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Definitions
For purposes of this paper, the following definitions are used:

"Crossover library use" occurs when residents of a community with a library use a library in a different community.  "Library use" is defined as the use of any library service by an individual walking into a library (borrowing materials, reference service, attending library programs, browsing materials, using computers in the library, etc.). 
A person is a resident of a "library community" if they reside in a municipality or county that has legally established a public library or joint public library.  
Current Law

One of the statutory requirements for a library's membership in a public library system is that the library agrees to provide to any resident of the system area the same services, on the same terms, that are provided to members of the municipality, municipalities, and/or county that established the library.  Libraries may give preference to local community residents for library programs if the library limits program attendance.  [Section 43.15(4)(c)(4)]  Therefore, within a library system area, any resident may use any system member library and almost any of their services, regardless of municipal or county boundaries.

Counties have the authority to establish library standards for public libraries located in the county.  The standards take effect if they are approved by the county board and the public library boards of at least 50% of the public libraries in the county that contain at least 80% of the total population of library communities in the county.  [Section 43.11(3)(d)]  Public libraries that do not meet their county's library standards may be denied exemption from the county library tax.  [Section 43.64(2m)] 

Discussion Points
1. Crossover library use represents about 10% of statewide library use.  Crossover use generally occurs when two or more library communities are located close together geographically and/or when one library offers significantly more attractive or convenient library service.  

The extent of crossover borrowing varies widely in counties across the state.  More than two-thirds of all crossover borrowing (within a county) occurs within three counties—Milwaukee (1,805,799 items), Dane (478,247 items), and Waukesha (332,028 items).  More than two-thirds of the crossover borrowing in these three counties is in Milwaukee County.  Other counties with high crossover borrowing are:  La Crosse (130,576); Ozaukee (103,166); Winnebago (91,442); Outagamie (88,942); Rock (75,208); and Sheboygan (73,584).  

After those nine counties, crossover borrowing drops significantly.  At the other extreme, nine counties, mostly with consolidated county libraries, have no crossover borrowing within the county.  Thirty-nine counties have less than 10,000 items that are loaned between municipalities with libraries.  
2. Historically, most libraries have been willing to accept low levels of crossover borrowing without direct reimbursement.  A common attitude is that a library serves the residents of another library community and, in exchange, their residents can use the other library.  Problems arise when one library is used much more heavily than the other.  

The most difficult situations arise when a poorly-funded library is located near a much better-funded library.  In some cases, the poorly-funded library is supported by its municipality at a level just high enough to exempt from the county library levy.  In these cases, the residents of the community with the poorly-funded library have the "best of all worlds":  they have a low library tax rate, they have their own "library", and they have free access to an excellent library.  Not surprisingly, these situations create resentment among residents and municipal officials in the community that pays for the excellent library.  
3. The general principle of local public library funding in Wisconsin is that individuals support the cost of their library use through their local property tax—the municipal property tax if they live in a municipal library community, or the county library tax if they do not live in a municipal library community.  But, Wisconsin law does not address who should pay for crossover use.  The following are options:

· The municipality with the library being used by crossover patrons  

· The municipality with the crossover patrons  

· The library system using state funding  

· Direct state funding
4. Public library systems have an incentive to try to resolve crossover problems.  If a library should close it doors to crossover patrons in the same system area as the library, it would be out of compliance with system requirements and would be subject to penalties and expulsion from the system.  The system would also be out of compliance with statutory requirements and would be subject to reductions in state aid payments.

5. Public library systems have few effective tools to resolve crossover disputes.  Library systems do not have the legal authority to require crossover reimbursements.  Library systems do not have the legal authority to mandate standards for library system membership.  State funding received by library systems can be used to fund the cost of crossover use, but doing so reduces the funding available for required system services.  In some cases, especially in southeastern Wisconsin, system funding of the full cost of crossover use within the system would probably require the use of more than the total annual income of the library system.
6. In addition to crossover imbalances, individual libraries may also face an imbalance in "interlibrary loan" borrowing and lending to and from other libraries.  An interlibrary loan is a transaction in which library material is loaned by one library to another outside its branch system for the use of an individual patron.  In order to avoid double-counting of circulation, national definitions provide that the lending of an item from one library to another is not counted as a circulation.  Only the lending of materials to a library user count as circulation.
Some have argued that interlibrary loan traffic should be included in any statewide solution to the crossover library usage issue.  Interlibrary lending of library materials does not fit the definition of crossover usage used in this issue paper because it does not involve walk-in use of a library by a resident of another library community.
While it is true that the outcome of an interlibrary loan transaction is often similar to the outcome of crossover library usage, the mechanism for achieving that outcome is very different.

Interlibrary loan and the sharing of resources among libraries has long been one of the primary service programs for library systems.  Library systems have a great deal of autonomy in the development of resource sharing programs within their regions.  Interlibrary loan traffic patterns and protocols, shared automated system technologies and protocols, delivery patterns and programs, and interlibrary loan reimbursement programs are all areas in which systems exercise considerable decision-making autonomy.
7. In a number of areas, the crossover problem has been dealt with on the county or system level.  Waukesha County and Dane County have developed solutions to their crossover funding problem by primarily making use of the county library tax on municipalities without public libraries.  Rural county property owners are taxed at a level sufficient to pay for the cost of public library service to rural county residents.  These payments are then reallocated to pay for crossover borrowing (net borrowing libraries getting less than full reimbursement to fund higher payments to net lending libraries).  

In Milwaukee County, payment for crossover usage comes from individual net borrowing municipalities.  (Milwaukee County also includes interlibrary loan traffic in its crossover reimbursement calculations.)  In 2001, a new system membership agreement was approved by the system board that would reduce the level of payments provided to net lending libraries and require the system to pick up a share of the cost.  This prompted some of the net lending libraries to consider actions that would have removed them from participation in the library system.  This would have resulted in a significant reduction in the library service quality and options available to residents of those communities and surrounding communities.  All public libraries in the county eventually signed the new agreement with the system, but one or more libraries may continue to explore leaving the system.
Some counties have failed to arrive at any solution and libraries receive no reimbursement for crossover borrowing.  In some parts of the state, libraries, counties, and systems don’t view crossover borrowing as a significant problem.
8. Theoretically, library standards can reduce the level of crossover library use because libraries will have a strong incentive to improve their service to meet the standards.  If the standards encourage better community library service, fewer community residents will resort to using libraries in other municipalities.  Dane, Polk, Walworth, and Waukesha Counties have adopted county library standards, but it is too early to assess the impact of those standards on crossover borrowing.  Library standards are discussed in Issue paper # 7.
9. The Wisconsin library community and the DLTCL have looked at the issue of crossover borrowing in depth on a number of occasions, but the differences in the scope of the problem around the state make it difficult to craft statewide solutions. 

A Legislative Council study committee in 1996 made two significant recommendations in this regard.  The first was to provide each public library in the state 50 cents for each item they loaned to someone who lives outside of their community.  This was considered to be an incentive payment to promote open access, not full payment. 1997 Senate Bill 59 was introduced by the legislative council for this purpose.  It passed the Senate but not the Assembly.  The library community tried to get the bill reintroduced in the next session, but because of opposition from some segments in the library community, it was dropped.  

The legislative study committee also recommended reinstatement of the goal of the state providing funding for public library systems at a level equal to 13 % of expenditures from local and county sources for public libraries.  As a result, the DPI is now required to request the 13 % in its biennial budget request. Increased system aid is an important option for dealing with crossover borrowing in the short term.  Increasing system funding offers the flexibility of letting individual systems respond to the special needs and problems within their system area.  
As a result of other statewide meetings, the DPI also advanced a legislative language proposal in its biennial budget request for 2001-2003 that would enable individual public library systems or county boards of supervisors to develop plans for requiring municipalities to make payment for crossover borrowing.  Without sufficient state funding, the DLTCL felt that counties and systems should have a tool for dealing with this issue on a local level.  This language was not included in the Governor’s budget, and did not receive significant advocacy from the library community, so it did not advance in the legislature, even though it would cost the state nothing to implement.
Alternatives
1. Require that library systems expend any funding received above the 10% index level to address the crossover borrowing problem in their system area and to provide direct payments to public libraries to improve library services.

2. Institute a state aid program to pay public libraries 50 cents for each item they loan directly to someone who lives outside of their community but in another community or county that operates its own public library.  This program would be considered a state incentive to promote statewide access to public library services. 

3. Same as alternative #2 but include interlibrary loan.

4. Institute a state aid program that would match payments by counties, municipalities, and systems for crossover borrowing with the state share being one third.

5. Require that for a municipality to qualify for exemption from the county library tax, the municipality's library must annually circulate to its residents at least 75% of the total combined library circulation by those residents from all libraries in the county.  If a municipality fails to qualify for exemption from the county library tax (because of failure to meet the above test or failure to meet any county library standards), library usage by residents of that community would be included in the statistics reported by the other libraries in the county for 70% county reimbursement under Wisconsin Statutes Section 43.12.
6. Provide that the plan of library services for a county may include a provision requiring that a municipality located in whole or part within the county that operates a public library compensate other municipalities located in whole or part within the county that operate public libraries for crossover lending of library materials.  The per transaction level of compensation required under the plan shall not exceed the actual costs of providing the services as defined in the rules adopted by the department under Section 43.24 (2) (n).  Provide that a municipality must provide the compensation for crossover lending of library materials required in the county plan in order to exempt itself from the county library tax.
A plan adopted under this proposal would only address crossover library use within a county.
7. Provide that a public library system board may adopt a plan requiring participating public libraries to compensate other participating public libraries for crossover lending of library materials.  If a plan is adopted by the public library system board for this purpose, it shall be incorporated into the written agreement between the participating public library and the public library system board.  The per transaction level of compensation required under the inter-municipal lending of library materials reimbursement plan may not exceed the actual costs of providing the services as defined in the rules adopted by the department under s. 43.24 (2) (n).
A plan adopted under this proposal would address all crossover use within a library system area.
8. Require municipalities and counties with libraries to reimburse a minimum of 70% of the cost of their residents' use of other libraries within the same library system.  
9. Option #8 could be extended to require municipalities and counties with libraries to reimburse 70% of the cost of their residents' use of other libraries in adjacent counties across system borders (excluding the Milwaukee County Federated Library System).

10. Options #8 and #9 could be modified to only require reimbursement by a municipality or county (with a library) if usage by their residents of another library exceeds 1% of that library's total usage.
11. Allow a library to close its doors to residents of a municipality or county with a library (and not lose system membership) if usage by residents of that municipality or county of that library exceeds 1% of that library's total usage.  Require that the library serve those residents if the municipality or county reimburses at least 70% of the cost of their residents' use of the library.
Task Force Recommendations:

1. Allow a public library system board to adopt a plan requiring their participating public libraries to compensate other participating public libraries for crossover lending of library materials.  If a plan is adopted by the public library system board for this purpose, it would be incorporated into the written agreement between each participating public library and the public library system board.  The per-transaction level of compensation required under the intermunicipal lending of library materials reimbursement plan could not exceed the actual costs of providing the services.  
2. Allow county library plans to require crossover library use reimbursements.  A county library plan could include a provision requiring that a municipality located in whole or part within the county that operates a public library compensate libraries in other municipalities located in whole or part within the county for crossover lending of library materials.  The per-transaction level of compensation required under the plan could not exceed the actual costs of providing the services.  A municipality would be required to provide the compensation for crossover lending of library materials according to the formula in the county library plan in order to exempt itself from the county library tax.  
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