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POLICY

2026 Budget Amendment #5 requests information on how the Investing in Justice Courthouse Complex (IJCC) project will impact service capacity and Milwaukee County’s ability to address a significant backlog of deferred maintenance across other facilities.  

File 26-445: The Director of Capital Finance providing an informational report on the Capital Finance Division: Budget, Debt & Project Oversight 

File 25-746 provided an overview of the facilities conditions of the Wil-o-Ways and five County owned Senior Centers and the funding for capital projects at those facilities.

File No. 24-112 provided an update to File No. 22-953 and highlighted progress made by the Architecture, Engineering and Environmental Services Section in navigating turnover and increased project load due to ARPA funding.


REPORT

This informational report contains the following sections:
1. Background
2. Deferred Maintenance / Capital Renewal Backlog 
a. History
b. Impacts on Facilities and Budgets
c. Impacts on Facilities Operations
3. Considerations related to the IJCC project
a. Scenario A - Facility Impacts of Capital Holiday
b. Scenario B - Facility Impacts of Normal Capital Program Plus IJCC
4. Conclusions


BACKGROUND

2026 Budget Amendment #5 requests information on how the IJCC project will impact service capacity and Milwaukee County’s ability to address a significant backlog of deferred maintenance across other facilities. As Milwaukee County considers available funding strategies for the IJCC project, it is important to evaluate those strategies in the context of the County’s full facility portfolio and the public services delivered in and through those facilities. 

The Facilities Management Division of the Department of Administrative Services is responsible for four key areas. 
1. Facilities Operations and Maintenance (O&M)
a. Skilled trades and other maintenance staff that support the day-to-day building operation and maintenance of over 3 million SF of building assets, including the Courthouse, Vel Phillips, Criminal Justice Facility, Safety Building, New Coggs, Center for Forensic Science and Protective Medicine (CFSPM), Senior Centers, etc.
2. Architecture, Engineering, and Environmental Services (AEES)
a. Architects, engineers, project managers and other technicians that are charged with the delivery of much of the non-highway capital project program at Milwaukee County.
3. Office of Sustainability and Facility Planning
a. A recent DAS-FMD initiative combined Office of Sustainability and Facility Planning into one team focused on driving sustainability through sound facility planning.
b. The Office of Sustainability team leads sustainability initiatives countywide, including the 2050 Climate Action Plan.
c. The Facility Planning team includes capital planning that supports departments in the scoping and early development of projects and the Facility Condition Assessment Team which inspects and documents Milwaukee County facility conditions.
4. Facilities Security
a. The team provide security services at the New Coggs facility and other FMD managed facilities. 

Using a facilities management lens, this report examines the relationship between the IJCC project, the County’s deferred maintenance and capital renewal backlog, and the risks created when needed facility work is delayed. This report focuses on the facility and service impacts of two general approaches: funding IJCC while reducing other capital work, or funding IJCC while maintaining a normal capital project load.


DEFERRED MAINTENANCE / CAPITAL RENEWAL BACKLOG

History

Milwaukee County’s deferred maintenance and capital renewal backlog is well documented, from Wisconsin Policy Forum[footnoteRef:2] reporting to our recent reporting on Wil-o-Way and Senior Center Facilities (25-746). These documented needs make clear that Milwaukee County must pair ongoing capital investment with practical divestment strategies to keep facilities functional, safe, reliable, and aligned with the services they support.  [2:  Wisconsin Policy Forum | Picking Up the Pieces & Wisconsin Policy Forum | Cracks in the Foundation] 


Guided by a consolidated facilities plan prepared in 2012, Milwaukee County has taken a multi-pronged approach to address the facilities challenge.

· Right sizing Milwaukee County’s footprint by vacating, selling or otherwise reducing the number and size of facilities that Milwaukee County is responsible for maintaining.  
· Investing in new facilities or major improvements in core service areas, such as the new Coggs facility and the new Center for Forensic Science and Protective Medicine.
· Continuing investment in capital needs through the County capital budget process.
· Taking advantage of one-time government funding through programs like ARPA and other grant or federal funding opportunities.

Since 2013, Milwaukee County has divested over 3 million square feet of building space and is working toward further divestment.  The 2017 Wisconsin Policy Forum report Cracks in the Foundation specifically highlighted Milwaukee County’s need to address three major properties, the Public Safety Building, Mental Health Complex and the Medical Examiner’s Office.  

The Milwaukee County Mental Health Complex was decommissioned and sold between 2018 and 2023. The Medical Examiner is moving into the new Forensic Science and Protective Medicine Center this summer, with the existing building currently out for RFP. Only the Public Safety Building remains to be addressed from the three highlighted facilities of concern.

Additional work has been done to transition cultural institution properties to nonprofit partners that are better positioned to privately fundraise, care for and maintain the properties they manage.   

Combined, these reductions in the size of Milwaukee County’s facility obligations have reduced annual operating costs by over $9 million. These actions represent real progress, but they do not eliminate the need for continued investment in the remaining County portfolio. 

An example of the value in reducing the spaces owned by Milwaukee County was presented in File 25-746. The report highlighted the scale of annual capital need at Milwaukee County owned senior centers and Wil-O-Ways facilities, $2,740,000.  While actual commitments have averaged between $520,000-890,000 across the 7 facilities considered in the report. Figure 1 illustrates the long-term estimated capital funding gap at the Senior Center and Wil-O-Way facilities at $37-$44 million. The underfunding of capital investment in these facilities serves as an example that is typical of other facilities through Milwaukee County’s facilities footprint.


[image: ]
Figure 1: Senior Center and Wil-O-Way Long Term Projected Need & Avg Capital Investments. Anticipated capital funding gap vs needs at the Milwaukee County Senior Center and Wil-O-Way Facilities.

Impacts on Facilities and Budgets

While Milwaukee County has made progress on its backlog, significant needs remain. Figure 2 illustrates the unfunded requested capital requests over the last five years. Last year, the total value of unfunded capital requests was over $100 million. This unfunded gap is typical and well known to requesting departments. Because of this gap the Facilities Management team has historically prioritized submitting requests that are critical, forgoing requests that are less likely to be funded but are still critical to maintain an industry standard building such as major space and system renewals.  Therefore, Figure 2 is better understood as a minimum indicator of unmet capital need. It does not represent the total deferred maintenance or capital renewal need across Milwaukee County.

Figure 2: Capital Requested vs Funded. Total capital requests vs total capital funded per year.[footnoteRef:3] [3:  Includes all funding sources (county, federal, state, local, and private) for both airport and non-airport projects. Year-to-year variation in funded levels largely reflects fluctuations in transportation-related projects, which typically carry higher costs and (generally) draw federal revenue (highway rehabilitation, bus replacements, airport infrastructure, etc.). In addition, two years significantly exceeded the County's self-imposed bonding cap: 2022, when $45 million was committed for the new public museum, and 2023, when $62.9 million in additional bonding was allocated for the Forensic Science Center.] 


This backlog of projects represents more than a list of facility repairs. It reflects growing risk in the facilities and infrastructure that County departments rely on to deliver public services. When roofs, roads, building envelopes, mechanical systems, electrical systems, utilities, and other assets are not renewed at the right time, the County gradually loses control of the infrastructure and is pushed towards emergency repairs, with the inability to schedule and plan for strategic investments.  Delaying investment in capital infrastructure often shifts costs and risks into the future and increases the total cost of building ownership. 

Delaying investment often also leads to future increases in both capital and operating budget needs. What started as a manageable repair, can become a larger replacement project in the future, increasing the complexity of work, real costs, and additional exposure to construction industry price inflation. 

Impacts on Facilities Operations

Milwaukee County tracks and categorizes facility work orders based on whether they are intended to address pro-active maintenance intended to prevent system failures or reactive maintenance responding to an issue after it has occurred. Figure 3 highlights this shift from capital to operating budgets, the result of historic underfunding of our Courthouse Complex facilities.

World class facilities seek to ensure that 85% of work-orders are focused on preventative maintenance. This helps to ensure that facilities are maintained to peak standards, increasing efficiency, reducing staff responsive needs, extending system life and enhancing comfort for visitors.

At Milwaukee County, only 10% of facility work orders are focused on preventive maintenance. As capital investment backlogs grow, the risk is not limited to the physical condition of buildings. The services delivered from those facilities also become more vulnerable. Deferred maintenance can lead to service interruptions and even building closures. The recent closure of McGovern Park Senior Center is one example of how facility conditions can directly affect public service delivery. 

From a Facilities Management perspective, the question is whether the County can afford to complete capital renewal work, and what risk is the County accepting when that work is delayed.



Figure 3: Courthouse Complex Work Orders Per Year. An average of 10% of DAS FMD work orders have been for preventive maintenance over the last five years. By comparison, typical world class facilities target >85% of all work orders to be preventive (Gulati, 2020[footnoteRef:4]). The graph demonstrates that most work orders over the last five years have been focused on reactive work orders, largely due to deferred maintenance and capital backlog. [4:  Gulati, R. (2020). Maintenance and reliability best practices (3rd ed.). Industrial Press.] 



CONSIDERATIONS RELATED TO THE IJCC PROJECT

There are two general capital project strategies being discussed for the IJCC project.

The first strategy is to reduce the normal capital project load while the County invests in IJCC. This is sometimes referred to as taking a “capital holiday.” Under this approach, IJCC would move forward, but fewer other capital projects would be funded during the same period. 

The second strategy is to maintain a normal capital project load and fund IJCC in addition to that work. Under this approach, the County would continue funding typical capital renewal and improvement projects across the portfolio while also advancing IJCC.

Both options assume the County moves forward with funding the IJCC project. The IJCC project will address the largest deferred maintenance and capital renewal project needs at Milwaukee County by replacing the Safety Building and making significant improvements to the downtown Courthouse Complex. However, IJCC does not address the needs in other County facilities, such as Parks, Zoo, CRC, senior centers, and other tax-levy-supported facilities.

This report focuses on Milwaukee County’s workload and impacts from a facilities perspective. The County can advance IJCC while reducing other capital investment, or it can advance IJCC while maintaining normal capital investment across the rest of the portfolio. Each option has different impacts on facilities, services, operating budgets, and total project delivery capacity.


Scenario A - Facility Impacts of Capital Holiday

This scenario assumes a significant reduction in the number of capital projects funded to support the short-term funding needs of the IJCC project. This ‘capital holiday’ could be for one or multiple years.

· Impacts on facilities: 

Taking any years off capital investment in our facilities will widen the deferred maintenance / capital renewal backlog. While the IJCC project will make major improvements to the downtown Courthouse Complex, other tax-levy supported facilities would see reduced capital investment (except for non-tax funded services such as the Airport). 

A capital holiday would increase the risk of major asset failure and emergency repair needs. It would also push more work into operating budgets through more reactive workorders, temporary fixes and emergency repairs. This shifts Operations and Maintenance staff away from preventive maintenance and toward a more reactive approach. 

Over time, less preventive maintenance and delayed capital renewal can contribute to premature asset failure and increased total cost of ownership. 

· Impacts on services:

Impacts on facilities ultimately affect County service delivery. Some impacts may be smaller and more routine, such as more temperature complaints, longer response times for repairs requests, or more frequent building issues. Other impacts may be more significant, such as facility failures that close buildings, roads, pools, or other public service locations for short or extended periods.

A capital holiday would not eliminate facility need. It would delay it. In some cases, that delay may make the eventual service impact larger and more expensive to address.

· Impacts on the capital project delivery:

The DAS-FMD Section Architecture Engineering and Environmental Services (AEES) has been anticipating and planning for the upcoming IJCC project for the last several years in conjunction with a normal load of new non IJCC projects. If fewer capital projects are adopted, AEES would shift some of the focus on implementation of new projects to the completion of existing projects. Figure 4 and the section below outlined AEES’s capacity to manage projects in the capital budget queue.



Scenario B - Facility Impacts of Normal Capital Program Plus IJCC

This scenario assumes the County maintains a normal capital project load and funds the IJCC project in addition to that work. 


· Impacts on facilities: 

Continuing to invest in capital projects across the County portfolio helps address the deferred maintenance and capital renewal backlog. In addition to major improvements in the Courthouse Complex through IJCC, the County would continue funding needed work at Parks, CRC, Zoo, senior centers, and other facilities.

This approach helps manage risk across the full portfolio. It allows the County to continue replacing and renewing assets before they fail. 

Continued capital investment also supports Operations and Maintenance. When major systems are renewed through planned capital projects, O&M staff can focus upstream, spending more time and resources on preventive maintenance and less on emergency repairs. This helps extend asset life and supports more sustainable and reliable facility operations.

· Impacts on services:

Maintaining capital investment helps reduce the risk of facility-related service disruptions. It does not eliminate the backlog, but it gives the County a better chance to address more projects in a timely manner, helping to manage risk before building systems fail or public services are interrupted.

From a service perspective, this approach better supports continuity across the County portfolio. IJCC would address a major downtown need, while continued capital investment would help reduce risk in other facilities and infrastructure used by residents, staff, and County departments throughout Milwaukee County.

· Impacts on the capital project delivery:  

The DAS-FMD Section of Architecture Engineering and Environmental Services (AEES) has been anticipating and planning for the upcoming IJCC project for several years.  

To maintain and improve project delivery across the portfolio, the team has developed a strategy to implement the IJCC project alongside new non-IJCC infrastructure renewal projects.  This approach assumes the County will continue funding a similar number of renewal projects as in recent years, averaging approximately 25 projects annually.  

The plan involves leveraging existing county staff and aligning with several vendors on the IJCC project and increasing the tools available for the implementation of other projects including on-call consultants, construction management at risk, job order contracting, and similar tools.  In addition, DAS leadership has continued to focus on reducing staff vacancies, increasing team and departmental collaboration, and streamlining processes.  

The current AEES portfolio includes approximately 237 projects, including the planning and initial design phases of the IJCC project, with several AEES staff assigned to this project.  While advancing the IJCC project, the department has emphasized consistent action on new projects and the managing, completing, and closing of older projects, effectively reducing the overall project load.  As shown in Figure 4, these efforts have resulted in a net reduction of 28 projects in the last twelve months, even with the addition of 25 new projects in January 2026.  The portfolio also includes 32 ARPA projects, many already complete, that will remain open until the entire program is closed in November 2026.  With the closure of the ARPA program and sustained portfolio management efforts, AEES anticipates reducing its overall project load to fewer than 187 projects by year-end. 



Figure 4:  Number of Open Projects Managed by AEES.  The number of projects in the AEES portfolio has been reduced in the last two years with more project closures than new projects.  This is anticipated to continue to year end.  

A further capacity consideration is that the IJCC project will continue while four other major new construction or expansion projects reach completion. These projects - CFSPM, Coggs, the Secured Youth Facility addition, and MKE International Terminal - represent a combined capital investment of approximately $307 million. Their completion will allow AEES to redirect capacity toward IJCC and future infrastructure priorities.


CONCLUSIONS

IJCC addresses the largest single capital need within Milwaukee County, but it does not address all the deferred maintenance and capital renewal backlog across Milwaukee County. Taking a capital holiday would not eliminate those needs; it would push them into future years, often with greater risk and higher costs.

From a Facilities Management perspective, Milwaukee County should avoid reducing ongoing capital investment without clearly identifying the facility needs, service risks, and deferred maintenance impacts that would result. AEES has established the appropriate project delivery strategies to accommodate the IJCC project in addition to Milwaukee County’s standard capital program.




ALIGNMENT TO STRATEGIC PLAN

Enhance Milwaukee County's fiscal health and sustainability: A strategic approach to our facilities through practical divestment and ongoing capital project investment will support reductions in total cost of building ownership and keep facilities safe, reliable, and aligned with the services they support. 


FISCAL EFFECT

The report is informational only and there is no fiscal impact.
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Anthony Raab, Director – Architecture, Engineering and Environmental Services, Facilities Management Division, Department of Administrative Services


APPROVED BY


Sean Hayes
Sean Hayes, Director, Department of Administrative Services, Facilities Management Division



cc: 	Kelly Bablitch, Chief of Staff, Milwaukee County Board of Supervisors
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Aaron Hertzberg, Director, Department of Administrative Services
Capital Requested vs Funded

Total Capital Requested	2022	2023	2024	2025	2026	205828051	174167632	227648619	192716407	226576561	Total Capital Funded	2022	2023	2024	2025	2026	129979241	197008955	126010963	110352154	107038625	



Courthouse Complex Work Orders Per Year

Reactive Work Orders	2020	2021	2022	2023	2024	2025	3500	2243	2385	2267	1772	3177	Preventative Work Orders	2020	2021	2022	2023	2024	2025	375	300	271	238	257	258	Year


Number of Work Orders




Number of Open Projects Managed by AEES

45261	45552	45682	45895	46049	46154	46357	257	251	265	262	254	237	45261	45552	45682	45895	46049	46154	46357	237	187	
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