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Preface

While California community colleges had established many student fees for specific
services during the 1960s and 1970s, it wasn’t until 1984 that all students were
charged a fee for enrollment in credit classes. Legislation that year created such a
fee and established a financial aid grant program to be administered by the Board of
Governors in order that low-income students not be denied access. Emphasizing
their concern about student access, the Legislature requested a study of the impact of
the fee and financial aid. This report presents the results of that study.

Isolating the effect of fees and other student costs on enrollment is not an easy task.
Numerous factors interact to determine the level of community college enrollment,
including the quantity and scheduling of courses and supporting services which, in
turn, are determined by fiscal and academic policies. Changing trends in the state’s
economy and demography, together with changes in student preferences, also play
an important part in shaping student enrollment demand as do the costs of college-
going. Drawing from a number of data sources, we have attempted to sort out the
causal factors in recent enrollment trends, focusing -- as requested -- on those factors
operative in 1984, the first year of the new fee.

This study was conducted by staff of the Chancellor’s Office Research and Analysis
Unit of the Policy Development Division under the direction of Allene Murdoch.
Questions and comments regarding the report should be directed to Chuck McIntyre
of the Research and Analysis Unit. We are grateful for the help of an advisory
committee that assisted both in the study’s design and in the interpretation of
findings. In addition, surveys by the Field Research Corporation, and particularly
work by Eleanor Murray, proved to be of invaluable assistance.

The existing fee and financial aid statutes expire December 31, 1987. This spring,
the Legislature, together with the Administration, the Board of Governors, and
institutional policymakers, began to consider policies that are to be put into place
beginning in 1988. This report provides valuable background information that -
should facilitate the policy discussion.
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Summary

In AB 1XX (1984), the Legislature enacted a mandatory enrollment fee and a new
student financial aid program for California community college students and re-
-quired the Chancellor of the community colleges to study the fee’s impact. This
study was to focus on seven questions and be conducted in consultation with the
California Postsecondary Education Commission and with the assistance of an ad-
visory committee.

A progress report on the study was submitted to the Legislature January 1, 1987,
and a final report is due by July 1, 1987. The fee and financial aid are authorized
until January 1, 1988. The timing of future policy discussions on the topic of
community college student fees and financial aid suggests that policy
recommendations will need to be considered prior to the time the final report is due
inJuly 1987.

This progress report responds to the seven questions asked by the Legislature. The
report’s contents may be summarized briefly as follows.

Credit enrollment in California community colleges declined by 7% in 1984. This
was the third consecutive year of enrollment losses since the colleges recorded their
peak of 1,430,000 students in 1981. Budget and program cuts are thought to have
been the primary reasons for 6% and 8% declines in 1982 and 1983. For 1984,
however, there was a budget increase for inflation and enrollment growth and
incentives in the funding mechanism to restore enrollment losses that had taken
place in 1983. Reacting to these budget incentives, colleges attempted to grow,
increasing their number of course sections by 4% over 1983. Despite this effort at
growth, credit enrollments declined.

Results of this study indicate that the new enrollment fee did contribute, along with
several other factors, to the 1984 enrollment loss. The Board’s new student financial
aid program did not compensate to any significant degree for the fee in 1984, Low
income students, Black students, and part-time students taking six to eleven units
were the most affected.

California’s enrollment loss in 1984 was nearly twice the loss which took place in
community colleges across the country that same year. Since other factors that
impact upon enrollment were changing in a similar way elsewhere, the larger losses
in California, particularly among part-time students, appear attributable to the
impact of the new enrollment fee.



Few of the effects reported for 1984 in California continued into 1985, the second
year of the fee. Credit enrollment stabilized and there was a slight return of low
income students which may be due to the large second year increase in financial aid.
Moreover, both credit and noncredit enrollment increased in fall 1986. Thus, the
new enrollment fee appears to have had a significant impact in its first year, but not
in its second and third years. By contrast, the Board’s Financial Assistance Program
for student had less than the expected impact in its first year, but is now exerting a
positive impact on enrollment.

Current policies on student fees and financial aid, embodied in AB 1XX, expire on
January 1, 1988 -- the middle of the 1987-88 academic and fiscal year. Given the
need of students and institutions to plan with some certainty, it is imperative that
policies to replace AB 1XX in 1988 be adopted as soon as possible,



Background

Timing and Content of Required Study

While California community colleges had established many student fees for specific
services during the 1960s and 1970s it wasn’t until 1984 that all students were
charged a fee to enroll in credit classes. In AB 1XX (1984), the California
 Legislature enacted a mandatory enrollment fee for credit classes and a new state-
supported financial aid pregram for community college students and declared the
Legislature’s intent “...to ensure that the imposition of a mandatory fee does not
impair access to, or the quality of, California community colleges.”

To help achieve this, the Chancellor of the community colleges was required to study
the fee’s impact upon all of the following:

1) Student enrollments.

2) Ethnicdistribution of students.

3) Income distribution of students.

4) Thedistribution of full-time and part-time students.

5) Changesin the staffing requirements and the costs of administration.

6) The availability of federal, state, and other sources of financial aid to
community college districts.

7) The administration and distribution of the financial aid in this act by the
Chancellor’s Office and at the district level.

Under the provisions of AB 1XX (see Appendix A), the Chancellor was to conduct
this study in consultation with the California Postsecondary Education Commission
(CPEC) and with the assistance of an advisory committee. Findings and
recommendations of this study were to be submitted in a progress report to the Joint
Legislative Budget Committee and to CPEC by January 1, 1987, with a final report
due by July 1, 1987. CPEC is to submit written comments and recommendations on
both reports to the Legislature.

Work on the study has been underway since the spring 1984, the term just prior to
the fee’s imposition. Surveys (spring 1984, spring 1985, and spring 1986) of three
stratified random samples of community college students have been conducted by
the Field Research Corporation (FRC) to help identify differences in student
characteristics before and after the fee. Staff also have worked with numerous other
sources of information, including the available literature on fees, national data on



community colleges, local California studies, and data on California community
college district enrollments, fees, and other relevant factors.

The advisory committee (see membership in Appendix A) has met throughout the
study, participating in the research design as well as in the interpretation of
findings. Responsibility for the findings and conclusions of this report rests with the
Chancellor’s Office, however.

Chancellor’s staff reported to the Board of Governors in January 1986 regarding
preliminary findings about the fee’s impact and about the factors generally affecting
enrollment trends (Chancellor’s Office, 1986b). Findings from a preliminary draft of
the progress report were then discussed with the Board in October 1986, and the
Progress Report was delivered to the Legislature and to the Postsecondary
Education Commission on December 31, 1986 (Chancellor’s Office, 1986d).

This Final Report on the study of fee impact draws heavily on the Progress Report.
Findings of that report were reviewed in light of the fall 1986 experience and other
more recent data to develop conclusions for this final report.

Policy Prior to 1984

The Organic Statutes, creating the University of California in 1867, established the
principle that California residents should not pay tuition, interpreted in recent years
as charges to students for the costs of their instruction. In 1960, the Master Plan
Survey Team reaffirmed this principle for all three segments of California public
higher education, including community colleges, but added that students should
assume greater responsibility for their education by paying fees for services other
than instruction. These services were distinguished between (a) “ancillary,” such as
housing, food and parking -- to be supported by their users -- and (b) “program
related,” such as health, athletics, and activities -- to be supported by all students.

Over the next two decades, the California community colleges were authorized by
the Legislature to charge students a number of user fees which were “permissive,”
that is, could be charged at the discretion of each district. Besides nonresident
tuition and fees for instruction in community services and certain adult 'e&hcatiqn
classes, the list of authorized user fees for various services had grown to nearly
twenty in number by 1982. These fees included charges for health, parking, field
trips, instructional materials and student records, among others.

Responding to a legislative request, ACR 81 in 1982, CPEC proposed a series of
guidelines for fees and financial aid in California public postsecondary education.
For community colleges, CPEC recommended that there be generally low fees, no
charges for those courses with the highest state priority, and that courses taught for
avocational, recreational and personal enrichment purposes be self-supported
through fees. This recommendation was adopted by the Legislature and $30 million



of state support for such courses was withdrawn beginning in 1982-83. Some of these
courses were eliminated while others became fee supported.

Another CPEC recommendation in its response to ACR 81 (1982) requested the
Board of Governors to prepare a contingency fee plan with procedures to institute
mandatory student charges and to distribute related student financial aid. After
extensive study and public hearings, the Board responded in December 1982 with a
plan that addressed the question of fees and access from two perspectives. First, the
Board declared its opposition to across-the-board tuition and fees, commenting on
preferred access priorities. Second, the Board recommended certain short-term
conditions designed to minimize the negative impact on access of possible fee
proposals.

After an extended debate in 1983 on the related issues of community college fiscal
support and student fees, the Legislature and Governor reached agreement on a
solution (embodied in AB 1XX) in January 1984.

The 1984 Policy Change

AB 1XX (1984) established a mandatory enrollment fee, beginning Fall 1984, of $50
per semester or $100 per year for those taking six or more credit units and $5 per
unit for those taking less than six units. Students taking noncredit courses do not
pay the fee. At the same time, ten permissive fees for instructional materials,
health, and other student services were eliminated. Among the fees colleges can still
charge to students are those for dropping courses and for parking (see table on next

page).

Two percent of the fee revenue was to be retained locally for use in managing the fee.
The balance of the fee revenue was to be applied as a direct offset to the State
General Fund apportionment for the district.

Along with the fee changes, AB 1XX authorized financial aid for low income
students. In response, the Board of Governors adopted a financial assistance
program (BFAP) which, during 1984-85, was to distribute $15 million in financial
aid. The Board adopted regulations under which colleges were to administer three
kinds of student aid: fee credits, fee waivers, and Board of Governors grants.

Recent Policy Discussions

In 1984, CPEC responded to a legislative request that it convene a committee to
“...develop recommendations on a long-term student fee policy and specific fee level
calculation methodologies” for the University of California and California State
University. Results of this work were transmitted to the Legislature in December
1985 and enacted in SB 195 (1985) largely as the CPEC committee had proposed.



