generally accepted methodologies. Under the cash-based method, revenue 
adequacy is measured for each year using several components. These components 
include: operation and maintenance expenses, debt service, and cash funded 
capital. Cash funded capital should include cash or surplus funded capital in each 
year and can include an adder for debt coverage as a measure to say the utility’s 
rates should be greater than a dollar-for-dollar recovery of solely operating and 
debt expenses. Under the utility-based method, revenue adequacy is measured for 
each year using several components. These components include: operation and 
maintenance expenses, depreciation, and a benchmark return on rate base set by 
the Wisconsin Public Service Commission (“PSC”). Rate base or Net Investment 
Rate Base (“NIRB”) is defined as the undepreciated value of the system. The PSC 
sets the benchmark rate of return for all utilities during the year based on a 3-
month rolling average of AAA rated 30-year municipal bond yields plus two 
percent. The components of each individual methodology added together less 
other revenues not generated through user rates serve as the requirement that 
should be recovered in the user rates. Since the water utility is regulated by the 
PSC, the utility should continually track the Utility-based method as that is how the 
PSC will calculate rates when the utility applies for a rate adjustment. Table 11 
below identifies the current utility rate performance of the water utility. 
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Operating and maintenance expenses are expected to increase by 40% from 2024 
to 2025 budget. In addition, the utility has increased its rate base by about 7% 
since its last Conventional Rate Case (“CRC”) with the PSC. The water utility’s last 
rate adjustment completed through a Conventional Rate Case (“CRC”) with the 
Wisconsin Public Service Commission (“PSC”) was implemented on October 10, 
2010. The water utility’s last rate adjustment completed through a Simplified Rate 
Case (“SRC”) with the (“PSC”) was implemented on January 1, 2025.  

 

Table 11
Water Rate Performance
Village of Jackson, WI

Est Budget
Component Description 2020 2021 2022 2023 2024 2025
Cash Basis

1 O&M and PILOT $1,263,135 $1,048,620 $982,572 $1,060,535 $1,038,678 $1,447,588
2 Debt $0 $0 $0 $22,420 $200,951 $169,975
3 Cash Funded Capital^ $856,655 $449,956 $72,293 $942,631 $226,071 $496,985

Less:
Other Revenue $419,229 $275,594 $70,448 $1,007,870 $1,044,294 $51,300
Interest Income $733 $104 $2,831 $31,550 $17,335 $21,830

Revenue Requirement $1,699,828 $1,222,878 $981,586 $986,166 $404,071 $2,041,418
(Costs less Other Income)

User Rates Revenue $1,343,231 $1,351,629 $1,344,130 $1,413,393 $1,683,950 $1,766,122
Rate Adequacy ($356,597) $128,751 $362,544 $427,227 $1,279,879 ($275,296)
Rate Adjustment Needed 26.55% 0.00% 0.00% 0.00% 0.00% 15.59%

Utility Basis (PSC)
1 O&M and PILOT $1,263,135 $1,048,620 $982,572 $1,060,535 $1,038,678 $1,447,588
2 Depreciation $212,919 $218,085 $227,420 $233,798 $235,104 $254,359

NIRB $5,627,291 $5,880,884 $6,084,596 $6,016,807 $5,646,785 $6,418,301
PSC Benchmark ROI % 4.90% 4.90% 4.90% 6.50% 6.30% 6.20%

3 PSC Calculated ROI $275,737 $288,163 $298,145 $391,092 $355,747 $397,935

Less:
Other Revenue $419,229 $275,594 $70,448 $1,007,870 $1,044,294 $51,300

Revenue Requirement $1,332,562 $1,279,274 $1,437,689 $677,556 $585,235 $2,048,582
(Costs less Other Income)

User Rates Revenue $1,343,231 $1,351,629 $1,344,130 $1,413,393 $1,683,950 $1,766,122
Rate Adequacy $10,669 $72,355 ($93,559) $735,837 $1,098,715 ($282,460)
Rate Adjustment Needed 0.00% 0.00% 6.96% 0.00% 0.00% 15.99%

Notes:
Încludes recommended debt coverage at 1.6x annual debt payment

Shown with no increase
Revenue Requirement
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Appendix D outlines future financial projections for the water utility. Due to the 
water utility’s cash position, projected capital improvements, and the sewer utility 
future rate adjustment plans, Ehlers recommended several Simplified Rate Cases 
(“SRC”) within the planning period as well as a Conventional Rate Case (“CRC”) in 
2026 as seen in Table 12 below.  

The SRCs will help to maintain revenues at a level matching inflationary operating 
expense assumption. Qualification for an SRC should be analyzed annually. To 
qualify for a simplified user rate increase, the utility must file the PSC Annual 
Report for the year prior and have a rate of return for the utility that is below the 
PSC’s benchmark level, and either be at that level or below the benchmark after 
the simplified rate increase takes effect. The utility’s cash position above industry 
benchmarks provides fiscal sustainability before the projected CRC in 2026. If the 
utility were to realize different capital needs, we generally recommend 
Conventional Rate Cases every 5-10 years to ensure rates match system conditions 
including assets in service, customer counts, and usage changes. 
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8.2 Sewer Utility 

Section 1 of the Sewer Utility portion of Appendix D outlines the 5-year (2020-
2024) historical performance of the sewer utility. Operating and maintenance 
expenses are expected to increase 85% from 2024 to 2025 budget. The sewer 
utility’s last rate increase was effective in 2023 and resulted in 8% increase to the 
general service rates. Historical sewer rate performance is measured under the 
same methodologies as the water utility but is not regulated by the PSC. 
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Historically the Sewer Utility rates are performing on both basis. However the 
Sewer Utility will be undertaking improvements to its treatment plant that will 
require a series of rate adjustments in order to fund the proposed debt service. 
Section 2 of the Sewer Utility portion of Appendix D outlines future financial 
projections for the sewer utility. Due to cash balances as seen in Table 14 below, 
we recommend a mix of cash and debt financing for sewer related CIP items. 
Future rate adjustments shown are intended to fund all current and projected 
financial obligations. 
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SECTION 9 – GENERAL CONCLUSIONS & OBSERVATIONS 

The following is a summary of key conclusions and observations developed 
because of the modeling and workshop process and the development of the 
Financial Management Plan: 

• The current favorable indicators under this five-year plan for the Village are  

o qualification for statutorily defined levy limits  

o an Unassigned General Fund balance above Moody’s A1 Medians (40% 
of operating revenues) and GFOA target of 2 months revenues; 

o a prioritized Capital Fund balance which promotes strategic capital 
improvement planning; 

o strong management due to the Board’s quarterly review of financials 
and annual Financial Management Plan preparation; and  

o conservative budgeting practices. 

• The primary challenges going forward will be: 

o Finding the appropriate balance between a desire to keep taxes 
manageable as shown in Table 10, and the necessity to replace aging 
infrastructure that has reached the end of its useful life, and 
improvements intended to enhance quality of life in the community; 

o Levy limits, in their present form, are not expected to be a constraining 
factor for the Village.  Due to the way debt service adjustments are 
made on the current levy limit worksheet, the Village’s projected tax 
levy will be below the amounts that it could levy under the limits.  
Future levy limits could become a constraining factor for the Village, 
particularly if the current adjustments allowed for debt service were to 
be eliminated. Continued growth to improve levy limit qualification 
without using abated debt  

o Given current and potential national economic conditions it is hard to 
project the likelihood of continued economic development and 
property evaluation; and   

o Expenditure Restraint Program qualification – projecting expenditure 
restraint pressures while meeting all of the objectives for projected 
expenditures for 2028 budget and beyond 
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Closure of TIDs will have a positive impact on the Village’s financial position.  
These closures increase the Village’s tax base.  This additional tax base will allow 
the Village to increase its tax levy, reduce its tax rate, or likely some combination 
of both (levy limit legislation, if still in effect, may restrict or limit the Village’s 
options in this regard).  A larger tax base will also reduce the tax rate impact of 
future capital financing needs. 

 

SECTION 10 – RECOMMENDATIONS 

To capitalize on its investment in this planning process, the Village should 
undertake the following actions as extensions of this plan: 

• Update its CIP annually so it maintains a planning horizon, and accurately 
reflects planned projects and associated costs.  Maintaining a current CIP 
also allows this information to be integrated into current year financing plans 
so that the impact of probable future borrowings can be assessed in addition 
to the notes or bonds currently proposed for issuance. Through the 
development of this plan, the Village should consider financing projects 
within the amount of debt issues being no greater than the amount of levy 
supported principal debt retiring annually. Additional consideration should 
be given to the G.O. Debt limit as discussed in Section 4.3. 

• Review status of financial indicators in conjunction with future debt 
financings.  As new debt issues are considered, their impact should be 
evaluated. 

• Consider annual updates to this Five-Year Financial Management Plan.  
Changes in economic conditions, local priorities, state legislation and other 
variables require that the models be updated periodically if they are to 
remain a viable planning tool.  The chart below reflects the upcoming fiscal 
planning cycle. 
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