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Executive Summary

I.
Executive 
Summary

 Trustees representing Bloomington, Benton, Van Buren, and Salt Creek Townships in 
Monroe County, Indiana approached Indiana University’s School of Public and Environmental 
Affairs requesting the formation of a group to study cooperative solutions to improve or 
maintain the efficiency of fire protection in their townships, while also providing fiscal 
sustainability. These trustees, each representing a township in the predominantly rural 
area immediately surrounding the city of Bloomington, Indiana, form the client group of 
our analysis. Each of these townships is responsible for fire service in rural areas with a 
challenging terrain that features lakes, rolling hills, and narrow roads.  Fiscal constraints 
confronting these townships include state limits on tax revenues, a limited tax base, and 
numerous mandatory equipment purchases.  The capstone team conducted an extensive 
analysis to explore new and existing collaborative strategies for the townships to reduce 
fiscal stress and ensure their high quality of service.

A structural reorganization towards a fire territory is recommended. The primary basis 
for this recommendation is that this arrangement will reduce capital requirements related 
to equipment purchasing and allow for streamlined administration.  A fire district is an 
alternative option, but a fire territory offers important flexibility in the governance design 
and the distribution of the fiscal burden among the townships. Along with considerable 
public engagement, these flexibilities have been important determinants of fire consolidation 
success in other communities.  A Geographic Information Systems (GIS) model has been 
created to assist with further analysis of fire response times across the townships, which 
will aid in future discussions of strategic deployment of fire resources.

In addition, the capstone team has provided a series of recommendations that can 
be implemented without any formal reorganization of the existing service areas.  These 
recommendations include:

The townships should make use of a joint purchasing timeline for capital and equipment 
apparatus.  To facilitate implementation, the capstone team has created a current asset list 
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and replacement schedule that can be used to identify opportunities for inter-jurisdictional 
bulk purchases that result in discounts.  For example, a local supplier of fire trucks has 
indicated that a bulk order of three units would lower the cost by $6,000 per unit. 

Training existing fire personnel to bring equipment maintenance and certification tasks 
in-house is a significant opportunity for cost savings.  A comparable Indiana township has 
saved $45,000/year by adopting this measure.

New building developments currently receive free fire code inspection, but other fire 
departments commonly charge fees to avoid shifting the cost burden to taxpayers.  Especially 
as I-69 construction will become a significant demander of fire inspection services, it is 
recommended the fire departments adopt a fee schedule, such as the one recommended 
by Federal Emergency Management Agency.  We estimate that this fee schedule would 
have produced $1,800 in cost recovery for Van Buren Township in 2013. 

The townships should consider offering ambulance service to provide an additional 
revenue source that is not tax or fee based. All of Monroe County’s Emergency Medical 
Service (EMS) is currently provided by IU Health; so there could be a market for a fire 
department-operated EMS provider. The revenue potential from this service could be 
substantial and would be derived from medical insurers, rather than from citizens directly. 
Another Indiana township generates about $500,000 annually from providing this service.  

By specializing and sharing resources to write grant proposals the townships could 
pursue their grant proposal writing efforts more economically in order to more aggressively 
pursue the broad spectrum of federal and state grant funding available.

There are several ways in which the townships can use this report and the other 
information associated with it to move this project forward. The townships’ first priority 
should be to assess the type and degree of consolidation/cooperation that they would like 
to engage in. This is a complex, multi-faceted decision that must involve the input of many 
diverse stakeholders. The essential questions that must be answered are: 1) whether the 
townships want to consolidate as a fire territory; and, if so 2) what degree of centraliza-
tion they want to incorporate into the structure of that territory. As the townships are 
undertaking this core evaluation, they should simultaneously consider which of the other 
recommendations included in this report they wish to implement as well. This evaluation 
should be made in concert with the broader structural determinations so that all decisions 
made can complement each other. Finally, the townships should continue to maintain and 
expand the joint purchasing timeline and the GIS model, as these resources will assist 
them in continued efficient decision-making. 
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T 
he client group consists of the trustees representing four rural townships 
surrounding the City of Bloomington in Monroe County, Indiana. The townships 
represented in the client group are Benton Township, Bloomington Township, 
Salt Creek Township, and Van Buren Township. While each township 
faces a unique set of circumstances, they share common concerns 
with respect to the efficient delivery of fire protection for their citizens

Rural fire protection presents a unique set of challenges. Dispersed populations 
are difficult to serve as firefighters have difficulty responding quickly 
to a distant fire or other medical emergencies. Further compounding this 
problem, southern Indiana’s geography and varying weather conditions 

offer challenges to firefighters traveling on rural roads in large emergency vehicles.

The region also contains a number of lakes that can separate those experiencing emergencies 
from fire stations and increase response times. Furthermore, the State of Indiana is extending 
Interstate 69 from Indianapolis through southern Indiana to run through the western portion 
of our clients’ jurisdiction. This has ambiguous implications for fire protection, as the interstate 
represents either a) a reliable, expedient service delivery route; or b) an obstacle to service 
delivery, depending on the location of the emergency in relation to the firefighters’ point of origin.

In short, fiscal sustainability of fire service delivery is the catalyst for each shareholder 
to seek cooperative solutions. The State of Indiana has imposed limitations to the property 
taxes that can be levied to fund fire protection services. While our clients presently have 
different relationships to this limitation, each client recognizes that this limitation may eventually 
restrict funding to a point which may hinder service delivery. Furthermore, the relatively small 
population of these largely rural areas creates a limited tax base with which to draw funding.

It is against this backdrop that the client group approached Indiana University’s School 
of Public and Environmental Affairs (SPEA) seeking analysis of potential cooperative measures 
that the trustees can take to improve both the efficacy and cost-effectiveness of fire          service 
delivery in their jurisdictions. The result was the formation of a “capstone” course at SPEA 
which consists of nine graduate students from different disciplines in order to discover 
and analyze options that might meet these objectives. The mandate of this group is to 
determine actions that the clients can take to improve or maintain the current level of fire 
protection services in the client area, while also reducing the cost of delivering those services.

The individuals making up the capstone group have widely varied expertise, including 
public management, finance, economic development, law, and Geographic Information 
Systems (GIS). It is through this prism that our analysis takes place. The options we have 
considered range from collaborative options, such as the formation of a fire district or fire 
territory, to actions that townships can take independently, such as charging inspection 
fees. We also give attention to options between these extremes, such as interdepartmental 
contracting, equipment sharing, joint purchasing, and shared in-house maintenance efforts.

The next section provides background and context for each of the townships               
represented in the client group. We also provide a brief descriptions of the various strategies 
that these stakeholders could employ to address these concerns.  In the following section, 
we turn our attention to case studies of comparable instances of consolidation in order 
to identify practices and their results with respect to cooperation in fire service delivery.

Our client-specific analysis begins with the identification of the options available 
to our client under Indiana State Code. This is followed by an analysis of actions that        
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trustees can take to reduce the cost of service delivery, including capital purchase practices 
and alternative revenue sources. Next, we turn our attention to ways to improve service 
delivery in this region, beginning with the construction of a GIS map identifying the 
strengths and weaknesses associated with the status quo. This analysis will determine 
the fiscal vulnerabilities and potential cooperative efforts that can help address them.

Based on the above, the next section will provide a detailed description of the 
options available to our client, which we will examine in the context of their overall 
and township-specific utilities. First, we show the utility of the consolidation options, 
such as fire territories and fire districts. Next, we outline the gains associated with 
solely cooperative options, such as joint purchasing and alternative revenue schemes.

We then conclude by making an overall recommendation for our clients informed 
by our analysis and based on the overall utility or each option based on both quality 
of service and cost, the relative utility of each option for each shareholder, ease 
of implementation, and our perception of taxpayer palatability. We close with a 
prescription for best practices to implement our recommended option or options.

Shareholders
Bloomington 

Township

Benton

Township

Van Buren

Township

Salt Creek 

Township
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Bloomington Township’s Trustee is Lillian Henegar. 
Bloomington Township, home to 44,167 residents, is the most 
populous township in the client group. Of this population, 
39,726 live in the city of Bloomington, with the remaining 4,441 
living in the rural area north of the city limits. The City of 
Bloomington covers approximate 10 square miles of Bloomington 
Township’s jurisdiction. Bloomington Township is home to two 
fire stations that serve the area outside the city of Bloomington.

Bloomington Township’s primary concerns relate to property 
tax levy limitations that threaten the fiscal sustainability of fire 
protection, as routine operating costs and training continue to 
consume the Fire Department’s operating budget. Also, looming 
capital purchase necessities have caused Trustee Henegar to seek a 
proactive solution to the funding of effective fire protection services.

Benton Township’s Trustee is Michelle Bright. Benton Township 
is a sparsely populated territory, with a population of 3,358 across a 
total land area of 54.92 square miles. Lake Lemon and other bodies 
of water cover 1.69 square miles of Benton Township’s territory. 
Benton Township operates a volunteer fire department, but faces 
problems of sustainability related to levy limits. Benton has secured 
an emergency loan to maintain operations in the near term, in light of 
an embezzlement scandal under a former Benton Township trustee. 
Benton Township has a contractual relationship with neighboring 
Bloomington Township for service delivery. This contract is for 
$90,000 annually. Benton is seeking a way to improve the cost-
efficacy of its fire delivery, using taxpayer dollars to their maximum 
utility by strategic capital purchasing, improved ISO ratings, 
alternative revenue sources, and improved service delivery practices.

Van Buren Township’s Trustee is Rita Barrow. Van Buren Township 
has a population of 11,981 residents, 2,069 of which are residents of the 
City of Bloomington. Van Buren Township currently operates a volunteer 
fire department with two stations. Van Buren Township covers 34.85 
square miles, which lies almost entirely outside the City of Bloomington.

Van Buren Township has similar concerns to Bloomington 
Township relating to high operating costs and property tax limitations 
which pose threats to fiscal sustainability. Van Buren Township recently 
received an emergency loan, which is intended to help sustain the 
department financially in the near-term. Additionally, Trustee Barrow 
is concerned with the implications of the Interstate 69 extension 
project, which will dissect Van Buren Township once completed.

Bloomington 

Township

Benton

Township

Van Buren

Township
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Salt Creek Township’s Trustee is Donn Hall. Salt Creek is the 
smallest township in the client group, both in terms of size (26.68 
square miles) and population (1,513). Lake Monroe sprawls across 
3.1 square miles of Salt Creek’s jurisdiction, almost completely 
bisecting the township. This creates an obstacle in delivering 
expeditious fire protection, as it requires time to drive around 
the lake. Salt Creek does not operate a fire department, instead 
contracting with the City of Bloomington for its fire protection. 
Therefore, responders come from a point of origin outside the 
township, increasing the time it takes to respond to emergency calls.

Salt Creek faces similar fiscal sustainability concerns as the other 
client townships, but this is exacerbated by the terms of Salt Creek’s 
contract with City of Bloomington which has increased from $9,000 
in 1999 to $130,000 today. Similarly, the per capita expenditure on 
fire protection for Salt Creek Township increased disproportionately 
more than the increase in the cost to City of Bloomington in order to 
administer those services. (Figures 2 & 3).  Furthermore, Salt Creek 
is presently unable to pay the annual cost of this contract. Thus, 
the township must be sued by the City of Bloomington each year in 
order to secure an emergency loan to pay the cost of the contract.

Figure 1. 

Salt Creek’s cost for contract with Bloomington City per year from 2008 to 2014.
20

14
$1

29
,7

56
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$3,117.00

Change in Cost of Fire Services

2008-2009

2011-2012

2009-2010

2010-2011

$11,549.25

$3,548.00

$9,601.75

$8,961.00

2012-2013

Figure 2. 

The annual change in amount paid to Bloomington City to provide fire services to Salt Creek Township.

Figure 3. 

The annual percentage change in amount paid to Bloomington City to provide fire services to Salt Creek Township.

Percentage Change, Salt Creek Fire Service Costs
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The cost inconsistencies of fire services make it difficult to predict the future 
cost of fire protection. In the past, Salt Creek has had to default on debt in order 
to receive emergency funding to cover the service costs. Salt Creek pays more 
for its service on a per capita basis than its neighboring townships (Figure 4).

Benton Township pays considerably less for its contract with Bloomington Township 
than Salt Creek because it has its own volunteer fire department and fire station. For Benton 
Township, Bloomington Township serves only in a supplemental capacity. The existence of 
the fire station in Benton Township also improves the local ISO rating, therefore lowering 
insurance costs for Benton’s residents. Washington Township, similar to Salt Creek, does 
not have a volunteer firefighting squad or fire station. However, Washington Township 
is paying $35,156.00 less for fire services than Salt Creek Township. It is important to 
note that Washington Township and Benton Township do not pay based on the number 
of runs Bloomington Township Fire Department makes to their respective townships.

Salt Creek is seeking a way to reduce response times to underserved areas on the 
southeast side of Lake Monroe. Additionally, Salt Creek wishes to examine alternative 
options for contracting or inter-jurisdictional cooperation to reduce the cost of fire protection.

Figure 4. Cost of contracting fire services to Salt Creek, Washington, and Benton Townships for 2014.

2014 Fire Service Costs

Salt Creek Washington Benton

$129,756.00

$94,000.00
$76,000.00
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A.
Cooperative Options

Cooperative options are less formalized 
than consolidative options, but may provide 
similar benefits. One option is a joint purchasing 
agreement between departments, which 
may lead to modest discounts on capital 
purchases, reducing the operating costs for 
those involved in this partnership. Likewise, 
departments may be able to cooperate 
in order to better provide fire prevention 
services or reduce maintenance costs by 
training firefighters to do repairs in-house. 

Finally, fire departments can 
develop alternative revenue sources as 
individuals or as member of cooperative or 
consolidative schemes. These may involve 
fees for inspections, fees for services, 
and streamlined grant writing efforts.

B.
Consolidation Options

One consolidation option is a fire 
territory. A fire territory would allow 
departments from contiguous townships to 
exist as a unified body, pooling resources 
and commingling service delivery areas. The 
potential benefits of this option are joint 
purchasing, which can reduce the cost of 
capital purchases and eliminate the need to 
buy redundant equipment, and combined 
service delivery areas that allow for quicker 
response times to underserved areas.

The other consolidation option is 
a fire district. Fire districts also provide 
many of the benefits a fire territory does, 
but involve a more centralized governance 
structure. Many of these benefits can be 
derived from a series of interdepartmental 
contracts, which would preserve the individual 
departments as independent entities. 
However, the resulting contract network 
may become administratively burdensome.

Potential Solutions & Brief 
Descriptions

We have identified potential solutions to the various problems facing our client, 
broadly categorized as cooperative solutions and consolidative solutions. Cooperative 
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Beginning in 1970, Indianapolis, Indiana began the process of 
intergovernmental consolidation within Marion County to create 
a single entity, known as UniGov, to provide public services for 
Indianapolis and its surrounding communities. This consolidation, 
widely considered a success, has had broad implications for the City 
of Indianapolis. Mark Rosentraub, a University of Michigan professor 
(formerly a professor and associate dean of SPEA at Indianapolis) 
notes that in 1960 Indianapolis was experiencing rapid population 
decline, a side-effect of suburbanization. Had this consolidation not 

taken place, the more affluent segments of Indianapolis’s tax base would have fallen outside 
the city’s jurisdiction, resulting in underfunded public services for those remaining within 
the city limits. Consolidation addressed this concern by integrating the suburbs, allowing 
the City of Indianapolis to become the service provider for many of its new surrounding 
communities. This allowed the city to preserve its population and provided a more equitable 
delivery of services for much of Indianapolis and its surrounding suburbs (Rosentraub, 2000).

UniGov is a unique case, as it is the first instance of consolidation between 
city and county governments. According to Rosentraub, this governance model: 

“…concentrates a limited or select group of urban services at the 
regional (defined as county) level while permitting most other critical 
urban services to be delivered by administrations and agencies serving 
different, often much smaller, areas within the county” (p. 180).

This is unique, as opposed to other consolidations, such as in Miami-Dade County, 
where consolidation encompassed almost all public services. Rosentraub goes on to 
discuss the structure of these consolidation efforts: 

“Structurally, UniGov is a multilayered local government system 
under which authority for economic development, public works, 
parks, transportation, and some elements of public safety is 
transferred to the county (or regional) level—the first layer in a 
multi-tiered structure. Services are delivered by administrative 
units of varying size that existed prior to the passage of UniGov 

Indianapolis - UniGov
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(including several that were already countywide but organized as 
special districts). The compound governance system of UniGov 
offers many of the attributes of regional cooperation while 
preserving local control of other basic municipal services” (p. 181).

UniGov was also a mechanism for increasing the total assessed property 
value within the city. This gave the local government improved access to capital for 
redevelopment and other activities. Some of the drafters of the UniGov legislation 
see this enhanced revenue stream as the key benefit derived from a consolidated 
government. Public satisfaction with this consolidated fire service has remained high since 
UniGov’s official adoption in 1970. However, a handful of Marion County communities 
remain independent of UniGov, despite ongoing efforts to incorporate these entities.

Lessons

For an intergovernmental consolidation to take place, it is essential to have 
adequate funding and public support. The Indianapolis consolidation largely achieved its 
stated goals of stabilizing the measurement of local and regional population, stimulating 
economic development via economies of scale, encouraging productive management 
practices, and enhancing the city’s capacity to invest in its own development. 
Additionally, improved governance resulting from UniGov may have been the impetus 
for economic improvements in the time since UniGov’s implementation, such as 
Indianapolis’s ascension to its position as a national leader as a convention destination. 

The principal reason for UniGov’s success is that this initiative invited and received 
support from the private and nonprofit sectors (including Indiana University). As noted by 
Rosentraub, “The nonprofit sector was also an active participant responsible for almost $1 
of every $10 invested. Taken together, the private and nonprofit sectors were responsible 
for approximately two-thirds of the funds invested” (p. 183). This translates into a total 
investment of $20 billion by the private and nonprofit sectors of the total $32 billion 
needed to undertake this project. Meanwhile, the City of Indianapolis contributed only 
$550 million. The remaining contribution represents combined investments from the state 
and federal governments. Central to Indianapolis’s fundraising prowess were the visions it 
sold to its investors, effective marketing efforts, industrious coordination among manifold 
stakeholders, and support from locals passionate about improving their community.

There has been recent effort to incorporate the three Marion County townships that 
remain outside UniGov: Wayne, Pike, and Decatur. The Indiana Senate Committee on Local 
Government recently decided in favor of the three townships which favor remaining independent 
of UniGov. In light of this ongoing discussion, we have compiled a table of advantages 
and disadvantages of consolidating fire service in the context of Indianapolis’s UniGov.
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1. Doesn’t allow sufficient input in 
decision-making from the three 
townships. Local fire administrators and 
politicians opposed the consolidation 
due to the prospect of loss of control.         

2. Have support from these townships’ 
firefighters due to potential pay rises 
and the prospect of joining a larger 
“boat” (department).        

2. May cut services provided, no longer 
as much localized attention, especially 
for the fire prevention programs.

Advantages Disadvantages

1. Save taxpayer dollars through joint 
provisioning of property and 
equipments.
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          Brownsburg Fire Territory

The Brownsburg Volunteer Fire Department was established in 1942. 
As the Brownsburg area grew significantly over the latter half of the 
20th century, the community’s needs eventually outgrew what could 
be met by its local fire department. In response, the department, 
along with Indiana legislators, established the state’s first fire 
protection territory. The new fire territory law established a centralized 
governing body for what would eventually become the Brownsburg 
Fire Territory (BFT). This new entity would serve not only the Town 
of Brownsburg, but also nearby Brown and Lincoln Townships. This 

effort earned full support from local administrators. Based on the subsequent improvement 
of fire service coverage and delivery, combined with BFT’s interaction with the public, this 
experiment has earned significant support from local firefighters and the public they serve. 

In addition to typical fire protection services, BFT spends significant time working 
within the community to provide education and training to the public. The fire territory has 
also been on the forefront in leading Homeland Security notification efforts within Indiana. 
BFT also conducts car-seat inspections, CPR/First-Aid training, Honor/Color Guard, Project 
Lifesaver, Public Education, and Safe Sitter, alongside station tours and visits for the public. 
Furthermore, BFT engages in cross-jurisdictional actions. For example, it partners with fire 
departments from other counties to provide emergency coverage services to a variety of 
county events such as the Hendricks County Fair and to the Lucas Oil Raceway in Indianapolis.

BFT currently has three fire stations and a headquarters/training facility. BTF is staffed by eighty-one 
full and part-time employees. The fire territory is governed by an executive board comprised of the Brown 
Township Trustee, Lincoln Township Trustee, and a Representative from the Brownsburg Town Council.

As recently as 2012, the Town of Brownsburg and Lincoln Township rejected a 
plan brought forward by the local Reorganization Committee seeking to change the Fire 
Territory into a Fire District. The partial aims of that change are to formalize the fire service 
arrangements and comply with the non-compulsory federal Government Performance and 
Results Act (GPRA). The governing board rejected the change primarily for financial reasons. 
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Brownsburg Town Manager, Grant Kleinhenz explained his rationale in opposing this change: 

“...some of those advantages [of the Fire Territory option] also go 
away, namely the Fire Territory has an operating levy as well as a 
separate levy called the equipment replacement fund. It is typically 
used for the replacement of fire trucks, equipment, ambulances, 
etc. We realized later in the process that we would not be able to 
reset our levies to accept the lost levies into the new town’s levy. 
We realized that impact was over $500,000 per year.” ($580,000 
to be exact.) 

As citizens are generally satisfied with the current state of their fire protection, 
administrators see little reason to enact sweeping reforms. 

                       White River

The White River Township case study demonstrates a successful 
consolidation into a fire district. The White River Township Fire 
Department (WRTFD), located in Johnson County, Indiana, 
created a fire protection district in 1986 as a means of improving 
the quality of fire service in what had become one of the 
fastest growing areas in Indiana. The growth in population was 
primarily in the unincorporated areas of White River Township 
and threatened the quality of fire protection for this growing 
population. The fire district was thus created as a way to secure 

additional funding for fire protection in these previously unincorporated areas. Prior 
to the formation of the district, fire protection consisted of one station with a small 
volunteer company. The department has since built a second and third station, with 
the third functioning as the department’s headquarters. The fleet has also increased to 
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include four engines, a 102’ aerial platform truck, three ambulances, a heavy rescue 
truck, a rescue boat, two utility vehicles, and seven staff vehicles (http://www.wrtfd.org). 

WRTFD serves approximately 35,000 people over an area of 26 square miles and 
employs over 150 individuals, including full-time firefighters, part-time firefighters, and 
associate members. The fire district is governed by a five-member board whose members 
have staggered two-year terms and are appointed by the Johnson County Commissioners.

Lessons

This case offers several important lessons regarding public support, long-term 
funding, and organizational structure. A newly formed, consolidated entity must maintain 
consistent community support through citizen engagement. The community has been 
extremely supportive of the White River Township Fire District, contributing to its success. 

An unexpected issue in White River was the speed of growth, which required increased 
funding (Pell, personal communication, April 11, 2014). While future funding needs should 
be considered by any fire department, it is important to note that a newly consolidated fire 
department must consider the future needs of each community served by the consolidated 
entity and anticipate how this growth impacts funding needs. A final lesson from this study is 
that shareholders must extensively plan the organizational structure of a consolidated entity 
as well as who will retain ownership of existing capital stocks, such as property and equipment.
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There are four main options available to our clients: no change 
to the status quo, inter-local agreements, consolidation into a 
fire territory, and consolidation into a fire district. This section 

will define and explain these different options.

1.  No Change

The simplest option is to have no change in the 
current governance and fire service. This option will not be 
discussed here in depth, as dissatisfaction with the status quo 
was the impetus for the client group seeking this analysis.  
It bears mentioning, however, that taking no cooperative 
or consolidative action is an option for the future. All other 
options are discussed in comparison with this baseline.

2. Inter-Local Agreement

Local governments in Indiana have broad powers 
to enter into agreements with each other. Specifically, “a 
power that may be exercised by [a local government] may 
be exercised by one or more entities on behalf of others or 
jointly by the entities. For most agreements, entities that 
want to do this must, by ordinance or resolution, enter into 
a written agreement.”1 Generally, agreements must specify: 
1) duration; 2) purpose; 3) how it will be financed, staffed, 
supplied, and budgeted for; 4) how it will be terminated; 5) 
how it will be administered, either by a separate entity or by 
“a joint board composed of representatives of the entities 
that are parties to the agreement, and on which all parties to 
the agreement must be represented”; and 6) how property 
will be acquired, held, and disposed of (if governed by a joint 
board).2 The administering entity (whether a separate entity 
or a joint board) “has only the powers delegated to it by the 
agreement. The agreement may not provide for members … 
of the separate … entity or joint board to make appointments 
to fill vacancies” on the administering entity.3 Agreements 

4.
Main Options:
1.  No Change
2. Inter-Local     
Agreement
3. Fire Territory 
4. Fire District 

 1  I.C. § 36-1-7-2(a).
 2  I.C. § 36-1-7-3(a).
 3 I.C. § 36-1-7-3(b).
  But see I.C. § 36-1-7-4; & I.C. § 
 4 36-1-7-5 for agreements dealing 
  with out of state entities and state 
  agencies, which do need to be 
  approved.
  5 I.C. § 36-1-7-11.
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generally do not need to be approved by any third party.4

“An entity entering into an agreement … may appropriate 
monies and provide personnel, services, and facilities to carry 
out the agreement.”5 If a local government “enters into an 
agreement … to transfer, combine, or share powers, duties, 
functions, or resources and [the local government] realizes … 
savings or a reduction in the reasonably foreseeable expenses 
[the local government] shall specify in the agreement … 
the amount (if any) of the decrease that the Department of 
Local Government Finance (DLGF) shall make to the” levy 
limit, tax rate cap, and budgets to eliminate double taxation 
and any excess taxes.6 The governments entering into the 
agreement are the sole determiners of this reduction, but 
they must make the reductions in good faith. The same 
rules about reductions in taxes apply if a local government 
combines or reorganizes “a department, agency, or function” 
of the local government.7 Local governments may transfer 
or exchange property through identical resolutions, just as 
with agreements.8 These transfers do not need consideration.

In short, local governments can accomplish nearly anything 
they have the power to do themselves through agreement 
and joint cooperation, so long as the agreements are properly 
adopted, contain all the required elements, and are administered 
by pre-existing authorities, either in the form of a separate entity 
or in the form of a joint board composed of representatives 
from the contracting entities. Inter-local agreements (as 
distinct from “cooperative agreements”) are, therefore, 
powerful and flexible tools for accomplishing joint action.

Joint Purchasing Agreements
Indiana law allows local governments to make purchases 

on behalf of each other and from each other by contract.9 A 
joint purchasing agreement is the least consolidated form 
of intergovernmental cooperation. It changes neither the 
organizational structure nor the tax structure but it opens 
opportunities for cost-saving by reaching economies of scale.

Joint purchasing agreements are a specialized sub-
category of inter-local agreements that are easier to enter 
into and administer. Purchasing agreements are not subject 
to the same procedural or formal requirements as other 
agreements.10 Essentially, joint purchasing agreements do not 

.

 6 I.C. § 36-1-7-16.
  7 I.C. § 36-1-8-17.
  8 I.C. § 36-1-11-8.
  9 I.C. § 36-1-7-12.

            10 I.C. § 36-1-7-2(b).
        11  I.C. § 36-1-7-12.
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have to be agreed to by resolution and do not need to contain 
any specific elements11 (beyond those that would make the 
agreement determinable enough to be enforced). When a local 
government purchases from another local government they do 
not need to comply with the normal rules governing purchases 
(i.e. bidding requirements) as long as the original purchase 
was valid, saving on transaction costs.12 Joint purchasing 
agreements are explicitly allowed when made jointly by local 
governments or local governments together with non-profits.13

Other Inter-Local Combinations
In addition to joint purchasing agreements, the townships 

could use various other contractual devices to affect virtually 
any cooperative end they desire.  In doing so, they must ensure 
that their contracts conform to the preceding list of formal 
requirements.  They should also ensure that their contracts 
are detailed and clear enough to be easily determinable.  This 
will help to minimize conflict in a cooperative relationship and 
resolve it amicably when it does arise.  While contracts offer 
the benefit of flexibility, they are not capable of effectuating 
structural changes in the tax or fund structure which undergirds 
the operation of the townships and their fire services.  
Because the possible contractual options are voluminous 
and amorphous, we dedicate no more of this report to their 
illumination, but it is important to note that contracts could be 
vital tools, either to support a more structurally focused form 
of collaboration, or to accomplish a result that is not possible 
through one of the formally prescribed consolidative processes.

3. Fire Territory
A fire territory is a consolidated entity under which two 

or more existing, contiguous units agree to operate as a single 
provider. The legislation allows different tax rates within the 
participating jurisdictions, and units can set new levy amounts 
which are not subject to the units’ existing levy limits.

A fire territory can be formed between two or more 
“participating units.” A participating unit “refers to a unit that 
adopts … an ordinance or a resolution that meets” several 
procedural and formal requirements.14 The resolution must 
include: 1) the proposed boundaries of the territory; 2) a 
detailed statement about the taxing scheme to be employed 

 
   12 Id.
  13  Id.
   14 I.C. § 36-8-19-2 & 
     I.C. § 36-8-19-6.

           15I.C. § 36-8-19-6(d).
           16I.C. § 36-8-19-5(c).
           17I.C. § 36-8-19-7.
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in the territory; and 3) an identification of the provider unit 
and all participating units.15 The boundaries of the territory 
need not coincide with any other political boundaries.16 The 
taxes within the territory need not be uniform, as long as 
they are uniform within the portion of the territory that 
belongs to any one participating unit.17 The provider unit is 
the participating unit that will be responsible for providing 
fire services within the territory.18 Only one participating unit 
can be the provider unit.19

One of the existing participating units would have to 
be designated as the provider unit. However, the Code says 
little about the allowable governance structures and processes 
that can be used in a fire territory. Therefore, it is feasible to 
structure the authority of the provider unit so that some level 
of governance authority remains in the hands of the other 
participating units. It is also feasible to structure the provision 
of service in the territory through contractual arrangements so 
that the provider unit would provide services to the areas outside 
its territory by contracting with the other participating units. 
The provider unit can be changed, but only once a year at most.

When voting on the resolution, any member of the 
township board that is employed by any other of the townships 
cannot vote.20 When a territory is established, the “provider 
unit must establish a fire protection territory fund.”21 “The 
provider unit, with the assistance of each of the other 
participating units, shall annually budget” the money to be 
spent out of the fund.22 “Participating units may agree to 
establish an equipment replacement fund.”23 “The property tax 
rate for the levy imposed under [the equipment replacement 
fund] may not exceed [0.333 mills]”24 and must be uniform 
throughout the territory.25 Any participating unit may, by 
resolution, transfer money to either of these two funds.26 
The provider unit may purchase equipment on an installment 
contract if the installments do not run for more than 6 years.27 
Any other entity can transfer or sell, without consideration, 
anything to a fire territory for the purposes of firefighting.28

When a territory is created, the DLGF is required to 
ensure that no duplicate taxation will occur.29 The DLGF does 
not set the initial tax rate or levy; this is set by the participating 
units, but must be published during public hearings before 
forming the territory.30 The DLGF will, however, reduce the 
levies of all participating units by the amount that they levied 

.

.

29  I.C. § 36-8-19-9.
30  See I.C. § 36-8-19-6.

  
  18I.C. § 36-8-19-3.
  19I.C. § 36-8-19-5(b).
  20I.C. § 36-8-19-6.3.
  21I.C. § 36-8-19-8(a).
  22I.C. § 36-8-19-8(c).
  23I.C. § 36-8-19-8.5.
  24I.C. § 36-8-19-8.5(b).
  25I.C. § 36-8-19-8.5(a)(4)(B).
   26I.C. § 36-8-19-8.6.
  27I.C. § 36-8-19-8.7.
  28I.C. § 36-1-11-5.7.  
   29I.C. § 36-8-19-9.
  30See I.C. § 36-8-19-6.
  31I.C. § 36-8-19-12.
  32I.C. § 36-8-19-10.
  33 I.C. § 36-8-19-13.
  34 Id.
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for fire services in the year before forming the territory.31 
No participating units are required to disband their fire 
departments when forming a fire territory.32 Participating units 
can withdraw from a fire territory between January 1st and 
April 1st of each year, in which case their withdrawal becomes 
effective on July 1st.33 When a participating unit withdraws, their 
levy is adjusted again to allow for fire protection services.34 A 
fire protection territory is dissolved if all participating units 
withdraw; in which case any property transferred to the 
territory reverts to the participating unit who transferred it.35

The degree of authority retained by the participating 
units in a fire territory can be varied and is defined by 
agreement. The politics of forming a fire territory are highly 
situational because, with clever contract drafting, it seems 
that nearly any governance configuration is attainable. 
Therefore, a fire territory allows a high degree of flexibility.

The various governance models possible in a fire 
territory can classified on a continuum as more or less 
centralized or decentralized.  While many intermediate 
combinations are possible, we have chosen to discuss and 
compare two possible models which fall towards either end 
of this centralized/decentralized spectrum.  We have labelled 
the more decentralized model the “Cooperative Model” as 
the interaction between the townships as participating units 
within this model would look more like intergovernmental 
cooperation than true consolidation.  We have labelled 
the more centralized model the “Consolidative Model” as 
this model would have the participating units interacting 
more like component parts of a truly consolidated central 
entity.  The following sections briefly describe the basic 
components of each of these models and identify the ways 
in which they differ.  We will refer back to these models later, 
when analyzing the implications that varying degrees of 
centralization create within the governance of a fire territory.

In our Cooperative Model, the Fire Territory Levy 
would be composed of non-uniform tax rates.  Additionally, 
these rates would be the same rates at which each township 
currently taxes over each township’s area within the territory.  
Thus, the impact of the creation of the territory on taxpayers 
would be minimized.  Furthermore, the governance of the 
territory would be structured so that responsibilities for service 
provision remain largely unchanged from their current state.  
The provider unit would be directly responsible for providing 
service over its own area, and it would contract with the fire 
departments of the other participating units to provide service 
over their respective areas.  The contract price for each 
provider would be equivalent to the amount of taxes raised 

  

  35I.C. § 36-8-19-15.

Two Possible Models
1. Cooperative Fire 
Territory Model
2. Consolidative Fire 
Territory Model

1.Cooperative 
Fire Territory 
Model
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from the portion of the levy covering each participating unit’s 
area.  Therefore, though things would be structured differently 
on paper, the functional realities of the operations of the fire 
territory would be essentially the same as they are currently.

The major exception to this would be with regards to 
capital purchases.  All existing capital assets would remain 
under the control and ownership of their current owners.  
Additionally, all existing Cumulative Fund Levies would 
continue to operate, under the control of the individual 
townships.  However, the Cooperative Model, like all fire 
territory models we would recommend, would create a new 
Fire Territory Capital Fund and raise a new levy to support 
this fund.  New joint capital assets would be purchased and 
jointly administered out of these joint funds.  These new 
capital assets would be allocated based on collective priorities 
and needs.  They would be stationed and operated within 
whatever department would put them to their best service, 
but they would remain the property of the fire territory itself.

In our Consolidative Model, the Fire Territory Levy could 
be either uniform or non-uniform.  In either case, however, 
the governing principle that would determine where tax rates 
are set would be a determination of the disparity of the quality 
of service throughout the territory, as opposed to a concern 
for how closely current rates conform to former rates.  In 
this model, rates should be set so that citizens who enjoy a 
substantively higher quality of fire service pay a higher rate 
on their fire service levy, while those with lower qualify service 
pay a lower rate on this levy.  Given the current disparity in 
service provision, some significant structural expansion would 
need to be planned for the near future to improve the level of 
service to the southwestern portion of the territory, in order 
to equitably justify the imposition of a uniform levy.  Absent 
this, the levy would remain non-uniform in this model, but the 
townships would agree on objective criteria for determining 
the rates, not only initially but at regular adjustment intervals, 
to ensure continuing equity in the rate structure.  These 
criteria could include some kind of indexing to one or several 
measures of the quality of fire service being provided to 
various parts of the fire territory so that this factor would have 
to be a major part of the consideration of what rates should 
compose the non-uniform levy at each adjustment interval.

The Consolidative Model would also call for a 
reorganization of all existing capital assets.  All participating 
units would transfer ownership of all capital assets to the fire 
territory.  The fire territory, through whatever joint governance 
structures the townships have devised for it, would then 
determine how each of these assets could best serve the 
collective priorities and needs of all citizens within the territory.  
These assets would then be reassigned and redeployed at 
whatever station would put them to their best service.  The 

2. Consolidative 
Fire Territory 
Model
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individual township Cumulative Fund Levies would continue 
to operate, in addition to the new Fire Territory Capital Fund 
Levy, but the governance structure of the fire territory would 
mandate that the townships transfer all funds raised by these 
separate levies to the territory, to be jointly administered 
under the Fire Territory Capital Fund.  The individual fire 
departments would continue to exist and operate their own 
personnel.  However, the high-level administrative functions 
of the separate fire departments would be consolidated into a 
centralized administrative core.  Thus, the budgets and service 
areas of the departments would be determined centrally, by 
the fire territory, through whatever governance structures 
the townships put in place for making those determinations.

4. Fire District
A fire district is a consolidated entity that is established 

to assume all responsibility for provision of fire and emergency 
services throughout its district. It is a joint effort made by the 
participating townships toward complete consolidation which 
requires the highest level of commitment and foregoing of 
their prior autonomy. The townships become divorced from the 
provision of fire services and county officials appoint a board to 
oversee the fire district. This board assumes full responsibility 
for provision of fire services within the district. The township 
funds and levies relating to firefighting are dissolved and 
replaced by new funds and levies administered by the district. 
The Department of Local Government Finance (DLGF) initiates 
a new assessment of local property values and the board 
submits their projected budget to DLGF for review. Then, the 
DLGF decides on the new levy rates for fire fund and capital 
fund, both of which are subject to the Indiana property tax caps.

There are two processes that can lead to the 
establishment of a fire district. A county legislative body can 
establish a fire district at will,36 or “freeholders” (property 
owners) can petition to have a fire district established.37 All 
parts of a fire district must be contiguous; there cannot be 
a part that is completely separate from the rest.38 Political 
subdivisions other than municipalities have no formal ability to 
resist the creation of a fire district. Unlike fire territories, fire 
districts generally cannot cross county lines. The boundaries 
of a fire district need not coincide with the boundaries of 

  
 36 I.C. § 36-8-11-4(a).
  37 I.C. § 36-8-11-5(a).
  38 I.C. § 36-8-11-4(b).
  39I.C. § 36-8-11-4(c).
  40I.C. § 36-8-11-5(b).
  41I.C. § 36-8-11-11.
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any other political subdivision.39 To petition for a fire district, 
property owners must collect the signatures of either: 1) 20% 
of the property owners within the proposed district, with a 
minimum of 500 signatures; or 2) a majority of the property 
owners within the proposed district.40 “To add area to a fire 
district already established, the same procedure must be 
followed as is provided for the establishment of a district.”41

Once a district is established, the county legislative 
body appoints a board of fire trustees, who must be “qualified 
by knowledge and experience in matters pertaining to fire 
protection.”42 The county legislative body must appoint one 
trustee from each township that the territory covers, and, if 
this leads to an even number, they must appoint one more.43 
In any case, at least three trustees must be appointed.44 If 
a vacancy in the board occurs, the county legislative body 
appoints a replacement for the unexpired term.45 Generally 
speaking, the board of trustees exercises all of the same powers 
of a township trustee, but only with regards to firefighting/
fire protection matters.46 The fire district is also imbued with 
the standard set of “corporate powers.”47 “All the real property 
within a fire district constitutes a taxing district … A tax levied 
must be levied at a uniform rate upon all taxable property 
within the district. A fire district is a municipal corporation 
[for tax purposes].”48 The annual budget of the fire district 
operates in the same way as other sub-county budgets; it is 
reviewed by the county and then by the DLGF.49 When a fire 
district is created the DLGF “shall verify that a duplication 
of tax levies does not exist between a fire district and a 
municipality or township within the boundaries of the district.”50

When a fire district is created, no “municipality or 
township [is required] to disband its fire department.”51 Two 
or more fire districts can merge if they share at least 1/8 
of their total boundaries.52 Property owners can petition for 
the merger of two or more districts.53 Property owners can 
also petition to dissolve a fire district. After such a petition 
is filed, a petition against dissolution may also be filed that 
can prevent dissolution if enough signatures are gathered. 
Any other entity can transfer or sell, without consideration, 
anything to a fire district for the purposes of firefighting.54

54  I.C. § 36-1-11-5.7.

 
42 I.C. § 36-8-11-12(a).
43 Id.
44 Id.
45 I.C. § 36-8-11-12(c).  
46 See § 36-8-11-15.
47 Id.
48 I.C. § 36-8-11-16.
49 See I.C. § 36-8-11-18.
50  I.C. § 36-8-11-19.
51  I.C. § 36-8-11-21.
52 I.C. § 36-8-11-23(a).
53  I.C. § 36-8-11-23(b),(c).
 54 I.C. § 36-1-11-5.7.
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Advantages of the Fire District

1. May relieve the volunteer departments of legal and    
bookkeeping duties, allowing firefighters to focus on 
emergency responses.

 2. The single district would help with finances, grant 
applications, and other department responsibilities.

Disadvantages of the Fire District

1. Loss of local control with the district option, as 
decision-making transfers to a centrally-planned 
board. This could translate to less local attention and 
responsiveness. 

 2. Firefighters’ morale could be affected through 
compulsory changes in work environment or practices.
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Local governments in Indiana are subject to a levy limit. 
This levy limit applies to the total ad valorem levy of a local 
government.55 There are, however, a number of exceptions.

The levy limit does not apply to taxes levied to pay: 1) 
bonded indebtedness; or 2) lease rentals for leases of 5 years 
or more.56 This does not include “emergency borrowing” for 
fire or EMS.57 There is a catch to these exceptions, however. 
There are some significant procedural requirements that a 
local government must go through in order to be allowed to 
pay bonds or leases of 5 years or more from property taxes.58 
Unless these procedures have been complied with, property 
taxes cannot be used to pay bonds or leases 5 years or longer.59

Another exception applies to a township’s firefighting fund. 
The township’s “levy limit … does not include … property taxes that 
would be due … under [the township firefighting fund].”60 “Property 
taxes levied … [under the township firefighting fund] shall … be 
treated as if that levy were made by a separate civil taxing unit.”61 
Thus, the township’s firefighting fund levy is treated as an entirely 
separate levy from the township levy.  Each of these separate 
levies is subject to its own, independently calculated levy limit.

There is an additional exception for taxes levied under Chapter 
36-8-14.62 This chapter provides for the “Cumulative Firefighting 
Building and Equipment Fund” allowed for any township, fire 
district, or reorganized entity and contains its own limitations on 
this levy: it cannot exceed 0.333 mills.63 The levy limit applies 
to all property taxes levied by a local government in a given 
year that does not fall into one of these exceptions. For detailed 
information on how to calculate the levy limit see Appendix D.

In practical terms, the effect of the levy limit is to change the 
levy in the same proportion by which income changes in the state. 
When income in the state increases, the maximum levy increases; 
when income in the state decreases, the maximum levy decreases. 

However, the relevant number is not the previous year’s 
fluctuation in income but rather the fluctuation in the 6-year 
average change in income. This makes the year-to-year 
change in levy limits highly stable. Levies do not decrease as 
dramatically as income in bad economies, but they also do 
not increase as dramatically as income in good economies.

This proportionality, however, is capped at +6%. That is, 

Levy Limit 55 See I.C. § 6-1.1-18.5-3.
 56 I.C. § 6-1.1-18.5-8(a).
 57 Id.
 58 I.C. § 6-1.1-18.5-8(b).
 59 Id.
 60 I.C. § 6-1.1-18.5-10.2.
 61 I.C. § 36-8-13-4.
 62 I.C. § 6-1.1-18.5-10.4.
 63 I.C. 36-8-14-4.
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if income in the state increases more than 6% over the previous 
years (i.e. in very good economic years) levies can only increase 
up to 6%. This system does not account for differences in the 
distribution of income throughout the state. There is also one final 
proviso that states that if the local government is located in a 
county that newly imposes or increases an income tax, levies are 
frozen for the year in which the new tax or increase is imposed.64 
In such a year, the maximum levy does not increase or decrease.

Local governments can appeal for an increase in their 
maximum levy beyond that allowed by the formula above. The 
appeal is to the DLGF and must include a statement that the local 
government “will be unable to carry out the governmental functions 
committed to it by law unless it is given” an increase in its levy 
limit.65 This statement must also be supported by “reasonably 
detailed statements of fact.”66 The DLGF can grant the appeal 
for a number of specific reasons, only two of which are generally 
applicable. The DLGF can grant the appeal if: “the increase is 
reasonably necessary due to increased costs … resulting from 
annexation, consolidation, or other extensions of governmental 
services to additional geographic areas or persons”;67 or the 
3-year average of the growth of the dollar value of property tax 
exemptions, as a proportion of total assessed value, is more than 
2% greater than the same number for all properties throughout 
the state.68 For exception #1, the appeal must come within 5 
years of the increase in costs claimed to justify the appeal.69 For 
exception #2, the percentage increase in the levy limit cannot 
be more than the percentage by which the local government’s 
number exceeds the statewide number.70 Any appeal granted 
that allows an increase in the levy limit for a particular year will 
have a permanent effect. The newly increased levy limit serves 
as the new baseline from which future levy limits are calculated.

Maximum Aggregate Rate Cap 
Local governments in Indiana are also subject to the 

maximum aggregate rate cap (MARC). “In territory outside 
the corporate limits of a city or town … the sum of all tax rates 
… imposed on tangible property … may not exceed [4.167 
mills].”71 Like the rate caps and levy limits, the MARC has some 
exemptions. These exemptions generally include various bond 
obligations, judgments against the local government, and other 
strict legal obligations.72 The local government is required to 

.

  
  64I.C. § 6-1.1-18.5-3(b).
  65I.C. § 6-1.1-18.5-12.
  66Id.
  67I.C. § 6-1.1-18.5-13(a)(1).
  68I.C. § 6-1.1-18.5-13(a)(3).
  69I.C. § 6-1.1-18.5-13(a)(1).
  70I.C. § 6-1.1-18.5-13(a)(3).
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separately specify the proportion of their tax rate that is devoted 
to these excepted purposes;73 county officials and the DLGF 
can review this determination to ensure it does not exceed 
the amount actually required for the excepted purposes.74 The 
tax losses that result from the MARC should be distributed 
to the various entities that compose the MARC in the same 
proportion that their tax rate composes of the whole. For an 
example of how these losses are calculated see Appendix D.

The county board can appeal the MARC to the DLGF if they 
think it does not allow adequate funding in a particular political 
subdivision.75 The appeal must include an analysis of the tax rates 
that compose the aggregate rate.76 The DLGF has sweeping authority 
to affect whatever result it wishes under such an appeal.77 Even 
if the appeal is granted, however, it will not have a permanent 
effect. The calculation of the MARC is merely a flat number; it 
does not reference previous years’ values. Therefore, even if a 
particular subdivision is stressed by the effects of the MARC and 
wins an appeal, there will have to be another appeal the following 
year if the factors that lead the MARC to be insufficient still exist. 
It should be noted, however, that any MARC appeals that grant 
an increase in en entity’s rate or levy can have a permanent 
effect through the secondary operation of levy limits, which can 
have a permanent effect on the distribution of taxes allowable 
under the MARC. For an illustration of this, see Appendix D.

Current ly,  i t  does not  appear  that  any o f  the 
townships are experiencing tax losses as a result of the 
MARC. Therefore, the townships can raise levies to some 
extent before the MARC limitations come into effect. 

When the MARC limitations do come into effect, however, they 
will add to the impact of the tax losses already being experienced 
under the constitutional “circuit breakers,” discussed below.

Constitutional “Circuit Breakers
Finally, local governments in Indiana are subject to the 

constitutional property tax cap “circuit breakers.”78 These 
maximum rates apply differently to 1) residential property 
used as the residence of the owner; 2) other residential 
property and agricultural land; and 3) other real property 

 
 71 I.C. § 6-1.1-18-3(a)(1).  
  72 See I.C. § 6-1.1-18-3(b).
 73 Id.
  74 See I.C. § 6-1.1-18-3(c).
  75 I.C. § 6-1.1-17-8.
  76 Id.
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and personal property.79 For each of these kinds of property a 
taxpayer’s total liability cannot exceed, respectively: 1) 1%; 
2) 2%; and 3) 3% of the value of the property.80 These caps 
contain no exceptions and no allowance for an appeal.81 They 
operate, therefore, as an absolute limit above which tax rates 
can never rise, and they are revenue losses to the unit’s levy.

Currently, these circuit breakers are producing revenue 
losses in the townships, but the impact of these revenue 
losses on their fire levies does not appear to be overwhelming. 
See Appendix H for more details on the magnitude of these 
losses. These losses are distributed in the same proportional 
manner as that demonstrated for the MARC in Appendix D

Other Tax-Related Laws
In addition to these tax controls, the Indiana Code contains 

a few more sections that are generally relevant to the spending 
authority (and the limits thereon) of local governments. Local 
governments are explicitly allowed to “transfer money from one 
major budget classification to another within a department or 
office if” it is necessary, does not increase the total to be spent 
and “is made at a regular public meeting and by proper ordinance 
or resolution.”82 This section is important for two reasons. One, 
it makes it clear that even though county officials and the DLGF 
approve local governments’ original budgets for the year, these 
authorities do not need to be consulted if circumstances arise 
that require some changes to the budget. Two, as a matter of 
statutory interpretation, this section prohibits the transfer of 
budgeted funds across a “department or office.” This is only 
relevant here in the context of inter-fund transfers. It effectively 
prohibits transferring money between funds for purposes, and 
by processes, other than those expressly allowed by some 
other section. Even so, this restriction is not a major hindrance 
as other sections of the code allow a number of inter-fund 
transfers for particular reasons. In addition to this section, the 
Code also has a specific prohibition against appropriating or 
spending any money originally budgeted for volunteer firefighting 
for any other reason.83 This section essentially prohibits local 
governments from treating “firefighting” as one departmental 
heading and then transferring money between professional 
firefighting budgets and volunteer firefighting budgets.

Finally, it is worth briefly mentioning the Code provisions that 
deal with declarations of “distressed political subdivisions” (DPS). 

77 See I.C. § 6-1.1-17-16.
 78 See Ind. Const. art. 10, § 1.
 79 See Ind. Const. art. 10, § 1, cl.    

           (c),(e).
  80See Ind. Const. art. 10, § 1, cl. (f).         
  81These caps contain no exceptions   
    that can be claimed by the  
    operation of local governments, 
    but they do except taxes that 
    voters impose on themselves 
    directly, through a referendum;  
    See Ind. Const. art. 10, § 1, cl. (g).
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The Code provides for a process by which a local government can 
petition to be declared a DPS, after which the rules concerning 
governance of that entity change somewhat dramatically.84 This 
declaration results in the takeover of the local government by an 
appointed emergency manager, who is then imbued with sweeping 
powers to take drastic austerity measures in order to right the 
ship, so to speak.85 This could be considered a worst case fiscal 
and governance scenario that should be avoided if at all possible, 
through whatever consolidative or cooperative means necessary.

 82 I.C § 6-1.1-18-6.
  83 I.C. § 6-1.1-18-6.5.
  84 The sections dealing with 
    distressed political subdivisions 
    are in Chapter 6-1.1-20.3 of the 
    Indiana Code, especially: 
    I.C. § 6-1.1-20.3-6;
    I.C. § 6-1.1-20.3-6.5; 
    I.C. § 6-1.1-20.3-7.5; & 
    I.C. § 6-1.1-20.3-8.5.
  85See I.C. § 6-1.1-20.3-8.5.
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Capital Purchases Timeline
Maintaining a functioning fire station is a capital-intensive endeavor. Bulk 

purchasing would place townships in the position to take advantage of discounts 
offered by manufacturers and wholesalers. Purchasing large apparatuses in larger 
quantities would yield savings and require only moderate levels of communication and 
cooperation among shareholders. Similarly, departmental supplies, such as office phones 
and refrigerators can also be purchased cooperatively. As such, we have created a 
capital purchasing timeline, which will provide a central resource identifying the major 
upcoming purchases to be made by each client. This document is intended to show the 
potential for savings by entering into a joint purchasing arrangement and will also serve 
as a template for efficient information sharing should such an agreement take form. 

The spreadsheet file, created in Google Docs, is a living document that allows 
township officials to share and edit the information easily.86 The sharing specifications 
for the document can be altered to allow some users editing capabilities and other users 
viewing capabilities. This document will be useful for any participant to identify and pursue 
joint purchasing agreements, regardless of other consolidation efforts. If Townships have 
a central purchasing unit under consolidation schemes, the file can be shared using Google 
Docs. Only people within the purchasing department would have the permission to edit 
the document. All others would be able to view but not edit the document. Alternatively, 
if each township maintains a separate purchasing department, each member of the 
different purchasing departments could have permission to view and edit the document 
using Google Docs. Under any arrangement, we strongly recommend storing historical 
copies of this document in order to prevent data loss and to house this data in a 
workable format, should our clients wish to analyze capital spending trends in the future.

Currently, the file contains three distinct sections. However, any part of the document 
can be deleted or expanded as needed. The first sheet, Apparatus, gives details about 
major apparatus equipment and fire gear including purchase year, expiration year, location, 
township classification, etc. The next sheet, Equipment on Apparatuses, gives greater 
details about the equipment that can be found on each apparatus. Some apparatuses 
carry as many as five of a single item, which individually represent incidental costs, but 
these “small purchases” can add up quickly. This sheet serves as a means to monitor 
smaller equipment and make replacement more manageable and efficient. The last 
sheet, Supplier, contains information about different purchasing companies and provides 
hyperlinks that direct the user to supplier websites. Establishing a relationship with an 
individual or individuals within a company will make purchasing and cost-savings simpler. 
Keeping up to-date on the current industry pricing can also ensure that townships receive 
the most competitive price. We also understand that townships have already established 
relationships with suppliers, and therefore we have used those companies to provide 

86  To access the Capital Purchases Document, open  https://docs.google.com/spreadsheet/ccc?key=0AtPsaYnN8R26dEhBbGU3M1UtenJ6Rkx3ZERaMktn-
WVE&usp=sharing 

“As such, we have created a capital purchasing timeline, which will provide a central resource 
identifying the major upcoming purchases to be made by each client.”



43.
Opportunities for Cost Reduction and Alternative Revenue Analysis

real form estimates as to the potential cost savings derived from bulk purchasing.

While researching manufacturers of fire equipment, we called several companies 
to gather information about the cost savings that may be possible under group 
purchasing arrangements. We separated manufacturers into three groups: apparatus, fire 
equipment, and departmental tools. Fire equipment refers to supplementary equipment 
that aids in firefighting: for example, fire gear and HAZMAT material. Departmental 
supplies include items that help support the work of firefighting but are not directly 
related to their work fighting fires such as telephones, refrigerators and fax machines. 

We then called manufacturers from each category to evaluate the potential for 
cost savings. Eric Adams of Ferrara Fire Apparatus, Inc. stated that, for purchases of 
three or more engines, departments could receive a discount of approximately $6,000 
per engine (Adams, personal communication, April 15, 2014). In other words, if four 
engines were purchased simultaneously, there would be a cost savings of $24,000. 
While this would not be a large percentage of the cost of an apparatus this savings 
could be applied to the cost of fire equipment and departmental needs. This figure is 
merely an example and Ferrara could offer a larger discount depending on the number 
and specifications of the engines being purchased. Likewise, other suppliers may 
offer larger discounts on bulk purchases. In any case, many of the manufacturers we 
spoke with stressed the importance of having a relationship with their regional sales 
representatives. Sales representatives are often in the position to offer special pricing or 
alert departments about upcoming sales. Companies also appeared receptive to offering 
loyalty discounts to recurring customers. If group purchasing is done with a company 
that has an existing relationship with at least one of the fire stations, an additional 
discount could be requested on the grounds of the sustained relationship. The above is 
also true for Ford vehicles, which represents an overwhelming percentage of the fire fleet. 

Capital purchases for fire departments tend to have regulated “usable lives,” after 
which this equipment may no longer be used as front-line equipment. For example, 
the useable life of a fire engine is 20-years. While a department is able to retain a fire 
engine after 20 years, administrators must purchase front-line vehicles on 20-year 
rotations. Given the usable lives of equipment, we can predict when each department 
must make these large capital purchases. Realigning the departments’ current purchasing 
forecast to make larger purchases as a group may put a short-term strain on budgets. 
However, these purchases will all need to be made eventually, so the adjustments 
needed would not represent new expenses, but rather a realignment of when these 
essential purchases will be made. Given proper notification, departments would then 
need to plan for abnormally high purchasing in some years to normalize the capital 
purchasing timelines of participating departments. This will allow future purchasing needs 
to come due in the same year for each individual entity within the larger cooperative.

Departments could apply these savings to the cost of others smaller items as well. 
We anticipate that the effect of planning would lead to an overall cost savings across 
departments. It would also reduce the number of unanticipated purchases. Departmental 
supplies are often at the bottom of the purchasing priority list, but since firefighters work 
for days at a time, stations must accommodate their needs. Refrigerators, televisions, 
telephones, and computers should be added to the purchasing timeline in order to better 
anticipate when these items will need to be repurchased. As departments become aware of 
their own less obvious purchasing needs, it will also become easier to alert other departments 
that they may also need to make these purchases in the near future. In other words, 
cooperative budget forecasting will lead to better practices and fewer unexpected expenses.
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Collective purchasing does not require the need for contracts or consolidation, 
only cooperation and communication. Collective purchasing would offer significant cost 
savings for the townships involved. As such, we have identified cooperative purchasing 
as the simplest way to lower costs while preserving the quality of fire protection services.

The images presented in Appendix G offer a visual representation of the data presented 
in the excel file. These visualizations are not meant to replace the living excel file that we 
have shared with each Township Trustee, but rather represent a snapshot of the purchasing 
timelines of the independent departments under current operating conditions. This 
document will represent the starting point for establishing a cooperative purchasing timeline.

Grant Writing 
As a form of generating revenue, grant writing is not ideal, as the departments only 

receive funding once per application period, and fire administration devote many payroll 
hours to the grant writing process with the possibility of an unsuccessful grant application. 
However, grant awards can assist in the purchasing of large ticket capital assets. Additionally, 
while awarding agencies provide grants on a competitive application process, departmental 
resource consolidation can help reduce costs and increase application competitiveness. While 
department size or coverage areas do not ostensibly influence application competitiveness, 
the collaboration of individuals will likely increase the quality of the application narrative. 
We recommend the townships share a staff member who specializes in grant writing. This 
individual could be an intern, such as a student from SPEA who studies non-profit management.

“We have contacted SPEA Career Development Office  concerning the employment of an unpaid   
student intern for the purposes of grant writing.” 

We have contacted SPEA Career Development Office concerning the employment 
of an unpaid student intern for the purposes of grant writing. This would be a mutually 
beneficial relationship that has the potential for annual renewal. Both undergraduate and 
graduate students have a perennial need for local government internships. The SPEA Careers 
website87 will provide the necessary steps to create an account with SPEA Careers and 
begin soliciting potential students interested in non-profit management and grant writing. 

As a fire territory, fire departments have the option of applying for grants 
independently, or cooperating on the submission of a regional grant, but not both. 
As long as each department maintains an individual tax identification number and 
an individual Data Universal Numbering System (DUNS) number (as is the case with 
a fire territory agreement), the department is able to apply for grants independent 
of the territory. Another option is that the departments composing the fire territory 
collaborate on a single regional grant application. However, departments are not 
allowed to concurrently apply as individual department and as a cooperative region.

87  SPEA Career Development Office website is located at: http://www.indiana.edu/~spea/career_development/careers_internship_logins.shtml
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FEMA Grants

·	 Assistance to Firefighters Grant (AFG)

·	 Staffing for Adequate Fire and Emergency Response Grants (SAFER)

·	 Fire Prevention & Safety Grants (FP&S)

Other Grants

·	 Indiana Department of Natural Resources

·	 Burn Care and Prevention Grants, sponsored by St. Joseph Community Health 
Foundation 

Inspection Fees
State law requires that all new buildings receive and pass fire inspection by the 

designated fire martial or fire chief. Usually, the fire chief of the responsible department 
inspects buildings for occupancy requirements and signs the occupancy permit. However, 
no fee is charged to the building owner or business operator, therefore the taxpayers are 
bearing the burden of this service. Comprehensive fire code inspections for new buildings 
are an important means of fire prevention. Many fire departments charge fees for inspection 
services, which in turn funds other fire prevention activities and programs. Fire inspection 
fee schedules are based on several criteria including the type of inspection (first inspection, 
or re-inspection), the classification of the building (residential, educational, commercial, or 
industrial), and the size of the building (measured in square footage). The convention across 
fire department fee schedules is to charge a flat fee for all initial inspections, and increasing 
fees for each additional inspection. An example fee schedule is provided in Appendix C. In 
addition, fire departments may conduct audit inspections to enforce fire code compliance.

“Establishment of inspection rates and regular inspection practices before completion of the corridor 
will prepare the department for the increase in fire inspection demand.”

Currently, Benton, Bloomington, and Salt Creek do not conduct comprehensive fire 
inspections. This report forecasts potential revenue for Van Buren Township based on one 
year of fire inspection data. Due to distinct population differences between townships, 
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readers should exercise caution in projecting results from Van Buren’s data onto other 
surrounding townships. Additionally, Van Buren’s fire inspection data contained many 
omissions including building type, size, and occupancy limits, all of which are necessary 
information for the proper assignment of inspection fees. Future diligence in completion 
of fire inspection forms will assist in the collection of fees in the future. Based on the 
data provided, Van Buren would have received approximately $1,800 for the previous 
year’s inspections. However, the I-69 corridor project report forecasts an increase 
in business development along the corridor, which will require inspection services. 
Establishment of inspection rates and regular inspection practices before completion 
of the corridor will prepare the department for the increase in fire inspection demand. 

Individual departments, or a collective group of departments, are able to implement 
fees for inspection services. Cooperation among multiple departments and sharing the cost 
of the inspector’s salary is the primary benefit in the context of fire inspection services.88 

Vehicle and Apparatus Maintenance 
Training for Firefighters

“Training firefighters in standard vehicle repair/maintenance or in specialized 

apparatus maintenance, such as water pumps, will allow the departments to save resources that would 
otherwise be spent at other maintenance providers.”

In addition to fees for permitting and building inspection services, townships can 
generate additional revenues by investing in the human capital of their firefighters. 
Training firefighters in standard vehicle repair/maintenance or in specialized apparatus 
maintenance, such as water pumps, will allow the departments to save resources that 
would otherwise be spent at other maintenance providers. Investing in training one or 
more firefighters as certified vehicle mechanics will produce revenue-earning potential 
for the department. This will not only save resources on required in-house vehicle 
maintenance, but will also provide a service for surrounding fire departments that also 
need vehicle maintenance or certifications. This service could be available to other 
departments at the market rate or an agreed upon discount in order to attract customers. 
Departments will collect service fees that will recoup the fees paid out for mechanic/
technician certifications, and provide additional resources for the departments’ budgets.

The most practical training for firefighters to take include any National Institute for 
Automotive Service Excellence (ASE) accredited course, as well as major water pump 
manufacturer courses, namely Hale and Waterous. Hale water pump service courses are 
located in Ocala, Florida and cost $300 (http://www.haleproducts.com/Main/Content,30,10.

88  In the presence of a fire territory, participants are able to arrange inspection services in any manner they see fit. 
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aspx), while Waterous offers classes for $275 (http://www.waterousco.com/training/
mech), located just outside Minneapolis, Minnesota. Individuals can find ASE courses 
and certification centers virtually anywhere. Locally, Ivy Tech offers accredited courses. 

Savings potential is based on case study information gathered from White River 
Township Fire District, which operated in the capacity described above. They maintain 
an ASE certified full-time fire fighter. Chief Jeremy Pell reports that costs for fleet 
maintenance decreased approximately $45,000 per year. This estimate includes 
revenue generated from providing maintenance service to surrounding departments. 

Similar to fees for inspection services, individual departments, or collectively 
cooperating departments, can implement this type of investment. The primary cost 
saving mechanism by cooperation is that multiple departments share the cost of the 
training and the cost of the firefighter/mechanic salary. These recommendations are 
unique in that they can be easily executed by individual departments, or as a collective 
cost-sharing entity. 

Ambulance Service 
Similar to fees for services, fire departments could provide their own Emergency 

Medical Services. Currently, IU Health Bloomington Hospital Emergency Medical 
Transport Services is the sole EMS provider for Monroe County. There are existing 
concerns that IU Health EMS is not always able to meet the demands of the county, 
creating longer than average wait times for patients. Additionally, as first responders, 
fire departments are providing care and supplies for patients before ambulances arrive 
for which fire departments are not compensated when ambulance companies are billing 
patients’ insurance companies. Arguably, it is not equitable to taxpayers that privately 
owned ambulance services are able to capitalize on publicly funded fire department 
response and treatment services. 

By establishing fire department operated ambulance service, departments will be 
able to reduce patient wait times during an emergency incident, establish continuity 
of service from incident site to hospital doors, and generate extra revenues for the 
department. Below is an estimation of costs assuming the purchase of a medium duty 
ambulance, an 8-year payment plan, and a 200,000-mile functional lifetime.
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Costs (in dollars) Start-up Annual Costs
Capital Investment 193,000 each 24,125

Capital Loan Interest at 5% 9,650
Vehicle Maintenance at $1.03/
mile 25,750*

Paramedic Salary at $12/hr 105,120

EMT Salary at $9/hr 78,840

Replacement of Major Equipment 13,000

Insurance 2,100 each 2,100

Miscellaneous 1,500

Total 260,085
*Maintenance Costs (including fuel) ~ $1.03 per mile*200,000 mile lifetime = $206,000

$206,000/8 years89 = 25,750/year

Annual Expected Total Costs: $260,085

Revenue Potential
In terms of revenue generation, most ambulance companies charge a flat rate for 

basic life support service and transportation, a larger flat rate for advanced life support, 
and a mileage fee. If we assume one basic life support transport per day for one-year price 
at a $750 flat rate,90 the revenue generated would exceed the annual costs of maintaining 
the service by approximately $13,000. Based on the given assumptions, annual revenue 
generated would break even with costs at approximately 347 basic life support transports.

 

89  The average assumed life of an ambulance according to a variety of literature is 8 years. 
90  $750 flat rate is the amount White River Township Fire District charges for an EMS transport with basic life support services. For an EMS transport 
with advanced life support service, the flat rate is $1000. Additionally, flat rates for a basic life support EMS transport range from $500 to $1000, according to the 
literature we reviewed. 
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Flat Rate Charge 

(per transport)

Type of 
Service

Number of 
Transports

Total

$750 Basic Life Support 347 $260,250

$750 Basic Life Support 1,147 $860,250

In 2013, Bloomington Township and Van Buren Township responded to approximately 
1,147 non-fire, EMS related calls. If we assume every call leads to a transport that 
provides basic life support service, an EMS would have generated approximately $860,250. 
Furthermore, if we assume the existing EMS firm continues to operate and compete with 
our hypothetical township-based EMS operation, response to only 40% of all potential 
EMS related calls would generate approximately $84,000 in revenue generation for the 
year. Chief Jeremy Pell of the White River Township Fire Protection District reported that 
establishing a fire department operated EMS service has helped generate approximately 
$500,000 annually in additional revenues at no additional cost to taxpayers. In addition, 
he reported that their initial capital investment in 2 ambulances was 80% repaid after 
only 3 years of operation. Implementation of this program would help generate additional 
revenues for fire departments and reduce EMS response times for the general public across 
all participating townships. In particular, this would benefit Salt Creek as its geographic 
composition creates difficulties in providing expedient fire and emergency medical services. 

“ In 2013, Bloomington Township and Van Buren Township responded to approximately 1,147 non-fire, 
EMS related calls. If we assume every call leads to a transport that provides basic life support service, an 
EMS would have generated approximately $860,250. “

Taxes
This section contains information on several tax options from which various fire 

departments across the country have received funding. The majority of this information is 
available on the U.S. Fire Administration website (FEMA, 2013). Please note that this section is 
not specifically applicable to Monroe County townships. Further research and consultation with 
a lawyer is necessary to determine whether the taxes in this section could be implemented.

Sales Tax
In general, a sales tax is a more popular form of raising revenue than property tax 

primarily due to the fact that the tax is paid in small increments, and is only paid when an 
item is purchased. Non-residents who shop or visit a community and consume municipal 
services but are not subject to the property tax also pay the sales tax. This can be more 
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equitable because individuals passing through a township will consume fire services if they are 
involved in an accident, but they do not contribute financially to the cost of the fire services. 

Excise Tax
An excise tax is a type of sales tax that is applied to selective products or services. They 

are intended to recover a portion of a public service from those who benefit from it. For example, 
a liquor excise tax could assist in funding emergency medical services because liquor is associated 
with trauma, stroke, and other cardiovascular emergencies. Also, “bed taxes,” which are taxes 
on items such as hotel rooms and car rentals, help recover the cost of emergency services 
from those who consume visit the area and services but do not contribute to the property tax.

Utility-User Tax
A utility tax is a charge on the use of public utilities including telephone services, gas and 

electric services, municipal water, and garbage, among others. These taxes are collected by the utility 
service provider and then remitted to the local governing body. Utility-user taxes may be imposed 
as a special tax, earmarked for specific purposes such as fire and emergency medical services. 
FEMA provides an example of how a utility-user fee funds ambulance services to a multi-city area:

“The Western Wayne County Ambulance Trust Authority covers the communities of 
Stillwater, Perkins, and Glencoe, OK. In 2011, the Authority implemented a Resident Benefit 
Program attaching a $5-per-month fee to residents’ utility bills. The fee covers the utility account 
holder and all permanent members of the household. Residents can opt out of the program but are 
responsible for the full cost associated with prehospital medical treatment and transportation.”

Development Impact Fees
Impact fees are charged directly to development firms to help offset the costs that 

the governing bodies will incur due to new growth. These fees are usually presented 
in the form of a one-time permit charge at the time of the building permit approvals. 
These fees cannot be used to fund operational expenses, but instead must be used for 
financial relief due to growth-related problems. The State of Arizona, for example, allows 
impact fees for fire, police, parks, recreation, libraries, public buildings, and streets.

User Fees
User fees are classified as direct charges on individuals for consumption 

of services. In turn, the revenues collected are usually restricted to paying 
for the services for which the fee was generated. To this end, user fees 
are an efficient method for distributing the cost of government services.

Emergency-Response Service Fees
Many fire and emergency medical services have experimented with charging 

fees to individuals and insurance companies in order to raise revenue for the 
support of services. Similar to the “bed tax” described under Excise Taxes, these 
fees can assist in the recuperation of nonresidents who consumer services but 
are not part of the tax base. Opponents of the Emergency-Response Service Fee 
argue that nonresidents contribute to the tax base via the sales and excise taxes.

Benefit-Assessment District
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BADs are formed in order to address infrastructure and service delivery deficiencies that 
fall short of community standards. These districts are very useful for local governments in states 
with local property tax restrictions. Unlike special-purpose districts such as fire districts, a benefit-
assessment district does not have a separate governing board; rather, the county Board of 
Supervisors or city council manages the implementation of services funded through the district. This 
is because a benefit-assessment district is a funding mechanism, not an implementing authority. 

Assessments may be levied throughout the entire jurisdiction or may be limited to 
certain areas or zones. In 2010, the Perry, MI City Council established a special-assessment 
district within the town limits to defray the cost of providing ambulance service. 
Ambulance services are funded, in part, by a $35 per household tax on all parcels in the 
town.
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GIS MAP
In order to better understand our clients’ current delivery service routes, we 

created a visual representation in the form of a map. We used fire department data 
to create the map with Arc Map 10.2 by the Environmental Systems Research 
Institute (ESRI). The Geographic Information System (GIS) map includes fire run 
and fire call data for the past five years (2009 – 2013). We can manipulate the data 
to create several iterations of visual representations that can be used as an analytical 
tool for the current situation in the client townships. The map itself is comprised 
of the township’s boundaries, roads, address points, and the Client’s fire stations. 

       Data
The township fire departments collected and delivered the data that we used for 

this project and to construct the map. The dataset’s most pertinent information was 
the physical location of historical fire call as well as the department’s response time 
to these calls. Other information, such as call date and call type, were present in the 
dataset but were less central to our analysis and so were unused in the analysis itself.

We were able to directly gather data from Bloomington Township. As Salt Creek does 
not administer its own fire protection service, Salt Creek data was collected from Bloomington 
City, with whom Salt Creek contracts fire services. As Benton’s volunteer fire department is not 
obligated to respond to all incoming calls, as per their contract with Bloomington Township, 
we elected to use Bloomington Townships’ response data for Benton Township for consistent, 
current response times. However, Bloomington Township delivered partial records of fire 
calls in Benton Township, given that BTFD receives fire call data from Benton Township as 
a necessity of their contractual relationship but may be called off if Benton’s Volunteer Fire 
Department responds and no additional assistance is required. Finally, due to an underlying 
issue found within Van Buren’s data their run time could not be properly analyzed at this time.

We received the data in Adobe portable document format (pdf), which we 
converted into Microsoft Excel format. The converted file then required significant 
data scrubbing to allow for an efficient import into the ArcGIS Map program. In order 
to import smoothly, physical addresses must identically match the address expected 
by the software. For example, an entry listed as “1001 E. 17th St.” does not import if 
the software expects “1001 E. 17th Street.” Despite thorough manual data scrubbing, 
formatting issues and inconsistencies in data collection precluded a complete import and 
the least workable data points were not included in our analysis. Data import failures of 
this type, however, represent a random failing with respect to the measure of interest 
(response time).  The resulting data remains a representative sample of the population.
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Methods
The first step for this map was to build a base layer map of the client 

Townships which identifies township boundaries, address points, roads, and the 
fire station facilities. The main resource for this information was IndianaMAP. 

With this spatial map established, we prepared to map the fire run data. In order to 
import the data into the map, we used the ‘Join’ tool in ArcMap 10.2 with the cleaned run 
data and the base map’s address layer. This method created some obstacles to effectively 
importing data, as described above, but was ultimately determined to be the best available 
method, given data format inconsistencies and software limitations within ArcMap 10.2.

Given the time requirements of manually standardizing thousands of address 
entries, a thorough analysis of all the run data was deemed impractical given the time 
constraints of this project. In light of this limitation, we employed two analyses based 
on portions of the total dataset. The first technique is a random sampling of all the 
addresses that were both found in the original dataset and capable of conversion that 
allows the ArcGIS software to recognize it. The purpose of this analysis is to establish 
a representative sample of the geographic distribution of fire calls across the clients’ 
combined jurisdictions (with the caveat that calls originating in Benton Township may 
be underrepresented). The second technique was to fully analyze the 5% of slowest 
response times. The purpose of this second analysis was to examine geographic 
groupings within the slowest 5% response time of each township’s run data, in hopes 
of identifying areas least efficiently served under the current service delivery practices. 

After initial analysis, a gradient was applied to the slowest 5% data 
so as to represent which locations appear in the slowest noted response 
times. Finally, all the response times were fit to a gradient scale to indicate 
where the longest response times were located within the client’s regions.

Findings
The first iteration of map possible is a combined map showing both analysis methods. 

This allows for inspection of overall call density, areas of high fire calls, as well as a general idea 
of response time locations. The distribution of points is not even among townships, as Salt 
Creek Township is densely populated with dots, Benton Township is moderately dense, and 
Bloomington Township is rather sparsely populated. This is due to the aforementioned data 
issues and that not all locations have required fire services in the five years studies equally.

For better detail, a more specific map displaying only the bottom 5% of response 
time analysis is possible. This second map is based on every dot indicating a ‘slow’ 
response time, but that response time is simply the slowest of the given data, not a 
defined threshold. A majority of the slowest response times occur at the edges of each 
township, within Salt Creek Township, and the northern portion of Benton Township. 
These response times were further analyzed by breaking down the response times into 
categories to better show the slowest of the dots. With this deeper analysis, the worst 
response times appear to occur at the north central portion of Benton Township and the 
southeast corner of Salt Creek Township. There are also notable slow response times 
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at the south line of Bloomington Township and the eastern portion of Benton Township.

Discussion
It should be mentioned again that the data in Benton Township is derived from 

Bloomington Township’s response time, not Benton’s response time. This is likely to 
make some of Benton Township’s response times appear slower than what is typically 
seen in Benton Township, as Bloomington Township’s response is slower than would be 
observed when Benton responds directly. Likewise, as an overall trend in the data, some 
locations were not specific addresses but streets, so their location on the map may not 
be accurate for where the fire actually took place. For example, a call response to an 
address of State Road 46 may appear anywhere along the State Road if an address is 
not given to locate specifically on the map. This may make the map misleading as to 
where locations of slow response time actually are, however the response times are 
unaltered and the street is still represented accurately. Only the location of data points 
along the street may be misleading. Similarly, Salt Creek’s worst response times are in 
the area furthest away from Bloomington City, with Lake Monroe serving an additional 
obstacle to these responses. In summary, as intuition would suggest, the slowest 
response times are observed in places located furthest from the responding fire station.

Implications
Many improvements can be implemented by the individual townships regardless of 

actions taken by the client from this analysis. Within each township, the response time 
map can be used as a guide to identify regions where more efficient service routes are 
desired, or for potential new fire station locations. If consolidative and/or cooperative 
actions are taken by the townships, these maps can be of additional use by: locating 
areas where new fire stations would be of best use for all townships involved, determining 
call density and incident density for education and fire prevention, as well as informing 
the public as to reasons why reorganization of fire protection services is taking place.

Considerations
If the slowest response times are assumed accurate, there are a number of 

locations which are candidates for improved service. The locations with the greatest 
density of slow response times are the Benton/Salt Creek Township border, Salt 
Creek Township itself, and a notable cluster in the north central portion of Benton 
Township. Given the clustering of slow response times along township borders, it 
may be the case that a consolidated fire protection coverage area would ameliorate 
the negative impact of overly compartmentalized service areas on response times.

The possible methods to increase response time are better response routes; cooperation 
and response by the nearest fire station regardless of township lines; or the creation of new fire 
stations. It is assumed that the best response route is already being used within the current 
service areas, leaving cooperation and creation of new stations as the only available options 
to improve response times. If full cooperation by the client townships is chosen, an increase 
in services offered by existing fire stations would be needed in order to reduce the response 
times (Figure 3). This could help lower the response times to northern Benton most notably. 
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The other option of creating new fire stations should be based on the current response 
times and the cooperation method chosen by the client townships. In order to best service 
the southeast portion of Bloomington Township, the south portion of Benton Township, and 
Salt Creek Township itself, a location along the Benton/Salt Creek line would be best, keeping 
in mind Lake Monroe creates an obstacle in the response for some Salt Creek homes. The 
only other location a new fire station may be needed is along the Bloomington/Van Buren 
township border if the two closest fire stations are unable to better service the area. If these 
options are implemented, it should follow that response time across all client townships 
would greatly improve.  Furthermore, if additional townships were to join in cooperative or 
consolidative actions there might be even more opportunities not shown in this analysis..

Fire Prevention Program
According to firefighters involved in our site visits and email correspondences, we see 

both the enthusiasm and readiness to develop a consolidated entity that would address fire 
prevention. Fire prevention could easily be administered under a consolidated fire protection 
department, as the latter has both enhanced capacity (physical resources like funding and 
administratively coordinative capability) and political autonomy to implement such a program. 

According to managers and firefighters, fire prevention would consist of two parts: public 
education and fire inspection/investigation. The first part should be concerned with childhood 
fire and life safety programming, senior citizen education, child car seat inspections, CPR and 
first-aid classes (for which departments can charge a fee), bicycle helmet programs, Project 
Lifesaver, and Safe Sitter, etc. Even though there is a possibility to charge for some classes, 
public education is rarely a place to generate funding. Resorting to traditional and alternative 
revenue generation methods outlined in other sections of this report would help achieve so. 

The second part of the fire prevention is concerned with fire inspection and 
investigation. According to state statute on fire investigation, the fire department must 
determine the cause and origin of all fires. Fire investigation requires more specialized 
skills including not only the understanding of the science and behavior of fire, but also the 
ability of photography and report-writing. While fire prevention programs can certainly 
reduce the incidences of fire, the decision to provide such a service must depend on 
the capacity of the jurisdiction that would administer it. For inspection, that is not only 
a way to ensure that public and even private buildings meet the fire safety standards, 
it is also a means to generate revenue for the fire department. For White River and 
Brownsburg, inspection fees cover different portions of respective jurisdictions’ fire 
department total revenues. White River’s revenue percentage through inspection is 
larger than Brownsburg’s. Still, cost savings from reduced accident rates could prove 
to be worthwhile for both the taxpayers and any department that implements it. Fire 
inspection is hence something that is very much worth consideration in our case. 

Fire prevention can not only prevent potential damage to residents’ property or 
health, it can also reduce costs associated with these additional runs. This is not only 
intuitive, but also proven in practice. For example, by “embracing community risk reduction, 
the Spring Lake Park-Blaine-Mounds View Fire Department [in Minnesota] values public 
education equally to suppression efforts. Through training, motivation, and a focus on 
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‘constant, regular, significant and positive interaction with the community,’ the department 
leads the nation in lowest per capita fire cost and the lowest or tied for lowest injury rate” 
(Institution of Fire Engineers, n.d.). Preventing loss of life and property is a crucial factor, 
but preventing emotional damage is also important. “Even when there are no injuries or 
deaths it can take years to recover from a fire. The loss of a home, possessions and family 
treasures can haunt people, particularly children, for the rest of their lives. When fires occur 
in businesses, places of worship or schools the entire community suffers not just from the 
loss of services but also the effort to rebuild or replace them. Resources that could be 
used to improve communities must instead be used to restore them... Fire impacts your 
community in other ways as well, including lost tax revenue, reduced tourism and business 
investment, downgraded bonds, reduced real estate values, and increased pressure on social 
services” (Institution of Fire Engineers, n.d.). The good news is, these can be prevented. 

Due to the high productivity nature of the following programs shown through 
evidence across the U.S., they deserve serious consideration: education and promotion 
of the fire sprinkler system installation, smoke alarm system installation, and imparting 
of fire prevention knowledge in elementary schools. Although the majority of these 
fire prevention programs happen in cities, suburban and rural areas could benefit from 
implementing these programs. If there is any consolidative and/or cooperative measure 
to occur, our new jurisdiction is urged to take advantage of the transition by implementing 
new initiatives so as to make fire prevention as high of a priority as firefighting itself.
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This section seeks to summarize the relative costs and benefits associated with each 
of the several cooperative/collaborative options. Each option is given a ranking of either 
“High”, “Medium”, or “Low” on each of several variables that could impact its comparative 
merits. For each variable, a ranking of “High” indicates that option is relatively more 
desirable from the townships’ perspective. The overall relative desirability of the options is 
still an interpretive question that could depend on both the relative prioritization and weight 
given to each of these variables, and the presence of additional variables not accounted for. 
Every effort has been made to incorporate the most salient variables within this analysis.

Feasibility (High is Good) Joint Purchasing Cooperative Fire 
Territory

Consolidative Fire 
Territory

Fire District

Political Feasibility High High Med Low

Administrative Simplicity High Med Med High

Flexibility High High Med Low

Stability High Low Med High

Benefits (High is Good)

Potential for Improved Service Low Med High High

Capital Cost Savings Potential (Bulk 
Purchasing)

Med Med High High

Consolidative Cost Savings Potential 
(Economies of Scale/Streamlining)

Low Low Med High

Tax/Revenue Generation Potential Low High High Med
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Summary of Recommendations

The joint purchasing and/or contract agreements concerning joint training 
or fire prevention services represent a small improvement over the status 
quo. The cooperative fire territory option would not change much compared 
to the status quo, but would create a way for a legal tax increase in those 
townships that are not fiscally sustainable as well as easier implementation of 
the joint purchasing, fire prevention and alternative revenue recommendations.

The consolidated fire territory option would merge all aspects of fire 
administration and service, allowing for potentially large savings or service 
improvement by reducing resources spent on administration and redundant 
equipment purchases. The consolidated fire territory option would also create 
a legal means for tax revenue increases in those townships with very low tax rates.

The fire district would have the same effects as the consolidated fire territory, except 
in three aspects: fire service will be overseen at the county level rather than by township 
trustees; the overall tax rate, which must be equal across townships, will likely not be 
allowed to increase in any substantive amount; and the fire district is more stable than the 
fire territory, as it is legally difficult to dissolve. Generally, as the degree of consolidation in a 
given structure increases, administrative flexibility decreases, but the long-term stability of 
the structure increases. Under no option is elimination or reduction of firefighting personnel 
recommended, as it would affect the ability to fight fires effectively. However, eliminating 
administrative redundancies is possible and can be mutually beneficial for all townships.

Main Recommendation (Fire Territory)
Our assessment is that the fire territory offers the most potential advantages to 

the townships. A fire territory could take many forms, but we focused our analysis on 
two options: a more decentralized, cooperative governance structure and a centralized, 
consolidated governance structure. We recommend the consolidated model as the 
most efficient way to improve firefighting services while limiting tax increases. For 
those whole value local autonomy over efficiency, a cooperative fire territory would 
be preferred. The following section first describes generally the advantages and 
disadvantages of choosing a fire territory, and then compares and contrasts the merits 
and drawbacks of the two potential fire territory models. We note again that these two 
models merely serve as examples and that other configurations are possible as well.

The main advantage of a fire territory is that it provides a financing mechanism 
allowing for levy expansion while maintaining a moderate degree of local control. The 
tax setup is more favorable for a territory than a district because the participating units 
can establish the initial year’s levy and rate. The townships can also establish different 
tax rates within the territory according to the service level in each participating unit. 
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These benefits are tempered, however, by: 1) the public hearings that must be held, in 
which taxpayers can raise objections to any proposal that would increase the levy for fire 
services significantly above the current level; and 2) the operation of the MARC and the 
constitutional “circuit breakers”. These tax controls impose essentially the same barrier on 
taxation for a fire territory as they do for a fire district. Therefore, even though the levy for a 
fire territory could theoretically be raised to a level that would accommodate the expansion 
of services, such an increase might run afoul of other taxing jurisdictions in the area or the 
townships’ other priorities.  This is because the higher the levy is raised for the territory, 
the greater the proportional share of the MARC and the circuit breaker tax caps it claims, 
leaving less for each township and each additional jurisdiction taxing the same properties.

The political ramifications of forming a fire territory are also not as prohibitive as 
those associated with establishing a fire district. Fire territories are easier to implement 
and do not necessitate reorganization of government units. The elected members of the 
current boards and councils will continue to oversee the provision of fire services for their 
constituents. Moreover, a fire territory mitigates the current tax yield disparities among the 
four townships and lends itself to a more efficient government operation model in terms of 
administration, finances, and service delivery than is possible without consolidation. The 
townships could reduce administrative costs by eliminating administrative duplication and 
by better aligning personnel. In other words, this could save money by realizing economies 
of scale. The further implication of these economies of scale benefits are that joint personnel 
training programs and joint equipment purchasing arrangements become more viable.

The main disadvantage of this approach is that it creates the potential for conflicts 
among the participating units and among personnel. For example, the current boards may 
have differing opinions regarding certain policy directions which could lead to unnecessary 
administrative complications. Likewise, it is foreseeable that there will be more fierce 
competition among personnel for ranks and status, which might undercut morale and 
damage unity. Due to the collaboration effort, this option will require the participating 
units to work out numerous details, including but not limited to selection of provider 
unit, office location, name and logo, employee assignments, compensation, and work 
schedules. Failure to come to an early consensus that is agreeable to all parties up front 
could increase the administrative complexity of operating a fire territory going forward.

Another major disadvantage of fire territory models are their potential instability. 
Any and all participating units are able to withdraw from the territory every year. 
This means that, on paper at least, a fire territory is a year-to-year entity. Practically 
speaking, once a participating unit joins a fire territory, there will be a certain amount 
of political and administrative inertia that will tend to keep that unit in the territory. 
Even so, a fire territory is only as stable as the relationships between the participating 
units that compose it. Therefore, all participating units within a fire territory will 
have to continually engage in effective communication and fair negotiation with each 
other in order to maintain the health and long-term stability of the fire territory. 

One final consideration is that it is unclear whether, upon withdrawal or dissolution 
from the fire territory, a participating unit’s levy is restored to its last levy amount 
before joining the territory or to some amount that reflects its proportion of the fire 
territory’s most recent levy. The former scheme could place pressure on participating 
units to remain in a fire territory if the territory has improved service provision, as it is 
unlikely that a withdrawing unit will be able to maintain these improvements under a 
restored, lower levy limit. This could be seen as an advantage, as it will tend to bolster the 
stability of a fire territory, or as a disadvantage, as it creates the potential for significant 
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transitional costs if a participating unit later decides not to be a part of the territory.

1. Advantages of Cooperative Model
Relative to a more consolidated version of a fire territory, the chief advantages 

of a less centralized, more cooperative governance structure for a fire territory are 
its increased political feasibility and flexibility. In general, political feasibility goes 
up as the degree of change from the status quo goes down. At the risk of speaking 
in generalities, we might say that government tends to disfavor experimentation, so 
incremental changes are easier sells to most stakeholders in most cases; this seems 
to be one of those cases. So a more cooperative model, in which current assets are not 
reorganized but only future assets are jointly allocated, would potentially receive more 
support from the stakeholders involved, especially firefighters. Some taxpayers could 
favor the more consolidated model, for reasons explained below, but many taxpayers 
tend to prefer incremental changes as it reduces the potential for failure. For these 
taxpayers, as well as most other stakeholders, the cooperative model is the safer choice.

Additionally, a less consolidated structure could allow for more flexibility. Presumably, 
the governance structure for this more decentralized model would have a central authority 
with somewhat limited and prescribed powers supplemented by satellite powers (i.e. the 
township authorities) whose precise powers and duties remain somewhat discretionary. 
This structure serves primarily to preserve autonomy in the hands of the townships (for 
primarily political reasons), but it also serves to preserve a degree of administrative 
flexibility to respond dynamically to unanticipated situations. Therefore, if uncertainty 
about which administrative hurdles will have to be cleared during the initial implementation 
of the fire territory is the paramount concern, the less centralized model could offer some 
advantages. That said, allowing for this level of decentralization in such an uncertain 
environment could pose a threat to the stability of the fire territory, as discussed below.

2. Advantages of Consolidative Model

The relative strength of a more centralized, consolidated fire territory is that it is 
generally a stronger administrative structure, in terms of its ability to realize collective 
goals. A decentralized fire territory accentuates the potential instability associated with fire 
territories, while a centralized model mitigates this risk. The more weakly the participating 
units within a fire territory are linked with each other, the more likely it is that they will be able 
to withdraw or dissolve the territory at some point in the future. It could be argued that the 
townships should be able to withdraw easily if the territory no longer suits them, but if the goal 
of the territory is to realize collective, rather than individual, goals, this potential instability 
is a drawback to the decentralized model. The consolidated model, on the other hand, 
binds the territories together in a way that increases the transactional costs of withdrawal 
so that, in practical terms, participating units are less able to leave the fire territory.

Additionally, with a low degree of centralization, the cost savings that might be realized 
through streamlining of practices or personnel or through realizing economies of scale are 
minimized in the decentralized model. In the centralized model, these costs savings are 
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more fully realized. It should be noted that neither model would probably capture these cost 
savings as completely as a fire district would, but the more consolidated structure would 
get closer to that level of efficiency. There are cost savings to be realized elsewhere in the 
decentralized model, but as that model does not seek to undertake a more fundamental 
restructuring of operations, it foregoes more fundamental, structural cost savings potential.

In general, the decentralized cooperative model is a version of a fire territory 
that carries lower costs in terms of political feasibility and the flexibility that must be 
surrendered; however, it offers lower potential benefits due to potential instability 
and reduced cost savings potential. The more centralized consolidated model is a 
version of a fire territory that will be more difficult to sell to all the stakeholders 
and may provide less administrative flexibility, but that will minimize the threat 
of instability and offer higher potential cost savings due to structural efficiencies.

3. Implementation
The implementation process for a fire territory could be somewhat complicated, 

though arguably less so than the process required for a fire district. More importantly, 
however, the townships would have complete responsibility for implementation 
in the case of a fire territory, whereas a fire district would be implemented primarily 
by county officials. Therefore, as part of a recommendation for a fire territory, we 
include a discussion of what implementation might look like, so an assessment 
of that process can be a part of the assessment of the larger recommendation.

As a disclaimer, it is important to note that this discussion is informed by our analysis 
of all relevant statutes and our understanding of Indiana’s property tax administration 
system, but that the precise contours of some of these processes will depend on policy 
determinations made by the DLGF. We have not been able to find any statements, 
official or otherwise, from the DLGF as to how they will handle these precise issues. 
Therefore, if the townships decide to undertake the formation of a fire territory they 
are encouraged to confirm the details of the implementation process by requesting 
an official written statement from the DLGF as to how these matters will be handled.

A fire territory is officially formed when all participating townships pass 
identical resolutions establishing the territory. This resolution must be passed 
between January 1st and April 1st, but before it can be properly passed, at least 3 
public hearings must have taken place. (I.C. 36-8-19-6). For all 3 of these hearings, 
notice must be published 10 days in advance and then again 3 days in advance. 
(I.C. 5-3-1-2). For the first hearing, there are no other formal requirements.

The second hearing must be held at least 30 days before the resolutions are passed, 
and at the hearing the public must be given: 1) the proposed property tax levy, tax 
rate, and budget for the first year for each participating unit; 2) the estimated effect 
on taxpayers in each of the units in following years, including expected tax rates, tax 
levies, expenditure levels, service levels, and annual debt service payments; 3) the 
estimated effect on other units in the county in following years and on Local Option 
Income Tax (LOIT), excise taxes, MARC credits, and constitutional “circuit breaker” 
credits; 4) a description of the planned services and staffing levels to be provided; 
and 5) a description of any capital improvements to be provided. (I.C. 36-8-19-6).

Before the third hearing, the published notice must include: 1) a list of the provider unit 
and all participating units; 2) the date, time, and location of the hearing; 3) the location where 
the public can inspect the proposed resolution; 4) a statement as to whether the proposed 
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resolution requires uniform tax rates or different tax rates within the territory; 5) the name and 
telephone number of a representative of the unit who may be contacted for further information; 
and 6) the proposed levies and tax rates for each participating unit. (I.C. 36-8-19-6).

The final resolution must include: 1) the boundaries of the proposed territory; 2) the 
identity of the provider unit and all other participating units; 3) an agreement to impose 
either a uniform tax rate or different tax rates (so long as rates are uniform within the territory 
belonging to each participating unit); and 4) the rest of the contents of the agreement 
(i.e. all of the provisions as to how the territory will be governed). (I.C. 36-8-19-6).

Once such a resolution is properly passed, it becomes effective on July 1st of the year 
in which it was passed. (I.C. 36-8-19-6). The significance of this date is that it determines the 
fiscal timetable. The details of this timetable are best understood with an example. The following 
discussion walks through what the fiscal timetable should look like under a hypothetical scenario 
where the townships adopt a fire territory ordinance between January 1st and April 1st of 2015.

Under this hypothetical example, we will assume that the townships have 
established a new fire territory operating fund levy (New Levy) which will replace their 
old, individual township firefighting fund levies (Old Levies). This would most likely 
be the optimal fiscal arrangement for a newly established fire territory, regardless of 
governance structure. The significance of the July 1st effective date in this example is 
that when taxes are levied at the end of 2015, the taxes for the first half of the year 
should be paid under the Old Levies while the taxes for the second half of the year 
should be paid under the New Levy. (July 1st is the conventional date chosen to represent 
the midpoint of the calendar year.) This should mean that taxpayers pay their first 
2015 tax installment to the townships but their second installment to the fire territory.

There is, however, a considerable lag on the actual collection of these funds. The first 
2015 installment would not get collected and distributed to the townships until the middle of 
2016, and the second installment would not get collected and distributed to the fire territory 
until early 2017. This means there is a gap of approximately 18 months between when the fire 
territory formally comes into existence and when it gets its first distribution from its property 
tax levy. During this gap, the townships would continue to get their semiannual distributions, 
under their old levies, without any interruption. The townships, therefore, could transfer this 
levied amount into the fire territory fund to operate the fire territory during the 18-month gap.

If the townships choose a more decentralized cooperative structure for the fire territory, 
there would probably be little reason for them to make these transfers. In such a scenario, 
the townships would essentially all transfer their distributions to the territory, after which the 
territory would pay much of the same money back out to whence it came since the original 
township authorities would still be largely responsible for providing service in their original 
jurisdictions. Under a more centralized, consolidated structure, however, these transfers 
could be an important tool to bind the territory together during the initial gap period.

In making these transfers, as long as all of the townships are paying their invoices in 
the same way, there are no considerable complications involved. If all townships are paying 
invoices that have accumulated over the past 6 months, the fire territory can simply begin 
to operate and incur expenses for 6 months, after which the townships would transfer their 
distribution to the territory to clear those expenses. The townships themselves should have 
no operating expenses during this 6 month period because the fire territory will have assumed 
responsibility for providing fire services. Therefore, they should have no residual need for 
any of the transferred funds. Similarly, if all townships are paying invoices prospectively, they 
can simply transfer their distribution to the fire territory immediately; the fire territory can 
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assume responsibility for fire services and can pay its invoices prospectively from the start.

So even though there will be a considerable lag between when the fire territory 
comes into existence and when it gets its first distribution under its New Levy, fund 
transfers would allow the territory to start providing fire services as soon as the townships 
can work out the other administrative details. This is true so long as responsibility for 
providing fire services is wholly allotted to the fire territory at the point when such 
transfers begin, leaving no residual demand on the transferred funds. Again, however, 
under a decentralized cooperative structure, there is probably little reason to make 
considerable transfers. The exception to this would be a situation in which transfers are 
made for the purposes of equitable adjustments, even within a decentralized structure.

For charts that detail our recommended fund/levy structure under a fire territory 
and explain how all of the involved funds and levies relate to each other, see Appendix E.

Alternative Recommendations

1. Fire District
The main advantage of a fire district lies in the form of complete consolidation 

which brings about the highest possibility of revenue sustainability and efficient service 
delivery. The most critical issue facing the four townships is the fiscal disparity in the 
horizontal government level. Townships’ abilities to raise revenues vary from the highest 
level of sufficient revenue to maintain daily government operations to the lowest 
level of inability to afford basic government service like EMS. A fire district will solve 
this problem by incorporating a relatively rural area into the urban area to ensure that 
Hoosiers in the rural area will enjoy the same level of quality government services 
as Hoosiers in the urban area. The alignment of administration and operation will cut 
the overhead cost with the elimination of redundancy and will ensure that equipment, 
personnel, and resources are arranged in an efficient way. Cost saving methods like 
economy of scale similar to the fire territory will have an even larger positive effect here 
because of the highest efficiency possibility brought by the centralization of authorities.

Fire districts also offer the potential advantages of stability and administrative simplicity. 
Unlike a fire territory, once a fire district has been formed, none of the original units that hold 
territory within the district can opt out later; the fire district will continue to exist for as long 
as the county (or property owners) wish. Additionally, with a fire district, the governance 
structure is very clear and straightforward. There is no sharing of authority between various 
entities; a new entity is created, and all power over fire services is vested within that entity. 
This makes the administration of a fire district, as compared to a fire territory, quite simple.

Alternatively, the primary weakness of a fire district is the high level of commitment 
required from each participating government entity. Currently, each township maintains 
their services separately and has the highest autonomy as a township. The formation of 
a fire district would mean the township trustees would have no formal role in operating 
the district. They will have to give up this part of their current power. Each township 
does, however, get a representative on the district’s board of trustees. The formation of 
a district is also entirely up to the county (and petitioners), which means that townships 
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cannot force the formation of a district (though they could encourage their constituents 
to petition). This also means that townships cannot resist the formation of a district.

Additionally, a fire district suffers from a lack of administrative flexibility. 
Administrative flexibility and administrative simplicity are always competing virtues that 
must be balanced, so it could be argued that sacrificing flexibility for the high degree 
of simplicity that comes with a fire territory is a worthwhile tradeoff. However, the non-
uniformity that currently exists between the townships, their constituents, and their need 
for fire services may caution against such a heavy balance in favor of simplicity over 
flexibility. For example, it is possible that people from rural areas will suffer from the 
uniform tax rate that would be imposed under a fire district because their income and 
property value are quite different from those closer to the urban area and the quality of 
their service may be lower. With a more flexible administrative structure this potential 
inequity could be mitigated, but a fire district does not seem to allow for this flexibility.

Finally, while forming a fire district could also, theoretically, increase the total amount 
of property tax revenue available for fire protection services, it is unlikely to do so in practical 
terms. For a newly formed district, the DLGF ultimately determines the levy and rate for 
the district’s initial tax year. The DLGF will be hesitant to approve a levy that is dramatically 
greater than the sum of the levies that had previously provided fire protection to the area 
within the district. Since one of the goals of creating a fire district is to improve the level 
of service provided for fire protection, a levy which includes collections intended to extend 
services (by providing educational/preventative programs, for example) has some chance 
of being approved, but probably only if it represents a very modest increase over the taxes 
previously raised for fire protection in the area within the district. It should also be noted that 
the district will still be subject to the MARC limitations and the constitutional “circuit breaker” 
limitations. This could prevent the total taxes collected from increasing at all, due to the 
pressure that these tax controls would create between all taxing jurisdictions in the area.

2. Joint Purchasing
A joint purchasing agreement is the least comprehensive, but also least 

politically challenging, form of intergovernmental cooperation available to our client. 
The strength of the joint purchasing agreement is that it minimizes costs while still 
producing some modest benefits. It does not change the current organizational 
structure; all existing boards and executives will retain all of their authority and powers, 
thus avoiding potential conflicts in decision-making processes and competition for 
positions. Additionally, contractual parties can reach a certain degree of cost-saving. 
There is a wide array of goods that can be jointly purchased, ranging from apparatus, 
fire gear, and employee insurance to office supplies. The shared spreadsheet that we 
created for this purpose should be of great use in organizing the joint purchasing.
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Independent Recommendations

Alternative Revenue Sources
The principal benefit of exploring alternative revenue sources is that it 

relieves the fiscal pressure on local governments without reducing service levels 
or raising taxes. Money raised from various sources could enhance local fire/EMS 
services and increase employee benefits. With substantial amounts of money, local 
governments could increase expenditure levels and provide better services to local 
residents. Likewise, they could increase firefighters’ wages and working conditions.

Salt Creek Contract Renegotiation
The contract that the Salt Creek Township has had with the City of Bloomington 

Fire Department has remained relatively unchanged since 2008. It is important to 
note that cooperative or consolidative action taken in coordination with our client 
group will provide similarly effective service delivery outcomes as compared to the 
status quo. Furthermore, these mutually beneficial arrangements will be much more 
cost effective than contracting solutions. However, if these coordinated efforts fail 
to gain momentum, based on our analysis, we recommend that Salt Creek attempt 
to renegotiate its contract with City of Bloomington along the following guidelines:

1. The language of the contract currently states that if vehicles and personnel are not 
available, the City of Bloomington will not respond to the call until those resources become 
available. While it is extremely uncommon, there have been instances in which emergency 
calls in Salt Creek go unanswered. It is unclear based on the wording of the current 
contract that the City of Bloomington would work to make sure that the “next in” fire 
department was contacted and dispatched. Any renegotiated contracts should include 
this provision. It is also possible that a particular call will represent a responsibility that 
does not fall into the scope of duties that the Bloomington Fire Department performs. 
If that is the case, the contract should clearly state who bears this responsibility.

2. We advise that Salt Creek lobby for a pay-per-run contract, wherein City of Bloomington would 
collect and present data on runs made to Salt Creek in order to determine their reimbursement.

3. The pay-per-run contract should be structured so that Salt Creek’s immediate liability under 
the contract is capped based on a percentage of what they paid for service in the previous 
year (perhaps 110%).  Any overage would be due at some point in the future (perhaps 6 



71.
Recommendations

months).  This would make budgeting more manageable for Salt Creek.  Any overage should 
also trigger a renegotiation session so that both parties can assess whether such an overage 
was an isolated incident or something that the contract should account for moving forward.

4. Salt Creek Township could also request a flat rate be charged for fire services similar to 
the arrangements between Bloomington Township as a service provider for Benton and 
Washington Townships. Under a flat rate, Salt Creek should expect a steady incremental 
climb in the cost of fire services, barring anomalous unforeseen circumstances.
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Appendix B - Description of Data Sources for GIS Analysis
Dataset

Obtained

From
Originator Published Coordinate 

System Scale Description

Minor 
Civil Di-
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Indiana in 

2000

Indiana

Map

United States 
Census Bu-

reau
2000

NAD_1983_

UTM_Zone_16N
1:500,000

Polygon 
shapefile

that represents 
the township

boundaries of 
all

Indiana coun-
ties.

Indiana

Roads 
from

INDOT 
and

TIGER 
Files,

2005

Indiana

Map

Indiana De-
partment of 
Transporta-

tion, Business 
Information 
and Technol-
ogy Systems, 
GIS Mapping

2005
NAD_1983_

UTM_Zone_16N
1:100,000

Line shapefiles 
that

represent 
Indiana

roads, consist-
ing of

City Streets, 
County

Roads and US, 
State

and Interstate

Roads, and 
other

roads.

Address 
Points 
Main-

tained by 
County 

Agencies 
in Indiana

Indiana

Map

Indiana 
Department 

of Homeland 
Security 
(IDHS)

2014
NAD_1983_

UTM_Zone_16N
1:100,000

Point shape-
files

that represent 
the

address points 
within all

Indiana coun-
ties.
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Fire 
Station 

Facilities 
in Indiana

Indiana

Map

Federal 
Emergency 

Management 
Agency

2011
NAD_1983_

UTM_Zone_16N
1:100,000

Point shape-
files

that represent 
the

fire station fa-
cilities within 

all

Indiana coun-
ties.

Appendix C - Inspection Fee Schedule
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Appendix D  - Calculating Levy Limits & Example Calculations 
Under the 
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Maximum Aggregate Rate Cap (MARC)
Calculating Levy Limits

The levy limit is calculated through the following method (all quotients are rounded to 
the nearest ten-thousandth (0.0001)): [1]

STEP 1) Calculate the “Average Assessed Value Growth Quotient” (AAVGQ) over the last 
6 years by 1) dividing the “Indiana Non-Farm Personal Income” (INFPI) for each year by 
the INFPI for the year before, and 2) averaging the 6 individual year values. The INFPI is 
generated by the Federal Bureau of Economic Analysis. If the AAVGQ is more than 1.06, 
the AAVGQ is set at 1.06

STEP 2) Multiply the previous year’s levy limit by the AAVGQ. This is the maximum levy 
for the current year, unless the government has increased its territory.

STEP 3) If the government has increased its territory in the past year, divide the 
assessed value of all property in the government’s new territory by the assessed value of 
all property in the government’s old territory. If this value is greater than 1.15, it is set 
at 1.15.

STEP 4) Multiply the amount in STEP 2 by the value in STEP 3. STEPS 3 & 4 are only 
used if a government has increased its territory in the past year.

[1] See I.C. § 6-1.1-18.5-3(a).

Calculating Tax Losses Under the MARC

If Entity One’s tax rate is two mills and Entity Two’s is three mills, the total of five mills is 
greater than the allowable 4.167 mills by 0.833 mills. Since E1’s rate composes 40% of 
the aggregate rate, they will have to reduce their rate by 40% of the 0.833 mill overage; 
this is equal to 0.333 mills. E2’s rate composes 60% of the aggregate rate, so they take 
60% of the 0.833 mill loss, equal to 0.5 mills. Therefore, the final tax rates that are 
actually charged are: E1: (2 mills – 0.333 mills) = 1.667 mills; E2: (3 mills – 0.5 mills) 
= 2.5 mills.

How a One Time MARC Exemption Can Have a Permanent Impact

Using the previous example, if the DLGF determines that E1 is stressed enough by the 
MARC to allow their tax rate to exceed the MARC, they could allow E1 to collect their 
full 2 mills, while maintaining E2’s rate at the reduced 2.5 mills. This would increase 
E1’s levy. Since levy limits are based on the previous year’s levy limit, in the next year 
E1 would attempt to levy at 2 mills, while E2 would attempt to levy at 2.5 mills. This 
still exceeds the MARC of 4.167 mills by 0.333 mills. Now however, E1’s rate composes 
approximately 44% of the aggregate rate. This means that E1 will now get 44% of the 
0.333 mill loss, rather than the 40% of the 0.833 mill loss they previously got. This will 
result in a levy of: E1: (2 mills – 0.148 mills) = 1.852 mills; E2: (2.5 mills – 0.185mills) 
= 2.315 mills. Therefore, the one-time exemption from the MARC has created a 
permanent shift in the proportion of mills that E1 and E2 are each allowed to take, 
because of the secondary operation of the levy limits.
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Appendix E - Levy/Fund Charts

The charts in this appendix, and the accompanying descriptions, detail the entities, 
funds, and levies that we recommend be created if the townships create a fire territory 
and how those elements would be arranged and interact with each other.

This chart shows all of the relevant entities, funds, and levies that currently exist. (The 
townships administer a number of other funds that are not relevant to this analysis that 
are not pictured.)
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Each township administers a township fund that is supported by a Township Levy (L1); 
this levy has its own separate levy limit.
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Each township administers a Firefighting Operating Fund that is supported by a 
Firefighting Levy (L2); this levy has its own separate levy limit.

Each township administers a Cumulative Firefighting Fund for capital expenses 
that is supported by a Cumulative Firefighting Levy (L3); this levy has its own 
separate levy limit. (L1, L2, and L3 are aggregated for the purposes of tax 
collection, but they operate as separate levies, with separate levy limits.)
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This chart shows the fund that would have to be created upon creation of a fire territory. 
When a fire territory is created, a Fire Territory Operating Fund must be created, to be 
administered by the provider unit with the assistance of the other participating units, to 
pay all expenses of the fire territory. We recommend that a new Fire Territory Operating 
Levy also be created to support this fund, but this levy is not pictured here because it 
would not take effect immediately.

Before the levy which would eventually support the Fire Territory Operating Fund (not 
pictured here) begins to disperse, there will be a lag of roughly 18 months. During this 
gap, this fund would be supported by transfers from each of the townships’ Firefighting 
Operating Funds.
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After the initial transition period, the new Fire Territory Operating Levy (LA) will begin to 
disperse to the fire territory.
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When the Fire Territory Operating Levy (LA) begins, the individual township Firefighting 
Levies (L2) will be discontinued. (This is true so long as the boundaries of the fire terri-
tory are coterminous with the boundaries of the townships.) The township Firefighting 
Operating Funds, however, can remain open, for accounting purposes, if desired.
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This chart shows the new Fire Territory Capital Fund that we recommend the townships 
also create, if they were to create a fire territory. This fund would eventually be support-
ed by a new levy as well, but this levy is not pictured here because it would not take 
effect immediately.
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In the time period before the new Fire Territory Capital Levy (not pictured here) took 
effect, if the townships so desired they could transfer funds from each of their individual 
Cumulative Firefighting Funds to the Fire Territory Capital Fund.
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After a period of roughly 18 months, the new Fire Territory Capital Levy (LB) would be-
gin dispersing to the fire territory to support the Fire Territory Capital Fund.
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All of the original, individual Cumulative Firefighting Funds and Levies would stay in 
place.
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Once the new Fire Territory Capital Levy (LB) is dispersing, the townships could stop 
transferring funds from their individual Cumulative Firefighting Funds (as shown in the 
last chart) or they could continue to make such transfers to fund the Fire Territory Capi-
tal Fund in addition to the new levy (as shown here).
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After consolidation, the total combination of elements would include all of the original 
township elements, except the township Firefighting Levies (L2), plus the two new fire 
territory funds and levies.
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In addition to each fund being supported by its own levy, the townships could also 
choose to transfer money from their individual Cumulative Firefighting Funds to the Fire 
Territory Capital Fund, if they so desire.
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Appendix F - Township Fact Sheets
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Bloomington Township
Trustee Lillian Henegar 

44,167residents

 Bloomington Township’s primary concerns relate to property tax 
levy limitations that threaten the fiscal sustainability of fire protection, as 
routine operating costs and training continue to consume the Fire 
Department’s operating budget.  Also, looming capital purchase 
necessities have caused Trustee Henegar to seek a proactive solution to 
the funding of effective fire protection services.

36.81 sq miles

5081 

North Old 
State Road 37

2115 

West Vernal
Pike

Capital Assets
$5.116m (2011)
$5.128m (2012)

Fire Station Fire Station

5 15

Quint59
Engine 53
Engine 51

Tanker/Pumper 54
Tanker 57
Brush 52

Brush-52A
Squad 5

Squad 15 
Rescue 56

Hazmat Decon Trailer
Hazmat Trailer

Support 58
Tactical 5
CAR 513

Hazmat-Mass-Decon
CAR 50

Township
Apparatus 
Equipment 

Operates a full-time fire 
department with two stations, 
full-time, part-time and volunteer 
firefighters. Provides contracted 
fire service to Benton Township and 
Washington Township.

Run Time(In Minutes)

Avg: 9min 51sec
Min: 1

Max: 75

4,441 residents 
are in the fire 
departments tax 
base
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58

$1
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,8
41

$1
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63
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39

$1
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22

$1
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39
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,9
59

$9
11
,3
21

$6
21
,7
18

2008 2012201120102009

Certified 
Budget

Certified 
Levy

2013

$1
,6
32
,4
73

$8
90
,8
83$1

,4
13
,3
14
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Benton Township
Trustee Michelle Bright

3,358 residents

 Benton Township has a contractual relationship with neighboring 
Bloomington Township for service delivery.  This contract is for a sum of 
$76,000 annually.  Benton is seeking a way to improve the cost-efficacy of 
its fire delivery, using tax-payer dollars to their maximum utility by 
strategic capital purchasing, improved ISO ratings, alternative revenue 
schemes or improved service delivery practices.

54.92 sq miles

7606 

North State 
Road 45 Capital Assets

$1.43m (2012)

Station

14

Turnout Gear
14-6 Rescue 14

14-1 Engine
14-2 Brush Truck

14-7 Tanker/Pumper
14-8 Support

Marine 14
Squad 14

Utility

Township
Apparatus 
Equipment 

Low Population
Density

Operates Volunteer fire 
department along with a 
contract for service 
provided by Bloomington Township. 

2011201020092008 2012 2013
Certified
Budget

Certified
Levy

$22
0,91

6

$19
9,00

0

$21
3,03

6

$15
7,04

5

$114
,265

$22
2,4

84

$13
6,36

7 $15
7,22

0

$15
0,98

3

$15
6,83

2

$116
,501

$114
,997
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Van Buren Township
Trustee Rita Barrow

11,981 residents

 Van Buren Township has similar concerns as Bloomington 
Township relating to high operating costs and property tax limitations.  
Van Buren Township was forced to take out an emergency loan, which will 
keep the department operational for approximately 10 years.  
Additionally, Trustee Barrow is concerned with the implications of the 
Interstate 69 extension project, which will dissect Van Buren Township 
once completed.

34.85 sq miles

2130 

South 
Kirby Road

Capital Assets
$3m (2011)
$3.275m (2012)

Station

9

Township
Apparatus 
Equipment 

Increase in buildings.

Operates a  fire 
department with two fire 
stations, full-time, part-time 
and volunteer firefighters.

2,069 live in the
City of Bloomington

Station

19 9019 

Hinds 
Road

Engine 19
Engine 9
Rescue 9

Bush 19-2
Brush 92
Squad 9
Car 900
Car 901

Crash Fire Rescue 
99

9,912 residents 
included in tax base 
for township fire 
department.

Run Times
Avg:5 min 31 sec
Min: 2 sec
Max: 145 min

Certified
Budget

Certified
Levy

20092008 201220112010 2013

$1,
191

,50
0

$1,
42

1,2
33

$1,
514

,19
9

$1,
52

2,7
82

$1,
54

8,4
21

$1,
47

3,6
20

$6
70

,81
5

$8
11,

72
7

$8
29

,49
8

$8
57

,62
4

$9
34

,71
7

$9
78

,15
8
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Salt Creek Township
Trustee Don Hall

1,513 residents

Does not operate a fire department. 
Contracts with the City of Bloomington for fire service. 

Salt Creek faces similar fiscal sustainability concerns as the other client townships, 
but this is exacerbated by the terms of Salt Creek’s contract with City of Bloomington 
which has increased from $9,000 in 1999 to $130,000 today. Similarly, the per capita 
expenditure on fire protection for Salt Creek Township increased disproportionately 
more than the increase in the cost to City of Bloomington in order to administer those 
services. (Figures 1 & 2).  Furthermore, Salt Creek is presently unable to pay the annu-
al cost of this contract. Thus, the township must be sued by the City of Bloomington 
each year in order to secure an emergency loan to pay the cost of the contract.

26.68 sq miles
3.1 sq miles are 
occupied by 
Lake Monroe

$3,117.00

Change in Cost of Fire Service (Figure 1)

2008-2009

2011-2012

2009-2010

2010-2011

$11,549.25

$3,548.00

$9,601.75

$8,961.00

2012-2013

Percentage Change, Salt Creek Fire Service Costs (Figure 2)

9% 9% 10%

2%

-3%2008-2009 2009-2010

2010-2011

2011-2012 2012-2013

Figure 1. 

The annual change 
in amount paid 
to Bloomington 
City to provide fire 
services to Salt Creek 
Township.

Figure 2. 

The annual 
percentage change 
in amount paid 
to Bloomington 
City to provide fire 
services to Salt Creek 
Township.
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Appendix G – Purchasing Timeline Snapshots
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Appendix H- Impact of Property Tax Circuit Breakers
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