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Introduction 

 

In accordance with s. 66.0307(5) of the Wisconsin Statutes, the Wisconsin Department of 

Administration (Department) approves the cooperative plan between the City of Sun Prairie, 

Town of Windsor, and Village of DeForest. 

 

On September 28
th
, 2012, the Department received the Intergovernmental Cooperative Plan 

Among the City of Sun Prairie, Town of Windsor, and Village of DeForest (hereinafter called 

the Cooperative Plan).  The municipalities developed this Cooperative Plan for the following 

reasons: 

 

 Simplify the City and Village’s extraterritorial review boundary lines inside the Town.  

This is the extent of the Village of DeForest’s participation in the Cooperative Plan.  

All other provisions relate solely to the City of Sun Prairie and the Town of Windsor, 

and not to the Village of DeForest; 

 

 Establish a long-term boundary between the City of Sun Prairie and the Town 

Windsor; 

 

 Lay out future Town and City development areas to assure orderly and efficient 

development, which is important given Dane County’s high growth rate and 

development pressure; 

 

 Protect the unique Token Creek Watershed; 

 

 Protect prime farmland, which both the City and Town agree is an irreplaceable 

resource; 

 

 Incorporate a 2008 intergovernmental agreement between the Town of Windsor and 

the City of Sun Prairie regarding road improvements and development along the CTH 

C/Egre Road corridor; 

 

 Create a process for ongoing intergovernmental communication and cooperation 

between the City and Town; 

 

 Formalize the good relationship that the Town of Windsor and the City of Sun Prairie 

have enjoyed, and create certainty regarding both communities’ shared vision for the 

territory located within the Cooperative Plan. 

 

 

Public Hearing, Resolutions, Referenda and other Procedural Matters 

 

Before a cooperative plan is submitted to the Department, a number of procedural steps must 

occur.  These are: 

 

 Joint initiating resolutions passed by each participating municipality authorizing its 

governing body to work to negotiate and develop the plan; 

 

 A joint public hearing to receive comments from the public and other governmental 

bodies; and 
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 Resolutions adopted by each municipality to approve a final version of the cooperative 

plan and forward it to the Department for review. 

 

The following procedural steps may occur: 

 

 An advisory referendum; and 

 

 A public hearing held by the Department. 

 

No area residents requested that an advisory referendum on the Cooperative Plan be held, and 

no area residents requested that the Department hold a public hearing.  

 

Authorizing resolutions were passed by the City of Sun Prairie on June 7, 2011, by the Town 

of Windsor on June 13, 2011, and by the Village of DeForest on July 6, 2010.  As required by 

s. 66.0307(4)(a) Wis. Stats., these resolutions were distributed to neighboring municipalities 

and other area jurisdictions. 

 

The required joint public hearing was held on May 29, 2012.  There were no citizen 

appearances or comments.   

 

The Town adopted a resolution approving the Cooperative Plan on August 2, 2012, with the 

City and Village following on August 7, 2012.  The communities forwarded the Cooperative 

Plan to the Department for its statutory review on September 28, 2012. 

 

After the public hearing, and after the communities had approved the cooperative plan and 

forwarded it to the Department, the Capitol Area Regional Planning Commission and the Dane 

County Planning & Development Department submitted comment letters in November 2012.  

Ideally, these comment letters would have been received immediately after the public hearing 

so that the communities could have made any needed changes.  Capitol Area Regional 

Planning Commission supports this Cooperative Plan and finds no issues or problems.  

However, Dane County has found several issues and concerns, which are discussed below. 

 

 

 Approval Criteria Applicable to the Department   

 

A cooperative plan shall be approved by the Department if the Department determines that 

each of the review criteria in s. 66.0307(5)(c), Wis. Stats., is met.  The following paragraphs 

describe how the Plan relates to these review criteria.  It is important to understand that this 

approval document is not a complete restatement of the Plan.  Those wanting to learn specific 

details, provisions, nuances, and conditions should look to the text of the Plan itself, which is 

available from the City of Sun Prairie, Village of DeForest, and Town of Windsor and also at 

the Department of Administration’s website at: http://doa.wi.gov/municipalboundaryreview. 

 

 

(1)  The content of the plan under sub. S. 66.0307(3)(c) to (e) is sufficient to enable the 

Department to make the determinations under subds. 2 to 5m.  s. 66.0307(5)(c)1, Wis. Stats. 

 

Information required by statute, and provided in a clear manner by the parties, includes the 

following fundamental details: 

 

http://doa.wi.gov/municipalboundaryreview
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 Territory subject to the Plan – the territory subject to the Cooperative Plan is shown in 

Exhibit 1 of the plan and includes the territory within Sun Prairie and Windsor’s 

extraterritorial zoning area, specifically Sections 13, 14, 15, 22, 23, 24, 25, 26, 27, 28, 

33, 34, 35, and 36;   

 

The provisions related to extraterritorial zoning and plat review jurisdiction extend 

further north into Sections 3 and 10.  The Village of DeForest is only involved with 

this Cooperative Plan as it relates to extraterritorial plat review jurisdiction; 

 

 Transfer of certain territory – this Cooperative Plan may result in territory transfers 

between the Town and the City within an area referred to as the ‘Boundary Adjustment 

Area’ as shown in Exhibit 2 of the Cooperative Plan.  This 80-acre area of Town 

territory is located along the northwestern edge of the City.  Territory within the 

Boundary Adjustment Area may only attach to the City upon the landowner’s request. 

Both the City and Town agree that all development within this Boundary Adjustment 

Area shall occur within the City of Sun Prairie and in compliance with city 

development standards and municipal services;   

 

The City and Town agree that comprehensive plan amendments or updates affecting 

lands within the Boundary Adjustment Area must be approved by both communities. 

 

The City of Sun Prairie agrees that the Token Creek corridor shall constitute the long-

term boundary between Sun Prairie and Windsor, and therefore, the City will not annex 

Town lands beyond the Boundary Adjustment Area during the term of this Cooperative 

Plan; 

 

 City of Sun Prairie Extraterritorial Zoning (ETZ) and Land Division (ETJ) Authority 

Amended – Sun Prairie and Windsor agreed to and developed an extraterritorial zoning 

ordinance in 1993, which has functioned effectively for both the City and Town.  

However, incremental annexations by the Village of DeForest that have occurred since 

1993 have cut into Sun Prairie’s extraterritorial zoning area.  This has created 

confusion regarding the City’s ETZ and ETJ boundaries, and has created difficulty in 

reviewing development proposals across the multiple jurisdictions.  To resolve the 

confusion, this Cooperative Plan amends the City’s ETZ and ETJ boundaries, as shown 

in Exhibit 9 of the Cooperative Plan.  The red line running north-south through the 

Town of Windsor reflects the City’s new extraterritorial extent.  This change will 

greatly simplify the administration of local zoning and platting ordinances.   

 

The City also agrees that Windsor’s comprehensive plan will guide zoning decisions 

within the newly defined ETZ area.  The parties also agree that the City must approve 

all amendments to Windsor’s comprehensive plan as it applies to the ETZ area; 

 

 DeForest Extraterritorial Land Division Review Authority – the Village of DeForest 

has ETJ jurisdiction within the Town of Windsor and its review area overlaps with the 

City of Sun Prairie’s ETJ and ETZ boundaries.  To resolve this confusion, DeForest 

agrees to amend its ETJ to cover just those lands west of the City’s ETJ and ETZ 

boundary which is shown by the red line in Exhibit 9 of the plan.  As mentioned 

earlier, this provision is DeForest’s only involvement in this Cooperative Plan.  All 

other provisions relate just to the Town of Windsor and City of Sun Prairie; 
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 CTH C/Egre Road Corridor – Exhibit 3 of the plan shows the location and extent of the 

CTH C/Egre Road Corridor area, a 560 acre territory that generally lies just beyond the 

Boundary Adjustment Area and along the CTH C and the Egre Road intersection.  This 

area is meant to establish a physical separation between the City and Town, to clearly 

transition from one community to the other, and to make the Token Creek 

environmental corridor a permanent and natural boundary between the communities.  

In order to facilitate this, the two communities have agreed to certain development 

guidelines for this area, including the following: 

 

o Prior to either the City or Town approving development-related activities, the 

other community will be consulted, and raise comments, questions, and 

concerns about the proposal or project; 

 

o Both the City and Town will enforce a 75-foot minimum setback  from Token 

Creek and its wetlands; 

 

o Encroachments within Token Creek’s 100-year floodplain will not be 

permitted; 

 

o Steep slopes, wooded areas, and other sensitive features along Token Creek or 

wetlands will be substantially preserved; 

 

o Clustering of residential areas will be encouraged to expand the Token Creek 

corridor and the physical separation between the City and Town, and through 

land dedication and educational signage that results in public open spaces 

being preserved in a natural state rather than simply becoming mowed yard 

space; 

 

o To protect the access controls along CTH C and Egre Road, newly developed 

lands must dedicate 100 feet for street right-of-way, and traffic studies will be 

developed to ensure that intersections and access points are appropriately sited 

and spaced; 

 

o To ease traffic pressure on arterial streets, the City and Town agree that 

multiple street connections occur between subdivisions, and cul-de-sacs should 

be minimized in favor of street patterns providing greater traffic circulation;  

 

o Development within the CTH C/Egre Road corridor will be open space and 

low-density residential, and Windsor agrees to follow the density provisions of 

its adopted comprehensive plan. 

 

 Services – this Cooperative Plan does make provisions for services within the 

agreement territory, which are described further in this determination; 

 

 Term – this Cooperative Plan commences upon the date of its approval by the 

Wisconsin Department of Administration, and terminates approximately 25 years from 

now at 11:59 pm. on December 31, 2037.   

 

The above information, along with other information included in the Cooperative Plan, 

provides sufficient detail to enable the Department to find that the standards in  

s. 66.0307(3)(c)1. Wis. Stats. have been met. 
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(2) Is the cooperative plan consistent with each participating municipality’s 

comprehensive plan and with current state laws, municipal ordinances and rules that apply 

to the territory affected by the plan? s. 66.0307(5)(c)2 Wis. Stats. 

 

According to the City and Town, this Cooperative Plan is consistent with both communities’ 

comprehensive plans and the various goals, objectives, and policies regarding future land use, 

transportation, community facilities, agriculture, and intergovernmental cooperation, that are 

contained in their comprehensive plans.  

 

Areas of consistency with the City’s comprehensive plan are numerous because the 

comprehensive plan emphasizes cooperation and developing positive relationships with 

surrounding towns and municipalities and encouraging sound development practices and 

preservation of environmentally sensitive resources at the edge of the City and beyond.  

Specific examples are:  

 

 Goal 1 - Intergovernmental Cooperation Element: Work closely with neighboring units 

of government and jurisdictions to prepare and implement economically and 

environmentally sustainable development plans. 

 

o Objective 1: Encourage the adoption of intergovernmental agreements in order 

to avoid municipal boundary disputes. 

 

o Objective 3: The City of Sun Prairie encourages cooperative intergovernmental 

planning with neighboring communities to avoid inefficient development 

patterns and intergovernmental boundary conflicts. 

 

 Goal 2 – Intergovernmental Cooperation Element: Foster and maintain good 

relationships with surrounding units of government and jurisdictions to ensure 

provision of services that are mutually beneficial, while not placing an undue financial 

burden on the City. 

 

o Objective 1: Promote the use of intergovernmental agreements for the 

provision of public facilities and services and honor and implement policies 

contained within existing intergovernmental agreements. 

 

 Policy & Recommendation 1- Intergovernmental Cooperation Element: Continue to 

evaluate and review the effectiveness and equity of agreements between the City of 

Sun Prairie and the Town of Windsor. Such agreements should be amended to the 

mutual benefit of both municipalities as needed. 

 

 Policy & Recommendation 2- Intergovernmental Cooperation Element: The City shall 

strive to work closely with neighboring municipalities to implement plan 

recommendations and policies. 

 

 Goal 8 – Land Use Element: To work closely with neighboring towns, cities, and 

villages to prepare and implement economically and environmentally sustainable 

development plans. 
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o Objective 2: Continue to implement tot Sun Prairie/Windsor Extraterritorial 

Zoning Ordinance or replace this process with a cooperative plan that provides 

equal or greater benefit. 

 

o Objective 3: Continue to implement the City of Sun Prairie – Town of Windsor 

Intermunicipal Agreement.  Note: This agreement is the precursor to this 

Cooperative Plan, and its terms have largely been assimilated into the 

Cooperative Plan. 

 

The Town of Windsor’s comprehensive plan stresses intergovernmental cooperation and 

positive relationships with all of Windsor’s municipal neighbors.  This means that development 

of this Cooperative Plan is an important piece in implementing Windsor’s comprehensive plan.  

Specific areas of consistency include: 

 

 Pages 14-15 and 65-70 of Windsor’s comprehensive plan lists as a goal and 

recommendation that the Town develop a boundary agreement with its incorporated 

municipal neighbors.  Windsor already has a Cooperative Plan with the Village of 

DeForest, and this agreement with Sun Prairie means that the Town has achieved this 

goal; 

 

 Successful development and implementation of the Sun Prairie-Windsor ETZ 

ordinance is one of the many positive relationships that the Town’s comprehensive 

plan recommends be continued.  This Cooperative Plan clarifies the ETZ and ETJ 

boundary line that DeForest and Sun Prairie has in the Town, as mentioned previously.  

By creating a more logical and understandable ETZ and ETJ boundary line, areas of 

overlap between the City and Village are eliminated and conflict and confusion are 

minimized; 

 

 Pages 54-60 and 71-84 provide that preserving Windsor’s agricultural and natural 

resources is another important goal.  This agreement limits Sun Prairie’s future 

annexations to the 80-acre Boundary Adjustment Area.  Town lands beyond this area 

cannot be subject to annexation to the City during the 25-year term of this Cooperative 

Plan. This provides Windsor and area farmers with the certainty that the agricultural 

and rural character of the Town will continue over the next several decades.  

Additionally, because Windsor’s future land use map will control in Town lands 

beyond the boundary adjustment area, large portions of the Town will be zoned at 

agriculture preservation densities of 1 residence per 35 acres; 

 

This Cooperative Plan will preserve the Token Creek environmental corridor via its 

numerous provisions related to setbacks, signage, use of conservation subdivisions, 

Future Urban Development Area (FUDA) planning, and community ownership of 

open space, among others.   

 

The City and Town believe that the Cooperative Plan is compliant with all federal, state, and 

local regulations, statutes, and ordinances.  Also, the Capitol Area Regional Planning 

Commission (CARPC) indicates its strong support for the Cooperative Plan, finding that it will 

support the regional master plan, and will serve as a model of intergovernmental cooperation 

for other communities in the region.  CARPC also found that the provisions regarding 

preservation of the Token Creek corridor will be supported by the FUDA planning that 

Windsor recently completed and that Sun Prairie will undertake in 2012.  The FUDA planning 

helps to add details and specifics to the broader Cooperative Plan goal of preservation.   
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The Dane County Department of Planning and Development also reviewed this Cooperative 

Plan and is generally supportive, recognizing the three communities for taking a cooperative 

approach in resolving in intergovernmental issues.  However, the county did have the 

following questions and concerns: 

 

 The Cooperative Plan is unclear about which areas of Windsor may transfer to the City 

and which are protected from annexations by the City. 

 

The Department is satisfied that this Cooperative Plan clearly indicates which territory 

may and may not transfer.  Only Windsor lands within the Boundary Adjustment Area, 

shown on Exhibit 2 of the plan, may be annexed by the City of Sun Prairie.  Lands 

beyond the Boundary Adjustment Area may not be annexed during the term of the 

Cooperative Plan; 

 

 The Cooperative Plan should define what is meant by ‘urban development’ in the 

context of Windsor being prohibited from permitting urban development within the 

Boundary Adjustment Area. 

 

Both Sun Prairie and Windsor intend that no development will be allowed to occur 

within the Boundary Adjustment Area unless and until these lands are annexed into the 

City.  Page 7 of the Cooperative Plan provides that Windsor agrees to “prohibit or 

restrict urban development in the Boundary Adjustment Area”.  Furthermore, page 6 

provides that Sun Prairie and Windsor “agree that all defined development within the 

Boundary Adjustment Area” shall occur within Sun Prairie, not Windsor. 

 

Finally, the Department contacted City and Town representatives and both confirmed 

the Cooperative Plan’s intent that no development is allowed within the Boundary 

Adjustment Area
1
 until these lands are annexed to the City. 

 

 Windsor’s comprehensive plan future land use map should be amended to be show that 

no Town development is allowed within the Boundary Adjustment Area. Dane County 

points out that while the Cooperative Plan indicates that all lands located south and 

east of Token Creek within the Boundary Adjustment Area shall remain undeveloped 

unless and until they are annexed into Sun Prairie, Windsor’s comprehensive plan 

appears in conflict because it provides for low-density residential development.  If no 

development is to be permitted on Town lands in this area, then the county believes 

that the Town’s future land use map should be amended to reflect this. 

 

The Department believes that while Sun Prairie and Windsor’s comprehensive plan 

future land use maps could possibly include some language that Town development is 

not permitted within the small 80-acre Boundary Adjustment Area, the Cooperative 

Plan is nonetheless generally consistent with both communities’ future land use maps.  

The Cooperative Plan contains numerous provisions regarding preserving the Token 

Creek corridor.  In fact, preservation of the corridor in order to create a permanent 

physical and visual separation between the communities is a primary reason why they 

developed it.  Windsor’s future land use map calls for either ‘Token Creek 

Conservation Residential’ or ‘General Conservation Residential’ within the Boundary 

                                                           
1 Email correspondence from Robert Wipperfurth, Town of Windsor Chair, and Scott Kugler, City of Sun Prairie 

Director of Planning and Development, December 18, 2012.  
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Adjustment Area, while the City’s map calls for a combination of ‘Open Space’, 

‘Mixed Residential’, and ‘Low-density residential’.  In both cases, prospective 

developers would be put on notice that some amount of open space and environmental 

preservation is required in this area. 

 

 Cooperative Plan objective to preserve Token Creek is inconsistent with Cooperative 

Plan specifics.  The county points out that the Cooperative Plan uses strong language 

about the need to preserve the Token Creek corridor in a natural and undisturbed state, 

however it also permits these lands to be annexed into Sun Prairie and developed in an 

urban manner and with full urban services.  

 

The Department believes that both communities comprehensive plans include 

provisions which will enable them to sufficiently preserve the Token Creek corridor, 

such as conservation subdivisions, signage, community ownership of certain lands, etc. 

 

None of Sun Prairie or Windsor’s other municipal neighbors have voiced any comments or 

issues of concern. For the foregoing reasons, the Department finds that the Cooperative Plan is 

consistent with each community’s comprehensive plan and with all current state laws, 

municipal regulations and administrative rules and that the standard in s. 66.0307(5)(c)(2) Wis. 

Stats. is therefore met. 

 

 

(3) Adequate provision is made in the cooperative plan for delivery of necessary 

municipal services to the territory covered by the plan. s. 66.0307(5)(c)(3), Wis. Stats.  

 

Provision of services was a principal motivation for the City and Town to enter into this 

Cooperative Plan.  Sun Prairie desires to expand in the most efficient manner possible, with 

new roads, sewer and water, and other infrastructure staged in an orderly and planned manner.  

The Town does not intend or desire to duplicate the kinds of urban services that Sun Prairie 

provides.  Instead, it prefers much lower density development having lower service level 

demands. 

 

This Cooperative Plan indicates that territory within the Boundary Adjustment Area will be 

served with full urban services when it annexes into the City, such as sewer and water, 

stormwater management, police, fire, etc.  Until it is annexed, it will continue to be served by 

Windsor at the current service level.  Town territory beyond the Boundary Adjustment Area is 

not available for attachment or annexation to the City and will continue to be served by 

Windsor throughout the term of this Cooperative Plan. 

 

This Cooperative Plan also makes changes to the City and Village’s ETJ and ETZ boundaries.  

As mentioned previously, these changes will make reviewing proposed developments and 

administering zoning and platting ordinances much easier and clear.  In Town areas beyond the 

Cooperative Plan territory, county regulation of zoning and land division will be unaffected 

and continue on as it currently functions.  Also, the county will continue to administer the 

shoreland and floodplain zoning ordinances. 

 

This Cooperative Plan also includes a number of provisions related to future maintenance and 

development of roads within the Boundary Adjustment Area and CTH C/Egre Road Corridor 

area.  Specifically: 
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 Annexed Roads – if Sun Prairie annexes land which includes portions of road right-of-

way, the City and Town agree to develop an intergovernmental agreement specifying 

the responsibilities for road maintenance so as to minimize the inefficiency that could 

otherwise result from split responsibility for a length of roadway in and around this 

annexation area; 

 

 Windsor-Sun Prairie Traffic Study and Cost-Sharing Agreement – in 2006 the City and 

Town developed a traffic study to examine the future road needs within the CTH 

C/Egre Road Corridor, and explore how the costs of making these transportation 

improvements would be split between the two communities.  This Cooperative Plan 

incorporates this 2006 agreement in Exhibit 4 of the plan. 

 

For all the foregoing reasons, the Department finds that adequate provision has been made for 

the delivery of necessary municipal services to the agreement territory, and that the standard in 

s. 66.0307(5)(c)3, Wis. Stats., is met.  

 

 

(4) The shape of any boundary maintained or any boundary change under the 

cooperative plan is not the result of arbitrariness and reflects due consideration for 

compactness of area. Considerations relevant to the criteria under this subdivision include 

quantity of land affected by the boundary maintenance or boundary change and 

compatibility of the proposed boundary maintenance or boundary change with natural 

terrain including general topography, major watersheds, soil conditions and such features as 

rivers, lakes and major bluffs. s. 66.0307(5)(c)(5), Wis. Stats. 

 

This Cooperative Plan establishes an orderly and predictable process for transferring 

designated territory from the Town to the City.  The Boundary Adjustment Area provides an 

area for the City to gradually expand into as residents desire to develop their property and 

annex into the City.   

 

Beyond the Boundary Adjustment Area, the City agrees not annex, which provides Windsor 

and its residents with the certainty needed to plan for the future.  The boundary line created by 

this Cooperative Plan will utilize Token Creek to clearly separate the urban character of Sun 

Prairie from the rural character and land uses of Windsor. 

 

Without this Cooperative Plan, development would still occur, however it could be sprawling, 

unplanned, and inefficient, and could result in area farmers making an economic decision to 

abandon farming.  This would blur the boundaries between the two communities and between 

urban and rural land uses.  

 

For all of the foregoing reasons, the Department finds that this Cooperative Plan is compatible 

with the surrounding community, will result in compact municipal boundaries, and that the 

standard in s. 66.0307(5)(c)5, Wis. Stats., is met. 

 

 

(6) Any proposed planning period exceeding 10 years is consistent with the plan.  

 s. 66.0307(c)6 Wis. Stats. 

 

The planning term for the Cooperative Plan commences upon Department of Administration 

approval and terminates at 11:59 p.m., December 31, 2037, 25 years after the date of this 

approval.  The basis for the 25-year planning term is that the term represents the amount of 
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time necessary to fully develop the Boundary Adjust Area in an orderly and cost effective 

manner. 

 

Because of the scope of this Cooperative Plan, including the detailed service provisions, land 

transfers, and area protected from annexation, a term exceeding 10 years is appropriate.  The 

Department therefore finds that the standard in s. 66.0307(5)(c)6, Wis. Stats., is met. 
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