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STATEMENT OF THE PROBLEM

The problem of this study was to examine the growth or de-
cline that has occurred, between fiscal years 1972-73 and 1981-82,
in student enrollment, district wealth, local dollars generated,
general state aid, and operating expenditure among I1linois' cen-
tral city unit districts compared with the state's average. The
study also examines central city unit districts' fiscal effort in
providing financial support to its K-12 public school system, com-
pared with the state's average.

NEED FOR THE STUDY

It has been contended that "resources"” are either declining,
or more 1ikely, growing at a slower rate in large urban districts
than in the average district in the states. A number of older
studies have documented the special fiscal problems of large urban
districts, but most of this information has been cross-sectional
in nature, that is, the situation is presented only for one point
in time. The absence of a Tongitudinal study in I11inois provided
targe urban school superintendents with no way to compare what is
happening to their districts with other districts in the state,
That is, there is no empirical evidence that the decline of the
fiscal situation of IT1inois' large urban districts is much dif-
ferent from the state's average. Hence, this study will determine
whether "resources"” are in fact growing at a slower rate in large
central city unit districts than in the average district in the
state,

SIGNIFICANCE OF THE STUDY

The study should be significant on several levels. First,
it should be helpful to Targe urban school districts inpresenting
their request for additional aid from the General Assembly of
IT1inois. Second, the study should provide needed empirical data
for future policy decisions. Third, the general decline of the
fiscal situation in Targe urban districts is not unique to
IT1inois. Hence, the effort in this study will, therefore, pro-
vide a case study for possible duplication in other states.

CLARTIFICATION OF THE PROBLEM STATEMENT

Definition of Terms

The following definitions are provided for terms which have
special application for this study.
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Average Daily Attendance (ADA)--Average daily attendance was
the aggregate number of pupil days in attendance divided by the
number of days in the reguiar school session. A pupil who attends
school for five or more clock hours while school is in session
constitutes one pupil day of attendance. The computation period
for the average daily attendance used to determine general state
aid was the three months with the highest average daily attendance.

Central City--A central city is the major city, or twin
cities, of a standard metropolitan statistical area (SMSA)} as ‘de-
fined by the U.S. Census Bureau.

Elasticity of Effort--ETasticity of effort refers to the
percentage change in district Tocal dollars generated per ADA rel-
ative to the percentage change in a wealth-related variable.

There were two elasticity of effort variables. Elasticity of
effort based on assessed valuation was the ratio between the per-
centage change in a district's local dollars generated per ADA and
its percentage change in equalized assessed valuation per ADA.
Elasticity of effort based on income was the ratio between the
percentage change in district local dollars generated per ADA and
its percentage change in income. The two measures of income used
in this study were per capita and median family income.

Equalized Assessed VYaluation--Equalized assessed valuation (EAV)

refers to the total value of the real property of a district de-
termined by assessment and application of multipliers, which are
calculated and assigned by the county board of review and the
ITTinois Department of Revenue. Theoretically, this system equal-
izes property assessments throughout the state at 33 and 1/3 per-
cent of fair market value of the property. There are exceptions
on farm property and in home rule counties.

Local Dollars Generated--Local dollars generated equals the
school district's operating tax rate multiplied by its equalized
assessed valuation. ‘

Operating Expenditure--Operating expenditure is the total ex-
penditure from educational, building, bond and interest, municipal .
retirement, transportation, and rent funds less total expenditure for the follow-
ing: tuition paid to other districts, building payments to other
districts, adult education, summer school, economic opportunity
projects, capital outlays, transfer out, and bond principal retired.

Operating Tax Rate--Operating tax rate refers to a school
district's total tax rate less the tax rate for bond and interest,
rent, special education construction, vocational education con-
struction, summer school, and capital improvement.

Delimitations

The delimitations of this study were as follows.

2



1. The study examined only central city unit districts
within the state of Illinois.

2. The study included only those school districts which
have been in continuous existence between fiscal years 1971-72 and
1981-82,

3. The study, due to the different time periods in which
certain data were collected, does not have all the variables with
the same beginning and ending point in time. Since the United
States Census is taken only every ten years, the 1970 and 1980
income data were used. The remaining variables were based on the
General State Aid Claims tapes for fiscal years 1972-73 and 1981-
82.

Assumptions

The study was based on the following assumptions.

1. The growth or decline of average daily attendance, dis-
trict wealth, local dollars generated, general state aid, oper-
ating expenditure, and local effort between fiscal years 1972-73
and 1981-82, has varied widely among I11inois school districts.

2. The extraordinary decline in student enrolIment over the
19705 has led to increased equalized assessed valuation per pupil
tn many of ITlinois' school districts.

3. The exodus of many wealthier residents from urban areas

during the 1970s has depressed the income wealth of urban school
districts.

4. There has been an increase in less wealthy residents
among the central city unit districts.

DATA SQURCE

A1l data analyzed in this study, with the exception of in-
come data, were derived from the I1l1inois State Board of Education
General State Aid Claims tapes for fiscal years 1972-73 and 1981-
82. I1linois school district income data, provided by the Soci-
ology Department of I11inois State University, were derived from
the 1970 and 1980 decennial census tapes developed by the United
States Bureau of the Census.

RESEARCH QUESTIONS
1. What was the relationship between the change in average
daily attendance, from fiscal years 1972-73 and 1981-82, among

central city unit districts and the state's average?

2. MWhat was the relationship between the change in equal-
ized assessed valuation per ADA, from fiscal years 1972-73 and
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1881-82, among central city unit districts and the state's
average?

3. What was the relationship between the change in per
capita income and median family income, from fiscal years 1970
and 1980, among central city unit districts and the state's
average?

4. What was the relationship between the local dollars gen-
erated per ADA, from fiscal years 1972-73 and 1981-82, among
central city unit districts and the state's average?

5. What was the relationship between the change in general
state aid per ADA, from fiscal years 1972-73 and 1981-82, among
central city unit districts and the state's average?

6. What was the relationship between the elasticity of
effort based on equalized assessed valuation per ADA, elasticity
of effort based on per capita income, and elasticity of effort
based on median family income, among central city unit districts
and the state's average?

REVIEW OF SELECTED LITERATURE

Educational statistics have indicated that, over the past
decade, a majority of the nation's major cities have experienced a
greater decline in elementary and secondary student enroliment
than the national average. A congressional mandated study of
school finance in 1983 reported that the urban demographic trends
produced a median enrollment decline in the sample cities of 25
percent or almost 2 and % times the national average. At the
specific request of their legislature, the state of Ohioc completed
a study of its central city school system. The report indicated
that the average decline in Ohio's central city school district
K-12 population was 27.23 percent between 1971 and 1980.2 1In
IlTinois, the state's K-12 central city school systems may have
alsc experienced greater decline in average daily attendance when
compared with the statewide average. 1In 1976, Hickrod reported
that the largest percentage losses in enrollment between 1970-71
and 1974-75 were in the central cities. The central cities, at
that particular time, were experiencing an average decline of 8.75
percent in four years.,.

Similarly, research studies have also suggested that the
nation's major cities have become relatively less wealthy in terms
of fiscal capacity. In examining the most commonly used measure
of school district fiscal ability, property wealth,? Tron indi-
cated that over the past decade the rate of growth in property tax
base was below the state's average in all but five of the seven-
teen sample cities for which comparable data were available.® Hou
examined ITlinois K-12 school districts in 1980 and found that
districts with a size of more than 500 in ADA had lower assessed
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valuation per ADA than districts of smaller size.6 By contrast,
it has also been suggested that the sharp enroliment decline in
the 1970s has driven up equalized assessed valuation per pupil in
major cities resulting in state aid formuias which overstate the
cities' wealth.

The income wealth of the nation’s major city school systems
has also been deciining. This, in part, is due to the migration
of persons with relatively higher income from large cities.8 In
addition, a higher incidence of persons over age sixty-five 1in
cities has also depressed income averages. Tron, in her study of
major urban public schools, found that the 1979 per capita income
in all sample central cities were below the national average.
Ohio's study also indicated similar findings.1l0 The decline of
fiscal capacity among central city school systems is well summa-
rized in Goertz's discussion of fiscal capacity of central city
districts. Goertz indicated that "a primary cause of fiscal ca-
pacity of urban school districts has been the movement of business
and people out of the central cities, leaving these communities
with a consequence of lower income and minority-group residents
and, in many cases, with a deteriorating tax base.:l

The consequence of these demographic and economic trends is
a decrease of capacity of central city school systems to raise
local revenue. It dis much easier to justify the need for addi-
tional dollars when student enroilment is increasing than when it
is decreasing. Likewise, there is apt to be Tess resistance to
tax increases in relatively more affluent than poorer school dis-
tricts.12 The decreased fiscal capacity of central city school
systems to raise local revenues has been noted in several urban
school system studies. In 1979-80, local revenues comprised 63
percent of aggregate general revenue in all municipalities and 59
percent of revenue in the larger cities.13 Comparing central city
school districts with the statewide average, Richman and Lane in-
dicated that the operating expenditure of central city school dis-
tricts increased at a Tgwer rate than the statewide average
between 1975 and 1979.14 They also found that, in FY 1980, nine
cut of sixteen central city school districts had operating tax
rates above the statewide average and six out of eight large sub-
urban school districts had tax rates higher than the statewide
average.® In 1980, Hou concluded in his fiscal profiles of
ITlinois school districts that unit districts with a size of above
500 ADA, when compared with districts of larger size, had lower
Tocal revenues per ADA, higher state aid per ADA, 1DW$F operating
expenditures per ADA, and a lower operating tax rate.'”

Despite the general decline in school tax efforts, there are
evidences of increased tax effort among certain urban school sys-
tems. The greatest increases cccurred in Hartford, Birmingham,
Buffale, Providence, Omaha. Albuguerque, Philadelphia and Salt
ity. It was also determined that school tax efforts gener-

ded to be higher in the Northeast and Midwest than else-



The review of selected literature suggests that the central
city school systems has been in the midst of retrenchment during
the 1970s. The shift of demographic and economic patterns has un-
doubtedly created a ftrend toward more intense competition for
funds within the central city school systems. The financial
ptight of large urban school systems is apt to worsen as resources
continually decline and needs continue to rise.

ANALYSES OF THE DATA

Changes in Average Daily Attendance

The average ADA count among IT1inois’® 416 unit school dis-
tricts in 1973 was 3,021. In comparison, the average was 2,495 in
1982. By contrast, the average ADA count among I17incis' thirteen
central city unit districts in 1973 was 50,697; excluding Chicago,
the average was 14.657. 1In 1982, the average ADA count among cen-
tral city unit districts was 40,145; excluding Chicago, the
average was 11,541. As would be expected, the ADA counts among
central city unit districts were higher than the state's average
for both 1973 and 1982,

ITlinois' unit districts experienced an average change in
average daily attendance of -14.03 percent between 1973 and 1982.
In examining the thirteen unit districts serving students within
the jurisdiction of central cities, however, the average was 5.11
percent greater when compared to the state's average. The average
change among central city unit districts was -19.14 percent.
Springfield, T1l1inois' capital city, experienced by far the great-
est change in ADA among the central city unit districts. Spring-
field's ADA dropped by 34.64 percent between 1973 and 1982. Rock
Island, with a decrease of 29.35 percent, had the second highest
percentage drop in ADA. Moline, with a decrease of 23.55 percent,
was third. East St. Louis had the smallest percentage decrease in
ADA among the central city unit districts. East St. Louis' ADA
dropped by 8.89 percent between 1973 and 1982. In contrast, all
central city unit districts, with the exception of Normal, experi-
enced decline in ADA. Normal's ADA increased by 13.95 percent
between 1973 and 1982.

In examining change in rank order relative to the change in
the count of average daily attendance, seven of the thirteen cen-
tral city unit districts dropped in rank. Chicago and Rockford
ranked 1st and 2nd, respectively, both in 1973 and 1982. Peoria
had the 3rd highest ADA count in 1973, and 5th highest in 1982.
Springfield went from 5th highest in 1973 -to 7th highest in 1982.
Rock Island and Urbana, both lTosing three positions, experienced
the greatest drop in rank among the central city unit districts.
Rock Island went from 13th to 16th in rank. Urbana went from 27th

*A11 tables are at the end of the study, beginning on page 21.
The ADA used in this study is that which is used for general
state aid. 6



to 30th in rank. In contrast, among the four central city dis-
tricts that experienced gain in rank order, Normal by far had the
greatest gain. Normal, gaining six positions, went from 26th to
20th in rank. East St. Louis went from 6th to 4th; Decatur went
from 7th to 6th; and Moline went from 12th to 11th in rank.

Changes in Equalized Assessed Valuation Per ADA

The average equalized assessed valuation per ADA among
ITlinois' 416 unit school districts in 1973 was $24,256. In 1982,
the state's average was $45,441. Although equalized assessed val-
uation per ADA increased among a majority of Illinois' thirteen
central city unit districts between 1973 and 1982, ten central
city unit districts remained below the state's average in 1982,

On the other hand, this change in property wealth per ADA did
change the members of the ten districts that were originally
below the state's average in 1973. Champaign and Springfield were
both betow average in 1973; but in 1982, they were both above the
state's average. The reverse, however, was true for Chicago and
Peoria.

The average equalized assessed valuation per ADA among
I11inois' thirteen central city unit districts was $21,771 in 1973.
Seven of the thirteen central city districts in 1973 were below
this average. In comparison, the average equalized assessed valu-
ation per ADA among central c¢ity unit districts in 1982 was
$39,421. There were only six districts, however, that were below
the average in 1982.

ITlinois' average change in equalized assessed valuation per
ADA between 1973 and 1982, among its 416 unit districts, was
+88.60 percent. In examining the central city unit districts
serving within the jurisdiction of central cities, however, the
average change was 10,96 percent lower when compared with the
state's average. The average change among central city unit dis-
tricts was +77.64 percent. Springfield experienced by far the
greatest change among the central city unit districts. Spring-
field's equalized assessed valuation per ADA increased by 151.40
percent between 1973 and 1982. Bloomington, with an increase of
126.28 percent, had the second highest percentage increase. Rock
Island, with an increase of 123.95 percent, was third. Chicago
had the smallest percentage increase in equalized assessed valua-
tion per ADA among central city unit districts. Chicago's proper-
ty wealth per ADA increased by 35.88 percent between 1973 and
18982. In contrast, all central city unit districts, with the ex-
ception of East St. Louis, experienced an increase in equalized
assessed valuation per ADA. East St. Louis' equalized assessed
valuation per ADA decreased by 38.55 percent between 1973 and 1982.

In examining change in rank order relative to the change in
equalized assessed valuation per ADA, seven of the thirteen cen-
tral city unit districts experienced a drop in vrank. Chicago,
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losing 112 positions, dropping from 151st to 263rd in rank, expe-
rienced by far the greatest drop in rank order. Kankakee went
from 225th to 307th. Rockford went from 193rd to 245th in rank.
Decatur, losing nine positions, dropping from 280th to 289th in
rank, had the smallest drop among central city unit districts. In
contrast, among six of the thirteen central city unit districts
that experienced gain in rank order, Springfield had by far the
greatest gain. Springfield, gaining 112 positions, went from
229th in 1973 to 117th in 1982. Rock Island went from 264th to
181st. Moline went from 169th to 209th in rank. Normal, gaining
forty positions, went from 189th to 149th in rank, and had the
smallest gain among central city unit districts.

Changes in Per Capita Income

The average per capita income among I11inois' 416 unit
school districts was $2,786 in 1970. The average in 1980 was
$7,042, FEast St. Louis was the only central city unit district
with per capita income below the state's average in 1970. In
1980, however, Chicago, Kankakee, Normal, and Urbana, along with
East St. Louis, were also below the state's average per capita
income level.

The average per capita income among central city unit dis-
tricts was $3,296 in 1970, and the average was $7,342 in 1980.
East St. Llouis, Kankakee, and Normal were among the central city
unit districts with per capita income below the central city dis-
trict average in 1970. The same districts, along with Chicago,
Champaign, and Urbana, also fell below the central city unit dis-
tricts' average in 1980.

IT1inois' average change in per capita income between 1970
and 1980, among its 416 unit districts, was +154.77 percent. In
examining the thirteen unit districts serving within the jurisdic-
tion of central cities, however, the average percentage change was
33.33 percent Tower when compared to the state's unit district
average, The average percentage change among central city unit
districts was +121.47 percent. Moline experienced by far the
greatest change in per capita income among central city unit dis-
tricts. Moline's per capita income increased by 149.33 percent
between 1970 and 1980. Bloomington, with an increase of 140.11
percent, had the second highest percentage change. Springfield,
with an increase of 136.41 percent, was third. East St. Louis had
the smallest percentage increase among central city unit districts,
with an increase in per capita income of 87.31 percent.

In examining change in rank order relative to the change in
per capita income, twelve of the thirteen central city unit dis-
tricts experienced a drop in rank. Urbana, losing 204 positions,
dropping from 51st to 255th in rank, experienced by far the great-
est drop in rank order. <Chicago went from 36th to 203rd in rank.
Kankakee went from 60th to 230th in rank. Bloomington, losing
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five positions, dropping from 35th to 40th in rank, had the small-
est drop among central city unit districts. In contrast, MoTline,

gaining one position, went from 18th to 17th in rank, and was the

only central city unit district that gained in rank order.

Changes in Median Family Income

The average median family income among I1linois' 416 unit
school districts in 1970 was $8,925. The average was $20,090 in
1980. East St. Louis was the only central city unit district with
median income below the state's unit district average in 1970. In
1980, however, along with East St. Louis, Chicago and Kankakee
were also below the 1980 state unit district average median income
level.

The average median family income among central city unit
districts was $10,360 in 1970. The average was $20,890 in 1980.
Bloomington, Champaign, Chicago, East St. Louis, and Urbana were
among the districts with median income below the central city unit
districts' average in 1970. With the exception of Bloomington,
the same districts were also below the central city unit dis-
tricts' average in 1980. Kankakee's median income also fell below
the central city unit districts' average in 1980,

[1Tinois’ unit districts experienced an average change in
median income of +126.89 percent between 1970 and 1980. In examin-
ing the thirteen unit districts serving students within the Juris-
diction of central cities, however, the average percentage change
was 26.64 percent lower when compared to the state's unit district
average. The average change among central city unit districts was
+100.25 percent., Normal experienced by far the greatest change in
median income among central city unit districts. Normal's median
family income increased by 123.92 percent between 1970 and 1980.
Moline, with an increase of 118.19 percent, had the second highest
percentage increase. Bloomington, with an increase of 116.34 per-
cent, was third. East St. Louis had the smallest percentage in-
crease among the central city unit districts. East St. Louis'
median family income increased by 44.67 percent between 1970 and
1580.

In examining change in rank order relative to the change in
median family income, eleven of the thirteen central city dis-
tricts experienced a drop in rank. Kankakee, losing 211 positions,
dropping from 52nd to 263rd in rank, experienced by far the great-
est drop in rank order. Chicago went from 84th to 281st in rank.
Decatur went from 82nd to 154th in rank. Bloomington, losing
twenty-two positions, dropping from 90th to 112th in rank, had the
smallest drop among central city districts. In contrast, among
the two central city districts that experienced gain in rank order,
Normal had the greatest gain. Normal, gaining five positions,
went from 32nd to 27th in rank. Moline went from 47th to 44th in
rank.



Changes in Local Dollars Generated Per ADA

The average local dollars generated per ADA in 1973 among
I17inois' unit districts was $524.27. In 1982, the average was
$1,233.83. In examining the thirteen central city districts, seven
districts were below the average in 1973, and nine were below the
average in 1982. Furthermore, the members of the districts
falling below the average was also altered. Springfield, for ex-
ample, was below the state's unit district average only in 1973.
The reverse was true, however, in the case of Chicago.

In examining the average amount of Tocal dollars generated
per ADA among central city unit districts in 1973, the average was
$516.34, In 1982, the average was $1,163.64., Seven districts of
the thirteen were below the central c¢ity unit districts' average
in 1973. In 1982, however, there were six districts below the
1982 central city unit districts' average.

ITlinois"' 416 unit school districts experienced an average
change in local dollars generated per ADA of +133.52 percent be-
tween 1973 and 1982. In examining the thirteen unit districts
serving students within the jurisdiction of central cities, how-
ever, the average change was 11.09 percent Tower when compared to
the state's average. The average change among central city dis-
tricts was +122.43 percent. Springfield experienced by far the
greatest change among the central city districts. Springfield's
local dollars generated per ADA increased by 228.41 percent be-
tween 1973 and 1982. Rock Island, with an increase of 200.18
percent, was second. Bloomington, with an increase of 171.91
percent, was third. Chicago had the smallest increase in Tlocal
dollars generated per ADA among the central city districts.
Chicago's Tocal dollars generated per ADA increased by 65.49
percent between 1973 and 1982. In contrast, all central city dis-
tricts, with the exception of East St. Louis, experienced an in-
crease in Tocal dollars generated per ADA. East St. Louis' local
doTlars generated per ADA decreased by 13.94 percent between 1973
and 1982.

In examining change in rank order relative to the change in.
local dollars generated per ADA, eight of the thirteen central
city districts dropped in rank. Chicago, losing 132 positions,
dropping from 98th to 230th in rank, experienced by far the great-
est drop in rank order. Decatur went from 231st to 322nd in rank.
Kankakee went from 214th to 270th in rank. Champaign, losing
three positions, dropping from 123rd to 126th, had the smallest
drop among central city districts. In contrast, among the five
central city districts that experienced gain in rank order, .
Springfield had by far the greatest gain. Springfield, gaining
110 positions, went from 226th to 116th in rank. Rock Island went
from 287th to 190th in rank. Normal went from 215th to 184th,
and Bloomington went from 72nd to 48th in rank.
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Changes in General State Aid Per ADA

The average general state aid per ADA in 1973 among I1linois’
unit districts was $398. 1In 1982, the average was $698. 1In ex-
amining the thirteen central city unit districts, Bloomington,
Champaign, Normal, and Peoria were receiving general state aid per
ADA below the state's unit district average in 1973. The same
districts, including Moline, Rock Island, and Springfield, were
alsc receiving general state aid per ADA below the state's unit
district average in 1982. ‘

In examining the average amount of general state aid per ADA
received by central city unit districts in 1973, the average was
$428. In 1982, the average was $842. Five of thirteen districts
were below the central city unit districts' average in 1973. 1In
1982, however, there were eight districts below the 1982 central
city unit district average.

I11inois' average change in general state aid per ADA be-
tween 1973 and 1982, among its 416 unit school districts, was
+63.58 percent. In examining the thirteen unit districts serving
students within the jurisdiction of central cities, however, the
average change was 26.92 percent higher when compared with the
state's average. The average change among central city districts
was +90.50 percent. East St. Louis experienced by far the great-
est change in general state aid per ADA among the central city
districts. £East St. Louis’ general state aid per ADA increased by
309.03 percent between 1973 and 1982. Chicago, with an increase
of 199.80 percent, was second. Kankakee, with an increase of
139.87 percent, was third. Springfield had the smallest increase
in general state aid per ADA among central city districts.
Springfield's general state aid per ADA increased by 18.63 percent
between 1973 and 1982. In contrast, all central city districts,
with the exception of Blocmington, experienced an increase in
general state aid per ADA. Bloomington's general state aid per
ADA decreased by 35.53 percent between 1973 and 1982,

In examining change in rank order relative to the change 1in
general state aid par ADA, six of the thirteen central city dis-
tricts experienced a drop in rank. Moline, losing 108 positions,
dropping from 115th to 223rd in rank, experienced by far the
greatest drop in rank order. Rock Istand went from 126th to 204th
in rank. Springfield went from 211th to 261st in rank. Normal,
losing sixteen positions, dropping from 229th to 245th in rank,
had the smallest drop among the central city districts. In con-
trast, among seven of the thirteen central city districts that
experienced gain in rank order, Chicagoc experienced by far the
greatest gain. Chicago, gaining 147 positions, went from 184th in
1973 to 37th in 1982. Kankakee went from 193rd to 89th in rank,
and Peoria went from 291st to 208th in rank. Decatur and Rock-
ford, both gaining twenty-seven positions, had the smallest gain
among central city districts. Decatur went from 142nd to 115th,
and Rockford went from 185th to 158th in rank.
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Changes in Operating Expenditure Per ADA

The average operating expenditure per ADA in 1973 among
IT19inois’ unit districts was $912. In 1982, the average was
$1,927. Fast St. Louis, Kankakee, Normal, Rock Isltand, and Spring-
field were among the central city unit districts with operating
expenditures per ADA below the state's average in 1973. 1In 1982,
however, Decatur, Moline, Normal, Rockford, and Rock Island were
below the 1982 state average.

In examining the average operating expenditure per ADA among
central city unit districts in 1973, the average was $944. In
1982, the average was $2,006. There were seven of thirteen dis-
tricts with operating expenditures per ADA below the central city
unit districts' average, both in 1973 and 18982.

171inois' 416 unit school districts experienced an average
change in operating expenditure per ADA of +116.60 percent between
1973 and 1982. In examining the thirteen unit districts serving
students within the jurisdiction of central cities, however, the
average change was 3.34 percent Tower when compared to the state's
average. The average change among central c¢ity districts was
+113.26 percent. East St. Louis experienced by far the greatest
change in operating expenditures per ADA among the central city
districts. East St. Louis' operating expenditure per ADA in-
creased by 192.97 percent between 1973 and 1982. Springfield,
with an increase of 130.31 percent, was second. Chicago, with an
increase of 119.37 percent, was third. Decatur had the smallest
increase in operating expenditures per ADA among the central city
districts. Decatur's operating expenditures per ADA increased by
86.656 percent between 1973 and 1982.

In examining change in rank order relative to the change in
operating expenditures per ADA, seven of the thirteen central city
districts experienced a drop in rank. Decatur, Tosing 173 posi-
tions, dropping from 155th to 328th in rank, experienced by far
the greatest drop in rank order. Moline went from 130th to 265th
in rank. Normal went from 251st to 318th in rank. Chicago, los-
ing three positions, dropping from 34th to 37th in rank, had the
smallest drop among central city districts. In contrast, among
six of the thirteen central city districts that experienced gain
in rank order, Fast St. Louis by far had the greatest gain. East
St. Louis, gaining 301 points, went from 328th in 1973 to 27th in
1982. Springfield went from 253rd to 99th in rank. Rock Island
went from 287th to 19lst in rank. Urbana, gaining six positions,
went from 101st to 95th in rank, had the smallest gain among
central city districts.

Elasticity of Effort Based on Equalized Assessed Valuation Per ADA
Wealth

The average ratio between the percentage change in lTocal
dollars generated per ADA and the percentage change 1in equalized
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assessed valuation per ADA among I1linois' 404 unit school dis-
tricts, between 1973 and 1982, was 1.61. In examining the state's
twelve unit districts serving within the jurisdiction of central
cities, however, the ratio was 1.60.% This simply means that the
central city unit districts have been exerting approximately the
same fiscal effort, relative to increases in equalized assessed
valuation per ADA, in supporting their public K-12 education
systems as the rest of the unit districts in the state.

Rockford experienced by far the greatest elasticity of
effort among central city unit districts. Rockford's ratio be-
tween the percentage change in local dollars generated per ADA and
its equalized assessed valuation per ADA between 1973 and 1982 was
2.09. Peoria, with an elasticity index of 1.99, ranked second
highest among the central city unit districts. Kankakee ranked
third with an index of 1.94. A1l central city unit districts,
with the exception of Decatur, had an index greater than 1.
Decatur had a 0.90 for its elasticity index. This indicates that
Decatur alone among the central city school systems, excluding
East St. Louis, has had an expenditure increase lower than 1its
property valuation increase over the period in question.

Elasticity of Effort Based on Per Capita Income Wealth

The average ratio between the percentage change in local
dollars generated per ADA and the percentage change in per capita
income, among I11inois' 406 unit school districts between 1973 and
1982, was 0.88. This means that at least for unit districts in
IT1inois, their per capita income increased faster than their
doTlars Tocally raised for education. However, in examining the
state's twelve unit districts servigg within the jurisdiction of
central cities, the ratio was 1.07. This simply means that the
central ¢ity unit districts have been exerting higher efforts,
relative to increases in per capita income wealth, in supporting
its public K-12 education system than the state's average.

Springfield experienced by far the greatest elasticity of
effort among central city unit districts. Springfield's ratio

*A fundamental assumption of "elasticity" is that the percentage
changes occurring among the variables are positive. Since this
assumption was violated in twelve of 416 unit school districts,
404 districts were used. East St. Louis was one of the twelve
unit districts that violated the assumption of "elasticity."
Hence, East St. Louis was not used.

**A fundamental assumption of "elasticity" is that the percentage
changes occurring among the variables are positive. Since this
assumption was violated in ten of 416 unit districts, 406 dis-
tricts were used. East St. Louis was one of the ten districts
that violated the assumption of "elasticity."
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between the percentage change in local dollars generated per ADA
and its per capita income, between 1973 and 1982, was 1.67. Rock
Island, with an elasticity index of 1.58, ranked second highest
among the central city unit districts. Champaign, ranking third,
had an index of 1.27. Six central city unit districts had an
eTasticity index greater than 1, and six had an elasticity index
less than 1.

Elasticity of Effort Based on Median Family Income Wealth

The average ratio between the percentage change in local
dollars generated per ADA and the percentage change in median fam-
ily income, among I1linois' 404 unit school districts between 1973
and 1982, was 1.08. This means that for unit districts the
dollars locally raised increased slightly more than the increase
in median family income. 1In examining the state's twelve unit
districts serving within the Jurisdiction of central cities, how-
ever, the ratio was 1.26.% This simply means that the central
city unit districts have been exerting higher effort, relative to
increases in median family income wealith, in supporting its public
K-12 education system than the state's average.

Springfield experienced by far the greatest elasticity of
effort among central c¢ity unit districts. Springfield's ratio be-
tween the percentage change in local dollars generated per ADA and
its median family income, between 1973 and 1982, was 2.17. Rock
Island, with an elasticity index of 1.80, ranked second highest
among central city unit districts. Bloomington, ranking third,
had an index of 1.48. A1l central city unit districts, with the
exception of Chicago and Decatur, had an index greater than 1.
Chicago's and Decatur's elasticity indexes were 0.79 and 0.67,
respectively.

SUMMARY OF FINDINGS, CONCLUSIONS, LEGISLATIVE IMPLICATIONS,
AND RECOMMENDATIONS FOR FUTURE STUDY

Summary of Findings

1. The percentage decline in average daily attendance be-
tween fiscal years 1972-73 and 1981-82, among central city unit
districts, was above the state's average.

2. The percentage increase in district property wealth be-
tween fiscal years 1972-73 and 1981-82, among central city unit
districts, was below the state's average.

3. The percentage increase in district income wealth be-
tween 1870 and 1980, among central city unit districts, was below

*See footnote on page 13.
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the state's average. The two income wealth measures used in this
study were per capita and median family income.

4, The percentage increase in local dollars generated per
ADA between fiscal years 1972-73 and 1981-82, among central city
unit districts, was below the state's average.

5, The percentage increase in general state aid per ADA be-
tween fiscal years 1972-73 and 1981-82, among central city unit
districts, was above the state's average.

6. The central city unit districts' efforts in financially
supporting the public K-12 school system, relative to increases in
equalized assessed valuation per ADA between fiscal years 1972-73
and 1981-82, was slightly below the state's average.

7. The central city unit districts' efforts in financially
supporting the public K-12 school system, relative to increases in
per capita income and median family income between 1970 and 1980,
was above the state's average.

8. The changes that have occurred among the selected school
finance-related variables varied widely within the central city
unit districts.

Conciusions

The decline in fiscal capacity over the past decade among
I1lincis central city unit school districts is very evident. In-
deed, in some cases it is quite spectacular, as witnessed by a
fall of 112 ranks in assessed valuation per ADA by Chicago; by a
fall of 203 ranks in per capita income by Chicago and 204 ranks by
Urbana; and by a fall of 197 ranks in median family income by
Chicago and 211 by Kankakee. Yet despite this dramatic decline 1in
fiscal capacity to support education, operating expenditures have
not decreased by that much; in fact, in some cases, e.g., East St.
Louis, they have shown dramatic increases. This has been possible
because either or both of two things have occurred. Either the state
greatly increased its state aid, which was the situation in East St.
Louis, and to a somewhat lesser extent in Chicago and Kankakee, or
the local citizens greatly increased their fiscal effort relative to
Tncomg at the local level, which was the case in Springfield and Rock
IsTand.

We believe the small increases in dollars locally raised may
prove very troublesome to certain central cities in the immediate
future. Becoming too dependent upon the pleasure of the General
Assembly can become a very dangerous way of life. The revenues of
the General Assembly, in particular the sales tax, are very sus-
ceptible to swings in the general business cycle. Even minor
depressions can bring about situations in which the General
Assembly can no longer sustain the 'increases in general aid to
these central cities. When that happens, central city districts
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which have become too dependent upon the assistance provided by
the state may face financial disaster.

It is noteworthy that in the case of both Chicago and
Decatur both per capita income and median family income have 1in-
creased faster than dollars locally raised per ADA. In fact, in
the case of Decatur, even the property assessed valuation per ADA
has increased faster than the dollars locally raised per ADA.
From a taxpayer's point of view this might be desirable, and in-
deed the school boards of Chicago and Decatur on this showing
seem to have served their taxpayers well. However, we doubt that
many school finance experts would consider this a healthy long-
term situation. In the case of East St. Louis, the absolute
decline in dollars locally raised per ADA strongly suggests that
at least some of the large increase in state aid registered over
the decade has been diverted to property tax relief, despite the
impressive increase in operating expenditure per ADA. This raises
an important policy issue we shall comment upon in the next sec-
tion of the report. Indeed, with some notable exceptions Tike
Springfield, we are forced to conclude that the average unit dis-
trict in I11inois has not been exerting the great fiscal effort at
the local Tevel that one would be led to believe if one's sole
source of school finance information was the complaints of Tocal
school boards. Per capita income did increase faster in the
average unit district than did dollars per ADA Tocally generated.

As is so often the case in school finance, we are hung here
on the horns of another dilemma. To pursue general equity goals
and the illusive but admirable goal of equalizing educational
opportunity, greater amounts of state ajd are doubtless needed in
the central city school districts. The General Assembly of
ITTinois clearly recognized this need, as the data in this report
show, and at least in some central cities increased the flow of
state aid considerably during this decade. However, unless the
state is prepared to maintain that flow of dollars in the future,
these same central cities, which have been assisted in the past,
could be quickly plunged into financial difficulties since they
also appear to be slowly giving up their base of dollars locally
raised. We conclude, therefore, that any school district in
I11inois that finds that its dollars locally raised is not keeping
pace with its increase in per capita income--that is, whose ratio
is less than 1.00 when percentage increase is compared with per-
centage increase--needs to make a careful examination of its
fiscal health. That is especially true when this ratio falls to
tess than 1.00 over periods as long as a decade. The problem, of
course, is how in the world can a board increase its local tax
effort when the relative income standing has fallen, as in the
case of the Chicago school district, by more than 200 ranks? When
a district knows that it is becoming poorer, relative to other
districts, it is difficult to convince that district it ought to
do more, ' _

16




Legislative Implications

There are at least four legislative implications that arise
from this study, as presented below.

1. 1If there is a danger, and we believe there may well be,
that some I11inois school districts are moving too rapidly away
from their local tax base, the General Assembly should consider
Tegislation that would make it difficult for a district to sub-
stitute increases in state aid for dollars locally raised. This
is a bigger step than it looks on the surface. It requires a con-
sensus from the General Assembly that the purpose of state aid is
to supplement local funds and not supplant them. Such "mainte-
nance of local effort" provisions have been difficult to draft,
and even more difficult to enforce, when applied to federal aid;
but there may well be good reason to face this same situation with
respect to state aid. For almost seven years ITlinois experi-
mented with "reward for effort," finally coming to the conclusion
that the debits outweighed the c¢redits where that notion was con-
cerned. However, neither ITlinois nor any other state has come to
grips with the supplant versus supplement problem. Probably the
reason the thorny problem hasnot been gripped is that it requires
a consensus that state aid is not to be used for property tax
relief, but rather to enhance educational services. That does not
go down well in some quarters.

2. 1f the decline in capacity to support education con-
tinues in the same manner for another decade as it has in the past
decade, then the financial situation in some I1linois central
cities will stagger the imagination. No amount of careful stew-
ardship of the public's funds--no "watchdog" committees, no matter
how able and well trained the watchdogs--can offset the kinds of
income declines that are recorded in this report. Therefore, we
would again urge the General Assembly, as we have since 1969, to
include some measure of income in the general state aid distribu-
tion formula. One thing has certainly changed since 1969. Cer-
tain central cities that were not once well disposed toward the
inclusion of an income factor in the distribution formula should
now take up the cry in earnest. We note that the recent report of
the I11inoic School Finance Project calls for the introduction of
an income factor into the distribution formula, and this study
supports that recommendation.

3. Although this particular report does not speak directly
to the question of "need" with regard to central city school dis-
tricts, the demonstrated plight of at Teast some central city
districts should cause the General Assembly to Took yet again at
that also difficult notion. Again, the recent report of the
I11inois School Finance Project should be consulted for an exten-
sive and intensive treatment of the notions of "need" and
"adequacy."” Whatever system of funding is adopted in the future,
it must come to grips with the increasing poverty impaction of
some of the central city schools in ITlinois.
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4., The decline in student populations has hit both Targe
central cities and rural districts harder than suburban districts.
While the General Assembly has "cushioned" the loss of pupils, it
is possible that not enough has been done, and that these provi-
sions in the law should be explored again. There is also the
pessibility of helping central city school districts through "save
harmliess" provisions, but this practice, if continued over a long
period of time, can compietely pull a fiscal system out of any
rational shape.

Recommendations for Future Study

1. The financial variables in this study were examined in
current or nominal dollars. A further investigation could repeat
the present study using constant or real dollars.

2. The measure of the effort-related variables in this
study was one of several ways to measure local effort. A further
investigation could be replicated using other methods of measuring
local effort.

3. The present study examined only financial-related
variables. A further investigation could focus on social-economic
and/or demographic variables.

4. The present study compared only central city unit dis-
tricts with statewide averages. A further investigation could be
replicated comparing central city unit districts with other com-
munity type districts such as suburban, rural, and independent
city unit districts.
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