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SUMMARY 
 
The purpose of this report is to request approval for recommended changes to the 
Circulation and Collection Use Policy and to respond to the Toronto Public Library 
Board’s request that staff report on the impact of recent changes in the fines rates and the 
introduction of new fines as part of the annual review of this policy.  The last 
comprehensive review of the policy was completed and changes approved by the Board 
on July 26, 2011.  Amendments to introduce a fine for holds not picked up were approved 
on December 12, 2011 and implemented in July 2012.  Fines rates were reviewed by the 
Board in June 2012 as part of the operating budget process.  The policy and the 
accompanying schedule of fines are reviewed on a regular basis to ensure they are 
reasonable, effective and in line with nearby libraries and with other large urban 
Canadian public libraries. 
 
This report notes that overall circulation decreased in 2012 and that this trend continued 
into the first quarter of 2013, with particularly significant decreases in borrowing of 
children’s and teens’ materials.  This trend is of concern as it inhibits the Library’s ability 
to deliver on strategic objectives to grow a city of readers and foster the joy of reading 
and develop print literacy skills especially for children.   
 
In 2012, Toronto Public Library (TPL) implemented significant changes to fines and 
fines collection, including increases to overdue fines, lowering of thresholds for using the 
collection agency, introducing a new fine for holds not picked up, resulting in an increase 
to the budget of $600,000.  Fines revenue collected in 2012 was $10,175 short of the 
budget of $3,663,374.  Preliminary data for the first quarter of 2013 indicates that fines 
revenues for the period are 2% below budget. 
 
The report also reviews the policy as a whole.  It recommends streamlining of the 
conditions that lead to suspension of borrowing privileges, to facilitate growing use of 
online services.  An increase in the number of items that can be borrowed by customers 
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in temporary housing or shelters to improve access to library services for this population 
is also recommended. 
 
Several changes to the policy are recommended to provide consistency and alignment 
with other aspects of the policy.  A $1.00 fine is established for interlibrary loans that are 
not picked up to correspond with the fine for holds not picked up, and picture collections 
and music scores are set at a standard 21-day loan period and two renewals.  The 
discontinuation of a higher fines rate and reduced borrowing period of the Best Bet 
collection type is also recommended.  
 
The replacement fee for a lost laptop is lowered to $500 to reflect market costs.  
Materials that have been reported by customers as returned, but are not found by the 
Library after several searches, are assumed to be lost after 90 days and the customer is 
charged for the replacement cost.  This period is shortened from the existing 120-day 
period.  
 
Finally there are a number of minor wording changes to improve the clarity of the policy. 
 
RECOMMENDATIONS 
 
The City Librarian recommends that the Toronto Public Library Board: 
 
1. approves the revised Circulation and Collection Use (including Fees and Fines) 

Policy (Attachment 1); and 
 

2. directs staff to continue to track trends in circulation of children’s and teens’ 
materials, and to examine options for fines for children and teens materials and 
associated revenue impacts as a consideration for the 2014 operating budget. 

 
FINANCIAL IMPACT 
 
In 2012, TPL implemented significantly increased fines rates, lowered the thresholds for 
using the collection agency, and introduced a new fine for holds not picked up.  The 2012 
budget for fines and fees was increased by $600,000 to $3,663,374, which represented an 
increase of 19%.  Fines revenue collected in 2012 was $3,653,199, which was $10,175 
short of budget.  Lost revenue associated with the labour disruption and service 
interruption was replaced by the introduction of a Small Balance program with the 
collection agency and the lowering of the threshold for the regular collection agency 
program that was applied retroactively and therefore resulted in significant one-time 
revenues.  
 
The 2013 budget for fines is $3,675,374.  Preliminary data for 2013 shows that fines 
revenue for the first quarter is 2% below budget.  Fines revenue will continue to be 
closely monitored as it may be impacted by the following trends: 
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 the due date email notification, implemented in February 2013, is expected to 
result in reduced fines; 

 e-book circulation is the fastest growth area, and there are no fines for this 
borrowing activity; 

 overall, circulation was down in 2012 even after adjusting for the labour 
disruption.  Preliminary information for January and February 2013 indicates this 
downward trend is continuing. 

 
The Director, Finance and Treasurer has reviewed this financial impact statement and is 
in agreement with it. 
 
DECISION HISTORY 
 
The last comprehensive review of the Circulation and Collection Use (including Fees and 
Fines) Policy was approved by the Board on July 26, 2011.  Amendments to introduce a 
fine for holds not picked up were approved at the December 12, 2011 Board meeting and 
implemented in July 2012. 
 
At its meeting of June 25, 2012 as part of the review of the operating budget, the Board 
determined that the Library should maintain the current overdue fine rates and fine 
structure and that staff should report back to the Board on the impact of these new rates 
as part of the Board’s annual review of the Circulation and Collection Use (including 
Fines and Fees) Policy in the first quarter of 2013. 
 
ISSUE BACKGROUND 
 
The Circulation and Collection Use Policy applies to users of Toronto Public Library.  It 
covers activities related to the registration of Library users and the borrowing and use of 
Library collections and services.  It sets the conditions and use of the Library card; the 
borrowing privileges, responsibilities and restrictions; and a schedule of fees and fines.  
The schedule of fees and fines includes some charges and fees that are not specifically 
related to circulation and collection use, for example, digital reproduction. 
 
The policy is reviewed on a regular basis to ensure that it continues to be responsive, 
effective and relevant. 
 
COMMENTS 
 
The goal of the Circulation and Collection Use Policy is to provide broad access to 
library materials and to thereby ensure efficient use of public funds and resources.  Fines 
are a tool to encourage prompt return of materials and make them available to others.    
 
As outlined in the Circulation and Collection Use (including Fees and Fines) Policy, the 
purpose of the Policy is to: 
 

 make materials widely available to the community; 
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 maximize use of collections and services; 
 facilitate requests for materials; 
 retrieve overdue materials. 

 
While the changes to fines have been successful in retrieving overdue materials, there has 
been a decline in use of collections and services. 

Fines changes implemented in 2012 
These are the changes to the fines rates, and fines structure, and fines collection processes 
approved at the July 26, 2011 meeting and implemented in January 2012: 
 

 fines are now charged based on intellectual level of material borrowed, rather than 
customer’s age category; 

 fines for adult materials increased to $.40 (from $.30); 
 fines for teens materials increased to $.20 (from $.15); 
 fines for children’s materials increased to $.20 (from $.10); 
 a new fine rate was introduced for Best Bets and DVD’s, at $1.00 for adult (from 

$.30) and $.50 for children’s (from $.10); 
 the threshold for sending adult accounts to collection agency is now $40.00 (from 

$50.00). This program was applied retroactively to old accounts, which resulted in 
one-time revenues; 

 the referral fine was increased to $15.00 (from $10.00); 
 the Small Balance program was initiated to follow up on delinquent adult 

accounts owing between $10 and $39.99.  This program was applied retroactively 
to old accounts, which resulted in one-time revenues; 

 a referral fine of $5.00 was added to all accounts submitted to the Small Balance 
program; 

 a new fine of $1.00 was implemented for holds not picked up or cancelled by the 
expiry date (implemented on July 16, 2012). 

Analysis of 2012 library use 
Analysis of 2012 borrowing shows a downward trend in borrowing by teens and children. 
While total circulation, adjusted for labour disruption, was down by 1% in 2012, 
borrowing by adults decreased by 0.5% compared with 7.5% for teens and 1.5% for 
children.  These differences are even more pronounced in the first quarter results for 2013 
when compared with first quarter 2012 results, adjusted for the labour disruption that 
show a drop of 6.2%, while borrowing from children’s collections dropped by 9% and 
borrowing from teens’ collections dropped by 14.5%. 
 
Teens experienced the greatest impact from the fines increases and the change to 
charging fines by material category because teens borrow heavily from the adult 
collection.   
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Change in circulation by material 
 Child Teen Adult Total 
2011 vs 2012* -1.4% -7.4% -0.5% -1.0% 
Q1  2012* vs Q1 2013 -9.0% -14.5% -4.7% -6.2% 
* 2012 data was adjusted for labour disruption 
 
There was also a large decrease in new registrations in 2012, with teens and children 
showing the largest decreases.  New registrations continued to drop in the first quarter of 
2013, but there was a modest increase in new teens’ registrations, possibly resulting from 
promotional efforts targeting teens in the fall of 2012.  As new registration is an 
important indicator of future use, decreases of this magnitude across all age groups is a 
concerning trend.   
 

Change in new registrations  
 Child Teen Adult Total 
2011 vs 2012 -17.3% -16.8% -8.3% -10.9% 
Q1  2012 vs Q1 2013* -12.0% 3.6% -3.0% -4.4% 
* Q1 data was adjusted for labour disruption in 2012 
 
The fine for holds not picked up was implemented on July 16, 2012, so holds activities 
were analyzed for the period from June to December (noting that communication about 
the new fine started in June).    
 
More customers are proactively managing their holds, including cancelling and 
suspending holds.  The result is that holds are filled more quickly for customers as 
materials are not sitting on holds shelves. 
 
However, the introduction of the fine had a significant impact on usage.  Customers 
placed fewer holds, there was a major reduction in holds not picked up, and borrowing 
through holds dropped by almost 250,000 items.  Prorated to a full year, this would be 
approximately 400,000 items.   
 

Holds: % change Jun – Dec 2011 vs Jun – Dec 2012 

 2011 2012 % change 
Holds filled (impacts circulation) 2,892,389 2,645,174 -8.6% 
Holds not picked up 479,802 179,951 -62.3% 
% of holds that were not picked up 14.2% 6.4%  
 
There was a slight increase in holds filled in the first quarter of 2013.  This is because 
2012 measures for the period were impacted by labour disruption.   
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Holds: % change Q1 2012 vs Q1 2013 

 2012 2013 % change 
Holds filled (impacts circulation) 1,132,505 1,168,959 3.2% 
Holds not picked up 159,458 54,468 -65.8% 
% of holds that were not picked up 13.0% 4.5%  
 

Long-term outlook for fines revenue  
Libraries across North America are closely monitoring a number of trends that indicate 
that the long-term outlook for fines as a sustainable source of revenue is diminishing.  
These include increasing use of e-materials and technological applications to assist 
customers in tracking their due dates.   
 
In Toronto Public Library the circulation of e-titles (e-book, e-audiobook, e-music and e-
video) experienced exponential growth over the last three years.  Circulation is projected 
to double again in 2013.  The Library expects to introduce e-magazines this year, which 
will add to expected increases. It is likely that by the end of 2013 circulation of e-
materials will be between 7 - 10% of circulation overall.   
 
Currently e-titles cannot become overdue as e-titles employ digital rights management 
and so the borrowed items expire automatically at the end of the borrowing period.  As 
overall circulation shifts more and more to e-titles, the reduction in revenue from fines 
will become larger.   
 
Due date reminder service was introduced in February 2013.  This service provides email 
reminders two days before materials are due.  Customer pick-up continues to grow, 
which will reduce incidence of overdue materials.  Other libraries have reported a decline 
in fines of 5% and up to 15% as a result of introducing date due email reminders. 
 
Online payment will be introduced in 2013.  This service will provide a convenient 
option for users to pay fines without having to travel to a library branch during open 
hours.  A $1.00 service charge per use will offset additional bank charges.  This service is 
not expected to have a significant impact on fines revenue in 2013. 
 

Environmental Scan 
Toronto Public Library fines for print materials are high compared with other Canadian 
and American libraries.  U.S. libraries tend to charge between $0.20 and $0.25 per day 
for print materials.   
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Toronto fine rates for print materials compared to other libraries 

 
Adult fines per 
Day 

Max per item Children’s fines  
per day 

Max per item 

Toronto $0.40 $16.00 $0.20 $8.00 
Mississauga $0.35 $10.00 $0.35 $10.00 
Brampton $0.25 $10.00 $0.25 $10.00 
Hamilton $0.25 $10.00 $0.10 $5.00 
Montreal $0.25 $3.00 $0.10 $2.00 
Calgary $0.35 $12.00 $0.15 $8.00 
Ottawa $0.50 $25.00 $0.25 $5.00 
Winnipeg $0.40 $11.00 $0.20 $4.50 
Vancouver $0.30 $12.00 No fines for children 

USA Libraries 
New York $0.25 $12.00 $0.10 $12.00 
Los Angeles $0.30 $10.00 $0.15 $10.00 
Chicago $0.20 $10.00 $0.20 $10.00 
 

Declining Use by Children and Teens 
Analysis of 2012 performance measures indicates a concerning trend in decreased use of 
children’s and teens’ materials, a trend that has become more acute in the first quarter of 
2013.  These trends will continue to be monitored. 
 
There is concern that the new rates in fines for children and teens introduced in 2012 
inhibit the Library in delivering on its mission and strategic priorities.  The first pillar of 
the 2012 - 2015 Strategic Plan is to “Grow a City of readers: Foster literacy and a love of 
reading as a first priority; support readers of all ages in improving print literacy skills and 
in discovering great stories and books”.  Goal 3 speaks specifically to supporting 
children’s literacy skill development: “Support readers in building print literacy skills as 
an essential foundation for future achievement, especially for children at critical stages in 
their development.” 1 
 
Research indicates that the best way to foster a love of reading is to provide children with 
choice and variety in the books they read and enjoy.  Libraries help families gain access 
to a wide range of books, but high fines can discourage families from utilizing this 
opportunity to the full extent.   
 
In preparation for the 2014 operating budget, the Library recommends that the Board 
directs staff to examine options for fines for children and teens. 
 

                                                 
1 1http://www.torontopubliclibrary.ca/content/about-the-
library/pdfs/board/meetings/2012/nov29/10b.pdf 
 



Circulation and Collection Use (including Fees and Fines) Policy –  8 
2013 Recommendations 

Policy Changes 

a) Borrower suspensions (Section 1.13; Schedule 1.5) 
The Library proposes to simplify the reasons for borrower suspensions.  Borrower 
suspensions refer to circumstances that lead to borrower privileges being blocked.   
Currently borrowers are suspended when they have: 

 more than 15 items overdue; or 
 more than $30.00 in fines or charges, which includes both unpaid fines on 

returned materials and fines accruing on items not yet returned; or 
 more than ten reported/claimed returns; or 
 any item overdue more than 6 weeks; or 
 any fines or charges of $5.00 or more overdue for more than six weeks. 

 
The policy goal of suspensions is to ensure that customers use Library resources 
responsibly, that money owing to the Library is paid, and that Library resources are 
protected.  In that light, the first two suspensions are important and should be retained.   
 
The other suspensions are considered redundant as the Library employs other processes 
to address these issues.  The suspension associated with reported/claims returned items 
describes a condition where a borrower asserts that one or more items have been 
returned, but were not checked in and these items cannot immediately be found.  If the 
items are not found they will convert to lost item status after 90 days and the customer 
will be charged the replacement cost.  Furthermore, the current circulation software does 
not support automated tracking of reported returned items so these records require 
manual intervention and therefore are prone to inaccuracies.    
 
The suspension that applies to items overdue more than six weeks is addressed through 
the fact that at 40 days the overdue item converts to lost item status, and the customer is 
invoiced for the replacement cost.  The suspension that applies to unpaid fines or charges 
of $5.00 or more is now managed by the Small Balance program of the collection agency.  
Under this program accounts owing $10 or more for longer than 70 days are submitted to 
the collection agency, which triggers additional follow up to recover the payment.  In 
addition, all fines and fees must be paid in full at time of annual card renewal for all age 
categories. 
 
b) Best Bets (Schedule 3.1, 3.2, 4.2) 
Overall circulation of the Best Bets titles has been declining over the last four years.  As 
holds decline and the marketing of collections improve, Best Bets copies with their short 
loan period and high fines are less attractive to customers.  It is recommended therefore 
that Best Bets collections will be changed to non-holdable browsing collections with a 
regular three-week loan period, two renewals and regular fines.  
 
c) Hostel customers (Section 1.4) 
The Library is recommending an increase in the number of items Hostel customers can 
borrow at one time.   
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A Hostel customer is defined as “an individual who does not have a permanent address 
and includes customers who are homeless, living temporarily in a group home or shelter 
or hostel in Toronto”.  Given the transience of this population, Hostel cards have a three-
month expiry date, a stipulation that is not currently in the policy, but is being added as 
part of the changes recommended in this report.   
 
The existing policy limits Hostel customers to borrowing two items at a time.  Feedback 
from hostel customers tells us this is insufficient.  This report recommends the limit be 
increased to five items at a time. 

d) Reported Returned Timeline (Schedule 5.3) 
Reported returned refers to a process employed when there are disputes with customers 
regarding whether or not an item has been returned.  By marking the item “reported 
returned” fine accrual is suspended while both the Library and the customer search 
further for the item.  If not found within the given period, currently set at 120 days, the 
item is assumed lost by the Library and the customer is charged. 
 
Our experience indicates that 120 days is too long.  The Library recommends reducing 
this period to 90 days.  

Additional changes 
There are a number of additional changes recommended, as follows: 
 

 a fine of $1.00 is recommended for Interlibrary Loans that are not picked up, to 
mirror the fine for holds that are not picked up (Schedule 4.5); 

 a standard three-week loan period with two renewals is recommended for picture 
collection items and music scores to be consistent with other collections 
(Schedule 3.1, 3.2); 

 the charge for lost laptops (under the Library’s laptop lending program) is 
changed to $500 from the current $1,000 to reflect current costs (Schedule 5.4). 
 

In addition, new wording is provided in some sections to provide greater clarity. 

Conclusion 
2012 was a transition year with a large number of changes to fines rates and fines 
collection practices that resulted in decreased usage, in particular among children and 
teens.  The report recommends a number of changes to the Circulation and Collection 
Use (including Fees and Fines) Policy: increasing the number of items that can be 
borrowed by Hostel customers, streamlining suspension thresholds, and adjusting the 
borrowing periods and renewals for the picture collection, music scores and Best Bets.   
 
Recognizing that there are concerning trends in declining collection use, the report 
recommends that the Board directs staff to continue to track trends in circulation of 
children’s and teens’ materials, and to examine options for fines for children and teens 
materials and associated revenue impacts as a consideration for the 2014 operating 
budget. 
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