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The Chairman, Subcommittee on State, Jus-
tice Commerce, and the Judiciary, Senate
Committer o Appropriativas, asked GAD to
assess th © 4 Services Corporatian’s system
for mas expanded resourses, its budgst
developmen. methodclogy, and its efforts to
identify more cfficient and effective systems
tor delivering ‘egal services to the poor.

The tcegal Services Corporation hudget has
more than doubled since 1876, in an effort to
expaind service 10 cover previously unmet
needs of she poos. In an en ironment of
rapidl,f increasing appropriations, the Cor-
poration needs toc deveiop budgets oriented
to local needs and implement controls neces-
sary to ensure effective and efficient admin-
istration of program resources.

The Caorporation should place priority on
developing and implementing project man-
agement systems needed to provide intor-
mation necessary to develop more effective
budges and tn eveluate local legal services
efforts.

HRD-78-100
APRIL 26, 1978



COMPTROLLER GERERAL OF THE UNITED STATES
WASHINGTON, D.C, 20848

B--130515(€)

The Honorable drnest F. Hollings

Chairman, Subcommittee on Stzte,
Justice, Commerce, and the Judiciary

Committee on Appropriations

United States Senate

Doar Mr. Chairman:

In response to your June 22, 1977, letter, thi:
report discusses the Legal Services Corporation’s
budget develcpment methodology, its system for manag-
ing expanding resources, and its efforts to identify
more efficient and effective methods for delivering
legal services to the poor.

As arranged with your office, unless you publicly
aiinounce its contents earlier, we do not plan any
furthes distribution of this report until 30 days from
the date of the report. At that time we will send
coples to lnterested parties and make copies availeble
to others upon request.

This report contains recommendations to the Cor-
porction's president. You may wish to reguest a
report from the Corpor=~tion gimilar to that required
by the Legislative Reorganilzation Act of 1870. As
you knuw, section 236 of the Legislative Reorganization
Act of 1970 requires the head of a Federal agency to
submit a written statement on actions taken on our
recommendations to the Senate Committes on Governmental
Affairs and the House Committee on Government Operations
not later than 60 days after the date of the report ang
to the House and Senate Committees on Appropriations with
the agency's first reguest for appropriations made more
than 60 days after the date of the report. The date of
the report's further distribution would be the base date
from which the 60 days will begin.

Comptrcller General
of the United States



CCMPTROLLER GENERAL'S : EXPANDING BUDGET REQUESTS

REPORT TO THE SUBCOMMITTEE FOR CIVIL LEGAL NEEDS OF
ON STATE, JUSTICE, COMHERCE, THE POOR-~-IS MORE CONT2CL
AND THE JUBICIARY FOR EFFFECTIVE SERVICES
CCMMITTEE ON APPROPRIATIONS RFQUIRED?

UNITED STATES SENATE

The Legal Services Corporation provides
civil legal services to the eccnomically
disadvantaged. 1In doing so, it finances
over 300 legal setvice projects across the
Netion staffed by over 3,700 attorneys who
handle an estimated 1.2 million legal
problems annually.

Since the Corporation's first year of
operation, 1976, its appropriation has
increased from £92 millicn to $205 million
for fiscal year 1978. It is reguesting
about $30¢ million for fiscal year 1379

to meet its goal of providing all the

poor with a minimum level of access to
legal services.

BUDGETING

dbout 90 percent of the Corporation's
budget has been for direct grants to local
legal service projects and contracts with
project support centers, Generally, the
Corporation does not rely on lccal project
funding estimates; it determines its grant
funding requirements and allocates funds
to local projects on the basis of gross
estimates of the poverty population, the
number of legal services attorneys needed,
and the costs to support attorncys. Poverty
population estimates used by the Corpcra-
tion are derived from the 1370 Census. The
attorney cost and need factors rely on
program experience under the Office of
Economic Opportunity and a 1974 study of
the legal needs of the population at all
income levels. The budget was developed

to reflect the funds needed to provide

all of the poor with minimum access to
legal services.

Tear Sheet. Upon remoaval, the report HRD-78-100
covar date should be noted hereon. i



The information used by the Corporation to
determine grant funding requirements is
becoming owrcdated, and budgets developed
using present methods will not reflect the
resources needed to achieve a given level
of iree leaal services for the poor.

GAC's review of 19 Corporavion grantees
showed there are significant variations
amcng projects in average cost, reported
caseloads and other available resources.

By awarding grants to local projects at a
constant level based on estimates of the
poverty population in the area, Corporation
funding dc-s not reflect local needs, local
project cost and service experience, or
other resources available in local areas
for legal services to the poor. &s a
result, funding allocations c¢an create im-
balances among geographic areas in the
level of services availiable to the poor
{see p. 10).

PROJECT MANAGEMENT SYSTEMS

In 1969 and 1973, GRO reported that the
Office of Economic Opportunity, which
administered the legal services program

at that time, needed to establish an
adeguate system to obtain current data on
grantee activities necessary for effective
national and local prcgram management. The
Corporation has not been able to implement
a proiect information system, due in part
to resistance of grantees to comprehen-
sive data reporting requirements. Also,
the Corporation has not required all
grantees to adopt standard definitions of
case and other activities necessary to
ensure consistent and comparable informa-
tion on project activities. Delays 1in
implementing an adeguate system prevent
the Corporation from having all of the
information needed to effectively manage
the programr, develop effective budgets,
and allocate funds to grantees (see

pp. 17 through 19).
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Tear Sheet

The Legal Services Corporation reguires
grantees to establish priorities for
accepting cl_.ents wnich consider avail-
able resou-ces, other sources of services,
urgency of the problem, and impact on the
poverty community. Most of the prolects
reviewed have not established wraitten
project priorities, and several of those
accept clients on a first-come first-
served basis. Of projects which established
either written or informal policies, many
did not reccgnize all considerations
required by the Corporation. Inadeguéace
priorities can result in allocaticns of
project resources which do not rellect
local community needs and resonurtces

{see pp. 20 and 21).

ALTERNATIVE SERVICE DELIVERY METHODS

The Legal Services Courporation Act of 1974
reguired the Corpo-ation to study the
economy and effectiveness of alternative
methods of providing legal services to the
poor through the private bar as compared to
Corporation projects and report the results
with recommendations to the President and
the Congress by July 1977. Because of the
time required to implement the study and
related information system to collect and
analvze study results, the Corporation
issued a status repcrt describing the

study approach and now plans to issue a
final report with recommendations in
December 1979 (see p. 29}.

-

The Corporation has funded 38 dewonstra-~
tion projects in two series of 19 projects
each to test 5 alternative service delivery
models. All models involve use of private
attorneys to deliver services to the poor
and differ primarily in the payment
mechanism used.

A Corporation study team reported that
study objectives could have been accom-
plished with between 9 and 11 second
series demonstrations by balancing vro-
jects among model types, although further

iii



study by the Corporation led it to fund

19 additionel projects. Because of the

time reguired in implementing the study

and related infermaticn system, the
Corporation did not have all of the
informaticn on the initial demonstrations
which would have bheen useful when selecting
the second series of 19 experiments.
Sceventeen of these replicate paymnent
mechanisms tested in the initial series.

RECOMMENDATIONS

GAO is recommending that the president of
the Legal Services Corporation:

--Work toward developing budgets and allo-
cating resources to grantees on the basis
cf local cost and service experience,

local needs and priorities, and availability

of non-LSC resources (see p. 12).

~-Place top priority cn ueveloping a project

information system and reguirc 21l grantees

to implement the system (See p. 22}).

~--Ensure that grantees have established
priorities for accepting clients
{=ee p. 22}.

~-Tnsure that participants in the study of
alternative service delivery approaches
accurately submit reguired data as a
condition for continued funding
{see p. 30).

~~-Use data submitted to develcop information
on the activities and results of
the initial experiments for use of second
series participants (see p. 30).

~~Analyze and publish study results from
current study participants before funding

any new tests of alternative or supplemental

delivery approaches (see p. 30).

iv

o are et eub) Y A

. e -

s ema

— A - — A



CORPORATION COMMENTS

The Legal Services Corporation agreed with
GAO's recomwmendations and provided additional
information and observations discussed on nages
12, 22, and 38.

Tear Sheet v
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CEAPTER 1

INTRODUCTION

The Legal Services Corporation {LSC), a private non-
profit corporation authorized by the Legal Services Corpo-
ration Act of 1974 (Public Law 93-355, July 25, 1974), as
amended, administers a program providing free civil legal
services to the economically disadvantaged. At the beginning
of fiscal vear 1978 there were 320 legal services projects
across the Nation funded by tiue Corporation. The projects
are staffed by over 3,700 attorneys who handle an estimated
1.2 million legal problems annually.

Since 1976--L8C's first year of operation--its Federal
appropriation has increased from $92 million to $205 mil-
lion for fiscal year 1978. 1In order to meet its goal of
prov.ding all of the poor with a minimum level of access to
legal torvices, LSC increased its budget reguest to about
$304 millior. for fiscal year 1979.

».th comidly increasing resources being devoted to civil
leg « sz-wvicr -, *he Chairmen of the Senate Subcommittee on
Stace, Justic.. . mmerce and the Judiciary, Committee on
Apnropriations, asked us to assess LSC's system for managing

¥parded r2so..re=ws, .ts budget development methodology, and
1ts efforts to icdenvify unore efficient and effective systems
for ocvliveriny legal services to the poor.

EVOLING FEDERAL PROGRA!NS
FOR CIVIL LEGAL SERV.CTS

The legal profession has long acknowledged a responsi-
bility to p-cvide legal services to persons who cannot afford
attorneys. Auv the beginning of this century the profession
established free legal aid offices te handle civil matters.
Tega. services on criminal matters are provided to the poor
separat:ly through Federal and State funds. Over the yéars,
the number of leqsl aid cffices throughout the country
gra’d, ily increased. However, the availability of civil
‘e¢y. *.. increased significantly with the arihorization of
< ViDL > services programs under the Economic Opportunity
2w o oF (94 {Public Law 88-4%52, Aug. 20, 1v64), as amended.
T:e ~ow program, administered by the Office of Economic Oppor-
tluoify (330) grew from 135 local projects and an appropriation
of SA47,000 in fiscal year 1965 to 258 local prejects and an
epprepriation of $71.5 million in fiscal year 1975.



Responsibility for administering the Legal Services Pro-
graem was transferred to the Community Services Administration
{CSA} in January 1975, pendinc creation of che new LSC. In
October 1975, LSC became ovoerational and assumed responsi-
bility from CSA for 258 legal services preograms which were
operated by gruntees 1in 638 offices located in the 50 States,
Puerto Rico, Micronesia, and the Virgin Islands. These of~
fices were staffed by nearly 3,300 attorneys and 1,000
paralegals. 1In addition, three programs were operated with
private attocrneys through judicare--an approach that reim-
burses attorneys in private practice for services provided
to clients meeting the program’s eligibility standards.

The Legal Services Program, as operated by OEC was the
subject of two of our prior reports issued in August 1969
and March 1973. 1/ These reports discussed managing and ad-
ministering the program and reccommended actions t> improve
its effectiveness. (See pp. 15 and 16.)

LECGAL SERVICES CORPORATION
ORGANIZATION AND PROGRAM
ADMINISTRAT1ON

LSC is authorized under the Legal Services Co.poration
Act of 1974 to make grants or contracts to provide financial
assistance to gualified programs furnishing legal assistance
to eligible persons and is required to establish maximum
income eligibility levels in consultation with the Qffice
of Management and Budget (0M3) and the 3tates. LSC 1s also
required to ensure that grantees estaeblish priorities for
providing services which consider the relative needs of those
unable to afford legal assistance, and that grants and con-
tracts are made so as to provide the most econemical and
effective delivery of legal assistance to those in both urban
and rural areas.

Under Section 1007(g) of the Legal Services Corporation
Act of 1974, LSC was required to study the economy and effec-
tiveness of alternative methods of delivering legal services
through rrivate attorneys as compared to the stafi attorney
approach employed by LSC projects. The study recommendations
were to be furnished to the Congress by July 1977 under the

1/"Effectiveness 2.d Administration of the Legal Services
Program Under Title II of the Economic Opportunity Act of
of 1964," (B-130515, Aug. 7, 1969). "The Legal Se:rvices
Preogram—-~Acccmplishments of and Problems Faced by its
Grantees," (B~130515, Mar. 21, 1973).
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act but the Corporation has extended the completion date to
becember 1379%.

LSC grantees are governed by local boards of directors
which include private attorneys, clients, and representatives
from the community. The programs employ lawyers and staff
who provide legal advice and representation to those who
qualify. LSC has vrescribed maximum income eligibility levels
of 12% percent of OMB poverty guidelines within which =zach
program must set its own standards recognizing living costs
and other local factors. While familvy income is the primary
consideraticn when determining eligibility for free legal
sertvices, other circumstances which may affect a perscn’s
ability to pay, such as medical and child care expenses,
may also be considered.

although most LSC-fuiled programs provide general civil
legal assistance to the poor, some emphasize such areas as
consumer affairs, law for the elderly, social welfare bene-
fits, housing, and family law. A number of proqgrams specialize
in serving migran% workers or Native Americans.

LSC also contracts with 13 support centers which provide
specialized assistance t¢ legal aid programs in connection
with complex legal problems of clients. Scme ceaters concen-
trate on such areas as housing, administrative henefits,
health law, and consuvmer rights, while others specialize in
laws affecting certain grcups, such as Native Americans,
migrant workers, and the elderly.

LSCis Office cof Field Services manages grants to local
legal services programs and contracts with 13 support cen-
ters. The office, assisted by the nine regional offices, is
responsible for reviewing and approving grant applications,
supervising grant processing, providing ranagement assistance,
and monitoring the program’s performance. LSC regional of-
fices are responsible for evaluating each local legal services
project in their regions four times annually, whicn includes
reviewing the internal controls and management procedures of
each.

SCOPE OF REVIEW

Qur review was made at the LSC headquarters in Washimgton,
D.C., and at 31 legal services grantees and contractors
around the country. We directed ou. efforts ts the methods
emploved by LSC to budget and allocate resources and its
study to ldertlry more effective and 9ff1c1ent methods of
delivering free legal services,



ke reviewed the financial and overating recards and
interviewed officials and attorn.ys at LSC headcuarters and
at 31 Laqel Services Corporatiocn grantees and convractors
in 18 States. UNWineteen of the c¢rantees were operational
legal services projects, five were demonstration partici-
pants in the congressionally mandated alternative delivery
system study, four were national support centeis, and three
were State or regional centers providing suppert to local
projects in our review. The financial and ovwerating records
reviewed were for the most recent lZ2-month period for which
information was readily available. The operational projects
were selected from z random sample of €2 arantees and ze-
presented a range of cost and service experience as reflected
in recent independent audit reports and qu-.stionnaires re-
ceived from grantees. The five grantees participating in
the delivery system study were selected to represent one
of each type of approach being tested.

We also reviewed applicable l=zgislation, policies.
regulations, program documents, reports, correspondence, and
other related records and interviewed officials at the head-
guarters, office and pertsnent regional cffices of the Cor-
poration.
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CUAFTLR 2

PUCGE™ DEVELOPYIRT METHCTCOICGY

SPCULr PF MOTTFIFE AND UPDATFT

Alwost 20 percent of the [eaal Services Corproration's
annual budgets have hkeen used for dirrct grants to local leaal
services projects and contrects with project support centers.
The Corporation determines its grent funding recuirerents and
allocates funds to local projects using estimates of the
poverty population. a aross national estimate of *he leazl
needs ¢f the peoor, and 3 national average service cost, rather
than an assessment and aaqgra2gation of local grantee budget
subrissions.

The methodology, developed by a consultant under contract
with the L5C in 1975, enabled the new Cornoration to prervare
budget requests and allocate funds in an expedient manner 1n
order to updarade legal services to the poor despite the ab-
sence of dependable information on agrantee activities and
needs. However, in a reriod of rapidly increasing budecets,
continued reliance on a methodology which does not generally
consider individusl oroject cost and service experience c-n
result in funiing levels which do not reflect local needs
and create an imopalance among aeoqrarhic areas in the level
of legal services ava.lable to the poor.

RUDGET CG: PGHENTS

LSC hes budgeted about $215.,4 million for fiscal year
1978, derived primarilv from an appropriation of $205 wmillion
and funds availatle from previous vears. It cstimates it
will spend ubout $201.6 million to provide legal 3ssistance
to the poor, of which $180 million, cr R4 percent of the
total budget, will be for direct grants to local legal ser-
vices projects and contracts to project support centers.

The remaining $21.6 million for provision of legal assistance
includes operating funds for the nine Corporation reocional
offices and the projects particinatina in the conaression-
ally mandated study of alternative methods of providing legal
gservices to the poor,.

The balance of the Corporation's fiscal year 1978
budaget-~about $13.8 rillion--is for LSC Headauarters rro-
gram support, including recruitment and trainina, research,
and program manacement and administration. The Corroration's
budget has increcsed substantially sirce 1976, and 3 signi-
ficant further increesc is being recuested feor fiscal vear
1979 (see app. I1).



ESTIMATING BUDGET REQUIREMENTS

Because the legal services programs transferred to the
Corporation in 1975 had experienced static funding levels
since 1971, and because there were wide disparities among
local programs in coverage and funding levelg, the LSC
adopted a budget methodology designed tc achieve a short
term goal of providing all of the poor with a minimum level
of access to legal services. The budget methodology used
by the Corporation to determine its annual budget require-
ment for direct grants and to allocate funds tc local legal
services projects relies primarily on estimates of the
Nation's poverty population, the national need experienced
among the poor for legal services, arnd the number and cost
of attorneys to serve that need. The poverty population
estimates are derived from the 1970 Census. The remaining
factors are derived from the consultant®s study of legal
services needs, cost and operating experience of the legal
services program in 1974 under OEC, and a study of the
itrcidence of legal problems experienced amcng the general
pcpulation rather than the poverty population.

In order to develop its grant funding reguirements, the
Corporation converts the attorney cost and need factors to a
per capita cost of prov.ding the poor with-a given level of
access to free legal services, and applies that cost to the
poverty population estimates. The per capita cost estimate
of $7 currently used by the Corporation is the funding level
considered necessary to achieve its short term goal to pro-
vide minimal access to the poor, and reflects a goal of
funding two attorneys for every 10,060 poor persons at a
national average annual cost of £35,000 for each attorney.
LSC expects its fiscal year 1979 budget reguest of $304 mil-
lion will provide the funds necessary to meet its short term
goal and has adopted a long range anal of providing the poor

with an increased level of access to free legal services
which it defines as adequate.

The Corporation relies on the 1970 Bureau of the Census
estimates of the poor as defined by the Office of Management
and Budget (OMB) to develop its grant funding requirements.
However , Census estimates of the national poverty population
have declined from the 1970 level of 29 million. A recent

Y

B pem v

- atboun

J R S

e Aot Bt A s ke

[ R



study by the Bureau of the Census 1/ conducted pursuant to a
congressional mandate for estimates of the number of children .
in poverty families estimated that there were 24 millicn per-
sons below the OMB poverty level in 1975, or 5 million less
than the estimate currently used by the Corporation.

Althcugh the 1970 Census estimates do not accurately
reflect the current poverty populaticon, they are used by LSC
because they are the only data available in sufficient geo-
graphic detail for allocating grart funds to local legal
services projects from the gross budget it receives, w#hile
the decennial estimates facilitated the new Corporation's
budget development and fund allocation process, continued
use of a funding methodology that does not accurately reflect
significant changes in the program's target population will
result in budgets vwhich do not correspond to the needs of
the poor.

The Corporation funds grantees on the basis of the number
of persons in the service area who are below the OMB poverty
level, but local projects may serve those with incomes up to
125 percent of the OMB level under LSC adopted eligibility
criteria. &According to LSC, Bureau of the Census estimates
shnw that there were about 34 mill:.on persons at or below
that level in 1975 and LSC believes in this context that use
of the 1970 estimate of 29 million poor is not unreasonable.
Since LSC's interim funding goal is intended to provide the
poor with minimal, rather than adequate, access to services,
permitting grantees to serve individuals above the OMB poverty
level could result in those least able to afford not receiving
preference in obtaining free legal services,

Attorneys needed to serve the poor

The Legal Services Corporation's interim goal of funding
two attorneys for every 10,000 poor persons nationwide re-
flects the highest ratio existing in 1974 among legal services

1/U0.5. Devartment of Commerce, Bureau of the Census, Current
Population Reports,; Series p. 60, No. 108, "Household Money
Income in 1975, by Housing Tenure and Residence, for the
United States, Regions, Divisions, and States (Spring 1976
Survey of Income and Education}," U.S. Government Printing
Office, Washington, D.C., 1977. A July 1977 Congressional
Budget Office assessment of alternative funding levels for
the Corporation projected a further decline in the poverty
populaticn for 1978.



projects in OF0's 10 regions which on the average suprorted
0.76 attorneys fcr every 10,000 roor rersons,

The Corporation adopted the ratio for use in oreparinag
field budgets because by most standards it wes considerel
sparse and would provide the poor with a minimum level of
access to service as an interim measure until increased fi-
nancial support for the prooram could be secured. Until
early 1677, LSC's lonn term goal was to raise the level of
service to 4 attorneys per 10,000 poor consistent with the
consultant's findinas discussed helow.

LSC officials advised us that this goal was droered in
favor of a2 more flexible plan that will verzit them to make
further refinements in their allocation formula so that
funding above the minimum access rate, currently $7 per poor
perscn, will vary according to the cuality of local vroaram
performance, client population characteristics, local proaram
priorities, and local needs for leaal assistance that vary
significantly from national rates of need.

The LSC's short term agecal for attorrey levels was
developed from a 197% consultant study which derives esti-
mates of che freaquency with which the poor can be ex.ected
to experience civil legal problems annually and the annual
caseload an attorney can adecuately handle. The consupltant
computa2d the annual frequency rate >f legal problems the poor
experienced by interpreting the results of a 1274 American
RPar Foundation national survey of the general legal necds of
about 2,000 adults at all levels cf income. Using a National
Legal Aid and CTef2nder Asscciation estimate of the maximum
caseload a ptrivate attorney can handle effectively and the
adiusted needs assessmert the consultant stvdy indicated
that 4.6 legal services attorneys per 10,000 poor persons
would be recui.ed nationwide for adecuate service.

While the consultant's efforts facilitated initial
budgets rrepared by the LSC in the absence of useful local
project data, the data used were not developed from a studvy
oriented to the scecific lensl needs of the roverty ponula-
tion. Differences in the legazl comrolexities and types of
problems unicue to or prevalent in the poverty vopulation--
welfare, social service, and housing, etc.--could not ke
serarately considered in reachina the studyv results. Also,
the study results are based on 4-year old data; consequently,
fundina levels developed fror these estimates may not
accurately reflect current leagal needs of the poor or the

nurber of legal services attorneys recuired to weet those
needs.,
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Some local projects have chtained updated needs assess—
ments for their service areas on their own initiative, These
assessments could provide a more dependable foundaticon for
budgeting if coupled with LSC regional evaluations,

Average cost per attorney

In cenjunction with the poverty population and attorney
need estimates the LSC uses average project cost to support
an attorney of $35,000 to develop its annual funding require-
ments. The consultant developed this estimate by dividing
the number of legal services program attorney positions sup-
ported by OEO into an adjusted annual grant funding level for
fiscal year 1974.

The legal services preoaram has expanded significantly
in terms of the number of grantees, the number of attorneys
supported, and total funding since the Corporation began
operation in late 1975, and now includes a higher proportion
of projects operating in rural areas. Significant differ-
ences in the costs of operating rural ana urban projects—--
attorney salaries, local suppott, and overhead--are reflected
in current cost and operating data furnished with project
grant applications., Since the national average attorney cost
estimates uscd do not consider recent program experience, LSC
does not reflect the actual cost required to support the
present level of project attorneys. LSC has undertaken a
study of cost variations which should provide insight into
these conditions.

ALLOCATING THE LSC BUDGET
TC LOCAL PROJECTS

The methodology used by the Corporation to determine its
overall grant funding reguirements is also used to allocate
furds to local legal services projects. This is achieved by
allocating the gross field budget among LSC projects in pro-
portion to the 1970 pcverty population they are serving.

LSC's fiscal year 1978 appropriation of $205 million was
not large enough to reach the $7 per capita objective, and
to allocate funds a reguirement was established that new grant
applicants limit their geographic areas of service to achieve
a per capita funding level of at least $4.90, or 70 percent
of the goal. Existing.grantees were requir=d to limit their
areas of service in order to meet the $7 goal. Some limited
adjustments were made 1n the 1978 fund allocation to accomo-
date cost variations at projects. The 19%79% budgev request of
$304 million anticipates funding all grantees at the $7 per
capita level and and the methodology to be ‘used in 1979 is



expect.d to tak= inta account some variations in irfividual
project ¢ st and orveratina expenses.

the Cornroraticy anticivates that its current cost varia-
tion studv will identifv refinerments needed in the methodol-
ooy to reflect local project cost and operatina differences.
However, LSC nlans to consistentlv consider lccsl variations
only when fundina arantees ahove the mininrur access level,
even thouah it acknowledaes that the current constant per
cepita funding level may result in signficant differences
among orojects in the percent of the poor they are ahle to
serve, BAlsc, all non-Corporation resources available in
local ereas for civil legel services to the poor need to be
considered in the allocation process.

Crantee cost and service variations

In order to determine the factors causing the variations,
we visited 1© staff attorney projects selected from s random
sample of 62 grantees whose revorted data reflected e wide
range of attcrney costs and caselcads. 2s depicted in

appendix T, information available from the qrantees visited
showad

~--average annual project cost to support an attorney
ranged from 521,364 to S$52,652,

~~-average annual project attorney ceseloads ranaing
from 173 to 706,

-~average vroject costs to handle a case ranaing from
$40 to Sl1ls62, and

~-percent cf the poverty population served ranaing from
1l to 23 percent.

Upon exarininag the meihods used by the projects to
corpile the Jdata, we found substantial differences in the
way individua® projects identified a case and that tiwe
records were not generally kept that wculd permit projects
to 1dertify how their princinal resource--the attorney--had
spent time on project cases a2nd other responsibilities.

In cocperation with project staff we attempted to recon-
struct the 19 oroijects' mnerformance exrerience in a recent
operating year but were unable to develop reliahle infor-~
matioa that could be reconciled.

GEQ was unsuccessful i1n obtainina uniform adoption of

cese defirrtion and time reportinag systems by local legal
services projects. The Corpcration recently developed a
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standard definition of a case but has naot vet required all
staff attorney projects to use it. As discussed in more
detail in chapter 3, inconsistent case definitions and coop~
eraticn of local projects in implementing a project management
information system have prevented Lsc from having all of in-
formation needed to develop appropriate grantee “un.iing levels
and effectively assess project performance.

Qther asvailable resources for
civil legal services

LSC estimates that about $41 million willi be received
by its projects from non-LSC sources during fiscal year 1978
for civil legal services to the poor, and anticipates that
the level will rise to $55 million during fiscal year 1979.
In addition, there are substantial non-LSC resources for
civil legal services available ficm private and publiic
organizations not affiliated with LSC projects.

Although LSC requires grantees to identify non-LSC
resources, it does not generally consider siach funds when
determining grantee funding levels because it has found out-
side resources are, on occasion, not predictak.~ and are cften
restricted to certain uses. Our review of iLne 19 staff at~
torney projects showed chat 14 received between 15 perceu.t:
and 58 percent of total ravenues from non-LSC sources. The
non-Corporation funds received by these projects ranged from
$55,000 to $720,000 (see app. I).

Recognizing the need to coordinate with other sources of
legal services for the poor, the Corporation entered inte an
agreement with the Administration on Aging in January 1977
designed to avoid duplication of efforts and maximize effec-
tive use of the resources of each organization.

CONCLUSIONS

The methodology used by the Corporation to determine
and allocate its field buajet requirements for local legal
services relies on estimates of the poverty population, pro-
]ect operating costs, and attorneys needed to provide ser-
vice. LSC should weik toward preparing future budgets on
the basis of local grantee funding requests which cane ‘der
current operating experience, local needs assessments, and
availability of non-LSC resources in project service areas.

We werce unable to assess the causes of variations amcng
projects we reviewed in cost and caseload experience, or to
identify the extent of project resources devoted to prirciap!
project operating objectives. As discussed in chapter 3, the
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Corporation has experienced difficulty implementing project
maragement information systems and projects have been slow
to establish priority systezms necessary for making such
assessments. These systems are also reguisite for the
development and allecation of LSC's budget on the basis of
local requitements,

RECOMMENDATIONS

In conjunction with implementation of needed manage-
ment systems discussed in chapter 3, we recommend that the
president, LSC:

--Require proiects to include in grant applications
an evaluation of all available funding from non-
L5C resources and the stability of such resources.

-=-Work toward developing overall grant funding require-
ments and allocating funds to grantees cn the basis
of local project cost and service experience, local
needs assessments and priorities, and funding avail-
able from non-LSC resocurces.

CORPORATION COMMENTS

The Legal Sfervices Corporation agreed with our recom-
mendativns 2nd made the following observations.

L&C emphasized that its short-term goal of funding two
attorreys for each 10,00" poor persons, and the steps taken
to implement it, are sound. In the absence of current data
on project performance, LSC adopted an apprcocach to budget
development that could best meet its requirements. As dis-
cussed on page 10, the use of the methodology to allocate
funds to grant-=es may result in geographic imbalances in the
level of arcess to servicer available to the poor.

The Corporation pecinted out that irn addition to its
current cost variation study, it has adiusted lccal program
grants for special needs, extraordinary rural telenhone and
travel costs, salary compzirability, restoration of prior
cervice reductions, and special guality improvements. In
fiscal year 1978, these expenditures accounted for about
1.7 percent of the total budget. About 3.3 percent of the
1979 budget request is for these items, comprised primarily
of salary comparability and service restorations and special
needs.

LSC discussed the difficulty ol relying for planning
purposes on non-~Corporaticn resourceés available for civil

12
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leqal servicex fnr the poor, citina recstrictions on use that
coften accompany such funds, irnortance of assurine that each
rrogram has a stable pinimur fundina bhase, and the need to
avoid local diziucentives to obtain additional fundzs, While
we agree that restrictions or vee and fund stability vary
amorn7 projects, ovtside resources often corprire 2 cignifi-
cent ortion of project revenue:., Trn order to =nsure a
geocreprhic balance of accessz to services after achlievina its
mininum goal, it is essential that the Torcoeration consider
all available resocurces based on arantee evaluationz of the
funds and related stehility, Disircentives can be nirimized
through ccordinated fivnding agreements with other oraaniza-
tions funding IS¢ oro-=cts similar to those reached recently
with the Administraticn on Agi-~=,

13



CHAPTER 3 %

PROJECT MANAGEMENT SYSTIMS

NEEDED FOR DIRECTING RESOURCES

AND ASSESSING PERFORMANCE

Over the last 10 years, efforts by the Office of Economic
Opportunity and the Legal Services Corporation to implement
effective project management information and pricrity systems
have been unsuccessful. The inability to implement such
systems has been caused by limitations in Federal guidance
and a lack of cooperation by local projects. Reliable manage-
ment systers for project priority setting and information
gathering are essential to budgeting resources, directing
operations and evaluating performance of legal services pro-
jects which account for the majority of LSC's annual budget.

In 1969 and again in 1973, we reported to the Congress
that we were unable to evaluate legal services project perfor-
mance because effective management information and priority
systems had not been estabrished. We recommended that OED
and the legal services projects develop needed systems that
would yvield meaningful data on project performance and define
project objectives and priorities.

LSC began work on these issues socn after it became
operational in October 1975 by promuigating instructions for
projects in implementing priorities and by testing elements
of a new management information system as part of i1ts study
of alternative legal services delivery systems, discussed in
chapter 4. In our review of the 19 projects' activities, we
found that projects have been slow to establish priority sys-
tems required by the Corporation and some projects have not
addressed matters prescribed in LSC reaqulations for priority
setting due in part to insufficient LSC guidance. Also, full
implementation of the Corporation's proposed project manage-
ment information system has been delayed because some projects
refused to comply and furnish requested data. In March 1977,
the Corporation was planning to begin implementing the re-
porting for all pbrcjects in November 1977. The Corperatiocn
now plans to begin implementing 1its management information
system in June 1979 at all projects.
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CEC EFFCRTS TC DEVFLOP BPROJRECT INAUACENPET
IVFCRFATICN AVD PRIORITY SEYCTFEXS

CFC ectabliched the first lecal services preograr ran-
ageirent information svstem 1in 197 to heln local projects
manage better andéd to aid QCC in its menitoring activities,
Accordinag to Cr¢, the svstem was desianed to identifv an?
describe the tvpes of indivicduals beinag helred ny the
various antipoverty activities and to rrovide information
ebout rroarar content, proqress, impact, and coste--thus
providing a tasis for evaluatina individual wroarars' effec-
tiveness, comparing var.ous programs, and providing factual
justification for continuine, discontinuina, or wodifyina
particular programs.

In 1969 we reported that OFQ's legal services prograp
ranagerent information system could be improved to show
selective, meaningful datz {for review by management and thaot
legal services oroijects were not adhering to QOFC revorting
recuirements., OF0 informed us that it was revising the svs-
tem and that it had conducted two nationwide surveys of all
legal services vrograw crantees to obtain data for managerent
purposes and to establish priority needs. Pecause O was in
the process of revising the system for the problems we found,
we recomrenderd that the Director of OFC cnsure that program
grantees comply with the new system's reportindg reguiremerts,

In 1973 we made a followup review of the legal services
program ard again reported to the Congress that the number
and magnitude of the discrepancies in the arantees® data on
accorplishments prevented us from reconstructing accurate
caseload data for the grantees and from assessino qrantee
accomplishmeris., In our review we found that

--program arantees were still not adhering to CEC's
system reporting recuirements;

--statistical reports on grar-ee activities were -n-
accurate and incomnlete; :

--0EC's system had not provided menagerent with data
needed for monitorina arantee onerations, :auch ag
data on grantee accecmplishrents in the proaram goal
areas of law reform and communitv education; and

--information was not being reported by litigation cate-
gory and case.

We again recommended that CFN reguire legal services projects
to comply with the system's reportina recuirerents, and
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ensure that revisions were made in the system report format
vhich would prcvide management with selective, meaaingful
data on grantea accomplishments.

in Jur 1969 and 1973 reports we also reported that legal
services projects had neither clearly defined their obiectives
and priorities nor developed plans for achieving those objec-
tives, and that guidance from OEO had been lacking in this
area., We concluded that for legal services projects to effec-
tively plan, program, and budget their resources to meet pro-
gram goals, it was essential for tnem to have clearly defined
objectives and pricrities and recommended that OEO reguire
legal service projects to define objectives and priorities
in their grant applications.

Following our 1973 report, little was done by OEO to
implement pricrities for projects. However, OEQ made a grant
of $5(,000 to a local legal aid society to design and imple-
ment system to collect data for local and national program
management decisions. This experimental system collected
informatien from a sample of 13 projects for about 2 years.

Ry the time responsibilicty for the legal services pro-
gram was transferred to the new Legal Services Corpnration
in October 1975 a reliable information system had still not
been implemented and the local legal aid society continued
its tests. In 1976, LSC defunded the program, focllowing a
consultant®s recommendations which concluded that the forms
and data collected were inappropriate and of little use to
LSC and its grantees in meeting their needs for a management
information system.

LSC EFFORTS TC IMPLEMENF
EFFECTIVE MANAGEMENT SYS."EMS

Developing project priorities and a management informa-
tion system were recognized as major tasks which needed at-
tention by the new Corporation as it began operating. During
1976 and 1977 substantial efforts were devoted to developing
an effective management information system. Also, in
November 1976, the Corporation published regulations estab-
lishing broad criteria for projects to use in setting priori-
ties for allocating resources, as required by the Legal Ser-
vices Corporation Act of 1974,

Management infcomation system

LSC entered into contracts with two consulting firms to
test and implement a new management information system for
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legal services projects as part of the expeirimental delivery
system study, which initially included 12 operational pro-

jects and has since been increased to 60. LSC believed that
earlier OEQO efforts to develop project management information
systems had been useful in identifving the following problems

--local program data needs varied among proiects,

-~common definitions had still not been developed
for key data items such as "case” and "“client," and

--local projects' dissatisfaction with systems imposed
on their activities because data was not adequate
for project management.

From a new system designed to resolve these problenms,
the Corporation expected to plan and budget mnui2 accurately
and be more responsive to the Congress on specific questicns
about its activities after it achieved minimum access. To
supply data for the Delivery System Study and the design of
local and national menagement information systems, LSC con-
tractors developed an information colilection plan which uti-
lized seven forms that were compreliensive in covcrage and were
éesigned to resolve many dev-loprment problems with earlier
systems. The forms were to be prepared by all demonstration
an€ oprrational legal services projects.

In April 1877 the Corporation completed initial planning
for the information svstem and began testing it at 12 opera-
tional staff attorney projects and 19 demonstration projects.
At that time the Corporation projected to complete 2 phases
of testing at 60 staff attorney projects and begin implemen-
tation of its completed information system at the remaining
operational projects beginning in November 1977. 1Initially,
operational projects in the study expressed concern that they
had not had sufficient input into the system design and pro-
ject participation began to lag. In its July 1977 report to
the Congress, LSC reported that it wvould not begin full imple-
mentation of the irformation system to all prcjects until
early 1978.

Data reguirenents were more extensive than the opera-
tional projects had been accustomed to and many did not
understand the interrelationship of information reguirements,
were not persuaded that data would be useful to them, and
were concerned about the extent of insight which the Corpora-
tion would be afforded by the new system.

In addition to being concerned over .the lack of input
into the system design, operational legal services projects
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objected to such requirements as providing time spent to
handle cases; information that would identify the attorney
and client with the case; and asking clients if they would
be willing to be interviewed about their satisfaction with
services received. While operational projects were con-
cerned with issues of confidentirality and the fact that the
Corporation might use such information to assess quality of
services and attorney performance, demonstration projects
voiced little cbjecticn to providing reguired information.

As a result of the concerns, and difficulty in imple-
menting the system, 3 of the 12 initial operational staff
attorney projects involved in the first phase of the study
d4id not collect data during the initial tests. The staff of
1 dissenting project threatenad to strike if it were imple-
mented. Of the 9 operational projects implementing the sys-
tem, 2 did so only partially ané the remaining 7 provided

data that was partially inaccurate.

In August 1977, LSC attempted to persuvade projects to
cooperate with a memorandum from the LSC's Director of Field
Services to legal services project directors describing why
a management information system was needed (see app. III}.
The memorandum incliuded a report on the system which noted
that the legal services program has historically had diffi-
culty Jdctermining and describing the services provided at
the local level or justifying the need for legal services
funding requests. The report states:

"Little data has been collected from projects on a
regular basis and the information that has been collec-
ted has conflicting definitions of key items. As a
result, the Corporation has had to rely on extremely
rough estimates in support of recent funding reguests
and responses to congressional inquiries. Similarly,
important resource allocation decisions have had to

be made in the absence of detailed and reliable infor-
mation about costs of delivering services or the extent
of serices currently being provided with Corporation
and other funds.”

The report stated further that continued reliance on rough
estimates and gquestionable data will, according to recent
indications from the Congress, pose serious problems later.

By the end of September 1977, however, only 3 opera-

tional legal services projects were still submitting forms
to LSC and a crisis had been reached., The Chairperson of
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the Project Advis:ry Group--a national organization repre-
senting legal services programs--identified the differences
being experienced with the Corporation in an October 1977
report to its membecship. The report voiced objections to
possible defunding of projects not submitting data stating:

"* * % that with such widespread national resistance

to implementation of the [management information

system] in its current form, it made little seanse

for the Corporation to attempt to muscle programs

into compliance. * *# * [The Group] pointed out that

it would surely be harmful to Legal Services

nationally for the Corporation to precipitate a

confrontation and a consequent [Group] call for a

boycott of {[the system].”

LSC requested the Project Advisory Group to submit ics
thoughts on an approvpriate alternative to the system being
tested in an effort to allay project concerns, while striking
a careful balance between the information required to assure
accountability and the potential diversion of project re-
sources and intrusive effects. LSC agreed to separate devel-
opment of of a project management information system from
the design delivery system study.

In December 1977, the Project Advisory Group issued
another communigue to its membership, indicating that it
objected toc the entire study approach on essentially the same
basis that earlier participating projects had. (See app. V.)
As an alternative, it proposed an information system for the
design delivery system study that would not identify clients
or staff with individual cases, curtail case-type collection
categories from 74 to 8, and develop average cost standards
for each type of case as a comparison base.

Subseguently, LSC and the operational projects reached
a compromise by agreeing to collect case time data on a sam-
ple basis rather than for all cases to reduce the data col-
lection burden on the operational projects and to eliminate
the pessibility of identifying clients and attorneys. LSC
also agreed to solicit more local project input in the con-
tinuing design process and to fund full-time data coordina-
tors responsible to each project rather than the LSC in order
to remove some of the burden from project staff. The Cor-
poration now plans to fully implement a management informa-
tion system for operating projects beginning in June 1979
after it has reassessed its information requirements in light
of what it can expect local projects will be willing to
provide.
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Project priority setting

Yre Legal Services Corporation Act of 1974, as amended,
reguires the Corporation to insure that grantees establish
priorities for providing services which consider the relative
needs of those unable to afford legal assistance and that
local project directors approve any class action litigation
undertaken in accordance with criteria established by the
projects' Boards of Directors. LSC regulations published in
November 1976 {41 Fed. Reg. 51604) required legal services
project Boards to establish local priority setting processes.

LSC requires that priorities consider the resources of
the recipient, the population of eligible clients to be
served, the availability of another source of free or low-
cost legal assistance, the urgency of particular legal prob-
lems of the clients and the general effect of the resolution
‘of a particular category of cases or matters on the poor in
the community served. The regulations further reguire that
adopted priority systems insure participation by clients
and employees of the recipient, provide an opportunity for
comment by interested members of the public and provide for
periodic reassessments.

I.SC regulations made limited suggestions as to how pro-
jects could implement a system of local priorities. It was
suggested that a project might determine to give no assis~
tance at all in certain categories of cases, or to give ad-
vice and consultation withoutr engaging in litigation or to
limit litigaticn to the trial level. It was also suggested
that a project could establish different income eligibility
standards for different categuries of cases. For example,
if a recipient determined that diverce representation could
be obtained from the private bar for a low fee, 1t might

limit its representation 1n divorce cases to only the poorest

clients. Another cited means of enforcing priorities was
through educational efforts to inform the client community
of the availability of a legal remedy in a particular cate-
gory of problems.

The LSC also issued regulations to comply with the
legislative mandate that project class action litigation be
undertaken with the approval of the project director in
accordance with policies established by the governing board.
Under the regulations local project boards were required to
estaplish broad policies consistent with project priorities
for resource allocation that would (1)} not prohibit class
action litigation when appropriate to provide effective
representation, {(2) not reguire case-by-case approval of
class action litigation by the governing body, and (3} not
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interfere with the professional responsibilities of an
attorney to a client,

Within these parameters, only 8 out of 19 staff attor-
ney project Boards in our review had issued written guidance
establishing project priorities. Of the remaining 11, 6 had
not established any priority systems and 5 had established
informal priorities implemented at the discretion of project
directors. Five of the 19 projects indicated that they
handled cases on a first-come-first~served basis and the
Director of one of these projects stated that they had suffi-
cient resources to serve all of their clients demands so a
priority syvstem was not needed.

Of the 13 projects that had established written or
informal priority systems only

--7 coasidered the availability of other sources of
free legal services in the community,

-~7 proviaed criteria for identifying emergency cases
to be given priority treatment,

--5 had ectablished priorities for a particular class
_of cases based on an assessment ot needs of the poor
in the community served, and

-~2 of the projects ranked or specified priority by
tvpe of legal matter giving low priority to non-
emergency type cases in the daivorce or bankruptcy
category as opposed to cases involving such matters
as loss of housing or income.

CONCLUSIONS

Most projects had not adopted or implemented priority
systems that consider all of the criteria provided in LSC's
regulations. While it is important for the Corporation to
provide sufficient latitude for projects to establish priori-
ties within the broad parameters of its regqulations, LSC
should provide additional guidance on how local projects
may establish criteria within these parameters. Amcng other
things LSC could identify alternatives for establishing case
priorities within the context of community needs and poverty
law and provide criteria for identifying emergency and non-
emergency legal needs. Such criteria would serve as addi-
tional guideposts for projects to use and would help ensure
that project priorities reflect the nueds of the community.
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L5C experienced difficulty in securing local proiject
cooperation in the development of needed management informa-~
tion systems. HMuch of the reluctance centered cround con-
cerns with project autonony from Corporation ovarsight and
the potentieal additional reporting burden.

While it ic imporrant to strike a reasonable balance
between needed management information and potential opera-
tional impact, much of the information the projects origi-
nally objected to is needed for local project management and
effective LSC oversight. Withcut use of a uniform case
definition &nd better information about project resource
allocations, it will not be possible to identify or assess
how local project resources are devoted to the projects!
principal operating objectives or cases. Such information
used in conjunction with esteblished laocal priorities is
essential for appraising the past use of resources, future
budget requirements and for directing program operations.

RECOMMENDATIONS

We recommend that the president of the Legal Services
Corporation place top priority on the development of naticnal
and local management information systems that will provide
meaningful data for use in developing project budget require-
ments. The presicdent should further define procedu.es to be
used by local prcjectc in establishing project priority sys-
tems and th-ough periodic evaluations assure that projects
are implementing effective systems.

CORPORATION COMMENTS

The Coiporation agreed with our recommendations and
provided additional information on its current direction of
effort which 1s discuseged 1in this chapter.

The Corporation indicated that the statistical reporting
system is onlv one element of an effective management infor-
mation system and that on-site monitoring of project activi-
ties performed cuacterly is of more importance. We found
that LSC's project monitoring systems were being improved,
but that the lack of meaningful data relating project costs
and resources to caselovad and other performance areas limited
the scope and depth of LSC project monitoring efforts, Moni-
toring reports for projects in our review centered primarily
on personnel staffing and cther aspects of personnel adminis-
tration., Somo addressed problems with project priority
setting but few add-essed project case efforts or identified
project resources devoted to those efforts.
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In its July 1977 report to the Congress on the Delivery
Syscem Study, the Corporation reported that performance
measarement systems teing designed on cost, guality, client
satisfaction, and impact would provide meaningful wavs to
evaluate all of the grantees funded by the LSC. Until such
a system is in place which relates project costs incurred
with caseload and other project priority efforts, LSC pro-
ject monitoring will be limited.

The Corporation advised us that difficulties in “-he
initial phase of its management information system have been
resolved in a manner that will meet its information needs
and alleviate the field programs® concerns, and that it will
begin implementing information reporting from all projects
in June 1979,
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CHAPTFR 4

DELAYS IN CCMPLETING

STUDY OF ALTFRNATIVE METHODS OF

PROVIDING LEGAL SERVICES

The Legal Services Corporation delivers legal assis-~
tance to the poor primarily through over 300 stsff attorney
projects employing over 3,700 lawyers, While iLihe staff
attorney approach has been the prima:ry method of delivering
legal services since the program began operating under OEQ
in 1865, several projects have been funded which reimburse
private attorneys for legal services they provide to the
eligible poor.

The Corporation is currently conducting a study regquired
by the Legal Services Corporation Act of 1974 of existing
staff attorney programs and other means of delivering free
legal services to the poor to determine whethe- there are
more economical and effective alternatives or supplements to
the staff attorney approach using the private bar. Experi-
mental methods specified under the act for testing included
‘judicare, vouchers, prepaid legal insurance, and contracts
with law firms. The Corporation also decided to test a pro
bono approach which utilizes volunteer attorneys (see app.
VI). These methods use private lawyers to provide legal
services and differ primarily in tre type of payment mecha-
nism employed. The act reguired a r:port on the study
results, including recommendations .Jor improvements, changes,
or alternative methods for the economical and effective
delivery of services, to the President and the Congress by
July 1977, about 21 months after LSC began operations.

A total of $9.5 millicn has been appropriated through
fiscal year 1978 for the delivery system study and develop-
ment of a related information system to gather, analyze,
and compare study results. For fiscal year 1$79% the Corpor-
ation is requesting $5.25 million to continue its efforts.

Prior OEO efforts through a consultant laid the ground-
work for LSC's study and evaluation of service approaches
using private attorneys. uLSC continued the delivery system
study using the consultant involved in 0O%=0's efforts, but did
not fund the initial study participants until January 1977.
Also, the Corporaticon did not kegin intensive efforts to de-
sign the related :nformation system until February 1977.
Recause of the time reguired to carry out the tasks, the
Corporation issued a status report to the President and
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the Congress in July 1977. The Corporation has increased
the number of demonstration projects to replicate existing
test models and currently plans to complete the study and
issue a report with recommendations by Decoember 1979, Early
comepletion of the study is essential to ensure that econo-
mical metheds of utilizing private attorneys for delivering
legal services are cffectively integrated with the Corpora-
tion's expansicon of staff attorney legal services projects.

PRIOR OEG EFFORTS

Between 1966 and 1975 OFO awarded grants totaling about
$4.5 nillion to operate judicare preoijects—-an approach which
reimburses vrivate attorneys on a fee for service basis~-~in
Wisconsin ($2.8 million), West Virginia ($1.5 million), and
Montana ($192,000). 1In addition, OE0 awarded over $750,000
to grantees between 1972 and 1974 for tasks relating to
the study of other sectvice delivery methods comprised of

--a $400,000 grant to the State of California to plan
a proposcd judicare experiment;

--a $130,500 grant to a consultant to study alternative
approaches to providing legal services to the poor
in rural areas; and

~-grants totaling about $226,000 to a constltant to
design and test study and evaluation methods for com-
paring alternative delivery systems, includiny the
judicare projects, with the staff attorney eapproach.

The consultants' efforts to study anc evaluate altern-
ative methods of providing legal services to the poor were
unsuccessful, primarily due to the absence of reliable data
neeced to assess and compare project costs and activities.
In acdition, the California judicere experiment which was to
follow the nlanning grant was never impleme..ed because--
according to one of the consultants--it would not yield
reliable data needed to measure effectiveness.

According to the Corporation, OEC efforts to evaluate
alternative delivery methods were unsuccessful because (1)
program goals were continually being changed, (2} standard
definitions of such measures as case, client, and attorney
activities needed to ensure comparable project operational
data had not been developed, and (3) there was no reliable
project information system. As discussed in chapter 3, we
reported in 1969 and 1973 that OZ0 needed to develop and
implement an adequate information system to provide project
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cost and service data necessary to evaluate and compare
grantee activities.

OEQO spent at least $5.2 million over about 0 years to
fend and evaluate alternative approaches for serving the
poor including the judicare projects which prcovided services
to the poor. However, OEQ was unable to develop meaningful
comparisons of activities and arrive at conclusions regarding
the applicability of alternative delivery approaches.

CURRENT STUDY OF ALTERNATIVE
DELIVLRY SYSTEMS

In April 1976 LSC awarded a $443,000 contract to a con-
sultant to design and implement 1ts alternative delivery sys-
tem study, to derign an information system to collect and
analyze study resulte, to provide technical assistance to the
Corporation in preparing the reguired report to the Congress
and President, and to furnish a staff member on a fuil~time
basis to act as the dirzactor of the study for the duration
of the contrant, The criginal contract period was for 18
months, but it was subseguently extended, at no additional
cost, for 12 add:it.onal months until October 31, 1978. The
design contractor was a previous consultant to OEQ and was
selected because of its experience in designing alternative
delivery systems studies and information systems for the
legal services program, and becauce 1t had already ceveloped
an approach for implementing the required study.

The Corporat:on has also awarded contracts totsiing $1.2
million for implementing and veri1fying the data collection
system, conducting cost analyses, training study partici-~
pants, and data processing services. In addit.on, the Cor-
poration plans to contract at -n estimated cost of $650,C00
for developm2nt of performance measures and data collection
and analysis regarding guality of legal services provided,
client =satisfaction, and impact of the services on the
poverty community.

With the assistance of the design contractor and an
advisory panel the Corporation adopted an approach to test
the feasibility and practicality of the five alternative
models. Feasibility will be measured by the grantees' abil-
ity to plan and implement the models, while practicality will
be measured hy comparing the c¢>st and performance of the dif-
ferent models. Performance of the projects will be neasured
by quality of service, client satisfactien, and impact on the
poverty community.
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The five alternative models~-judicare, prepaid lesal
insurance, pro bono, vouchers, and contracts with law
firms--211 involve the use of piivate zttorneys to provide
legal services to the poor and diffe:r primarily .n the
payment mechanism used, although there are some variations
in operating characteristics. Projects for most models have
been funded in both crban and rural zreas.

Because the initial voucher erperiment indicated tbe
approach was not feas'ble, it was discontinved and another
model {legal clinics) was added which also invclves the use
of private attorneys.

The Corporation nias funded 38 demonstration projects--
all of which serve eligible clients-~-in two series of 12
projects each. There are cutrently 16 judicare projects, 6
prepaid legal insurance projects, B contracts with law firms,
6 pro bono projects, and 2 legal clinics. Twelve staff at-
torney projects were initially selected for comparison pur-~
poses and 48 more will be added to the study.

The initial demonstration prolects were selected in
September 1976 and became operational in Januarv 1977, The
cecond series was selected in ARugust 1277 and becams opzra-
.tional in November 1877. Total funding of the experimental
projects through fiscal year 1878 will be about $£5.1 million,
consisting of $3.4 million for the initial series and $1.7
million for the second series. LSC is reguegsting $3.5 mil-
lion to continue funding the 38 demonstration projects during
fiscal year 1979.

Experimental project similarities

As described in appendix VI, while operating chares~-
teristics of the demonstration projects vary comewhat, the
projects differ primarily in the method of payment used.
The other operating variations primarily reflect

--differing dagrees of involvement with Corporation-
funded staff attcrney projects,

--differences in the methcd of dctermining the
private attorneys who will participate and the
latitude of client selection,

-~differences in urban-rural operating envircnment, ang

~~differences in the typ2s of cases accepted.
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The Corporation found 1t was necessary to fund multiple
projects for each delivery model in order to avold gaps in
the study design and to ensure results were basel on a
sufficient number of tests of each approcach. However, the
Corporation does not expect the study to show one model to
alwnys be less costly and perform better than enother or de-
monstrate one best way to deliver legal services to the poor.
The number of projects funded for each majcr approach vary
significantly, ranging from 2 legal clinic projects to 16
judicare projects.

According to the Corporation it funded a large number
of judicare experiments--almost half of all projects~-partly
because of long standing concerns stemming from OEO's earlier
efforts regarding the feasibility and cost effectiveness of
judicare versus staff attorney approaches. Feasibility and
cost effectiveness determinations are objectives for all
models in the current study and the legislation does not
emphaszize judicare. MNone of the three judicare projects ori-
ginally funded by OEO and continued by the Corporation was
included in the first round demonstration projects. However,
one was included as a comparison project rather than a demon-
stration project.

On April 20, 1977, the Corporation Delivery System Study
Task Force reported that the study design could be fulfilled
with between 9 and 11 second series projects at a cost of
about $750,000~-including five additional judicare projects--
by reclassifying some projects among categories to fill study
gaps (see app. VII}. On May 10, 1977, the Corporation solic~
ited bids to fund about 20 second series projects. Accom-
panying the change, the Corporation increased the number of
major model variations being tested by further subhdividing
maior models considered in 1its April 20, 1977, study. Sub-
sequently, LSC contracted with 19 additional demonstration
projects at a cost of $1.7 million. LSC d1d not document
the reasons for not accepting the study team's views but
stated the expansion was based on its desire to improve the
study's validity.

Completion delayed and
testing expanded

The contractor retained by the Corporation in April 1976
at a cost of about $443,000 to design and implement the study
and design the information system was previously involved in
OEC efforts and had received grants totaling $226,000 to
design and test study and evaluation methods for comparing
alternative delivery systems with the staff attorney approach.
The contractor had also designed a proposed approach for
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implementing the congressionally mandated study. However,
LSC undertook efforts reguiring additional time prior to
funding participants in order to design a more comprehensive
study approach, develop a suitable mechanism for evaluating
prospective participant propcsals, design the information
system, and develop project evaluation criteria and methods.

The initial 19 experimental projects did not beygin oper~
ating until January 1977 and the Corporation d4id not begin
implementation of the system to collect and analyze cost
and operating data from the study participants until April
1977.

Because of the time reguired to implement the study and
related information system, the Corporation was unable to
complete work necessary to make recommendations on the alter-
natives studied. 1In July 1877, LSC issued a report describ-
ing experiments, the status of the study, and conclusions
ont operational difficulties experienced with some of the
projects.

Although the initial 19 demonstration projects began
operating in January 1977, the consultant did not begin
ilatensive design of the information system until February
1977. 1In April 1977, the system was presented to the study
participants with implementation scheduled shortly thereafter,
However, as discussed in chapter 3, the Corporation encoun-~
tered resistance from study participants, particularly the
staff attorney comparison projects, to the proposed system.
By September 1977 only three of the comparison projects were
-using the =ystem to submit data to the Corporation and some
demonstration projects were furnishing data that was incom-
plete. As a result of subsequent neqgotiations with partici-
pants and the national organization representing legal ser-
vices programs, the Corporation agreed to reduce the volume
and level of detail of data to be collected for the study.
Becausz the agreements with the projects required many modi-
fications to the original design of the information system,
full implementation of the system for the initial 12 staff
comparison projects was delayed until March 1978.

The Corporation selected 19 additional study partici-
pante in August 1977. The second series of experiments was
funded for $1.7 million, and 17 of the projects replicate
models and payment mechanisms tested in the initial series.
Because of the time required to implement the study and the
related information system, LSC did not have complete infor-
mation on the activities of the initial series of experiments
when it selected second series participants.
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CONCLUSIONS

The need to fund all 38 experimental projects--which
differ primarily in the payment mechanism used--to test
five alternative approaches for delivering free legal
services to the poor has not been clearly demonstrated in
Corporation records. The Corporation's study team reported
that objectives could have been met with half the additional

projects if the projects were better balanced among the
five models.

Seventeen of the 19 projects in the second series of
experiments replicate models included in the initial series.
Because of delays in beginning the study and implementing
the information system, the Corporation did not have all of
the information on the initial 19 experiments that would
have been useful when selecting the additicrnal grantees.
Early completion of the study is essential to ensure that
the most economical and effective methods of delivering
legal services to the poor are undertaken as LSC's appropri-~
ations are expanded and future funding comnmittmenis are
made to operational projects.

RECOMMENDATIONS

We recommend that the president of the Legal Services
Corporation:

~-Ensure that all study participants accurately
submit all reguired experimental data.

~~Use data submitted to develop and dissemirate in-
formation on the activities and results of the
initial experimental proiects to enable second
series participants to benefit from the experiences
of the first round of experiments.

~=-Analyze data and publish study results from ongoing
experimental projects before funding any new tests
of alternative or supplemental delivery methods.

CORPCRATION COMMENTS

The Legal Services Corporation agreed with our recom-
mendations and provided us with additional information on
its initial efforts to implement the delivery system study
which are recognized in the chepter.

Because of the time reguired to complete these tasks
and implement an information system LSC was prevented from
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issuing a report comparing the relative costs and guality of
services provided by demonstration projects utilizing private
attorneys with LSC's staff attorney projects. The Corpora-
tion now plans to complete its expanded study in December 1979,
The Corpcraticn believes that all of the 19 second series
demonstration proiects including judicare program replications
were necessary o achieve and validate the objectives of the

delivery system study.

31



“rven, - me s

WHICE O L PR RS TR AT T RSTIIYS P e % (e aeaes

L}
F]
[l
(o)
=
23]
a7}
A
=
o
e Sarwi T I Tk U ik A T 14 T Ul FLYRTESyRrR
. . 2t .
b RS —ape bR e i vaue
.: a - iy -2 [] - sy
e - [1 (31 !!»VPF.
En - :4 ui's - esty X B::“H"“
e (Y] s [ e ate wiw LR T newry
hﬂ.: «®e'y tei ol si's $54°5¢ ('3 suat 0 a1 14
e [ 984°y (3] (1% ] ﬂb.- "“.T .-b._.bﬂ
i ey fa ey el 'y (' na
't e io's oy v 52 ue'is Juny
. o My
et 0788 €9 =0 41, 04 ) ¥} A ey O 3
Tien l.“..qw_c “a .«: wz N.mpn |L~ Ta .l.m..:ﬁ l.wmm:. mmmmmf mNAp wm.umﬁ
[T [T} wi'el 418t 'y 113 e e LA
toa'y w3’ 2% (31 8¥1°16 e §41°82 T3 e
(L0 i =it st ie'sd - . 'l EIN]
2y [T U L] Hito Wit LR (1] “Hwe'en
DRME  Gatew WVEE Y@ WIE Ve Wmeas Wwns  Era DS 5T was
Wy e Rt e T}
arer— [Ee—  — qiqﬂll-“n - e
. - . . - %l -
Pt - s - Wi, fiu'ee
e [ -N1] LX) S8'Hl Wiy
petiign Iy LR 'l g [
[y
g wu ¢ * o W ) e [} " g “ens
E- i it T 8 sz s e 2
FTE e Y s ] aes (oY - [] o ) a4t [] w4
Bt & ' t Hgds m (2] 593 re'Ly
3 1 we ¢ ot [ w i uytt'l 017 hased o duseesd
et . 39 3 e Ul i Y e
s n " @ i B an ety -y
£t WidnawiI¥ b5 §brcat
b [TR4} ER "ol w4
' o ey y s o'y ) wou'e avee waryiad
. "y et ' 108 PR 12 4ee) Wby basn)
"4 e ted wg'atl 1207188 s uin
-
iliav, 1k vz e WL Ace AR ER- (ES PO R TR B @i " -
q-\—n‘ﬂ- L %E .gﬁ ‘ ALZEX  J4 U ANEN-15Wm 2xa80-30 ﬂﬂg Ia%-§ %N It ~D VY- -] vy anse
STed Ta.uhis AR Wil YA BAERLEVLRSE TR I A R L FTRE ] T30 “evakswins

Viw aiive

WAL T
LeGoh AA16030 e
B0 VIV L6 TV RUIVIRD

APPENDIX I

e e v #T Py S e e 1 o

3z



g

APPENDIX I

APPENDIX I

Tite TR
e

't
€8 a8ty
e art
tos') ”"i'e
s R
wi 204°)
Py anl
I TR

o 11 W1 “..mﬁb
pﬁ(m»m HE ¢
Saety qnteg
M ey
ey RIYH

RN "SGR . DTER RS UGS T S WRNSE ST REg

T bty e wwn

y. :
[ [
ey 100y
(2] "
B ]
o ' W'y
P g B

- - iy

: X "_".."
ey (LR HJ €10°98
ot A PR ity

mmeﬂm— VR
T T
. - .
rn“a we's *
&
bikp [N
oIl 8 L1754 ]
4 oy H
-y
(T § Y w
st (] 276
A »Evd
i €1
[ 5
HH it
HH we
aauty -
sl s
@R sty

TG eI
TR RTINS s

W VORh SRS Smvant
» 13 " cs
U -l iy 1
o83 2y Al s

oo s
. T3l
o aes €y e
[0 s " o
M éh1'ey ey s
L ez . e [

RN pe

o'y 'y "
e §10°44 PR uu,n.
[ 1IR3 LIN13 o't 18790
ooy 65020 IR1} Gl
vy
T W
mw. M U
. ¢ ‘.
2
e i,
e § .
. e
seaey ” .:.“u.:
f¥g [] Y
-4 ¥ o
3] Rl
o 4
[ ¢ ”P.-
850" oy
222’4y 5305
RSN
L e s
VI VIGISE VERY vIGVaald

T W TR Sl FEURBA

va RO
W= R
i eaL L
[ i
Bt okl
[T tov's
(14 (TR
" e
04y ¥a'ug
e LI
4° o
:.mﬂ ﬂ“.“mB
'y e
s X
"W ani'e
n'n ot

sfEwa e BiaT  YEY ik

WRSE T

AR w3
i a3

BHMATECMISED TW2EL

binio
“calwi ARnD
wAiviiing
bavesit
saunaLel
Hadadin
Ecvegie
ECEAITE )
Sdid

e

dvaugrad

BIAHN Exlind
o

SSBHO5 LIT TN 4
.

Clantinrasdd
Yommsrin wiad

vl
S ivenar avs1
BOESTND W ?.“ s;mm
gpemf Qw
-
frune
JE Vo wiowan i 1355

ALY WA 1160 Rivatal
AXusaily 814 10Wd

BSYD £ad 0803 Bovmase
SECTEY 22083117 Aoeyia¥
CwiEad wesl 845 6 TiV
BAATIGY A Juld sl
[T R
Sivoatvevy g0 wiaex

(YT R STV

viwe neriividak

33



APPENDIX I

APPENDIY I

r— o
riviicd ey
o "y

- -

42K Teng
LA ] w"ege
o-!-.. (LU
¢ "™
ol thivg
stae new

0ty
PN
uit TR
He'w T
TNASS Wi
[r——
I
e
wetes
[Fa T
i1 1]
[
L a1Y “
m...l
nsl
1
aC
N
1859
e
T
WENLIE
R BTG

oy 0i'e
3 LU
- M

[ ] [ %]
Yy itk
e £60°LT
ey *eie
'y el

W “d'ie
oiee TS
He'y 58y
LI col'ik

WRIIRS  Ya A

[N
oid"dey §

e

RIS

FAm00) W1

W THFE S
AR s —{iFp

™ eretay
A8 o1td e
0~ e 0y
" onetin oisy
ety ety et
- b st
e [ it
iy $22° 195 o8¢
13 [3180Y Ll
AN IR ] ’
HEE HEHE iy
L] 46637 'Y
ey s oot
“e'e 116508 siive
LI [T I{eaei]
XIVER FESALY YOS
.
ey
s
o Wen
(2148 14}
LY TIUTY
Wi ¢ neae 8
. " 1o
s, so'% ]
L G 8
& “q.u ) e
. ELIN S
fe i Ry
[N H
s | sUEL
a0 e
[t . 16yat
08t - P
w7 T TS Ak
1% BanTRO- 1AW
RTINS VI vRiES
2By B8 18

€ watd WISKUALS GAY OXISTIAS

PIiNgt]
[T 1]
MY

L0 2.8

ane'at
yit ean

Ry
L'TRUM!)

RO
R

oMK
di it

' i
iy

({2 1]
TYN YR ]

' [

2R3

e

[T I ) B TETY

LY TP
LTI

bdwangy
PLI LT

Temateanaged

VIR i Tra

s
PSR LET T R M TRT Y )
BIREIBAAD o 51 ¥ Tred
B vesiis apuG
Y
Fuoute
& R o) wEe
ATEIILY BN 20 Xy Ay
ATV AT B4 MeowS
IEVY B
AT ey
il Gy 84
BHLLY Phad M Judaddd
L LT R TR YTy
FIVLIIVE 0L W QNG
FAaadul Y i ¥ el
L3I RN FILAFE Y
HAsiXy M)

LI TTYTH

U veaniwLe

34.



APPERDIX I APPERDIX I

Operating service averages were derived from iocal project

client intake and service records. Because 2 uniform project
management information systew has not been implemented by LSC,
the rethods of maintaining these recerds differed for projects

in our review. Host projects included within its definition

of a "case" each client accepted by the project and distinguished
between separate legal problems of the same client requiring
substantive work by an sttorney as more than one case. Several
projects included im case statistics brief referrals or counseling
services while others did not. Accordingly, general obser-
vations of individual precject case load rerformance or com~
parisonz of project caseload activity must consider these
differences, Within the coat per case are other administrative,
overhead, and functional activities costs~-legislative advocacy,
commnity education, etc.-=which with an effective management
information system could be reported separately and considered
on their merits.

Poverty population ectimates are based on the 1970 Census.
Reflects average anmual staffing level.

Rel.iecta funding from all Federal and non-Federal sources.

Expenditures exceeded revenues for some projects and were
funded from monies carried over from prior years.

Financial data recorded by projects for other than a twelve

month periocd were annualized,

Includes all non-attorney salaries-~breakdoim not available.
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. {thoutande)
* . 17 1978
(&5%.)

Bulget Category i/ Aopunt  Percengage Amunt Fercentepe
DIRECT LEGAL ASSISTANCE
Granes to Local Leg:l
Services Projects

Existing Projects $ 78i90 €4.8 § upn 4.3

faptoving Extsting Project’s

Parfocoance Capsbiiitien 112 110 sj0 i3

Hew and Eaieting Frojsct

Servica Ixpsnaton 14917 12.4 a0 12.¢8
Contrscts with Rupport Csnteva 4090 3.4 550 2.1
Total Utrect Legsl Setvicaa 11Q50% $L.6 129503 £3.5
LSC SUPPORT AND OTHER SUDGIT
1Tes
Headquarters €457 34 13p0% [X]
Regioasl Offfcas 1175 1.0 2353 1.0
Daltvery Systea Study 149% 1.2 5036 2.3
Qther Medgat Items 3/ 004 ] a2 6.7
Totel LSC Support 13y 5.4 35038 1E.3
TOTAL $ lagsed 100.0 $ 215403 100.¢
EOTZY: 1/ Aoocats by cstegery Include esrryevar {unds from priotr years.

2/ Other buégat ftems arc Specizl Progrias, Informaticn Sycteme, Eveluaffca end Progres Devclopscat snd
Exporismtation,

LECAL SERVICLS CORFCUATION
BUDGET ALLOCATEIONS

FISCAL YEARS 1977 - 1570

36

APPENDIX 1I

1vi¢
{tr1,)
Asount Farcentags
¢ 184132 0.1
3 8.2
49621 16.2
e L
4671 84,
FRFE) 1.3
166 1.}
534 1.1
1242 8,
ori A
B N

n s o A A



APPENDIX III APPENDIX

- LEGAL
SERVICES
CORPORATION

JIFFd e s et N Wit - w30 DS
el SLIR0r g 2 o O puTur ePaus SOS 3TE-H10D

NOTES

A Topacat Reperi on

I 1 LSC Programs

DATE: August 11, 1977
T A Program Dircctors

pcl!
s OM: Charles Jones, D'recior, Office of Field Services { ’f_/

SUBJECT: - Project Reportiag System

As you know, the Corporation has initiated 2 Project Reporting System (PRS} as
part of the data coltection effort for e Delivery Systems Study. Some programs have
been diizcily involved in a first phase of the PRS, and sixty staff attornev piograms,
which were selected and notified in March, wiil be involved in a second phase of the
system. Over the past few months a number of eriestions have been asked by progiam
people about thz purposes ot the PRS and its relationship 1o future reparting
reqirements by Corporation-funded programs. The attached paper provides an
overview of the PRS, and should help answer racst of these questions. Of particular
concern are the following:

o Why is a PRS necessary?

o " When will all-program reporting be implemented?

¢ How much cata will be coilected?

o What use will be made of the data?

© What provisions have been made to protect the confidentiality of the

attorney - client relationship and preserve the client's privacy?

The information tc be provided by the Project Reporting System is absoluteiy
essential if the Corporation is to fulfill its mandate to support high quality legal
assistance for poor people. The Project Reporting System is not being implemenied
because of a general desire to collect data or to “check-up” on legal services pregrams.
Rather, the inforination is needed for a number of esseniial purposes. A few words sbout )

two of the most important may be helpful.

MOre...

o "{ 7 Maitersof Parnculac Intores:
L

ITI



APPENDIX IIIX APPENDIX III

=First, the Corporation is required by law to study various :nethods of delivering

“.coat services, including existing staff atiorney grograms. In order to perform the

necessary analysis, w2 mus¢ collect detailed znd comparable infarmation from all

participating projects regarding the services they provide and the cesources they use. A
project reporting system is the only reliable method of abtaining 1hat information.

Second, the Corporation is required to provide the Congress with detailed
information regarding the activities of 1egal services programs. Otherwise, Corgress vall
not fund legal services at the levels needed. The Corporation is giving high priocity to
development of a nationwide infcrmation system as a direct response to this
requirement. The Project Reporting Systern is an essential first step, providing ficld
experience for defining and solving the problems that have hindered past information
collection efforts. We must be able to furnish information to the Cengress on such
matters as the number of clients served, the types of secvice rendered, and the other
areas covered by the Project Reporting System. This information also will be a vital
means of ensuring that the Cnrporation. is allocating the scarce resources available for

lcgal services 1> poor pecple in tne best ways possible.

In implementing the Project Repurting Swstem, the Corporation has established
procedures at every step to make certain that the privacy of legal services clients is
strictly maintained and that only absolutely necessary information will be collected.
Under the present system -~ which has been reviewed by legal services programs and
clients -- and a prior version of which was ficid-tested, there is no way the clients con be
identified from the information that is reported. We have macde every effort to ensure,
and our Genera} Counsel has confirmed, that none of the repeorted information 15 within
the attorney/client privilege. Our data collection contracts require procedures to
protect the information from unauthorized disclosure, and those procedures will be

vigorously enforced.

Further, we consult regularly with pregram representatives, and will modify the
system if it proves unduly burdensome or if improvements are discovered. We have also
offered all participating programs technical assistance 1o make sure that the Project
Reporting System will not disrupt their operations.

more...
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APPENDI% IIX APPENDIX III

.. .. attached paper wiil provide {urther detail about the Corporation's plans for

« ¢ .« PRS  You will note that the implementation schedule has been changed from the

earlier one outlined in my \larch 2l memeorandum to program dicectors. The new
schedule is as foltows:

Phase One  (Twelve staff attorney Through 1577
progeams plus 19 Delivery
Systems Study demonstration
projects)

Phase Two  {An additional 48§ staff Through Decembe: 1978
attorney programs plus atl
Jelivery Systems Study demonstration projects)

We have extended Phise One to allow more time for technical zssistance to participating

programs a'd for a thorrugh evaluation of the system prior to expansion in Phase Two.

lurge you 10 read the attached paper. I you desi-e furth r information or PRS
forms for review, you can contact the Delivery Systems Study Task Force at Corporation

headquarters. We will of course welcome your comments at any time.

ccs Regional Office Directors
Project Reporting System Advisery Panel

Attachment
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53 LEGAL SERVICES CORPORATION

AM OVERVIE™ OF

THE PROJECT REPORTING SYSTEW

STAFF REPORT

August 1977
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APPENDIX TII : APPENDIX III

The Project Reporting System (PRS) is a siatistical data collection system
being developed by the Legal Services Corporation. Iis immediate pu-poiwe 's to
collect data for the Delivery Systems Study, mandared by Cengress in the Legal
Services Corporation Act of 1970.5_/ Accerdingly, the PRS is designed ta collect
detailed and comparabie information regarding legal acuvity and rescurce use
from Delivery Systems Study demcnstration proiects znd 2 sample of statf
attorney projects. In addition, the PRS is being tested es part of a longer ransie
Corporation effort to Cevelop an inforimz tion system for use by management at
Corporation headquarters and regicnal offices and by Corperation granices.

Ac THE IMPORTANCE OF A PROJECT REPORTING SYSTEM TO THE LEGAL
SERVICES CORPORATION

Throughout the history of ihe legal services prog.am, 115 fund.ng agencies
have had difficuity determining 2nd descriomng the servies that were provided at
the focal level or justifying the need for legal services funding recuzsts. Little
data have been collected from projects on a regular basis, ard the informatnon
that has been collected has centamed szrious gzps and corflicting definttions cf
key ltems. As a result, the Corporation has had o rely on extremsly rough
estimates in suppert of recent funding requests and responses 1o Congressional
inquiries  Similarty, important r2source allocation decisions have hed 1o be made
in the absence of dewmiled and reliable information zbout costs of delivering
services or the exient of services currently baing provided with Corporation and
other funds.

§/ The Study includes 2 sample of exusting staff attorney projects and demensiratisn
projects to explore alternative and supplemental methods of delivering lepal services
to poor people. The demonstration prejects incluce: judicare, prepaid legal servires,
contracts with law firms, a voucher system, and a pro bono clinig, For a cescr:iotio.

of the Delivery Sysiem Stucy, see DNativer: Sustamg Soiwiv, A Ressarch Prerare v

the Delivery of Lega! Services to the Poor. Legal Services Cerporation, Suiy 1977,
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APPENDIX IIIX

Previous data collection e{foris have met with a varicty of prohlems which
resulted ir serigus questions about the reliability of the dasz, For example, local
projects' estimates of the number of cases they handle are based con different
definitions of the term “case"; some projects considec clients with three separable
probiems as a single case while others recognize three cases. Therelore, data on
the number of "cases" handled by incividual projects cannot be combined inta
meaningful tomls nor can they be used for valid comparisons actoss projects.
Further, many projects use "case," not "client,” as the basic unit {or recordkeeping
purpsses. This makes it difficult or impossible 1o detersmine how many persons or
what percentage of the eligible ciient population are receiving services from a
particular project.

Similar problems hinder attempts to distinguish among diffecent levels of
service, Some projects maintain separate tallies of brief telephore conmcts,
reiecrals to other social service agencies, “advice only" cases, and various
categories of cases requiring more extensive involvement by an sttorney, But
many projects do not keep su.h records, and among those that do, there is wide
variation in categories used, hindering atiempis to summarite 3nd compare
services provided by individual projects. ’

Neither is there a reliable measure of how may potentially eligible
2pplicants are turned away because of scarce resources, nor it there accurate
information available concerning the extent of funds recewved by projects from
other sources — such as HEW Title XX of the Social Security Act, United Way,
state funds -- or of restrictions governing how funds from these sources must be
allocated. )

Continuved reliance an rough estimates and gquestionable data wili,
ai:cording to recent indications froem the Congress, pose serjous problems in the
future. In addition, the continuation of progress in the effort to extend equal
justice to all persons depends on more than just expanded {unding; it depends also
on the Legal Services Cocrporation's ability to learn about ways to improve the
delivery of legal services and to manage and allocate legal services resources at
all levels. These 1asks require accurate and reliable intormation based con
comparabie definitions of key data items throughout the program, Coliccted in a
manner that ensures a predictable level of data quiliry. The Project Reporting

System, developed as part of the Trlivery Systems Study, will provide this kind of
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information from 2 representative sample of projects in the immediate future. In
addicion, the PRS will provide an opportunity to test clements for possible inclusion in a
naticnwice Corporation information system, to be developed after the PRS.

B. THE USEFULNESS OF A PROJECT REPORTING SYSTEM FOR LOCAL PROJECT
MANAGEMENT .

With few exceptions, local recordkesping and data collection procedures have
tended 1o lack standarizaticn and sophistication. Sorne local projects have locked to the
Corporation and the PRS for bhelp in streamlining office procedures related to data
collection and :recordkeeping in order to generate key information needed by managers and
atrorneys on a regulac basis while {rezing staff frem unnecessary administrative duties.
As a result, several concepts are being tested in the PRS:

i. Integration of forms and procecures into a single information system
having mulupie purposes for local projects, including daily case
management, statisucal reporung w various funding sources, periodic
review of resource allecation priorities, and identification of additional
funding needs.

- 2. Production of statistical manziement reocrts a2t regular intervals based
on project directors’ neeas. Lhese witl inttially include summary reporss for
more cetailed 2nalysis of project operaticns and annual reperts for use in
examining project prionties, performance, and resources,

3. Production of data not currentlv available to most projects. A  major
example 15 cata on allocauion of staff resources on specilic types of cases or
activities, The distribution of cases many times does not reflect the way
staff time s spent.

4,  Collection of comparzble data across srojects, permitting directors  to
compare therwr cperations with those of other projects along several
important dimensions. From suwch a womparison, for example, a director
might observe a large difference between his or her projest and the state
average in terms of attorney caseload, and initiate an effort to discover the
explanation. Is the project underfunded? Is there a sarisfactery ratio of
a2ttomeys 1o support staff? Answers to these and other questions could have
important implications for staif caselead in the project.

"C. CONFIDEMTIALITY OF DATA IN THE PROJECT REPORTING SYSTEM

From the onset, strict me .sures have been taken 1o ensure confidentiality of the
attorney-client relationship and privacy of the cBent in all PRS data coilection and

processing efforts. These measures include:

o Design of forms so that sections conizining confidential client information
(names, addresses, etc.) are kept within the local project, not reported for
data processing.
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] Use of a client numnbering systm which ensures that local projects retain
contrel over any possible link between PRS data and the dentily of
individual clients, In addition, projects may use their own independent
numbering system if, upon the Corporation’s inspection, the system can be
found to meet information and technical requirements which perinit proper
storage and updating of data on individual cases collected on separate PRS
forms.

o Provisions in the data processor's contract which prohibit unauthorized
release of any data bevond the Corporation. The contractor is developing
detailed procedures to ensure that these requirements are met, and is
subject to substantial penalties if they are violated.

The Corporation will continue to review its procedures to maintain confidentiality and

consult projects involved in the PRS to determine ways in which the procedures can be
improved,

D. PRS DEVELOPMENT AND IMPLEMENTATION

The PRS is being developed in two phases. Phase One will test the system in 31
projects U2 staff attorney projects and i9 Delivery Systems Study demonstration
projects) and will provide initial data for the Delivery Systems Study. Ph. .2 Two wil}
involve a larger sample of projects -— approximately 20 more demonstration projects (to
be {unced in a second round of the Delivery Systems Study) plus 43 more staff attorney
projects. This phase of the PRS will provide the basis for much of the Delivery Systems
Study analysis 2/ and, in addition, provide a body of experience upon which to base the

desigh of an information system to be implemented in all projects funded by the
Corporation.

Phase One Activities and Schedule. Phase One begzn in April and will extend to

the end of 1977. One PRS form, a preliminary version of an intake form called the
"Application and Early Closure Form," was implemenied in mid-April, while other forms
and procedures comprising the system were mo - Tied to incorporate suggestions from the
31 Phase One programs represented in a PRS design workshop held in Denver in early
April. Abt Associates, a8 Delivery Systems Study contractor, is conducting on-site
training in the 3| programs and will be monitoring the quality of the data. Meanwhile,
another contractor, Group Operations, is processing the PRS data for the Delivery

Systems Study and is preparing statistical management reports for local projects.

2/ In addition to PRS data, which are intended 10 prov:de insight into types and costs
of service, other data will be collected m the Delivery Systems Study to evaluate
quality of service, client satisfaction, and impacr on the poverty community. For
{urther discussion, see the reference cited in Note |, supra.
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An important activity during Phase One wiill be analysis ol the utility of the daia
and quality of the dzta reported. Phase One prejects will be asked about the effects of
the PRS on their operations and value of the data reports produced. Projec: feecback is
being obtained during rcutine contcts, during ®chnical assistance site visits by the
Corporation and its contractors, and through a survey involving all 31 Phase One projects
toward the end of Phase One. The PRS forms and instructions manual usad during Phase
One will be supplied for review and comment to Fhase Two projects in the fall prior o
the assessment of the Phase One system.

Phase Twe Activities and Schedule. Sixty staff attorney projects vere randomly
selected and notified in March 1977 that they were o participate in Phase Two of the

PRS. Training of project staff 1n use of the svatern will begin early in 1978, and it is
a2nticipated that Phase Two data will be collected from participating projects until laze
1578,

At the conclusion of Phase Two, the sysm again will be assessed based on the
information needs of the Caorporatic.. and feedback from the field. At that time the
feasibility of using & common data base for serving both focal and Corporation
information neads will have been tested. If the basic concept proves 1o be use fut, the
PRS will be streamlined 1o eliminate cata iterms collected primzrily for the Celivery
Systems Study and found unnecessary for engoing management of the program, Centent
and format will be modified to coordinate the sysiem with existing Corperation datz
sources such as the annual Grant Application, stff profiles and trzining surveys used by
the Office of Program Suppert, and regional office monitocing reports. The aim will be
o eliminate duplication of dawm collection; reduce the frequency of ad hec requests for
information from projects, and to establish a corvdinated information system capable of
providing {requently-neaded data with a minimum of disrupton of local project
operations. )

E. THE NEXT STEP -- A NATIONAL INFORMATION SYSTEM FOR
MANAGING LEGAL SERVICES RISOURIES,

it is clear that legal services managers atall levels need more cetailed, accurate,
and reliable information than Is currently avzilable concerning service delivery o
clients, In response, the Corporation intends to implement a informaticn system in all .
Cer-poration-funded projects in mid or late 1978, The format of this system wilt depend
closely on the information needs identified during the PRS development effort, Among
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es to be addressed in the interim are the following:

° Content: What data items ar=s essential for making management decisions
and securing resources to support the legal services pregram? Wkile the
program has suffered in the past from a lack of daia, an equally serious
problem to be aveided is the endery to Collect more inisrmation than is
needed in anticipation of future uses for data.

[ Frequency of Data Collected: How frequently should data be collected to
bBalance the unility of the data with the costs of producing it? For ecample,
some statistics are needed on a menthly basis by local project managers
whereas quarterly or bianmual stetistics may suffice for Corporation
manzgers at headquarters or in the regionzal offices.

o Disagzregated vs. Agsgregzated Data Collection:  Will the data come to
L5C on a case-by-case bass or sumenarcized in some form? The choice will
depend on the level of detail need:d, the level of effort required at the
local level to prepare the needed dzta, and the existence of procedures to
control the quality of the data collected and reported.

o Centralized vs. Decentralized Datz Processing:  Will the system be a
centralized one hke the PR5 or swould data processing be done at the
regional level or by the grantee? A centralized data processing sysiem
may impose a ceriain standarizatdn of quality and data definition on
project records but could be inzopropriate for ongoing use due to
implications for turnaround time far reports and responsivencss 1o local
data needs,

o Sampling vs. Complete Reporting: Are data needed from el projects,
and, withtn projects, on all activiies, or can sampling be used to reduce
collection costs? For example, are staff activities sufficiently constant
from month t© month to enable ar accurate picture to be drawn using a
one-montt sampie ol staff activity dita?

All of these issues must be assessed in fight of data needs, cost of collecting the
data, and quality of the data reported. It is likely that the information system developed
as a result wili be substantially different in coment and fcrmat than the PRS which
preceded it. However, it is clear that some set of inforraation will be required on a
regular basis from all projects and that standardized definitions will be established to
ensyre comparability of this information across projects. The PRS will be used to define
the information that will be reported and to teve!op the required definitions. The
subsequent decision to implement an informanon system in all Corporation-funded
programs and the format of that system will utimately be based cn one goal -- to

improve the quality of legal services to our cliemts and to justify the continued support
{for legal secrvices programs.

46



iy
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PRS - Next Chapter

I, Prolepomena and Takeout

If you are short of time and want to knew how this episode comes out, take
heart: it comes out fairly well., The present status is surmarized in
Parts 1V-VI, and you can skip to there now, provided that vhen you do f{ind
time, you also read Parts II and III on how we got theve. If you don'c,
the end point will make little sense (assuming sense has any place in ail
of this).

1¥. Recap!

When you last heard, in late Cctober, from the PI'S squad, we were settling
into the final series of playoffs (best 3 of 5?7?) o0 an alternative accept-
able to Corporation and field.? As you will recall, the September/October
ne: tings with the Corporation established several points:

(1} PRS would now be utilized only to provide data for
the research needs of the Delivery Systems Study
(DSS), not for any other nanagement or information
purposes,

1. For those of you fortunate enough to have spent November representing clients or raking
leaves rather than shuttling back and forth to ¥Washiagton.

2. I realize that this step-by-step accounting begins to assume the tone of a TV §03p opera,
as in “when we last left our heroes Crusader and Bullwinkle, they were struggling
against the forces of evil, teetering on the brink of disaster..." Bear with us -
the end is nigh! ’

THE KATIOMAL ORGANIZATION OF LEGAL SERVICES FROGRAMS
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PAG Report £12-1%77 :

{2} The coercive beginuing-cl-case clicat .o...nt forr-
{to gain participants for the client satisfaction
survey) would be discarded completely, and client
participation in the survey would be sought only
after the conclusion of the case, in a non-coexcive
fashion to be agreed upon jointly by representatives
of the Corporation, lational Clients Council, and PAG.

(3} Coliection of time data on the old PRS forms was sus-
pended completely while our meetings with the Corpora-
tion proceceded.

(4) We formed a subgroup of the PAG negotiating committee
originally created at our Aupust Chicage meeting. This
subgroup was to meet several times with th:z Corporation
during lovember to develop an acceptable apprcach,

{5%) During thése November meetings, no punitive action
would be taken or threatened against programs re-
fusing to implement PRS,

There were, obviously, still major points of disagreement where there seemed
little hope for resolurion:

{1) We objected to the unique client identifier (applicant
i.d. number), on confideaziality grounds. The Corpora-
tion claimed it was central to the study,

(2) Ve objected to the unique staff identifier (which
associated named workers with other information on
specific cases), on the ground that it was intrusive
and threatcned confidentiality. The Corporation said
it was central te the study,

{3) Ve challenged the entire study approach, which, without
any specifin hypotheses, would collect all sorts of
data about individual cases in raw, disaggregated form
(meaning that it would be veported in conjunction with !
other data about that particular case, raz buried
harmlessly in totals, su?maries oY averages).d Ve
said agpregation was sufficient Zor NS5 purposes.
The CE%poratlon sharply disagreed, holding it eSsen-
tial that the information sail into the computers in
disaggregated form,

3. Disaggregated, case-linked data obviously jeopardizes confidentiality. Equally im-
portant, it Indicztes an apprcach to the study which we view as fundamentally fal-
lacious. 21l information would be run through the computer, to see where correla-
tions appeared {c.g., do attorneys with more than five yeara' experience correlate
with higher or lower cost divorces?}. Regretiably, dozens of factors which night
have a much more direct bearing on cost (nuber of times the client wants to talk
to the lawyer by telephone, the particular judge's mood, whether the court is backed
up on a particular day, circusstances which conpel a series of postponements, cte.)
ers not tested for, collected or controlled. There is thus 2 high probability that
conclusions about major determinants of cost will be based upon ancomplete, even

“inaccurate information, .
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- w. held that the pethod and depree of time data
colltection (1007 of cases, fwrll 12 months) was
\ overly burdensome, wasteful and potentially de-
{ structive to staff morale and program operations,
The Corporation disagreed.

(5) Ve objected to many of the irems sought, particularly
demographic information on clients. While there was
some agreement here, there were still sharp dif-
ferences.,

+§) Grewing out of the greatr agpregation versus case-
linking debate, we found unacceptable the Corpora-
tion's desire to link disagpregared cost with in-
formation about the same specific cases collected
by the sther proups assessing quality, client sat-
isfaction and irpact. This se+med a severe threat
to confidentiality, .

IlI. November

Qur subgroup first met sarly in the month in scenic New Brunswicth, N.J., to
work out acceptable proposed alternatives, prior to getling togethe: with
the Corporation. After hours of discussion, we finally, painfully concluded
that some sort of time data was indispensable to any defensible treatment of
cost, &r ainimum, the political context requires acceptable cost compari-
sons b, 2 of case. Unless projects have entirely separate specialized
units whece people devote 100% of their time to the specialty, the only
basis4for even rvough data of this nature is aggregation of time by case
type.

Given the need for some sort of time collection, we proposed a radically
different, less burdensome approach:

. sharply curtail the number of case categories where 5
time is collected, from seventy-four to perhaps eight
. collect time by case type, not on each individual
cese (eliminating unique identifier and confiden-
tiality problems)

4. It is obviously not enouqh to simply divide total costs by the numbers of each type
of case, because tha hypothesis is that different case types require different amounts
of taime., Time estimates would be torn to shreds by researchers criticizing the study,
and then used by opponents of Legal Services,

S. Our position was that it makes sense to compare costs -~ end eventually make funding
decisions -~ only for those cases which occur with the highest frequency., For example,
one would not decide a particular model was superior to another because it did its
two school suspension cases a year iore cfficiently, In addition, there must be
sufficient numbers in cach case type to avoid distortion. We therefore proposed some
eight categories, the rost frequent cases, vsing definitions considerably more sharp
than the PRS problem codes.
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eventually developing an average cost per type of

case as the basis for comparison (by using informa- -
tion on average time cases are open and average time

spent on each type of case); an averagiug method

would have vastly reduced the burden on staff

Qur approagh would have reduced by at least 75% the burden cf keeping time
under PRS, We presenred it to the Corporation at the next meeting, along
with our srecific proposals for different approaches to impact and quality.
.The .. ° rvwug LSC response came cduring the following week, and included a
R 1 P *.;or concessions which eliminated several of our furdamental
‘L-: . "h. \-:_ -‘._:: o
'?1) there would be no unique client identifier
o

(2) there would be no unique staff identifier

(3) to alleviate the additional record-keeping burden on
programs and deal in major part with confidentiality
problems, the Corporation would provide each of the
Unlucky Twelve with a one-ycar grant for a new position,
called a data coordinator, who would be hired by, an
employee c¢f, and solely accountable to the local program

(4) time would still be collected on a 100% (every case,
case-by-case) bat.s only in the first 12 projects,
and then only for 4 months (rime would be estimated
in some way for the remaining 8 months and also for
the other 43 projects)

Even with these concessions, there were still major unresolved issues,
including:

(1) the number of case categories,

{2) the detail of activities to be reported, both for
Yecase' and “non-case" activities,

(3) the type of demographic information to be required
for clients, and

(4) the type of information to be collected about staff
{e.g., experience) and the use to which it would be put,

Further, upon analysis of the LSC proposal, we concluded that collection of
time at the proposed level of detail for even 4 months would still be a-
huge, unjustified burden. Prior to the next meeting with the Corproation,
ve met again to develop still another alternative. This proposed sampling:
keeping time only on a percentage of cases within each case category, and
then only for the most frequent types of cases. This approach was first
rejected out of hand by the LSC, venomously, and then, later in the same
meeting, essentially accepted,

6. Our proposals regarding measurement of quality and impact are Jescribed in separate
papers, The Corporation will be meeting with us starting in January to develop
acceptable approaches for these arias.
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1V, The Current Pesture

As things stand, we will proceed on the following basis:

(1) There will be a retrospective znalysis of cases,
based on a modified list of case definitions (we
would also participate in this process of redefinition},
to determine the highest frequency cases to be used
for cost comparison purposes (they thus accept our
proposal to limit categories3. This analysis would
be done immediately in the 68 staff comparison
projects and the 38 demonstration projects.

'(2) There would then be one month of "good" time data on
1007 of time (all cases, all non-case activity) kept
by lawyers, paralegals and intake workers, to meet
the perceived research need of getting “baseline”
full-time data, and alse to identify the selected
sample of cases in each of the high-frequency
categories for which time would be kept during the
ensuing 1} wonths,

(3) Full (disagpregated) time will be kept on the sclected
sample for the next 1l months or when the cases end,
whichever occurs sooner,

(4) To meet the rescarch need to verify the "typicality"
(the PRS squad is now hospitalized, being decontaminated
of social scieace jargon) of the full-time results, scre
very limited information will be kept for the 1l months
. y the data coordinator. This would inciude simply
(a) a case-type description and (b) some deccription of
activity, 'probably via much less detailed catepories.
There would be no time on these cases, estimated or
otherwise,

{5) 1In place of the other previous time apparatus, there
would now simply be a monthly project profile and a
bi-weekly statement of total time, broken down only
into an estimated division between case and non-case
activity,

(6) For the 48, there would be simply a mini-version of the
experience of the 12:
time un a selected sample of cases. Since, however, the
time would principally be 2 check on the validity of the
data from the 12, it would probably only be collected on
the sample for 6 months.

(7) The concessions obtained earlier (noc staff i.d,, no
client consent forms, no client i,d., money for a data
coordinator in the 12) all remain intact. Time data
would be aggregated around code numbers (based on salary,
experience, function, and degree of spccialization), not
names or staff i.d.s, The code numbers would be assipned
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to 2 sufficiently large enough group 30 that no
individual staff meuber could be identified.

"The categories of non-case activitfes were consid-

_erably changed to eliminete our ob:ections, as follows: ~
Overhead: administratiun/manageunent

supervision

outxeach

training/profcesional development
other activities

Other advocacy activities:
community education
legislative/administrative advocacy
bar/professional association activities
other poverty comwunity activities
ingake on cases eventually rejected or referred
other

Other activities:
coupleting PRS forms
other

Most of our objections regarding specific demographic
information avout clients were removed by dropping

the items, keeping them within the project, or reporting
them only in aggregated form. As matters now stand,
this is the lineup of changes in the application form
(numbers refer to the original, heinous PRS boxes}:

Dropped entirely:

rartial status (27)

applicant i,d. (8)

applicent’s zip code (13)

L.S. funding source (30)
identifiere (32, 33, 37, 38, 43)

* o s a @

Ageregated only:

previous LSP client (11}

problem codes - reduced to one code only (14 & 15)
amount of income, by principal source only (18)
size of household/group (ranges for groups) (22)
sex (23)

race {25), Hispanic origin (26)

source {(28)

referred to (raduced to 3 categories) (42)

« o & o 2 & & »

Kept_at local level conly:

* number of dependents (16}

* eligibilicy exceptions (17)
+ reasen for rejecting (29)

« file numbers (34, 39)
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Pisagpregated:

* grouvo or individuval (20)

» migract (21)

« age (but age vanges will be used;
no need for direct questions (24}

» case disposition (31)

{10) VWherever possible, project: will collect all of this
on their own forms: rational forms will be created,
but will not be mandatory if comparable data can be
produced.

That's about it, folks!! But read on.

V._ People

Just a note, Since Auguskt, a substantial group of program pecple, sometimes
as many as 30, have pitched in to make this effort work. For those vho
believe in field participation, this enterprise was incredibly inspiring.

I would particularly like to call attention - and express deep pratitude

tec - those on the subcommittee who messed up «ll or part of thelr last siz
weeks to make this happen: Bruce Morrison {MNew Haven) [who recally forged
our ultimate approech], Terry Roche (Charlotte), Mary Zulack (Brooklyn),

Jim Braude {New York), John Tull (Tuscon) [yes Tuscon!!], Esther Lardent
(Bosteon), cZric Dahlscrom (Chinle, Arizona) [it takes 1% days to get to
Washiug.on from Chinle - and sometimes people dor't wake it backl}, Dave
Lander (St. Louis), Charlie lorsey (Baltimore}, .nd Regina Little (Hew Jersey),

VI. A Postscript - Where He Go irom Here

VYic are not finished. There may well be substantial additionzl problems with
PRS as it is implenmented (size of the case szuayle looms as a potential diffi-
culty). We will have to be vigilant, ponitor eac: sten, and maintain our
national soclidarity. All of this may flare up even more dramatic.lly when
Lue Lorparation focuses on its permanent management information system, which
it separatcet from PRS back in Septermber. But all in all, we have come an
unbelievable distance since August.

PRS was about resisting bureavcratization and intrusiveness, protecting
c~nfidentiality, and beating back waste of precious resources. We success-
fully reoi.ped wre roou..ing sretem itself; given the political context,

e have eliminated all or oui .wj T ~njecrions. It was also about chal-
lenging easy, scmetimes almost mindless assumpciuvns about the magic of
statistics and the possibility of quantifying performance. In this regard,
this deeper level of confronting the underpimnings of the study, we were
somewhat less successful.

Too many of the easy assumptions remain. The Legal Services community must

conmit more resources to monitor the study on an ongoing basis during the
next 18 months,
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The strusgle over PRS did not, ultimately, maks poor people rich, or redirect
the legal assistance movement *3 itrs broad goals. In many ways ft was a

most unfortunate diversion of energy and resources. At the same time, in
fighting the system, as a national comunity we reminded ourselves how much
we remain committed to the central values of dignicy for onr clients and
workers, and of performing our werk in a way which enghasizes hunanicy

and direct service, not rampantly rveproducing burecucracy. All in all, it
was and is a healthy struggle,

e kg
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EXPERIMENTAL MODEL DESCRIPTIONS

JUDICARE--All members of the private bar who meet certain
standards and accept prciect procedures, provide services

to clie. s on a casz-by-case basis. Participating attorneys
are reimbursed on a fee-for~-service basis. Staff attorneys
may also provide services.

PREPAID LEGAL INSURANCE--A prescribed renge of services is
provided to a group of clients either by a staff of attor-~
neys, a private law firm, or a specified panel of private
attorneys designated ¢o handle group members'! cases. The
Legal Services Corpsration pays the premiums for the indivi-
duale enrolled in the plan as Legal Services Corporation
group members.

CONTRACT WITH LAW FIRM--A contract is executed between a
grantee, usually & staff attorney program, and a private
attorney, law firm, or selected group of private attorneys.
The contracting attorney(s) agrees to provide general or
specialized legal services to a given populaticn of clients,
designated either by geographic area or characteristics of
the client group.

LEGAL CLINIC-General legal services are provided to clients

on a high~volume basis, by a core of attorneys supplemented

by support staff such as paralegals and law students. Charg-
ing against a maximum grant amount, the clinic is paid on

a fee-for-service basis according to a fixed schedule.

PRO BONO PUBLICO-~The efforts of voluntecr private attorneys
who donate their time are utilized to provide services to
Legal Services Corporation clients. Participating attorneys
may be reimbursed for out-of-pocket expense,
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LEGAL SERVICES CORPORATION

MEMOR INDI M

DATE:
TO:
Frou:
SURJECT:

koril 20, 1977 :
Ter: Ehelich
[=livery Systaws Study Task Force

“he Found Two Sclicitation Ce

Last year the Corporation funded ninetean drmonstration
crojects, with grants totalling $1.5 million, as the first ctep
in the implementation ¢f the Delivery Sveons Study mondatad by
Section 1007(g) eof the Legal Services Corporation het. Rocently
twelve staff attorney orojects vere selected to particimte as
carparison sites. To strengthoen the Delivery Systams Study,
the Corporation has allocated an miditioral $1.5 millicn to
fund a second round cf danonstraticu groiscte.

This paper discusses issues related to the solicitacion
and the critsria for the selection of the seoond rown of cemon-~
stration projects. These issues include (1) involvemant of members of
the private bar in the delivexy of sarvices; (2} filling caps in the
study design not covered by Round One projects: and (J) testing approaches
to serve hard-io-rezch groups. Tn additicn, the paper will duscuss scwe
initizl cosexvations on tne feasibilizy or applyxng certain LSC Regula-
tions to nroject deronstration rodels tlat invelve nerbers of the private

bar in service delivery.
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1

INVOLVEMENT G5 THE PRIVATE BAR

One pasic purpose of the Deliw'_;}' Systums Study is to
learn about methcds using members of the private bar
to provide services to indigent cliencs. All of the
nineteen dawonstration projects funded in Round One utilize
private practiticners in service delivery, either through ap-
prepriate supplements to existing staff attormey projects or as
alternative delivery methods.

A second nurpese of the study is to examine the existing
staff attorney pregrams. 1his purpose will be accanplished through
the data collectad on the {welve comparicon projects, special stu-
dies, ard the proiect reporting systom, which will be cperating in
60 staff attorney projects by the end of the year, and will even-

tually collect data on all existing staff projects.

Proposals for demonstraticn projects may be ‘submitted by any
appropriate organization, including client groups, law fimms, bar
associations, or staff attomey pwojects. However, only those
propos2ls that involve members of the private bar in the delivery

~ of serviced should be considered for funding as demonstration projects.
- .-
FILLING G&¥S

Table: I describes the 19 Rovnd Onz deonstration projects by

model, site characteristic (urban or rural), and some basic opera-

tional characteristics within the :‘.cdels.l

1‘F«::z' a comnlete description of each project, see the attacknent.
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e © " srurlidence ttat the analysis of the perfor-
monee of a mdel is not dependent e factors unique to a single pro-
ject, nor sinply a product of chamse, the Corporation should consider
fnding & ndnumum of three replicasicns of each major rodel variatica,
The final nurber of projects in esth category, howev:z, will depend on
the nurber and quality of proposais received in response to the Found
o :I:‘u . an, as well as the Bewel of furding requested for these
px:oje;u v,

Only one type of project (cdmimact between private attorneys and
staff attorncy projects to provide general legal services to c¢lients
in ruwral arca) is replicated in as many as three sites. If each sub-
model funded in Found Ore were sémilarly replicated, 24 additional pro-
jects would be needed. However, thfs replication hould not be necessary
for all projects. In the first place, sore projects may not demonstrote
models in which ve vant to invest additional resources, either bscause
of apparent administrative burdexs that they present {like the Crittenden
& Still project, which is a direct contract between private attomeys
and the Corporation), or because the projects are special cases, which
may work under the particular circumstances that exist in the cureat
project, but may be too individualized to implement elsewhere (like the
Utzh Legal Services project}. -

Second, and more important, is the recognition that the models des-
cribed in the original solicitation are not wholly distinct, end varia-
tions exist in operations of projects within models, It may be possinle
therefore, to regroup projects in such a way that same funded under
one model label can pe shifted to amother category and be used as repli-
cations for projects under a differsnt model. For examplz, althowgh

the open pan~l premaid progrems haver a limited benefits zackage ang
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provide services to a pre~identified qroup of clients, rather than to
all eligible applicants, in most other ways tliey resenble pure judicare
prograns operating in similax eveas.. The best exawple is Prepzid

Legal Services of Kansas (PLS), which provides service to ali persons
eligible for Medicaid in a particular geographical area and has an
enrollment procaedure for persons without Medicaid cards who meet 1SC
eligibility etandards.” The prepaid panel, like the judicare parel,

is open to all attornéys wighpractice in the erea who agree to abide
by the fes schedule, Tnerefore, it may be appropriete to treat PLS

as a pure judicare project for the purposes of analysis, chviating the
nead to fund arother replication of pure judicare in a rural area.
There are other exarples whe.re_ the distinctions between models begin

to blur., A judicare supplarent to a staff program (Georgia Legzl
Services Programs or Western Illinuis legal Assistance Foundation) looks
very similar o both judicare with a staff component (Judicare of Ancka)
and saome oontract projects (Colorado Rural Legal Secvices). For specia~
lized services, one judicare supplerent to a staff program {Legal Aid
Sexvice-Multnamah Bar Rssociatior) leoks very much like a contract pro-
ject (Legal Services of Nashville). Again, the extent to which these
projects are actually shifted fran one category to another will deperﬁ
o the mxber, cost and quality of proposals received in response to
the solicitation.

-
West Virginia Iegal Sexrvices Plan, an LSC-funded judicare project with
& staff supplement, is not currently part of the Delivery Systers Study
but. uses the same eligisility qualification system as the Kansas project.

61



APPENDIX VII

A third rajor aim in the gap~£iiling process is to refine the
models to identify and test important variations that were not
apparent at the outset of the study. One exawple is the pro bono
redel wiiich potentially oontains a wide range of different approacizs.
These are discussed more fully later in this mamo. A seoond example
is the prepaid nodal. Tne originaR solicitation included in the pre-
paid category all prejects with a pre-identifiedq client group and dis-
tinguished only between open panel and closed panel. The Corpoxation
noe realizes, however, that under the rubric of prepaid legel services
is e wide spectrum of appreaches tiat vary from the pure group plan
{with a minimal prepc.id enrollent fee entitling a merber to limited
sdvice and consultation and reduced fees for other services), to the
Group Legal Services-type plan (where a larger prepaid fee entitles
a menbey to unlinited telephone aduice and consultation plus all cther
services that can be handled in GL§'s office with a telephone consul-
tation between lawyer arnd client, &4 provides for referral to a closed
paned. of attomeys to provide addifional services that are necessary on
a mdmed fee basis), to a traditimal pre-paid plan like Midwest Mutuval,
{where a substantcial prepaid fee exhitles the merber to a package of
services covering most non-business legal needs of individuals, specified
by thz limits of the poligy).

Thus, in filling gaps in Pouxd @ne, the Corporation should look
closely at the projects® operations ot sinmply the model descriptions,
to detemmine those that must be replicated and to dzcide what additional
approaches to test.

As discussed above, the Corporstion should try to fund at least three .
mojects for each category. By shifting Prepaid legal Services of Xansas,

for exanple, fram the prepaid categpry to pure rural jduicare and Legal
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Services of Nashville from contract to judicare supplement to n.aff
attorney program, and by adding data oonllected v~ wne West Virginia
legal Sorvices Plan to the study for the rurcl judicare with statf
supplement, the Corporation would need to fund approximately nire to
eleven projects to adequately coemlcte the study design.  ({Sce Table
I1). Based on the Round One & erage ot £75,000 per project, the oost
of the replications would be apormimately $7-0,000.

The next section of this peper looks at each of the five major
models that were fundad in Pound @32 and enalyzes the model varia-
ticns and refinements that should be considered in deciding vhat

additional projects to fund wddex ¢ach model in Foun Two.

.

A. JUDICARE

1. Pure Judicare

CQurrently the Delivery Systems Study has only one pure judi~
care'project in an urban avea. To carplete the study design, two
additional projects are needed.

If PIS were reclassified as a pure judicare project, as described
gbove, the study design for pure jmticare projests in rural areas would
be camplete, -

2. Judicare with Staff Cowwnent

The remining variation within tee judicare model adds staff support
and back-up for the private judicxe attorneys. Assuming that the West
Virginia Legal Services Plan described above can be added to the study

to carplete the design, oaly one adlitionA) projeck will be needed,
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- « TABLE 11

SANPLE DISTRIBUTION OF FRITSCTS ITEDED TO OYBPLETF
DELIVERY SWTTYYE STULY LISION
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3. Supplement to Staff Attomrey Projecis

In nrban areas; the judicare supploeents provide specialized
services not given by the staff attomey projects. For comple,
the Legal Ald Service-tltnomah 8ar Association project provides private
attomeys to represcnt clients wizs have conflicts of interest with
the Legal Ald Sebvice, especially in contested divorce cases. For
analysis purposes the Legal &2evices of Nashville project could be
classified with the judicare medels, which more accurately reflect
its actual cperation; therefore cae additiona) prozect would be needed
to canplets this category.

In nural areas, the judicare supplements to the staff attormey
projects provide general services in locations not served by staff
offices, 2Mlthough three projecis are currently funded in this category,
it appears that the Utah Project does not actually function as a judicare .
fupplement.  Therxefore, one additional project of this type may be neelod.
B, COITRACIS

As stated in the first part of the discussion, the aduinistrative
burden involvad in a direct eortract between the Corporation and an in-
dvidual lxw £irm (Crittenden & Still)seems to make the use of this
variation impractical on a large scale, Therefore, it is swggested that
thig variation not be replicated.

The basic distinction between the judicare supplement to a staff

attomey project and a contract with a law fimm is deteymined by
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s ...t of control that can be exercised over attorney selection
and quality of service performexi. The extent of the control is de~
termined by the temns of the costmact., A general loosely worded
agreament tends to look and to Fwmction like judicare. To remove

an atiorney fram a judicare panel «an saetunes require dis-

.. fiplinary action by the bar. By oontrast, a detailed contract
arrangement that fully spells cok the responsibilities of the attor-
ney can also function as a retaiwmes agreement which can be terninated
if the contracter is not satisfied with the work performad.

Two additional projects in sxfan area.s to provide specialized
services are needed to complebe fite contract category. ‘lnere are ailreacy
three projects in rural areas whict: provide general services and addi-
tionzl ones are not necessary. It will be of particular value to be
able to test whother the control factor affects cost, quality, satis—

faction and wmpact and to make comparisons with the judicare supoleanents.

C. PREPAID
1. Panel
For Fourd One the Corporation furded two projects under
the latel -“open panel prepaid.® XAs discussed above, one of the pro-
jects, Prepaid lLegal Services of Kansas (PLS}, can be shifted
for aralysis purposes, to the pare judicare category. The ramaining

oject, Midwest Mutual's open el in Norfolk, Virginia is less
o) pam e
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s <@ a julicare proiect than PLS, since it serves an individually
identified client rember qroup and the bemefits package is more
limited then PLS. Upcn anelysis, howover, it may be found that
even this kind of \an open panel plan is rot sufficiently distinct

frem judicare to require replication in two other sites.

2. Closed panel
Aside from Group Legal Services, which is treated separ-
ately below, the Corporation funded two clesed p nel prepaid plans
in wban areas, Midwest Mutual in Roanoke, Virginia (which includes
sane group monbers in outlying  rural areas around Roancke) and
Barnett, Jones & Seymour in Norwalk, California, One addi-
tional project couwld be funded in Round Two to complete the study

design,

3. Group Legal Services/Private Legal Clinic
Onez variaticn of the mrepaid rodel funded in Round One is

Group legal Services (GLS) which provides group members with unlim—
ited telephone advice and consultation, aswwell as letter writing,
telephone negotiation, docunent review and other activities that

do not require court or adninistrative representation of clients.

GIS re‘ers those cases to members of a closed panel of attomeys.
Because this concept of high volume~low cost service is substantially
different from the traditional prepaid model, the Corporation cowld
treat it &5 a separate category and fwd two replications of the
project in Round Two. These addfitional projects would provide an cp-
portunity to see if the project can be irdependently replicated, or

67



APPENDIX VII

APPENDIX VII

if its success is dependent on the particular lawvers who provide
service and manage the current project. One cf the replications
oold be in & rural area where the use of the telephone could pro-

vide considerable increase in access to legal services.

The same high volume-low cust concept operates in a private
lagal clinic; GiS®s distinguishing characteristics, however, is that
it has a pre~identified clienmt aqmup, like a prepaid plan. The soli-
citation would request proposals fior private legal clinics, either
&8 a varjation utilizing the prepaid model or as a separate model.

D. PRO BO

In order o i.spond to the wwet need for legal services throughout
the country, the Corporation mast Bave additional assistance from those
members of the private bar who recognize a duty to help provide sexvices
to indigent clients. Becausz of tre limited nurber of attorneys in
rural areas, it is recognized that the pro bono model probebly will
be difficult to establish in rural arcas and may be rore a;;px:opriabe
for an urban settirg.

The Volunteer Lawyers Project of the Boston Bar Association is
currently the only pro bono project ficded for the stuly. Its basic
features are a referral mechanisw 1o the pro bono attomey panel and
staff back-up surort for the att.cmeys‘.. Financial reimbursevent for
attomeys is limited to ex*raordinary cut-of-pocket expenses.

In order to caoplete the study design for the pro bono mxdel,
two additicnal referral models similar to Boston Bar projects arxe

needed.  Because this referral variction is currently the most oory-
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mon  pro buno approach to service delivery, it may be passible
through the solicitation to find existing programs that would be
willing to participate in the study in ewchange for Corporation
furds for date collection ard evalumtion. If such an arrangement
could be concluded, the study design needs could be fulf. lled at
mininum cost and same fwsls would then be evailable to test same
of the other aporoaches discussed belm

In order to facilitate the effective utilizaticn of donated
services, there are several other veriations of the pro bono model
that could possibly be explored.

?® Tdicare model with pro bono deductible. Tijs variation
requires that for a private attorney to oe paid for ser-
vices, he or she must handle a certain arount of work on a
o bono bawis. .

@ pyre pro bono cliniz, Under L'ds courcept volunteer attor-
neys would care o specific locations ¢l gaven tines to
intexview clients, to provade any advice that would bz ap-
propriate at that -aivial contact stage ard to take the
cases hack to their oifices for any further work. Preven-
tive 2ejal education and pro me clinics, partacularly in
the arec cf divorce, cold be conducted through use of this
variatic:.

@ fLawyers' Comittes” Vari~tion. The aporoach to be utilized
under this variation would be the establishment of relaticn~
ships with private fioms that would contribute expertise an?
specialized services eitner inm a given speciality area or .n
specific cases in conjunction with an existing legal servic
procram.

© law Firem Staffed Office Variation. ‘nder this variation, as-
sociates from large law firms would spod a pericd of time
{8ix months or a yezr} in a legal services office. This ser-,
vice oaxild be provided cither :n on existing staff office
(Covirgton and Burling) or in an office covplecely staffed
&nd nn by the lew fim (Piper and Marbury).
Fost of these variatiorns could be furded as supplements to existing
lxgal services programs cr indepentently, and eould be corbined with

outreach, trainieg and/or back-up conpenents.
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VOUCHERS

Our limited experience with ghe voucher concopt suggests that
it is a veory cifficult model to izplement in practice. The first
round soliritation preduced only a small nunber of proposals for
voucher mecels. Most of those would have been very expensive to
operate. It was also not clear fram the approaches suggested that
irdividual client choice ard client group opticns, the rationale
for the voucher madel, would be better served than in many judicare
projects with large panels of attorneys. The Naticnal Clients Council
alsc attempied to submit a proposal for a voucher project but vas wn-
able to develop a varkable proposal at a reasonable cost.

The basic pramise .f the voucher concept is the freedam of a
client to choose the service provider. If the Corporation wants to
determine what clients would do if given such & choice, a more prac-
tical approach may be to provide a grani to a client group divecily
and allow it to choose both the service provider and the method by
which such services would be deliverec. The group could choose -to
purchase prepaid insurance policies, negotiate with a fim wo pro-
vide services on a group basis, hire its own lawyers, set uwp a

judicare system or contract with a starf attorney project.

TIX
HARD TO REACH GRCUPS
The third propesed funding criteria for Round Two is to test tech-
nigques to provide service to hard-to-reach groups, particularly those in
isolated rural areas. The Correoration recoanizes that special cfforts

must be made to provide services to those groups for whom substantial
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barriers of physical isclatiom and language or psychologicul
isolation currently exist.

For the second round of the Seamonstration projects, the soli-
citatian could reguire that progosals direct at least a portion of
thz proiects' efforts at servimy one or more of the following groups;
elderly, ron-English speaking mimorities, migrants native Americans,
or-the handicapped. However, im order to maintain a styong and co-
herent. study design, it is suggemsted that demonstration efforts be
concentrated on not more than txx> of the growpes. he solicitation
should mention 211 of these hamd-to-reach groups, with the caveat
that not all of them would be inwluded for funding in the second
round of projectss It rmay be sppropriate Sor proposais to focus
on: outreach technigues, types off persons providing outreach and
service, and techniques to overcome physical or psychological barriers.
The solicitation could suggest that grant applications that propose
mdels to £11) the gaps identified earlier in this paper and also
direct at least a portion of thefir efforts toward hard-to-reach groups

will be given special consideration in the grantee selection process.

Teble IXT provides an illustration cf how the distribution of.
projects by category end client gropps to be served might look arier
Found Two. It should be noted that any projects not listed on
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APPENDIX VII APPERDIX VII

peble I but which have been added to this Tuble are used as
exanples only and do not represent any decisions on which madels

are to be sclected for the study.

v
PROBLEMS IN APPLYING CERTAIN QORPORATION RIGULATIONS TO THE DEMON-~
STRATION GRRTTES
h. FEE GENIRATING CASES

%ne purpose urderlying Secticm 1007(b}(l) of the Corporation
Act, prohibiting Legal Services atiormeys from handling fee-gener-
atiny cases, was to protect the private bar against econanic corpe-
tition from staff attorney progrew. In order to prevent unfair
canpetition with other privat - prectitioners, this policy has been
applied to the private attormeys priovidirg service urnder the damen-
stration grants., Several problems have been crezted by this decision.

Colorada Rural legal Services fourd attorreys urwilling to
participate under the contracts if they could not keep fee-generating
cases. The policy also had the incengrucusresuit that those attor- '
neys willing to take irdigent cliemts at reduced fees were penalized
for their comnitment to the project.

In order to diminish this resullt, as well as to be able to ad-
vertise, CRLS campletely changed the intake process for the grant.
Initislly intake was o be conducted by the participating attorneys. .
Now clicnis call the program on a toll! free number, and intake is
perfoarmed by a paralegal. This method of intake alluws the contract

attorney to participate equally with other attorneys on a referral
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panel for the fee generating cases.

In at least one prepaid phan with a closed panel, the fees for
1SC group man' 2rs are higher than ffor cther groups. The reason
for the rate diffcrential is that one good fee gencrating case,
such as a personal injury case, willl allow the fimm to make up any
deficit resulting from reduced fes service o ather marbers of the
group. The rationale for many fiémms providing service to groups
on a raiuced fee basis at all is fr the potential entree to fee
generating cases.

Inaddition, sweral programs wse open penels of attorneys that include any
mewber of the barwilling to abidebya fee schedule and certain other condi-
tions. Each attorney has the save chanice Lo receive a feegenerating case. Thus,

the unfair competition aspect of theproblem is substantially reduced.

B, BMRD COMPOSITION
The Corporation has required that all dowonstration grantees have
either boards of directors or policy boards with policy-making au~
thority over the projects that are in compliance with Regulation 1607.
Application of this policy to the denonstration grantees bas
had interesting results. Same orgamizations with boards of directors
composed of lawyers have been resistant to the addition of clients.
Others ha\;e. resisted delegating any real authority to policy boards.
The degree of resistance has rangod from mild camplaints to strong
requests for a waiver of the entire regulation. On the other side,
one project selected a board carposad of a majority of clients, and

was distressed at the idca of adding more attornmeys. Organizations

74



>

APPENDIX VII APPENDIX VII

which have other functions besides sarving our clients and which
already have existing Boards have had problams in sorting out the
functions of the policy oards for the project since what they de-
cide can lLave impact cn the operations of the organization as a whole.

It should be roted that Scction 1007(c} of the LSC Act roquives
60% lawyers and client representation only for those rocipients that
are organized solely for the purpose of providing legal assistance to
eligible clients. 7he Corporetion's regulatiorn, which contains wajver
provisions extends these requiraments to all recipients.

. If the Corporatinn decides to fuxd grants directly to client
eroups, it might consider pemitting boards for those projects to have
& majority of clientz. The concept of client choice and the ration-
ale for r-a!:ing the grantee a client organization could be negated by

requiring thet the bocxd have a 60% attomey majority.
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Ens . Thomas Fhrkch
wm LEGAL SERVICES CORPORATION Prosuterns
733 Fufiecrah Sireet, NW., Waskungton, D. C. 20005 (262} 376-31060 & Chaon Bamberges I

Erveriane bue-Prevdins

April 13, 1978

Mr. Gregory J, Ahart

Director

Human Resources Division

United States General Accounting
Office

Washington, D.C. 20548

Dear Mr. Ahart:

We appreciate the opportunity to comment on the
report of the General Acrounting Office concerning
resources for ci1.il lega’. services to the poor. We are
pleased that our discussion with your staff clarified
some of the complex issues involved.

The recommendations in the report reflect current
directions of Corporation efforts and are generally
useful. The value of those recommenuations is diminished,
however, by comments in the text. This letter states
our major points of conceri, but its emphasis on those
points should not be viewed as lessening our appreciation
for the efforts of the GAO staff to provide helpful
recommendations for the future activities of the Corporation.

Chapter YI. The recommendations in this chapter
on allocation of recosurces relate to the period after
completion of the Corporation's short-term plan to
assure at least min_mum access to legal assistance for
all poor people -- defined as the eguivalent of two
lawyers per 10,000 persons. Wz appreciate that your
staff accepts this short-term goal -- and the steps we
adopted to realize it -- as sound.

We are in the midst of & major planning effort to
guide allocation of resources for the period after
minimum access is achieved. That effort is described
in the Corporation's Fiscal Year 1979 budget request.
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The recommendations in Chapter II will help to
identify the major elements to be considered in refining
cur allocation processes to reflect more directly the
pasticular circumstances of each local program. As the
report states, we are already taking steps to account
for variations in local pregram costs.

Chapter IXI does not, however, mention the other
responses to lacal needs that are described in the
Fiscal Year 1578 and 1979 budget materials that your

'staff reviewed. These include grant adjustrments for

special needs of local programs, for extraordinary rural
telephone and travel costs, for salary comparability,
for restorati~n of service that was recduced during the
early 1970's, and for a special quality improvement
pregram. All cf these adjustrents build on the minimum
access formula and mark significant steps toward the
future budget approach that the report recommends.

At the same time, all our cfforts to date indicate
that refining our allocation process to take full
account of local circumstances is a far more difficult
process than the report recognizes, The statistics
listed in this chapter for the 19 staff attornay pro-
grams make assumptions, particularly about costs per
case, that the GAO staff working on the study admit are
extremely speculative. Further, we do not agree with
the implication that local estimates of poverty popu-
lations by each of more than 300 legal services programs
would ke more dependable than census reports or otner
nationally concucted statistical surveys. On the
contrary, that process would be cnstly and require
extraordinary administrative efforts to assure consistency
in local assesSsments. Fortunately, mid-decade censuses
are planned for the future, and they will assure nmore
timely national estimates cf poverty populations.
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Mr. Gregory J. Ahart - April 13, 1978

v .

The report also understates the difficulties of
reliance -- for Corporation planning purnoses -- on the
outside funding received by local prograwms. The uncer-
tainty of those funds from year to year is one concern,
as the repcrt states., More basic problems, however,
are the restrictions on use that accompany many non-
Corporation funds, the importance of assuring that each
local program has a stable funding base at the minimunm

- access level of $7 per poor person, and the need to
avoid disincentives for local program efforts to obtain
additional f£.ands.

Chapter IIT. The recoarendations in this cheapter
are conslstent with our current efforts to assure
necessary managemernt information as the Corporacion
moves beyond the minimum accecs plan. Unfortupately,
the chapter does nct mention many of the Corporation’s
current activities and future plans. Over the past
30 months since the Corperation was established, it
has developed a statistical reporting system, tested
the system in 19 demonstration projects and 12 staff
attorney programs, and is no: putting the system into
effect in 19 other demonstration orojects and 4B other
staf{ attorney programs. The next step will pe to
establish the statistical reporting arrangements for
all legal services programs. This effort will be com-
pleted by June 1879.

The difficulties involved in the initial phase of
this process have now been resolved in a manner that
meets both the Corporation's needs for information and
the concerns of f{ield programs. This has been acknowledged
to our staff by the head of another General Accounting
Office study teamn analyzing the Corporation's management
infermation efforts in more depth.

Of basic importance, a statistical reporting
system is only one component of an effective management
information system. Careful on-site monitoring of the
operations and service of local programs is fur more
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¥r. Gregory J. Rhart i~ April 13, 1978

important, and this has been underway since shortly
after the Corporation began operations in Octcber, 1975.

Chapter IV, The recommendations in this chapter
are entirely consistent with the aims and operations
cof the Delivery Systems Study. That study was mandated
by Congress in saction 1007(g) of the 1974 Act that
established the Corporation. Under this provision,

* the Corporation is reguired to study the staff attorney
programs and, through use of appropriate demonstration
projects, means to deliver services that are alternative
or supplemental to those p-ograms, The Act required Lhe
Corporation to report its findings to the President ;
Congress by July, 1977,

The text of Chapter IV implies that the Corperation®-
report in July, 1977 could have been more complete. The
chapter does not recognize the steps that had to be
taken by the Corporation. In the period from the time
the Corporction began operations until July, 1877, a
basic study design was developed, staff were hired, o
advisory panel was established, performance critevia
wvere selected, concept papers were solicited to develm
the delivery models for testing, the models were furth.r
defined, proposals were solicited, projects were sele: 3,
requests for proposals to collect end analyze data
were developed, the data collection and evaluation
contractors were selected, and a substantial system of
data collectlion was implemented. On the basis of ther
steps, our report included a number of important conc
sions and stated our intent to report further om the
findings from the demonstration projects and staff
atrorney programs. We will issue a final report on
the study next year and are committed to continuing
efforts to improve the delivery of legal assistance
for the poor.
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The Corporaticn has funded 192 demonstration prolects
in each of two series of grants to warry out the statu-
tory mandate, Chapter 1V of the report implies that
fewer demonstiation projects might hwave been funded in
the second series. We gather that your staff considers
that some of tte judicare projects could have been
excluded from cthe effort. In fact, however, judicare is
the approach nost often urged as an alternative or

‘supplement to staff attorncy programs, and statistically

relizble conclusions could not have Deen drawn about
the three different judicare models Heing tested in
both urban and rural settings withozt funding the
projects that were established. Replication was esscn-
tial to ensure valid and reliable £indings -~ otherwise
the entire study would have heen suzject to serious
question,

All the demonsiration projects arz, of course,
serving eligible clients with raal needs for legal
services. We are ¢confident that the study will
provide essential information on the prospects for
using judicare as well as the cther medels listed in
tha 1974 Act to be studied through demonstration projects.

One final point. The Corporaticn can improve its
operations and we are grateful for the helpful sucgestions
in the report. But we are concerned that the report
omits cven mention of the efforts of dedicated men and
women in legal services programs thrcoughout the country
who work te help poor people facing acute legal crises
to enforce their legal rights and to gain their leoal
entitlements.

We appreciate your consideratiom.

Cordially.,

e koK.

Thomas Ebrlich
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