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Prefatory liote

The: objective of this paper is to examine and generally
evaluate the bases, patterns of support and funding mechanisms
through which Federal, state and local governments finance
public libravv services. A need exists to describe and analyze
cricically the extent to which existing support patterns
are adequate in terms of sound principles of public finance
eand in the light of existing and future funding problems in
the public library field. Legislative bodies at all levels
of governmer.t, pvblic library administrators and interested
Observers are expressing increasing concern over the funding
of public library services as questions concerning role,
support bases and changing library service needs become evident.
Roles and responsibilities of Federal, state and local governr-
ments are being discussed and studied, but efforts to examine
the support base as a problem in intergovernmental finance
have been sporadic and diffused. Thus, the specific intent

is to describe and assess the present public library firanc-

ing system and to delineate key issues for consideration in
either reaffirming its continued use, or in the development nf
new approaches. Special emphasis is given to illuminating

those issues and factcrs affecting netropolitan areas - both core

city and suburpnan fringes.

Th= perspective includes Federal, state and local legal

bases, -olicies and mechanisms used in financing public

libraries' capital and operational nezds. The issues, however,




provide information essential to the development of alterna-

tive role and funding options for cons.ideration at the Federal
level. The paper is not intended to provide specific recommenda-
tions for action by any level of government. The inquiry also
suggests the need for, and possible directions oi, additional
research required to resolve the issues developcd. The examina-
tion is based on secondary source data and avai.-ble research
materials and did not involve any de novo assessmen - of library
service needs or the collection cf ne~ data on fundiig levels

among local communities.

Rodney P. Lane, Senior Associate, directed the project
and was assisted by ronald M. Whitfield, Assistant Professor,
Department of Management, Bucknell WUniversity, Philip Tabss,
Graduate Student in City Planning, University of Pennsylvania,
and Bernard Pasqualini, Graduate Student, School of Library

Science, Drexel University.

Dr. Lcwell A, Martin, Professor, Graduate School of
Library Science, Columnbia University, Mr. Keith Doms,
Director, Free Library of Philadelphia, and Dr. Thomas J.
Davy, Director, New Jersey Public Service Institute provided
invaluable guidance and consultation to the project and
critically reviewed the paper. Responsibility for the rec¢-

search performed and judgments expressed remain with GSS.

Charles P. Cella, Director
Government Studies and Systems
June, 1973




I. PERSPECTIVE OW PUBLIC LIBRARY FINANCE: AN OVERVIEW

The Current Scene

In a nurber of respects, it would have beer. easier to
prepare this paper a year or two agc when revenue sharing
was mcre a concept and less a realit;. Only focur years

ago, Richard Leach, writing in Libraries at Large, stated:

Federal aid to libraries in recent years has

had a major impact on library n=ceds and on the
solution of Lhe nation's library problems.

Irdeed, it would appear that the battle for library
aid has been largely won. The Government has
recognized libraries as a vital part of the total
education complex and has made a definite and long-
range commitment to aid libraries in fulfilling
their role.

Matching the glowing optimism of that statement against
the following terse statement in the Federal Budget for FY 1974
indicates the magnitude of current turbulence in the public
library financing fiela.

Grants and payments are made to States, educational
institutions, and other agencies for support of
library programs under the Library Services and
Construction Act, the Elementary and Secondary
Education Act, and the Higher Education Act. In
1973 library programs ... are being funded under

a temporary continuing resolution in effect for

the period from July 1, 1972, to February 28, 1973.

(
|
\
There is no doubt that the rapid burgeoning of
In 1974, Federal support will be discontinued.?

Admittedly, support of libraries is one of the desig-
nated objects included in the general revenue sharing
measure under which $30 billion will he distributed to states
and local governments over the next five years. But even the
language of the revenue sharing act is guarded and somewhat

cenvoluted as it states: "Furds received by units of local

lRichard H. Leach, in Libraries at Large, Douglas M. Knight and

E. Shepley Nourse, Editors, RR Bowker Company, New York, 1969, p. 37

2
The Budget of the U.S., 1974, Appendix, p. 432.
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government under this subtitle may be used only for priority
expenditu-es. For purposes of this title, the term 'priority
e.penditures’' means only (1) ordirary and necessary maincenance
and operating expenses=--and-- (2) ordinary and necessary
capital expenditures authorized by law" (emphasis added).3
While in some instances, public librarice have already
received, or have been promised, some of these funds, few
library officials are sanguine about future prospects.

Many agree with the statement, as The Wall Street Journsl pus

it, that the President's proposed budget cuts are likely to "dim"
the lamp of book-learning. Federal aid to libraries re-
presents about $140 million - a relatively small amount,

and only about 7 percent of the nation's library exranditures.
Nevertheless, Federal input is crucial in the view of

most librarians, perhaps far more important than direct

aid. Federal programs under the Library Services and
Construction Act (5SCA) have required and triggered a more
substantial flow of state funds in support of local libraries.
0ddly enough, the reported success of the present program

is usec as part of the argument for its eliminatio.. More
basically, however, as the Journal article pnints out, "The
Administration says libraries are local things, which Uncle
Sam has no business paying for,...(and that)...librarians can

make up the loss of ecarmarked aid funds by persuading state

3State and Local Fiscal Assistance Act of 1972, Section 103.
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an? local officials to let them have revenue sharing
dollars. Librarians doubt they can compete with teachers,
firemen, sewage-treaters and cther local operatives for
those precious revenues Washington has promised tc share

with the states and towns and cities". 4

So there you have it:; the main support program, for
public libraries at the Federal level, which grew from its
initial .orm in 1956, which was supported by the noblest
rhetoric of successive Presidents, and which expended
about $500 million in its 16-year history - is now undar
“hreatened extinction. A policy of clear and cortinuing
Federal involvement in the fiscal support and functional
ievelopment of public libraries is now under threztened
reversal by a program of intergovernmental fiscal reform
supportzd by a new notion that ich institutions shoula

be the exclusive concern of state and local govesnments.,

This is the perspective cf the moment, but it may
prove to be traasitory, depending on how Congress
responds to the propcsed Presidential budget cuts and the

special revenue sharing measures now under consideration.

Possibilities and Prospects Under Revenue Sharing

The concept of revenue sharing, in one form or another,
h.s been arourd for a number of years. 1t represents a respon<e
to a variety of reeds and obseived developments in inter-

governm.ntal fiscal affairs including the following:

7

The wWall Street Journal, Tues?ay, February 27, 1973, p. 42

Q -
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- the accumulation of vast fiscal resources and power
cf the Federal government, a product in large
measure, of the elasticity and productivity of the
Federal :.ncome tax in an expanding economy;

- a continuing expansion of Federal aid programs from
£6.6 billion in 1959 (14 a1t of state-local
expenditures) to $45 b: L 2 FY 1973 (24 percent
of state-local expenditu.._);

- the distribution of Federal aid through an increasing
maze of categorical programs (over 500 in 1972; with
much attendant red tape and dissatisfaction with
performance evidenced at all governmental levels;

- the continuing dire financial circumstances affect-
ing local governments, particularly larger urban

governments, as they face increasingly restricted
tax bases and higher service costs.

The expanded use of block grants and various grant
consolidation schemes were measures seen as compatible
with reverue sharing, but sudden budget slashes
inciuding elimination of specific programs, were not a part
of that concer.c. There is increasing evidence that some
major budg;t'cuts will be restored: witness the Administra-
tion's change of heart with respect to the funding of day
care centers. Furthermore, there is evidence of second
thoughts about the wide-spread elimination of categorical
aid programs. Senator Muskie, in introducing the Inter-
governmental Cooperation Act of 1973, now awaiting Congressional
action, reported results of a nation-wide poll of local
government officials seeking reactions to revenue sharing

and elimination of categorical aid programs. The poll in-

dicated that many local officials see revenue sharing




serving one kind of need, while categorical aid serves

other needs. As a local official from Portland, Oregon

responded:
The goal to be achieved through revenue sharing
has no relationship with the goals to be achieved
through the categorical grant program. An example
is that I should not expect revenue sharing would
accelerate the construction of waste treatment plants
or solid waste disposal systems, however, I am con-
fident that a strong categorical grant program
would achieve this national goal. It is my con-
clusion then that categorical grant programs should
not be curtailed becavse of revenue sharing, but
should be continued according to the national goals
as set by Congress.

Congress is likely to hear an increasing number of such
statements as the potential effects of budget cuts and
categorical grant aid eliminations are realized. Some
observers are now calling for a postponement of considera-
tion of the proposed four special revenue sharing measures
for at least one year and a reirstatement at current levels
of the grant programs affected. The Advisory Commission on
Intergovernmental Relations (ACIR), a leading exponent of

revenue sharing in the past, will hold hearings on the im-

pact of the measure at its June meeting, 1973.

But make no mistake. If current cut-backs
and grant program eliminations win Congressional approval,
local public libraries are likely to face tough financial
sledding as they vie with other demands for the local and
state tax dollar. Witness the strong advice of L. L. Ecker-Racz,

former Assistant Director of ACIR:

SInformation Bulletin No. 73-4, Advisory Commission on
Intergovernmental Relations, April, 1973, p. 2.
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Political leaders (should) muster the intestinal
fortitude to resist using much of its revenue
sharing entitlements, especially with initial
years, for operating purpcses. It should strive
to dedicate these funds to non-recurring capital
outlays, to tax reductions to replace tax antici-

patoryGPOrrowing, possibly even refunding callable
bonds.

The event of revenue sharing, the proposed elimination

of funding LSCA, and their combined potential negative im-

pact on the governmental financing of public libraries

should be seen neither as a special vendetta against libraries,

nor as a reasoned position of new Federal policy in this area.

LSCA represents simply one of the many Federal programs whose

initiation and expansion was made possible by felicitous

fiscal conditions and the hard work of such interested groups

as the American Library Association and library officials

throughout the Nation. Pressure to establish Federal policy

for libraries was started as early as 1944 but achieved

only relatively limited results with the enactment of the

Library Services Act of 1956. Statements that th program

has been so successful that it is no longer needed, or thai it has
represented a too little and too late effort are merely
rationalizations or defensive justifications - neither is

supported by hard measurable facts.

A Broader Perspective is Required

Regardless of the outcome of the revenue sharing issue

and the Congressional review of the President's budget

L. L. Ecker—-Racz, National Conference on State Supervision
of Local Government Fiscal Perf-rmance, October, 1972,
Philadelphia.

-6-
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proposals, the problem of adequate and equitable funding for
public libraries remains. Federal funding has represented
only 7 percent of total library expenditures and has
triggered a comparable levcl of funding from the states.

As everyone knows, the bulk of the financial load falls

upon local government supported 1in large measure, by the
real estate tax base. Federal fiscal support and the impact
of a reasoned, consistent policy about the development of
public library services are, of course, impcrtant = perhaps
even crucial. But a real understaunding of library finance
prcblems requires review and analysis of the public

library, its development and history as a social institution,
some insight as to its future role, and consideration of
basic factors affecting, or likely to affect, the present

pattern and effectiveness of its financial support.

The public library is a unique social and cultural
ins*itution, but that uniqueness should properly be
viewed as both an asset and a liability. Concern over the
financing system supporting public libraries has greatly
increased recently because of erosions and weaknesses in the
fiscal condition of local government and, as described above,
because of Federal budget cut-backs and the unknown impact
of general and special revenue sharing. The problem has deeper
roots, however. It also involves changing perceptions of

the role cf the public libraries, changing library service

16




needs ard the response to those needs, the costs and
benefits of library services, and local, state and Federal
roles in supporting library services. Public libraries in
this country have a rich heritage in private philanthrophy.
Perhaps it is true, in part at least, that this history has
delayed the movement toward a fuller recognition of public
responsibiiity and funding suapport for library services.
This factor, plus the low political visibility of public
libraries, and the continuing single and separate status
of libraries with respect to other functions of government
may have retarded development of more rational, responsive
systems of local and intergovernmental fiscal support of

public librery services.

This is the perspective from which the identification
and discussion of basic issues in the governmental financing
ol public library services will be undertaken. Succeeding
sections will briefly rev.ew the history, critically evaluate
sone perceived major current problems, and examine potential

future dimension. of public library services as a basis for

the discussion of these basic issues.

1'7




IT. GROWTH CF PUBLIC LIBRARY SERVICES AND GOVERNMENTAL
FINANCING PATTERNS

Early Development

The hist.ry and development of public libraries are
well-documented in the literature. Only highlights will be

included here. The earliest forms of public library service

in tne United States were the "circulating” libraries of the
colonial period. These libraries generally charged a fee for
each book borrowed, or in other instances, membership fees

were assessed and only members were allowed tc borrow books
from the library. Benjamin Franklin, that invetereate

inventor, is often credited as the originator of this type

of library in America when, together with some of his associates,
he founded the Library Company in 1731. Other forms of library
service in the eighteenth and early nineteentbh centuries
included large private c¢ollections and the collections of
philosophical and scientific societies. These latter collec-
tions were sometimes guite prominent and strong scholarly
libraries. But their strength depended upon endowment

and legacies from wealthy members and by the end of the
nineteenth century all of these early forms of library had

been ec’ipsed by a <w type of public library.

The modern public library is difficult to define
precisely, but its major features were described as early

as 1876: "The 'prnlic library'...is established by

state laws, is supported by local taxation or voluntary




gifts, is managed as a public trust, and every =itizen

of £he city or town which maintains it has an equal share
in its privilegec of reference and circulation."?
According to this definition, the two essential features
of a public library are the necessity for universal
service and the link between the library and gcvernmental
authority. This link was forged for the first time in
1848 when Boston passed a special law permitting the
establishment of a public library and levying an annual
tax for its support. The Boston Public Library opened
its doors in 1854. The reading room was open to all

adults and "recommended" young people.

Municipal support for public libraries spread to
other cities, but the amcunt of revenue contributed by
municipal governments to local libraries was rarely very
large. The largjest contributors to free public libraries
were philanthrcpists: John Jacob Astor gave $400,000 to
New York City to establish and rmaintain a free public
library; other philanthropists inc.iuded Lenox, Tilden,
Fiske, Rockefeller, Morgan, Folger, Widener, and Mellon;
the greatest of all the philanthropists was Carnegie.

The list of Andrew Carnegie's benevolences for librar es

is tremendous. Carnegie funds supported the erection of

/U.S. Bureau of Education, Public Tibraries in the United
States: 1876 Revort, Washington, D.C., Government Printing
Officc, 1876, p. 477.

"lO"
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1,677 library buildings in 1,408 different communities
from 1896 to 1923. In one instance, Cecnegie donated
$5.2 million for the erection of €5 branch libraries i

New York City alone.

The Growth and Impaci: of Governmental Tnterest: Local and State

Although private philanthropy has played an important
role in the historical growth and development of putlic
libraries, the major thrust for library development has beer
provided by loca, state, and federal governments. The
first state law providing for the establishment of public
libraries was passed in New Hampshire in 1848. This act
did not provide state aid for libraries. However, it did
allow local authorities to levy taxes for library support,
provided for free access for all, and allowed the city
or town to receive bequests or gifts on behalf of the library.
Massachusetts soon followed New Hampshire's lead and added
a limit on the extent of municipal support for libraries.
This law also allowed for the possibility of state aid for
libraries from *he education fund. Other states soon passed
similar laws. By the end of the nineteenth century, all
states had passed legislation proviaing for the cstablishment
of public libraries and the levving of local taxes for their
support. Furthermore, bv 1875 all states had established a

State Library for use by governmental officials, the judiciary,

and gencrally the citizens residing near the state capitol.




In sore res:eCts, concern about the public library and its
ralationsh:.p t» the State Library was an outgrowth of that
Library's official duties. 1In any event, the public
library functions soon grew beyond the mere wrovision of

a circulating collection; a new role of extending library
service to rural areas was developing and after 1890 most
states had adopted plans for this service through their

own library commissions and the State Library.

The relationship between the governmental library,

in this case the State Library, and the development of

: public library services deserves analysis. This develop-
mental role is also observable at the Federal level where
the Library of Congress is viewed as the "national
library", but is also criticized for not performing its
leadership role. As Harold Orlans puts it: "LC (Library of
Congress) responds rather than initiates; somehow our most
indispensable library seems politically and administratively
isolated from other major libraries within or outside of
government. It is an empire unto itself, benevolent and

hospitable, perhars. but an empire nonetheless, rather

than an agency involved in all of tbe normal processes of
responsible and responsive democratic government."8

Orlans then goes on to make what he describes as a widely

8Observations and Government Library Organization and Policy
by Harold Orlans, in Libraries At Larce, edited by Douglas M.
Knight and E. Sheplev Nourse, RF Bowker Company, New York
and London, 1%69, nrp. 387-388.

-12-

21




supported proposa. to transfer the Library of Congress to

the Executive branch sans its Legislative Reference Service.
The justification aavancad for this provosal is as follows:
"At one stroke, it would remove all of the difficulties of
formulating concerted Federal library and information
policies which are attributable to the separation of powers."9
The move is described as facilitating common direction for
the Library as well as for Executive departments and agencies;
"the Library could in turn" exercise a markedly greater
influence over relevant Government programs, and serve more
frequently as staff or Executive agent for coordinating these

programs."10

The critical point to be made is this: the growth of
public libraries is marked by a lack of clear delineation
of functions between (1) providing library services, and
(2) administering a broad program of developmental
assistance to local public libraries. The orientation
of these two functions is entirely different. Different
agencies, staffed by guite different personnel, are
required. It is dubious to assume that an agency whose
operating objective is to provide a service - however
ramified and complex - can at the same time provide
administrative leadership and direction to an esscntially

broad-gauged governmental program, involving various levecls

91bid p. 388,
10pia p. 38s.
...13...




of government and 1 whole set of intergoverrmental fiscal

and functional relationships. Such a situation is a little
like assignment of national health care to the Walter Reed
Hospital. Yet, this blurring of roles and lack of a clear
delineation of "service providing" vis a vis governmental
administrative responsibilities is evident in the develop-
mental history of libraries, particularly as it relates

to public libraries.

Library service grew immensely during the nineteenth
century, but the growth was largely limited to urban areas.
A vast number of peopie in rural areas had little or no
library service at all. Recognizing this need, states

began to encourage a new form of library development -

the county library. The first county library was established

in Ohio in 1898, and within the next twenty-five years
county libraries developed in other states as well, prin-
cipally in the Midwest and Far West. County libraries
emerged and developed at a painfully slow pace. A major
reason for this slow development was finance: rural

areas tend to lag in governmental development because they
operate on a relatively low tax base and resist ecxpenditure

of tax dollars for new services.

Establishment and Growth of Federal Interest and Involvement

Library development was progressing in several states,

but foundering ‘n most other states. There was no con-

certed movement nationwide. While the need for Federal

...14_
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government intervention was recognized as early as 1944,

it was not until 1956 that the national government stepped
in with a bold new initiative. In that year, Congress
passed the Library Services Act, the first major piece of
Federal liegislation for the suppor: of public libraries.
The Act required each state to prepare a plan, the approval
of which was a prerequisite to the use of Federal funds.

A primary goal of the Act was the extension of library
service to the rural population. Aid was precluded from

towns with a population of more than 10,000.

Amendments in 1964, under the title "The Library Services
and Construction Act", broadened the scope to include grants }
for construction of library facilities. Equalliy important,
the new act recognized the need to support libraries in |
urban as well as rural areas. Plan regquirements placed on
the states were revised accordingly. Federal funds were
allccated according to a formula which recognized only
two basic factors: population and income. Each state was
entitled to a share of the total federal grant equal to
the ratio of the state's population to the total population
of the country. However, in order to receive its full share,
each state had to provide matching state and local funds
based on the ratio of the state's per capita income to the
national average per capita income. Thus, wealthier states

were required to provide more matching funds than poorer states.

_.15_




A stipulation was added that in no case would federal funds
for library service and construction exceed sixty-six per-
cent nor be less than thirty-three percent, of the total
costs. Determination 6f the use cf Federal funds was

left in the hands of the state library agency. It should
be noted that the revised act represents a kind of limited
revenue sharing measure. Its objective clearly was a
redistribution of tax revenues in support of library ser-
vices. Except for the state plan reguirerent, none of

the fiscal support provisions relates directly to library
needs, or library services. Thus, the current level of
library services, diiferential service needs, and require-
ments to provide specified library services are not included

as a part of Federal subsidy machinery.

In 1966 LSCA was amended to identify three new areas
for irmprovement in library service. With these amendments,
LSCA provided Federal support in the following major
categories:

(1) Library Services (Title I): support to be used

for books and other library materials, salaries,

equipment and other operating experses.

(2) Library Construction (Title II): suppcrt to be

used for necessary capital expenditures, such

as a now building.




(2} Interlibrary Cooperation (Title T1II): support to
be used for the establishment and maintenance of
local; regional, state, or interstate cooperative
networks of libraries, including public-nonpublic
library networks. No matching of Federal funds

required.

(4) Services to the Iastitutionalized (Title IV-A):
assistance in the vrovision of library service
to inmates of prisons, state schools and hospitals,

orphanages and other institutionalized individuals.

(5) Services to the Physically Handicapped {Title IV-B):
support to be used in the establishment or improve-
ment of library service to the blind or visually
handicapped individuals who are unable to uce con-

ventional printed materials.

The 1970 amendments to LSCA stipulated the strengthening
of metropolitan public liprari.s as regional resource centers,
and added, as a goal, the expanded use of Federal funds in

areas with a large percentage of disadvantaged persons.

rederal legislation has had a lasting influence on
the statewiae development of public libraries. Although
the amount of Federal aid has been small in relation to
total library expenditures, the effect of federal aid has
been much greater. Federal aid encouraged the states to

accept increased responsibility for support of public




&

libraries. As the National Advisory Commission on Libraries
noted, there is evidence that LSCA "has stimulated increases
in sta_e aid to local public libraries and that it has re-
sulted in the establishment of state aid in nine states."
However, even though the percentage increases in state aid
may be substantial, "only a few states appropriate signifi-

cant per capita amounts of state aid."ll

Thus, Federal funds, accompanied by a matching requirement
and plan preparation, stimulated the states' response to
public library reeds and strengthened the administrative and
planning roles on the state library agency. Local li-
braries could look to the state as well as local government
for relief of some of their pressing fiscal problems. The
trend toward state-supported library services has been
described as "one of the potentially most important

developments during the past ten to fifteen years in public

«l2

library systems. It cannot be said, however, that these

increases in state fiscal support have resulted in an excessive
or monolithic pattern of state control over the developmernc

of public library systems.

llDouglas M. Knight and E. Shepley Nourse, Libraries at Large,
.. R. Bowker, New York, 1969, p. 405 -

12RaIph BIlasingame and Ernest R. DeProspo, Jr., "Effectiveness
in Cooperation and Consolidation in Public Libraries," in
Melvin J. Voight, Advances in Librarianship, I, New York,
Academic ?Press, 1970, p. 194.
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If anything, one might characterize the lack of in-

creased state administrative direction and planned develop-
ment as a failure on the part of the states to fully

recognize their basic responsibilities in this area.

In addition t~ LSCA there are, of course, other Federal
support measures for libraries, but they are primarily
adjuncts to programs and services directed toward other
broader objectives. The LSCA is the main Federal support

base for public libraries.

The Pattern and Levels of Intergovernmental Fiscal Support

Current data showing the amount and percentage of fiscal
support for all public libraries are not readily available.
The most recent national data on public library support
showing the relative Federal, state and local fiscal support
were collected for the year 1968. At that, the data are
partial, showing only the relative amounts and percentages
for public libraries serving jurisdicticns of 25,000 or more

population. 1In the 13 states which support .ibraries most

generously, the amounts of state support ranged from $7 million

in New York to little more than $300,000 in South Carolina.
(See Table II) As a percentage of total expenditure for
public libraries in these jurisdictions, the proportion of

stute support ranged from almost 19 percent in Pz2nnsylvania

to 4.4 percent in Michigan. (See Table I) (Hawaii is excluded

...l'f:)_
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Table I
Percentage of Operating Funds by fource for Public Libraries
Serving at Least 25,000 Inhabitants, 1968 - Selected States
% Operating Receipts From

State State Govt. Local Govt. Federal Govt.
Hawaii 89.0 0.0 11.0
Pennsylvania 18.7 € .8 4.4
Maryland 14.7 78.6 3.2
South Carolina 13.1 70.6 11.8
New Jersey 12.9 78.6 4.1
North Carolina 11.3 71.1 9.3
New York 10.9 67.3 1.6
Florida 7.3 73.1 3.1
Illinois 6.8 87.1 0.0
Rhode Island 4.9 61.2 6.0
Massachusetts 4.6 99.3 0.8
Montana 4.4 92.7 0.0
Michigan 4.4 82.5 1.3
Aggregate U.S. 5.9 83.1 2.6

Source: National Ceater for Educational Statistics,
Statistics of Public Libraries Serving at Least
25,000 Inhabitants - 1968, U.S. Government
Printing Office, Washington, D.C., 1970.




Table II
Receipts into Operating Funds by Source for Public Libraries
Serving at Least 25,000 Inhabitants, 1968 - Selected States

Operating Fund Receipts From

State State Govt. Local Govt. Federal Covt.
New York $7,072,531 43,767,783 1,061,798
Pennsylvania ‘ 3,956,308 13,756,816 958,146
Hawaii 2,506,560 ~0- 308,497
New Jersey 2,373,396 14,498,085 765,685
Maryland 2,211,623 11,854,951 403,776
Illinois 1,264,691 16,183,102 -0~
Michigan 862,327 16,055,415 257,285
Massachusetts 824,833 16,018,573 138,060
Florida 657,166 6,537,134 274,461
North Carolina 644,382 4,041,129 527,019
California 439,808 63,465,522 754,509
Misscuri 431,071 10,631,860 456,785
South Carclina 316,565 1,707,569 286,220
Aggregate U.S. 25,493,389 359,067,858 11,234,374

Source: See Tablec I.
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because it provides service on a state basis.) On a per
capita basis, the amounts ranged from 54¢ in New York to
14¢ in South Carolina. (See Table III.) These data show
on a national basis that Federal support is miniscule

(3 percent), state support is most modest (6 percent), and
that local support is major (83 percent). Also, the re-
maining support (endowments, gifts, fines, fees, etc.),

represented only about 8 percent.

It was reported in the 1972 PAS study that 35 states
currently authorize some form of fiscal support for local
libraries, but that not all of these states appropriate
funds for such programs. The report listed 22 states which
had made appropriations in 1970-71 totalling $52.5 million
and ranging from $15.5 million in New York to $100,000 in
Idaho. The type of grant program for these 23 states is

also described. (See Table IV.)

This brief analysis of public financing patterns yields
a number of conclusions:
(1) The great bulk of the fiscal support for public

libraries rests with local government.

(2) The level of state suppor* is significant in a
few states but is nominal in most states. This
indicates that, however well states have recsponded
to the "SCA stimulus, they have not yet taken
seriously the charge of insuring the development
of an adequate pattern oi public library services
in all jurisdictions.
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Table III
.Per Capita State Aid and Total Operating Receipts
Per Capita to Public Libraries Serving at Least
25,000 Inhabitants, 1968 - Selected States

State Aid Total Operating Receipts
State Per Capita Per Capita
New York $0.54 $4.98
Pennsylvania 0.43
Hawaii 3.96
New Jersey 0.55
Maryland 0.74
Illinois 0.23
Michigan 0.15
Massachusetts 0.25
Florida 0.1
North Carolina 0.16
California J2.03
Mi ,souri 0.14
South Carolina 0.14

Source: See Table I.
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Table IV

APPROPRIATIONS FOR PUBLIC LIBRARIES BY STATE~

| B}

970-1971

Srate Type of Program Appropiiation
Alubama Matching grants; extension of service grants $ 325,400
Arkansas Establishment grants; continuing support and mamntenance 427 000
grants

Califomia Per capita formula, system establishument grants; developinent 1,000,000
and extension grants

Colorado Continuing support and maintenance grants to individual and 600,000
arca hbraries; development of statewide reference programs;
grants for developmg systems

Connecticut Matching grants on a per capita basis 666,000

Flonda Operating, equalization, and establishment grants 500,000

Georgia Basic operating expenses for state-supported local libranes 2,921,088

Hawaii All ibrary service 1s stave funded

Idaho Per capita and construction grants; establishment grants; grants 100,000
to develop new anc cooperative services

llinois Equalization; grants to establish reference centers; grants for the 6,897,093
establishment of cooperative hbrary systems

Kentucky General grants to county hibranies mecting requirements 217,580

Maryland Per capita grants for operating expenses {requiring 70 percent 3,529,563
local support), construction grants of 50 cents per capita

Massachusetts Direct subsidy grants, systems development funding 4,202,000

Minnesota Establishmen’ ana hbrary matenals grants; special development 517,500
funds; per capita support

Missoun Per capita grants; equahzation; establshment funding; 403,894
continuing support (at least one mull local support required)

New Jersey Regional service development grants 6,013,105

New York Formation, development, and support of hbrary systems 15,500,000

North Carolina Operating cost grants 2,000,000

Ohio Area service hbrary systems support grants 366,009

Pennsylvania Operating grants to regional centers, district centers, and local 4,029,634
Librasies

Rhode Island Per capita grants to oties and towns; building and construction 536,173
graats, regionat center development grants

= —

South Carohna Supplement support 1or regional and county hbraries 478,519

Teunessee Operating cost grants; support tor reponal Library centers 641 ,'760

Virginia Support of repronal, county, and muraaipal Lbrars 600,000

*Patterns Among the Stutes [or Supporting Public Library Services,

O lic Administration Service, Chicago, 1972, p.

ERIC

Aruitoxt provided by Eic:

16.

33

-24-




(3) The nature and objective of operative state support
programs vary widely, ranging from straight per
capita grants to formula based equalization grants

for general operating purposes.

The Changing Scene: A Review of Current Problems

Much of the literature of the public library field is
peculiarly defensive and introspective. There seems tc be a
discernible orientation toward discussion of survival issues
ranging from philosophic questions centered on a validation
of the role of libraries in today's world, to pragmatic

issues of funding, with heavier emphasis on the former.

There is, of course, a logical explanation for this defen-
sive posture. From the point of view of the traditional func-
tions performed by the public library, it is indeed a rapidly
changing world. Declining readership, especially in the
cities; wide-spread development ard utilization of new media
forms; changed, sometimes polarized, cultural and educational
interests; the metropolitan birthplace of the library, a
racial, economic and political battleground -- all of these
changing forces and influences clallenge the role, sometimes

the existence, of the public library.

Nonetheless, this explanation does not seem fully ade-
quate. Other governmental institutions are sinilarly threat-
ened and facaed with the need to change. Public education,
for example, is today a virtual battleground. And while we

face in this fieid financial crises, teacher strikes, racial

-25-




upheavals, and basic questions posed by the studies of

Coléman, Jencks, and Jensen about effectiveness and wecrth,

no one talks seriously about complete elimination of the

public education system.

Perhaps a more valid explanation is that there exists a
lack of full recognition and acceptance of public libraries
as a viabkle function in the mainstream of government. A host
of reasons and contributing factors can be advanced in support
of this view. This explanation is perhaps less germane in the
major cities where technical, functional, and fiscal operat-
ing problems prevail. But even in the big cities public
libraries have a relatively low political and governmental
visibility. It is doubtful that the director of .ibraries
of any major city sits regularly as a member of the Mayor's
Cabinet. or as ex-officio member of the local school board.
The same circumstances exist at the state level where boards
and commissions serve to insulate the public library function
from direct accountability to the chief elected official or
head of the department to which public library administration
is assigned. Svch politically insulated structure is never
an unmixed blessing because lack of full accountability up-
wards means usually a lack of felt responsibility downward.
Also, there is something less than a full, formal bureaucracy
to sustain and support the public library mission, and

survival is the urstated, but, nevertheless, top priority

mission of any bureaucracy.




While these general observations may serve to explain
the current scene, they are not intendcd to deny the existence,
nor understate the importaiice of current public library problens.
A summary of important current and continuing problems of the

field follows.

l. Lack of performance stancdards

The Americar Library Association (ALA) has
responded to the challenges of change by promulgating
standards of service for many differ=nt classes of
libraries. These standards are partly descriptive of
present practice, and partly prescriptive in establishing
goals regarding the level and type of services to be
made available. Some standards are quantitative goals
for "minimum" levels of inputs. For example, public
library systems satisfy the standard if they have "“at
least one currently published periodical title ... for

each 250 people in the service area."

Unfortunately, library standards as presently
formulated are not really designed to guide and make
possible the measurement of performance. The standards
Lave been established with no apparent empirical
foundations, .aor are there criteria indicating priorities.
If some standards are excceded while others are not met,

can any statements be made concerning the overall per-

formance of the library? Probably not.




Furthermore, standards refer basically to levels of
inputs instead of levels of output, the latter being
the reallconcern of library administrators. Merely
meeting the standards implies, perhaps falsely, that
the library is doing an adequate job. Some observers
have the view that standards are used too frequently
to justify and support increases in a librz_y's budget.
That is an important use, but they should also guide

and stimulate improved performance.

The development of public library performance
measures is viewed as one of the most critical problems
facing the library profession today. Such measures are
especially difficult to construct due to the inability
of the library profession to define objectives precisely
and the inability to define or measure the output of
library service. As one expert observer notes:
"Assuming that libraries do get promptly about the
business of ciearly defining functions, collectively
and individually, it will still be obviously out of
the question for the individual library to develcp
standard measurements of library use which, with the
exception of circulation counts, simply do not now

exist."13

135, Gilbert prentiss,"The State Overview: The State
as a foilector of Library Statistics," in David C. Palmer,
ed., 2 National Plan for Library Statistics: Guidelines
for Implomentation, Chicago, Statistics Coordinating

Committee of the ALA, 1970, p. 31.




2. . The public library's role in question

The question o>f purpose or function is fundamental
for current and future planning for public libraries.
At the present time there is a ¢great deal of discussion
centering on what the public library's future role
should be. Should it continue in the traditional
manner of trying to serve the diverse educational,
cultural, and recreational needs of a wide variety of
possible patrons, or should it attempt to define these
needs more narrowly, providing better service for a
smaller class of clientele? And what types of services
can libraries provide which might not be available
elsewhere at similar or less costs? Public libraries
must answer these questions because across the nation,
especially in cities, attendance and use of public
libraries appears to be declining. The reasons for
this cdecline may be difficult to determine, but part
of the decline is probably due to competition for the
public's attention from alternative sources, such as
paperback books, magazines and newspapers, television,
and school libraries. Spiraling costs and a prolifera-
tion of printed material have created a situation in
which public libraries must carefully choose which
docqunt and program resources to develop and how they

/

should allocate their scarce funds. The conclusion of at
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least one researcher is that the public library should

stop trying to satisfy everybody for everything.14

One alternative is to provide a narrower range of
services not easilf obtained elsewhere. Some public
libraries have experimented with new forms of service,
acting in certain instances like a Sears catalog-type
distribution center. Other services may be limited
to information on daily living, provision of work space
and materials for students, presentation of new media
items, and exploration of issues currently imporctant
to the community. The logical target population

primarily would Le the poor.

3. The problem of meeting different needs

The role of public libraries or, more precisely,
the need for such services, particularly in metro-
politan areas and urban centers, is apparently

changing and becoming guite differentiated. As one

governmental issue paper puts it:

Transactions of both print and non-print
media showed a 12 percent decline nationwide,
decreasing from 634,624,000 transactions in
1965 to 560,214,022 in 1968. The only in-
crease in number cf patron transactions
occurred in the smaller cities (25,000-34,999)
which showed a 6 percent increase. The
decline was ~qreatest (16 percent) in the
largest communities, those having a population
of 100,000 ard over; in communities with a
population of 50,000 to 99,000, the decline

4 . . :
Thomas Childers, "Community and Library: Some Possible Futures,”
Library Journal, Vol. 96, No. 16, pp. 2727-2730 {Sept., 15, 1971).
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was 8 percent; and in communities of

35,000 tc 43,000, the decline was a m=2 -2

1 percent." 5
The change in this measure of demand would appe... *o
be quite significant -- not only is the utilizat:ion
of library serviceé decreasing nationally, the de-
crease is disproportionate in the larger cities
where public libraries originated and have their longest
tradition of service. Other findings presented in
the paper demonstrate in the case of Baltimore and
several other larger cities that while book circu-
lation and number of borrowers have decreased over
the past three years in the central city libraries,
there were substantial increases in these activity
figures in the adjacent and nearby suburban communi-
ties. Demographic and migration data are offered
to explain these changes in part, but the implica-
tions for library support fiscal policy are clear.

If these changes reflect a need for 2ifferent kinds

of library services as between core cities and
suburban and rural areas, if this pattern is
generirc to most or all metropolitan areas, and
if the different services required vary markedly
in nature and cost factors, then clearly library

fiscal policies and mechanisms might require major

15

Kathleen Molz, The Federal Role in Support of Public
Libraries, Issue Paper; USOE draft 2/1°/72, pp. 9-10
(unpublished).
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adjustments and revisions to insure that differential

needs are supported and met equitably in all jurisdictions,

The problem of marked differences in core city
and suburban publi¢ library utilization is compounded
by the fact that expenditures for the diminishing
services of wore city libraries are, nonetheless,
increasing significantly- The Issue Paper, pre-
viously mentioned, points out that per capita ex-
penditures of library systems serving populations
over 100,000 doubled from 1960 to 1968. These 'n~
creased costs may reflect expanded efforts of urban
libraries as they seek to meet new challenges and new
service needs. They also may reflect the more or
less fixed expenditure patterns of library bureaucracies
whose traditional services are increasing in cost, put
not in relevance for meeting the needs of core city
residents. In either event, hard-pressed city tudget
administrators and executives are likely to require
more justification for their support of these ser-
vices, or tc reduce budgets accordingly. The role of
state and Federi; fiscal policies and mechanisms in this
kind of situation'séems clear. They should provide
leadership and guideliaes for local government officials
to follow in the support of public libraries, and, to

the maximum exten* pocssible, provide a flow of funds

which can best assist and mat~h local fiscal effort.
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The problem of differing ability to support services

The question of who shnuld pay for library service is
also critical in today's scene. The need for library
service and the ability to pay for such services are
not distributed uniformly across the nation or even
across an individual state. A relatively poor.juris-
diction has greater difficulty ra.sing sufficient tax
revenue to suppc adequate library service. 3uch a
district is poor, among other reasons, because of its
restricted tax base and, frequently, because of
higher overall municipal service costs. The issue
of municipal overburden is rarely resclved by current
library subsidy mechanisms and fiscal inequities in
providing basic services, including libraries, continue

to exist.

Equalization of resources has been recognized as
a challenge which faces most aid and subsidy systems.
In the 1969 Report of the Office of Education's
Library Planning Group, one of the four goals for library
developrent was "to provide greater equalization of State
and local resources for Library programs and services."
At the State level, the ALA established the standard
that "State financial aid for libraries should equalize
resources and services acrecss the state by providing extra
help for those least able to finance sound services and

facilities."16

American Libra.y Association, Stundards rfor Library Functions
at the State Level (Revision of the 1963 OJLtJOH),»thAQO, 1970.
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Constitutional issues and fiscal support. .,

Local governments, particularly urban jurisdictions,
are facing financial crises of major proportions as
they seek to provide funds for essential services. As
previously indicated, experienced cbservers are alre.dy
citing the limitations of general and special revenue
sharing to relieve the increasing financial strain

at the lccal level. Further, the Rodriquez v. Texas

case, based on the Serrano-Priest issue, recently
decided by the U.S. Supreme Court, and the many similar
cases in the various States have raised basic constitu~
tional questions related to the use of local taxable
wealth as a determinant in the fiscal support of public
education. The Supreme Court in the Rodriguez case
decided that the issue should be resolved by state
legislatures rather than by the judicial agency, on
constitutional grounds. The Court, however, gave

added legitimacy to the issue. This fact, plus a
strong dissenting decision of four oi the Justices,
suggests strongly that the issue will have to be
resolved at either the legislative or judicial levels.
Resolution of this issue is likely to have a spill-over
effect on State-local fiscal relations in the suport
of other essential services for which the State bears
primary legislative responsibility, such as public

libraries. The National Commission on Libr:. ‘ies and
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Information Science in recognizing this critical
problem argues that if the current method of funding
public schools is changed, library funding must
change too. Their reasoning is that it would be
"unfair" -o have Qchools operating on a broad-based
tax structure and libraries controlled by a more
restrictive tax base.

6. What is an adequate basis, level and distribution
scheme for fiscal support?

It is true that public libraries receive a
low level of fiscal support compared to other govern-
mental services provided by State and lccal governments.
Public library expenditures in FY 70 amountad to only
.5 percent of all state and local governmental ex-
penditures. This fact, however, provides little by
wey Of demonstrable evidence to determine whether
t ‘¢ percentage is low, high or about right. Moreover,
cursory examination of data indicates that over a ten-
year period 1957-196/, the increase in expenditures
for local public libraries has kept pace fairly
consistently with increases in other local government
expendituzes. Analysis of data for later years con-
firms this judgment, but does not provide any additional

justification as to what the rate should be.

Perhaps a better indication that public library

expenditures are low, and are inefficiently distributed
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is provided by a quite recent study of state library
policy. The researchers correlated state appropria-
tions per capita for direct library programs with a
whole series of variables including percent change

in urban population, personal income, state and local
revenues from property taxes, state general revenue
totals, and other political, economic and demographic
factors. The correlation coefficients were quite

low for the series ~ the highest for any of the
specific variables identified above was an "r" of
~.354, a value which accounted for only 12 percent of
the total variance. The authors conclude: "These
low correlations suggest that State spending for
library programs is largely unrestrained by the
economic, social, or political circumstances existing
in the State. So far as these measures are con-
cerned, any of the fifty states is in just as good

a position as any of the other states to receive
either the highest or lowest appropriations."17

While the authors did not attempt to reach rausative
conclusions, it is possible at least tuat library
expenditures are at such low level as to be ur-
affected by "economic, social or pnlitical circumstances"

which, normally, would be expected to exhibit & higher

7State Library Policy: 1Its Leqislative and Fnv.ronmental
Contexts. St. Angelo, Hartsfield, Goldstein, American
Library Assoc., Chicago, 1971, p. 30.
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statistical relationship to these data. Moreover, if

variations in these expenditures among the states are
a product of chance, or the operatiofi of unknown, un-
related factors, ghe further judgment is suggested
that there is a lack of consistent fiscal policy and
policy mechanisms amoag the States in support of
public libraries. This kind of judgment, if valid,
should, of course, be a matter of serious concern to
the Congress, Federal, state and local officials and
administrators whose responsibilities include the
continuous development of adequate public library

services in all parts of the nation.

Further indication of both inconsistency and
inefficiency in state fiscal policies and, equally
important, the lack of meaningful relationships bet-
ween Federal and state fiscal policies in support of
public libraries is suggested by another finding of the
study. Efforts to correlate per capita Federal grant
obliqgations in FY 1967 with variables representing
state resource characteristics and library program
standards also produce quite low coefficients of
correlation. The researchers concluded: "Neither State
resources NOr library programs have meaningful impact

upon the distribution of Federal aid to the states.'"8

181pid., pp. 32-33.
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Intergovernmental fiscal policies in any functional
area should exhibit some degree of meshing and inter-
responsiveness if they seek to achieve common goals.
The fact that these analyses demonstrated nnly moderate
or low correlation may be significant evidence that
Federal and state fiscil policies and wmechanisms

have little co-responsiveness in providing support

for public library services. The fact that Federal

and state funds provide only a small percentage of
local public library expenditures further highlights
the need for greater consistency in Federal and state
fiscal policies. Under such conditions it is essential
that Federal and state funds, together, be utilized
stragetically to fill service gaps and provide incen-
tives designed to optimize the expenditure of local

funds.

Balance among the sources of funding

The question of a fair-share formula specifying
an "equitable" divi ion of financial support among the
local, state and Federal levels has heen debated for at
least twenty yYears. 1In their report prepared for the
Mational Advisory Commission on Libraries, the
Nelson Associates urged that fair-share formulas be

developed and argued systematically. They report:
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“The develcpment and general acceptance of a 'fair-
share' formula is one of the important items of business

on the library agenda."19

Opinions on this subject

have varied a great deal. In 1948, Amy Winslow and
Carleton Joeckel proposed a formula for public

library support of 60% local, 25% state and 15%

Federal. As part of an Allerton Park Institute in

1961, Hannis Smith proposed the formula: 40% local,

40% state, and 20% Federal support. In 1964 Lowell
Martin considered that a reasonable formula would pe

50% local, 30% state, and 20% Federal support. These
proposals and opinions are in sharp contrast to the
present support pattern reported for FY 1970, which

is approximately 88 percent local, 7 percent state,

and 5 percent Federal. Clearly, there is no consensus
concerning an appropriate distribution of public

library cost among levels of government. Decisions
relating to this distribution continue to be made

on a highly decentralized and independent basis by

the different levels of government. The amount of
support each provides is the result of political, economic,
and social factors in the absence of guidelines reflecting
total library service needs and providing adequate bascs

for cost distribution.

19Nelson Associates, Inc., Public Libraries in the
United States: Trends, Problems, and Recommendations,
report preparcd for the National Advisory Commission
on Libraries, 1967, p. 24.
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Public libraries today are thus confronted with
many challenges. Financially strapped, sruggling to
compete with more glamorous forms of information sources,
sometimes attacked as "irrelevant" by their own users,
libraries must face these challen:es squarely if the
institution is to respond adequately. The problems are
many, the solutions difficult, but the ability to respond
to change and improve service has been a tradition in the

history of public libraries.

The Future Scene

In an ending section of a recent appraisal of state

library policy, the authors state:

The overall conclusions on the materials
presented in this chapter are both surprising

and delightful. Much of the previous work

on general state policy has suggested a social
or economic determinism. For example, some
research has stressed that extensive state
education programs require favorable social
and economic environments. The analysis of
this chapter clearly implies that cood state
library programs are an act of free will. A
state does rnot have to have a highly favorable
eccaomic or social environment before it can
develop a leading library program. Moreover,
there are no particular political configura-
tions which favor library programs. Strong
iibrary programs can exist in any of our

state political environments. 1In a reaffirma-
tion in the faith of the ability of man, these
data say that good libgary programs are the
result of leadership.2 (Emphasis added)

The ebullient optimism reflected in this conclusion

should be viewed w:th great caution. A less sanguine

20St. Angelo, Hartsfield and Goldstein, op.cit., p. 42.
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reading of the statement, and the data on which it is based,
is that top political leaders and forces in this country

do not care all that much about public libraries and public
library development. No one's ox is being gored; 1let the
institution continue to dangle on the periphery of the social
and governmental scene; libraries were once supported by
private largesse, let them continue to survive on the bits
and pieces of government fiscal surplus. Probably it is
true that neither view is an accurate and complete portrayal
of future options. The authors, after all, were mainly
commenting on the need for leadership and the apparent lati-

tude within which leadersh:n can operate.

But, what of the future?> What evidence is now available
to depict tne environment in which public libraries will
operate? Will they continue to have a role as a societal
civilizing force? Definitive answers to those questions are
not within the constraints of this paper, but a basic affirma-
tive or negative answer with respect to future roles is funda-
mental to governmental financing. A listing of relevant,

current and projected data include the following items:21

21

Data developed from a review of various sources including
three primary references: Population and the American Future,
Report of the Commission on Population Growtn and the American
Future, U.S. Government Printing Office, 1972; Conrad Tauber,
"Population: Trends and Characteristics" in Indicators of
Social Change, Russell Sage Foundation, New York, 1968, and
Pocket Data Book, USA, U.S. Burc<au of the Census, 1971.




l. Population

~ A population leveling-off at almost 205 million

in 1970, with birth rate declining from 27/1000
in the 1350's to 18/1000 today, and death rate

declining even more markedly.

- Life expectancy at 70 years, 23 years longer

than 1900.

= A current annual growth rate of 1.1 percent,

adding 2.25 million to our society each year.

~ Females outnumbering males by 5.5 million in

1970.

- Twenty-six million (12.5 percent) members of

minority races in 1970, up 5 million from 1960.

- One-half the population under 28 years and

one-sixth over 65.

- An expected 33 percent increase ., annual

household formation, in smaller fawily units.

2. Urbanization

- Seventy percent ~f the 1970 population in

Standard Metropolitan Statistical Areas.

- Increasing metropolitan growth from 1960 to

1970, at double the U.S. rate of growth.

-4 2~
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Nearly all metropolitan growth taling place

in the suburbs.

Twelve areas with populations of over 2 million,

and 132 cities of over 100,000. 1
!

The metropolitan population concentrated on less

than 1 percent of the nation's land area.

Seventy-eight percent of all Blacks living in

central cities.

Education

A decline in the number of illiterates.

Thirty~three percent of persons over 25 years
with 12 or more years of school completed in

1970, more than cdouble the 1940 proportion.

Median year of school completed 12.1 vears

in 1969, up from 9.3 years in 1950.

Dramatic increases in school enrollment of 18-24

year olds, 78 percent in 1970. -

Four times the number of Bachelor Degrees in
1969, compared to 1940; more than seven times
the number of Master's Degrees, and eight times

the number of Doctorates.
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Labor Force and Occupations

- Ninety million in the labor force, 74 mill.on in

non-agricultural jobs.

- Increases in the percentage of professional and
technical workers, man:gers, clerks, service

oriented jobs and government workers.

- Decline in unskilled nanual workers.

- Forty-two percent of female population in the

labor force and increasing.

- 4.5 million out of work and seeking jobs.

The Economy

A GNP of $724 billior in 1970, up almost 50

percent over 1960 (1958 dollars).

- Personal income up about 8.5 percent, 1972

over 1971.

- Median family income of almost $9,600 in 1970

compared to $5,700 in 1960.

- A decrease of 15 million in the total number of
people below the poverty level, 1959 to 1969,
and an even greater percentage decrease in this

number for Blacks.

- A greater incidence of poverty in non-metropolitan

areas.
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- A 12 percent increase in spending on ¢vrable
goods, and an 8 percenti 1acrease for non-durable

goods and services in 1972.

6. Leisure Time

- During 1960-1970, workers gained 50 hours per
year in free time, added 15 hours of vacation
time, 4 hours to holidays and reduced by 31

hours the time spent working.

- A 1960-19706 increase of 100 percent in money

spent on all forms of recreation.

- A prediction that by the year 2000, retirement

at age 38 will be commonplace.

One could extend this brief list of facts, factors and
projections of the future. But the list seems to provide
more than eno.gh evidence to indicate a future society
featuring more of everything -- including problems. The
data project a society in which the pace of knowledge,
skill, economic activity and human relationships is on the
ascendancy. The ways in which we are able to guide, control

and direct these dynamic forces will determine whether

wisdom anc the sustaining qualities of the good-life, are

also on the ascendancy. But most certainly, it is a future _

world requiring high responsibility and commitment to

sustaining and expanding the basic sources of information
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and knowledge which are the iugredients of the social wisdom
required. As David Bell points out, the distinguishing
features of our time which sets it off from the past are

the acceleration of the rate of information, the "idea of
expc »r+tial growth curves," the change of scile in our

daily iives, and the number of persons each one of us knows
which has altered the way in which we experience the world.
These ¢*- =2s naturally cause "structural differentiation",

conseq . .nces which include:

l. The creation of a service economy;

2. The pre-eminence of the professional and technical

C1ass;

3. The centrality of theoretical knowledge as the
source of innovation and policy formulation in

the society;

4. The possibility of self-sustaining technological

growth; and

. w 22
5. The creation of a new "intellectual technology".

Whether the reality of the future will reflect accurately
Bell's predictions cannot be known with surety. What can be

known with surety, is the present need to sustain and enhance

Bell, David, "The Measurement of Knowledge and Technglogy,"
in Indicators of Social Change, Russell Sage Foundation,
New York, 1968, p. 41.
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public libraries as an accessible storehouse of public know-

ledge vital to achieving desirable future goals for the whole

of society.




TIT. A SUMMARY OF BASIC ISSUES

Our federal system is usually described as a partnexr-
ship of the Federal, state and local levels of government.
The powers and duties ~7 the Federal government are ex-—
pressly stated in the .onstitutuion. All powers not dele-
gated to the Federal level, except those specifically
denied by the Constitution, are left to the states for
performance and implementation. Local governments, of
whatever form, are creatures oS the state and are charged
with performance of responsibilities and functions expressly
delegated to them by statute or, under a broader, more
generalized grant of power, by state authorized home rule

charter provisions.

Strict constructionists of the Constitution and other
Observers argue, v.th respect to public library services
and development that no Federal role exists. The facts are,
hbwever, that the Federal government has been instrumental
in launching and sustaining hundreds of domestic programs
and fiscal support measures in a wide variety of functional
areas and likely will continue to do so. A much higher
degree of consensus exists in support of the principle
that prime responsibility for public library services belongs

at the state level. Clearly, the state is the most theoreti-

cally and strat 7ically appropriate level of government to




insure the provision of adequate public library services for
all citizens. It follows, then, that the state has the

latitude for utilizing local government in whatever ways ;.

may deem appropriate in devecloping public library services.

This nice, pat description of the division of respon-
sibilities and duties with respect to public libraries is
by no means an accurate portrayal of how the system works.
John Bebout characterizes governmental operations as a
whole web of intergovernmental relations focused on key
principles essential to make the partnership viable in-
cluding the goal of equality of opportunity in all juris-
dictions, the irrelevance ¢f jurisdictional boundaries in
many instances, the existence of governments with widely,

varying fiscal capacities; recognition of the special problems
of metropolitan areas, and the need for new regional organizational

arrangements. As he stated:

if these principles are not fully realized in
practice, they at least characterize a concept

of American federalism that seems to be emerging.

I have been calling it "partnership" federalism.
Others have called it "cooperative," "cr-~ative,"
or "new" federalism. President Lyndon B. Johnson's
expression "creative federalism" suggests the dy-
namic gqualities inherent jn its pluralism and the
capacity, it is hoped, to fuse a multiplicity of
local ini*tiatives and energies in building the
national purpcse and strength needed for survival
in an age of unprecedented complexity and fluidity.

Librarians and their cohorts need to under-
stand these concepts if they are to play a signifi-
cant role in this venture. The federal partnership
is not a compary of saints vying with one another




to make sacrifice for the common good. The play-
ing field is rough. The rules are complicated,
changeable, and sometimes contradictory. The
goals are often obscure, the goalkeepers frequently
anonymous, and the rewards uncertain. It is no
game for the weak, the timorous, or the uninformed.
It is being played for the common good, however
variously that common good may be understood by
the players. Libraries should have much to con-
tribute to the clarification of goals and the know-
lJedge of the rules by which a civilized society
must live and evolve.
In this context, issues relevant to the governmental
financing of public library services must be viewed in a
broad perspective, inclusive of, but also beyond, the analysis
of the various formulae and methods now used to provide
governmental 1iscal support. Accordingly, this definition
and explication of issues confronting the governmental financing
of public library services includes questions about role,
function, and structure of public library services, as well

as basic issues concerning the source, level and method

of governmental financing.

1. There is need to sharpen the definition of and to achieve

broader consensus on, the role and function of the public

library.

S0 much appears in the literature in lengthy discussions
of the public library's role that one hesitates to identify

the role question as a basic issue in the governmental

<3John E. Bebout, "Partnership Federalism" in The Metropolitan
Library, edited by Ralph W. Conant and Kathleen Molz,
The MIT Press, Cambridge, Massachusetts, 1972, p. 79.
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financing of such services. Nonetheless, it seems clear

that adequate, sustaining public financing systems for
these services are not likely to emerge withcut better
definitions, supported by a broader consensus, of the
scope, purposes and fﬁnctions, in priority array, of
public library services. A recent research effort
catalogued some 30 somewhat overlapping but
different statements describing public library ob-
jectives. An excellent general definition is the one
provided by sShera:

What then, one—may properly ask, is the purpose
of the public library? To answer such a question
it is necessary to look first at the generic role
of the library, what the library can and should
do and what no other agency in society does, or
at least can do as well. The function of the
library, regardless of its nature or clientele,
should be to maximize the social utility of
graphic records for the benefit of the individual
and, through the individual, of society. The
library, as a social invention, was brought into
being because graphic records are essential to
the development and progress of culture; hence,
it is important that the citizen have access to
those resources that will best enable him to
operate effectively in his several roles as

a member of society. The public library, as

its name implies, has beenpredicated on the
assumption that it could meet this objective

for all strata of the population.

There are a number of pre-conditions and parameters

which should be considered in examining the role issue.

24Jesse H. Shera, "The Public Library in Perspcctive" in

The Metropolitan Librarv, edited bv Ralph W. Conant and
Kathleen Molz, "he MIT Press, Cambridge, Massachusetts,
1972, p. 106.
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Political acceptability and accountability. The

fundamental purpose of role and function definition
is to win, both within and outside the professional
iibrary field, politi-al and fiscal support for the
program. Increasingly, in the highly competitive
fields of public and voluntary finance, needed
support can no longer be achieved on the basis

of highly generalized goal statements, however noble.
Budget and fiscal decision makers want to know
specifically what the fund-seeking agency is going
to do; how are they going to do it; and above all,
how they will measure and evaluate the costs and
benefits of the proposed activities. Thus, the
task of role and function definition should
stimulate and guide the determination of measurable
objectives and performance standards based on
output measures. This should permit continuing
evaluation to demonstrate program impact and the
achievement of purpose. Planning-programming-
budgeting systems in all areas of government are
still evolving; libraries and library systems
cannot be expected to go beyond the current state-
of-the-art in this area. Nonetheless, the basic
concept of accountability and measurement of

performance against quantifiable objectives is not
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likely to go away. Public librcries must come to

terms with this requirement of modern public

financing systems.

Public libraries as a single and separate entity. As

pPreviously discussed, the public library is a unique
social institution. The literature of the field pro-
vides evidence that the institution to some extent
thinks of itself as separate and apart from all
other community, social, cultural and educational
agencies. To the extent that this feeling exists,
it should be examined critically. Society has a
history of responding with only an elusive and
partial commitment to those social institutions
which aspire to transcendent qualities. Bebout

puts it well:

Public libraries that are worth their

salt are no longer the somewhat cloistered
institutions of local cultural benevolence
that many of them once were...As institu-
tions, however, *they are caught in a vast
web of governmental organizations and
practices - national, state, local - that has
come to be called partnership federalism.
The nation is just beginning to become aware
of the complex system of intergovernmental
relationships that has evolved out of the
relatively simple concept of federalism
embodied in the Constitution of 1787.
Libraries, quantitatively miniscule elements

in the system, have hardly sensed the implication
of this evolntion fcr either their institutional

integrity or i™eir function in society. 25

251bid, p. 79.
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In defining their role and function then,

libraries face the need to see themselves as an

integral part of a fabric of institutions serving

the same or closely related goals. They should con-
sider providing and seeking active support of such
agencies. Finally, they should be willing to negotiate
with other social and educational agencies in deter-
mining their role and function as it relates to a
total pattern of community, social, cultural and

educational services.

Relationship to government. 1In working at the task

of defining role and function, library professionals
have the option of pressing for the inclusion of
public library services as viable proograms in the
mainstream of governmental operations at whatever
level. Perhaps because of their private philanthropic
origins and their functional natu:e, there is some
evidence thet public libraries are considered almost
quasi--governmental in nature. The implications of

this observation, to the extent i+ is valid, on

structure and finance will be discussed@ later. From
an overall fiscal support point of view, there may be
some advantages to a peripheral position in the
developmental stages of a new institution requiring
funding. However, these advantages are likely vo

diminish, or even become liabilities, as the institution
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becomes of age and requires full, consistent funding
at adequate levels of support. 1In any event, this
paper accepts and supports the premise that there
exists a profound and increasinc need for the
services and programs which public libraries can
provide. There seems to be little doubt or dis-
agreement that the administration and fiscal support
of such activities should flow from government.

The goal in seeking "mainstream" status simply accents
the need for full responsibility, commitment and
funding on the part of the appropriate governmental

level, or levels.

Relationship to public education. As Kathleen Molz

has put it in an historical context:

The public library, then, was viewed as
the last and most independent stage in a

hierarchical system of public education that
began with the enrollment of the nation's
children in the public schools.
Review of the literature suggests that the relation-
ship of public libraries to public education is still
under discussion and debate and that, to a large
extent, the phrase "most independent stage" is an

apt characterization of the relationship which now

exists.

26Ibid, p. 3.
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It seems clear that in defining and sharpening the
conception of role, function and mission, public library
professionals must come to more specific terms with
questions of organizational, functional and fiscal
relationships with public educational systems at all
levels of government. This would be no easy marriage
to broker under the best conditions, and today's scene
in both functional areas is turbulent. Public education
has been earlier described as a battleground, and so it is:
but it is a battleground in which all the important
governmental and political forces are deeply involved
and committed to resolution. A substantial part of the
struggle in public education, perhaps not as visible
as the fiscal, reflects the dynamic forces of basic
change which are beinning to become operative,

Public education is a highly compartmentalized, bureau~
cratized governmental institution which is now receiving
severe criticism for performance failure and its lack of
full relevance to basic societal needs. There is evidence,
however, that public education is breaking out of ite
restraining concepts and rigid forms. The goals of

public education are under scrutiny. Hopefully, they

will be broadened to reflect a concern for the quality of
life, a concern that emphasizes the "sensibility" about

which Molz has spoken in The M:tropolitan Library. To

the extent that these changes emerge there would seen
to be an even greater need {or strong, functional link-
ages between the public education and public library

systems.
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2. The structure through which public library services are

developed and administered at the local and state

governmental levels needs to be reexamined and strengthened.

Within certain limits, the structure through which
governmental programs are supported and implemented
can be considered a variable. There are few hard and
fast rules in public administration and organizational
theory to defirz in precise terms which structural
form should be used to insure programmatic success.
Chances are that if public libraries were receiving
adequate fiscal support and were not an endangered
sprecies, this paper, if it were written at all, would
not deal with the question of structure. Such is not
the case. Moreover, there is some relationship
between how well an institution is fiscally supported
and its structural form; and there are scme fundamental,
empirically based rules against which structural form

should be examined and evaluated.

a. Service=providing vs. administrative agencies. An

ear)ier discussion in this paper commented on the
fundamental differences in orientation, mission,
personnel and operational mode between a service-pro-
*iding agency and one charged with administr *ive
direction and development of a governmental program.

<t the observable pattern in the development
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of public library programs and services seems to
feature placement of responsibility in the state
library. The literature of the field tends to blur
the distinction being made here. For example, the

discussion in Libraries at Large on American State

Libraries and State Library Agencies under the caption
"Role of the State Library" is as follows:
The role of the state in library functions
has been defined as follows: States provide
library services directly, promote services
through other agencies, cocordinate the variou.
library measures, aid libraries financially
and require service through Standards and
Regulations.27
The point to be made is that the "role of the
state" and the "role of the state library" with
respect to library services development should not
be considercd synonymous. For reasons already cited,
the establishment of a state library and the develop~
ment of public library services throughout the state
are historically and organizationally related. 1In
many states, the state library remains as the agency

principally responsible for all of the functions

in the definition cited above. ALA's Standards for

Library Functions at the State Le el fzils to honor

or otherwise comment on the distinction being made here

when it states:

27Libraries at Large, edited by Douglas M. Knight and

Shepley Nourse, RR Bowker Company, New York, 1969,
p. 400.
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Various types of libraries and agencies
have been established by the states to
carry out library functions. 1In this
document, the term state library agency
-efers to the appropriate unit of govern-
ment responsible for the function specified
in each standard.?28

It is suggested that this question needs to be
dealt with directly in postulating the future develop-
ment of public library services at the level and to
the extent desired. Aggressive administrative direction
and development of public library services in all juris-
dictions of a state are not likely to emerge from
the agency responsible for providing services to a
state capitol clientele. The orientations are too
different. Titles are, in some sense, only as im-
portant as the incumbents make them, but the distinction
between the titles "State Lib: .rian" and " tate Director of
Public Library Services" connotes vast differenc-s. One
wonders about the difference in growth and developmental
patterns that might have ensued if the LSCA had in-
cluded, as a prerequisite to receiving federal funds,
th> appointment of a director of public library services

in each state and outlined his duties in broad terms.

The use of administrative boards and commissiors. The

use of a plural executive, in the form of a bhoard or

commission vested with administrative respounsibilities,

— —————

28
American Library Association, Standards for Library
Functions at the State Level, (Revision of the 1963
edition), Chicago, 1970, p. 1.
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is commorly viewed as a weak and inefficient orcaniza-
tional form. This observation has recognized validity
even in school district organizations, regardless of
whether board mempbers are appointed or eiected, or
whether they have direct taxing power. In cities
particularly, the board-dominated organizational
structure is increasingly cailed into guastion. 1In
Philadelphia, for example, current efforts to revise
the home rule charter include discussion of the alter-
native of assigning responsibility for school nperation
to the Mayor as one of the departments of the City
government. It is widely recognized that the recent
extended teachers strike could not have been settle
without the direct, sustained involvement of the Mayor

O« Philadelphia.

The PAS study pcints out that in 25 states respon-
sibility for organizing and administering public
library services is vested in an independent committee,
commission, or poard. T1n r-.ference to the point made
in a., above, the report further states that:

A state librarian, or ofticial with a
simiiar title, who may o: may not be a
voting member of the governing body, is

usually responsible for the day-to-day
administration of the agency.29

29Patterns Among the State for Supporting Putrlic T.ibrary
Services, Public Administration Service , Chicago,
1972, p. 18. The numbers of states in each class
are taken from a later, updated PAS report: An
inguiry Into The Patterns Among Statrs for Fund.-g
Public Library Service , pp. 28~29.

-60-

69




rIIilIIIIIIIIIIIIIIIIII.IIIII(

In 14 states, responsibility for coordinating public
library services is assigned to the agency which
administers public education. 1In the remaining 11

states, the assignment of responsibility for public
libraries varies; in six states, the responsibility
is assigned to another devartment or agency of state
government; in three, it is placed in the governor's
office; and in two, Indiana and Vermon:, it is

assigned to a department of libraries.

Clearly, the predominant organizational pattern at
the state level features the use of administrative
boards and commissions. There are many reasons
advanced to explain the less efficient admirnistrative
functioning of plural executive heads. The difficulty
of developing aggrescive policy, the negotiated (and
negotiating) position of the chief executive, rapid
turnover of roard members, or, on the other hand, little

or no turnover of board members - a'l these are among

the reasors which limit the effect .veness of admini-
strative boards. Confirming evidence that board-com-
aission structural patterns do not insure strong
fiscal support for the operation is cited in the St.
Angelo research on state library policy. The report
states:

...at present there is no clear pattern of the

best relationship within state government for

the highest support of library programs. There
is evidence to indicate that agencies now located
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in state education departments fare somewhat
better than other structures maintaining these
agencies so far as funds go.30

ALA's Standards for Library Functions at the State

Level are mute on the subject of the Gappropriate use

of administrative boards and commissions.

To the extent that similar types of board structure
are used in the administration of public library programs
at the local level, the same kind of difficulties apply.
It is reported that in many communities, public libra-
ries are administered by quasi-public, self-perpetuating

boards. The inherent pclicy and administrative limita-

tions of boards a2re compounded by these added feacures.

The obvious alternative to be considc *d in rede-
fining structure is to restrict the use ¢f boards and

commissions to an advisory status.

c. Permissive versus mandatory state legislation. The

point already has been made that local governments can
be utilized by the state, in whatever ways appropriate,
to develop local public library services. Local home
rule charter provisicns represent broader grants of
power, but even sucn measu.es frequently set constraints

and general guidelines for the development of local

services. Some observers see local governmcuts pri-

marily as delivery systewms for providing basic

305t Angelo, Hartsfield, Goldsteiu, Op. cit., pp. 66-67.
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In the light of thes- pasic state-local
government relationships, :he rather standard use
of enabling, state legislation for the development
and administration of local public library services
should be examined. Typically, state statutes
permit local units of governments to establish
public libraries and grant authority for their
fiscal support, frequently in the form of a pre-
scribed maximum tex rate. The problem of prescribed
tax rates will be discussed later. Here, the point
is that standard use of permissive legislation
provides not much in the way of incentive or urgency
for the establishment and aggressive development
of local public library services. The historical
growth of public library and public education systems
has been closely associated. Yet, it is interesting
to note that there is little in the way of permissive-
ness in the state delegation of local public education
responsibilities. The reasons for the distinction
are cbvious. However, it is suggested that the
closer states can come to a general mandate for
development of local public library services,
supported by state administrative and fiscal incen-

tives, the sooner such services will be upgraded and

expanded.




The administrative and.fisccal viability of regional

library network organization. It has become im-

portant as well as fashionable in recent years to
press for £he regionalization of governmental services
in a wide variety of functional areas, inciuvding
public libraries. There are economic, political

and functional reasons that can be advanced to

suppor: this developrental trend. Most of such
reasons are rooted in the existing constraints

and rigidities associated with the unchanging pattern

of local jurisdic:ional boundaries.

Public libraries too, have moved in the direc-
tion of regional networks, but progress has been
slow in spite of in.:ntive financing measures in some
stateg.

The recent National Commission on Libraries
report calls for networks of libraries;
certainly the apex of the network, or

its clearinghouse/control center, logically
should be the state library. But the
statement by an outsider - a non-stat-~
librarian - is not so effective or meaning-
ful as the same thought voiced by someone
with tne responsibility for promoting and
operating such a network. State librarians,
indeed, have pronounced this concept wviable;
their acceptance of it, however, has not
led to any record-breaking speed contest

of implementation.31

Moves to regionalize other governmental services have
also been more active in discussion stages than

in specific implementation.

31St. Angelo, Hartsfield, Goldscein, Op. cit., p. 65.
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While there may bhe sound justificatior for the
regionalization of public library services, some
caution should be stated and observed with respect
to the timing and the strategic implementation of
regional plans and development. Regional agencies
are usually created by negotiation and compromise
between levels and among units of government.

In embryonic form they frequently lack organizational
form, fiscal strength and an active political
constituency. Thus, the superimposition of a

regional network, with the essential attendant ad-
ministrat@ég structure, on the existing relatively
weak governmental organization for public library
services creates some doubt as to its strategic
velidity. A collection of weak local public libraries
operating on the periphery of government does not

make for regional organizational strength.

This observation by no means should be inter-
preted as undermining the library network concept
that can beachieved by coordination, required operating
relationships, and special fiscal support. But the
effective discharge of administrative and deveiopmental
responsibility requires an operative political and
fiscal base. Moreover, it would seem that proximity
ui source is p~rhaps the most vital single factor in

sti¢blishing and developing general public library




services. Regionalization of selected, and specific
kinds of information resources may well be more
appropriate and defensible in terms of cost-benefit
ratios. Given the history and existing status of
public libraries in most states, it is difficult to ‘
see that a statewide system of district or regional

libraries would add administrative or fiscal strength
towards the development of adequate local public
library services. Perhaps a significant factor in
insuring the administrative effectiveness of regional
library networks would be for the state to delegate
to the regional agency its full power to implement
the development of regional systems. Regional public

library agencies should then be held accountable to

the state for development progress.




There is a need for systematically researched

alternative plans for the distribution of public

library costs, at adequate levels of service,

among Federal, state and local governments.

Widely varying judgments are expressed in the
litera*ure with respect to a desirable or optimum
distribution of public library service costs among
levels of government. These data, which have been
described earlier in this paper, share a common
feature in that thev all deviate markedly from
the present apprc:.i-ate pattern of cost dictribution -
88 percent local, 7 percent state, and 5 percent
Federal. All reported judgments would significanly

elevace the percentage of fiscal support

from the state and Federal levels.

Review of the Library Services and Construction
Act, as amended, provides evidence that the Congress
also has expressed itself in terms of a higher
Federal fjscal iuput for public libraries. Witness
the $207 million authorized in the Act for FY 1972,
compared to the $58.6 actually appropriated; and,
of course, funds made availakle under the contining
resolution are significantly below the 1972 level.
The authorization - appropriation gap is a probiem
which exiends far beyond the public lihrary field

and is a part of the on-going struggle for fiscal
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power between tiie Federal legislative and executive

branches. The deeper problem is that there

seems to be little knowledge availenle abcut

the total cost of equipping the nation with an

adequate pattern of publi- library services. This

is no easy task to perform, and it clearly involves
some o3 the issues cited which deal with role,
organization and structural questions. Nonetheless,

it does rot seem to be an insurmountable problem to
develop reasunably valid estimates which reflect the
current inventory of public library facilities and
programs and the costs required for augmentation,
expancsion and upgrading to some level of service

which has general acceptability. A measure of the

gap between existing and goal oriented service levels
should provide better information about the differential
need for funding among states and jurisdictions within
states. This kind of hard information and data is
required to formulate viable fiscal support policies,
including a more rational determination of the percentage
cf funding to be underwritten by the three levels

of government. The oft cited statement that the
support of public libraries is "fiscally insignificant”
is neither a precise nor persuasive argument in the
increasingly competitive battle for the public buck.
New systematic research efforts to develop total cost

estimates may validate that argument.
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Notwithstanding the need for additional basic re-

search on costs, there are other factors to be considered

in resolving the issue on funding source and cost

distribution.

a. PFederal level. It is obvious that the amount

and extent of federal funding has been small

and has far from realizea the expectations of

the LSCA designers. The impact of revenue sharing
could be extremely severe on the future development
of public library services because it (1) cuts

off further federal funding, (2) provides the
states an opportunity to reduce or eliminate

their matching fund contribution and,(3) leaves
local public libraries with the need to face

local political and fiscal decision-makers witn
increased budget requests due to Federal and

state cut-backs. The problem will be especially
severe in urban areas because of the mismatch

of needs and resources, and with respect to
regional library networks which operate on a
state-provided fiscal base. Preliminary data
indicating actual and proposed distribution

of revenue sharing funds does not provide much
hope that public libraries will receive priority

consideration in applying for these funds.

_69_
78




Beyond the political dimensions of the current
revenue-sharing versus categorical grant battle
there is broad justification for continuation
of substantial Federal funding. Public libraries
do represent an activity and service, the benef’'ts
of which, in the terminology of modern public goods
theory, extend beyond the individual and his
local community. Moreover, for the reasons
cited earlier, funding in support of public library
services 1is a relatively late entry into the
state and Federal financing scene. Substantial
and direct Federal financing is particularly
appropriate to assist in the up-grading of this
service to a desired level. The continuing impor-
tance of public libraries as an information resource
and a civilizing force in an imperfect modern
society is ample evidence of need for continued

Federal involvement and support.

State level. Considerations affecting state

level involvement in funding public libraries

are obvious. Clearly, in terms of public finance
theory and practice, the state hags basic respon-

sibility for the development of public libraries

which meet the needs of all its citizens. The




o

state has the fiscal resources to implement
this responsibility. However, a reading of the
data in the public library field describing

the state pattern of development., the level of
state fiscal support makes it abundantly clear
that the vast majority of states have not
adequately met this responsibility. Nor

has the LSCA achieved great success in trigger-
ing more than a modest flow of additional state

dollars.

In determining an appropriate level of
public library funaing from state sources,
consideration should be given to developments
in public education financing. In that field,

a recommended course of action made by a number

of prestigious study groups, including the
Advisory Commission on Intergovernmental Relations
and the President's Commission on School Finance,
call for full state funding (90 percent level)

of the costs of public education. The basic
factors which support these conclusions

are alsogermane to the public library field:

(1) differential need for educational services

to meet the requirement of equalized opportunity,

and (2) intra-jurisdictional fiscal disparities
for the equitable support of public education.
The Serrano v. Priest —:ase carried this issue
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to the courts. The kodriguez v. Texas decision

by the U.S. Supreme Court invalidated the
Constitutional, but not the social and fiscal
relevance of the issue. The President's Commission
recommendation is instructive:

The Commission recommends that State
governments assume responsibility for
financing substantially all of the non-
Federal outlays for public elementary and
secondary education, with local supplements
permitted up to a level not to exceed

10 percent of the State allocation.

The Commission further recommends
that State budgetary and allocation criteria
include differentials based on educational
need, such as the increased costs of
educating the handicapped and disadvantaged,
and on variations in educational costs
within various parts of tnhe State.

To aid the States in moving toward
this objective, the Commission also re-
commends a general purpose Federal incentive
grant that would reimburse States for part
of the costs of raising the State share of
total State and local educati ':al outlays
above the previous year's pr- =2ntage.

This would be contingent on . ie submission
by a Stat~ of a plan for achievement of
full State funding over a reasonable period
of time.3 '

Local Level. The central consideration in local

government source funding is the property tax.
In 1970, local governments raised $39 billion in
revenue from local sources; $33 billion (85 percent)

of this total was derived from property taxes,

32Schools, People & Money, The President's Commission

on School Finance, Washington, 1972, pp. 36-37.
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primarily the tax on real estate. Nearly half
($17.4 billion) of all local property taxes
were expended for public education, and the
relative portion has probably increased since

1970.33

The difficulties with the real property
tax are many and well-known. The tax is
determined on an ad valorem basis which means
that the amount of the tax for each property
owner is directly proportional to the appraised
value of the land and buildings. The prime
difficulty lies in determining and setting the
appraised or assessment value. Most state
laws or constitutions call for an assessmeLnct
value on each property reflecting what a
willing buyer would pay to a willing seller
under open market conditions. Some states
prescribe that market value shall be considered
but nnt controlling. The difficulties increase
infinitely in determining assessment values for
industrial, commercial and natural resource property
which, under the laws of many states, must be

assessed and taxed at uniform rates of taxation.

33Tbid, p. 27.
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Assessment administration is usually a func-
tion of local governments, under a varying pattern
of state supei: ‘sion and oversight The function

1s technically difficult to administer and, not
suprisingly, is most vulnerable to dire-~t and
indirect political pressure. Pxoblems with

respect to assessment administration deve.oped
in most acute

form in relation to statz educa-
tional financing systems.

Because the total assessed
valuation of real estate was used as a measure of

the fiscal cenazity of local jurisdictions, and

because it represented a widely varying percentage
of "crue" or market value, states were forced to

develop separate estimates of market value,

and to determine the average assessment ratio
in each local school district.

Efforts to
bulster and improve assessment administration

go on apace, but pract l gstll1 varv§w1de1y
| )
amogg j! E

LY
*

t

. t
urlsdlctwons. )

3

oy g

there are still mor% dtfficult problbms
« % WY ‘c’ ‘~
) y "

Wwith respect zo ad valorép property taxa* ion
* 1

To som? extent

it is inha{ently regressive in
impact:

the poor rroperty ow..er pays a higher

Tioh

percentage of his income under this tax ttan the
», and

sometimes o

<~

1s recressively assessed
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The 1ncome-property value relationship varies

also among classes (residential, agricultural,
industrial, etc.) of property.

Only a few states
have responded to the need to provide a

classified property tax permitting differential

rates of taxation which would reduce
equity prcblem.

the income-
In the 1973 primary

alection
in Pennsylvania, for example, voters authorized
a constitutionzl amendment which will provide

differential assessment of agricultural land.

Difficulties related to property taxation
are felt in all types of jurisdictions, but

particularly in urban areas.

Hence, burgeoning
metropolitan area growt:h coupled with the flight

of the white middle class, has left core cities

with a restricted property tax base, high tax

rate, and increasing funding requiremen*s
o ¢ b _ 1 I.Q'J )
Cy , Y44 to meet local needs. The clamor of the so-
¢ f ' R e
v < ! falled taxpayers’ revolt focuses, perhaps mis-
\ *

rakenly, on the property tax.

Presidential
respoase to this pressure late in 1971 resulted

in a request to the Advisory Commission on Inter-
goveramental Relations to explore the 'ise of a

value-added tax as & substitute fo.

the residential
property tax used fonr school purvoses.

The in-
vestigation did not recommend such a change, but
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it did opt for improvements in property tax

administretion.

Adjustments, corrections and improvements
can be made in the utilization and administration
of property taxation. Most observers feel, how-
ever, that it will continue to provide the basic
sourc2 of revenue of local government. State
take-rver of public education funding would,
of course, provide much local relief. That course
of action remains only a promis2 of the future in

the vast majority of states.

These are the factors to be considered in
appraising the continuetion o: local funding of
public libraries at the present high level. They
provide heavy evidence that a substantial shift
is required if we hope to0 sustain a viable pattern

of public library services.
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4. - More responsive, strategically designed methods of

firancing public library services, featuring tig _er

accountability and performance improvement requirements,

should be explored.

|
Governmental financi:g mechanisms reflecting ‘
enunciated goals in any functional area should be
strategically designed to achieve those objectives.

This means that effortsg must be made to identify

goals and objectives in specific terms, and to

fashion a subvention system related thereto. Fiscal

accountability and the possibility of sustained

sappocrt for the program is thus maximized. 1Inter-

governmental financing systems - where support funds

come from more than one level of government - should

be integrated or sufficiently coordinated so that

the combining of funds enhances the impact of each

component. We are talking here .bout direct suppori

governmental fur J systems, not revenue sharing or

tax redistributicon reasures. The objective of direct

support aiAd systems is to insure the provision of

specific services, at stated levels of performance,

in accordar:e with identified, differential patterns

of need, and reflecting differential abilities of

subordinate governmental units to provide comple-

menting fiscal support. The objective of tax

redistribution rrechanisms is to do just that -
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to redistribute equitably revenues collected by a
higher level of government in accordance with
generalized measures of fiscal need, and/or measures
reflecting the relative amount of tax revenues paid

by residents of subordinate jurisdictions. The point
is that these objectives are different, requiring quite
different bases and methods of fund distribution.

The first is a function or service oriented fiscal

aid system; the second has a purely fiscal orientation.
Fiscal aid systems which combine these separate objectives
tend to thwart or dilute the achievement of either.
Nevertheless, legislative development of fiscal aid
formulas provides wide opportunities for bargaining,
the result of which produces "pot-sweeteners" and a

variety of adjustment factors which may blur objectives.

Federal aid to public library systems has existed
voRoY L g

in organized form since the 1956 Library?ﬁek\ices ‘§
LS o1 .

Act. Some state-aid systems for libraries éx%sted be fore
that time: in addition sevgrai states establiéhed or revised
their aid systems as a result of LSA and the ﬁSCA. The
history of local aid to library svstems is much long r.

Each of these types of aid systems should be reexamined

to determine their efficiency and validity in the light

of restated objectives and curren: liorary developnrent and

need patterns. -

.
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. Library Services and Construction Act. The fiscal

support provisions of this act have proven to be

an effective, perhaps crucially important, stimulus
in the development of public library services.

The possibility of making substantial improvement

in the mechanism should be explored, however.

The three separate titles of the act relating
to (1) services, (2) constructior. and (3) development
of library networks represent an effort to allocate
and target the funds toward specific purposes. The
1970 amendments called for strengthening state library
agencies, a special emphasis on services to the disad-
vantaged, and an effort to use metropolitan libraries
as resource centers. It was hoped that additional
funds could be provided to support the statement of
new emphases, but that hope was not realized. This
effort is noteworthy be:ause it represented an
attempt tc include a dirferential neel for library
services, not otherwise reflected in the act.
The strategic administrative implications »f developing
network arrangements (Title III) nas already been dis-
cussed and should be evalucced 1in the light ¢. the
special funding of this activity. The legislative
and administrative bases Ior the allocation of funds

among the different titles i1s not known and sho .l

bc further researched as wart of an overall




planning ef:ort. By far the largest amount was
used for Title I expenditures covering, in gereral,
the following items:
(1) The administration of the Federal program;
(2) Grants-in-aid to local public libraries;
(3) Statewide library programs, such as book-
mobile service, consultancy service,
workshops, etc.;
(4) Strengtkhening State library agencies;
(5) Special projects, such as service to the
e€conomically disadvantaged and physica’”
handicapped;

(6) Training and fellowships;

(7) Centralized processing of books and other
materials;

(8) Other services.

Surprisingly, only about i3 percent of the
total LSCA funds in 1971 and 1972 was expended for
grant-in-aid programs in support of local public
iibraries. 1In view of the status of their development
and the difficult financial conditions of most local
governments, this modest allocation should be evaluated.
In 1971, nearly half of all LSCA funds were expended
for multi-unit project services, and half of that
aaount (28.5 percent) was used in suppcrt of state-
wide program development. The need to upgrade state-
wide agencies and the.r programs has been supported
in the literature. The empiasis on national priority

projects resulting from the 1970 amendments caused
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a pronounced increase in these expenditures,

mainly in response to state requested augmentation
of services for the handicapped and disadvantaged
and similar programs. In the absence of additional
Federal funds for these purposes, the data show a
shift of funding from multi-unit project services

to the newly defined priorities.

As a fiscal suvsidy method, the LSCA pro-
visions represent a rather crude wechanism utilizing
factors more apr.opriate in a tax redistribution
scheme than a 7oal oriented aid system. The total
cost of the "floonr® ($200,060 - Title I, $100.000 -
Title II, and $40,000 - Title III), representing the
minimum grant to each stete, could cgual $17 million,
nearly 30 percent of the 1972 tctal appropriation
of $58.6 miliica. That seems to be an expensive
underwriting of the status~quo in 2 functional area
where directed expansion and development are
need .d. Undoubtedly, some needec. .development was
provided, but it is difficult to achieve planned ob-
jectives under this kind of arrangement. Popu-
lation ratios used in fund allocation and per capita
income ratics used i determining state matching
requirements are also crude measures, without much
if any relat.onship to the differential need for
public library c=zrvizes ardthe difrerest”al ability

to provide such services.
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The LSCA also makes heavy use of the plan
device in the administration and utilization of
federal funds. This is a valid technique, but
ditricult to use because it requires intensive
staff evaluation, including revision, of submitted
plans, and a real ability to reduce or cut off
funds if the state plan or its implementation does
meet scandards. It is Joub*“ul that any state
funding under LsCA was recuced or eliminated through

enforcement of the plan requirement.

Another area to be considered relative to federal
funding is *he nead to consolidate or better co-
ordinate the many separate federal fun'ing programs
aad mechanisms impacting on public librari s. The
ideal solution ; to consolidate such funding
activity under one agency and program. A second way
is to place consolidating and coordinating responsi-

bility and autaority in the agency principally

responsible for public library development.




b. State Public Library Support Programs. As previously

indicated, a total of 35 steates authorize some form
of state aid to public libraries. Aas of 1970-71,
however, only 23 states made appropriations for this
purposea. Thé total amount appropriated was $52.5
millicn. The interesting point is that of this

total, 9 states appropriated $45 million, or 82

percent of the total for all states. Moreover, New York

State alone appropriated $15.5 million, or about
one~third the total for the 9 states. This indicates,
of course, that in the majority of states the aid
system for local nublic libraries operates at a

nominal level.

This fact is substantiaced by a recent USOE
analysis of the effect of phasing cut LSCA funding.
Of 17 "high ¥ncome" stated, 4 had etifiier nv skata,

. A * ] L] ‘; .t ,
N sidbsidy progr M ', Gr +one th*t repieaented an;appro- ¢

1 :
i

priation of less than $200,000. Of 33 "low income"

states, 18 were in this zero or nomingl aid dategory.
. .

The distinc*ion between high and low income gtates

A
5

\ L
"y '

was based&on°whetner the states were recuired to Y

match federal funds at above or below the 50 percent

standard level.34

Incidentally, it can be deduced
from this aralysis that neither high nor low income

states will fare well in the amount of funds

34

The Effect of the Pnasing Out of The Library Services and
Construction Act on High and Low Income States - Surrary
Analysis, USOE, 1973 (unpuolAsned) Tab C.
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available under LSCA compared to preliminary
allocations of local revenue sharing funds.

This confirms an earlier point made.

The PAS. study on patterns among the states for
supporting public libraries makes clear that there
are three primary types of systems for disbursing
state aid. Four states, California, Illinois,
Michigan, and New York, use the plan device and
require local libraries to submit plans stipulating
reorgenization of the library system as a "separate
legal entity," providing wide access, designatior.
of a headquarters library, and providing "adequate" 1local
tax support. A second model is used by Pennsyl.ania,
Rhode Island, Massachusetts and New Jersey. This
approach uses elements of the total system notion
- \ andmv\tab4~shes sevi:ral strata of libraries with
\;E . A . reqlonai o“ dlstrlct level responsibilities. Such
; libraries maf receive separate state funding. A
’ ithird method, described as the Maryland approach,
''s a modified matching system in which the state

S

i'rovides a fluctuating percentage of local library
4
révenues.

i

The general standards arnd criteria suggested
earlier against which financing methods can be
examined are equ 1lly appr%priate with respect to
state subsidy methods. Fvrthe: emphasis should

be given at the state level to suk_.idy factors ard
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criteria which provide and implement discriminating
measures reflecting differential library service
needs, as well as differential ability

to suppert such services. Adjustments to take
cognizance of municipal overburde.. factors are of
special importance. None of the plans examined in
broad outline form seem to fully or adequately

reflect these factors. ALA's Standards for Library

Functions at the State Level contain good general

criteria for the evaluation of current state subsidy

systems.

The general finding of the St. Angelo study is
confirmed bv this analysis:

Continuing review should be macde of
grants-in-aid programs and their re-
lationships to local appropriations
fog‘ ocal services. Legislation may
b@‘nme&eélﬁﬂther to correct ineg tigs
ori to previie a better sharing &f
refponsibillities. Special referepnce
to metropoilitan areas and services

to low-income minority groups should
also be reviewed.3>

Local Support Systems. It is clear that the primary

.

determinant of local public library support systems
is the availability of  local tax revenues, prin-
cipally real estate ta.r preceeds. 1In the main,
local public libraries can expect only the right

to compete with other demands for a share of the

local government operating and capital budgets.

°5

St. Angelo, 'iartsfield, Goldstein, op.cit., p. 64.




Specisl taxes and sequestered funds, earmarked
for library services, are subject to their own
risks and limitations. Moreover, they represent
poor public finance policy in most instances.
Local tax rate limitations, built into so many
state library statutes, were probably designed

to guarantee at least minimum funding. In some
cases they now may well represent maximums, and
could inhibit the continued development of needed
library services. In any event, sound public

finance policy would support their elimination.

Regional taxing and {iscal support schemes,
often discussed as a desirable way to correct the
mismatch of needs and resources at the local level,
offer little immediate hope of substantially altering

exisf§ing fiscal im@@lanqps among local goverrments.
v A S b

Even the much discussed Twin Citieé

b r
.

'ghare the

growth plan," develored under the aégis of the

St. Paul-Minneapolis council of government, organiza-
wion, represents only a primitive beginning

towards the solution of a.most serious metropolitan

area problem. Tﬁe ideas are nobie; the political

and practical obstructions; to prggress remain.
-

LS
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So, an important part of public library
funding is likely to remain at the local level,
subject to all the vagaries and problems current
in the local govcrnment finance picture. It is
hoped that subcstantial shifts in the burden of
funding can be made to achieve a better balance.
It 1c also hoped that the mechanisms of financing,
at all levels of government, can be made more
responsive and discriminating. Such developments
are appropriate in terms of the fiscal and
functional dimensions of providing the full range

of public library services to meet the present

and future needs of modern society.
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ABSTRACT

Project SEIC (State Educational Information Center) was funded by the
National Institute for Education for three major purposes:
1. to increase the demand for educstional information, especially
ERIC (Educational Resources Information Center) information,

2. to increase the use of educational information, particularlv in
decision making, and

3. to make more cost effective the delivery of information services.

To accomplish these goals the Project SEIC deveiopmental team first
assessed the state-of-the-art in computer technology, validating that soft-
ware packages capable of meeting Project needs existed. This resulted in
selecting the appropriate packages for installation at a "neutral" facility,
i.e., the MITRE compu‘er facility, and in achieving a prototype operational
system during the first year of thz develcpmental effort while governance,
privacy, and confidentiality issues were being resolved. Concurrently, the
Project focusad on defining the problems in information dissemination and
utilization, and on the relationship “etween these functions and the diffusion

of innovaticns.

Two major design considerations were applied in accompliching these
goals. First, systems and management insights were applied to supplement
the basic understanding of the diffusion process originally observed by
psychologists and sociologists. Second, the Project itself was cast into a
framework of planned change. This approach and these insights enablea
the conception of improved dissemination and diffusion services. The com-

puter then was used to lower the cost of delivering services as well as to
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provide the governance and linking agencies with fine~-grained community

and target-group profile data. This, in turn, stimulated greater understand-
ing of needs and led to more systematic management of a more coherent
dissemination/diffusion process known as RSVP — Responsive Services for

a Variety of Practitioners,

A feature of RSVP is that it assists first-generation information users
more easily access responsive low-cost information which they hoth define
and evalgate and, during later stages, helps them introduce and implement
the inngvation identified on the basis of more informed judgment. Significant
progress has been made over the past three years in the conceptualization,
development, and implementation of this informaticn dissemination and

innovation diffusion process, which should serve as a national model.

Specific activities carried out under the contract include:

1. differentiating the roles among the governance agency, the
service network, and the users;

2. evaluating existing ERIC computer system opticns and selecting
one for adaptation to the MITRE computer;

3. developing an information dissemination and innovation diffusion
process within the framework of a planned change strategy;

4. providing a variety of operational services for the whole educa-
tional community;

5. developing and implementing strategies to ensure self-sustaining
information service cperations;

6. implementirg strategies to ensure continuous enrichment and
evaluation of the service; and

7. building a sound basis for future developmental efforts focusing
on a shared governance approach to delivering multipurpose
information services for ihe Massachusetts State Departinent of
Education, its regional offices, and local districts,
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Volume I of this report is a stand-alone document which relates the
story of the SEIC Project: iis goals, how they were accomplished, and
the conclusions and recommendations, Volume II details aund araplifies the
wmaterial in Volume I. Volume III contains the analysis cf the ztatewide

practitioner evaluation of comprehensive information services including

RSVP and SID (Searches-in-Depth).

Volume II is available only from Massachusetts Department of Education
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SECTION 1

INTRODUCTION AND OVERVIEW

THE DISSEMINATION OF INFORMATION AND THE DIFFUSION OF
INIJOVATIONS: A CONTEXT FOR DESIGNING PROJECT SEIC

The goals set by the National Institute of Education (IJIE) for Project
SEIC (State Educational Information Center) and its national counterparts
required the consideration, examination, and evaluation of numerous com-
plex variables in order to design a study that would produce pragmatic and
implementable results. In essence, these goals were as follows:

® increase the demand for educational information, especially

that contained in the already vast and constantly growing

knowledge banks of ERIC (Educational Resource Information
Centers);

® improve the information service-delivery system, including
if necessary, the design of computer software packages; and

o improve the utilization of information by th¢ educatioral

practitioner,

Achievement of these goals required the expertise of an interdisciplin-
ary team, knowledgeable not only in the area of computer-based information
systems but in areas such as the management of complex systems and the
planned change process. In translating these broad goals into manageable
objectives for an innovative project, the Massachusetts Department of
Education (MDE) asked assistance from TLe MITRE Corporation, a not-for-

profit organization which had, for several years, served as a technical con-

sultant to the Department on other projects. In essence, the following




objectives* guided activities carried out during the life of the project:

L.

o

identify balanced, differentiated roles among the governance
agency, the service network, and the users (see Section 2);
evaluate alternative existing ERIC computer system options and
select one for adaptation to the MITRE computer (see Section 3);
develop an information dissemination and innovation diffusion
process within the framework of a planned change strategy (see
Section 4);

@ increase awareness of and interest in educational in-
formation among the whole educational community:
administrators, teachers, students, parents, and
nonparent citizens;

provide a variety of operational services for the whole educational

community (see Section 5);

e identify the information requirements and services,
and develop products to address the separate needs cf
the first-generation information user and more sophis-
ticated information users;

o identify the user and service networks;

® select a2 linking agency to act variously as catalyst,
resource linker, problem solver, and facilitator
throughout the various stage-~ of the process; and

develop and implement strategies to ensure self-sustaining

information service operations (see S ction 6); and
implement strategies to ensure ccatinuous enrichment and

evaluation of the service (see Section T

Preliminary Project activities carried out by the MDE and MITRE

followed two mz'n thrusts. One focused on assessing the state-of-thc-art in

computer technology, a study that validated the expectation that off-the-shelf

*
A detailed analysis of » roject accomplishments is included in Volume II,
lection 1.
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software packages capable of meeting Project needs existed. This led to a
redirection of software design efforts to those necessary to adapt the
selected packages for use on the MITRE computer during the pilot-test
stage. It also resulted in an operational system befcre the end of the first
year of the Project,

The other thrust focused on defining the problems of information dis-
semination and utilization, and cn the relationship between these functions
and ihe diffusion of innovations (see Volume iI, Section 2).

Fact: Earlier studies of the education diffusion tradition disclosed

that a cor:siderable “time lag” occurred between the invention and

adopi »n of .ew educational ideas. Some researchers found evidence

to substatiate the fact that, on the average, American schools suffer

a lag of 25 years between invention an’ adoption of the best practices.’

Many rzasons have been advanced to explain this lag, among them the lack
of ci.ange agents to promote new educational ideas, the lack of incentives to
implement innovations that would seriously disturb the bureaucratic struc-
ture of the school or redistribute authority within that structure. 2 But at
least some of the 25-year lag can be attributed to the information dissemina-
tion process itself, a process that has beer found to be extremely long and
slew. 3 Both the formal and informal communication networks are extremely
diffuse, causing a large interval of time to elapse from the start of a piece
of research until its integration into the archival body of scientific know-

4
ledge. Once integrated . often is difficult to locate ;5 once located, anti-

quated procedures ‘o~ are :pplied in processing it.

*Superscripts denote references; see pages 105 to 106.
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Fact: Quite often the linking agent between education R&D and practice

1s the education publisher. The publishing incustry is diverse and highly
competitive. There are a few targe companies and hundreds of smaller

ones, resulting in fragmentation. There are problems of articulation between
developers and publishers: the former is not involved in the distribution
process and therefore cannot assist effectively in providing teacher train-

ing and other support services to the school, the latter becomes involved
only when development 1s complete and therefore cannot help shape the
product to make it more marketable. 7

The publishing industry, motivated by a profit incentive, cannot afford to
spend time and dollars on building local problem-solving capacity through
the use of better :nformation, Marketing strategies are understandably
"producer-push" in nature rather than '""consumer -seek'. This has height-
ened the problem of effective resource utilization. Alternative solutions
exist but arec not disseminated. The most urgent requests are for the syn-
thesizing of available knowledge to meet local needs. 8 Unless people in the
schools possess the capacity to identify and generate or examine alternative
solutions for their problems, little in the way of beneficial reform will

7
occur,

The Educational Resource Information Center (ERIC) can he viewed as
an alternative linkage model for communicatinz the results of research to
the educational practitioner. However, studies of the ERIC system show
that improved methods are needed to bring the ERIC knowledge base to the |
attention of praciitioners. 9 According to NIE, new approaches of information
communication need to be based on the characteristics of potential users
and their communication behaviors and information needs. These approaches
should also provide for user feedback to assist in modifying the system. 7
Fact: Two trends — the technological revolution, which produced the
computer and new, e.g., digital, communications systems, plus the

knowledge explosion, generated in part by the technological revolution,
have created an information overload.




A further complicating factor is the geometric growth of the knowledge base;m
over 365,000 books alone are published annually. 1 As computers grow in
size and power, it becomes increasingly important to expand their data

bases with diverse inputs so that in serving a variety of clients economic justi-
fication for the investment can be rationalized. Still research findings show
little direct use by practitioners of the vast banks of educational knowledge. 12
The data bases are not organized systematically to link solutions to problems;

r.ence, they cannot be cost effectively accessed.

TOWARD A NATIONAL MODEL FOR THE DISSEMINATION OF INFORMATION
AND THE DIFFUSION OF SUCCESSFUL PRACTICES

The resuits of the literature survey, reinforced by the outcomes of
interviews with the staffs of three national and several local information
centers, validated several percepts regarding the nature of an improved
process for the acquisition and dissemination of information, and for the
diffusion of innovative practices.

First, the process must involve the user in identifying his informa-

tional needs and, at the same time, reveal insights about the nature

of the information user — his characteristics, and his readiness
for change.

Second, it must ensure ready access to relevant, selected informa-
tion at the time and in a format convenient to the user.

Third, the process must enhance the ability of the information users
to contribute to the solution of problems.

Fourth, the process must ensure the establishment of linkages
between the external research and development system and the
educational community, using infor.nation to (a) develop a com-
prehensive statement of needs, (b) structure alternative approaches
to a solution, (c) select a solution, and (d) to define and im-
plement a plan for the acquisition and diffusion of the innovation.

S




Fifth, the process must account for balanced and differentiated
roles among the user, the service agency and the governance
agency, who are both producers and consumers of information.

Sixth, the process must identify gaps in research and/or the
literature and include in its design a mechanism to facilitate the
communi~ation of such findings to NIE.

The approach conceived and developed under Project SEIC — RSVP
(Responsive Services for a Variety of Practitioners) — takes the form of

a multi-stage process, cast within a planned change framework. In essence,
RSVP enables management of a process that builds on the findings of psychcl-
ogists and sociologists. The computer is used to supply information about
innovations, about general issues, and about specific questions, and then
message data collected from the user's evaluation of the service in order

to determine ways of improving it and to find out more about him. It is a
proccss that (1) encourages the identification of information needs by
especially the first-generation information user, (2) prepares information
packages in response to questiors he has asked about a specific issue (""hot"
topic) in order to provide him with new insights on the subject, (3) brings
him into contact — across publics, school districts and regions — with
others concerned about the same issue, (4) when necessary, steps him
through a problem-finding/problem-solving effort during which he works
with a task force to scope the problem of introducing change, identify altern-
ative solutions and develop a collaborative action plan, (5) provides him with
support in implementing the plan, and (6) requires him to document his
experience for inclusion in future information packages. From start to
finish, the process is supported by a linking agency that serves variously

as a resource linker, a solution giver, a catalyst, a facilitator, and an
organizer of technical assistance teams with interdisciplinary skills

capable of responding to specific user needs.
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To date, that portion of the process focusing on the acquisition, dis-
semination and utilization of information has been developed, pilot-tested,
refined and implemented as a self-sustaining service. Budgetary corstraints
excluded the further development of that portion of the process concerned
with the diffusion of innovations, The results of user evaluations indicate

strong, positive reactions to the service (see Seciion 7).

In concept and operation, Project SEIC reflects the guidance contained
in the goals of NIE, in the specific objectives identified by the Massachusetts
Department of Education, and in the recommendations of leading researchers
who have studied the process of change in education, among them, Havelock:

We need to build national systems which allow any school
district to plug into the most sophisticated sources of in-
formation in such a way that they get knowledge and mate-
rials which are 1elevant, timely, and truly ccst beneficial.

Project SEIC, because it developed some essential building blocks,
represents a first step in evolving toward this type of system. Its design
accommodates the same types of issues that would have to be considered in
evolving toward a Regional Educational Management Information System
(REMIS) which could serve as a model to be replicated in building national
systems. Ilustrations of possible types of information services that could
be readily incorporated into an expanded SEIC are suggested (see Section 8),

along with some recommended next-steps (see Section 9).




SECTION 2

PROJECT ORGANIZATION: DEFINING ROLES AND
IMPLEMENTING A VIABLE DEVELOPMENT PLAN
IN A COMPLEX ENVIRONMENT

Project SEIC was carried out under an innovative set of organizational
arrangements that accommodated the accomplishment of differentiated,
balanced roles among (1) tae governance agency, the Massachusetts Depart-
ment of Education (MDE), (2) the service network, compo: 4 of the MDE's
Bureau of Educational Information Services and Regional Education Centers;
the Institute for Educational Services (IES); collaboratives; institutions of
higher education, and The MITRE Corporation which provided technical sup-
port in designing and developing the Project; and (3) the statewide multiple-
public network of opinion leaders and users who, (according to the RSVP
concept) would define the information service and evaluate the service net=-
work. These organizational arrangements permitted MDE to focus on
governance of the Project and enabled IES — the linking agency — to con-

centrate on the management and delivery of cost-effective services.

The introduction of a linking agency was inspired by the co.nplex
political environment in which the Project evolved. At the time of Project
SEIC funding, Massachusetts educators already were heing provided with a
number of options for accessing information. Numerous organizations, some
of them based outside of Massachusetts, were offering services either (1)
to specific target grcups, e.g., regional vocational-technical high schools,

clusters of LEAs or (2) on the basis of specific thrusts, e.g., career

I3
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education, exemplary practices. (In many cases, the user's access to
information servi:es was a function of his or her district's organizational
afiiliatior: a teacher or administrator in a regional vocational-technical
high school, a staff member at MDE Central Headquarters, district member-
ship in a collaborative, etc.) Thus many organizations had a vested interest
in Project SEIC because of their information dissemination activities which
were funded through the programs of separate federal agencies — e. g., the
U.S. Office of Education (USOE), the Department of Commerce, and the
National Institute of Education — and administered at the state level by
various organizational units within MDE : the Division of Curriculum and
Instruction, the Division of Occupational Education, the Division of Admin-

istration and Personnel, etc. (see Figure 1)

This complex environment fostered a fragmented information-service
delivery system characterized by redundant, overlapping services. The
"territorial rights' problem mitigated against the formation of natural
alliances, within and across districts and regions, among information users
concerned about the same issues, This activity is an essential design feature
of especially the latter stages of RSVP which focus on the diffusion of innova-

tions,

It was apparent that the accomplrishment of Project SEIC's goals and
objectives depended upon the introduction of a linking agency that would be
perceived as nonthreatening to the existing information service-delivery
organizations and which would, in fact, enhance their dissemination func-~
tion by including selective products of their data bases in building need-
responsive information packages for a statewide clientele. To do this
effectively, the linking agency would organize the user network first, and

put the client in immediate command of defining his informational needs
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by "hot" topic, thereby identifying the service network for a given "hot"

topic. The extent to which the service network satisfied, through the linking
agency, the users' informational needs would be evaluated by the user him-
self. The governance agency would ensure that appropriate improvemenis

were implemented,

Several agencies were considered as candidates for the linking role.
The selection* of IES as this agency by representatives of user networks and
the endorsement of that decision by representatives of several existing
service-delivery agenci:s was based on several factors, First, in carrying
out its mission of accelerating the pace and improving the substance of plan-
n d change, IES works with the client in identifying his needs and then en-
courages him to seek an! implement a solution. To facilitate the process,
IES searches for alterna:ive solutions and then federates clients across
districts and/or across regions to provide cost-effective implementation of
the solution they have selectzd, whetner it be materials, in-service training
programs, curriculum, etec. This approach is fundamental to IES's opera-
tional style which focuses on werking with the client first rather than initially
promoting a solution of any kind, in any form, by convincing the client that

he needs it.

Second, there was concern over ihe maintenance of the service after
the planned withdrawal of federal funds. The follow-on funding stratezy in-
cluded partial support from the state to continue (1) selective development

and expansion of the service, and (2) diffusion activities in high-need,

*
At the same time the users and service agencies endorsed the recommenda-
tion that during the developmental phase of Project SEIC the ERIC data base
be housed on the MITRE computer,
.1
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]




low-readiness-for-change districts in order to facilitate access to equal
educational opportunity, It also allowed for charging the user a fee for the
actual information packages delivered. It was concluded that partial finan-
cial support from the user would at least sustain the delivery of services
function, This strategy also would furnish an incentive to the service agency
for continuous improvement of the quality of the service and, at the same
time, provide irrefutable evidence of the value of the service to the user.
The fact that the state is not chartered to collect a fee for services further

influenced the decision to seek an alternativ: service delivery agency.

The balanced, differentiated roles and responsibilities among the
governance agency, the linking agency, and the technical /maragement sup-

port agency are highlighted below (see also Volume II, Section 3).

The Governance Agency: Massachusetts Department of Education (MDE)

The overall project guidance including development and monitor-
ing of Project plan and preparing reports for NIE.

Organize user design labs (see Section 4)
Negotiate with service agencies
Review service fee

Evaluate cost effectiveness of linking agency and other service agencier

The Linking Agency: The Institute for Educational Services (IES)

Manage and operate services for MDE regional and local agencies
Conduct information utilization workshops

Implement strategi -, to reduce the cost, improve responsive-
ness and quality of services tn regional and local agencies

Implement marketing strategy

Plan for transfer of brokerage role to regional centers




The Technical/Manageinent Supnort Organization: The MITRE Corporation

Adapt/modify existing computer software

Provide computer services for development pilot-test phase

Conceive, design, develop, and pilot-test innovative gservices

Conceive and implement strategies for user involvement

Provide technical support to governance agency and linking agency

in planning and executing their responsibilities

The identification of balanced, differentiated roles among the above

three key organizations ard the user and service networks provided a rational
basis for developing a Project Management Plan (see Figure 2) which identi-
fied by tasks the degree of responsibility each organization undertook in

contributing to the development and operation of services.

This organizational arrangement provided a mesns of implementing
the Commissioner of Education's desire for a collaborative approach (see
Volume II, Section 3) to effective dissemination and utilization of information
in response to user demands and MDE priorities. It enabled MDE to focus
on governance, guiding the efforts of the collaborative service network to
ensure responsiveness to user needs. It also was a contributing factor in
causing the user/practitioner to seek information which he r~rceived as
originating from credible sources and relevant to improving his participa-

tion in the decision-making process.

Upon implementation of the Plan, the arrangements demonstrated that
the linking agency, IES, could (1) collect a reasonable fee for the service,
leading to self-sustaining operations; (2) facilitate the organization and devel-
opment of a user network, and (3) market the service and producis of other
service agencies across regions in response to statewide user demands.

The technical /management support agency was able to focus on (1) defining

13




I Organize SEIC Network (1) (2) (3
A Organize Massachusetts and New England
Advisory Counc (n 2 3)
B Conduct Statcwide Workshoos, etc ,
Hosted by MDE and Regional Offices 2) ) 2) 2)
| Orient Users and Service Agencies
to ERIC 4] (1 {1} N (o (1} {n {n (1)
2 Identify and Onent Multi Public
Change  Agents by Region, Gate
keepers and Support Personnel ) () (2) 2 () 3 (n m ) m (1
3 Clanify Services and Responsibiltties
by Region m 1 2 2 (2) 3 m (1) 1 (1) 2
4 Introduce "Hot Topics * Concept
{see C, 3 below) {1) 1) (2) 2 2 (2) 2) (2) 2 2 )]
5 Solicit & Synthesize Common Informa
tonal Problems Associated with *'Hot
Topics™ {Provides basts for initial con-
struct of Information Packages) W) [t 2 3 2 | M 2 2 2 2 1) 3
C Analyze User Informational Requitements (1) (1) {2) 3 3 2) (3) 3 3 3 {1} 3
1 Conduct Demand Analy sis of MEC/
LINKER ERIC Users {2) 2) W} m
2 Analyze and Synthesize Massachusetts
and Other States’ Needs Assessments
Studies (Capitalizes on NCEC
Funded Needs Assessment and Plan
ning Studies) [t} (2} 2 2 2 2 2 2 2 2 {1 1
3 tdentify "Hot Topics' (initiat) n (2) m
D Evaluate Exisuing Network Services
(Query, Search, etc ) within Massachu
setts and Nationally 1) m 1 2 1 3 3 3 3 3 (2) (1)
1 Within NEC () M (2)
2 Within Massachusetts Educattonat
Agencies \2) n m 2 ) 1 2) (1)
3 Within NERCOE (2) 0
4 Other States 0] m ()
a Colorado/BOCS
b Cahfornia
¢ South Carolind
d Pennsylvdnia
e Utah
f Oregon
*1 = Pumarily Accountable Numbers in Farentheses refer to responsibilities under current contrdet

2 = Kev Responsibilities
3 = Related Responsibilities

Figure 2, Project ¢
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Tashs

Interactive SEIC Network £lemts and Degrees® of Responsibility

MDE

Guvernance, Developmental and Needs - Responsive Service

Developmental and Needs

Responsive Service Organizations

Current

Res &
Devel

Civision

Admin &
Personnel
Dwvision

(BEIS)

Regional
Offices

Lurnicutum
& Instr
Division

(BLEX) (CS)

Ociup
Education
Division

{CEDIS})

1ES

MEC

Network
of
Innovative
Schools

EDCO NERCOE

MITRE

Executs
Office ¢
Sec fo
Edur wo
Affairs

Develop Cost Effective Service Support

Capabilities

A Acguire imital ERIC Data Base and
Software Capability {Query Unmodified)

B Augme »t ERIC Data Base g Software
Capabihities

1 Identify Aiternative Options from
Enisting Technology

2 Compare and Evaiuate Options

3 Acauns wnd Install RIC and Query |1
Modified Sotiwa-=s Pauxages (Quick
Fix System)

C Acquire and Upda.e Multiple Data Bases
1 RIE
2 CIjE
3 AIM ARM

D Write New Programs as Necessary

1 Program (ERIC iN} to Link RIE and
QUERY It Packages

2 Program to Provide integrated Search
of ail 3 Data Bases

E Perform Trade off analyses to Signifi
cantly Reduce Costs, Time and Increase
Kelevant to Search Products

F De trate Quick Fix Capabil to
Various Multi-Publics {erg , MEC —
Teachers, Principals, Superintendents,
MDE  Bureau of Educational Services,
Bureau of Library E xtension Services,
Division of Occupational Education
{CEDIS) etc,IEC Title | Parents,
Massachusetts Association of School
Committees Office of the Secretary
of Educauon, State, Community and
Private University, MACE  NERCOE
Mussachusetts Council of Public Schools,
Inc, League of Women Voters, etc }

o

Analyze and Re-Ort>nt NON ERIC MDE
Data to Improve Responsiveness and
Reduce Cost

b identify Elements of Data Base

2 Exan ne Input/Output Flows « 4
Problems

3 Hold LEA Users Workshops to Obtain
Their Perspectives On Problems

4 Recommend Cost Reduction and
Responsiveness Acuons

x

Evolve Improved Management, Service
and Network Disserrination Strategies

1 Develop and Test Whole Educational
Community Desgn L ab Concept as
4 Means of Lonceving Viable Net
wok Arfangements

2 Design & Develop Information Pachages

3 Puot Test Information Packages

4 Evaluate Implications of Massachusetts/

National in Reduving Costs Improving
Services
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i

Operate Evolving SEIC Network & Delivery
Services

A

<o

m

-

x

=

-

z

~

Q

R

S

Host Meetings ot Massachusetts and
New England Advisory Council to
Provide Policy Guidance

Prepare and Execute Marketing Activitiest

Conduct Continuous Needs Assessment
and Demand Analyses ¢

Coordinate Specializea Traning (EIC,

etc ) Programs Brokered by Service
Agencres

Solicit “Hot Topics” from Multipublicst
Prepare & Disseminate Info Packagest
Negotiate Querses, Formutate Logic ¢
Prepare and Disseminate Search Productst
1 Information Packages Search Products

2 Scarch In Depth Products

Provide Microfiche Hard-Copy Repro
ductions of Documents Requested +

Operate EPC Support Servicest

Asrangr for Condunt of Funds for Net
work Services {see E through 1}

Continu Development and Implemen-
tation of Cost Reduction Techniques
and Strategies (see 11, preceding page) t

Exchange and Update Fugitive Data
Bases from Massachusetts and Other
States t

Continue Acquisition of Insights from
and Exchange of Lessons Learned with
Existing Information Search and
Retrieval Centerst

Continue Development of Variable
Pecing Strategies +

Hire, Or =it and Deplay Freld Agents
10 Increase mwaceness and Augment
Technical Assistance Services +

Evaluate Cost E ffactiverats of Evolving
Support Capabilitses, Includit Assess-
ment of Implications for Other Natworkst

Seiect and Deploy On-Line Capabilities
as Usar Sophistication and Volume of
Demand Warmant}

Achieve Self Sustaining Operations}

*Limited during Current Contract Period

+
*Totally Dependent on Follow-on Funding
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IV Documentation {1} [ (2) @
A Prepare Intenm Report (1) (2) (2
8 Prepare Progress Report as Required () (2) (2)
C Dnseminate New Concepls (1) () (2) (2) 2 2 2 (2) (2
D Prepare Final Report (Including Final @
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and developing the RSVP process, (2} providing, as required, technical

assistance to the governance and linking agencies, (3) supplying computer
services for the developmental phase of Project SEIC, and (4) conceiving

and evaluating strategies for improving the cost-effective delive- , of services.

The state thus was free to (1) focus on governance issues such as
maintenance of a reasonable fee for services; (2) assure that unnecessary
duplization of service by service agencies would be reduced; (3) assure that
high-priority common user information needs were identified and addressed;
and (4) react to the user evaluations of the service provided to assure con-
tinued responsiveness to shifting user needs and enhance the likelihood of
early self-sustaining operations. In essence, MDE fulfilled the appropriate

4
role of a governance agency which is perhaps best described by Peter Drucker:1

The purpose of goverrment is to make fundamental decisions
and to make them effectively, The purpose of government is
to focus the political energy of society.... The purpose of
government is, in other words, to govern. This, as we have
learned in other institutions, is incompatible with "doing".
Any attempt to combine government with "doing" on a large
scale paralyzes the decision-making capacity. Any attempt
to make decision--naking organizations actually "do" also
means very poor '"doing". They are not focused on ""doing",
they are not equipped for it. They are not fundamentally
concerned with it,
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SECTION 3

INVESTIGATION OF COMPUTER SYSTEM OPTIONS
FOR DELIVERING STATEWIDE SE{{VICES

INTRODUCTION

The SEIC Project, as initiaily defined, * required that there be avail-
able an accessible ERIC search capability. This capability would not only
provide an opportunity to assess the problems involved in ERIC search and
retrieval, but also probiems associated with the dissemination of ERIC
computer searches to local school districts. Because of the special needs
of the SEIC Project, eight major FRIC computer-based search systems
were examined in March 1972 to determine one which met the following

criteria:

1. available quickly;
relatively inexpensive to acquire and use;

amenable to additions or modifications;

W N

useful in exploring ways of searching the ERIC file and in

developing search strategies.

The search system selected would then be acquired and a 6-month study
would follow with the purpose of:
1. exercising and evaluating the initial system, modifying it,

and adding test features, if possible;

*The inimediate and long-range tasks were originally structured by J. A.
Evans under the direction of Dr. James Baker, Associate Commissioner,
Research, Planning and Evaluation Division, Massachusetts Department of
Education, and described in his memorandum to John Coulson, NIE, dated
April 14, 1972,
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2. determining Jifferent needs of various groups in the state
for ERIC searches, developing expertise within the state
with regard to ERIC search strategies, and identifying
the requirements that a statewide ERIC search facility

must fulfill;

7]

pursuing an evaluation of selected computer-aided sys-
tems, with the result of recommending options which

would meet the state's future needs.

In March 1972 there were almost 100 locations in the country which
received the ERIC computer-searchable tapes regularly. Thus, this in-
vestigation was obviously not exhaustive. It did, however, include those
users knovm to the Office of Education as being interested in distributing

their ERIC searching computer programs.

There were three major ways of implementing ERIC computer
searches (besides producing a system): On-Line Rental, System Acquis-
tion, or Subscription to a Query Service. The following systems and

services were identified:

1. On-Line Rental
a. DIALOG (Lockheed)

b. SDC (Systems Development Corporation)/ERIC
2, QUERY Subscription Service

a. BOCES (No. Colorado Ed. Board of Coor2rative Educa-
tional Services)

b. QUERY/Tennessee (University of Tennessee)
3. System Acquisition

a, BIRS (Michigan State University)
b, GYPSY (University of Oklahoma)




¢. QUERY (modified) (So. Carolina Dept. of Education)
d. RIC (No. Dakota Dept. of Public Instruction)

ANALYSIS

Based on the information gathered during the course of this study,
the key elements of which are presented in Table I, an analysis of the

candidate systems follows.

On-Line Systems (S€e Volume II, Section 5, for a thorough analysis of
these on-line systems. )

On-line sysiems had the great advantage of enabling the user to
rapidly modify his search strategy until it produced a reasonable number
of appropriate documents. This could also be done with batch systems,
but entailed a much longer response time. On-line systems had the dis-
advantage that the user could not readily add his cwn data base into the

system (e.g., state research reports that are not in ERIC).

The acquisition cost and cost per query was high for both examined
on-line systems and became competitive only as the queryv load increased
(see Table I). An on-line system had the potential for being the opti-
mum system for ERIC searches at some iuture date when the need for

ERIC serviccs in Massachusetts was better Je..ned.
SDC/ERIC

The on-line system which seemed most economical, SDC/ERIC,
had neither abstracts nor a Boston phone exchange. Sinze abstracts were
not yet available on 28 March 1972, it was decided to wait until both
abstracts and a phone exchange (promised in May) were implemented and

then reexamine the service offered at that point.
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DIALOG

Lockheed's DIALOG had the advantage of an on-line Thesaurus lookup
and a scope. Searches with DIALOG enabled a person's judgment to inti-
mately affect the search strategy, producing high quality results at the
cost of much on-line time per search. DIALOG was quite expensive,
both because of the amount of «  ine thinking per search it encouraged,
and because of the cost of high-quality data lines to Washington, DIALOG
was feasible if the Commonwealth were providing a total search service

and not charging individual users in order to recover crsts.

Query Services

Both BOCES and QUERY/Tennessee services were being used at
the time of the search by different groups within Massachusetts. These
services produced good results. However the time delay for recciving
a response (two to three weeks) was close to being unacceptable. This
time delay also meant that the user must accept the answer received.
There was no opportunity to redefine the search and try again. Thus,

with no feecHack, little learning occurred.

The critical element in searching the ERIC file was not the system
used, but the person who searched, and in particular, this person's
abil‘ty to recognize what was being requested, and to use the 7, 000
descriptors in order to zero in on the relevant documents. Use of either
BOCES or QUERY/Tennessee wo1ld have discouraged development of this
kind of expertise within Massachusetts, both because of the large time
delay in response, and because .hese services had experienced people
who themselves redefined the search they received in order to produce

a more relevant answer.
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System Acquisition

Initial acquisition of any of the systems examined was much less
than the minimum yearly cost of the on-line systems. Both per query
cost and total yearly cost of two of the systems was less than the cheaper
of the on-line systems, SDC/ERIC, until the query load was in the 100 to
200 per month range.

One disadvantage was that system acquisition involved a computer
on which to run the system and computer personnel to handle the ERIC
file and the quarterly updates. On the other hand, this allowed the user
to add features to the system, and especially to add documents which were

not in ERIC.

During the initial period of low to moderate query load, when state
requirements were being explored and formulated, an in-house system
would have provided more flexibility and feedback (often at less or equal

cost) than either on-line rental or subscription gervices.

BIRS and CYPSY

Both of these were general purpose storage and retrieval systems.
This meant that they not only had the ability to query files, but also to
create new files, modify existing files, produce indices, and in a limited
way summarize the files. This flexibilit’ meant that the systems were
large and complex and that obtaining and maintaining these systems would

require a substantial initial learnirg effort.
BIRS

This system, written in FORTRAN, was Jesig. ed to be used on non-

IBM as well as IBM computers. At that time it was maintained only for the
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360 series of IBM computers. BIRS consisted of 10 to 15 individual pro-
grams to structure, cuery, and print. From the original file, a description
file was created and it was this description file which was searched. BIRS
had the advantage of being useful for other kinds of data. A file could be
created and then searched and summarized in a number of different ways.
Use of BIRS required an ERIC conversion program to be obtained or
written. BIRS had the disadvantage of not permitting searches on title

and abstract words. The GYPSY people felt that this was the most signi-
ucant way to query the ERIC file.

GYPSY

This set of programs had both an on-line capability and a batch
mode. It searched the data file as is, enabling the user to specify parts
of words in anv field. The cost of scanning this way meant that generally
an initial batch run through the file was performed the night before to
significantly reduce the number of documents to be scanned on-line.
On-lire iterations through the resultant files were used to rarrow down
thk answer GYPSY seemed suited for complex questions of language
usage, hut to~ evpensive for Project needs. GYPSY also presented problems
of interface with time-sharing options. However, the question of whether or

not this type o. search produced more relevant answers was explored.
*
QUERY Modified by Dr. Dave Altus

QUERY, like GYPSY, searched the data file as is, enabling the user to
specify parts of words in any field. QUERY had nothing else, no file manage-
ment o modification capability, no on-line or iterative capability. It was there-

fore a smaller system, less expensive to obtain and operate, but less flexible.

*
Head Supervisor, Statistics Section, State Department of Education, South
Carolina.
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Dr. Altus' version was just one of a number of versions of QUERY
which had worked for their users. This one was specified because it was
quickly available, inexpensive, and presumably dependable, as witnessed

by satisfied customers.
RIC

RIC was a batch system which used the philosophy of BIRS, DIALOG,
SDC/ERIC, and others in using indices to the data file. These indices
were searched in place of the data file itself, a very efficient method for
large data files. RIC was identical in design to the very successful
MITRE search system in use on the 60, 000 document MITRE-Bedford
Library. RIC used the inverted ERIC file, USEMAST, to determine a list
of documents which satisfied the query. This list could either be printed
out or used by a second program step which pulled off the specified cita-
tions from the ERIC data file and printed them.

RIC gave the user the capability to ask "how many documents will
I get if I request the following search ?", a very nice featurc of the on-line
systems. It was comparatively inexpensive to use. It had no applicability

to non-ERIC s<arches.

Table II summarizes the initial criteria and how these candidate
systems satisfied them.
INSTALLATION OF THE £ .LECTED COMPUTE™ SEARCH SYSTEM

In May 1972 an initial exploratory system was installed at MITRE's
Bedford facility using the two programs RIC and QUERY modified to search

the ERIC data base on the IBM 360/155 computer.,
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RIC, developed by the Resource Information Center, Grand Forks,
North Dakota, was chosen because it most closely met the original SEIC
criteria. Permitting document selection by subject area and searching

an inverted ERIC file, RIC was used as the workhouse of the query system.

Whereas RIC provided an inexpensive way to search ERIC files, it
allowed the user to search enly on descriptors. The GYPSY people had
indicated that searches on abstracts and titles produced the highest rate of
relevant documents. For this reason, QUERY was added to the system.
QUERY was chosen since BIRS and RIC did not have this capability.

Also QUERY was a much simpler system than GYPSY and did not present
the problerns of interface with Time-Sharing Options that GYPSY presented.
As a highly used system, QUERY provided a backup for the newer and less

exercised RIC system.

MITRE, as a not-for-profit, developmental organization, was the ideal
site at which to develop the testbed. From previous experience with other
systems {see Volume II, Section 3) MITRE quickly incorporated the data
bases and query programs into its computer and demonstrated a search:
what it was, how it operated, and the data bases used. From this low-cost
operation it was pos3ible to evaluate what type of system should be selected
to serve as the permsanent information service for Massachusetts. After
careful investigation it was decided to r.ake collaborati < arrangements with
the San Mateo Educational Resources Ceater (SMERC) under the directorship
of Frank W, Mattas. By having SMERC perform the searches, it was possible
to capitalize on the extensive on-line ERIC search capabilities and library col-
lections available at SMERC. Arrangements were made tc .ave SMERC per-
form the searches and develop multimedia packages in response to user

requests that were negotiated by the information specialists supporting the
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SID service in Massachusetts. The resultant upgrading of service was per-
formed with no impact on the standard 2-week turnaround time in the delivery

of search results.

Data Bases

The searchofthe ERIC data base is now executed by SMERC, usingthe
ERIC DIALOG computer-based retrieval system which draws on three major
files. The first is the Research in Education (RIE) file, This file indexes
approximately 100,000 documents in the fast-growing ERIC microfiche collec-
tion. The materials are available in either microfiche or hardcopy form from
the National ERIC Clearinghouses, five of the MDE Regional Centers, several

Massachusetts libraries, and the Merrimack Educational Center, Inc.

The second ERIC data file is the Current Index to Journals in Education
(CIJE), which indexes and abstracts more than 100,000 articles published in
over 800 education-related journals, These articles are not available on

microfiche, but most of the journals cited in CIJE are accessible to IES.

The third file is the AIM (Abstracts of Instructional Materials) and
ARM (Abstracts of Research Materials) file. I¢ contains abstracts of
documents on technical and vocational education. This data is also avail-

able on microfiche, as part of the ERIC collection.

Other data bases are aiso searched as necessary by the information
specialists. A particularly valuable informational source is "fugitive"
data, that is, material — usually teacher-initiated or locally developed —

*
which is cataloged and on file, but which is not part of ERIC.

*
These data bases are described in Section 5 and further detailed in

Volume II, Section 6.
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SECTICN 4

THE RSVP APPROACH TO PLANNED CHANGE:
FROM GENESIS OF A CONCEPT TO
DEVELOPMENT GF A PROCESS*

INTRODUCTION

Had the Project SEIC staff confined its efforts to the development and
cost-effective delivery of an improved information service for educators, its
original plan would have been executed, but its objectives would not have been
satisfied. However, in evaluating the (1) trends of the time (see Figure 3),

(2) the concerns at the federal level with knowledge production and utilization
in education, (3) the changing role of the state educational agernicy, and (4) key
factors isolated during the early stages of the Project, it was determined that
an effective outcome could be achieved only if the Project were cast in a frame-
work of planned change. This perspective contributed to the creation of RSVP—
Responsive Services for a Variety of Practitioners—a process that focuses on

disseminating information on innovations as well as on the diffusion of innovations.

Concerns at the Federal Level

At the federal level, there was a growing concern with the application
. of the knewledge produced by resaarch—whether in the form of information
of products (mater:ials, practices, curricula, etc,)-—to the improve-

ment of the educational system. There appeared to be little factual

€
This and portions of the following section are tased on a presentation mad:
to the American Educational Research Association Annual Conference by
John A. Evans and Patricia J. Chatta in April 1974 in Chicago, Illinois.
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evidence to support the reports of superintendents and others that their
school system was actually applying a specified product or practice. Trained
observers who visited classrooms reported that they found a very low level

’ of change—or no change at all. It appeared that often adoption of new
materials e.g., use of new textbooks, was perceived as synonymous with

implementation of change. The new materials were acquired and dissem-

inated, but teaching styles, for example, often did not change to facilitate

their effective application and integration.

In recent years concern with increasing the impact of educati al
research and development has nurtured interest in the concept of linkage
and support systems to better relate the producers and consumers. In
terms of information dissemination, it can be stated that the ERIC network,
with its 18 nationally distributed clearinghouses, was established, in part,
as a model of a linkage system for the communication of research results.
However, it is not clear that it is adequately serving the needs of its multiple

clients, particularly practitioners.

Many critics of the ERIC system believe it is al-
most entirely an instrument for the university
researchers and rarely serves the real needs of
teachers, administrators, and parents. The
potential of the ERIC system has also been hind-
ered by a limited base of information, an inad-
equate range of services, underutilization of
current technologies, as well as insufficient
attention to the training of potential clients in its
use. Ne v approaches to information communica-
tion need to be based on the characteristics of
potential users and their communication behaviors
and information needs. These approaches should
also provide for user feedback to assist in modify-
ing the system.15
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The Project SEIC team, aware that the eventual success of the Project

depended neither on developing a computer search and retrieval system nor
on the premature installation of on-line terminals (see Section 3), deter-
mined that the NIE goals and Massachusetts objectives could be met, in part,
by establishing more effective linkages between the user's informational needs
and the nationally and locally distributed data bases. This, in turn, required
the design and development of a process that (a) involved the neophyte user

in determining his informational needs and (b) included a linking agency*

to facilitate acquisition of need-responsive information and its cost-effective

delivery to the user.

The Changing Role of the State Educational Agency

Since 1965, many State Educational Agencies (SEAs), with Massachu-
setts among them, had been expanding their traditional responsibilities,
i.e., regulatory functions such as teacher certification, building inspections,
minimum curriculum and textbook guidelines, c<tc., and operational functions
such as running specialized schools or providing direct services, ete., to
include leadership functions such as

o development of long-range planning and needs assessment

procedures,16’17’18

° identification and diffusion of successful programs,

® provision of professional support services for innovation,

e provision of information services and technical assistance, and

e redesign of in-service educational programs and revision
of certification requirements.

*
The rationale for selecting IES as the organization to serve as the linking
agency and information broker is described in Section 2.
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The Massachusetts Depaitment of Education had, for several years,

been providing an information service to a very limited clientele. Budgetary
constraints confined the effort to a low level. Its primary users were the
in-house staff at the Central Administration Building. Efforts to decentralize
the service to the Regional Centers similarly were cut short because of
shifting funding priorities. Since, in this case, the provider was also the
user as well as the evaluator, the impact of the service was of necessity
limited. Expansion of the model to serve a larger clientele necessitated
such extensive redesign that it was agreed to focus efforts on the development
of an ulternative model—one that would appropriately enhance the state's

leadership function (see Section 2).

Other Key Factors

One event that impacted on the Project design was a shift in NIE
priorities which necessitated abandoning original plans for long-term fund-
ing of model projects to ensure their acceptance and integration into the
educational system. This raised the question, "If a successful service is
developed, what assurances are there of its continuation when federal dollars
run out?" Clearly, the state was in no position to absorb the full costs of
providing the service because of its own budgetary commitments. The in-
centive to use the service and to more effectively apply information to the
educational decision-making process would be considerably diluted if the
user could not be assured of maintenance. Visits to other national centers
indicated that the staffs were apprehensive of the impact of federal cuthacks
on user demands for the information service. With the exception of Cali-
fornia's SMERC (San Mateo Educational Resources Center), most anticipated
sharp drops in the numbers of customers served; few expected the school

districts to make up the difference for the soon-to-be-missing federal dollar.
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The information service provided by most of the national information
centers (again, with the exception of SMERC) tended to be of the prcducer-
push or broadcast type. The neophyte user was not invoived :na determining
his informational requirements in any systematic way; the centers tended to
focus on delivering ERIC -supplied responses to the s-ructured searches of
velite" information users. While several centers built services for their
"mneophyte' clients, these often were based on the results of evaluating and
svnthesizing the searches of the "elite" users. The needs of the non-user
thus were perceived—but not assecsed or validated—by the information
center. This practice intensified the already existing information staxvation/
saturation dilemma: the user who shonld have been receiving selective in-
formation did not know how to cost effectively access it; instead, he was
riow even more inundated by the large guantities of data brought to him
through computer searches of someone else's queries. Nor was he guided
to the more effective utilization of the information he received so that his
role as, say, a teacher would be enhanced. His expectations diminished and
his frustrations increased; it was fairly certain that he would not endorse or

*
personally support a service primarily responsive to someone else's needs.

Furthermore, it was conciuded that the dissemination of information
was only one step in a planned change process: to be fully effective, the
process also must account for the diffusion of innovations. Unless this
aspect was an integral part of the design, the user would not be able to fully

appreciate the vaiue of his role in effecting planned change.

*
These insights were derived from interviews with staffs at several national

as wel} as local information centers.
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Some Basic Propositions

The preceding trends, concerns, and factors led to the formulation

of the ..'"" -ing propositions:

e information usually is sought by an elite group, e.g.,
researchers, graduate students, teachers, and admin-
.strators, already familiar with the value and ber.efits
~*® -~‘ng information to make better decisions;

o .rmation is needed by t..e whole educational community
in order to effectively involve them, at various stages
and to various degre 8, in the educational decision-
muking process;

e at any given time, a la-ge percentage of the whole
educational community probably has questions about
2 rather limited number of pragmatic issues, e.g.,
oper education, educaticnal finance, teacher effective-
ness, etc., which, at some level of aggregation, are
fundamentally the same; and

e no one asks the vast majority of the public what they
want to know or shows them how to use what they have
learned to bring about goal-oriented change in education;
therefore the public has nc real incentive to use informa-
tion.

It was believed that a process could be designed to effectively and
systematically involve multiple publics in the educational decision~-msking

process to the maximum extent feasible by

e providing easy access to information responsive to the
- users' questions on a variety of topics;

e improving the dissemination and utilization of information
sought by the consumer;

e <creating natural alliances across multiple publies who
collectively and individually are at various levels of
readiness for change, using as a cohesive agent their
interests in a specific educational ;3sue;




e creating task forces—across publics, across colla-
boratives, across regions or within single units of each
of these—around a specific issue as a strategy for
building problem=~solving capacity and accelerating the
diffusion of innovations;

e creating linkages to resources and to producers of
successful practices, e.g., research laboratories,
universities, and other agencies, to facilitate acquisi-
tion and evaluation of alternative solutions to the needs
identified by the task force; and

e facilitating 1he identification and adoption of the exem-
plary practice selected by means of, e.g., in-service
training, organizational analysis (to identify those
affected by or effecting change), etc.

If these propositions could be tested and proven valid, it was believed that
this process could cause citizens to seek and use information to make ..

effective decisions and take appropriate actions.

RSVP - RESPONSIVE SERVICES FOR A VARIETY OF PRACTITIONERS

Unique Features

RSVP was designed to provide information on issues and innovations,
and to accommodate the management of diffusing those innovations selected
for adoption and implementation. Its design draws upon the research of
Ronald Havelock and Everett Rogers; it allows for effective use of the com-
puter to provide information. Information is viewed as the starting point—
as the means by which isc..es> are explored, nerspectives enhanced, alter-
native s 'utions identified—as the sustaining continuum—the basis on which
natural alliances are formed anu collaborative action plans tor the imple-
mentation of the selected solution are developed—and as the product—new
information tor future dissemination and utilization. It is, in short, a
viable framework within which strategy can be conceived, designed, and

implemented.
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The information provided is viewed as a basis for subsequent activities

and decisions, as a ""magnet" for attracting diverse publics with different back-
grounds and levels of understanding to seek information and solutions to com-
mon issues of concern to the: t is a basis for relatingconcepts--e.g., the
effective teacherinanopene. cationenvironment—for collaborative approaches
to implementing cost-effective solutions to common probiems, for validation
that what is being done is effective and on the right track. RSVP begins with
organizing the user network as a prelude to defining the servir network.

It puts the information user in the "driver's" seat by asking him what he
wants to know, and why he wants to know it. Input is sought from the

whole educational community, not just the administrators, teachers, and
other proiessional staff within the educational system. Thus RSVP enables
the aggregation of concerns of single or multiple publics within a single
district or region, or of single or multiple publics across districts and

regions.

RSVP also includes the concept of a practitioner evaluation board—the
users' own ''insurance Lgency''—to evalua.. the products and the service
network tapped to provide them. The feedback generated by the board en~
ables the governance agency--in this case, the Massachusetts NDepartment
of Education—to more effectively exert leadership in governing the overall

service.

RSVP also views the change agency as a catalytic broker, a linker of
people, ideas, resources, and products, and as a facilitator of planned
change. It is a vehicle for identifying, pulling together, and organizing,
in a needs-responsive way, the contents of formal and informal data bases

housed in varicus national, regional, and local information centers. In-

stitutionalizing the process gives it continuity in quality and level of effort,




insensitive to changes in personnel. It assigns the responsibility for defining
the outputs of the information service to tl.e user—and not the service agency
or the governance agency. The user defines what he wants to know thereby
identitying the service network to be tapped in prepar:ng responses to his
informational needs, and asks the governance agency (in this case, the
Massachusetts Department of Education) to assume the role of monitor,

based on feedback that he, the user, will provide.

The products of this process begin with information packages designed
for the "first-generation'" information user as well as for the more sophisti-
cated user. At later stages, the process produces results of needs assess-
ments, collaborative action plans, and documentation of the strategies em-

ployed to adopt an innovative practice to enrich future information packages.

RSVP, then, recognizes that dissemination of information is not in
and of itself 2 change strategy but a process that triggers the application and
implementation cf change strategies. For example, the dissemination of
information might show better ways of achieving familiar goals, but the
information itself must be acted upon for the desired change to be accom-
plished. The comprehensiveness of the RSVP process ensures that such
actions can occur. Its design acknowledges that while information can, as
Lippitt19 says, create "images of potentiality," change will not be effected
uniess successive steps are identified and implemented. This is why REVP
is a process that, in part, provides linkages not only to relevant information
but to producers of successful practices and to flexible, interdisciplinary

teams in nrder to support the introduction of planned change.

RSVP: Searches of Common Versus Unique Questions

Information requirements of sophisticated users, because of their unique

nature, always require the services of query negotiators and, if a computer
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were employed, of computer specialists (see Figure 4). For such a user,
the process begins with his initial statement of his information requirements.
n some cases, this is forwarded to a "'gatekeeper," e.g., a librarian who,

if qualified, negotiates the query, i.e., interacts with the originator to
formulate his question more precisely. In other cases, the gatekeeper might
simply forward the query to a field agent or an information specialist who
performs this function. Finally, if the data base is housed in a computer,
the query is forwarded to a computer specialist who translates it into

machine-acceptable format.

Once the response to the query has been generated, the computer
specialist transmits the information to the specialist who, in turn, forwarde
it to the field agent or gatekeeper. Finally, the response is returned to the
user, usually with a 2 to 3-week turnaround time and at considerable ex-
pense. Statistics shows that this type of service is worth the time and cost

to users already familiar with the value of information.

RSVP was designed to specifically capture the ""first-generation"
information user by developing a product especially designed for him—
i. e., "hot" topic informaticn packages (see Section 5). An important
aspect of this strategy was to link his requests to "fourth-generation"
technology to ensure quality responses from the various data bases at a cost
that he could afford and was willing tc pay. RSVP did not eliminate the in-
formation and cor er specialists to develop such products; rather, it
eliminated needlessly redundant functions and cumbersome procedures ihat,
while essential to the sophisticated information user, were unnecessary for
the service that could satisfy the needs of neophyte information users (see

Figure 3).
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Overview of the RSVP Process

The RSVP process for the "first-generation" user involved analyzing,
aggregating, and synthesizing his questions about relevant issues in a way
that produced "common' questions for each hot topic. The topics themselves
were selected, initially, from a review of the recent literature, and finally,
by representatives of various multiple publics on behalf of the user (see

Figure 6, Boxes 1 and 2).

Another essential consideration in developing a service for the neo-
phyte user was that of creating awareness (see Figure 6, Box 2). Contact
with this target group was simplified by us.ng opinion leaders within existing
professional and civic ecrganizations to gain credible entry. The RSVP con-
cept was first presented to this group for their reaction. In effect, these
people became ''gatekeepers' through whom existing organizational networks
were activated. The multiplier effect was built into this step of the process,
for each opinion leader had access to opinion leaders on a regional basis
(there are six distinct educational regions in Massachusetts) who, in turn,

assisted in creating awareness among their local groups.

Through this feature, RSVP reaches ou: 2~ross the state to identify
the issues and questions of the multiple publics directly or indirectly re-
lated to education. This effort is facilitated by User Design Laboratories
coordinated by the governance agency and conducted by the linking agency
throughnut the six regions (see Figure §, Box 3). User evaluation of the
""hot' topics and questions relevant to those topics are gathered for subse-
quent diagnosis (see Figure 6, Box 4). By assembling in one large room an
array of publics previously unrelated, the , “ocess ensures the development
of "peer' relationships in a very unique way. Participants learn not only

from the process facilitator but from each other as well. Natural ailiances
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Figure 6. Overview of the RSVP Approach to Planned Change
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across information users as well as across multiple publics are created.
The more informed become 'teachers" of the less informed and both are

motivated to learn more.

The process enables the production of both types of information pack-
ages: that is, a prepackaged service for the neophvte user and searches-in-
depth for the more sophisticated vser. The first type of service responds to
common questions, asked statewide, on issues such as teacher effectiveness,
open education, anc. educational finance. The user questions are aggregated
and synthesized to develop ""common' guestions and search strategies pre-
pared for the computer. The responses are reviewed by local experts
assembled for their knowledge of a specific '"hot" topic (see Figure 6,

Box 5). These packages become a unifying force important to subsequent

stages of the process.

Access to the prepackaged service is facilitated by means of grids

(see Figure 6, Box 5) which serve as indexes to each "hot" topic. As can
be seen in Figures 8, 9, and 10 (see pages 56, 57, and 58), the "common''
questions are identified at the top of each cell on the grid The questions
are supplemented by one- or two-word descriptors to provide the user with
some insight on the nature of the packaged contents. If he chooses to re-
trieve packages, he can simply order them from a readily available supply.
Periodic updating of the information packages is conducted by the linking

agency to assure timeliness of tha information.

The more sophisticated user is put in touch with the query negotiator
who, through the linking agency, has access ., extensive data bases housed

at national information centers. The cost and time of the response are

greater than in the case of the prepackaged service.




Had the RSVP process ended here, the intent of the tunding agency,
NIE, would have been satisfied. However, within the context of a planned
change strategy, this stage was only a beginning (see Figure 6, Box 6).
Through the linking agency's records, it wouid be easy to identify which
publics across the state, regardless of the level of readiness and ability
to use information, expressed interest in a given issue. This, in turn,
intensified the need for followup action. The linking agency now could
organize one of two basic types of workshops: one primarily for the neo-
phyte user that focused on, for example, simulation techniques and problem
solving to increase the utility of the information he has ordered; the other
to organize task forces of multiple publics across regions, regardless of
whether the individuals are neophyte or elite information users, to use

the information .o formulate concrete next steps (see Figure 6, Box 7).

Thus is bern the notion of the task force within the RSVP process.

They may come together to discuss what they have learned w.nd to determine
that they are satisfied with the status quo. Or, it may be they will conclude
that the information they have is a basis for further action, Assume, for
example, that the group is interested in the characteristics of an effective
teacher. Both types of information searches will have produced the best of
what the current literature has to say on this subject. Now the task force
.nay be interested in developing a strategy for (a) determining what their
commurities perceive as effectiveness in teachers (b) relating the results
of that survey to the literature, (c) sharing with their communities their
profiles regarding effectiveness and what the literature defines as "goou™
effectiveness characteristics based on research and pragmatic insights,

(d) determining in their communities what, if any, next-steps should be

taken to achieve such characteristics, (e) identifying alternative means of




transplanting such characteristics, e.g., in-service training programs,

and (f) developing a plan for doing it (see Figure 6, Box 8).

Finally. there is continuous evaluation of the innovation as it is im-
plemented and maintained (see Figure 6, Box 9). The final outcome of the

process is an input for future information packages.

This 1s a complex process which is subject to =2arly abandonment of
effort if a linkirg agency is not available to ensure its successful outcome.
At times, the task force may need the services of outside experts to facili-
tate setting its own objectives and developing its own collaborative action
plan, Or it may need to know the implications of a suggested strategy on the
existing organizational structure, or programs, or budget. It may require
help in evaluating and selecting a strategy or practice for implementation
or it may require help in writing a proposal to secure funding to implement

the selected solution.

In all of this, the role of the linking agency is crucial. It must be able
to marshall outside interdisciplinary teams to provide the expertise required;
it must identify what exists and what works (or why it failed) in order to
avoid duplication of effort. It must guide and shape the effort toward goal -
oriented change. Finaily, it must ensure that what has been learned by the
task force is documented as information for future infc.rmation users, and

as feedback to the formal R&D system,

Because of limited funding, the process beyond simple utilization of
the informatior has not been implemented. However, it is believed that the
strategy merits implementation and testing for th: literature does not appear
to testify that this approach has been tried. It is further believed that
through this strategy it is possible to build s linkage and support system




between the research and development system and the schools. The process
includes not only an information development and delivery service, but
procedures for selecting and diffusing information about products and the
products themselves to the schools, and a means of buiiding capacities of
intermediary organizations that link and help schools implement R&D products

and provide feedback to the formal R&D system,

OFERATIONAL ASPECTS OF RSVP

As discussed earlier, a series -¢ »:formation packages is premared
for each common question on each "ho.' i< pic. A model of the initially con-
ceived information package development process for Open Education is illu-
strated ir Figure 7. It shows tl.e five major phases of activity: (1) Grid
Development, (2) ERIC Search, (3) Cell Development and Document Retrieval,
(4) Content Review, (5) Reproduction of Information Packages. The figure
also illustrates the key developmental activities and resulting products

within 2ach major phase cf activity.

Easy access to these packages is ensured by means of a grid (index)
that maps the common questions for a 'hot' topic into a classification scheme,
e.g., areas of concern, possible alter ative solutions, <pecial issues, etc.,
and assigns a unique number to each question. Clues as to the nature of the
information provided on each question are provided by means of descriptors.
Access to the information packages is simglified by means of a code assigned
to each ""hot" topic, e.g., Teacher Effectiveness \TE), Open Education (OE),
Educational Finance (EF), and to each common question, e.g., '"What are
the Characteristics of Effectiveness ?'" (TE-2), "What are the Various As-
pects of the Open Education Curriculum ?'" (OE-8), "What are Some Alterna-

tive Finance Plans?'" (EF-8). Figures 8, 9, and 10 illustrate these grids.
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Because the packages are prepared ahead of time and because user inter-

action with an information specialist is unnecessary, both the time required
to respond to a request and the cost of delivering the service are signifi-

cantly reduced.

Preparation of packages is guided by an advisory committee organized
by IES for their recognized expertise regarding a particular '"hot' topic,
Individual members of the committee assume responsibility for the final
preparation of from one to three information packages by (1) reviewing the
ERIC search results, (2) selecting the 10-20 most relevant document ab-

stracts, (3) selecting 5~8 of the most relevant articles (drawing heavily

on their nwn non~ERIC literature sources) for inclusion as hard copy amd

(4) developing a one-to-two page selected reading list (bibliography) for

each information package. Finally, at the end of the cell development process,
a group of "not-previously-involved' authorities and practitioners would Le
assembied to review the information packages as a final content validation

measure,

Because input is sought from the whole educational community, and
not just the Zdministrators, teachers,and er professional staff within the
educational system, the RSVP process can be applied to aggregate the needs
of single or multiple publics within a single district or region and of single
or multiple publics across districts or regions. By so aggregating the
market, RSVP provides a basis for not only identifying criteria for the type
of successful practices needed to alleviate the problem(s) but for cost

effectively introducing the practice once identified.

The practitioner evaluation board included in the RSVP design is the
users' own mechanism for evaluating the products and the service network
that provides them. The feedback generated by the board enables the

state to more effectively exert leadership in governing the overall service.
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Adoption of the Concept and Implementation of the Process

Elaborate measures were taken to ensure that evaluation of the RSVP
concept would also facilitate its credible entry as an information service.
Announcement of the proposed service was made at 2 conference that in-
cluded ivisional leaders and bureau chiefs from the Massachusetts Depart-
ment of Education; heads of existing collaboratives, some of whom were
interested in delivering the service; representatives of education-related
professional societies such as the Massachusetts Teachers Association,
the Massachusetts Association of School Superintendents, and the Massa-
chusetts Advisory Council on Education; the State Board of Education;
librarians; and opinion leaders of existing statewide civic networks such as
the League of Women Voters. It was believed th-t if these participants,
regarded as credible by their own organizations, approved the concept and
recommended it for adoption, they in turn would form a network of opinion
leaders who could help to intensify awareness of and interest in the approach

among the constituencies each represented.

Once the conferees had been made aware of the nature, scope, and
intent of the RSV P concept, their interest was immediately intensified by
putting them into the RSVP "driver's seat" by asking them to define the
"hot" topics to be initially included in the service and to help select the
agency that would be responsible for facilitating both the process and the

delivery of the products.

As a result of the participants' inputs, 21 "hot' topics were identified
for subsequent ranking through statewide User Design Labs (see helow).
Furthermore, after extensive and intensive participation in exploring the

advantages and disadvantages of having var.ous service agencies, including
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the Department of Education, deliver the service, a recommendation tavor-
ing IES as facilitator was made and accepted. More important, awareness
of interest in the concept stimulated recommendations to contir.ue develop-
ment of the RSVP approach. As a result, the I zpartment implemented the
next steps by scheduling User Design Labs at its six Regional Education
Centers (see Volume II, Section 5 for materials on the User Design Lab:).
This ensured that inputs on information requirements would be obtaired from

multiple publics across regions within the state.

Adoption of the RSVP procecs was accomplished in pait througs six
User Design Labs that served as vehicles for creating awareness of and
interest in the RSVP process, Participants at these labs were invited be-
cause of their identity :.5 regional or local opinion leaders and, in most
cases, were aosociated with an existing network to which they were credible,
Awareness and interest were intensified through involvement of the local

press as well as through personal letters and announcements.

Participants were not just given a role but were put in charge of
defining the nature and scope of the infor:ration service to be developed.
Needs assessments were facilitat&?%%“&means of a data-collection instru-
ment designed for this purpose. The results enabled not only aggregation
of needs by multiple or sirgle publics withir and across regi.ns on the
basis of '"hot" topics, but provided a ratisnale for creating, across regions

if necessary, natural alliances of practitioners interested in the allevia‘ion

of a need of common interest,

Input was sought by means of the i <trument (see Yolume TI, Section 5)
as follows: the potential users were askged to rank the previously identified
"hot" topics, elimin:niing any that they considered irrelevant to the informa-

tional needs of the organization each represented and addirg any they thought
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would be of particular interest. They also identified why they wanted infor-
mation on the five topics ezch rated highest, and articulated three specific
questions on each such topic. In addition, each participant was asked to
provide tive names of leaders within his or her organization throughout the

state, and askea to contact them personally to inform them of the project

and its aims.

Special followup packages were dzsigned and mailed to these people
who, in turn, were asked to personally dcliver the data-collectior instruments
to key opinion leaders in their own communities. More than 550 returns
were received from a one-time mailing of approximately 800 questionnaires,
As a result of this statewide assessment of '"hot" topics, the following

ranking resulted:

1. Teacher Effectiveness 12, Instructional Materials

2. Individualized Instruction 13. Needs Assessment

3. Community Involven. nt 14. Underachievers

X 4, Currlculum (Design, Enrichment) 15, Behavioral Objectives

55& -Ec!u:atlunal Goals ! % 16, N(mgraded‘iness “ : ?E?

6‘! Oicuﬁatlon?l Education 1 17. Differentiated Staffinir ‘
: ' 7. E(@ucatiuna}z Finance s !\ 18. Performance Contractmg
'os Educatlional ™ sovations . 19. Year-Round Scheduling

9. Educational PPBS 20, Sharing Facilities

v

10. S8pecialiEducation 21. Bilingual Education

e r

s

11. Open Ellucation

PL N

P

This process enabled the Project staff to gather relevant information

from potential users throughout the state and, at the same time, created
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awareness of and interest on the parts of those who participated. Thus

by working through existing organizations, it was possible to quickly collect
for analysis credible data that would determine in what order RSVP informa-
tion should be ceveloped, given the availabi'ity of local experts to help

refine them,

Analysis and synthesis of the data collected statewide provided the
basis for the final design of the s=rvice. The topic receiving the highest
priority of the whole educational community—administrators, teachers,
parents, nonparent citizens, and students—was addressed first (see
listing above). Specific data cn Teacher Effectiveness (sec Volume iI, Sec-
tion 5) then was extracted from the appropriate questionnaires, aggregated,
analyzed, and synthesized in order to develop the "common" questions. In
the case of Teacher Effectiveness, for example, 13 common questions were

identified, 5 of which had 2 aspects: theory and practice,

Search strategiec were developed for each question and processed not
only through the MITRE computer but through other selected, nationally

t ¢
based information centers as well. :In I iddition, inpuik were acquired from
- %
Pear( hers §natlonally renowua fg },the ir work in the geqeral area of N
t .

teacher effecuveness and teaciier (ﬁ;; ‘Lluatlon.

-~rv

yyrt

o by =

Information on each question w. \Le (ollected in a varie‘vy of formats:
printouts of document titles, author:\\\am abstracts; journar“cuations,
copies of relevant journal articles retxqeved by research assistants and
copies of documents provided by expertc in the field. The Project staff
assessed the information and eliminated those inputs obviously irrelevant
to the tcpic. Through the auspices of 1ES, local-area experts were invited
to participate in seiecting the final inputs to each package and to provide

additional inputs ‘F their own personal files contained relevant information.
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Description of the RSVP Information Package
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The contents of each package included information in a variety of
formats to satisfy the various requirements of the potential multiple-public
user. Abstracis of relevant documents, copies of selected significant
articles, and a selected reading list constituted the fundamental package.
Also included was an evaluation form to facilitate immediate feedback as
the user tried and adopted the service. A variable pricing structure was
used to encourage the purchase of multiple packages (see Volume il, Sec-

tion 7 of this report).

The total content of an RSVP package consists of the foliowing items:

° Table of Contents

A list of ERIC abstracts and articles in each package for each
"hot" topic

o How to Interpret an Abstract

Helpful hints to guide users in understanding an ai.stract

° ERIC Abstracts

Abstracts selected for their relevance to specific informa-
tion package

»
:‘.’
-

User's Guide

A listing of statewide facilities that can furnish complete
copies of the documents descrihed by the enclosed abstracts

® Selected Journal Articles

A package of several articles selected for their relevance to
the topic

@ A List of Selected Rezdings

Some suggested references for users who want more informa-
tion



e An Evaluation Form

A vehicle that enables users to provide suggestions on im-
proving the RSVP service

° Order Forms

Order form including envelope addressed to IES for ordering
other RSVP packages

The total package represents the Project's best efforts to provide users
with a state -of-the-art of the literature and does not represent any one

point of view or opinion.

Announcement of Services

Announcements of the availability of the service were effected through
general mailings and selected mass media mechanisms. The responses
generated were proof that interested potential users were willing to try,
evaliuate, and adopt this portion of the service. A more detailed description
of the processes used to develop the Teacher Effectiveness, Open Education,
and Educational Finance information packages is contained in Volume 11,

Section 7 of this repor..

Yet to be implemented is the segment of the process that links noten-
tial consumers with producers of known successful practices. This siage
will invoive the creation of ad hoc task forces and collaboratives, broker-
ing of successful practices, and support services such as in-gervice

training.

In January and February 1474, 1ES hosted the first Information
Utilization Workshop (see Volume II, Secticn 8) based on the contents of
the two RSVP paclkages developed at that time: i.e., teache: effectiveness
and Npen Euucation. Participants invited includea representatives of dis-

tricts that had already adopted the service and representatives of districts
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which analysis showed should adopt the service. In addition everyon2 who
had participated in the original User Design Labs, either directly or in-
directly, was invited to one of the two workshops, again intensifying their

awareness of and interect in the service.

The participants assembled represented the perspectives unique to
different regions, "islands of culture,' and different hierarchical leveis
and were at various stages of '""readiness' for change. In forming task
forces, the various participants learned about each other's perspectives
in working through a simulated problem-solving experience designed to
increase their effectiveness in utilizing information. The workshops con-
cluded with a comprehensive evaluation which provided valuable guidelines
for future development efforts (see Section 4 of this Volume and Volume II,

Section 8).
BENEFITS OF THE RSVP SERVICE

The berefits that resulted from the implementation of the RSVP con-

cept and process are highlighted below:

e The RSVP service increased the relevancy of, reduced the
cost of, and made easier access to information of common,
high-priority concerns shared by multiple publics of
different perspectives across regions, as well as to in-
formation on existing successful practices.

o In implementing the concept, an "opinion leader' network
credible to the prac. .oners was created. The network
could be activated to intensify awareness and intercst
amc.g the constituencies each leader represents.

e The service was designed by and for multiplc-public users
and evaluated by them. However, whiie the development
of the service network was controlled by the user, it was
at the same time capable cf being move cffectively governed
by the Commonwealth because of thc more cre"ible feedirack
provided by thLe users.
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The sequence of user-involved product development
process followed by intensified local workshops,
formation of collaboratives, and use of the information
provided to resolve actual crises or solve problems
brought together for the first time multiple publics
with different cultural backgrounds, disciplines, and
perspectives who shared as a common interest the
solution of a high-priority need and who had a common
context which transcends those differences and in-
creases the probability that the need could be resolved.

At a later stage, the process will lead to the brokering
in and adoption of successful prectices, including the
support services such as in-service training required
to ensure successful adoption of the practice.

As collaborative linkages evolve within and acrass
regions and first-generation users more clearly
perceive how to apply information in defining and
solving problems, users should begin to place more
value on obtaining additional information and be able

to more clearly define their information requirements.
This ""consumer seek' and collaborative coalescence
process should provide the basis for effective intro-
duction of regionalized access to on-line, interactive,
fourth-generation computer technology.
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SECTION 5

OTHER INFORMATION SERVICES EVOLVED
UNDER PROJECT SEIC

NATURE OF THE EVOLVIN7G INFORMAT ION SERVICES

In addition to RSVP (see Section 4),- Project SEIC ~=volved three
types of information services: (1) earches-In-Depth (SID) service;
(2) a Comprehensive information Se'vices Program; and (3) the Management
Information Services developed by the Massachusetts Departraent of Educa-
tion's Division of Research, Plruning and Evaluation. These serv :;es are

described in this section,

SEARCHES-IN-DE PTH (SID)

SID is a personalized search «ervice in which an information specialist
works with users of the service to define their information needs in order to
retrieve abstracts of the 1nost appropriate materials (curiicula, model pro-
gramns, journal articles, research reports, conference proceedings,

biblicgraphies, etc.; irom an automated ERIC data base.

In November 1972, using the Project's computer-hased se:.rch and
retrie ! system and operating on the ERIC data files, SID became filly

operational.

Evclution of the SID Service

The evolution of the SID service paralleled the two major stages of th:
project: (1) the Initial Stage, 1971 to 1973, and (2) the Contiruation Stage,
1973 to 1974. The activities of the Initial Stage p. »duced 2 nu:aber of studiesy
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that formed the basis [or o (csthed system that was defined, implemented,
evaluated, and evolved into a fully operational system that effectively served
the educational community. Collaborative arrangements with the San Mateo
Educational Resources Center (SMERC) during the Project's continuation
stage produced improvements in the responsiveness of the SID service to the

information needs of its users.

Establishing the Operational Systein

Prior to defining the requirements for the deve'opment of the SID
service, the SZIC Project team performed a literature survey that established
the state-of-the-art of (1) educational management information systems and
computer application in education (see Section 3), (2) knowled -~ utilizauon
and the dissem’ation of information, and (3) current theories and practices
involving the linkage of local school systems to state departments of educa-

tion. The resuits of the survey are contained in Volume I1I, Section &.

The initial Project organiza:.on and planning activities resu’ted in the
definition and acceptance of a two-phased approach to the development of
the SID service. The first phase involved a series of studies that lei to the
development and operation of a t~stbed system on the MITRE computer. The
purpose of the testbed was to operate and evaluate, over a 6-month peviod,
a computer-based retrieval system for the project. The lezsons learned
from testbed operations were subsequently used to modify the configuration
for the second phase cof the approach that involved the operational system

that began service in November 1972.

The technical efforts which led to the Project's operational capabili-
ties were performed under the initial guidance of a New England-wide
Advisory Committee, The committee held its first meeting in October 971

at which a selected group of users and information specislists were oriented
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to the Project and its goals. In June 1972, a second and somewhat expanded
SEIC advisory group met to review the technical developments of the project
and identify the roles and self-interests of the existing service organization.
This key meeting produced an integrated and balanced perspective among
all concerned irdividuals and organizations that related to the proiect activ-
ities, It was an essential factor in clarifying and structuring {1) the gover-
nance role of the Massachusetts Department of Education and (2) the
appropriate service roles for other organizaticns with specialized capabil-

ities and missions,

In svinmary, at the close of the initial stage of the project in June
1973, the Sip service had evolved, under the guidance of its Advisory
Committees, from a testbed configuration ot an cperational system that

had processed 270 search requests for Massachusetts edi.cators.

Continuation Year Improvements

From the fall of 1973 through the spring of 1974 measures were taken
to provide SID users with search packages that contained not orily computer
printouts of document abstracts and titles but also microfiche cards a"id
photocopies of journal articles. Moreover, the information package often
included "fugitive' data, i.e,, data not captured in ERIC, This upgrading
of the service had been a long range goal of the project that was accomplished
through collaborative arrangements with the San Mateo Educationz]l Resources
Center (SMERC) under the directorship of Frank W. Maitas (sce Section 3

of this report and Volume 1I, Section 10).

Finally, the introduction of the muitimedia Sih psckages provided the
opportunity to adjust the selling price of the service to not only resiiect the
upgrading of the cervice but also to put it on a more seif-sustaining basis

in a period of rising production and service delivery costs.
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Description of STD Information Packages

A typical SID package consists of the fol’owing items:

e a transmittal letter on IES stationery that describes “he
conter.t of the package and a brief message to the user from
the individual who performed the search;

e a narrative that describes how to interpret the computer
abstracts;

e computer printouts of up to 50 ERIC abstracts, tne 10
best of which are included on xerox copy or microfiche;

o fugitive data;
e a photocopy of one or more journal articles;

¢ an order form that tells the user how to order ERIC
documents, microfiche, and photocopies of journal
articles; and

e an evaluatio: form that the user is requested to complete

and return to the Institute for Educational Services.

The above items are assembled, packaged, and mailed to users of the
service within the typical 2-weel: turnaround period. Volume II, Sectiun 11,
of the Project SEIC final report, illustrates the above items for a typical
SID search,

COMPREHENSIVE INFORMATION SERVICES PROGRAM

A comprehensive Information Services Program is available to school
systems and educational agencies >n a subscription (block contract) basis
through the Institute tor Educational Services, In addition to Searches-in-
Depth and RSVP services, the Comprekensive Program provides a wide

range of useful publications including:
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e monthly newsleiters;

e annotated bibliographies and resource guides on such tupics as
Yeai Rour . Schools, Individualized Instruction, Behavioral
Objectives, Effective Use of Paraprofessionals, Community In-
volvement in Educational Planning;

® UNIPACS — Over 5000 up-to-date, completely validated, indi-
vidualized learning packages; and

e fugitive data catalogs which contain indexed materials of local,

nationzl, and international interest.

Through this service, school systems have access to equipment zuch
as microfiche, microfiche readers, and a wide variety of support services
such as wcerkshops for faculty members, community groups, and school
boards. Samples of the materials available under the program are contaired

in Volume II, Section 12,

MANAGEMENT INFORMATION SERVICES

The Massachuseits Department of Education, Divisicn of Resegrch,
Pianning and Evaluation, imaiatairs and dif\semmates a va iety of non-ERIC,
management-orlentpd information mcludmg( firancial pupxl progcam staff

facilities, and test and evaluation. Stimulated by the SEIP Project Ob]eCthP

of improving the' iesptulsxvenebs of MDE's non-ERIC data 0 local o’ eds

MDE developed a1i 1mp5= emented an enrollment projection raodel tha‘. in- L.
dicated the extent uf the °ffect of declining birth rates on pubiic school

L]

enrollments and the extent to which expected transfers from non-public schools

would offset the effect of the drop in births. The enrollmc... projection
service is described in more detail in Volume II, Section 13. MDE has also
prepared and disseminated historical revenue and expenditure data summary

reports which include the identification of financial trends on an individual

community basis.,
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SECTION 6

TOWARD SELF-SUSTAINING OPERATIONS

MARKETING

The hand-in-glove nature of the RSVP and SID services facilitated the
joint marketing of the two services (see Volume II, Section 14). In addition,
the RSVP service constituted an integral part cof the information services
that are available under subscriptions (the Comprehensive Information

Services Program) negotiated by IES.

Ferr major efforts have been conducted to promote the information
services: (1) mailings of letters and brochures, (2) journal articles and
advertisements, (3) displays and presentations at ediicational conferences
and workshops, .and (4) direct personal contacts. Volume II, Section 14

T
contains the journal articles, brochures, letters, etc., that have been

used in the market‘fng of “he services. The following paragraphs comment

*oa the major marketing efforts in each of the above categories.

.

y As of Auvrust 1974 IES distributed over 10, 000 pieces of literature,
e. g\ ,» letters ard biochures to local superintendents, supervisurs and
diréptors of elementary education, and curriculum specrialists. An assess-
ment of this method of promoting { 1 service indicated that only minimal
sales have resulted from the indiviural mailings; however, mailiags on

colored stock received a larger response than those on white paner. This
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small response produced a concentration of efforts on other marketing
activities that centered more on personal contact with the prospective user
of the service.

Through the efforts of the IES staff, the services have been promoted
at approximately 2¢ different educational conferences, workshops and
meetings of professional educators ‘See Volume II, Section 15). The promo-
tional activities have ranged from distributing brochures to conference
attendees to the presentation of papers and the management of a SEIC booth
at major conferences. The success of these marketing activities is
attributed primarily to the initial personal contact that is made with the
prospective users and subsequent followup activities. The approach is only
one step removed from the most effective (and most time consuming)
marketing approach which involves direct contact with the prospective users
in the setting of their own community/school system.

Direct personal contact, recontzct, and reinforcement has been the
most successful marhe}ung apptg)g'h used. The IES staff hasupade visits

to over 50 local schoo‘ systems ;o promote the SEIC—generatedg information

i }

services; many times réturn visits; '1re sch(‘dLled

t

Usually the du'ecto of IES mmies an mltlal visit to the superintendcnt *
X

or key central office administrators (e.g., prinicpals, mixed administrative
councily to explain the information gervice. Since most school systems
have never used an information sex vice and since the service involves
generally unknown clements -- com:buter access, microf che, etc. -- this
personal contact is important in cor:;municating the real valuc of the service
and °n dispelling the feeling of remoteness which so often characteriz -3 a

technological improvement. TlLese visits have been well received.
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